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ABSTRACT
The study purposes were to (1) clearly define and assess the roles of Municipal Solid
Waste stakeholders involved in solid waste planning in the Capital Region, Victoria,
British Columbia; (2) identify features that facilitate effective planning; and (3) assess the
applicability of the Road Mapping method as astrategic planning tool.

Qualitative data

were collected from a literature review and key informant interviews.

The former

provided information about the role of stakeholders in planning, and the later provided
information about: (1) the evolution of roles; (2) features needed in effective planning; (3)
key driving forces and barriers affecting role definition and planning; and (4) the
applicability of the Road Mapping method in providing asuitable framework for multistakeholder involvement in planning.

Analysis of the data revealed that key features of

roles and planning are still not effectively dealt with by the Capital Regional District's solid
waste planning process. Results support the literature findings that information exchange,
and institutional and social consciousness are key driving forces and politics, economics
and markets, and unions are barriers to planning.
Also, results indicate that the round table Road Mapping method would provide auseful
framework for strategic planning to adequately addresses the needs and concerns of
stakeholders in the Capital Region.
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DEDICATION

The mid 1990s is marked by arestlessness, asearch for abetter way to address planning
for Municipal Solid Waste (or MSW) reduction and recycling as astate-region-community
triadic issue. The Capital Region is moving in this direction, and the day is fast
approaching when all MSW stakeholders will have no choice but to see planning as a
continuum because constant give and take is required by all stakeholders.
In atruly representative democracy, participatory planning in MSW has to involve multistakeholders from the onset, so that linkages between the social, ecological, economic,
and technical aspects are made in planning for MSW reduction and recycling. The result
will be liberating to all, and especially to community and local entrepreneurs, putting them
in aposition of self reliance to become masters of their own destiny.
Idedicate this thesis to the stakeholders in the Capital Region who are committed to
keeping waste minimization apriority in the Capital Region.
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GLOSSARY

This section provides adefinition of terms used in the thesis. It is important to provide
definitions of terms in the thesis because these terms may appear in different contexts in
the literature.
CRD
The term CRD refers to the Capital Regional District. The CRD is afederation of 12
incorporated municipalities (Victoria, Oak Bay, Saanich, Esquimalt, North Saanich,
Central Saanich, Sidney, Langford, Metchosin, .Colwood, View Royal, Highlands) and
three electoral areas (Langford, Sooke, and the Gulf Islands. The Outer Gulf Islands
include Mayne, Pender, Saturna, and Galiano. The CRD is responsible for provision of
municipal services that cross municipal and electoral boundaries (parks, liquid, and solid
waste).
Capital Region
The Capital Region is ageographic area around Victoria, the Capital Region of British
Columbia, extending from Port Renfrew to the tip of the Saanich Peninsula, inclusive of
the 12 incorporated and three unicorporated areas.
Civil Society
Batton (1994) defines civil society as asphere of social interaction between the household
and the state which is manifest in norms of community cooperation, structures of
voluntary association and networks of public communication. Civil society is aterm used
mostly in political science and international development, but should not be limited to
these specific contexts. Robinson (1994, September) adds that civil society is aresponse
to the inadequacies of the state and the market place, and is made up of privately owned,
voluntary run, non-government, non profit organizations (regardless of first or third
world). The primary social unit of civil society is the family. These members can also be
members of volunteer and non profit associations. Civil society is not areplacement for
the state; by definition, the state and individual must exist in order to exist itself.

x

Community
Boothroyd's (1991a) defines ahuman community "as ahuman system of more than two
people in which the members interact personally over time, in which behavior and activity
are equipped by collectively evolved norms or collective decisions and from which
members may freely secede"

(p.

105). Community as defined by Boothroyd relies less on

the traditional geographic interpretation of community because the emphasis is on the
behavioral aspects of human interaction as the basis of community ties.
Computer Mediated Communication
Computer Mediated Communication refers to asystem of information sharing or transfer
through the use of electronic media. The main system for computer data transfer is the
International Network (Internet). The Internet acts as aservice provider and hub to direct
users to information and electronic mail(E-MAIL). Electronic mail allows individuals in
organizations linked to the Internet to access information worldwide. John December
(net.

comm.,

1994), Internet guru defines Computer Mediated Communication as "the

process by which people create, exchange, and perceive information using networked,
telecommunication systems that facilitate re-coding, decoding, transmitting, and decoding
messages. Studies in [Computer Mediated Communication] can view this process from a
variety of interdisciplinary theoretical perspectives by focusing these perspectives on some
combination of people, technology, processes, or effects. Some of these perspectives
include the social, cognitive/psychological, linguistic, cultural, technical, or political
aspect; and/or draw on fields such as human communication, rhetoric, composition, media
studies, human-computer interaction, journalism, telecommunications, computer science,
technical communication, or information studies."
Effectiveness
The issue of effectiveness raises the question of whether or not aprocess accomplishes
what it is set out to do. Effective planning is defined as planning that realizes goals and
objectives agreed on by stakeholders. Ineffectiveness in planning implies afailure to meet
desired end states (McKay, 1974). However, stakeholders involved in planning seldom
seek to ascertain whether their efforts result in meeting abroad range of goals and
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objectives. Some of the difficulty in the definition lies in the determination of an economic
cause-effect relationship, and in the ways the outcome is measured.
Empowerment
Rawson (1992) points out that words such as empowerment, decentralization,
regionalization and delegation are often used as interchangeable synonyms for
empowerment. Empowerment is referred to in this document as the granting of authority
and more discretion, as aform of delegation of power. Empowerment means that
individuals or groups assumes more responsibility for change, and are accountable for
their actions. Rawson (1992) notes that empowerment of people seldom occurs by
degree. Measures such as training persons to opeate in anew and autonomous roles is
paramount. However, not all delegation is empowerment. Coyne (1992) sees
empowerment as the central tenant of community based economic development whereby
the community experiences improved self esteem and has abetter ability to critically
reflect and solve its problems.
Equity
Means that each person has equal access to activities and resources that provide abasis
for ongoing critical discourse. Achieving equity is not easy because the construct of
equity is ndt inherent in the dominant paradigm of Western Scientism. The dominant
paradigm is structured to maintain the political and economic control of the consecutive
interests of those individuals in power (Coyne, 1992). Equity as defined in this document
means finding aparticipatory planning approach that creates critical discourse among all
types of stakeholders, notjust among the marginalized as noted by Coyne (1992).
Inequity then is the absence of access of any stakeholder to activities and resources that
provide the basis for ongoing critical discourse concerning MSW planning.
Efficiency
The traditional definition of efficiency is tied to economics, namely if something is
efficient, it is cost-effective.

In the context of this document, efficiency means that a

planning process sets out to achieve more than economic efficiency. Efficiency, in a

broader sense, includes meeting social, economic, environmental and political goals.

This

document also sees efficiency inclusive of values that build self-reliance, localism and
empower community.
Entrepreneurship
Iuse the term in ageneric sense to refer to new initiatives for creative local solutions to
larger social and technical problems. New enterprises typically involve the public and
private sector in some degree of risk taking, capital investment and innovation (Coyne,
1992). The spirit of Entrepreneurship is innovation, knowledge, and design of goods, or
services which benefit the local community. Entrepreneurship realigns the values of
community with those of abalanced, responsive economy, because inequality in
environmental, economic, social decisions are addressed (Coyne, 1992).
Human Needs
Human needs include health and safety needs as the primary and universal needs of
humans. Human needs are understood in the thesis to be on the bottom rung of Maslow's
Hierarchy of Needs. Past approaches to solid waste reduction and recycling planning in
the Capital Region focused on satisfying basic needs such as health, and safety.
Individual
The term individual, used in this document, refers only to solid waste industry, and
representatives of industry or business. Individuals may be involved in solid waste
management for economic or social reasons. The thesis refers to the CRD waste
management division, Provincial Waste Management Branch, civil society, and the
individual involved in MSW reduction and recycling collectively as stakeholders.
Localism
Localism is aterm applied to adoption of fundamental principles and actions that guide
personal and community development (Coyne, 1992). Localism is aunique community
culture evolving over time, that should be recognized for its value in promoting self-
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reliance and social justice. Planning often fails to promote localism because it does not
build on the history and sense of place in acommunity (Coyne, 1992).
Local State
The local state is aterm used in the thesis to include regional and municipal government.
The term local state draws attention to the difference between its central and local
dimensions. The local state is arepresentative of the state as far as it is physically present
in the local community and acts in relation to that community. Institutional definitions of
the state conceive of the state as a"thing" rather "than arange of activities" (Magnusson,
1985, p. 578). Each agency of the local state may have different goals, but some may
overlap authorities. Magnusson (1985) summarizes the relationship as follows: Municipal
government is asubset of local government and local government is asubset of local state.
Municipal Solid Waste
The document defines MSW as solid waste from any source that enters the collection or
disposal system operated by municipalities or regional districts in British Columbia
(Ministry of Environment, 1988). This definition excludes hazardous and biomedical
wastes, and commercial-industrial refuse disposed of at private landfills. The Waste
Management Act does not define MSW, or recyclables. The Act only provides a
definition of refuse (discarded materials, substances or objects) and wastes (litter, effluent,
refuse, etc.). The proposed BC Environmental Protection Act defines MSW as residuals
that originate from residential, commercial, institutional, demolition land clearing, or
construction sources. Residuals mean any substances left over, discarded, removed, set
aside, discharged, emitted or released from any class of works, activity or operation.
Hazardous (products such as chemicals, paint, pesticides, herbicides that pose ahazard to
the environment) and biomedical waste (human tissue, blood contaminated materials and
discarded medical items) are special wastes, subject to planning and treatment apart from
MSW, and are therefore, not included in the definition of MSW. Municipal solid waste is
considered unrecoverable if it is not recyclable for two reasons: (1) no collection program
is in place, and (2) materials are non-recoverable by current technology.

Participatory Action Research
Hall's definition of Participatory Action Research (PAR) in Ryan and Robinson (1990) is
accepted in this document. Hall defines PAR as a"scientific method of research in that
the participation of the community in the research process facilitates amore accurate and
authentic analysis of social reality, and the researcher is acommitted participant and
learner in the process of research" (p. 57). Participants in aparticipatory process engage
in at least these activities: (1) playing arole in setting and monitoring the research agenda;
(2) participating in the data collection and analysis, and (3) controlling the use and
outcome of the whole process (Tandon, 1981). Often, ad hoc systems emerge from local
participation in response to the need to plan and implement programs. Participatory
Action Research also seeks to understand the underlying processes of why acommunity as
awhole is unhealthy. Participatory research recognizes that in some cases, producing a
product as important as the process of mobilizing multi-stakeholder participation (Littrell
and Hobbs, 1989).
Recyclables
Recyclables are defined as products, materials or resources that are collected after primary
uses are exhausted and sent through other processes to make new products. British
Columbia legislative Bill 53 and Bill 29 redefine MSW by including recyclables as distinct
from MSW. The Guide to the Preparation of Regional Solid Waste Management Plans by
Regional Districts defines recyclables as products or substances that after their use, are no
longer usable in their present form, and can be diverted from the MSW stream through
recycling. Also, the proposed BC Environmental Protection Act would be the first piece
of legislation to specifically define recyclable material apart from MSW as "any substance
which after it is no longer usable in its present form, can be used in the manufacture of a
new products and includes: compostable organic residuals, used white goods (stoves,
fridges, hot water tanks), auto hulks, used tires, used lead acid batteries, glass containers,
plated steel containers, cardboard packaging, newspapers and magazines, polyethylene
terephthalate containers, and high density polyethylene containers" (Ministry of
Environment, Lands, and Parks, 1994, June, p. 56).
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Self-reliance
Self-reliance means reduced need or dependency on external control of one's self, situation
or community (Max-Neef,1991). Self-reliance does not mean isolation because selfreliance occurs through ahorizontal interdependence with other organizations in a
community. Self reliant communities are less vulnerable to control of global forces
because they have time to meet higher order needs (Coyfte, 1992; Feagan, 1993). Selfreliance occurs at the individual level whereby ndividuals mutually respect each other and
exchange information as equals. Also, communities are collectively self reliant wherein
they act in the best interest of their members, so that collectively based local knowledge
provides abasis of communication and common action (Coyne, 1992).
Social Justice
Social justice is tied to the concept of equity, and to the concept of community solidarity.
Social justice implies the basic right to existence without persecution, even in the absence
of legislation. The right to satisfy the basic needs of humans is also part of social justice.
Union of British Columbia Municipalities (UBCM)
The UBCM is the representative for the municipalities and regional districts in BC. The
UBCM acts as aliaison between the province, the Ministry of Municipal Affairs, regional
districts, and municipalities. Often, the UBCM is involved in review of legislation and
policy to ensure that the interests of the local state are recognized.
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"Power is leaking out of sovereign governments in three
directions at once. The state is leaking at the top, as more
international functions require the pooling of sovereignty in
alliances.., sideways, as multinationals conduct more and more of
the world's commerce.. ,and from the bottom as single-issue and
community groups take control of their own destinies."
Harlan Cleveland, 1992
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CHAPTER
1.1

1: INTRODUCTION

INTRODUCTION

Many municipal authorities in North America face increasingly complex solid waste
management problems. These include scarce and expensive landfill space, the high cost of
planning and implementing waste reduction and recycling initiatives, unstable markets for
recyclable commodities, pressure from the solid waste industry, and an often uniformed or
suspicious general public. The solid waste management planning challenge is especially
difficult when groups of municipalities with diverse populations, needs, and resources
attempt to achieve efficiencies and economies of scale by cooperating in planning.
Establishing the importance of meeting local demands for participation, at the same
time as keeping abreast with ever-increasing global interdependence in Municipal Solid
Waste management requires, aparadigm shift to systems thinking based on principles of
self-reliance and community empowerment (Tandon, 1981). New partnerships arise from
recognition that the state, civil society, and the individual cannot succeed without each
other (ScottTaplin, 1993, Robinson, 1994, September). This is akey factor in the
success of planning is the ability to identify and involve key stakeholders (Yanich, 1984,
and Scott-Taplin, 1993).
This document examines one such effort to arrive at cooperative planning solutions
with key stakeholders, taking as its subject the Capital Regional District in British
Columbia, the Capital Region of Vancouver Island. The Capital Region is ageographic
area extending from Port Renfrew to the tip of the Saanich Peninsula; it includes 12
municipalities (including Victoria, the capital of British Columbia) and three electoral
areas (Appendix A). The Capital Region District, or CRD, is responsible for the provision
of municipal services that cross municipal and electoral boundaries (parks, liquid and solid
waste) for the same 12 municipalities and three electoral areas.
Municipal solid waste (MSW) planning in the Capital Region epitomizes the wide
range of problems that can be encountered in regional solid waste planning and
management. The Capital Region's population is highly critical of its government, does
not fully understand the complexities of roles and responsibilities of the various
governments involved, and expects responsive, efficient and inexpensive solid waste
minimization and recycling efforts.
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In response to this situation, the province and the CRD has re-visited the intent and
usefulness of the Capital Region's Solid Waste Management Plan (or SWMP), solid waste
legislation and has attempted to better define roles through stakeholder meetings. The
CRD has also tried to broaden the planning process, recognizing that responsibility must
be shared between the various stakeholders. In this document, the CRD's efforts to
manage MSW will be examined and analyzed, and recommendations made, based on the
three objectives in 1.2, below.
This research is the first to address how MSW stakeholder roles and planning are
evolving in the Capital Region. Discussion of these issues is not new in the Capital
Region, but this will be the first researched document to name the issues facing MSW
stakeholders in the Capital Region. Naming issues is important in understanding
stakeholder's interests and involvement in MSW reduction and recycling planning. The
document also lays the foundation for future research concerning the evolution of
stakeholders roles and MSW planning practices in the Capital Region.
1.2

PURPOSE

The purpose of the research is fourfold. The first purpose is to critically assess the
roles of the CRD Solid Waste Division, provincial Municipal Solid Waste Management
Branch, civil society, and the individual in MSW planning in the Capital Region.' Ialso
identify key features of MSW planning that facilitate effective planning.
The second purpose is to analyze the most important pieces of solid waste
legislation and regulations, and identify driving forces and barriers affecting stakeholder
roles in planning for MSW reduction and recycling in the Capital Region. The issues are
important in facilitating or preventing successful stakeholder partnerships and planning.
The third purpose, an elaboration of the first purpose, is to discuss the participatory
round table Road Mapping method. The intent is only to stimulate constructive discussion
about the Road Mapping method and its application to MSW planning by the CRD,
provincial Solid Waste Management Branch, civil society, and the waste industry in the
Capital Region.
The fourth purpose of the research is to provide recommendations about ways that
MSW stakeholders can better define their roles and develop cooperative working
relationships with each other in planning for MSW reduction and recycling in the Capital
Region. Recommendations to the CRD and the province's MSW authorities include
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further developing facilitative roles, consideration of using more participatory planning
methods, and making use of information technology to overcome barriers to planning for
MSW reduction and recycling in the next decade in the Capital Region.
Recommendations to civil society's communities include more active involvement in
initiating planning for MSW reduction and recycling. Finally, recommendations to the
Capital Region's waste reduction and recycling industry encourage industry to work with
other MSW stakeholders in the Capital Region, to plan and develop local markets.
Specifically, the solid waste industry is encouraged to utilize community volunteer
resources.
1.3

STUDY OBJECTIVES

The objectives of the thesis are to:
•

Provide an accurate profile of the role of stakeholders in planning for MSW
reduction and recycling in the Capital Region.

•

Describe specific pieces of legislation, driving forces and barriers affecting
stakeholder roles in planning for MSW reduction and recycling in the Capital
Region.

•

Investigate, and describe the the Round

Table

Road Mapping strategic planning

method as atool for use in MSW reduction and recycling planning in the Capital
Region.
•

Investigate during interviews, the CRD's and the Ministry of Environment, Lands
and Parks mandate, legislative authority, and day to day practices, to provide a
basis for the study recommendations.
1.4

METHODOLOGY

Research Structure
The research structure for this document is aCase Study. A case study refers to a
"bounded context in which one is studying events, processes and outcomes" in achosen
setting (Miles and Huberman, 1984,

p.

28).
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Approach
Information was sought in three areas: (1) what role do the local state, the CRD
and its municipalities; civil society; or privately owned; voluntarily run; non-government;
non profit organizations; the individual; and the local waste industry, have in planning for
MSW reduction and recycling in the Capital Region; (2) what legislation; regulations;
driving forces and barriers affect roles and planning; and (3) what application does the
round table Road Mapping method have in the Capital Region. 2
Data Collection Techniques
Iemployed two qualitative tools: (1) aliterature review, and (2) key informant
interviews with individuals who are knowledgeable about, working in, or affected by local
MSW reduction and recycling programs. 3
1.4.1

Literature Review

Ichose aliterature review as the primary tool to obtain information about the role of
civil society, the state and the individual in planning for MSW reduction and recycling.
This information is necessary to: (1) assess the roles of the MSW stakeholders in MSW
reduction and recycling planning in the Capital Region, and (2) assess stakeholders'
planning methods for MSW reduction and recycling. The literature review is modeled
after Neuman's (1994) five step process. The five steps are:
1.
2.
3.
4.
5.
1.

Define and Refine Topic
Design aLiterature Search
Locate Research Reports
Organize the Notes
Write the Review
Define and Refine Topic
Idefined the parameters of the literature review at the beginning of the search to

include articles about the roles, planning methods, legislation, driving forces and barriers
in planning for MSW reduction and recycling. Articles often referred to municipal
services, not just MSW, so they were included as part of the review. Inarrowed the
search by looking for the following themes related to the thesis topic: community
involvement and participation in planning for municipal services, government roles,
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government involvement in municipal services, public and private sector waste reduction
and recycling partnerships, civil society's role and responsibility in planning and delivering
public services, solid waste legislation, strategic planning constraints and benefits, and
driving forces and barriers to effective planning.
2.

Design aLiterature Search
The design of aliterature search involves deciding which sources of information to

search, which types of material to include, and how extensive the review should be. I
chose to limit the search to the following locations because of easy access to each site, and
suitability of material available at each site:
•
o

MacKimmie Library, The University of Calgary
Scutheld Hall Management Library, The University of Calgary

•
•
•

McPherson Library, University of Victoria
16th Annual Waste Management Conference in Calgary, October 1994
Various industry and consultants' offices

•

BC government offices and libraries (Ministry of Municipal Affairs and Ministry of
Environment, Lands and Parks in Victoria, BC)

•

Capital Regional District Engineering (office and library)
Capital Regional District Environmental Education Office
Law Library, The University of Calgary

o

•

The following types of materials were included in the literature search: scholarly
books, scholarly journals, dissertations and theses, Environmental Design Masters Degree
Projects, government documents, acts, regulations, presented and unpublished papers,
environmental reports, community association and industry newsletters, alternative
journals, industry publications and conference papers, CD ROM abstracts, government
publications, and government annual reports.
The literature review covers material from the 1970s, although information in this
material mostly discusses characteristics of unique partnerships. Information concerning
changes in roles of civil society, the state, and the individual mostly cover the late 1980s to
mid-1990s. A few articles written in the early 1980s were useful to review because these
articles discussed the downturn of the economy in the early 1980s, and the rise of planning
partnerships and public involvement programs (Scott-Taplin, 1993). Iended the literature
search in late October 1994, but Ialso reviewed three current articles (1994-1995) for the
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thesis. The most current articles reviewed for the thesis provide an update on how the
issues discussed in this document are evolving.
3.

Locate Research Reports
Iused the University of Calgary library computer data base to locate journal articles.

References at the back of each relevant journal article were scanned and additional
references added to asearch list. Icontacted BC and Ontario waste management
organizations to obtain current newsletters, publications, conference papers, and annual
reports. The thesis and dissertation abstracts at the University of Calgary library provided
listings of useful theses and dissertations. The Resource Centre at the Faculty of
Environmental Design provided access to Masters Degree Projects. BC government
documents were obtained in person or by mail. Computer searches for scholarly books
provided few leads, so Isearched through the University of Calgary library stacks in the
general area where relevant books were referenced. Also, one Environmental Design
planning student working on asimilar topic provided additional bibliographic sources.
4.

Organize the Notes
Articles considered relevant were briefly previewed and photocopied if possible.

Relevant sections of each paper were highlighted and notes were kept on each paper.
Next, articles pertaining to the topics defined in Step 1of the literature review were
skimmed, and sections corresponding to the thesis chapters were marked for future
reference. Ithen sorted articles into file folders and labeled them according to the themes
identified in Step 1of the literature review.
5.

Write the Review
Iread the articles critically, making connections between themes, and noting

common and contradictory findings. Iidentified the most important ideas from each
article. Important ideas in an article are either stated as such, re-stated in the article to
develop aparticular theme, or the author(s) stated up front the most significant ideas.
Also, Inoted logical links to connect discussions and results and noted discrepancies or
weaknesses in the research. Iwrote comments directly on the articles or attached small
notes to articles to keep track of identified linkages. Ithen worked on putting the
information from the articles into the appropriate places in the thesis chapters.
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1.4.2

Key Informant Interviews

Ichose the key informant interview tool as ameans of gathering information about:
(1) the evolution of MSW stakeholder roles, (2) planning methods, (3) and the
applicability of using aparticipatory planning tool in the CRD in the context of MSW.
This technique is appropriate for acase study because it is preeminently suited to
gathering qualitative and descriptive data that are difficult or time-consuming to unearth
through structured data gathering techniques such as questionnaire surveys (Neuman,
1994; Fielding and Fielding, 1986; McGrath, Martin and Kulka, 1982).
Also, face to face contact is one way to maximize trust to access personal opinions
and key facts (Fielding and Fielding, 1986). Building trust is especially important in this
case study because of the past conflicts and suspicion between MSW stakeholders. Key
informants were also accessible and provided the most reliable source of current
information about the roles and planning processes in MSW reduction and recycling in the
Capital Region.
The key informants chosen for the study were either: (1) working in organizations
directly involved with MSW reduction and recycling service delivery and planning, (2)
knowledgeable about the subject area, or (3) affected by MSW planning outcomes.
Rather than taking arandom sample to provide generalizable data, aselection of
specialized knowledge provided auseful patterning of MSW stakeholders involved in or
affected by MSW planning in the Capital Region.
Ichose key informants from the following sources in the Capital Region: (1) the
local solid waste reduction and recycling industry, (2) government (provincial, regional,
municipal), and (3) community and environmental organizations (Appendix B). Iworked
with some of the key informants in the past, at the CRD, some informants Iknew from
community volunteer work, and others were selected by role in MSW. Because of the
vulnerability of the key informants within each stakeholder group, confidentiality was
especially important. Those interviewed agreed to have their words used, but not with
attribution. Therefore, throughout the document, quoted material will only be identified
by affiliation with organizations.
Interview Preparation
In early August, 1994, Iprepared an invitation, summary of this research, and
informed consent for each potential interviewee. Ireceived Ethics Committee approval
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from the Faculty of Environmental Design in mid-August 1994 for the invitations, to
ensure the rights of the subjects were protected before Iproceeded with interviews. For
example, arequest for taping an interview had to be approved by the Ethics Committee
and the key informant.
Because Iinitially received only two responses back from the mail out to MSW
stakeholders, Imade follow-up phone calls in the second week of September through to
the first week in October. The first round of call-backs included all 44 potential
respondents who initially received amailed invitation.
On average, Imade three to four calls to arrange an interview, but some people
were phoned more frequently. Iattempted to contact the 44 potential respondents
(Appendix B), but 26 failed to respond to approximately four calls in arow and were then
removed from the interview list and had no input into the thesis. My intent was to arrange
atotal of 22 interviews, divided equally among government, community and industry
representatives. However, Iwas able to arrange 18 interviews in total from the list of 44
potential respondents because of the low response rate.
Of the 18 informants selected for interviews, five were from the local waste
industry, six were from government, and seven from community. To protect the
confidentiality of the key informants, Ihave not included key informants political
affiliation, education, and technical backgrounds in the thesis. On average, two to three
interviews were conducted per day. Government stakeholders were interviewed in or near
their offices during office hours. Industry stakeholders were interviewed on site during
work hours. Community stakeholders were interviewed in various locations (their homes,
offices, outdoors, community association buildings, and in one case, arestaurant) during
the mornings, afternoons or evenings. The shortest interview (with one municipal
representative) was one hour, whereas the average interview was one and one half hours.
One interview with aCRD representative was over three hours.
The key informant interview technique is open-ended and non-structured, so a
specific question list was not recommended (Crabtree and Miller, 1992). However,
specific types of questions need to be asked during the course of an interview. Idirected
questioning systematically in each interview to cover each study topic. Appendix C
provides alist of general types of questions Iused to guide the interviews.
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Interview Questions
Ifollowed the format suggested by Crabtree and Miller (1992) to structure
questioning:
Descriptive
General descriptive questions were asked for the purpose of exploring the setting and
learning about the organization and the interviewee.
Structural
The purpose of structural questioning is to further probe how specific activities are done.
For example, Iasked participants to describe what steps are involved in planning, what
happens in practice, and what driving forces and barriers affect planning.
Contrast
The purpose of contrast questioning is to build on the analysis that has been verified by a
structural question. For example, Iasked key informants to compare how their MSW
planning takes place, with how other agencies plan, and with how the literature depicts
planning practice.
Itested the questions listed in Appendix Cin the first key informant interview and
found that the questions were too complex and difficult to follow verbatim. In the next
interview, Idecided to use the questions more as guides or prompts to allow the informant
more freedom to discuss issues that unfolded during the course of the interview. Ialso
wrote notes to compliment the interviews that [taped. Itaped 16 interviews, and kept
detailed notes on the other two that Icould not tape due to unsuitability of the interview
location.
Analysis of Key Informant Interview Data
Iused the editing analysis style recommended by Miles and Huberman (1984) to
analyze the interview data. Editing analysis is asimple method used in qualitative research
to search for meaningful themes in qualitative field notes. Editing includes cutting, pasting
and rearranging written information until themes are repetitive and can be summarized to
reveal the truth in the text. Data from the key informant interviews were keyed into a
personal computer using Microsoft Word 2.0 and 6.0 to make cutting and pasting easier.
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The analysis of the interview data was conducted in three basic steps recommended
by Miles and Huberman (1984): (1) data collection and reduction, (2) displaying the data,
and, (3) drawing conclusions and verification.
1.

Data Collection and Reduction
During data collection, Ireviewed interview notes as soon as possible to ensure the

information was correct. The taped interviews and accompanying notes were transcribed
onto the computer within two weeks of the first interview. Iinitially attempted to code
the interview data following suggestions from Crabtree and Miller (1992) and Miles and
Huberman (1984) by dividing material under key word headings instead of transcribing
data as straight narrative text. 4 However, key informants did not use the same
terminology, making the task of coding the data very difficult. After trying unsuccessfully
to code the data, Idecided that transcribing interviews as narrative text was the most
useful approach.
Ireduced the data by noting how often themes fit into the general headings
(discussed in Endnote 4), and with what importance issues were discussed during the
interviews. Ifound it relatively easy to divide the text into section headings because
interviewees tended to complete each area of discussion before moving forward.
2. Displaying the Data
Miles and Huberman (1984) and (Neuman, 1994) recommend displaying data in
graphs or charts to encourage more coherent drawing of conclusions. Idid not use graphs
or charts to quantify how many informants agreed or disagreed, because what is most
important in this thesis is why the participants answer the way they do. Ido not agree
with Miles and Huberman (1984) or Fielding and Fielding (1986) that reduction of
qualitative information to quantitative is necessary to draw good conclusions. On the
basis of finding supportive literature on qualitative data analysis, and past experience in
qualitative social science research methods, Iconclude that quantitative analysis is not well
suited to deal with large volumes of work from unstructured key informant interviews. I
am confident that displayed the data for this thesis as straight narrative text is more useful,
especially to make the work understandable to those members of civil society who are not
familiar with quantitative analysis.
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3. Drawing Conclusions and Verification
The intent of qualitative analysis is to organize alarge quantity of specific detail into
acoherent picture to form interlocking conclusions (McGrath, Martin and Kulka, 1982). I
followed tactics suggested by Miles and Huberman (1984) to draw conclusions. These
tactics include: (1) noting the number of times atheme or issue came up, (2) noting
irregular patterns or opposing themes, and (3) clustering issues together to form concepts.
Similar issues tended to surface in the majority of interviews with government,
industry and civil society concerning the role of the CRD. For example, 16 of 18
interviewees talked about noticing achange or evolution of the CRD's role. Miles and
Huberman (1984) state that "these tactics are essential to avoid research biases because
there is a... library of research evidence to show that researchers habitually tend to
overweigh facts they believe in, forget data not going in the direction of reasoning and see
confirming instances far more easily" (p. 217).
To verify conclusions, Itested each conclusion for plausibility and validity. Miles
and Huberman (1984) state that conclusions must be verified, and that this verification
may be as "brief as asecond thought [or as] lengthy as an argument among colleagues" (p.
22). Conclusions were verified by confirming my research results with other sources:
recent journal articles, CRD staff reports, and other waste management reports to check
for congruence. The Westland Resources Group's results from their Values, Goals and
Priorities study of 2,500 residents in the Capital Region also served as ameans to confirm
my findings to ensure they were plausible. 5
Recommendations
The conclusions, based on the thesis methodology, provide an adequate basis for
developing recommendations. Ideveloped final recommendations in three steps:
1.

During interviews, Ilearned about each stakeholder' smandate. Ilater reviewed the
most pertinent legislation pertaining to MSW reduction and recycling.
Recommendations had to be consistent with mandates and able to work with existing
legislation.

2.

Iinvestigated the provincial and regional government MSW authority during
interviews, and studied government reports to find out the level of authority each
agency has in day to day planning for MSW reduction and recycling in the Capital
Region.
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3.

Iaddressed the recommendations to the CRD, the province, community and the solid
waste industry. Ionly discussed the CRD recommendations with them because of
the difficulty in reaching the others. Recommendations were reviewed by people
who will be most likely to implement them. The feedback received regarding the
recommendations was positive, and only minor changes were suggested.

Weaknesses and Bias in the Research
Ianalyzed the interview data, keeping in mind reliability, validity and researcher bias
because "empirical results are unlikely to change, while the interpretation of the results is
subject to researcher bias" (McGrath, Martin and Kulka, 1982, p. 25). Reliability, validity,
and researcher bias are discussed briefly in the following pages.
Reliability
Flexible interview field research draws the criticism that results are subjective,
invalid or unreliable (Crabtree and Miller, 1992). Fielding and Fielding (1986) suggest
using abasic procedural defense in qualitative research of "checking links between
concepts and themes by using confirming data from other researchers or by using other
methods"

(p.

24). This suggestion is not pursued for two reasons: (1) no similar work is

available in the study area, and (2) time and financial limitations prevented hiring other
researchers or assistants.
Instead, Ifirst used the within method variant similar to the methodological
triangulation method of using multiple sources to check reliability suggested by Miles and
Huberman (1984). First, Icompared the written interview notes with taped interview
transcriptions, available publications, and staff reports to see if the responses were
plausible.
Second, Iexamined the internal and external consistency of the research. Data are
internally consistent because Ifound what is occurring in the real world. For example, the
literature provided information on partnerships between local government and industry,
similar to the situation in the Capital Region.
Third, to increase the confidence in the thesis data, Ichecked to see if my
conclusions confirmed interviewee conclusions, and purposes stated in the methodology.
Next, Ichecked to see if the thesis conclusions were consistent with government reports,
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staff reports, memos, personal communications, specifically, the Westland Resources
Group (1993) study.
Validity
Validity is the confidence that aresearcher's data and analysis accurately represent
what is happening in the real world. Exact replicability is not acriterion in this qualitative
study. The goal is that the research is accurate, not generalizable. In contrast, in pure
sciences, "replication is avital part of the test of generalizability" (Fielding and Fielding
1986,

p.

42). However, McGrath, Martin and Kulka (1982) state that "replication cannot

give more confidence in new findings because it can only confirm or disconfirm what is
already known" (p. 111). What matters in this study is that each additional piece of
evidence is consistent with other observations, not that each observation is identical.
Researcher Effects
Simple safeguards were also undertaken to avoid biases or researcher effects such as
inventing themes where none exist. Iwas particularly careful to encourage informants to
discuss more than one example of planning in the Capital Region so that they were not
confusing the frequency of an event with its impact. For example, Iasked informants
about planning for the Oak Bay pilot project, expanded Blue Box pilot project, and
Mobile Recycling Depots.
Field research is also susceptible to site biases. The danger of going native, as
suggested by McGrath, Martin and Kulka (1982), was minimal in this study because Ino
longer work for the CRD or volunteer for any of the organizations being studied.
Nonetheless, Iwas aware of the potential for bias, because Iam considered aregional
insider due to previous employment with the regional government, and involvement with
local community groups and advisory committees. The advantage of knowing key
informants is that more candid discussion occurs during interviews. The disadvantage is
that by penetrating the core of rivalries, compromises or weaknesses, informants may try
to protect their self interest and try to craft responses in such away, to be amenable to the
research.
To address the response biases, Ishifted the questioning to amore specific tack as
suggested by Fielding and Fielding (1986). McGrath, Martin and Kulka (1982) stress that
this should be ajudgment call on the part of the researcher if the interview is moving away
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from the desired line of questioning. For example, Iasked more specific questions about
the role of the regional government in MSW planning because one participant began
talking about aspecific solution to the region's MSW problems.
Ifollowed suggestions from Miles and Huberman's (1984) work to avoid the biases
discussed above:
•
•
•
•

Ireviewed why and how the thesis information was being collected and used at the
start of each interview.
Idid some of the interviews out of the typical office setting, when there was a
choice, so that perceived threats would be reduced.
Ichose interview participants from management, staff; and volunteers to avoid
elite bias.
Idid not reveal what Iknew during the interviews so that the informant could talk
about what he or she knew.

Problems Encountered and Changes to the Methodology
As discussed in Endnote 3, the original research design involved aliterature review,
key informant interviews, and atwo day participatory strategic planning workshop. The
basic assumption underlying the research proposal was untenable because subjects were
not willing to attend interviews and the strategic planning workshop.
Ishould have limited demands on the volunteer subjects so that subjects only
participated in one part of the research. Ishould also have begun with apre-Participatory
Action Research (Pre-PAR) assessment of the study area prior to asking for participation
in the planning exercise (Robinson, pers. comm., 1994, October). The Pre-PAR
assessment involves spending time in the study area, getting to know the reasons why
subjects are or are not willing to participate, and jointly working with participants to set
the research agenda. A Pre-PAR assessment is useful in determining how open and
willing the community under study is to participate. The researcher must have the
flexibility to spend aconsiderable amount of time working within the study area, working
with the subjects as part of aprocess to prepare them for PAR. Istress the importance of
understanding that the participatory approach itself is not flawed.
Because Ioriginally intended to obtain civil society's views mostly through
participation in the round table Road Mapping method, additional questions were asked in
the interview so Icould assess the applicability of using this planning method for MSW
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reduction and recycling in the Capital Region. This part of the interview data provide a
basis from which to compare traditional strategic planning literature and participatory
strategic planning literature.
1.5

CHAPTER OUTLINE

This chapter, the first of seven, provides the background for the thesis. This chapter
provides an introduction, purpose, objectives, methodology, and research biases. The
most important task of Chapter One is to introduce the topic of the role of MSW
stakeholders in planning for waste reduction and recycling in the Capital Region, and to
describe the literature review and key informant interview methodology used to meet the
purposes of the research.
Chapter Two describes the physical and administrative profile of the Capital Region.
The profile includes adescription of the physical area, planning constraints, population and
economic climate in the Capital Region to support discussion of roles in Chapter Three.
The second half of the chapter discussed the administrative structure of the provincial and
local state. Organizational charts are provided to support discussion in later chapters that
the fundamental makeup of the local state is not well understood. The most important
task of Chapter Two is to explain the organization of the CRD, its municipalities, the
provincial government, community and the local waste industry.
Chapter Three describes issues concerning MSW stakeholders traditional roles that
became evident through aliterature review, and interviews with key informants. The
intent is to provide an overview of past and present roles, and to determine how roles
should be developed to meet the challenges of establishing amore participatory process in
MSW planning in the Capital Region. Ithen discuss features identified through this
research that are important in MSW planning. These features are: (1) process goals, (2)
systems thinking, (3) fiexibility,(4) feedback mechanisms, and (5) expert-expert
relationship. Finally, Idiscuss which of these features are not fully dealt with or missing
from MSW planning in the CRD, and why these features should be incorporated into
planning in the future.
In the final section of Chapter Three, Ilook at the role of gender because interview
results indicate that female values facilitate desirable planning by using features such as an
expert-expert relationship, and engaging in more complete discussion of MSW reduction
and recycling as part of the larger social, environmental, and economic problems. These
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two features are important to MSW planning and would assist in answering some of the
needs for participatory planning because of the diverse and vocal population.
The first section of Chapter Four provides avery brief overview ofjurisdictional and
constitutional issues. The review is not intended to be astringent analysis of the solid
waste laws. Rather, Idiscuss the most significant parts of the BC Litter Act, and the
Waste Management Act in the context of MSW. Iexamine specific parts of the BC Litter
Act and the Waste Management Act to provide an understanding of how significant
changes to legislation now better support MSW reduction and recycling in the Capital
Region. The main goal of this section is to provide abrief account of legal considerations
that touch many areas of MSW reduction and recycling. Ithen review the most pertinent
parts of the legislative review process used to develop the Use and Production
Composting Regulation, the Storage of Recyclable Material Regulation, and the Guide to
Preparation of Regional Solid Waste Management Plans by regional districts under the
Waste Management Act. Recent amendments to the Waste Management Act (Bill 58 and
Bill 29) are also discussed in the last part of Chapter Four in the last section on New
Directions in BC legislation. Discussion of the proposed BC Environmental Protection
Act (BCEPA) is important in understanding just how far the legislation has come to
support role changes discussed in Chapter Three, and planning methods discussed in
Chapter Six.
Chapter Five discusses the five issues that became evident early in the data
collection and analysis. The five issues are: information exchange, social and institutional
consciousness (driving forces) and politics, economics and the market, and unions
(barriers) to planning for MSW reduction and recycling in the Capital Region. The
purpose of this chapter is to discuss the most important issues that are either facilitating or
inhibiting role changes and participatory planning in the Capital Region.
Chapter Six discusses lessons to learn in heading up change in MSW planning to
facilitate democratic triadic partnerships in MSW reduction and recycling planning. I
discuss the types of partnerships that are desirable in planning, and why development of
vehicles (community trusts, and community resource boards) will encourage government
and enable civil society and the individual to take some of the burden of MSW off
government in the Capital Region. Ithen discuss why the literature and its development
of planning models has failed to provide abasis for understanding of what goals MSW
planning should be trying to meet to be effective. Iprovide aconceptual model that
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presents adifferent way of looking at what goals MSW authorities should be trying to
meet in planning. In the final section, Iintroduce the participatory round table Road
Mapping method and its applicability for use by stakeholders' planning for MSW reduction
and recycling in the CRD.
Chapter Seven provides conclusions and recommendations from the analysis of the
research data. Specific recommendations are directed to the CRD Solid Waste Division,
and the province's Municipal Solid Waste Management Branch because they have the
most direct impact on MSW planning. Also, general recommendations are provided to the
region's waste reduction and recycling industry and the community as awhole to respect
confidentiality of individual businesses and civil society organizations.
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CHAPTER 2:

CAPITAL REGION'S PHYSICAL

& ADMThIISTRATIVE

PROFILE
This chapter provides background on the physical area, economic climate, planning
constraints, and population characteristics of the Capital Region. This background is
necessary to understand the past and present roles of the MSW stakeholders discussed in
later chapters. Chapter Two also provides background information on the administration
that shapes the planning environment in the Capital Region. Information about the
function and organization of government, the waste industry and the communities in the
Capital Region is important in understanding the challenge to adapt roles to overcome
constraints in planning for MSW reduction and recycling. Organizational charts are
provided to show the structure of the MSW authorities (CRD, and the provincial
government) in the Capital Region.
2.1

PHYSICAL LOCATION

The Capital Region, including the Gulf Islands, is situated on the southern part of
Vancouver Island (Regional Information Services,

1993).6

The Capital Region's

economic and political capital is located in Victoria, which is agateway to the Pacific Rim
and US markets (Regional Information Services, 1993).
The Capital Region is comprised of approximately 2,441 square kilometres, close in
size to Belgium (Regional Information Services, 1993). However, only one government
landfill located on Hartland Avenue in rural Langford services the whole Capital Region.
Waste reduction and recycling gained momentum in the last decade because of the
realization that locating new landfills is adifficult process, and existing space is at a
premium in the Hartland landfill.
2.2

POPULATION GROWTH, AGE AND INCOME

Population growth is adriving force in keeping regional and municipal governments
focused on waste reduction and recycling. For example, the Capital Region covers only
seven percent of Vancouver Island, but it houses nearly 50 percent of Vancouver Island's
population (Regional Information Services, 1993). The population of the Capital Region
is increasing steadily and two thirds of its population is already concentrated on six
percent of its land base (the four core area municipalities of Oak Bay, Esquimalt, Saanich
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and Victoria). According to 1991 Census Summary data from Statistics Canada,
population projections call for asteady increase in the Capital Region's population
(Regional Information Services, 1993). The population projections, and corresponding
waste stream quantities are of key importance to MSW planning in the Capital Region.
The Capital Region's anticipated annual waste tonnage is presented in Table 2.1.

Table 2.1: Anticipated Annual Tonnage in the Capital Region

_-

Ma,omum Aitticinated

_t1-ii_

1987

270, 440

173,944 (*)

1988

275,925

183,983

1989

283,036

196,763

1

1990

290,671

197,076

2

1991

299,555

199,608

3

1992

303,153

203,416

4

1993

308,235

206,826

5

1994

313,364

210,267

6

1995

318,586

213,771

7

1996

323,912

217,345

8

1997

329,219

220,906

9

1998

334,435

224,406

10

1999

339,433

227,760

(*) bolded figures are actual tonnage of waste generated
Source: Capital Regional District (1991, June)
The figures suggest a"higher population growth in the Capital Region, ahigher per
capita rate of waste generation, and acorresponding increase in annual waste tonnage than
was originally projected in 1987" (Capital Regional District, 1991, June,

p.

5). The per

capita waste generation in the Capital Region is estimated to be 0.67 tonnes per person
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per year, based on the average sum of the total tonnage landfllled minus the total diverted
through recycling (based on 1987-1990 tonnages) (Capital Regional District, 1991, June).
The increase in flow of MSW as aresult of population influx due to migration is
predicted to be greatest from the rural areas because it will absorb most of the projected
population growth in the Capital Region (Regional Information Services, 1994). Regional
Information Services (199 1) estimates that majority of net migration by age will occur in
the age range between 55 and 75+. This age range represents an estimated 23% of all
migrations, based on 1991 census data. A larger land base, and an increased population
will mean that the CRD's jurisdiction and responsibilities for MSW planning and
management may grow significantly.
Another problem, shown in Figure 2.1 is that the region's middle aged population is
quickly increasing.
Figure 2.1: Estimated Population by Age in the Capital Region
Age Category 45-54 years

Source: Region Information Services (1990 and 199 1)
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For example, the 65+ age group is the largest group by population, and the 45+ age
group is projected to increase to 50 percent by the year 2016 (Regional Information
Services, 1993). 7 This presents additional problems because region-wide MSW reduction
initiatives strategies should be planned to meet the demands of aspecific segment of avery
diverse population base. For example, the elderly population who have limited mobility
were not physically able use the wheeled carts in the Oak Bay pilot study.
Seniors represent an ever increasing segment of the Canadian population, affecting
the economic, social and technical factors of MSW in modem day (Centre for Livable
Communities, 1995). The baby boom that began in 1946 has resulted in aproliferation of
seniors, with most of the impact projected for the year 2011 (Center for Livable
Communities, 1995). The data in Figure 2.1 does not distinguish between migration and
natural aging of the established population, but the point is that this age group will
continue to grow as the population increases. Increases in population place added
pressure on MSW authorities to conduct asubsequent waste stream analysis (the only one
to date was done in the mid 1980s) so that the correct types of waste are being targeted by
the CRD's solid waste reduction initiatives. The CRD estimated (from declared waste at
Hartland) that the bulk of waste in 1992 was general refuse (-'155,000 tonnes), with
construction and demolition material at under -'1,500 tonnes (Capital Regional District,
1992). Currently, the focus is on reducing MSW, but achange in composition of MSW
from 1992 to 1995 (not known at this time) may change the focus of programs based on
the original waste stream analysis. For example, the increase in population in the next
decade may force the CRD to target construction materials more effectively. However,
because the Capital Region's labor force is mostly service rather than industry oriented, the
level of general MSW will most likely continue to be greater than industrial, toxic, and
hazardous waste.
Because of the high average household incomes in the Capital Region, paying for
specialized services may be asolution. For example, approximately 48 percent of the
region's households are in the $40,000-50,000+ income bracket (Regional Information
Services, 1993). However, specialized services are perceived by CRD residents as a
burden on the tax base, and against the mandate of ademocratic government to provide
the same level of service to all its constituents.
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2.3

COMMUNITY CHARACTER

The education level of Capital Region residents is substantially higher than the
provincial average. Regional Information Services (1993) reports that just under 60
percent of the region's residents have obtained post-secondary education. To paraphrase
from interviews with community representatives, "an educated, financially able, and aging
population may be more willing to contribute to local efforts to protect the Capital
Region's environment." Because of this wealthy, older middle class population, civil
society is well equipped to increase its participation in planning for MSW reduction and
recycling. A stable middle class is necessary to help take some of the responsibility for
MSW reduction and recycling in the Capital Region (Chapter Three).
The already strong core of approximately 150 eth'ironmental and community groups
in the region add strength to the middle class because these environmental groups demand
astrong voice in local and provincial government to ensure community needs are
considered. For example, the "Save Heal Lake" environmental group quickly formed and
rallied support from the local Prospect Lake Community Association to raise community
awareness about the drawbacks of draining Heal Lake for expansion of the existing
Hartland Landfill.
Rekart (1993) points out that volunteerism is strong in BC because of the
environmental awareness thrust of the 1980s, and the BC Social Credit government's
adoption of policies to reduce government expenditure and return the responsibility for
social welfare to private hands. However, little information is available on the roles and
responsibilities of the evolving voluntary sector because much of the talk about how
government and the private sector should plan cooperatively stalls at this stage and
remains avisionary ideal (Rekart, 1993; Gray, 1989; and Scott-Taplin, 1993). The profile
of the regional household is summarized as follows:
.

Vancouver Island's population is concentrating on its southern tip.

• Although core area density is increasing, rural areas will continue to experience the
largest population influx.
• The majority of the population enjoys ahigh level of income from employment in the
service sector. Local and provincial governments are major employers.
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The population will continue to increase, and amajor segment will be seniors.
2.4

TANGIBLE PLANNING CONSTRAINTS

The Capital Region naturally faces many challenges associated with being physically
separated from the mainland of British Columbia. Some of the most serious constraints
are listed, and then briefly discussed in the context of MSW. Planning constraints for the
Capital Region are as follows:

.

Limited landfills and space in landfills in the Capital Region
Because of the closure of landfills at Jordan River, Blackburn Road (Salt Spring),

and Galiano Island, MSW disposal is limited to Hartland Landfill, although Saturna Island
has asmall landfill operated by the Island Community Club (Capital Regional District,
1991, June). The only other landfill in the Capital Region is operated by Chew Excavating
under the authority of the province, but only inert construction and demotion material may
be landfllled. The CRD has no control over this landfill, and it is not part of the 1987
Solid Waste Management Plan.
Because Hartland Landfill accepts 99% of MSW (including some biomedical,
controlled and hazardous waste) in the Capital Region, there is an continued urgency and
incentive for finding effective solutions to divert MSW from the landfill (Capital Regional
District, 1991, June). Phase Two (Heal Lake site) was prepared for accepting MSW in
1993, because the original active Hartland Landfill (Phase One) is soon to be filled to a
final elevation of 174 m (Capital Regional District, 1991, June). The CRD has based the
life expectancy for Phase Two on aper capita rate of 0.336 tonnes per capita because of
the aggressive waste reduction and recycling facilities put in place in 1992. However, due
to population pressures and expected increased rates of MSW, the capacity may well be
reached before its projection in the year 2017.

.

Poor geographic location of existing landfill
One major constraint is that Hartland Landfill is situated at the top of mountain at

the end of Hartland Avenue. This location poses several obvious problems. First, the
landfill is in close proximity to Killarney Prospect Lake Watershed and Durrance Lake
-

Watershed (Capital Regional District, 1991, June). Thus drainage, leachate recovery, and
surface water diversion are very costly, but necessary activities. Second, access is limited
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and the design of access roadways to Hartland Landfill and Phase Two is expensive. Also,
the increase in traffic to the landfill is amajor annoyance by neighboring residences.
•

Limited Number of recycling material processors
Although grants are available for capital funding for waste reduction and recycling

facilities (Appendix G), there are few recycling or waste reduction facilities in operation
on Vancouver Island and especially in the Capital Region. The majority of facilities act as
transfer stations to processors on the mainland in Vancouver, Seattle or to offshore
markets. In the past, the few proposals from industry that came to the. CRD and the
province for review were rejected because the proposals were deemed to be
technologically unsound, or did not fit in with the local waste reduction philosophy of the
Capital Region. Also, the public is resistant to efforts to industrialize the Capital Region.
However, times are changing as evidenced by the CRD stating in its Annual Report in
July, 1994, that it would endorse the efforts of the solid waste industry to construct a
multi-facilities processing and recycling plant in the Capital Region.
•

Private landfills still accepting banned materials
Landfills on Vancouver Island are bound by provincial provisions and bylaws

imposed by respective regional districts. Because the CRD is one of the most progressive
regional districts on Vancouver Island in terms of banning materials from its Hartland
Landfill, these materials may end up in landfills with less strict provisions. For example,
drywall from the CRD was making its way to Nanaimo landfills (because bans were not in
effect there at the time). The difficulty the CRD has in the Capital Region itself is that it
does not have jurisdiction or control over illegal dumping of non-inert or domestic
materials into other regional district or local private landfills (i.e. Chew Excavating
Landfill in the Capital Region).
•

Location problems for recycling transfer stations in the Core Area
MacKay recommended in his review of the first SWMP that the CRD and the

provincial government explore opportunities for locating transfer stations away from
Hartland Landfill in order to reduce the traffic flow on Hartland Avenue and Saanich Road
(Capital regional District, 1991, June). However, the land base available for commercial
activities is most limited in the areas with the higher densities (core area municipalities)
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and the higher rates of MSW and recyclables generation (Capital Regional District,
1992). For example, one of the difficulties in the Oak Bay co-collection pilot study in
1993 was locating asuitable material transfer station within the municipality or
neighboring municipality because of the lack of suitable zoning. As well, safety and noise
impacts to the local neighborhood were aconsideration.
In summary, limited landfill space, lack of landfill sites, lack of control over private
landfills, lack of value added or processing facilities for recyclable materials, and limited
options for transfer stations impose serious constraints on planning for MSW in the
Capital Region. Although this thesis is not specifically addressing these constraints, the
purpose of identifying planning constraints is to show that there is areal and pressing need
for effective and cooperative MSW reduction and recycling in the Capital Region. The
responsibilities and authorities for carrying out the Capital Region's MSW reduction and
recycling planning are discussed in the following section.
2.5

ADMINISTRATION

A discussion of the administrative function and organization of the Capital Region's
MSW authorities follows in this subsection. An understanding of the organizational
structure of civil society and the individual is also provided as background information to
understand the types of role changes possible (Chapter Three).
2.5.1

Provincial Government

The following section outlines the involvement of two major provincial players in
waste management and the affairs of local state respectively: the Ministry of Environment,
Lands and Parks and the Ministry of Municipal Affairs.
The Ministry of Environment's Waste Management Branch
Prior to September 1982, the Ministry of Environment did not have awaste
management branch. Rather, solid waste was one of the programs administered by the
Ministry of Environment's Pollution Control Director under the authority of the Pollution
Control Act (Ministry of Environment, 1983). The role of the Ministry of Environment
was very much tied to the goal of the Waste Management Program; to control the impact
of polluting substances. The key legislation was compartmentalized into three different
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acts: Pollution Control Act, Environment Management Act, and the Litter Act (Ministry
of Environment, 1983).
A key development in 1989-90 was areorganization of Waste Management
Headquarters staff into anew Environmental Protection Division (Ministry of
Environment, 1989-1990). The move was triggered by the need to better integrate
legislative and regulatory changes with environmental issues. As aresult, in September
1992, the province changed its focus on MSW from pollution control to resource
management. The evolution of legislation and its significane is further discussed in
Chapter Four.
A provincial representative interview provides insight into the genesis of what is
now the Municipal Waste Management Branch:
The [Waste Management] branch development was promoted by agroup called
Resource Recovery. Resource Recovery, a[private sector waste management]
business, reported to abranch of the Ministry that took care of recycling. Because
there was no 'buy in' from the [government] hierarchy, when provincial budgets came
up short, Resource Recovery was eliminated. The emphasis was then shifted to solid
waste landfilling and disposal. A resurgence of recycling in the 1980s led the
province to conduct the first survey on the state of landfills in British Columbia. The
results of the survey sparked the development of the Provincial Solid Waste task
force. The task force was also areaction to the fact that the beverage container
industry wanted to get rid of [beverage container] deposits, and the advising
consultant came forward to the Ministry [of Environment] with aproposal to institute
aBlue Box program. The Ministry decided that it should be doing some of the work,
so it approached municipalities to get benchmark data for what the current status was
(how many materials they could handle, what kind of costs). The Deputy Minister at
the time did not want the consultant to be "stirring awhole lot of excitement" for the
municipalities at this time, nor was he sure if the municipalities would be willing to
deal with aconsultant if municipalities have to reveal waste collection statistics. In
order to provide [the consultant] with the data they needed, the province's Task force
approached the municipalities. The Task force then decided that the waste ministry
[Ministry of Environment] should expand our mandate into the whole area of waste.
The Task force report indicated that if we were going to do something seriously, then
there was aneed for anew branch with adirector. The director was necessary so the
province would be ready for communication between the working level and the
Minister [of Environment], and so the branch would be given full status. The Task
force and its report in the spring of 1989 culminated in the formation of the provincial
Solid Waste Management Branch [under the direction of the what is now the Ministry
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of Environment, Lands and Parks]. The report is the first thing put out because it had
its germination in the Cabinet submission prepared to get the budgets for the branch
in the first place.
Figure 2.2 shows the organizational chart for the Municipal Waste Management
Branch. The two divisions within the branch are the Municipal Waste Technology
division and Market and Enterprise Development division. These divisions reflect the
focus on waste management rather than pollution control. To this end, the Municipal
Waste Management Branch has taken on a"consultative approach [to coordinate] various
efforts of governments, industry, business and the public" (BC Environment, 1992, May,
Figure 2.2: Municipal Waste Branch Organizational Chart
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As well, in 1991-92, the Ministry of Environment went through two significant
structural changes: (1) The Ministry of Crown Lands merged with the Ministry of Parks
to become the Ministry of Lands and Parks, and (2) November 1991 the Ministry of
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Environment merged with Ministry of Lands and Parks to form what is now known as the
Ministry of Environment, Lands and Parks (Ministry of Environment, 1991, November).
Also, in 1991, the role of the Municipal Solid Waste Branch changed to include
developing markets for recycled material. The new Ministry organization reflects the
present-day need for acomplex structure to deal with MSW as arecoverable resource
rather than as landfihlable garbage.
Appendix E provides amacro view of the Municipal Waste Branch and how it fits
into the overall Ministry structure. The Municipal Waste Branch is one of 14 branches in
the Environmental Management Division of the Ministry of Environment, Lands and
Parks, under the authority of the assistant Deputy Minister of Environmental Management
(Ministry of Environment, Lands and Parks, 1992).
A recent addition to the Ministry of Environment, Lands and Parks is the new
Policy, Planning and Legislation Department created in 1994 in an effort to provide better
departmental coordination of new policies (Ministry of Environment, Lands and Parks,
1994, June). The new Policy, Planning and Legislation Department houses seven new
branches that deal with specific aspects of environmental management and monitoring.
The Ministry of Municipal Affairs
As mentioned in Chapter One, the function and structure of the local state is not
well understood by the Capital Region's residents. Based on the results of aValues, Goals
and Priorities study by the Westland Resources Group (1993), Ibelieve that MSW
stakeholders do not understand the role of the Ministry of Municipal Affairs, and what this
Ministry's involvement is in local state affairs in the Capital Region. For example,
comments in Appendix D provide evidence that although the public is demanding changes
in the local state, the Ministry of Municipal Affairs, akey player in municipal and regional
government affairs, is not mentioned once.
The CRD and its municipalities receive their authority primarily through the Ministry
of Municipal Affairs under the Municipal Act. In 1993, the Ministry of Municipal Affairs
added the Planning and Corporate Relations Department to handle the expanding and
complex planning activity, and increased profile of the public affairs department (Ministry
of Municipal Affairs, Recreation and Culture,

1990-1991).8

Restructuring was in

response to similar difficulties the Ministry of Environment, Lands and Parks experienced
in dealing with the complexities of environmental issues.
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For example, in 1989, the BC Government revised the Municipal Act so that
regional district's services could be established through bylaws rather than through
Supplementary Letters Patent (Ministry of Municipal Affairs, Recreation, and Culture,
1990-9 1). The change reflects the need to continually revise legislation so that bans on
materials entering landfills (e.g. tires and cardboard bans as listed in Appendix G) can be
more easily dealt with through bylaws (Ministry of Municipal Affairs, Recreation and
Culture, 1991). 9
2.5.2

Local State

-

The CRD and its Municipalities

Review of the literature, and the results of the Westland Resources Group (1993)
study reveal that the local state structure and function is not well understood by the public
(Westland Resources Group, 1993; Magnusson, 1985; Rowat, 1975; Nagel, 1992; Daily
and Cobb, 1989). Magnusson (1985) asserts that the reason for the misunderstanding is
that studies are only about local government (municipal level) origin and function, when a
broader concept of alocal state is needed. Studies about local government narrowly
focus on municipalities because of astrong belief in the 19th Century ideal that every local
community ought to have its own autonomous government (Magnusson, 1985; Rowat,
1975). The 20th Century reality is that municipalities are only one part of the local
government which in turn are part of the local state. Magnusson (1985) notes that studies
about government have failed the main tasks of explaining how the local state evolved,
what its functions are, and how it is administered.
The following subsection will explain the evolution of the state, its function and
administration because these points are important in understanding what kind of role the
CRD and its municipalities are legally obligated to perform in planning and managing
MSW in the Capital Region. Municipal Solid Waste stakeholders do not have agood
understanding about how local government functions in MSW reduction and recycling
planning so that roles can be clearly identified. For example, half of the community MSW
stakeholders interviewed for this document and amajority of the unsolicited survey
comments for the Westland Resources (1993) study (Appendix D) questioned why the
CRD was even involved in MSW reduction and recycling in the Capital Region.
Therefore, agood understanding of the administrative and legal obligations of regional
districts and municipalities is important in clarifying roles in MSW management.
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Municipalities and Regional Districts
Rapid wartime and post-war expansion of the urban municipal population in'BC
caused rural areas to expand faster than the ability and money to handle problems
(Walisser, 1986). Over 25 percent of the population of BC lived in rural areas by the
1960s. To deal with expansion in these areas, the BC provincial government created
regional governments in the 1960s, asecond tier of local government (Magnusson, 1985;
Walisser, 1986). Therefore, regional districts in Canada are necessarily subject to
provincial judicial, financial, and administrative control (Magnusson, 1985; Walisser,
1986). The Westland (1993) survey of more than 2,500 residents in the Capital Region,
and interviews with local community groups for this thesis suggest that the public does not
understand what role the provincial government had in first establishing regional districts,
and why the Capital Region is providing MSW services to municipalities and rural areas.
The result is that the public perceives that the CRD is interfering with municipal MSW
reduction and recycling, duplicating each other's and the waste industries' efforts.
Because the unique role of CRD is not well understood, based on evidence in the
Westland Resources Group (1993) study and interviews for this document, Iconclude that
the literature, models and educative efforts have not been effective in getting the right
message to the public. Because traditional analysis of government has been by evaluation
of the role of government as aphysical entity, the public is not familiar with speaking
about government as aconcept. Similar to Boothroyd's (1991a) and Wellman's (1987)
treatment of community as aconcept rather than alocality, Isuggest that, in the 1990s,
regional districts should be viewed as a concept, and alocality within the concept of the
local state.
However, Iwas unable to find any models that treat regional districts as aconcept
because, at best, the literature only offers theories of municipal government as alocality
(Magnusson, 1985; Craig, 1986; Magnuson, 1990; De La Mothe and Paquet, 1994).
Therefore, Imodified Magnusson's model of local municipal government to signify
that regional districts are aconcept, and then to show that in practice, regional district
activities cross areas to meet different governance needs (Figure 2.3).
Figure 2.3 shows that regional districts are part of the central and local state, but
that regional districts are still aseparate entities that can shift between levels of
government rather than remain fixed within the scheme of government.
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Figure 2.3: Conception of the Central and Local State
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Based on different possible partnerships (e.g. local waste industry-CRD, CRDmunicipality, CRD-province, etc.) for MSW reduction and recycling initiatives listed in
Appendix G, Ibelieve that viewing the regional government as aconcept is more useful
for the public in understanding the CRD's role in MSW management in the CRD.
As well, James Lorimer's theory in Magnusson (1985) is the most applicable theory
that Ifound in the literature to explain how regional districts work in the context of the
Capital Region. Lorimer's theory sees the state as anetwork of special agencies for local
purposes, some locally and some centrally controlled, yet none with any inherent authority
over the others (Magnusson, 1985). Although Lorimer's conception is relevant to the
Capital Region, it still fails to fully address the relationship of local government within the
local state. For example, Lorimer's explanation does not separate regional government
activities from municipal government activities.
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In conclusion, from the literature review, and in agreement with Magnusson and
Craig (1986), local government theory is inadequate in that the local government typically
refers to municipal government, and leaves regional government out. The literature is
deficient in getting aclear message to the public that municipal, regional and provincial
government are all diverse agencies, all exercising power, all organizing themselves
politically, and all struggling for recognition as political powers. A clear understanding of
how each level of government is involved in MSW is needed so that roles are clearly
defined to ensure that civil society is an active participant in efforts to reduce, reuse, and
recycle in the Capital Region.
Relationship Between CRD and the Province
Victoria's regional government, the CRD, was formed in 1966 to perform two main
service functions: (1) to look after regional sewage disposal, and (2) to provide park
management that would benefit municipalities and unincorporated townships (Fry, pers.
comm., 1991). Specifically, how did the CRD come to manage solid waste? Historically,
the CRD engineering department had no involvement in MSW. From approximately 1892
to 1952, the Capital Region's refuse entered the municipality of Victoria through James
Bay and east of the Empress Hotel (CRD Engineering, 1987). For the next 60 years,
refuse was typically incinerated to reduce volume and dumped from barges into the ocean
afew miles into Victoria's Inner Harbor (CRD Engineering, 1987). Then, from
approximately 1955 to the early 1970s, refuse was burned in three local private dumps:
(1) the Raymond, (2) the Scarfe, and (3) the Rant dump (McCrea, 1973 and CRD
Engineering, 1987).
On October 4, 1973, prompted by health concerns, authority for solid waste
disposal was conferred on the CRD by the province through issuance of aSupplementary
Letters Patent (CRD Engineering, 1987). The Letters Patent stated that "It shall be the
function of the Capital Regional District, within the regional district, to provide refusedisposal facilities" (CRD Engineering, 1987). Appendix F contains the Letters Patent. In
addition to the functions conferred by the 1973 Letters of Supplementary Patent, the
CRD's waste management power comes from the Municipal Act (section 766). The
Letters of Supplementary Patent initially gave the CRD jurisdiction over refuse disposal
for one or more municipalities as well as the power to affix terms and conditions for the
provision of these services (McCrea, 1973).
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Under provincial guidance, the CRD's chief engineer and 12 municipal engineers and
respective staff oversee local state solid waste reduction and recycling planning and
service delivery in the Capital Region. To coordinate efforts, these individuals form an
engineering liaison committee that meets regularly to discuss MSW issues. This kind of
communication is necessary because individual municipalities must now work from within
the Capital Region's plan because provincial legislation has given the CRD the authority to
develop the region's Solid Waste Management Plan (BC Environment, 1994, March).
However, the province encourages municipalities to cooperate in MSW planning and
recognize the role of the regional and provincial governments in the process (BC
Environment, 1994, March). The difficulty is that these directions are vague. Only a
small section on page four of the Guidelines for Preparation of Regional Solid Waste Plans
discusses roles and planning approaches (Chapter Four) (BC Environment, 1994, March).
As with the provincial waste authority, the CRD solid waste authority is part of a
larger organizational structure. At the macro level, the CRD Engineering Department is
only one of many departments (e.g. planning, health, parks). At the micro level, the CRD
Solid Waste Division is split into three distinct groups

-

"Hartland Landfill Operations,

Waste Reduction and Recycling Operations and Environmental Education, and Solid
Waste Reduction Initiatives" (Capital Regional District, 1994, July.

p.

1). Figure 2.4 (p.

34) shows the micro level organization of the CRD.
In summary, what is missed in local government theory is that the local government
typically refers to municipal governments, and not regional districts. The literature is
deficient in getting aclear message to the public that municipal, regional and provincial
government are all diverse agencies, all exercising power, all organizing themselves
politically and all struggling for recognition as political powers. In practice, these MSW
authorities (CRD and the province) are legally responsible for MSW planning and service
delivery in the Capital Region. The CRD Engineering Department and the Provincial
Municipal Solid Waste Branch are nested within larger organizations, in ahierarchy of
environmental protection. The province gave the CRD the legal authority for local MSW
management through aLetters of Supplementary Patent. However, the region's
municipalities are obligated to work with the CRD to plan for MSW reduction and
recycling. Ultimately, what is needed is aclear understanding of how each level of
government is involved in MSW so that roles are clearly defined.
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Figure 2.4: CRD Solid Waste Division Organizational Chart
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2.5.3

Profile of Civil Society and Solid Waste

Similar to the provincial government, the CRD's structure has evolved over the last
decade, especially the Hartland Landfill Operations. In the past three years Hartland
Landfill has evolved from arefuse disposal site to amulti-purpose waste management
facility. Landfill operations now includes composting and recycling, as well as landfihling
solid waste (Capital Regional District, July 1994; Capital Regional District, 1994, May).
Because the level of planning and management responsibility for MSW is spread
among the province, the CRD, and its municipalities, the level of involvement of
stakeholders is project specific, depending on who is administering awaste minimization
initiative. For example, the Victoria Compost Education Center is ajoint initiative
between the CRD, the province and the Fernwood Community Association (Appendix G
also lists MSW reduction and recycling initiatives by the Capital Region's MSW
authorities).
The region's communities are involved to varying degrees in the planning and
administration of MSW. For example, Salt Spring Island had to plan carefully because its
privately owned Black Burn Road Landfill was closed in late 1991 by the Ministry of
Environment, Lands and Parks (Capital Regional District, 1991). Salt Spring had to
arrange with local waste haulers to take its garbage to the Hartland Landfill, and arrange a
contract for its waste reduction and recycling with the CRD and the non profit, locally run
Salt Spring Island Recycling Center. The CRD pays the Center processing and marketing
diversion credits for recyclable items. 10 Mayne, Saturna and Pender Island run and
administer their own small recycling facilities, with the CRD financing ashare of each
program. The Outer Gulf Islands receive processing and marketing credits similar to Salt
Spring, but residents also participate in free goods and materials exchange through local
second hand stores (Capital Region District, 1994, July).
The earliest written example of large scale, grassroots administered recycling in the
core area is the Gonzales Bay Recycling Group. In 1970, the Recycling Group initiated a
recycling education, collection and processing initiative called "Project Recycle" (McCrea,
1973). The original volunteer group of five full time members began by going door-todoor and asking occupants to separate their solid wastes. Collected recyclable materials
were stored at one member's house. This project was planned cooperatively: funding was
received from afederal grant, use of amunicipal building was donated by the District of
Saanich, and the City of Victoria donated collection equipment and labor (McCrea, 1973).
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Surprisingly, the community grassroots group initiating the project later asked the
CRD to assume responsibility for continuing the operation because the project was too
expensive (McCrea, 1973). Since the CRD did not yet have its Letters Patent, it offered
to take the project over as asix month test pilot. The project ceased after this date, and
ironically, most of the project members were then employed by the CRD. Two issues are
raised here: (1) the need to develop better vehicles support community run initiatives to
avoid volunteer burnout, (2) the need to develop local markets that will create long term,
self-reliant MSW reduction and recycling strategies in communities (Chapter Three).
For the most part, administration and planning of local MSW reduction and
recycling in the Capital Region is mostly the domain of the CRD. However, the public is
unsure of how the CRD fits into the government structure of the Capital Region. The
public in the 1990s is demanding change in MSW planning, as evidence from the Westland
Resources Study (1993), but the public is not as sure in which direction to go itself. For
example, in interviews, community groups were demanding involvement in planning for
MSW reduction and recycling, but did not discuss the need to take more control of
planning or service delivery in the area of MSW management. Similarly, the CRD is not
always sure of the level of public commitment to participating in MSW reduction and
recycling. For example, the CRD's Salvaging Area at Hartland Landfill ran from 1992 to
1994 as acommunity program. However, the CRD arranged by bylaw that the Salvage
Area could only accept community used goods for pickup and retail by non-profit
organizations, not by individual members of the public. Because participation was low,
the CRD has decided to change its policy in the 1995-97 plan to allow fill public access to
the Salvage Area.
In summary, Iconclude that confusion about the what needs the region's
communities have, and what role they are willing to play has left the CRD unsure of what
level of commitment to expect. Although the region's communities are interested in MSW
and are demanding more involvement, roles and expectations are still not clear. What is
necessary, is aclear understanding of how each level of government is involved in MSW,
so that roles of the community can be more clearly defined, and full public support can be
marshaled to plan for reduce, reuse, and recycle in the Capital Region.
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2.5.4

Individual

-

The Waste Industry Profile

The waste management industry grew in response to government-sponsored
programs such as the Blue Box program, and access to provincial funding (Appendix G).
Based on interviews and areview of recent government documents, the most common
partnerships in the Capital Region MSW management appears to be between the CRD and
the waste reduction and recycling industry. In contrast, the waste reduction and recycling
industries in the Capital Region largely continue to compete against each other for limited
recyclable materials and funding. One industry representative in the Capital Region gives
acandid answer with respect to bow the waste industry is organized:
There are alot of paranoid people in recycling. No one wants to get together,
[everybody] figures you are cutting their grass it's been like this for years and years.
The private industry is always paranoid that [government] is in on their action. As far
as the industry, it never really worked together. We will buy and sell off of each
other. What we should do is try to market together and use it as alever. But Idon't
want to let the other guy know how much Iam selling my stuff for. It never ends so
when do you sit down and throw up awhite flag? Iguess when one buys the other
out. Idon't know. It is afunny industry.
-

The majority of waste industry interviewees (three of five) felt that there should be a
specific regulatory agency, made up of industry and other stakeholders to administer the
whole waste industry. However, afew industry interviewees felt that the market should
dictate material commodity prices without government intervention (Chapter Three).
On the basis of the CRD's 1995-97 MSW reduction and recycling initiatives plan
(Appendix G,

p.

211) and interviews for this document, Iconclude that relations betwen

the waste reduction and recycling industries are guarded, whereas government-industry
relations are improving. To paraphrase from interviews with the CRD, the CRD felt it
was "essential to establish acooperative planning relationship with industry because of the
need to save money and resources by jointly administering and implementing solid waste
initiatives." Efforts to address this problem described in recent literature support that
there is aneed for cooperative waste industry activity. Cameron (1994) confirms that,
"Without an effective means for communicating information ignored or suppressed by the
major media, without avehicle for mobilizing people, without apooling of resources in
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strategic action, every politic sympathetic to the goals of social movements are
overwhelmed..." (p. 4).
The CRD also initiated aseries of task force meetings to bring waste haulers,
collectors, processors, marketers, and other special interests together with government in
1992. The purpose of the task force was to determine how to build partnerships with the
private sector, to answer the need for more coordination and cooperation between the
waste reduction and recycling industry and the CRD. The initiative was met with
skepticism at first by the waste industry. A CRD interviewee comments reflect the general
view of those interviewed from the CRD that the Processing and Marketing task force:
.was the most difficult task force.. .there were 13-29 members on the task force.
They [waste reduction and recycling industry stakeholders] were paranoid that the
CRD was taking over the world, that we [the CRD] were empire building, that we
[CRD] were going to do them out of ajob. The government [CRD and province] is
there to legislate and not to impose programs on everyone and anyone. We had a
difficult time.. .but we eventually came to an understanding.. .it was [unpleasant]. It
took about ayear of bridge-building for them to understand our needs and for us to
understand their needs. Finally we have astrong relationship astrong bond. We are
here to help and assist, not as athreat.. .Our common ground was waste reduction and
we built from there.
-

The task force findings led to the creation of the first ever Waste Diversion Council in
1994. Waste Diversion Council members represent seven major players (e.g. restaurant
association, major grocery chains, local waste industry) in the Capital Region. The Waste
Diversion Council acts as an umbrella organization which channels proposals and ideas
through itse1f,on behalf of other stakeholders, to the CRD's Environment Committee for
approval of f
unds to kick-start jointly administered programs for waste reduction, reuse,
and recycling. Although specific details on the feedback mechanisms are not available,
this element is critical in the success or failure of the Waste Diversion Council.
The Waste Diversion Council is similar to California's efforts to develop local
industry and control markets through aRecycled Market Development Zone (RMDZ).
The RMDZ draws in community organizations, economic development agencies, bankers,
regulatory agencies, and charitable foundations and industry to create local markets
(Jackson, 1993).
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In summary, Iconclude that the CRD and the local waste industry are making an
effort to establish abetter working relationship in MSW, whereas relationships among the
waste industries themselves still remain tentative. State-waste industry efforts such as the
Waste Diversion Council encourage the waste industry to engage in joint partnerships to
bring the region's waste minimization goals into closer range.
2.6

SUMMARY

In summary, local government theory focuses too much on municipal government,
and ignores regional government. The result is that the role of the MSW authorities is not
always clear. Similarly, community and industry are not always sure of their roles.
Governments have responded by reviewing and revising organizational structures, and
diversif
ying positions within the management hierarchy. The literature provides little
assistance in providing aclear message to the public that municipal, regional and
provincial government are all diverse agencies all exercising power, all organizing
themselves politically, and all struggling for recognition as political powers. A clear
understanding is needed about how each level of government is involved in MSW, so that
roles of civil society can be more clearly defined, and full public support can be marshaled
for MSW reduction and recycling in the Capital Region.
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CHAPTER 3:
3.1

OVERVIEW OF ROLES AND PLANNING

INTRODUCTION

This chapter describes traditional roles of MSW stakeholders from information
obtained through aliterature review and interviews. The intent is to provide aoverview of
the roles as they are now, and as they ought to be, to meet the challenges of establishing
more participatory MSW planning in the Capital Region. As discussed in Chapter Two,
an understanding of stakeholder roles in MSW planning is necessary to demonstrate where
role changes can be made in current planning.
In the second part of the chapter, Idescribe features of traditional roles of MSW
stakeholders that became evident through the literature review, and interviews. Ithen
discuss features identified through this research as important to participatory planning.
These features are: (1) process goals (2) systems thinking (3) flexibility (4) feedback
mechanisms, and (5) expert-expert relationship. Ithen discuss what features are not fully
dealt with or missing from planning in the CRD, and identify how these features can be
incorporated into future MSW planning.
In the final section of Chapter Three, Ilook at the role of gender. Interview results
suggest that female values facilitate the development of desirable planning features such as
an expert-expert relationship, and discussion of MSW reduction and recycling as part of
the Capital Region's larger social, environmental, and economic problems.
3.2

ROLES OF MSW STAKEHOLDERS
3.2.1

Literature Review

Key issues are flagged in the discussion in each subsection, and then these key issues
are summarized at the end of each subsection.
3.2.1.1

The State

In the late 1960s, the role of the local state was primarily regulation of MSW
through legal provision of solid waste reduction and recycling services. The public began
to expect and rely on governments to provide environmental protection (West Coast
Environmental Law Foundation, 1994; Lerner, 1994; Walter, 1992). However, by the end
of the 1980s, the general public and the private sector in BC became increasingly aware
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that state environmental programs had failed to meet even modest goals (Butcher, 1986;
Walter, 1992; Ministry of Environment, Lands and Parks, 1993). Rawson (1992)
questions if service provision is really arole of the government anymore, because in
practice:
Preoccupation with results rather than process [is] not an exception but the mandated
norm.. .processes and procedures are based on command and control theory designed
to avoid mistakes, not designed with the client's satisfaction in mind. To put it
bluntly, the system is not built to serve. It is built to avoid error, deflect criticism, and
justify actions,, .A more productive balance between managing by control and
compliance and managing by caring and commitment seems to offer better prospects.
(p. 493)
Despite the difficulties with its bureaucratic systems, governments have dealt with
MSW planning and service delivery for the past decade in the Capital Region. Other
MSW stakeholders are imbedded in this structure, but have fewer powers and limited
access to detailed planning information. For example, MSW partnerships (Chapter Two),
are in the area for service provision, and contractors had relatively little to do with
planning the contract details. The main reason MSW planning and service provision is
treated primarily as agovernment responsibility is that the provincial legislative context for
MSW planning and service delivery gives the power to the regional government to
manage and plan MSW service delivery. Thus, regional districts like the CRD naturally
conduct planning for MSW reduction and recycling to meet the criteria of its institutional
framework. The CRD's role in the past was then primarily management and MSW service
delivery, to meet its strategic goals, and to inform the public and MSW stakeholders of
government activity.
In the past five years, many changes have taken place in the role of government in
MSW reduction and recycling, especially in the Capital Region. The complexity of MSW
planning and service delivery, as evidenced by the number and type of MSW reduction and
recycling programs in place (such as user pay) in the Capital Region, has meant that MSW
stakeholders often have limited choice in reducing and recycling. As mentioned in Chapter
One, shrinking federal revenues for social programs, rapid technological change, and
global interdependence in marketing all means that there is an urgent need to get the
message to reduce waste to the individual to encourage apersonal commitment to reusing,
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reducing and recycling. The message comes from all levels of government, resulting in
overlapping efforts and blurring of boundaries between "business, government and labor",
so that roles are even less clearly defined (Gray, 1989, p.29).
The primary concern for provincial governments is to get the message out the public
to reduce, reuse and recycle. Governments are no longer financially equipped, or fully
staffed to provide the full realm of MSW planning and management as was the case in the
1970s and 1980s (Ministry of Environment, Lands and Parks, 1993). The difficulty is that
waste minimization messages are no longer simple, and full buy in and participation is
needed from civil society and the waste industry.
The question "what roles do the state, civil society and the individual have in MSW
reduction and recycling planning", has yet to be answered in the CRD, although efforts
over the last five years are bringing the question into focus. A key issue is that, MSW
stakeholders need to understand that, although roles are distinct, aresponsive, efficient
MSW plan requires frill participation, commitment and joint-reliance (Ministry of
Environment, Lands and Parks, 1992, April). The CRD requires provincial policy
decisions on financial assistance, market development, and incentives to support recycling.
The province relies on local state (CRD and its municipalities) to administer and operate
sold waste management programs and facilities (Ministry of Environment, Lands and
Parks, 1993). The local waste industry provides hauling, and avenues for recyclables
commodity marketing, and civil society provides support through participation. Civil
society continually meets human needs neglected by the state and the market, as its
mandate and its basis for existence as asocial movement (Cameron, 1994).
Rawson (1992) suggests that what might be fueling public confusion over roles is
that provincial government services and private MSW management services are often
analogous, except for differences in service quality. Also, roles are continuously in flux
because of heightened public demand for environmental protection, increasingly stringent
legislation, and increasing costs of MSW reduction and recycling planning and service
delivery.
The key difficulty is that there are more stakeholders to satisfy, and more complex
MSW planning problems. For example, the provincial government serves three distinct
groups of clients: itself, the politicians, and the general public (Rawson, 1992). Also, the
number of programs has increased from basic landfilling to include over two dozen waste
reduction and recycling initiatives in 1992-94 (Appendix G). In response, administration
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and enforcement of MSW laws and regulations is becoming one of the most significant
roles of MSW authorities in the Capital Region. This area is becoming more and more
critical because there is no parallel in the private sector (Rawson, 1992). Another
important role of the MSW authorities is to facilitate MSW reduction and recycling at the
community level by providing expert knowledge and funding. Also, funding application
advice is provided by government to encourage grassroots MSW reduction and recycling
efforts.
However, because of competition for limited government funding for local MSW
r.eduction and recycling initiatives, community and the solid waste industry will continually
need to re-evaluate roles, so that they will be able to show exactly where and how they
could support proposed initiatives (e.g. volunteer staff hours). In essence civil society and
its entrepreneurs may have to be run more like businesses to secure funding in today's
competitive, complex MSW system.
The key issue is that as the state grip loosens on MSW in the Capital Region, its role
will need to be redefined, and accordingly, MSW stakeholders will have to respond by
taking amore proactive role in MSW planning. Iagree with De La Moth and Paquet
(1994) that a"new structure is necessary for the state to act strategically as acatalyst, an
animateur, apartner" (p. 46) and afacilitator, rather than as the service provider of the
entire realm of MSW reduction and recycling initiatives in the Capital Region. Rawson
(1992) makes agood point that role definition is apriority because in the near future,
governments will have to deal with:
Global adjustment priorities.., and diverse demands of different regions, [making] the
centralized state clumsy and resistant. This is arather conservative reshuffling of
responsibilities that is de facto being carried out... efforts to re-invent [or recreate a
responsive government will redefine the role of government so that] rather than
rowing, governance is about steering. (p. 45)
Rawson's (1992) concept of steering refers to the fact that government must give
back some of the responsibility of MSW planning and management to civil society and
industry to encourage them to take alarger part. For example, steering is about
supporting non-government MSW stakeholders through developing legislation and
funding to promote cooperative MSW stakeholder efforts. Also, government legislation
and training should facilitate the establishment of such vehicles, as development trusts,
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independent, non-profit bodies that consider economic and social renewal as inseparable in
planning. These types of vehicles are needed because legislation and finding efforts in the
past in BC have not done agreat deal to promote community self-reliance and self
confidence in planning. By developing local vehicles that provides financial support for
stimulating local markets, and offering social support to community, volunteer burnout
may be slowed so local efforts do not end up being dropped (like Project Recycle, Chapter
Two).
Fenton (1993) believes that one of the main problems in encouraging nongovernment MSW stakeholders to take alarger role in MSW is that responsibilities have
traditionally been separated. Private companies make their own decisions about
manufacturing and distribution of products without concern for output of MSW.
Governments have traditionally accepted the responsibility for dealing with MSW, and the
community expects it as aprivilege from payment of taxes (Fenton, 1993).
Boothroyd (1991b) makes agood point that government roles are slow to change
because: (1) the public still relies too much on the state to ensure it has equal access to
services; (2) policy analysts, political scientists and economic development theorists are
defining roles independent of input from the community and its tax payers; and (3) the
public is pressuring government to cut costs by regionalization of services, but municipal
governments resist the idea of regional control over service provision. What is typically
standing in the way of government role change is "civic pride, community desire to
maintain accessible small government, local government officials' self-interests, and
unwillingness to share in the costs of running abig city" (Rowat, 1975, p. 7). The
Westland Resources Group (1993) study findings support Rowat's suggestion that turf
protecting and politics are major barriers to role changes. For example, all community
interviewees made reference to politics as abarrier, and unsolicited comments from the
Westland Resources Study (1993) show that over half (57 or 10 1) of comments were
critical of politics and bureaucracy.
Whatever the origin of the persistence of past roles, what is key is that the local
state, industry and civil society in the Capital Region clearly define roles in MSW
reduction and recycling planning because the MSW planning environment of the 1990s is
very complex. Lack of coordination, mistrust, and duplication need to be addressed at the
fundamental level of role definition or alot of MSW planning efforts will be ineffective.
Rowat (1975) suggests that perhaps over ahundred years of centrally directed
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government in Canada may have left government, civil society and the individual illprepared to experiment with change. Therefore, the Capital Region's communities and
local waste industry will have to work hard to gain expertise and confidence in accepting
more of the responsibility for MSW planning in the CRD.
On the basis of review of the provincial government and CRD's literature, past Solid
Waste Management Plans (SWIViPs), and interviews with the province, CRD and its
municipalities, Isuggest that the provincial, regional and municipal governments in the
Capital Region should be asking what changes in roles are needed in amajor government
reorganization, rather than asking

if the time has arrived when such astep is necessary.

Walter (1992) points out that, as the principal maker of practical rules, government must
provide, but not dominate, the process whereby roles are better defined and understood.
Role revision is necessary because the complexity of planning and managing MSW has
changed dramatically since the provincial government first gave the responsibility for local
MSW planning and management to the local state over two decades ago (Rowat, 1975).
What is ultimately necessary in the 1990s and into the next decade is for MSW
stakeholders and civil society to accept agreat deal more of the burden of MSW planning
and eventually management.
In summary, the key issues in this subsection are that: (1) the role of government
MSW service provider is changing to that of afacilitator, regulator and developer of
responsive legislation because MSW is becoming more complex, and more stakeholders
are demanding involvement in planning; (2) there is an urgency to get the message of
reduce, reuse, recycle out to the public without duplication of services and high costs
because governments no longer have the staff or money to provide afill gamut of MSW
reduction and recycling services; (3) the individual needs to clearly define its role to enable
it to take more of the responsibility of MSW planning, and (4) the state should provide a
medium for roles to be defined without dominating the process, so that the community and
the individual are empowered and encouraged to take amore proactive role in planning
and eventually co-managing MSW.
3.2.1.2

Civil Society

Political and social components of acommunity will in part determine the role civil
society will play in planning for MSW reduction and recycling (Walter, 1992; Gray, 1989).
Cameron (1994) adds that the "state and economic marketplace shape society and
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constrain individual freedom"

(p.

4). In the last decade, civil society has taken more of an

interest in planning for MSW reduction and recycling that meets community needs, but not
as much of an interest in carrying out responsibilities to the stage of MSW program
implementation. Interview results suggest that civil society does not clearly understand or
agree with the role it has now in MSW reduction and recycling planning. The majority
argue that there is no real decision making power at the community level (five or seven
interviewees). Conversely, the majority of those interviewed from government agree that
the public has not really accepted enough responsibility for waste minimization. However,
several authors have recognized that roles are not often defined in terms of participation,
and empowerment of individuals affected by partnerships (Scott-Taplin, 1993; Yanich,
1984). The key point is that civil society is just beginning to confront traditional roles in
planning for MSW reduction and recycling and governments and business find this hard to
cope with (Walter, 1992). The thesis research does not support that civil society is always
correct, but rather, that civil society has the same right to make mistakes as government
does in carving its niche.
Robinson (1994, September) asks the rhetorical question, who speaks for civil
society in these confrontations? The literature has responded mostly by describing the
roles of government and industry in new types of service delivery partnerships (Rodal and
Wright, 1993; Linquist, 1993; Rodal and Mulder, 1993; Fenton, 1993). As mentioned in
Chapter Two, there is little information in the literature of how civil society fits into the
state-industry partnership, other than to explain that community should buy into the plans
for its MSW management. Boothroyd (1991b) makes agood point that less attention
should be paid to the logistics of state-region dyadic partnerships, and more on why stateregion-community triadic partnerships are necessary today in MSW. These stakeholders
should be fully involved in planning, rather than just implementing initiatives because it is
at the community level that MSW plans must be endorsed.
Boothroyd (1991a) voices that in particular, disenchantment with the state has
moved beyond theory and is now pervasive in communities across Canada. The Westland
Resources Group (1993) year-long study of 2,500 of the Capital Region's residents to
examine their values, goals and priorities. These research findings agree with what
Boothroyd is proposing in the previous paragraph. For example, the Westland study
found that:
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By far, the most prevalent of the unsolicited comments were on the subject of local
and regional government. About ten percent of unsolicited comments concerned
dissatisfaction with CRD and municipal waste management. More than twenty
percent of all comments focused on poor government ... Good governance is clearly
one of the most important and most strongly felt values in the region (p. 15-18).
As well, the majority of interviewees brought up politics as aproblem in MSW
planning. These findings were confirmed by the Westland Resources (1993) study in that
good governance turned out to be amajor value in the Capital Region, and over 20% of
unsolicited comments were about the ineffective political structure of the local state.
Why are civil society's members more vocal in recent years? Civil society is in what
theorists call an emerging mis-match of centralized control and community pressure for
local control (Havassy and Yanay, 1990; Craig, Mayo, Taylor, 1990). The literature
strongly supports the assumption that direct involvement of people is most beneficial at
the community level where needs are self-defined (Walter, 1992; Havassy and Yanay,
1990; Vassoo, 1991; Kranias, 1993; Lerner, 1994; Rekert,

1993).11

There is also abody

of literature suggesting that civic interest is apassing phenomenon as shown by the NotIn-My-Backyard-Syndrome. Iagree, from personal experience with MSW planning in the
Capital Region, interest in MSW issues tends to be strongest in one's own backyard.
However, what is occurring in the mid-1990s is amis-match between civil society
adopting arole in planning for MSW reduction and recycling that is responsive to the
region's needs, and government developing programs that require involvement of civil
society outside its municipal boundaries. Iagree with Rekert (1993) that the major
difficulty in defining roles is that communities are not being defined by locality by its
constituents, and thus members face ahigh level of strain on volunteer resources to keep
up with so many competing civic demands.
Davies (1993) agrees with Butcher (1986) and Cameron (1994) that coordination of
MSW stakeholder roles is necessary in planning in ademocratic, participatory manner, but
exact mechanisms to define roles to accomplish this have yet to evolve. Burns (1990)
notes that "services [should] be provided in the way that the public sees them, rather than
in the way that is most organizationally efficient for the local authority. Thus, the
responsibility of the local authority is to translate the problems of the individual into local
authority organizational code rather than the responsibility of the public to understand the
organizational code before it can preset the problem" (p. 224). The ability of the local
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state in translating its organizational code has not been as effective in mobilizing full civil
society support, so that volunteer burn out that is occurring in the volunteer sector is not
being fully addressed Rekert, 1993).
Part of the reason for the slow evolution of more democratic planning mechanisms
in the Capital Region is that government, legal institutions and the public and private
sector interests are threatened by processes that support achallenge to conventional ways
of doing business. However, Davies (1993) notes that volunteer efforts by civil society
has challenged authority over the years, but "it clearly lacks any real mandate or teeth to
tackle the major planning and development issues"

(p.

5). The literature makes agood

point that the local state and civil society's roles need to be re-evaluated so that pursuit of
state goals (instrumental or efficiency goals) and community goals (values of enhancing
local social responsibility and empowerment goals) are part of the same mandate. Butcher
(1986) boldly states that roles should not be solely addressed by the state because it is the
members of civil society who will live with planning decision, not the organizations that
have been assigned the mandate for MSW planning.
Naturally, questions about efficiency are raised in discussing if the state should give
civil society more of the responsibility for MSW. Butcher's (1986) argument is reflective
of those found in the literature, and implied by the majority of those interviewed from
community (six of seven):
The question of effectiveness can rarely be tested through straight forward
comparison between the outcomes of traditional [government] and communitypractice approaches to service delivery. Claims made for the effectiveness of
'community-practice' are often couched-and therefore must be evaluated in terms of
divergent sets of outcomes. Identifying and clarif,ring the aims and values that lie
behind the pursuit of such outcomes thus becomes aprerequisite to sound
evaluation.. .the advocacy of community practice is couched in terms of enhancing
social responsibility, increasing community solidarity and coherence, and promoting
the development of voluntary associations as abulwark and alternative to state
provision (p.113).
Landry (1990) believes that stakeholders should jointly address how to deal with
effectiveness arguments as part of responsibilities of new roles to: (1) build public
awareness of the real problems and set out in detail the problem solving equations, (2)
present the budget facts of MSW reduction and recycling program financial impact on
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local taxpayers, and (3) recruit and maintain individual citizens as active participants in
local initiatives. Iagree with Landry and Scott-Taplin (1993) that these approaches are
important in increasing public awareness, but increased awareness alone is not aguarantee
that civil society will cooperate and take more responsibility in planning for MSW
reduction and recycling. What is more certain is that without attending to building civil
society capacity, state attempts to undertake new MSW reduction and recycling may be
met with resistance, especially in ahighly affluent and educated area, such as the Capital
Region.
The major change for some of the communities in the Capital Region in the past
year is movement away from the role of advocates (giving advice) to one of partners who
shares in more of the planning decisions in MSW reduction and recycling (e.g. Victoria's
Compost Education Center). Although these roles are not prevalent in most of the Capital
Region's communities, Iagree with Massie (1993) and De la Moth and Paquét (1994) that
these "public-community partnerships" are awave of the future. As evidenced in
interviews, governments in the CRD are beginning to recognize that the domestic or
voluntary sector of civil society constitutes avastly important group whose services will
become economically indispensable as MSW budgets are tightened. Iagree with Sinclair
(1994) and Robinson (1994, September) that the roles of the individual and the state
necessarily need to be coordinated with civil society, to serve the common good, because
by definition civil society without these sectors would not exist.
In summary, what is key is that local state and civil society's roles are re-evaluated
so that pursuit of state goals and community goals are part of the same mandate.
However, efforts by the Capital Region's communities are not supported as well as they
could be in legislation and policy so that they lack any real teeth to tackle the major
problems in MSW planning. The most significant change for some of the communities in
the Capital Region in the past year is amove from the role of advocate to one of partner
who shares in more of the planning duties for MSW reduction and recycling. However,
governments in the CRD are beginning to recognize that the domestic or voluntary sector
of civil society constitutes avastly important group whose services will redefine efficiency
arguments, because civil society will become economically indispensable as MSW budgets
are tightened.
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3.2.1.3

The Individual

The profit-oriented solid waste industry grew to fill aniche within the local and
global economic market. Nisbet (1975) and Scott-Taplin (1993) note that the 1970s
marked atime when many public and private organizations made the individual the center
of bureaucratic and institutionalized economic reward. To this end, the relationship
between industry and government has typically been one of moral suasion, regulations,
subsidies and monetary incentives (Walter, 1992). The tendency was for "modern political
development [to] enhance the role of the political state as adirect relationship among
individuals, and to bring both [government] power and [government] services even more
intimately into the lives of human beings" (Nisbet, 1975, p. 49). The result was that the
community role in MSW planning was functionally irrelevant to the local state, and to the
waste industry whose goal was to maximize gain in the economic market.
Fenton (1993) agrees with Robinson (1994, September) that the mid-1990s mark
the beginning of an era where the individual can successfully combine entrepreneurial
values with the values of civil society. Ialso note that in Chapter Four that there has been
anoticeable shift in the approach to MSW legislation in the new draft of the proposed BC
Environmental Protection Act would deal more effectively with supporting local industry
and government efforts to work together. The Ministry of Environment, Lands and Parks
has also put in place grants for MSW reduction and recycling initiatives (Appendix G).
For example, in 1992, private entrepreneurs worked closely with the province and the
CRD to initiate aprivate tire recycling factory in Port Alberni. Another example is 'a
Victoria-based recycling company combining forces with aNanaimo company and the
Nanaimo Regional District in 1991 to collect and ship drywall to aVancouver processor
(Island Gypsum). The provincial government eventually responded in both cases by
enacting supporting legislation to discourage improper disposal (Chapter Four).
Not without its problems, these entrepreneurial-government partnerships show that
entrepreneurs are making some effort to enter the market. Part of the past difficulty in
encouraging local participation in the market has been that: (1),the province and CRD
already provided similar services as part of their role, and (2) government contracts were
mainly with larger national and international companies who for ease of administration,
serviced large parts of the Capital Region. The role of the Capital Region's waste industry
was to provide short term solutions to agrowing MSW problem, so little attention was
paid to developing long term local markets. Short term management means that the CRD
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and its municipalities are subject to the whims of international markets to set the worth of
locally collected recyclable materials commodities.
Not until the 1990s did the local waste industry effectively challenge the MSW
authorities in the Capital Region, and begin to carve afoothold in awaste management
economy controlled mostly by the state and big business. Craig, Mayo and Taylor (1990)
point out that certain questions still need to be asked about how: (1) industry capacity can
be developed to resolve problems whose source lies outside of the region's communities;
(2) industry can work around the state structures and politics whilst espousing the goal of
empowering the powerless, and (3) local markets can be developed by local companies.
Interview results suggest that the majority of those in government and industry are aware
of these questions need answers, and they are prepared to work on solutions.
For example, the CRD has responded to the local waste industry by: (1) dividing
Blue Box collection, and processing and marketing into separate smaller contracts to
create more opportunity for smaller companies, and (2) including key MSW industry
stakeholders in developing the terms and conditions of each of these collection, and
processing and marketing contracts (Capital Regional District, 1994, October 07, Agenda
Item # 1). These measures are very important in building community capacity and
encouraging the Capital Region's local waste industry to support the local economy.
In summary, Iconclude that the loosening of the local state grasp on MSW planning
and management, and the rise of local industry and entrepreneurs will mean adramatic
shift in state, civil society's and the waste industry roles. This scenario, combined with
federal and provincial state finding cuts for waste reduction and recycling, mean, that the
local community and the waste industry will have amore prominent role in planning for
and delivering MSW reduction and recycling programs (Chapter Six). As discussed in
Chapter Two, the Capital Region has asupportive middle class who are capable of taking
on alarger role in MSW planning because they are not facing asocial deficit, and have the
money, time and energy to deal with environmental issues at the local and global levels. 12
Municipal Solid Waste reduction and recycling partnerships are not appropriate in all
cases, but local industry and civil society do understand that entrepreneurial partnerships
are necessary because governments can no longer manage solid wastes themselves.
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3.2.2

Interview Results
3.2.2.1

The State

Over the past few years, the provincial government has began to focus on training
and assisting MSW stakeholders. Of those interviewed from the provincial, regional and
municipal government all agreed that the BC government's efforts is facilitating more
training and information dissemination among local state, community and industry.
Consistent with the literature review, the majority of interviewees from government (four
of six) agreed that the most notable change in provincial government activity was the
increased attention to MSW reduction and education training and education, rather than
provision of 'hard' or technical MSW services. Again, consistent with the literature, those
interviewed agreed that the province is moving towards more of arole in information
dissemination, to act as astrategist, rather than to develop and implement more MSW
reduction and recycling initiatives. The majority interviewed from community articulated
that change was driven by other MSW stakeholders, but all agree that change is needed.
A provincial representative summarizes the position of its solid waste branch:
Our role has definitely been changing. Four years ago, [the province] was doing
much more ground floor planning. But now we are now moving way from program
provision and asking what our role is now. [The MSW education group] is providing
more funds, providing training, kits of materials that [communities can use] and
customize for their own community. This type of training has been very well
received. A lot of it is psychological too [the province] mandated regional districts
to have aplan and [the province] never gave [the CRD] the tools to help them and a
big part of the plan is consultation, education. Now four years later [the province]
is giving regional districts some help.
-

-

The CRD's view of the province is summarized well by this quote from the CRD:
Ithink [the province's] role is to develop policy and provide direction to what we [the
CRD] are doing.. .1 think [the province] is getting more involved in terms of
discussion and development of some of these things [solid waste reduction and
recycling initiatives], but their role is never going to become to implement them. [The
province] is providing the tools to help out the regional districts and municipalities
[and] Ithink they will continue to be more involved in providing information and
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training that everyone needs [because it] make§ sense rather than having each regional
district train their own people.
Iconclude from interviews with civil society in the Capital Region, and review of
comments from the Westland Resources Study (1993), that amajority of civil society is
less certain that the role of the province or the CRD is changing. Although the majority of
those interviewed from civil society (five of seven) agreed that the state role is different, to
what extent is unclear. All those interviewed from the community agreed that change in
the region's government was more of aforced rather than afree choice because the
communities are demanding change, and that this is evident at all levels of government.
The following quotes summarize how acommunity interviewee sees the state:
Government is resistant to change to some extent the provincial government is more
of afacilitator, not like in the past to provide information. At the city level it is easier
to get information. We have suggested that the city provide actual training on how
things work for community groups but nothing has happened yet.
-

-

Local community board representative

Idon't see the role of municipal government changing per se the structure hasn't
changed at all. Their role is only changing in so far as they are being dumped on from
above and below and they have to respond. They are being pushed. The role is
evolving rather than changing.
-

-

Non-profit agency director
Provincial MSW authorities interviewed for this document agree that more can be

done to support and encourage the use 'of the resources community has to offer. To
paraphrase, one interviewee from the province thought that "more MSW training should
be to train the trainer out of ajob, to encourage local people to take control and develop
their own local experts." However, this interviewee*
indicated that change will be slow
because governments are reluctant to give up power, and because the Minister of
Environment, Lands and Parks is no longer as committed to MSW as he was in the peak
of the 1980s. The result is that suggestions for changes in MSW planning by MSW

54

authorities staff will take longer to reach the Minister of Environment, Lands and Parks,
and even longer for decisions to be made.
For the past twenty years, the CRD and solid waste industry planning effort were
hindered by mistrust, lack of cooperation, and confusion about roles. Interviewees from
the community and industry generally agree that gains have been made in the past few
years involving community and the local waste industry in planning, but these roles are still
limited. Unfortunately, the Westland Resources Group (1993) study conclusion has not
led more Capital Region's communities to take more of the responsibility for MSW
planning or service provision. Interviewees from the provincial, regional and municipal
government all agreed that the Capital Region's communities have yet to respond to the
needs of government in planning for MSW reduction and recycling. A CRD
representative voices the general view shared by the majority of government interviewees
in the Capital Region:
There is aflip side. There is aresponsibility to show up for some of these things
[waste collection depots, community meetings, etc.]. Ihaven't had any first hand
experience with government demanding accountability from the public. My feeling is
that maybe governments [provincial and local] are at the stage of thinking that the
public needs to be doing something, but Iam not sure that the public has taken on
that role or responsibility. Ithink that the general public still thinks that it is the
government's responsibility. I
... haven't been there asking this question, but Ihave not
had alot of people come banging on my door either. It is ashared responsibility.
To this end, the CRD has started to address the perception that MSW is "free", and
to promote that waste reduction and recycling costs are economic and social. Thus, the
community and the waste industry have aresponsibility to work with the Capital Region's
governments. Of those interviewed from the community, waste industry and the province,
almost all agreed that the CRD's initiative in putting together MSW stakeholder task
forces in the past two years was akey turning point in building the confidence of the
private sector to take some of the burden of MSW. Also, interviewee results suggest that
government and industry are aware that their roles are necessarily being redefined as more
players from civil society and smaller waste haulers enter the planning process.
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All community interviewees, however, did not agree that community control of
planning or service delivery was desirable. The majority (five of seven) of community
interviewees felt that it was governments' responsibility to be in charge of MSW, or to
paraphrase from one community interviewee, "communities do not have to be answerable
to government or justify their involvement."
In summary, interview results suggest that members of the Capital Region's
communities are not satisfied with their role in MSW planning in the Capital Region.
Some community members have recognized their shared responsibility in MSW planning
and management, but others do not want greater involvement at the operational level.
However, what is ultimately necessary is for government to work with communities
because these stakeholders have to take some responsibility for dealing with MSW from
deficit governments.

3.2.2.2

Civil society

As MSW continues to shift from government to more partnerships with the private
enterprise, opportunities for multi stakeholder involvement in planning for MSW reduction
and recycling will increase. Despite lack of experience, the CRD is setting aprecedent for
establishing public-private sector partnerships. The majority (14 of 18) interviewees from
government, industry and community indicated the number and type of MSW partnerships
between government and the private sector has risen dramatically over the past five years.
The majority of interviewees agreed that because there are so many types of partnerships
that can be made between MSW stakeholders, the planning environment has to become
more flexible to continually accommodate the growing demands for involvement in
planning.
In particular, the majority of those interviewed from civil society acknowledged that
the function of local groups is beginning to shift away from activism to intellectual debate.
A local non-profit research representative summarizes the position of civil society:
The function of local groups is changing. In the past groups are were very
antagonistic and adversarial, reacting to proposals of big business. Now in BC
especially [local groups] are being forced to be much more sophisticated. [Local
groups] come to the table with strong arguments and try to convince decision makers
that [environmental] initiatives are good for the private and public sector. So, Ithink
there is increasing sophistication in alot of Non-Government Organizations [NGO's]
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and those that are Inot becoming much more sophisticated are losing out. A lot of
environmental groups are uncomfortable with being at the table and discussing these
issues they are much more comfortable in adversarial roles and unless they change I
think they will not survive. The issue is not so much changing local government but
increasing or changing the level of sophistication ofNGO's and individuals and
groups [my italics]. [Local groups] can sit down at atask force and talk to local
people as well as decision makers and back up our recommendations with reasonably
good data.
-

What is particularly interesting to note from interviews is that some of the Capital
Regions NGO's and community groups recognize openly that they have resisted role
change. Community interviewees also implied that aclearer definition and understanding
of their own role will encourage other MSW stakeholders in industry and government to
seek input from the community at the level of planning. The following quote provides a
summary of how NGO's are evolving in the Capital Region:
We have seen achange over the last five years at least in the way community groups
are addressed. [More] at the municipal level-not so much at the provincial level.
[Addressing community needs] was lip service. What [government has] discovered is
that if they can build aconsensus[planning] process before hand to get the
stakeholders involved, then there is amuch better chance that the whole thing is going
to have asuccessful conclusion.. .There has been alot of resistance to [cooperative
planning by community and government]-,it has not been along time since
[cooperative planning] has been going on. [Government] likes it [now] because they
save so much time and money in the end.
In summary, interview results are consistent with the literature review in that the
function of civil society is perceived to be slowly shifting. However, these changes are
still resisted by some of civil society's members. Civil society is however, beginning to
function more as astakeholder and operate more professionally, working towards
providing well researched, solid arguments for environmental protection, rather than being
adversarial and relying on emotional campaigns to arouse action.
3.2.2.3

The Individual

The Capital Region's waste industry is very aware of the difficulties in defining roles
in MSW reduction and recycling in an area as diverse as the Capital Region. The majority
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of the solid waste industry interviewees generally agreed that cooperative solutions will be
necessary between the local state and itself to control duplication of services and reduce
costs. However, what is inconsistent with the literature, is that the waste industry in the
Capital Region is not already engaging in industry-industry partnerships. Those
interviewed from the CRD implied that some definite barriers are preventing cooperation.
The following excerpt provides agood summary of the difficulties:
Industry Industry partnerships, Ican't think of an example. Ithink it has been
typically now government-industry.. .In terms of the private sector cooperating,
processors and collectors may team up to get contractors, but Ican't think of any
examples [of industry -industry partnerships]. What is keeping these groups from
cooperating? Idon't know about the CRD, but in Ontario, the waste haulers [are
suspicious of each other and] don't want to even be in the same room together... [The
waste industry is] really leery of coming to awaste haulers' stakeholder meetings.
[The waste industry] would attend ameeting maybe, but what they will say in front of
each other is very guarded.
-

Interviewees from the local waste industry all agreed that the bottom line at the end
of the day was profit, and that having local volunteers working within the waste industry
would not help to maximize amonetary gain in the market. This finding is consistent with
the literature, that industry perceives the interests of the voluntary sector as incompatible
with that of industry. The literature suggests that the voluntary sector may be viewed as a
threat to private industry by diverting government funds and taking over the service
sector.
Interview results with industry, and the literature review suggest that the most
plausible type of partnership between the individual and civil society will be based on the
waste industry providing communities with services that were once provided by
government, in return for advertising, promotion or straight fee for services. The
following excerpt from acommunity interviewee illustrates the point made above:
If the Fernwood compost garden was in the planning stage, things would be different.
We would be looking at working with the haulers, Canada Trust and McDonald's,
etc. There is no philosophical requirement to have programs funded by government,
there is just arequirement to have it funded. If it was aperfect world Iwould like to
see [the compost center] economically self supporting. But [the compost center] is
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market driven to the extent that it has to be able to justify its existence. Part of it will
come from commercial involvement, but it will take time to kick in.
In summary, interview results suggest that the local waste industry is aware of the
importance of developing cooperative partnerships with each other and with the
community. However, these partnerships in the Capital Region will most likely be at the
level where the local waste industry will provide expertise in aparticular part of planning
or delivery of aservice, but each will operate independently.
3.3

PLANNING METHODS

Planning was institutionalized in the local state with the promise of offering a
technical, value free source of assistance for public decision making (Aishire, 1970). In
practice, the CRD's MSW authorities have found that MSW management is not just a
technical issue, and that in the past, the CRD's approach to planning fell short of
adequately dealing with complex social, economic, and environmental issues. Interview
results indicate that the following are the most important features in MSW planning: (1)
process goals (2) systems thinking (3) flexibility (4) feedback mechanisms and (5) expertexpert relationship. Ibriefly introduce each feature, and then Idiscuss each in relation to
the CRD's SWMP in subsection 3.3.1.
Process goals are seen as an indispensable and equal part of pursuing tangible
product goals. Process goals provide ameans of empowering community and giving it
the confidence to voice its concerns so these concerns are taken seriously by other
stakeholders. Systems thinking was identified in this research as adesirable feature of
MSW planning. Systems thinking in planning means that planning deals with technical
issues as well as social, economic, and environmental issues as part of acontinuum, not
just as individual topics (Tyler, 1978; Robinson, pers. comm., 1994, October).
Comprehensive MSW planning should be also be flexible. Flexible planning is desirable
because it recognizes that the weight and significance of issues being planned often
determine the most desirable planning approach. Thus, the same mistakes are not
repeated in subsequent planning because of a'we have always done it this way' attitude.
Feedback mechanisms are needed to link MSW stakeholders and the general public, so
that each knows where and how this input is making adifference. Finally, expert-expert
relationships between MSW stakeholders is adesirable feature of MSW planning because
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stakeholders are empowered on an equal level as experts rather than treating community
as aclient.
3.3.1

History of Planning Practice in the Capital Region

The following analysis of the CRD's solid waste planning process for the region's
SWIVIP reveals what features are most and least effectively dealt with. Section 3.3.2
identifies how these features can be incorporated into amodel th.t is effective in
explaining how MSW planning occurs in practice, rather than how it should occur in
theory.
Background
Planning for the first SWIvIP began in the late 1980s with afocus on reaching
tangible goals to deal with the technical issues of solid waste management. Planning had
limited emphasis on recycling, and no emphasis on defining process goals in involving the
public in planning. 13 Although the CRD was not required by law to have astructured
process to include the public in developing the regional SWMP prior to 1982, the CRD
did have its own basic public involvement process.
For example, the SWMP planning process began with an analysis of options from
two initial technical solid waste management reports prepared in June 1, 1986 and June
22, 1986 (CRD Engineering, 1987, November). The analysis of these reports was Stage
One of the two stage planning process for the first SWMIP. Stage One planning consisted
of finding information from: (1) aliterature review, (2) five regional district technical
subcommittees and technical consultants, and (3) CRD proposals submitted to private
waste companies to elicit plans and costs for various MSW reduction and disposal
techniques (CRD Engineering, 1987, November). Stage Two planning consisted of
having the five technical subcommittees appraise, in detail, the options defined in Stage
One. As discussed in Chapter Two, public health and safety concerns were the reasons
that the CRD was granted the authority from the province to manage MSW. It stands to
reason that the primary focus of early planning efforts was to find technical (landfilling)
solutions to solve garbage problems. The initial SWMP laid out the CRD's commitment
to MSW over the next three decades (CRD Engineering, 1987, November), but the heavy
technical emphasis in planning meant that the early goal of the CRD's SWMP was limited
to operate aMSW management system that served the region's people without causing
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health hazards, environmental damage, or significant nuisance (CRD Engineering, 1987,
November).
Process Goals
The CRD did achieve the goal of producing aproduct in the initial SWMP process,
but process goals were conspicuously absent. At this time, the general public and MSW
stakeholders did not openly question the CRD about the heavy technical focus and
limitations of public participation to "presentation of waste management options to the
public, and consideration of the public's response" during the planning process (CRD,
1987, November,

p.

2). Not until the 1987 initiatives were being implemented in the

following three years did the region's residents become aware of the significance of the
CRD's application under the approved 1987 SWMP to rezone its Hartland Landfill site.
At this time, the public seriously questioned the rationale for solid waste landjulling
MacKay, 1991) because it meant draining Heal Lake for use as alandfill, adecision the
public did not initially resist in the first SWMP process. Because of strong public
opposition, requirements of the CRD's own plan, and because of additional requirements
from the province to comply with the Waste Management Act, Douglas MacKay was
commissioned in 1990-91 to undertake areview of the original SWMP.
However, the process of revising the original SWMP process itself did not change
substantially from its technical perspective as aresult of the review. Although MacKay
readily acknowledges the importance of public involvement in MSW planning, the
planning process was still geared toward informing the public about the details of the
product (the SWMP), rather than empowering community to take ownership of MSW, or
by providing meaningful involvement in the decision making process. Specifically,
MacKay (1991) states that "procedures for the conduct of the review were selected [based
on the] first priority [that] the public could participate to the extent wanted. It was
important that the public have full opportunity to become informed [my italics]" (MacKay,
1991,

p.

14).

Because the onus was on members of the public to contact the reviewer in any way
it wished, the SWMP process was not as effective as it could have been in securing public
buy in. The planning process remained product oriented, and process goals were absent
from the MacKay review and final report. As aresult, of the twelve priority issues
identified by MacKay, all were product oriented focusing on technical landfill issues
(MacKay, 1991). No process goals pertaining to the satisfaction of participants with the
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actual planning process, level of consultation, community satisfaction or involvement with
industry were identified or discussed in the MacKay (199 1) report.
Process goals instill asense of shared ownership that is an important component in a
participatory planning process. The planning process itself should create trust, and
encourage accountability. Process goals have been identified as important in this research
to ensure full public buy in to the planning process, something that still remains aproblem
in the Capital Region. The CRD's solid waste planning process would have changed
significantly by adding process goals to planning as would have been required by the solid
waste planning regulation. 14 For example, section 2.2.1 of the regulation (1) s. 9(2)(a),
contained provisions that gave the public the opportunity to be involved in designing the
public review and consultation process itself; and (2) s. 9(2)(e) required that adecision on
each public submission be conveyed to the person who made the submission. 15 These
provisions are similar to what the Road Mapping strategic planning process discussed in
Chapter Six offers, but without the threat of legislation being perceived as punitive.
In summary, the MacKay (1991) review fell short of identifying and naming
important social and environmental issues that were instrumental in contesting the original
Heal Lake process. There is agrowing awareness of the need to restructure planning to
close the gap between technical and process planning goals so that social issues and MSW
management are not treated as secondary to the SWMP process. Although some positive
changes have taken place in the revised SWMP, improvements should be made to establish
the importance of both process and product goals in the SWMP.
Systems Thinking
Because of the diverse geographic area, and the sheer number of administrative
boundaries separating the Capital Region's municipalities, MSW stakeholders often fail to
use systems thinking. Thus, MSW reduction and recycling concerns in one municipality
are often treated as separate from the region's overall social, economic, environmental
concerns.

From interview results, and Westland Resources group (1993) study results

suggest that municipalities are often threatened by the perception that the importance of
their interests will not be taken seriously if systems thinking is used. However, Tyler
(1978) points out that the team approach is asynthesis, not an aggregation of expertise
whereby planning takes into account the larger picture of MSW reduction and recycling in
the region, while recognizing the specific needs of individual municipalities

(p.

143).

62

Although critical issues are exposed and discussed in ateam approach, the idea is not to
de-rail efforts of those members who do not buy into the majority's decision.
Coyne (1992) suggests that popular or participatory planning techniques, such as
small group discussions, and popular theater could be used in MSW planning to obtain
information about MSW concerns that emerge in planning process. However, from
interviews with MSW stakeholders in the Capital Region, Ibelieve this type of free
flowing examination of issues is too intimidating. The main point is that MSW planning
has to avoid creating what Coyne (1992) states as adichotomy of who is with us and who
is against us, which is evident in comments from the Westland Resources (1993) study in
Appendix D.
Flexibility
Interview results agree with Tyler (1978) that flexibility is another important feature
in planning. Planning should be flexible enough to integrate non-technical and technical
information, as the circumstances require. Tyler (1978) makes agood point that because
systems thinking has been absent from planning, plans are not flexible and the "usual
technique is to produce atechnical plan that is out of touch with local needs" (p. 58).
This has often been the case in MSW planning in the CRD. For example, the CRD had to
decide if the co-collection of solid waste and recyclables, and compostable material would
be regionally adopted, based on results from the Oak Bay Pilot Study in 1993. However,
what the CRD found was that in the midst of the pilot study, there was unanticipated
resistance to collection of compo stables at the curb from about 40 percent of the residents,
because residents felt the program was not meeting their needs. Another example is that
there was no discussion when planning the Oak Bay pilot of how the Victoria Compost
Education Center's efforts to promote backyard composing would be dealt with.
In summary, based on review of the SWIVIPs and literature on planning, the 1987
SWMP dealt effectively with technical needs, but the planning framework did not
appropriately integrate social, environmental and economic issues in the context of
systems thinking whereby emergent concerns were addressed. The result was that the
public raised asignificant amount of concern over one specific issue, the draining of Heal
Lake for the expansion of the region's landfill. The general public perceived the CRD to
be acting on its own self interest, rather than on behalf of the Capital Region's residents.
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Feedback
Another important planning criterion for MSW planning in the Capital Region is that
MSW stakeholders should be part of the process of deciding how and if public and MSW
stakeholder feedback should be incorporated into the final SWMP. Stakeholders that are
part of aplanning team to provide feedback about process goals would provide avery
important function in encouraging community to build self confidence, and maintain
interest (Robinson, 1993, March; Coyne, 1992; Masur, pers. comm., 1995, February).
Masur (1993) and Robinson, (pers. comm., 1995, February) in particular stress the
importance of involving participants in deciding what to do with feedback to arrive at
conclusions and recommendations. Also, having MSW stakeholders involved at critical
stages in decision making in the planning process will provide ameans for MSW
stakeholders to understand the political aspects of MSW reduction and recycling. The
political aspects of planning for MSW reduction and recycling are not well understood in
the Capital Region, although those interviewed for the thesis, and those surveyed in the
Westland Resources (1993) study are well aware that politics play asigni
ficant part in
planning.
MacKay's (1991) treatment of public responses to the review of the 1987 SWMP
did little to empower those involved in MSW planning at the community level or build an
understanding of the political aspects of planning. MacKay provides abrief summary of
how feedback was used to drawn conclusions for the revision of the 1987 SWMP:
Ireviewed all available information.. .When Iconsidered it necessary Idiscussed
technical aspects with independent experts.. .From all information received and
reviewed, along with application of my own considerable knowledge, and experience
to do with solid waste and its disposal, Iarrived at conclusions and recommendations
[italics added] (MacKay, 1991, p. 15).
Because conflicts between the technical and social aspects of planning continue to
complicate MSW planning in the CRD, the CR]) should adopt amore flexible planning
approach that provides MSW stakeholders with feedback concerning their input. To this
end, public and MSW stakeholder inquiries should be seen by the local state less as
annoyances, and more as alerts to remind MSW planners to ensure that the planning
process gives feedback to MSW stakeholders.
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In the last three years, the CR1) has made aconcerted effort to respond to the need
to provide meaningful planning feedback. For example, the CR1) Staff Report to the CR1)
Environment Committee concerning the SWMP Revision 2states that:
In order to confirm the scope of the new or revised waste management and diversion
strategies proposed for the SWIvIP, it will be necessary for the CR1) to undertake
extensive series of meetings with stakeholders to discuss the proposed amendments
which may impact upon the final SWMP. Staff and consultants will incorporate any
changes necessary after this consultation is complete. It is expected that this
consultation process will ensure stakeholder consensus and agreement with the
proposed changes which will expedite the completion and provincial approval of the
revised SWMP. Upon completion of the private sector consultation process, aseries
of public forums will be held to update the general public and review the more
contentious issues which may affect them. (Capital Regional District, 1994, October,
p. 1, Agenda Item #02)
In summary, feedback mechanisms have not been as effective as they could be in the
Capital Region. The CR1) has recognized this shortcoming in its past planning processes,
and it now preparing to deal with the issue of feedback more effectively in Revision 2of
the SWMP.
Expert-Expert Relationship
The final feature good planning identified in this research is the development of an
expert-expert relationship among stakeholders. The first SWMP promoted an expertclient relationship rather than expert-expert relationship. The initial SWMP public
involvement process consisted of inviting interested individuals to submit letters to the
CR1), including identification of areas of technical expertise, to express concerns or
provide recommendations for consideration in the SWMP. My point is that methods used
to inform the public in the SWMP process (word-of-mouth, proposals invitations,
correspondence, telephone calls, subcommittee meetings, open houses, newsletters, and
media ads over aone year period) were still technically oriented along the lines of the
expert informing the public (Figure 3.1). For example, newspaper ads reads that,
"organizations wishing to participate should write.. .and include credentials of anominated
representative with technical expertise in solid waste" (Capital Regional District, 1987,
November,

p.

3). Informing the public is not atechnique that is likely to stimulate
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meaningful, large scale, public involvement from the average public over along time
period (Arnstein, 1968; Ryan and Robinson, 1990).
Ryan and Robinson (1990) suggest that real success in planning is largely dependent
on empowering the people who are responsible for MSW reduction and recycling at the
level of the community, where the problems are manageable. Ryan and Robinson (1990)
have considerable experience in this area, and they have seen the typical phenomenon
whereby the consultant initiates aplan that calls for community support, yet the
community fails to take ownership of its social and environmental responsibility. Ibelieve
the same applies in the context of this case study because MSW can no longer be thought
of as agovernment responsibility, as discussed in Chapter Two.
The CRD's solid waste planning process would have forced the development of an
expert-expert relationship if the public participation component of the Solid Waste
Management Planning Regulation had been approved in the legislature (Chapter Four).
Under the Regulation, the CRD would be required to create an advisory Public Committee
(PC) [or committees] and aseparate Technical Committee (TC) (Ministry of Environment,
Lands and Parks, 1993). 16 The PC and TC would also have been as independent as
possible from the CR0 to establish credibility (suitability determined by the province).
The Ministry of Environment, Lands and Parks, (1993), suggest that these provisions
would better facilitate ameaningful expert-expert relationship between MSW stakeholders
and the government because aPC is designed to "reflect community, labor, and nonprofit
interests as the first step in and akey component" of aplanning process (p. 11). 17
The most critical provision to satisfy, s.9 (2) (a), of the regulation would have been
to keep the TC and PC in place to provide ongoing involvement and support for
implementation and provide continuous feedback to the general public concerning the
implementation of MSW reduction and recycling initiatives.
From the review of the SWMPs, review of the CRD's solid waste literature, and
review of relevant legislation, Iconclude that legislated public participation provisions
may have created amore effective planning process, and marshaled more public support or
greater buy in at the level of the community. However, governments would have found it
difficult to work within this ridged structure with such adiverse population and
administrative structure of the CR0 and its municipalities.
Iconclude that from the 1960s to the 1980s, the CR0 was relatively successful in
meeting its objectives in planning for MSW in the Capital Region. However, the last
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decade has brought increasing complexity in dealing with MSW. Municipal Solid Waste
planning has become more of awaste minimization, reduction and recycling issue, and
more stakeholders are demanding involvement in planning. The CRD, like all regional
districts in BC, is faced with the challenge of dealing with incorporating these features into
its planning process so that MSW planning challenges are better addressed. The key
features that the CRD needs to incorporate more filly into the MSW planning process to
meet these challenges are as follows: (1) systems thinking so that the technical aspects of
MSW mesh more effectively with the social, economic, and environmental issues in the
Capital Region; and (2) process goals. Process goals will naturally promote the
importance of systems thinking because the process itself is an important step in planning.
The CRD has made significant improvements in dealing with MSW stakeholders on an
expert-expert level, planning has become much more flexible, and more means of feedback
are in place (e.g. newsletter, annual reports). However, more must be done to facilitate
effective planning for MSW in the Capital Region in the next decade.
3.3.2

Literature Review

The planning literature is deficient in explaining how process goals, systems
thinking, flexibility, feedback mechanisms, and expert-expert relationship fit in to the
context of MSW reduction and recycling planning. The literature is deficient because it
does not: (1) discuss how planning authorities can work with local stakeholders to
develop more well rounded plans; (2) often criticize or question the traditional expertclient relationship; and (3) provide guidance or models useful to those typically doing
MSW planning (e.g. engineers, operations managers, environmental scientists, educators,
technicians, and project coordinators). For example, the Capital Regions municipal and
regional planners are the main audience for planning literature, but these individuals deal
with human developments, and land use planning, and are not even part of MSW and
engineering departments. 18
Another problem is the literature makes only passing reference to the political and
legislative aspects of planning, when in practice the two are almost inseparable (Arnstein,
1968; Brown 1986; Bryson, Freedman and Roering, 1989; Bryson and Roering, 1988;
Burke, 1990; and Edgecombe, 1992). Not surprising then, until mid-century the political
character of local planning largely went unnoticed in the literature (Bryson, Freedman and
Roering, 1989; Dixon, 1990). 1agree with Morris and Hess (1975) and Baum (1986) that
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theorists must begin to tie in issues such as politics and legislation in discussion of
planning methods and models, otherwise these models are ineffective in guiding planning.
Iexamine Arnstein's Typology because it is amodel that is applicable in explaining
levels of involvement in building an effective MSW planning process. The basic principles
of Arnstein's Planning Typology (1968) are sound; the higher rungs represent more
participatory planning. Arnstein's Typology sees true participation in planning as the
upper three rungs of the ladder, well above informing or consultation that were
characteristic of early 1980s SWMPs (Figure 3.1). Arnstein (1968) notes that even at the
level of consultation, participation in planning can be a"window dressing ritual", where
the public "participate in participation" (p. 219).
Figure 3.1; Arnstein's Typology Adapted For Planning

Adapted from Arnstein's Typology (1968)
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Although the basic structure of Arnstein's typology is useful, Iargue that Anistein's
Typology is limited in the context of MSW because: (1) MSW partnerships involve more
players and partnerships are more complex than they were even five years ago, and (2) the
influence of politics in MSW is real, even if it is perceived differently.
To address the first problem, Iadd another rung to the Typology between
delegation of power and dyadic partnerships. Ilabel this new rung triadic partnerships
(state, civil society and industry). 19 To address the second problem, Ienclose the
Typology in apolitical arena, to emphasize that MSW planning is always subject to
politics, especially in the CRD, because the Solid Waste Division works closely with its
politicians. Arnstein's adapted model shown in Figure 3.1 deals with the distinct types of
partnerships in the upper rungs of the ladder that are more representative of the level of
partnerships that should be built in MSW planning in the Capital Region.
Interview results with MSW stakeholders, and review of CRD solid waste
documents, suggests that the CRD's solid waste planning process has moved from the
bottom rungs of informing and consultation characteristic of the 1970s to dyadic planning
partnerships in the 1990s. However, Ido not believe, based on this research that planning
for MSW reduction and recycling in the Capital Region has reached the next level, or
triadic planning partnerships, although asmall project like the Victoria Compost
Education Center represents astep in this direction. Daily and Cobb (1989) and Quinn
(1980) are sympathetic to those planning for MSW reduction and recycling implying that
planners are forced in asense to approach planning in an ad hoc method, and learn from
past mistakes, because creative solutions and useful models are not found in the literature.
Iconclude from the literature review, that the emphasis on participation in planning
is on how it ideally ought to be, rather than how it can be adapted to meet stakeholder
needs in aspecific context, such as the Capital Region. Thus, the literature fails to provide
guidance in MSW planning. This phenomenon is especially pronounced in the most
prevalent type of planning discussed in the literature, that of traditional strategic planning.
3.3.3

Traditional Strategic Planning

Ibriefly discuss strategic planning because of: (1) its prevalence in the planning
literature, (2) the perception by some interviewees that it i adesirable process to engage
in the future, (3) the apparent confusion of the how strategic planning differs from what is
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happening now in MSW planning, and (4) the need for abasis to compare participatory
strategic planning (Chapter Six).
Traditional strategic planning is aplanning process whereby one organization sets
out afive year plan by: developing amission, looking at internal and external strengths
and obstacles, selecting strategic options for further planning, setting goals and breaking
goals down into objectives, developing an action plan, and visioning (Bryson and Roering,
198 8). 20 A mission defines the scope of activities and strategies that the action plan
should cover so that an organization can implement astrategic plan on behalf its client or
public (Mintzberg, 1989).
In the last decade, planning literature heavily promoted public sector use of
traditional strategic planning used in business and industry as acure for failed attempts at
comprehensive planning (Perks and Kawun, 1986; Perks, 1990; Hazard, 1969; Coyne,
1992; Mintzberg, 1989). The military originally developed traditional strategic planning
for single stakeholder use and they were somewhat successful in dealing with military
politics by combing rational and technical decision making with muddling through (Bryson
and Roering, 1988; Walter, 1992).
Although traditional strategic planning is discussed extensively in the literature, I
believe it is not particularly useful in the context of guiding planning for MSW reduction
and recycling, especially in the 1990s. Traditional strategic planning is: rigid; designed for
single stakeholder use; designed to produce aset plan that is not easily adaptable to
changing conditions; and does not deal effectively with public involvement or process
goals as part of planning (Mintzberg, 1989; Hazard, 1969; Coyne, 1992; Robinson, 1993,
March).
The rigid framework of traditional strategic planning is afeature that is especially
undesirable in MSW planning in the 1990s because MSW planning no longer involves
government as the only major stakeholder. Denis, Langely and Lozeau (1993) also notes
that what is confusing is trying to determine how atheoretic concept of strategic planning
fits into the practice of planning influenced by real politics, municipal turf protecting, and
conflicting stakeholder demands.
Also, the CRD is avery diverse geographic area consisting of 12 individual
municipal governments, whose politicians all want to serve the interests of their
constituents. Therefore, it would be very difficult to apply traditional strategic planning to
MSW reduction and recycling in the Capital Region because individual municipal interests
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in MSW management create avery complex and demanding planning environment. Poster
and Strieb (1989) point out that traditional strategic planning would be more "useful for
major organizational [distinct organizational divisions or units within acorporation or
organization] with aunified sense of mission, rather than [in] highly diversified and
fragmented municipal jurisdictions" such as in the Capital Region (p. 244). Wadhams
(1992) agrees with Denis, Langely and Lozeau (1993), that traditional strategic planning
may have once been applicable to 1970s planning because adisjointed step wise approach
to solving technical problems worked well when government was the major stakeholder.
As discussed in the previous section, MSW planning is far more complex in the
1990s, and technical and social issues require planning to be flexible and responsive.
Bryson's Harvard model is agood example of an inflexible strategic planning model
(Bryson and Roering, 1988). Biyson's Harvard model is designed to equally weight
strategies so that they are technically acceptable, rationally acceptable and legally
defensible. The major challenge is for experts in planning to decide what issues to keep
and what to drop before moving forward because discussions tend to go in circles when
examining technical and legal elements (Bryson and Roering, 1988).
The tradtional strategic planning process is typically not guided by any deep study of
the problem, but "evolved within abureaucratic policy framework as aresponse to crises
or other indications of distress [in the community]" (Walter, 1992,

p.

6).

Walter (1992) makes agood point that the:
Weight of contemporary research.. .third and first world indicates that [plans that are]
formulated and led by experts from anation's urban centers, without very close
collaboration and involvement of local communities, generally fail. Successful
implementation [of plans] requires local involvement that takes the form of problem
identification, arole in finding solutions, an active implementation role, ashare of
benefits as well as costs and avoice in appraisal and reformation (p. 12).
From the review of strategic planning literature, interviews with MSW stakeholders,
and analysis of SWMPs, Iconclude that traditional strategic planning is not useful in the
context of MSW multi-stakholder planning by the local state, community, or the waste
industry. Strategic planning is not well suited for use in this context because it does not:
(1) explicitly recognize politics as part of planning; (2) include smaller groups of
stakeholders that work most closely with MSW stakeholders, and (3) promote strategies
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that are flexible enough to solve ad hoc, real world planning problems. In particular,
traditional strategic planning is not responsive to political idiosyncrasies in planning
because politics remain on the outside of planning discussions.
3.3.4

Interview Results

Idiscuss the state and civil society interview results together because they tend to
share similar perspectives on planning. The literature does not tend to draw parallels
between government and community planning processes, but Ifound through the
interviews, that there are definite similarities in perception of strategic planning in the
context of this case study. Also, Idiscuss the local waste industry as aseparate subsection
because, contrary to what the literature discusses concerning the common use of
traditional strategic planning in government, business and industry, interviews show that
the waste industry is least like the state in its planning. 21
3.3.4.1

The State and Civil Society

Interview results indicate that the local state and civil society in the Capital Region
do not currently engage in what is known in the literature as traditional strategic planning.
One of the criticisms implied from interviewees from the CRD and the province, is that
strategic planning in real life does not follow rigid decision boxes and flow chart models.
In real life, traditional strategic planning is less able to cope with complex MSW issues
because MSW planning is increasingly ad hoc, requiring fast and flexible changes to an
original strategic plan.
Despite the variance in the order of producing atraditional strategic plan, the
majority of interviewees (9 of 13) from community and the state indicated that visioning
was acritical element, and that it should lead rather than follow at the end of the planning
process. A CRD representative provides asummary of visioning:
[The CRD solid waste division] has avision, we have goals.. .When you have avision
and set goals, that is the pinpoint of light, then you just need to develop aroad map to
get there. [The CRD solid waste division] is fortunate at the CRD because we have
good support... If you turn the clock back three and ahalf years ago, we had
nothing. One person [managed] sewer, water and landfill.. .It is all very well to have
ideals, but you have to have the leg work and the bodies to make things happen and
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you also have to have direction and support from the top.. .1 have areal problem with
not having avision first. It's like goal setting where will we be in 5-10 years.
-

Similarly, acommunity board director provides agood summary of how community
planning is flexible, involves many stakeholders and again, the vision is the first, not the
last element:
We are constantly planning. What [is important is that] we have avision session once
or twice ayear. What we are constantly involved with is being involved in [larger
organizations] strategic plans (e.g. city of Victoria transportation plan) [rather] than
internal navel gazing. [Our planning] is not that structured, [we have been typically
using] amulti-stakeholder planning format over the past few years.
Interview results indicate that some elements of strategic planning (visioning,
developing action plans, and implementing action plans) are adapted for use in specific
contexts, such as MSW planning, by community and local state MSW stakeholders.
However, planning is very informal in both community and local state, without use of
strategic flow charts, or rigid models. A CRD representative provides comments that are
representative of the majority of CRD interviewees:
Yesterday, [the CRD solid waste group] had ameeting to discuss program evaluation
that amarketing consultant is working on, [and] the next step is to develop astrategic
plan. But what we discovered very quickly [is that] even though alot of components
that [the CRD solid waste group] would like to see in aplan are really relevant, [they
have to fit] in with what the community needs, what is appropriate at the industry
level. [what we find is that the strategic plan] does not work at the political
level.. .from aunion-management point of view. [Also] what [the CRD solid waste
group] discovered is that strategic planning [is taken] from abusiness point of view
[and] it is the bottom line that counts at the end of day... [i.e.] show me what Ican
give to my stock holders [so that the organization is] not in the red. When it comes
to an organization like [the CRDJ-what is it [strategic planning], what is it? [italics
added]. When you develop abudget, and you try to come in on your budget number
and you don't, it is not like abig issue. In this [public sector planning] environment,
if you run your budget over.., someone is always going to sympathize with you
because everyone has done it-everyone's done it!
-

From a[day to day] planning standpoint there is no formal [planning] process set up
[for dealing with MSW reduction and recycling initiatives approved and outlined in
the region's SWMP]. The linkages are coming [between day to day MSW planning
..
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and long term planning], but the reason is that it [planning] was never a[rigid]
formal process [italics added]. [The CRD] never wrote that before you do this, you
need to call this and this person, but it is pretty critical. For example, the [MSW
reduction and recycling] initiatives, time lines and project definition statements were
all part of the informal planning in the past-it is avaluable tool and Ithink we are
going to go back to them.
Also, terminology in strategic planning is not the most pressing concern in the
Capital Region. To paraphrase aCRD representative, "the solid waste division writes out
the MSW reduction and recycling initiatives, puts the dollars to them, uses the SWMP,
and amore specific list of MSW initiatives to strategically plan, if you want to call it that"
for day to day implementation of MSW reduction and recycling initiatives. Local
community groups also sometimes call their planning strategic, but this type of planning
does not fit the definition of traditional strategic planning features discussed earlier in this
chapter.
The major difference found in interviews with government and members of civil
society is that civil society interviewees (four of seven) openly recognize that process and
product goals are necessary for effective planning. A community board member provides
an excellent insight into how strategic planning is viewed, in his experience, at the
community level:
[Strategic planning] can be broken down into components-but Iam not sure that Isee
adifference between strategic planning and just good planning. Ihave to yet see a
strategic plan that has any validity within six months anyway. Imean the plans that
[community] are involved in are when they are finally getting implemented and [these
plans] are subject to wild change. [They should only] operate as aguideline or
framework. The longer strategic plans age the less valid they are. Iwould consider
the process key and the product is looked after by the process ... if anyone has a
concern or is astakeholder or has an interest then [the community] has to put it on
the table.., and ultimately the product will be determined by this [process]. The more
participatory the process the better off we are.
-

Local community representative

Of the MSW stakeholders interviewed for this document, the only exception was the
province, which stated specifically that strategic planning was used in MSW planning:
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[The Solid Waste Division] has adivision wide-strategic plan.. .but there is [still] alot
of informal discussion of what our [including MSW education group] goals and
objectives should be .To me, [in] strategic planning-you do alot more of the up
front analysis.. .to see what you have to do.. .Whereas planning is just your yearly plan.
For example, Ido not care what everyone else is doing or what my target audience is.
The MSW education section engages in planning strategically, but we're never told
formally to do this. Iwas involved in our division strategic plan and there was alot of
cynicism at the beginning from the employees at the division level who thought "oh
another strategic plan, another binder this thick to sit on the shelf." Luckily the last
strategic plan we did wasn't that bad, but it hasn't been great. The objectives and
goals are laid out, but if the politicians don't give you any money, you can't implement
your plan. [What should really be happening is that] the actual process of going
through the strategic plan is as important as the product. [For example, at the
Ministry level, [there] is a[product or] strategic plan sitting on our shelf [so] at the
division level nothing happens Ido think about [the division's] strategic plan and
when Ithink about doing [planning] for MSW education.. .it is ahuge part of my
project planning. [But], the higher you go up in an organization, the less [the
strategic plan or product is] going to impact on [and motivate] the individual, and
what that person's area of expertise is.
..

-

-

Iconclude, from the literature review, and interviews, that as MSW planning moves
from the central state, to the local state and its communities, MSW planning is less formal.
These MSW stakeholders are using some basic concepts from traditional strategic
planning steps, but the features of traditional strategic planning are not really readily
distinguishable from what is occurring in everyday planning. Community stakeholders
tend to adopt methods that fit in with the participatory, informal, ad hoc nature of MSW
planning at the level of the community. The most notable difference in the view of the
local state and community, is that community recognizes that the product and the process
of planning are necessary features of good planning.
3.3.4.2

The Individual

None of those interviewed from the local waste industry in the Capital Region
indicated that they engage in traditional strategic planning. Interview results indicate that
the local waste industry is the farthest removed from strategic planning of all MSW
stakeholders. Those interviewed from industry did not appear to value traditional
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strategic planning, or its features, as necessary to effective MSW planning. A mid-sized
local industry representative provides insight into how planning is approached:
We don't have abig roundtable discussion or anything. We have ideas, and how
[these ideas will look] in real life. We didn't sit down and say what the plus side and
minus side was. We said, OK, how much is the landfill and how much can [MSW]
can we get in the bin, [and] how much will it cost to build [a waste diversion and
recycling infrastructure]. If the [financial] numbers work-lets go!. That's basically
what [the waste industry] do. Planning goes on, none of which is on paper.
Although none of the industry representatives interviewed felt that traditional
strategic planning was useful, Ido not know if the two larger companies in Victoria,
(Browning Ferris and Laidlaw) share this sentiment. These larger companies refused to
return any correspondence or communication, and therefore, Iwas not able to obtain any
interviews. However, based on the literature review, and empirical studies discussed in
the literature, if traditional strategic planning is at all practiced in the waste industry, it
would most likely be in alarger company with amore hierarchical-type management. I
conclude from this research that formal strategic planning techniques are not used by the
smaller waste industry in the Capital Region.
Interview results suggest that the CRD, and the provincial government waste
authorities have learned lessons from past MSW planning experiences. Traditional
strategic planning cannot substitute for lack of strategic vision, team work, open
communication, and strategic thinking that has been emerging slowly from experiences in
planning for MSW reduction and recycling in the Capital Region over the past five years.
Although changes in MSW planning have occurred, the lack of an adequate framework for
participatory, multi-stakeholder planning in the 1990s is still unanswered. Iagree with
Gertler (199 1) and Alexander and Calliou (199 1) that strategic planning has not met the
needs of MSW stakeholders, and that what is needed is an unconventional model that
responds to the needs of the diverse stakeholders in the 1990s.
3.4

ROLE OF GENDER IN PLANNING

Iconclude the section on planning with adiscussion of gender roles in planning for
MSW reduction and recycling. Interview results suggest that female values include open
discussion and disclosure of all necessary information, and discussion of MSW issues from
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asystems perspective to facilitate participation in planning. However, results are
interpreted with care because the role of gender in planning was not part of the original
research question, and the methodology does not control for the potential effect of gender.
Iexamined the role of gender in planning through interviews to determine if female
values were different from male values in the context of MSW planning in the Capital
Region. The interview results suggest that there are specific features of female values that
are more conducive to cooperative planning and democratic process.
3.4.1

Literature Review

Understanding of gender roles is important in MSW because in practice, democratic
planning can be jaded by gender power relations or hidden agendas that are never
adequately revealed during discussion. Green and Chapman (1992) state that inequalities
of power and status, based on gender, within atypical planning process, are generally
parallel to wider inequalities in society. Greed (1992, July 3), Kinnaird and Hyma (1993),
and Moser (1989) make agood point that feminism in the 1960s did little to make
planners aware of the existence of women; therefore, the importance of understanding the
role of women in planning did not filter down to social science theory. 22 Scott-Taplin
(1993) notes that future research should address the reasons for the absence of female
employees in organizations, and the implications in partnerships. However, there is an
absence of this topic in literature specific to BC, partly because the narrow focus of BC
legislation is on employment equity. Governments in BC tend to reduce the issue of
gender to logistics which has overshadowed the importance of studying gender roles in
planning. 23
Why are gender roles important? Leavitt (1986) points out that when aplanning
group is represented by business men, planning tends to reflect expert opinions on political
and economic angles of problems. In contrast, female board members typically contribute
personal experience, and first hand knowledge of issues, making women "often more
pragmatic than so-called [male] experts" (Leavitt, 1986,

p.

187). In the context of MSW,

it has become essential in the 1990s thatfull discussion takes place in planning because
democratic decisions have to satisfy the divergent interest of many more stakeholders, and
oversights are costly. Wright (1994) found that women promote full disclosure and want
full discussion of alternatives to ensure solutions are not short term, quick fixes. For
example, "if [women] can take two days to do something with abackhoe, or six months
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with all of us out there working, [women] will take the six months"

(p.

33). Iagree with

Wright (1994) that women's input has not been equally weighted in planning because
men's roles were aggressive and public, while women's roles were private, home-based or
grassroots. Wright's (1994) results suggest that as aconsequence, women traditionally
did not have the training to engage in large scale planning or hard political lobbying, and
prefer hands-on environmental action. Real world evidence in the case study is seen in the
very low number of females working in MSW reduction and recycling, although this
situation has improved dramatically over the past five years.
Combining hands-on action and political efficacy, aconcept that individual effort
does count, is key to why women are successful in reaching out to communities to get
them to buy into participation (Wright, 1994). Moser (1989) believes it is the practice
women have in playing the traditional triple (spouse-mother-professional) role that equips
them well to deal with problems in atoday's complex planning environment. Wright's
(1994) study also found that women identified aproblem with planning, in that large
organizations tend "to focus too narrowly on specific causes and do not define
environmental issues broadly enough. Women tend to define the environment more
holistically, including social issues.. .and more in terms of root causes"

(p.

34).

These findings are particularly important to MSW because it is the root causes of
waste generation that must be addressed in effective planning. For example, waste
reduction has typically taken aback seat to recycling, because recycling is easier to deal
with and less threatening to the public than changing consumer behavior (Schall, 1992).
Although there are few studies in the area, Wright's (1994) findings and my interview
results for this document were surprisingly similar. However, agreat deal more research
is needed in this area to strengthen the weak body of literature, and relatively unexplored
topic areas in gender in planning in Canada, in particular in MSW management.
3.4.2

Interview Results

Similar to findings by Leavitt (1986) and Wright (1994), the majority interviewed
from the CRD, municipalities, the province and community groups indicated that they
were aware of the changing role of gender in the make-up of gender-balanced boards, and
that differences existed in the male and female values in MSW reduction and recycling
planning.24
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Interview results and the limited amount of information in the literature indicate that
the role of gender in planning is not an issue that is critically thought about by those
planning for MSW reduction and recycling. Interviewees differed in their ability to
articulate specific differences or identify what is driving female values to be integrated in
planning. It seems that the majority of the MSW stakeholders (excluding industry)
stressed that differences were not inherently male or female. For example, one
interviewee thought of gender as away to perceive issues. To paraphrase from an
interview with local non-profit research director, "I view gender as alternative forms of
decision making, and my aim is not solely to hire more women to create equity, but to
ensure different types of decision making process that are crucial to balanced planning."
The following excerpts illustrate the points above:
It is refreshing to have women on council.. .We have many more women working in
the group now its more of abalance. Idon't think the residents would allow it if
there were no women on the board, although the founding members were mostly
male. The situation has changed, the association also runs after school and day care
programs to support these women. What is driving [women's] participation? Iam
not sure, Idon't have asingle answer-more time, kids are raised, ahigher reluctance
to believe what anyone is saying.
-

-

Community Board representative

My own viewpoint [is that] if there is two women or even one on acommittee, you
would be surprised at the extent of the conversation and the extent of trying to solve
the problem and it is adifferent viewpoint brought in, and it is more healthy.. .women,
are ahell of alot more rounded-out in philosophy at least. [Women] are more well
rounded-out than some of these [professionals] trying to solve solid waste problems.

-

Municipal council representative

Ithink with females there is generally more discussion about it [the issues], maybe
there is amore conscious effort to find out how everyone feels about those decisions.
Generally, everyone is becoming more conscious of working together as ateam.. .1
think both men and women are having more discussion before making final decisions,
but Ihave atough time saying if women and men are [using different
techniques.. .women have more discussion before decisions are made.
-

CRD representative
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A CRD representative provides an excellent comparison of the role of gender in
planning between anon-profit organization and the compost council. He notes that a
mixed gender board results in hands-on, diplomatic, creative, communicative planning
compared to male dominant, closed and secretive planning:
There is aheavier balance of women [as compared to men].. .It is awhole different
way of looking at things. [Women] convey what they see through their own filters,
[women] are good communicators, so they can convey their feelings very well. The
decision making is really open when [women] say that they are going to put
something in draft, it really is in draft.. .comments are listened to [and the planning
process is more] diplomatic and creative. Ihave been involved for 4months but Ijust
know that it is amore comfortable process [other board members] know there are not
hidden [agendas or problems being covered up], it is all out on the table. [For
example], this is what our goal is, this the resources we have, this is what Ican
do. [or].I am sorry Ican't do this because Ihave a7year old kid to look after the
why [I can't participate] is there [italics added] It is good-[board members] put
down [their] guards. For some [men, I] can't figure out what the hell they are
thinking. Ican sit down and not be able to figure out what [men] are thinking. [Men]
-

-

are not emotional, it is just incredible, he can be called ared neck. He's got the
barrier up.
On the compost council-we had four hours of meetings, talk about process. Meeting
there is abunch of high-powered male type representatives. We were working on a
[composting] proposal to work with one of the federal ministries. But Iam sitting
here and wanting to jump in and say the [real] reason why everyone has not accepted
composting as afertilizer alternative.. .The point is that alot of the [problems]was not
surfacing... it is not like someone [on the council] wanted to volunteer it -you have to
dig it out.
Ifind it particularly interesting that so little attention is paid to gender roles in MSW
planning, despite the fact that stakeholders are engrossed in these very gender power
relationships in everyday planning. For example, no literature on the history of when
women began to play amore significant role in MSW planning can be found in over 2000
computerized record searches. When Ibegan work in MSW in 1991, less than one
percent of engineers or engineering technicians were females in MSW at the CRD. 25
In summary, although changes in gender roles in planning have been very recent
(last five years), these changes appear to be significant, even from this limited examination
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of the issues. Based on the literature review and interviews, Isuggest that although MSW
stakeholders from government and the community are aware of the benefits of genderbalanced decisions, there needs to be agreater awareness of the value of open
communication, hands-on practical creativity, and fill discussion of MSW waste reduction
and recycling alternatives within the bigger picture of environmental protection. Clearly,
more research is needed in this area before broader conclusions are made.
3.5

SUMMARY

The review of the literature showed that MSW stakeholder roles need to change to
meet the challenges of dealing with the complexity of MSW in the 1990s. Features of the
CRD's past and present MSW planning process that are important in MSW planning in the
Capital Region include: (1) process goals (2) systems thinking (3) flexibility (4) feedback
mechanisms, and (5) expert-expert relationship. Specifically, process goals and systems
thinking need to be better integrated into the CRD's planning so that planning is
responsive. Furthermore, Iidentified that traditional strategic planning is too rigid and not
participatory enough, to successfully address these features in multi-stakeholder MSW
planning in the Capital Region in the 1990s. Finally, gender values appear to have an
important role in planning. The importance of female values are that they naturally
promote cooperative planning through treating hands on knowledge as equal with
scientific knowledge, and giving fill consideration to options before decisions are made.
However, more research is required in this area to filly explore this topic.
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CHAPTER 4: MAIN LEGISLATIVE BASIS FOR SOLID WASTE PLANNING
4.1

INTRODUCTION

The first section of Chapter Four provides avery brief overview ofjurisdictional and
constitutional issues. The main focus is the most significant parts of the BC Litter Act,
and the Waste Management Act. Iexamine specific parts of the BC Litter Act and the
Waste Management Act to identify significant changes to legislation that better support
MSW planning in the Capital Region, and analyze the process whereby the legislation
itself was reviewed. Ithen review the most pertinent parts of the Use and Production
Composting Regulation, the Storage of Recyclable Material Regulation, and the Guide to
Preparation of Regional Solid Waste Management Plans by Regional Districts under the
Waste Management Act. Ialso analyze the planning process used to review these
provisions.
Recent amendments to the Waste Management Act (Bill 58 and Bill 29) are
discussed in the last part of Chapter Four in the section on New Directions in BC
Legislation. Discussion of the proposed BC Environmental Protection Act (BCEPA) is
important in understanding just how far the process of developing legislative provisions
has come, and to also show how the complexity of MSW has changed the nature of MSW
legislation in BC.
4.1.1

Jurisdictional Basis

Provincial and federal jurisdictional overlap and conflicts in authority over
environmental protection often arise when developing legislation (Runnalls, 1992).
Confusion over jurisdiction occurs because the Constitution does not draw aclear line
between federal and provincial responsibility for public health or environment issues
(Doern, 1991). Iagree with Gray (1989); Doern (199 1) and Scott-Taplin (1993) that
federal, provincial and local state jurisdictional responsibility has to be resolved because
global policies such as free trade, offshore marketing and export policies continue to make
control over local markets difficult for local jurisdictions. For example, local markets for
recycled material in the Capital Region are subject to unpredictable price swings because
recyclables from the CRD's Blue Box program, depots collections, and material from local
haulers and processors depend on offshore markets.
Another important reason jurisdictional confusion should be addressed is that the
public and the local waste industry in the Capital Region are no longer tolerant of

82

government duplication of services (Westland Resources Group, 1993; and interviews
with community groups). For example, the BC Green Shopper program and the federal
Packaging Protocol cover similar packaging waste education (BC Environment, 1993,
February). As aresult, the public is demanding that jurisdictions, especially at the local
level, work together or even amalgamate (Appendix D) as away of gaining local control
of recycling markets. Fairley (1990) notes that uncertainty in the division of
environmental powers between levels of government provides "convenient political
apologies" for environmental inaction. Defining jurisdictional limits of federal and
provincial, and local state jurisdictions is needed or it will be very difficult to reach the
CRD goal of 50% reduction in solid waste by the year 2000. 26
One of the main problems in jurisdictional conflict, is that delegation of
constitutional power takes place only between federal and provincial governments.
Delegation of this power is not possible from the provincial government to local
government under the constitution. The difficulty arises in that the CRD and its
municipalities have to deal with partnership ventures and key stakeholder group
accountability, and areporting structure is not in place among governments (section 4.3).
The result is that there is limited incentive to develop partnerships among the CRD, its
municipalities and other MSW stakeholders that extend beyond the area of operations to
planning because currently, the province has no legal power under the constitution to
delegate responsibility to local state because local state has no basis in the constitution
(Doern, 1991; Hoberg and Harrison, 1994). The local state then can not, under the
constitution, demand accountability from its private sector partnerships. Accountability
must then be dealt with under statutory law.
As discussed in Chapter Two, the local state also has no constitutional status of its
own, because the local state functions as adelegate of the senior orders of the provincial
government (Magnusson, 1985; Rowat, 1975; Magnuson, 1990). Iagree with Doern
(199 1) that the resulting problem is that the provincial and federal government use politics
to force change on the local state in constitutional gray areas. For example, the provincial
Cabinet used its power to alter local governance by amending the Waste Management Act,
giving power to regional districts (over municipalities) to submit asolid waste
management plan by December 31, 1995 (Ministry of Environment, 1992; BC
Environment, 1994, March).
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4.2.2

Legislative Basis

BC environmental protection legislation was divided into three separate areas in the
1970s: (1) regulation and control of pollution, (2) assessments of potential environmental
and social effects, and (3) management of non-renewable and renewable resources
(Franson and Lucas, 1975). The main emphasis was on regulation of pollution of each of
waste, air, water and wildlife as separate issues. However, concentration on regulation of
each individual area did not reduce duplication because government environmental
protection departments continued to cover certain activities, regardless of whether they
were responsible under the legislation (Franson and Lucas, 1975).
Significant organizational restructuring of the Environmental Protection Division of
the Ministry of Environment, Lands and Parks (Chapter Two), was undertaken because,
the provincial government branches continued to face more complex issues in protecting
the environment in the 1990s (BC Environment, 1992, May; BC Environment, 1993,
February; Ministry of Environment, Lands and Parks, 1992, April). The province's initial
legal environmental framework of individual acts was no longer seen as effective because
MSW had become amulti-stakeholder responsibility, and MSW was now more readily
seenas part of larger environmental issues. The changes in the organization structure of
the Ministry of Environment, Lands and Parks (Chapter Two) heightened awareness of the
need for legislative changes that would allow MSW stakeholder roles to be defined more
clearly. In 1992, the Ministry of Environment Lands and Parks engaged in alegislative
review in recognition that its environmental legislation was no longer adequate(Ministry
of Environment, Lands.and Parks, 1992, April). The most significant change in legislative
focus from the legislative review was that the focus on pollution control in the early 1970s
was changed to waste minimization and environmental management in the Waste
Management Act. The CRD's efforts to change the focus from landfilling to waste
reduction and recycling are now better supported with the focus on waste minimization.
The ineffectiveness of single-issue legislation (e.g. Litter Act, Waste Management
Act) in dealing with defining multi-stakeholder roles in MSW planning led the Ministry to
question traditional ways of planning and protecting the environment (Ministry of
Environment, Lands and Parks, 1992, April). The Ministry of Environment, Lands and
Parks responded by proposing that all existing BC environmental protection legislation be
consolidated into four new acts, under the proposed BC Environmental Protection Act
(BCEPA). Consolidation of all environmental protection acts would mean that the roles
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of MSW stakeholders in waste management, and reduction and recycling would be even
more clearly defined within the context of larger environmental protection issues. The fact
that the Ministry of Environment, Lands and Parks has recognized the importance of
having one comprehensive piece of environmental legislation is evidence that MSW
planning is beginning to be treated as part of larger environmental protection issues.
Because environmental protection issues are interconnected, Ibelieve systems thinking in
planning will be facilitated if single issue disjointed legislation is replace by one
comprehensive legislative framework such as that proposed by the BCEPA.
4.2

PROVINCIAL LEGISLATION

Next, Ireview the most significant parts of the BC Litter Act and the Waste
Management Act in the context of MSW to show that single-issue legislation is not
effective in defining roles of multi-stakeholders in MSW planning. Following this, I
discuss parts of the Guide to Preparation of Regional Solid Waste Management Plans by
Regional Districts, Use and Production Composting Regulation, and the Storage of
Recyclable Material Regulation under the Waste Management Act that are most pertinent
to MSW reduction and recycling in the Capital Region. Idiscuss these provisions to show
how the past legislation was designed with an emphasis on pollution prevention (BC Litter
Act and the Waste Management Act), has changed to meet the waste prevention through
reduction and recycling. Ithen discuss what is missing in these legislative provisions in
assisting MSW stakeholders in defining their roles in MSW management.
4.2.1

BC Litter Act

Since the 1970s, the BC Litter Act, under the authority of what was then the
Ministry of Environment, regulated the management of beverage containers (beer and soft
drink) in BC. The Ministry of Environment developed arefund (not deposit) system to
create acash incentive for British Columbians to take beverage containers back to point of
purchase for recycling. However, the Litter Act is not effective in either keeping
recyclable beverage containers out of the waste stream, or keeping them out of the Blue
Box program in the Capital Region. Because the Act was in force before recycling took
hold in the Capital Region, the Act did not include provisions to deal with alternative
means of disposal such as the Blue Box recycling, Typically, beverage containers end up
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entering the Blue Box program, and the remainder go into the waste steam (Shaffer,
Marvin and Associates, 1990).
To paraphrase from an interview with aprovincial representative, the "province has
been struggling with arange of options for abeverage container strategy for the past 14
years rather than amending it to eliminate the current refund system." The main point is
that the provincial waste authorities have not learned that the beverage container strategy
can not be developed and implemented "by the province" alone as it was originally (BC
Environment, February, 1993,

p.

17).

Based on review of the solid waste legislation and interviews, Ibelieve that most
important flaw in the approach to planning abeverage container strategy by the MSW
authorities from the province, is that the level of participation of MSW stakeholders has
been inadequate. For example, after ayear-long consultation to pick one best option with
the beverage container industry, the provincial Cabinet decided in 1991 that it would not
pursue the Blue Box as an option, and that the Ministry of Environment, Lands and Parks
must work with industry to provide details on yet more alternatives (BC Environment,
1993, February; BC Environment, 1992, May). The beverage container industry was
disheartened that after ayear of consultations, the legislative planning process had failed
to result inn amicable arrangement between the beverage container industry, the
government, and the contractors collecting blue boxes. Instead, the province made its own
decision to not use the existing Blue Box program with the intent of shifting the burden of
beverage container recovery to the beverage container industry (Shaffer, Marvin and
Associates (1990).
This type of top-down, politically-driven planning failed to address the root problem
that the current system is uneven, because only certain containers are subject to mandatory
refund (Shaffer, Marvin and Associates, 1990). The beverage container strategy is an
excellent example of aMSW recycling issue that needs to be approached in aparticipatory
manner because there are more interests at stake than just the provincial government and
the beverage container industry. In fact, regional and municipal governments had very
little to do with the beverage container planning, although the local level is closer to the
problem. The following paraphrase from aprovincial interviewee is indicative of the view
of the majority of the industry and government respondents interviewed for this document,
"the current beverage container planning process is stalled because the issue of revenue
control from deposits is causing tension between industry and government.
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4.2.2

Waste Management Act

The Pollution Control Act, the precursor to the Waste Management Act, was the
first and most important single piece of environmental legislation in BC to address waste
management (MacKenzie, et. al, 1978, and Ince and Edwards, 1984). Similar to the Litter
Act the Pollution Control Act was based on the goal of controlling rather than reducing
,

levels of pollution. As environmental awareness grew in the late 1970s in BC, the
Pollution Control Act became publicly known as areactive endorsement of asystem for
government to issue permits and licenses to pollute, prompting the BC government to
repeal the Pollution Control Act and replace it with the Waste Management Act, under the
authority of what was then the Ministry of Environment (MacKenzie et al., 1978).
The Waste Management Act is currently the central piece of legislation relating to
solid waste management in BC (BC Environment, 1993, February). The scheme of the
Waste Management Act is that separate permits are required for discharges into separate
media (air, water, and onto land) (Ministry of Environment, 1992, April). Although the
separation of permits gives the government amore accurate account of the amount of
waste allowed for discharge, the public perceived that the Ministry of Environment was
not playing astrong enough role in protecting the environment. Although the Waste
Management Act is an improvement over its predecessor, the role of the Ministry of
Environment is reactive because prevention ofMSW problems was simply not part of the
Ministry's Mandate" (Ministry of Environment, 1992, April,

p.

1).

For example, the Waste Management Act still does not contain enforcement
measures that facilitate prosecution of offenders who illegally dump solid waste, or a
means of delegating these enforcement powers to local governments where the incidences
are occurring (Ministry of Environment, 1992, April). Provisions that change the role of
the CRD to give it power to prosecute offenders are needed in the Capital Region because
bans on material such as tires, drywall and cardboard from the landfill have led to
increased amounts of these materials being illegally dumped in the Capital Region's rural
areas. Currently, under the Waste Management Act, the CRD can not stop this from
occurring, it can only try to catch an offender in the act of illegal dumping.
On the basis of the need to reduce the amount of solid waste being generated in BC,
the province made amendments to the Waste Management Act through Bill 58, and then
Bill 29 to help redefine the responsibilities of the local state governments in planning and
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enforcing MSW strategies. 27 Again, the planning process to introduce Bill 58 and Bill 29
was handled poorly and encouraged mistrust rather than support in the opinion of the local
waste haulers, and the Capital Region's municipal governments. Although the
consultation process was open to all MSW stakeholders, MSW stakeholders were
frustrated that feedback about concerns identified during consultations did not result in
answers or action (UBCM, 1993). Much like the beverage container situation, the
provincial Cabinet intervened in the process to push through Bill 29 to effectively give the
power to prepare and submit regional waste management plans solely to regional districts.
For example, section 16 of the Waste Management Act now gives the CRD the full
responsibility for preparing and planning awaste management plan before the end of
December, 1995, on behalf of its municipalities.
On the basis of interviews with industry, the CRD, and the provincial waste
authorities, Iconclude that because the province gave the regional districts enabling power
(without municipal endorsement) to regulate the flow of solid waste and recyclables by
licensing haulers and collection and processing facilities, MSW stakeholders perceive flow
control to be politically motivated. 28 Although municipal involvement in solid waste
management planning in the Capital Region is not eliminated by Bill 29, municipalities
perceived that because the CRD holds the power in planning for SWIVIPs, that municipal
concerns would not be heard. Had the planning process for Bill 29 sufficiently addressed
these stakeholders' concerns, and treated MSW stakeholders as equals in an expert-expert
planning relationship , the CRD and its municipalities may have been more take ateam
approach and define responsibilities so that expertise is synthesized, not aggregated.
Instead, the consequences of past efforts in planning are evident because it took
over ayear of task force meetings to build trust and understanding of the role of the
government and MSW stakeholders in flow control. Iconclude, on the basis of Bill 29,
Bill 58, review of pertinent sections of the Waste Management Act, and interviews with
MSW stakeholders that legislation itself is not the most pressing concern. The most
important issue in flow control is that the planning process failed to move beyond the level
of consultation to deal with perceptions held by municipal and local waste industry.
In summary, Iconclude that jurisdictional tensions often prevent the best possible
solution from emerging from MSW planning. Although the legislative context has
changed to make it easier to deal with MSW as part of larger environmental protection
issues, the actual process of planning for and reviewing legislation still lacks afoundation
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to support multi-stakeholder interests. The level of stakeholder participation is perceived
to be inadequate, especially when participants do not receive feedback about how their
participation affects Cabinet decisions.
4.2.2.1 The Solid Waste Planning Guideline
The major planning tool for the CRD that came out of Bill 58 and Bill 29
amendments to the Waste Management Act was the Guide to the Preparation of Regional
Solid Waste Management Plans by Regional Districts. 29 The Guide sets out the
responsibility of BC regional districts and municipalities in planning for MSW reduction
and recycling (Ministry of Environment, Lands, and Parks, 1994, March). The two main
areas of contention during the planning for the Guide were: (1) the province wanted to
legislate aspecific method of public involvement in planning for MSW reduction and
recycling, and (2) the province did not provide an adequate process to discuss the tensions
arising from the province's intent to give regional districts and not municipalities the
enabling power to control the flow of MSW and recyclables. Thus, MSW haulers,
recyclers, and recycling facility operators would be licensed under the CRD and the
province.
Planning for the Guide consisted of public consultation, whereby adiscussion
document was issued to stakeholders, inviting them to submit comments and concerns was
much the same as for the beverage container, and Bill 29 planning. As with Bill 29, and
the beverage container planning, stakeholders' interests were not clearly identified at the
beginning of planning for the Guideline. The result was that the planning process solicited
reactionary responses, and consultation dragged on for years without asatisfactory result.
A provincial interviewee confirms that the planning process itself has not been all that
successful:
In terms of aplanning exercise.. .the process has taken along time. The major input
from this [consultation process] for this [the development of the Guide] from the
municipalities was in fact to render it as aGuide because it was originally going to be
two fold: aGuide and aregulation. The regulation part was dropped. We [provincial
government] were going to establish acertain number of elements where there was no
option and they [regional districts and municipalities] didn't like it. Now, the language
[in the Guide] is "must" or "shall". Among other things [the province] wanted public
consultation legislated, which is the only thing that really binds the Minister [of
Environment] in his decision. For example, has there been adequate public
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consultation and it is his [the Minister's] determination whether or not we can approve
it [a Solid Waste Management Plan] given the kind of public consultation described
[in aPlan]. This [legislation of public consultation] is one of the things that we would
want to establish in regulation 'this is the way you do it there is no skirting the issue'.
Anyway, they [regional districts and municipalities] did not like to be told how to
conduct their own planning in that formal, kind ofpunitive way [italics added].
-

Also, the local waste industry and municipalities in the CRD initially viewed flow
control (control of MSW and recyclables collection and marketing) as government
interference with private sector collection and disposal of MSW (UBCM, 1994). Also,
conflict between the CRD and the local waste industry was fueled in part because the
Canadian waste industry did not highlight the differences between flow control in the
United States and Canada. 30
Who benefits from flow control? From acommercial perspective, it is in the waste
haulers' economic interest to retain control over the right to recycle. From alocal state
perspective, flow control is positive in that it ensures that initiatives set out in SWIMPs
have agood chance of achieving set waste diversion targets. However, the major problem
in passing Bill 29, and instituting provisions in the Guide was that there was no place in
the planning process to clearly define each MSW stakeholders' interests, and identify
different perceptions of the consequences of flow control before decisions were being
written down on paper for review. For example, MSW stakeholders perceived that the
CRD would immediately begin sanctions to choose who could have access to make a
profit from recyclables and MSW, determine when recycling occurs, and decide who
performs recycling services in the community (Ministry of Environment, 1993). In fact,
the CRD has not yet used its enabling power to institute flow control (Capital Regional
District, 1994, July).
On the basis of past planning experiences, the CRD recognized that it now had to
clearly set out its intentions, and discuss its position concerning flow control with MSW
stakeholders. For example, the CRD and local waste industry engaged in ayear-long task
force on Recyclables Processing and Marketing dealing with flow control issues.
Although the powers granted to the CRD under Bill 29 are far reaching, the CRD was
initially not able to successfully convey to MSW that the CRD would only use these
powers in adiscretionary manner to enable rather than require municipal or regional
action. Finally, representatives from 16 organizations sat on this task force, and as a
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group decided "that the CRD would not construct and operate amaterials recovery facility
for the purpose of processing and marketing recyclables in anticipation of the private
sector meeting this demand" (Capital Regional District, 1994, July, p. 19).
What was lacking early on it this planning process for the Guide was meaningful
stakeholder involvement in aflexible framework that allowed for establishment of a
common vision to bring MSW stakeholders. The result was that planning and review of
the Guide was reactionary. The province wanted public consultation legislated, whereas
other MSW stakeholders did not. Regional districts wanted flow control and its
municipalities did not. The municipalities wanted control over their own SWIV1iPs, and the
province wanted regional districts to have the power over SWMiPs.
Iconclude, from the review of the Guide, and interviews with MSW stakeholders,
that the province should continue to emphasize the importance of meaningful and
participatory planning and review processes, even in developing legislation. Participatory
planning provides away to clearly identify concerns of MSW stakeholders at the start of
planning processes.
4.2.2.2 Storage of Recyclable Material Regulation
In 1991, well before the province drafted the Storage of Recyclable Material
Regulation, the CRD banned drywall from disposal at Hartland Landfill. The drywall ban
is dealt with legally under the authority of the CRD through abylaw amending the terms
and conditions of the Hartland Landfill Bylaw. Illegal dumping and illegal storage of
waste drywall began shortly after the implementation of the drywall ban. 31 .Not until well
into the first year of the drywall ban, after much discussion among municipalities, the
regional district and local contractors, did the province respond to the problem, and
develop this regulation. This regulation restricts "the storage and unauthorized dumping
of waste gypsum wallboard to encourage the use of existing recycling facilities" (BC
Environment, 1993, February,

p.

17).

In summary, what was missing from the initial planning and review of the ban and
later dealing with illegal storage and dumping, was close consultation with MSW
stakeholders. These stakeholders did not develop contingency plans to deal with problems
such as illegal storage and dumping of drywall. Had the CRD initiated aparticipatory
process to involve all MSW stakeholders as equal partners in discussing potential
problems, the ban may have at the very least been perceived as fair by MSW stakeholders.
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The lesson the CRD learned was that perception of equity is very important in instituting
material bans, and that multi-stakeholder input is needed. Yanich (1984) notes that lack of
representation by key stakeholders, lack of agreement on goals, and discontinuity between
policy and operational goals are key factors contributing to failures to reach solutions. To
this end, the following ban (on cardboard) instituted the following year by the CRD
involved asignificant amount of consultation with MSW stakeholders. It will be
interesting to compare the level of stakeholder involvement in the next ban on tin cans,
glass containers, and newspaper planned for 1997 (Capital Regional District, 1994, July).
4.2.2.3 Production and Use of Composting Regulation
In 1987, the CRD collected technical and market information on composting, and
also polled its municipalities to find out the extent of their composting activities (CRD
Engineering, 1987). However, in planning composting options for the Capital Region, the
CRD asked primarily technical questions in its 1987 Concepts Report

-

"How big should

the plant be? What type of plant, Where should it be located?" (CRD Engineering, 1987.
p. 49)32. In the initial review of its Solid Waste Management Plan, the CRD stated that
"composting is supported by the public and there are no technical reasons why a
composting project should not be implemented." (MacKay, 1991,

p.

24).

What is missing in solid waste documentation from 1987 to 1993 is any formal
agreement by the Capital Region's municipalities to supply yard, garden, and foodwaste
feedstock to the planned regional facility. For example, Victoria and Oak Bay still use
their feedstock in their respective municipal compost operations. The Production and Use
of Composting Regulation sets out specific testing, recording, reporting, designing, siting,
and operating criteria that operations such as Victoria and Oak Bay municipalities and the
Hartland Landfill were forced to meet January 1, 1994, if they wanted to continue
composting (BC Environment, 1992, May).
The fate of these municipal composting operations is pre-determined should
significant upgrading be required to meet the regulation. Because the production of
composting is now regulated, regional districts and municipalities involved in composting
have less flexibility in planning other solutions if upgrades to municipal composting
operations. As required, for example, the regulation ensured that if municipalities could
not meet compost quality standards, the CRD would most likely secure more feedstock to
be used in production of high quality compost that can be readily marketed. However,
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some municipal interviewees perceived that the CRD and the province could have done a
great deal more to empower and support municipalities to take on the responsibility for
composting their own organics, instead of pushing for the need for aproposed in-vessel
composting plant designed to process food, yard, and garden compostable material from
the region's residential, commercial and institutional sectors (Capital Regional District,
1991, June).
In summary, Iconclude that the CRD and the province could have done more
preliminary investigation and determine the benefits of empowering municipalities to take
on the responsibility for composting their own organics rather than taking on the task of
composing itself as primrily atechnical and economic issue. What was missing in
planning was any formal agreement that if aregional option was to be pursued for
composting, then full buy in would be needed to ensure stable sources of feedstock.
4.3

NEW DIRECTIONS IN LEGISLATION

-

THE BCEPA

Discussion of the proposed BC Environmental Protection Act (BCEPA) is
important in showing how environmental protection legislation will move from aseries of
single acts (Pollution Control Act, Litter Act, Waste Management Act), to a
comprehensive act that more clearly defines MSW stakeholders roles, and considers
planning for MSW to be amulti-stakeholder process (Ministry of Environment, Lands and
Parks, 1992, April). The impetus for the proposed BCEPA came in 1992, when the
Ministry of Environment, Lands and Parks recognized that environmental protection
legislation was no longer adequately addressing complex environmental issues in BC. The
province then put together afive-year action plan to reform its environmental legislative
basis. The revised legislative basis would change the current practice of dealing with
pollution prevention, waste management, and wildlife management as separate issues to an
integrated environmental protection strategy (Ministry of Environment, Lands and Parks,
1992, April). The legislative framework of the province's environmental programs would
consolidate all existing BC environmental protection legislation into four acts:
• B.0 Environmental Protection Act
• B.0 Environmental Assessment Act
• B.0 Water Management Act
• B.0 Wildlife. Fish and Endangered Species Act

93

Ionly discuss the BCEPA, because it would be the primary piece of environmental
protection legislation pertaining to MSW reduction and recycling. The BCEPA would
formally require revision of roles, and change of responsibilities in the areas of pollution
prevention and waste management (Ministry of Environment, Lands and Parks, 1992,
April). The BCEPA is intended to incorporate key concepts of pollution prevention, and
polluter pay, and to address provisions to harmonize federal and provincial policies in
jurisdictional conflict (UBCM, 1994, September). Specifically, responsibilities in
environmental protection would change to match the following concerns: environmental
management, enforcement, rights and obligations, appeals and emergency measures
(Ministry of Environment, Lands and Parks, 1993).
The key issue is that the BCEPA would establish the ground rules for all programs
related to MSW management. The BCEPA would repeal and replace the current Waste
Management Act, Pesticide Control Act, and Environmental Management Act, and
provide one very important change to the MSW planning process:
[The Minster could] enter into agreements and partnerships with key stakeholder
groups (and).. .delegate authority and provide support to local governments, so that
they can assume responsibility for certain acts of environmental protection, while
remaining accountable for their actions... [and to] set environmental quality objectives
and discharge performance standards to prohibit certain activities and also to require
the development of comprehensive waste management plans. (Ministry of
Environment Lands and Parks, 1993, p. 3)
As mentioned earlier, Constitutional authority normally only flows from federal to
provincial government, never from provincial to local government (Ministry of
Environment, Lands and Parks, 1992, April). However, under the BCEPA, the Minister
of Environment, Lands and Parks would now have the authority under astatutory law to
legislate, rather than delegate areasonable amount of control to local governments
(Ministry of Environment, Lands and Parks, 1992, April). The BCEPA would be the first
piece of legislation allowing the province to legislate authority to the local state so it could
assume the responsibility for demanding accountability for partnerships with MSW
stakeholders, and key stakeholder group action to protect the environment (Ministry of
Environment, Lands and Parks, 1992, April). The significance of legislating local powers
of delegation, is that as the local state shifts its role in MSW planning and management to
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involve partnerships with industry or community, accountability will be more easily
addressed.
On the basis of lessons learned from the Bill 29 process, the Ministry of
Environment, Lands and Parks has taken amore open and participatory approach in
dealing with BCEPA. Instead of telling industry to adopt agoal of azero pollution
tolerance in the BCEPA, the Ministry has involved MSW industry stakeholders in
extensive consultation about industry's role (Ministry of Environment, Lands and Parks,
1993; Ministry of Environment, Lands and Parks, 1994, June). The province listened to
the waste industry's concern about the zero tolerance approach. For example, industry
aired its concern over inflexible deadlines for zero pollution because of the strain on
economic situations, and the corresponding reduced ability to comply (Ministry of
Environment, Lands and Parks, 1992, April). The important thing is that the province and
industry agree that zero pollution is afeasible starting point for further discussion
(Ministry of Environment Lands and Parks, 1992, April).
In summary, BCEPA would pull together existing environmental acts into one
single-window environmental management system for better environmental protection.
What is also clear from the BCEPA process is that full open discussion with multistakeholders is necessary prior to enactment of legislation so that concerns of stakeholders
are brought into the open and dealt with up-front.
4.4

SUMMARY

Iconclude from the review of the most important pieces of MSW legislation and
interviews, that MSW legislation is moving toward asystems approach whereby singleissue acts are being replaced by an integrated environmental protection strategy.
Legislation is changing to support the complexity of MSW reduction and recycling
programs, but the planning and review process itself has not evolved to meet the challenge
of dealing with multi-stakeholder interests. Legislative change itself is not as problematic
to MSW stakeholders as failure of the planning process to involve participants
meaningfully. The legislative review planning process still does not address the
perceptions, fears and concerns of stakeholders. For example, stakeholders had very little
confidence that the CRD would willingly cooperate in MSW planning because it now had
all the enabling power.
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CHAPTER 5: DRIVING FORCES OR BARRIERS TO SOLID WASTE
PLANNING
5.1

INTRODUCTION

In Chapter Five, Idiscuss several driving forces and barriers to planning for MSW
reduction and recycling in the Capital Region. The driving forces identified in this
research are: information exchange, and social and institutional consciousness. Barriers
identified in this research include: politics, economics and the market, and unions. The
driving forces and barriers identified from key informant interviews, are supported by
those found in the literature review. For example, the driving forces and barriers identified
in the research are almost identical to those found in Walter's (1992) community planning
research.
In this chapter, Idiscuss driving forces and barriers in the context of MSW planning
in the Capital Region. Idetermine how each driving force would better define stakeholder
roles and assist in participatory planning. Finally, Idetermine how each barrier limits or
encourages re-definition of stakeholder roles.
5.2

KEY DRIVING FORCES AND BARRIERS TO PLANNING

Iexamine the significance of the two driving forces and three barriers identified
early in the research data collection and analysis. Each issue is discussed in aseparate
heading in the remainder of this 6apter. The key purpose of this chapter is to show what
was found to be important to either facilitating or inhibiting role changes and participatory
planning in the Capital Region.
5.2.1

Information Exchange

Because MSW reduction and recycling strategies have become increasingly complex
compared to the early 1970s focus on landfilling, coordination between MSW stakeholder
activity is more critical than ever to avoid duplication of efforts (Runnalls, 1992).
Buchwald (1994) implies that the number of stakeholders and the speed of planning is
driving the need for astandardized system to deal with information:
Inotice how difficult it was for the provincial government staff to stay in touch with
each other and we were all in the same city. In fact, Ithink we were all within about
six blocks of each other and we share an electronic mail system.. .TJBCM and its
membership do not have that advantage, so Ithink that's amajor difficulty (p. 15).
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Interview results (with government stakeholders) are consistent with findings from
Penner (1994) and Cloutier's (1994) research. Penner and Cloutier found that major
barriers in MSW reduction and recycling planning are the physical and political boundaries
between information sources. One provincial interviewee says that only afew of those
involved in education and planning for solid waste reduction and recycling programs at the
provincial level are sharing information but: "I think [provincial educators] are starting to
pick the phone up and say, 'I am thinking of this and Iknow you have done it.' Iknow
this [open communication] was not true ever two years ago

-

it's really changing." The

majority of representatives interviewed from the CRD, municipalities, and local
community groups also agree that governments should be communicating more openly,
more often about MSW minimization efforts.
Iagree with Penner (1994) that communication linkages between the local state and
the province, industry and communities are paramount in defining roles so that "people are
not duplicating their workloads. We need to work together to avoid interference in one
anothers' activities and to avoid duplication, notifying all parties that might be concerned
at the earliest opportunity" (p. 24).
The minority, two or seven interviewees from community pointed out there is too
much information that is not of good quality. Also, the majority of the local waste
industry interviewees indicated that there is not apressing need to invest resources and
capital in the information highway. The local waste industry in the Capital Region
continues to meet its needs through verbal and written informal and formal business
linkages developed from years of experience in the solid waste industry. Although the
information highway does carry an overwhelming amount of information, Walter (1992)
makes agood point that the, "critical problems are not associated with the technology, but
with achieving the perception, knowledge, and personal and institutional adaptation
required to use [electronic media] effectively" (Walter, 1992,

p.

13). Almost all of the

CRD interviewees implied that atool such as Computer Mediated Communications would
be of interest because (to paraphrase one CRD interviewee) "a tool like this in one hour
could cut research by six months, and great potential exists for application to planning for
MSW reduction and recycling in the Capital Region". The West Coast Environmental
Law Research Foundation (1994) agrees with De La Moth and Paquet (1994) that
Computer Mediated Communication provides alow cost method of becoming part of the
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global village, where environmental, social, economic, legislative, and political, etc.,
information is available instantly from all parts of the world. Another CRD interviewee
notes that the complexity of messages concerning MSW reduction and recycling has
increased over the past 10 years. Electronic media is well suited to deal with complex
information exchange because of global influences, and because the information highway
is arelatively low cost method of information exchange between MSW stakeholders, and
civil society. This statement is supported by the following excerpt, that reflects the view
of the majority of the government interviewees:
Ithink the messages we are giving are changing the original message at the regional
district [was] consistent across municipalities.. .the message was recycling, recycling,
recycling and here is how to use your blue box and those were the key messages.
Now, we are trying to communicate alot more things.. .We are learning [that
information that just creates] awareness does alot for you, but it is not enough. [The
educator] have to change people's behaviors and once you change their behaviors,
[people] start to justify their behavior and then change their attitude to match it. So,
we [CRD] have alot tougher job now that we are trying to communicate alot more
[MSW reduction and recycling] programs, alot tougher programs.
-

The provincial government is using Computer Mediated Communication mostly as
an internal communication and notification tool. However, the province has recently
verbalized its intent to expand its use of the information highway to reach its constituents.
For example, the 1992 legislative review of the proposed BCFPA, recommended that the
"BCEPA should require that monitoring and compliance information be made available to
the public in atimely manner, and where practical, in computer format" (Ministry of
Environment, Lands and Parks, 1992, April,

p.

30). British Columbia's provincial

government is receptive to use of electronic media, but it is still far behind the US
Environmental Protection Agency. The Agency is already distributing complex MSW
information electronically through its Waste Wi$e stakeholder education and assistance
program (Lilienfeld, net. comm., 1995, March). Documents on waste prevention,
recycling collection, and Agency statistics can even be down-loaded to allow readers
across the globe to view and print the documents exactly as they appear on the computer
screen.
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More recently, (October, 1994) the UBCM, Ministry of Municipal Affairs, and BC
Systems (a private sector computer support service to the BC government) initiated a
three month pilot electronic network

called

CivicNET. The CivicNET provided alink

between the local state, the UBCM, and provincial ministries through acommon
electronic medium (UBCM News, 1994, August). Potentially, MSW stakeholders using
the CivicNET could exchange reports, computer files, graphics and statistics within alocal
context or from alarger worldwide data base specific to MSW reduction and recycling
(UBCM News, 1994, August). The detailed results of what organizations would be on
the expanded CivicNET are not available for public release at this time.
Because MSW stakeholders are facing such acomplex planning environment in
MSW reduction and recycling, they are mostly supportive of improving the speed and
accuracy of information exchange. However, Iagree with Walters (1992) that MSW
reduction and recycling in the Capital Region would benefit from a"comprehensive
strategic planning system [that] utilizes acomputerized, local access information system.
Taken together, these elements can be considered adecision support framework.. .to
support information development and exchange among all the major actors" (p.12). A
decision support framework would treat complex issues such as MSW reduction and
recycling as aproblem soluble through efforts of experts from the community and
government.
Thus, Computer Mediated Communication offers aquick, low cost means of
bringing institutional expertise and local experts together, whereby MSW stakeholders can
be involved in all stages of aplanning process. Electronic media offers MSW stakeholders
amulti-communication channel, but the level of information and involvement is
determined by the user. For example, Computer Mediated Communication could be used
by the CRD to relay complex messages concerning waste reduction and recycling, and
also to receive incoming critiques from MSW concerning the CRD's SW.MP reviews, and
Solid Waste Initiative plans. Walter (1992) suggests that computer information centres
located in communities would act as vehicles to support links among MSW organizations
and experts across Canada and the USA. Participants in MSW planning would then be.
encouraged to act locally by responding to MSW plans on the Internet to reduce large,
geographically disconnected problems to manageable formats.
Iagree with Rodal and Wright (1993); West Coast Environmental Law Research
Foundation (1994); De La Mothe and Paquet (1994); and Walter (1992) that the global

99

information technology revolution is amajor driving force in encouraging communities to
think globally, and act locally. As discussed in Chapter Three, thinking globally and
acting locally in MSW planning means civil society has to be critical of the activities of
MSW authorities at the global level, while still having time to be directly involved in MSW
reduction and recycling planning at the local level. De La Moth and Paquet (1994) believe
that Computer Mediated Communication will revolutionize planning, bringing local and
global planning together through electronic media in virtual networks. A virtual network
or community is:
...a worldwide network of potential partners managed by no central agency and
linking alarge number of self-selected communities. [The virtual community]
represents the most useful way for citizens to congregate and provide new social
ligatures in aworld where traditional ties are no longer in place" (p. 47).
Iagree with Rodal and Wright (1993) and Rodal and Muldar (1993) that ahighly
interconnected and complex society requires amedium that can link stakeholders to allow
participation of stakeholders from all levels of power and political affiliation, to promote
democratic decision making. The Capital Region's affluent and well educated middle class
have the capability to use electronic media to act locally, and at the same time, to question
whose needs are being served in the larger context of civil society. 33 In contrast to the
supportive environment of the Capital Region, communities (particularly in the Canadian
North) face asocial deficit, and are not in aposition to question whose needs are being
served in the higher order of civil society (Robinson, pers, comm., 1995, February).
These types of communities typically only have the resources and time to deal with basic
needs, drawing too much attention away from global MSW issued.
In summary, characteristics of the Capital Region's communities would naturally
promote the use of Computer Mediated Communication. The region's governments and
some factions of communities are already beginning to use electronic media, however, the
local waste industry has not followed this trend. What is needed is ameans of teaching
stakeholders what the Internet has to offer, and then asystem to train stakeholders how to
use electronic media for specific educational and business purposes.
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5.2.2

Social and Institutional Consciousness

Howard and Stanbury (1984) remark that government has evolved from asmall
player to the largest player in the national economy: "Canada has become agovernmentcentered society, the scope of government activity is understated in scope and size, it has
become aleviathan" [italics added] (p. 94). Although, Iagree that Canada is a
government centered society, Iargue that MSW stakeholders in the Capital Region have
already started to challenge the scope and size of government. Computer Mediated
Communication has greatly increased local and global awareness of government
involvement in MSW reduction and recycling. As aconsequence, civil society in the
Capital Region has agreater level of awareness, and can more easily question the
effectiveness of government MSW reduction and recycling planning. 34
In the last five years, the Capital Region's residents have been actively seeking
choice and voice in MSW reduction and recycling planning because, to paraphrase from
interviews, "meaningful access to information and freedom of speech are important rights
in ademocratic society." One community board member is quoted below, but this view
reflects the majority (five of seven) community interviewees:
Because of our relationship and involvement [with local government], we would
expect to be involved in [the planning] process before anything happened. We
wouldn't be happy if an [environmental] initiative went forward without our
involvement.. .what is driving participation [of the community in planning]? Iam not
sure, Idon't have asingle answer, more time (kids are raised), ahigher reluctance to
believe what anyone is saying. This goes across any age and gender thing Ihave seen.
We have seen achange over the last five years-at least in the way community groups
are addressed.. .It [inclusion of people in planning for MSW strategies] was lip
service-what they [local state] have discovered is that if they can build aconsensus
before it [an issue] hits the table, its purely practical. No one gets blindsided at the
last moment when something goes to an official hearing [arbitration]. So, if there is a
process [planning] beforehand to get the stakeholders involved then there is amuch
better chance that the whole thing is gong to have asuccessful conclusion. That is the
big thing we have seen. There has been alot of resistance to that [by government]-it
has not been along time since this has been going on [participatory planning]. They
[municipal governments] like it because it [participatory planning] save them so much
time and money in the end we think we should charge them for it.
-

One interviewee noted that the motivation behind government involvement is not
questioned as often as it was in the past because governments have learned the value of
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participatory planning as away to avoid problems and save time at the implementation
stage. One local non profit interviewee notes that institutional consciousness has come a
long way in recognizing the value of community involvement in planning. He believes that
government institutions are motivated more by fear rather than by thinking community
input is critical in planning:
Ithink that this [recognition of the community as amajor stakeholder] is one thing
that has changed remarkably in the last few years, and it is true at the national level
down. Why? Ithink the governments are scared, they are scared that if they don't
develop these initiatives [participatory planning] they will be imposed on
[governments]. That's making [government] responsive. The other thing is that
[government] does see tremendous benefit from bringing others in [to the planning
process]. Things are starting to change at least in certain municipal agencies and city
groups who see atremendous benefit [from participatory planning.
In summary, Iconclude that the Capital Region's MSW stakeholders are more aware
of the benefits of participatory planning than even five years ago. Civil society and the
local waste industry in the Capital Region are demanding more voice in MSW planning, a
domain of the government in previous years. The local state recognizes the benefits in
time and cost savings gained by including the public in the planning process for
environmental issues from the start, although these practices are not always followed in
the case in MSW. Although those interviewed from the community do not agree on what
is driving the increased level of institutional consciousness, all agreed positive change has
taken place. Linkages between MSW stakeholders through Computer Mediated
Communication are likely to encourage greater social and institutional conscious so that
government can "anticipate and prevent" rather than "react and cure" MSW planning
problems (Runnalls, 1992, p. 25). However, institutional consciousness is still not as high
as it needs to be to naturally promote aplanning process that meaningfully includes MSW
stakeholders from the initial stages of planning.
5.2.3

Politics

The political structure of local state in the Capital Region is part of the reason social
and institutional awareness is not changing as quickly as it could. Tindall (1977) notes
that historically, the political motives behind the regional level of government in BC were
never well defined:
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Whatever the political motive, the province did not reveal any evidence of careful
consideration to what [kind of government] was being implemented. It would almost
seem that they [the province] were so preoccupied with how they implemented
[government] reform that they neglected to give adequate consideration to what [type
of government] was being implemented.. .the main emphasis was clearly on the
administrative efficiency of local government, not its representative character (p. 14).
As aresult, BC residents never understood why, or approved of how the regional
government's political framework of appointed municipal politicians, and elected rural
area representatives to aRegional District Board (Tindall, 1977). 35 The Capital Region's
residents are particularly aware that politics influence MSW planning, as indicated by the
unfavorable responses in the Westland Resource Group (1993) Values, Goals and
Preferences study results (Appendix D). 36 Westland Survey respondents wrote
unsolicited comments on their surveys, and approximately 60% of the unsolicited
comments indicated that the CRD Board should have all elected, rather than amix of
appointed politicians and elected officials in order for decisions to democratically
represent the concerns and needs of the region's residents. As well, interviewees from
community and the waste industry had similar strong negative comments about the
practice of appointing politicians to the CRD Board, and supported respondent's
comments from the Westland study, that major political restructuring of the CRD is
needed to make government more responsive.
Magnusson (1985) and Hoberg and Harrison (1994) agree with Magnuson (1990)
that the misunderstanding of the political framework of local state stems in part from the
absence of any good planning theories in the literature. Theories of local state are either
legalistic or economistic, and do not adequately describe, let alone explain the political
interplay between state and local government and civil society (Magnusson, 1985).
Magnusson (1985) points out that what is needed before political restructuring is
undertaken is a, "full-blooded political theory of the local state ... In the absence of such a
theory, it will be impossible.. .to assess the full implication of restructuring the local state"
(p. 599). For example, in the Westland Resources (1993) study and in interviews for this
document, respondents criticized the CRD and questioned its involvement in MSW
reduction and recycling, even though the responsibility for MSW management rests with
the CRD (Appendix D).
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The political structure is not set up to address public perception that political
restructuring of the CRD is the only way to provide citizens of the CRD with ademocratic
voice in local community affairs. For example, requests for political restructuring in the
Westland Study (1993) remain unanswered at the political level. The majority of CRD
and provincial interviewees indicated that politics play asignificant role in determining the
Capital Region's MSW planning agenda, but politics itself is rarely an external subject of
discussion with stakeholders in MSW planning. However, when asked, interviewees were
willing to discuss politics in planning, as expressed in these excerpts:
A lot of this [difficulty in planning for MSW reduction and recycling, especially
education] is political in that the planning process is done at the regional district
level... Idon't want to make generalizations but most of them [involved in MSW
planning] are political or engineering types [where] the bottom line is the dollar. I
know that the [provincial] waste reduction coordinators [who] are trying to do alot
are met with abrick wall. It depends at the regional district level if your council is on
side and alot of them have gone really far. The Capital Regional District is agood
example [of making progress in MSW planning at the political level compared to] the
ones in the North and in the East, Ithink its still an Old Boys Network.
-

-

Provincial government representative

It [community involvement in planning] really opened up with [Mayor] David Turner
[for the City of Victoria], community groups seem to do pretty well working closely
with [the Victoria City] Council and that never happened before. Ithink much of the
issue of trust depends on who you are [i.e.] residents are concerned that the current
Council is business oriented. The affiliation of Council members makes adifference.
David Turner was astrong NDP ticket. [As for the CRD] Igot so frustrated with the
CRD Environment Committee. It has alot to do with the leader [Frank Leonard,
appointed Chair of the CRD Board]. It [level of community involvement in planning,
goes back to who they [CRD] have on the Board. A lot depends on aperson's
political orientation.
-

-

Community Board member

In summary, Iconclude that the MSW planning framework in the Capital Region, is
not set up to deal with politics or constituents calls for restructuring of the political
system. Similarly, the political system is not set up to be as responsive as possible to
signals of distress arising from its constituents. In particular, the political framework of
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the CRD is not effective in responding to political issues arising from MSW planning
initiatives, so that planning is perceived to be fair and responsive by the Capital Region's
residents. For example, power disparities between stakeholders create difficulties in
politics because the interests of one party are deemed secondary to those of another party.
Community interviewees unanimously agreed with the literature, and especially
Walter (1992) that the political system has failed one of its other functions, that of
empowering individuals and groups to act for the general good of society.
Iconclude, from the literature review, and comments from interviewees, that politics
has failed to respond as an early warning device to detect problems in MSW planning, and
to ensure that MSW reduction and recycling planning is legitimately democratic (Walter,
1992). What is needed is aplanning framework (other than or in addition to the SWMP)
that provides adirect link into the political framework in the Capital Region. Participatory
planning as outlined by the Road Map model in Chapter Six, is an effective planning
method that treats politics as part of the planning process. Politics is part of the open
discussion of barriers that will potentially affect strategies in the strategic plan.
Identification of politics and authority relationships as part of planning process provides a
means to addresses difficulties proactively.
5.2.4

Economics and the Market

Municipal Solid Waste stakeholders in the Capital Region are concerned about the
strain on the municipal tax base, increases in landfill tipping fees (the cost to dispose of
garbage at alandfill), and reduction of provincial transfer funds to support MSW
reduction and recycling programs (The Recycling Council of British Columbia, 1993,
April; TJBCM, 1993, April; TJBCM, 1994, September). Runnalls (1992) makes agood
point that in the past five years of the recession in Canada, there has been "more and more
discussion of the cost of government. And there seems to be little information available
on the actual costs of environmental protection ... and absolutely none on the costs of
overlapping jurisdictions" (p. 8). Iagree with Belyea, 1985; Okun (1975); Montgomery
(1990); and Rodal and Wright (1993) that the crisis in economics will continue to drive
government to restructure its methods of MSW planning and service delivery. For
example some of the topics for discussion in the 1992 "Local Government and the
Environment" conference on sharing environmental responsibilities were: (1) whether the
local state should be provided with specific legislative authority to use economic
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instruments (e.g. user pay for garbage disposal and recyclable collection) to raise the funds
necessary to operate local MSW reduction and recycling programs, and (2) what system
of accountability and reporting to the province would be appropriate (UBCM, 1993,
April). 37
Montgomery (1990) predicts that the current economic model of Keynesianism, the
policy driving the creation of market stability through state deficit finding combined with
ineffective taxation measures, will fail even if methods of MSW management are
restructured. Some economists argue that failure is almost certain because Keynesian
economics regulates the demand side of the economy through state removal of imbalances,
in effect creating conditions in which enterprise flourishes (Belyea, 1985; Montgomery,
1990; Lipsey 1984). Walter (1992) points out that Keynesian market economy tends to
develop inequalities of income and power between stakeholders, and it has failed to
coordinate stakeholder partnerships because services or goods expenditures are involved
that do not enter the commercial market place (e.g. social benefits of reusable goods
exchanges).
Walter (1992) agrees with Montgomery (1990) and Vincent (198 5) that Keynesian
economic policies are creating false and unstable markets for recyclables because there are
no strategies for production, competition, and productivity. For example, the CRD pays a
set diversion credit rate to municipalities as incentive to divert hard-to-market materials
such as green glass from the landfill. Disposal of glass containers costs the CRD even
more because the CRD now must market this material, and this commodity has
traditionally brought low to no market return. Likewise, at the provincial level, greater
financial incentives have to be paid to the private sector for collection and transportation
of tires and lead acid batteries to recycling markets when markets are slumped. The result
in this case is that the provincial Municipal Waste Branch often runs alarge deficit. One
provincial representative summarizes the provincial experience in redycling tires and
batteries:
Tires, batteries and diapers are all materials that are within our [Municipal Solid
Waste Branch] bailiwick.. [when markets are high-these programs make money] they
generated $14 million. Ithink that people expect those support programs [financial
incentives] that support [tire and battery] levies are supposed to stay in place. So, in
the last couple of years, [the Marketing and Enterprise Development Unit] has had to
cater to the tire and batteries [program] because there was an expectation [by the
Ministry and other MSW stakeholders] that these programs [tire and battery] were
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effective. What had happened internally is that [the provinces Solid Waste Unit] that
has funding programs for municipalities had to suffer as aresult [of taking money
from this budget to fund the tire and battery initiative].. .It is good now, because the
price of lead is astronomically high-in other words, the commodity value of scrap lead
is sufficient to pay for the whole thing [collection, transportation, recycling] the
[financial] incentive is not paid on top of that. So, as aresult that program [battery
incentive] is not spending anywhere near the money we [the Ministry] plugged into it
[initially], but that could change tomorrow. In fact, last year we were in the hole with
[the battery incentive] program. Tires, we are always in the hole.. .that first year, the
[tire] program was just being launched so the infrastructure was not in place, the guys
and trucks were not carrying tires. It was slow and even the guys that were supposed
to use alot of tires in the cement kilns. .didn't. The difficulty is that vital areas of the
Municipal Waste Branch have to do vital work (monitoring, enforcement) [and they]
are not cash cows. So, [is the Ministry] going to drop [the other departments]
because [their programs] can't generate the money. There is awhole bunch of stuff
that [the Ministry of Environment Lands and Parks] would like to do... [but] the rest
of the ministry tends to go after us because of the multi-million dollar programs.
.

The Keynesian tethnique

of inflating or deflating state spending will become even

more ineffective as the economy becomes more global, taking market control away from
the local level (Walter, 1992). For example, the BC government's entire annual deficit
goes toward paying off the interest on previously borrowed money rather than investing in
economic transition strategies or funding for local social programs (West Coast
Environmental Law Research Foundation, 1994, August). In the context of MSW
reduction and recycling, real market development means developing policies and
legislation that stimulate market control at the local level to support local MSW reduction
and recycling initiatives (Appendix G). Iagree with Schall (1992) that real market
development:
.does not result in [promoting legislation] for new 'stuff being made out of the
increased supply of secondary[recycled] materials, but rather ensures products and
packages formerly made of virgin resources are replaced with those made from the
increased supply of recyclable materials generated by the regional and municipal
MSW reduction and recycling programs" (p. 3).
The review of the CRD and provincial solid waste management literature indicated
that efforts to address real market development were inconsistent in 1980s legislation,
SWN'IPs, consultants reports, and political recommendations (Vincent, 1985; Schall,
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1992). The lack of information necessary to implement aresponsive economic framework
at the regional level stems from confusion over just who is responsible for MSW reduction
and recycling market guidance. The UBCM (1993, April) confirms that MSW
stakeholders want local market development strategies to be part of, not an afterthought in
planning. Walter (1992) wisely cautions that including market development as an integral
part of planning is only part of the challenge. The next is to achieve articulation and
implementation of the agreed on economic and market principles.
The "Local Government and the Environment" conference on sharing environmental
responsibilities (UBCM, 1993, April) earmarked the beginning of amove to articulate how
to stimulate economic and market control. For example, one of the primary messages
from the "Local Government and Environment" conference was that local and provincial
governments should "work together to develop ajoint statement of commitment to
preserve and protect the environment. This statement should include aset of principles
for the assignment of environmental responsibilities and funding" (UBCM, April, 1993, p.
16). However, what is absent on Vancouver Island is an independent body or association
that will carry out implementation of economic and market principles. In contrast, about
35 recycling cooperatives are already operating in North America, and these organizations
are large enough to dictate market supply and demand for recyclable materials (Waste
Less Times, 1993, December).
Iconclude from interviews with local waste industry representatives, and review of
SWMPs, and other CRD waste reduction reports, that the majority of MSW stakeholders
in the Capital Region are in agood position to pursue the development of recycling
cooperatives or independent marketing bodies. These bodies would facilitate
implementation of economic and market incentives at the local level because the need has
already been identified by MSW stakeholders.
However, change is slow because community and waste industry MSW stakeholders
have not actively been working at building alliances or planning strategies, especially the
local waste industry, to influence local recycling markets. A waste industry
representative's perspective on the current state of markets in the Capital Region is
characteristic of others interviewed in the waste industry:
World markets dictate the price of recyclables; there are limited local markets, and
there is nothing we can do. When you are talking about whole countries that can
pump out millions of tons of one material (nickel) they [countries]drove the prices
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down to the ground. What happens if the [government] funding is cut.. .we will go
back to where it was the things that were profitable to recycle like paper products,
that's what will get recycled ... If you go back into history alittle bit.. .you will see
that.. .there was apaying market for all that stuff [that is not getting agood market
price today], we [industry] were getting good money for all that. But with the
government [MSW reduction and recycling] programs, industry saturated the
[recycling] market... [saturated market] wasn't aproblem for us [industry] because the
government was picking up what wasn't getting paid to us by the end users (through
diversion credits). Take that away and what will happen? Well, we [industry] won't
be doing tin cans, almost guaranteed, you won't see glass recycled, almost
guaranteed. Telephone books, who cares, we won't touch this. Any of the stuff that
wasn't worth anything then, is not worth anything now. The only difference is that
government bodies are paying to have it recycled, they are creating markets.. .What if
the big bomb is dropped and there is no more government money?.. .Well, you and [I]
are going to have to start paying for these [MSW reduction and recycling] programs.
Start showing people abill for recycling you watch people tone down.. .but with a
lot of politicians [paying for recycling] is not favorable.
-

-

Because of the continual saturation of recycling markets with material from
government MSW reduction and recycling programs, the Capital Regions waste industry
can not take full advantage of opportunities to meet the regional and provincial 50 percent
reduction target. Therefore, collection costs, rather than economic market return often
ends up being the determining factor of economic efficiency (Schall, 1992). Vincent
(1985) agrees with Schall (1992) and Okun (1975) that MSW plans in the past ten years
have had apoor record for developing markets for recyclables, because MSW authorities
tended to gauge success by the notion that engineering efficiency is equal to economic
efficiency. 38
However, Schall (1992), points out that market development in MSW management
can no longer be based on traditional measures of economic and engineering efficiency
because non-market valued benefits or intangibles (such as local self reliance,
empowerment, and increased community capability) should be part of the definition of
efficiency. Schall (1992) adds that adoption of these criteria as part of efficiency will
provide even stronger "political justification" for MSW reduction and recycling initiatives
so that less "political backlash" can be expected from implementing MSW reduction and
recycling initiatives in hard economic times (p. 4).39
Adopting these criteria as part of efficiency would stimulate involvement of local
organizations such as development trusts

-

development trusts are independent, non profit
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organizations that consider economic and social renewal as inseparable from planning
(Burns, 1990; MacArthur, 1993; Bailey, 1990). Burns (1990) points out that the advent
of development trusts in Canada in the 1980s was not an accident. Trusts bring together
the public, private and voluntary sectors to create and coordinate financial and other
resources with the goal of sustaining their activities economically. 4° Because changes
have occurred in response to the shifting roles of central and local government, and a
realization that governments alone are unable to deliver on MSW planning promises.
Where trusts work closely with local MSW authorities, it "can mean that planning takes
on anew meaning." (Burns, 1990, p. 154). For example, waste minimization development
trusts in the CRD could be used to stimulate demand for locally made recycled products
and develop local materials markets, two activities which are, in my view, essential to
closing the recycling loop. 41
In summary, developing asound theoretical marketing framework that responds to
the key components of successful marketing does not guarantee asuccessful MSW
marketing plan or better marketing partnerships. However, without asound theoretical
marketing framework, key components of successful marketing may be overlooked,
causing the public to further mistrust its politicians and governments (Scott-Taplin, 1993).
What is needed is avehicle to promote local market activity so that recyclable and
reusable commodities fuel the local economies of Vancouver Island's communities.
5.2.5

Unions

Governments tend to view environmentalists rather than labor unions as abarrier in
planning for MSW reduction and recycling (Feagan, 1993). In fact, Idid not initially
consider the union to be astakeholder until Ibegan conducting this research. 42 Despite
the stereotype of labor unions and the environmentalist, they have alot more in common
than one would think. For example, labor unions and environmentalists often end up
bearing the cost of poor planning, and each is driven by concern for health (Schrecker,
1993).
Schrecker (1993) says that with "common interest and common cause, why are
examples of common action on environmental issues the exception rather than the rule"
(p. 70). Schrecker (1993) points out that ahistoric reason for the polarization of unions
and environmentalists, is based on apolitical issue. In BC during the 1960s, when work
place health concerns and labor movements became powerful, labor unions linked
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themselves to the leftist New Democratic Party. The environmental movement was then
limited in the alliances it could form because alink with alabor movement would have
jeopardized its other sources of funding from corporations and non-profit foundations
(Schrecker, 1993).
What other barriers prevent or promote alliances between unions, environmental
groups, and governments in planning for MSW reduction and recycling? The fundamental
barrier is concern for loss ofjobs because of environmental protection (Lipsey, 1984;
Coates, 1992; Feagan, 1993; and Wells, 1991). Thus, the environmental movement "has
fallen short of convincing working people that they should be on the front lines in the fight
to clean up the environment, sacrificing their jobs in the fight" (Schrecker, 1993, p.71). I
agree with Schrecker (1993), Coates (1992) and Feagan (1993) that what would naturally
promote alliances would be the inclusion of union representatives in MSW reduction and
recycling planning so that the union representatives are empowered to provide input that
counts before decisions are made.
Schrecker (1993) and Montgomery (1990) state that responsibility has not been
shared because of the narrow view Keynesianism economics. Thus, individual job
sacrifice is just another externality, aprice paid by some in the aggregate picture of
environmental protection. Keynesian economics defends itself by stating that asimple
cost-benefit ratio provides asolution whereby winners will compensate the losers (Lipsey,
1984; Marczyk, 1985; Craig, 1989). However this principle is fallacious when applied at a
practical level. For example, the CRD alone spent over $9 million on MSW planning and
management in the 1994 budget, but no funds were allocated to specifically retrain union
workers who lose their jobs because of more effective MSW strategies. Further, to
paraphrase from one interviewee from the CRD, the "Local 50 Union (Municipality of
Victoria) layed off three MSW collectors because the recycling depots and curbside
recycling are reducing the amount of solid waste." These workers were not retrained for
other jobs because employee adjustment is not an accepted part of local state economic
policy.
Although the literature is very weak in this area, Ifound Schrecker's (1993) analysis
to accurately describe the Capital Region:
[there is not] asingle example in which workers were explicitly involved in planning
for an environmental change that affected their jobs. It just doesn't happen.. .The lack
of effective mechanism for involving workers in environmental decisions and taking
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their interests directly into account is amajor obstacle to environmental change. It
makes [manipulation] available to anyone who wants to exploit the (justified) fear of
workers and communities affected by environmental policies (p. 73-74).
Schrecker (1993) thinks that the collective agreement is one mechanism that could
be changed to bring workers affected by layoffs (in MSW), politicians, and MSW
authorities together in the decision making process, instead of driving them apart. For
example, in BC, the message the UBCM is reading in the collective agreement is that
conflict between environment and unions is really none of its business- that it's between
employers and employees (UBCM, 1994). Iargue that MSW stakeholders are not even at
the point of naming the union as aplayer that has an important role and responsibility in
MSW minimization and planning. For example, the conference proceedings from the
"Local Government and Environment" fail to mention union-government conflict in MSW
planning although the most important message of the conference was that there is "a need
to improve the way in which the province and local governments [union and non union
staff] relate to one another with respect to the challenges of addressing issues associated
with environmental responsibility. This involves increasing the level of trust between all
parties" (UBCM, 1994,

p.

16). The "Local Government and Environment" conference

was sponsored by the UBCM, but the agenda did not discuss union

-

government issues in

planning or types of non-union partnerships with industry, government, or civil society,
issues that interviewees identified as important in the thesis interviews.
Specifically, the role unions have in MSW in the Capital Region will shift because
partnerships are moving from the state to private

-

state alliances, and sometimes to

alliances among community-based non-profit society, business, and the state. Clearly,
unions and MSW stakeholders in the Capital Region have to go along way to first
recognize how unions fit into the picture, and then to build alliances. Dixon (1990) notes
that it is important to understand the theoretical distinction between developing strategic
alliances with organized labor, and the practice of developing alliances that gloss over
conflicts in hope of generating cohesion.
The CRD is particularly aware of poor relations with some of the unions and
government as stated in the following quote. This quote reflects the sentiment of the
majority of those interviewed from the CRD:
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The unions are damn powerful. We [CRD] have seen bantering going back and forth
with management and the union in [the Municipality of] Victoria ... Canadian Union of
Public Employees [CUPE] puts out their view on waste management.. .it is amuch
different philosophy from what is actually happening at the front line with [other]
local unions in the Capital Region. Local union representatives are not accountable to
anyone. When they talk about waste management, they give these arguments [from
union leaders in CUPE] about attracting rats, living in unsanitary conditions.. .Local
unions deliver aflyer to [residents], and the management [CRD] puts arebuttal in.
They [Victoria] actually laid the three guys off but whether this is symbolic in that
they are moved to other divisions, we [CRD] don't know. All the tax payer sees is a
reduction in service, while still maintaining the same tax base.
-

Schrecker (1993) provides strategies below that are necessary in promoting alliances
between unions and government in planning for MSW reduction and recycling:
• Union participation with other stakeholders in planning for MSW waste reduction and
recycling.
• Management and political commitment to involve union participants in the decision
making process.
• Management and political commitment to adjust costs for environmental protection so
they are not borne solely by unions, society, or government employers.
• Develop amediation, rather than agrievance or arbitration process to solve conflicts.
Implementation of cooperative MSW strategies will not solve every unionistenvironmentalist problem, but these strategies will act as catalysts to forge powerful
coalitions between government, environmentalists and labor unions in participatory
planning. Iagree with Coates (1992) that unions are in atough position because their
traditional organization of work activities are inefficient, and programs such as MSW
reduction and recycling encourage innovative ways to reduce staff.
In summary, review of the literature on unions, and interview results suggest that
unions are not seen as an important part of MSW planning. Municipal Solid Waste
stakeholders in the Capital Region have typically had apoor relationship with unions.
This poor relationship is partly because of union resistance to see the other side of the
jobs-versus-environment argument, and partly because of ineffective use of collective
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agreements to build alliances between government and unions. What is lacking in MSW
planning is: (1) an understanding of where unions fit into MSW reduction and recycling
planning, and (2) an effective mechanism to involve union workers as equal stakeholders
in MSW planning and decision making.
5.3

SUMMARY

Conclusions from each subsection are now summarized. From the characteristics of
the Capital Region's communities, analysis of the applicability of Computer Mediated
Communication, and interviews with MSW stakeholders, Iconclude that Computer
Mediated Communication is an excellent medium to bring MSW stakeholders together to
enhance exchange of information, and avoid duplication. On the basis of interviews with
community and government MSW stakeholders in the Capital Region, Iconclude that the
Capital Region's MSW stakeholders are more aware of the benefits of participatory
planning now than even five years ago. However, the current institutional framework
does not provide an avenue that naturally promotes aparticipatory planning process. The
majority of those interviewed agree that the political framework in the Capital Region
does not effectively identify and adapt to signals of distress arising from its constituents.
There is no place within the political framework to address concerns of citizens, whether
they are perceived or tangible. Iconclude from interviews with local waste industry
representatives, and review of CRD waste reduction reports, that MSW stakeholders in
the Capital Region are in agood position to develop recycling cooperatives or
independent bodies to market recyclables at the local level because the need has already
been identified. Furthermore, unions will be raising alarms more often as tradtional jobs
are roles are threatened by waste minimization efforts. Thus, current MSW planning has
to respond by: (1) building an understanding of where unions fit into MSW reduction and
recycling planning, and (2) an finding an effective mechanism to involve union workers as
equal stakeholders in MSW planning and decision making.
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CHAPTER 6: HEADING UP CHANGE

-

THE NEXT DECADE IN

MSW

PLANNING
6.1

INTRODUCTION

The following lessons to learn in MSW planning are discussed in Chapter Six: (1)
government adopting the role of facilitator along with some service provision, (2) MSW
authorities developing community based vehicles that will act as asupport system for civil
society and the individual in taking on more of the responsibility for MSW, and (3) MSW
stakeholders developing abetter understanding of each others roles. Iargue that to avoid
duplication of efforts, and encourage systems thinking in planning, new alliances will have
to be made in planning. Ialso discuss bow government can be an effective vehicle itself or
support other non-government vehicles in MSW planning. Vehicles such as community
trusts, and community resource boards will encourage government, and enable civil
society and the individual to take some of the burden of MSW off governments in the
Capital Region.
Ithen discuss why the literature and its treatment of planning models has failed to
provide abasic understanding of what MSW plans should achieve. Iprovide aworking
model to show that MSW planning has to integrate human needs and social values.
In the final section, Idiscuss the applicability of the participatory round table Road
Mapping method in MSW planning. Iprovide adescription of the steps used to conduct
this participatory planning method.
6.2

LESSONS TO LEARN IN RESPONSIVE MSW PLANNING

Inow discuss how governments can give back the balance of power to civil society
and the individual through: (1) government acting more as afacilitator of information and
planning, (2) government and the local waste industry endorsing local civic vehicles, but
not running them, and (3) multi-stakeholders making efforts to improve communication
and promote abetter understanding of roles and responsibilities in MSW.
6.2.1

Literature Review
Community Control-Government as Facilitator

Historically, MSW management in the Capital Region was typically viewed as
either: (1) agovernment responsibility, divided among jurisdictions, or (2) acommercial
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activity, whose economic activities were market driven. However, Runnalls (1992) points
out that in 1990, the Environmental Monitor found that public opinion has shifted to the
point where responsibility for the environment is not seen as:
Simply amatter for governments, whether federal, provincial, municipal or aboriginal.
The private sector has amajor role to play; so do environmental organizations, and
individual Canadians increasingly accept that they have both power and responsibility
in regard to environmental improvement (p. 8). 43
A mixed system of public-private MSW management has been adopted by over a
third of Canadian municipalities in Canada (Fenton, 1993).
The key problem is that interest in environmental protection shown by civil society
often falls short of translating into action at the local level. The reasons why for this are
not well documented in the literature, or discussed within the traditional bailiwick of
government planning. The Environmental Monitor does provide agood starting point to
investigate the willingness of community as to become apartner in environmental
management. For example, the Monitor found that in 1990, over 70 percent of Canadians
disagree that personal action or efficacy has little affect in environmental protection
(compared to under 60% in 1987). These results suggest that community is aware, and
understands its sense of duty to participate. What is not clear to MSW planners, is if the
public's sense of duty will increase or decrease as more demands are placed on the public
to participate in civic responsibilities in the next decade.
Data from the Environmental Monitor study suggest that one of the key problems in
marshaling community support is that, "communities do not trust all levels of governments
to deal with environmental problems.. .also. .criticism of industry's performance has
.

remained at arelatively steady (but very high) level over the last four years..." (Runnalls,
1992,

p.

9). The majority (five of seven) of community representatives interviewed for the

thesis indicated that they do not always trust that government acts in civil society's best
interest. These informants, along with accounts from Jane Jacobs in Warren (1993) and
Robinson (1993) indicate that communities are becoming more aware of the need to be
involved and to act more as the middle level controlling interest between what Jane Jacobs
calls that "commercial syndrom" and the "guardian syndrome", to ensure that
government and industry are working together with communities to reach agreed goals.44
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The main reason civil society would be successful as amiddle level controlling
interest is that it has the ability to be critical of the success of planning efforts because it is
financially independent (Robinson, 1993, March).
Craig (1989) asks three very important questions about how partnerships between
civil society, the state and the individual will work so that community can be amiddle level
controlling interest:
1.

How can demands for community control of resources be reconciled with centralized
mechanisms for planning the allocation of resources?

2.

To what extent can the local state be used as avehicle for progressive planning
reform?

3.

What is the most effective kind of relationship [among] state, community and the
private sector? (p. 17).
To answer Craig's third question, what is the most desirable relationship between

the state, civil society and the individual, Isupport Robinson's (1994, September)
argument that rather than removal of the state, areallocation of power has to occur to
"give aproportionate share of the balance back to civil society and the individual" (p. A6).
This does not mean the state needs to be reinvented to justify government activity, as
suggested by Harris, Richards, Brown, and McCallum (1994) and Watson, Richards and
Brown (1994). Rather, Craig (1989) agrees with M'Gonigle (1992) that the state is no
longer seen as the benevolent dispenser of welfare, nor should the community be seen as
the only group to advance the interests of civil society. Thus, the goal is to achieve
reallocation of power among competing interests.
Iagree with the Commission on Resources and Environment (1995, February) that
the attitude of government has to continue to shift emphasis from arbitrator of publicprivate interest, to facilitator and negotiator among arange of multi-stakeholder interests.
For example, as facilitators, the local and central state will still have the power to guide
MSW efficiency policies, but not to expropriate land for recycling infrastructure or landfill
development (M'Gonigle, 1992). Also, as facilitators, it is of utmost importance for
government to build trust between MSW stakeholders. For example, as mentioned in
Chapter Three, the CRD put together aseries of task force meetings with industry in
1992-93 to work an agreement with local waste industry. The CRD, as afacilitator,
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would only use its power to set standards for local industry who want to build aregional
multi-facility recycling plant. Because the facilitator must respect multi-stakeholder
interests, there is less chance for contentious policy issues to be simply vetoed because a
decision cannot be reached quickly, or because the facilitator has the "final authority" to
do so under the Waste Management Act (Ministry of Environment, Lands and Parks,
1993, May).
The Commission on Resources and Environment findings supports the analogy of
government steering rather than rowing (Chapter Three), and the idea of the Municipal
Waste Reduction Branch working as astrategist to promote self-education of civil society
and the local waste industry. 45
Iagree with Tyler (1978) that what prevents government from being as effective as
it could be as afacilitator is that it has no appropriate planning context. The result is that
planning solutions at one level of government are not as compatible as they could be with
other levels of government. Also, planning efforts often overlap because they are divided
up amongst many jurisdictions in the Capital Region. For example, one municipality may
chose to opt out of parts of the larger regional plan, as in the case of the Municipality of
Oak Bay. Oak Bay is the only municipality to adopt adistinct municipally administered
co-collection garbage and recyclables program. As mentioned by interviewees (Chapter
Three), and stated by Tyler (1978), the interdisciplinary nature of environmental problems
(like MSW) require the development of common planning frameworks, based on a
common understanding of problems, so that MSW stakeholders utilize "systems thinking"
making the "team approach asynthesis, not an aggregation of expertise"

(p.

143).

In summary, the next decade will see government continuing to shift emphasis from
service delivery agents in the solid waste market, to enforcers of legal standards and
regulations. Also, governments will take on the complementary role of facilitator of local
self-reliant MSW strategies at the community level. From research for this document, I
conclude that what is ultimately necessary, is for the CRD to become amore effective
facilitator, to coordinate and integrate (not assimilate) divergent stakeholder's goals.
Effective facilitation will help municipal and regional governments in the Captial Region to
avoid duplication of efforts, and encourage systems thinking in planning. Iagree with
Rowat (1975) that to take this approach, planning will be no picnic, but without system
thinking in planning the "usual [result] is to produce atechnical plan that is out of touch
with local needs" (Tyler, 1978, p. 58).
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Tools and Vehicles for Planning Reform
To answer the second question posed by Craig (1986), Ibelieve that effectiveness of
the state's role as avehicle in progressive reform is limited because of its rigid institutional
structures that work to prevent not encourage radical change (Penn, 1993; Conyers, 1986;
Warren, 1993). Brown (1986) notes that government can, however, work more
effectively within its rigid structure by acting less as aproblem solver (emphasis on finding
technical solutions), and more as afacilitator to assist stakeholders in solving their own
problems. To some extent, legislative provisions such as Flow Control Waste Stream
Licenses and Operational Certificates discussed in Chapter Four are tools with which the
Capital Region's regional and provincial governments can assist rather than control the
MSW activities of local waste industry.
Interview results suggest that lessons learned in dealing with MSW issues such as
flow control, have to be brought into the open and discussed to keep stakeholders from
making similar mistakes. The issue of lack of feedback is also discussed by participants in
the conference on "Local Government and Environment." One of the conference
recommendations was to redefine future processes, and ensure that process feedback is
given to MSW stakeholders.
The CRD has learned from experience that decisions are not always communicated
effectively to stakeholders. For example, the CR1Ys year long task force culminated in the
CRD having to state in writing to the waste industry, and the public, that the CRD will not
build and operate amulti-facilities recycling infrastructure, although this is well within the
scope of the CRD enabling power under the Waste Management Act.
The CRD chose in this case, to act as aguardian, and limit its involvement in the
commercial mores by focusing on regulation of the local waste industry. This encouraged
the local waste industry to take some of the responsibility for planning and managing
MSW in the Capital Region. Although this decision was clear to the CRD, other
stakeholders did not initially perceive the circumstances to be that clear.
What is needed to promote communication between stakeholders, and encourage
these stakeholders to take on bigger MSW responsibilities? M' Gonigle (1992) suggests
that locally run vehicles or quasi-government bodies could take on this role. One such
body, the Islands Trust, is already in place in the Capital Region (although it is not specific
to MSW). The Islands Trust is anon-profit, community minded body with amandate to
preserve and protect the area under its jurisdiction. The Islands Trust is responsive to
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local administration, and acts as anon-partisan liaison between government and civil
society. Vehicles like the Islands Trust that are specific to MSW planning and
management could be created in the Captial Region. 46 Iagree with M'Gonigle (1992)
that what is necessary is that the provincial regulators embrace rather than resist the
development of this kind of vehicle. The main threat to the state is that trusts are ameans
of decentralizing political authority, and economic control for environmental protection.
Trusts are quite similar to BC's Community Resource Boards discussed in the
Commission on Resources and Environment's land use report (1995, February).
Community Resource Boards are non-profit, locally administered vehicles that work to
ensure the "right to participate meaningfully in government-industry decisions" by
providing "local knowledge and information on arange of values that may be affected by a
decision" at all stages of planning (Commission on Resources and Environment, 1995,
February,

18-19). They provide "a means of developing resource management

p.

solutions that balance economic, social and environmental interest in keeping with the best
overall long-term interests of the community.. .an opportunity for the community to shape
the future in away that balances competing, values" (Commission on Resources and
Environment, 1995, February, p. 67). According to Waste Less Times, (1993,
December), about 40 Community Resource Boards, local round tables and other
community type boards have emerged in BC in the last decade. Although discussion does
include MSW in some cases, none are specific to MSW planning or management.
Another community vehicle is aPublic Committee (PC) (Chapter Four). A PC is
similar to the other vehicles mentioned, and the PC idea has already been discussed in BC
in context of MSW. The Guide (Chapter Four) states that aPC would be an effective
mechanism for monitoring and providing feedback to MSW stakeholders. This type of
vehicle would provide asuitable framework to: (1) provide continuous feedback to MSW
stakeholders to let them know that what they are doing counts, and (2) make the public
accept its responsibility to participate in MSW planning by holding itself accountable for
participation.
Another option is for the local state to better support alliances with its communityentrepreneurs. For example, the CRD is capable of obtaining political endorsements for
community

-

entrepreneurial MSW strategies that fit in with the Capital Regions MSW

minimization and recycling philosophy. This political endorsement will stimulate local
interest, "enabling [entrepreneurial strategy] transformation, [supporting] initiatives,
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exposing choices, expressing and setting direction" (Massie, 1993,

p.

318). Massie (1993)

articulates that for community-entrepreneurial alliances to work with government, the
"state has to move [away] from implementation of programs and into areas of
consultation, explanation, negotiation, persuasion and partnership"

(p.

59).

This type of response is already occurring in the Capital Region, but on asmall
scale. For example, in 1992, the CRD worked with the public and the local private sector
to design aworm composting program for apartment dwellers in the CRD. However,
community-entrepreneurs should make better use of the CRD as aresource, and the CRD
should more seriously consider local solutions by local people.
The literature is supportive of the examples given for community based vehicles.
The literature identifies values that are embodied in community vehicles that promote
community self reliance. The following examples from the literature are provided to
illustrate this point: the concept of self-reliance from Saint Frances Xavier adult-learning
(Coady, 1939); aspects of social benevolence from non- profit re-use centers like the
Salvation Army and the Goodwill; principles of community financial administration from
the Mondragon cooperatives (Kaswan and Kaswan, 1989), and economic and social
components of the Malnassim centers (developed in Israel) to provide alinkage between
the central state and local social systems (Havassy and Yanay, 1990). A well thought out
combination of values embodied from these various vehicles discussed in this chapter
would provide the Capital Region with amuch needed, independent link between
community, government, and industry and at the same time, support local entrepreneurial
efforts. An independent body will naturally promote alliances between the state, civil
society, and the individual if it synthesizes rather than aggregates stakeholders values.
A community vehicle in the 1990s that embodies the principles stated above may
resemble what Hopland calls avirtual corporation (Rodal and Mulder, 1993). A virtual
corporation is an enterprise in the sense that it consists of individuals working toward a
common goal, but has no office buildings, physical plant, or other characteristics of a
traditional industrial age corporation. A virtual corporation can marshal resources and
include customers, competitors and independent companies that can band together quickly
to exploit brief windows of opportunity, characteristic of quickly changing recycling
markets (Rodal and Mulder, 1993). Rodal and Mulder (1993) state that Computer
Mediated Communication (Chapter Five) is akey tool that would permit entrepreneurs,
governments and communities to link up and work in flexible, fluid alliances in virtual
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corporations to build abetter understanding of each others roles, and to facilitate
cooperative planning.
Two issues concerning the willingness of government to accept community vehicles
as described above were identified from interviewees, and discussed in the literature.
These issues are: efficiency, and accountability.
Efficiency
M'Gonigle (1992) and Jacobs in Warren (1993) contend that what lies at the heart
of efficiency arguments is that government is reluctant to off load responsibility to
community. Governments are still entrenched in atraditional pattern of economics where
community is arecipient of market benefits, not acompetitor in the market. For example,
the CRD generates revenue from accepting solid waste through set tipping fees at its
landfill to subsidize government run, public MSW reduction and recycling programs (e.g.
Blue Box program in the Capital Region). Before avehicle such as the Islands Trust or
other multi-stakholder operated multi-facility recycling operations could gain full
government support, government would have to weigh revenue loss against non-economic
benefits to the cOmmunity. 47 Politically, justification would have to be made for the
decision in terms of efficiency, and job creation potential.
However, as early as 1974, McKay points out that the question of efficiency should
not be all that convincing because by the "very nature of the principles of democracy, no
one authority [should be able to] exert control over an entire economic system" to reach
economy of scale

(p.

29). However, until recently, the argument for efficiency (meaning

economic) was used to discourage community involvement in planning. However, the BC
government's Commission on Resources has just put forth avery progressive view of
efficiency:
A well managed public [involvement] process can also contribute to government
efficiency.. .government staff who view public involvement as anuisance or even a
significant problem when faced with ashort time-line or personnel constraints [now
recognize] the expense of involving the public [as apartner] in complex decisions
[will help to] avoid the more significant cost of continued conflict and the need to
change or amend decisions that prove to be inadequately informed and unstable
(Commission on Resources and Environment, 1995, February, p.19).
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Although this argument was crafted in the context of land use planning, the majority
of those interviewed from community (five of seven) also implied that government has
already changed its approach to involving community in MSW decision making. Athough
asignificant change has occurred in the CRD's thinking from the first SWMP to the
second revision of the Plan, there are no explicit statements that convey to the public, just
how much civil society counts in planning.
Accountability
Although the solid waste authorities in the Capital Region expect civil society to
participate in MSW planning, the potential problems concerning accountability still make
governments uneasy. Although the problem of accountability is abig concern for
governments involved in any type of partnership, assessment of the risks has not been a
topic of overriding concern. The Commission on Resources and Environment (1995,
February) suggests that to address the root of the accountability problem in civil society
that aCode of Conduct be adopted by government, as an accompaniment to legislation.
For example, aCode of Conduct for MSW could be developed through aparticipatory
planning process so that responsibility and accountability are built into partnerships, and
are not an afterthoughts in the implementation stage. 48 The very fact that aCode of
Conduct has been developed (in land use planning) is evidence that the government knows
that it will have to re-focus its efforts on regulation, control, and facilitation to mobilize
the resources of the community and private sectors. Because government appears to be
making room for other stakeholders in the area of service provision, there are
opportunities for local community-individual partnerships to develop local market for
recyclable materials commodities.
In summary, Iconclude that the literature supports the thesis findings that an
independent body is needed to coordinate marketing and planning efforts of the state, civil
society, and the individual. In particular, Rowe (1992); Bailey (1990); and Cleveland's
(1992) findings note that the persistence of community advisory groups, development
trusts, community coalitions, etc., throughout the Western world is an indication that civil
society and the individual will continue to push on government from below to explore new
alliances in planning. Ialso conclude from interviews with government and the
community that government itself should not be replaced by civil society or industry.
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Government is needed, but changes will have to be made in the next decade so that
government approaches efficiency and accountability from asystems perspective.
Finally, government will be more effective as avehicle: (1) only to the extent that it
can facilitate rather than control all aspects of MSW activity by community and the
individual, and (2) if government can accept the importance of assisting the growth of
community vehicles that will take some of the burden of MSW planning.
Better Understanding of Stakeholder Roles
For government to act as afacilitator, roles and responsibilities of civil society and
the waste industry will have to be clearly defined. Interview results suggest community
and the waste industry roles and responsibilities are not particularly well understood, in a
time where the amount and types of partnerships are re-writing history. Naturally, MSW
stakeholders are uncomfortable in this period of transition with how they fit into the
scheme of MSW planning. Evidence to support this claim is found in interviews, where
five of seven community interviewees made reference to role confusion. As well, the
Westland Resource Group's (1993) results suggest that the general public is also unsure of
its role, and the role of governments in the Capital Region.
The Capital Region's communities are slow to take advantage of what can be seen as
opportunities due to: (1) recyclable materials being banned from the Hartland Landfill,
and (2) government funding available for community efforts to implement waste reduction
and recycling strategies. For example, banning of tin, glass, and newspaper from the
landfill in 1997 will provide an opportunity for the local entrepreneurs to enter into the
recycling and entrepreneurial market.
Because MSW is acomplex problem, non-government multi-stakeholder
commitment is needed to give government the confidence to release more responsibility
for MSW planning and management. For government to do so, the community must have
aclear understanding of its responsibilities. Although the community is not yet amiddle
level controlling interest group between government and the waste industry in the Capital
Region, closer planning relationships will empower civil society to be more effective in its
role.
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In summary, Iconclude that in the next decade, government will have to continue to
shift emphasis from service delivery agents in the solid waste market, to enforcers of legal
standards and regulations, and facilitators of local self reliant MSW strategies. The
Capital Region's governments will then be able to assist its communities, and local
entrepreneurs by providing supportive regulations, legislation, funding, and community
training, to develop vehicles such as community trusts or Community Resource Boards.
These types of vehicles provide the mechanisms to: (1) better re-visit roles and
responsibilities, (2) ensure that meaningful feedback reaches MSW stakeholders and the
public, and (3) deal with the political realities of planning.
6.2.2

Interview Results

Interview results are discussed below under the same subheadings as section 6.2.1.
These heading are: Planning as amulti-stakeholder process, Vehicles or tools for planning
reform, and Better understanding of stakeholder roles.
Planning as aMulti-Stakeholder Process
The majority of interviewees from the CRD and the province (five of six) indicated
that MSW planning is starting to move away from asingle to amulti-stakeholder planning
process, and that the change is desirable. Interview results suggest that participation is
most prevalent between government and waste industry stakeholders. Also, the majority
of interviewees agreed that the next decade will call for state-civil society-individual
planning partnerships, but almost all interviewees were undecided about what form these
partnerships should take. The value of mutli-stakeholder involvement is that government
is supported in its decision to take afacilitative rather than alead role in areas of limited
expertise (e.g. economics, dealing with the sociology of waste reduction, and consumer
behavior).
Past experience has taught MSW stakeholders from government and the local waste
industry that community has an important role in MSW planning. A CRD interviewee
discusses the importance of seeing MSW as amulti-stakeholder problem:
Idiscovered that it [MSW planning] has been taken away from the engineers, in other
jurisdictions but not yet here. The engineers don't want to be dealing with these
social issues, the psychology of marketing waste reduction. Are they trained to do
that [look after the social aspects of MSW planning]? Can they actually put their
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minds around that? No. So, the person who is coordinating the overall MSW
program [doesn't] need to be an engineer. The coordinator [of the overall MSW
program] needs to be apsychologist?
Interviewees (four of seven) from community question the effectiveness of its
governments in dealing with the social aspects of MSW reduction and recycling. To
paraphrase from acommunity interview, the "main problem is that government structure is
not set up to respond to (issues such as MSW) as part of long term larger environmental
strategies. Rather, governments are set up to respond to their constituencies on avery
short term basis." Monday Developments (1995, February) also suggest that government
is slow to accept civil society and local entrepreneurs as equals because "it means
changing politics and new partners" (p. 5).
In summary, interviewees generally agree that MSW is asocial and technical
problem, requiring multi-stakeholder input and involvement. The literature suggests that
governments are reluctant to engage in partnerships with community because of the
underlying threat to the power of the state. However, what is more certain, is that
efficiency and accountability are of concern in any partnership arrangement.
Tools and Vehicles For Planning Reform
The majority of interviewees agreed that amulti-stakeholder planning process is a
beginning, but that what is really needed is an independent body or vehicle to deal with
really tough issues such as marketing recyclables, and multi-stakeholder communication.
A CRD interviewee's description below is indicative of the view of the majority of
government, and is also very similar to that of the local waste industry:
There is aneed for aprovincial body, whether it be an association or whatever to
clarify partnerships. There is currently in the works aproposed recycling association
for Vancouver Island and the Sunshine Coast. Ican see areal role for this. This is a
group that would be made up of government, non profit and industry into one
association to work on programs that are specific to the Island. There is afeasibility
study going on right now to see if [some combination of stakeholders can] do market
development, provide technical assistance, [and] communication. Obviously the
benefit would be different for [the CRD] than for some small municipality that does
not have the finds or staff to research anything. The CRD is ahead of alot of these
groups, but we still see the value in development if [all regional districts]can find an
on-Island market for even one product it could save us alot of money.
-
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The proposed association of Vancouver Island and the Sunshine Coast Marketers is
similar to the concept of Community Resource Boards, PC's, and development trusts
discussed in earlier chapters.
All interviewees from the province and industry agree that the CRD has done a
better job in providing more avenues for public involvement in MSW reduction and
recycling than in the past. For example, the public and MSW stakeholders worked closely
with the CRD and contributed many hours to the development of the Capital Region's
specific MSW Reduction and Recycling Initiatives Plan for 1995-1997. The CRD has
learned that this type of planning is proactive, rather than reactive, and that stronger
alliances with the community are built (Capital Regional District, 1994, October 07,
Agenda Item #06). However, the community is often frustrated that the CRD Engineering
Department still treats MSW as distinct from larger social and environmental problems. In
practice these issues cross administrative, political and physical boundaries. One
government interviewee provides insight into why solid waste should be treated as part of
large social and environmental concerns. Although this view is not that of the majority in
government, this stimulates strategic thinking:
[Seeing MSW as part of larger social and environmental problems] is afait accompli.
[This change in approach to MSW] is going to happen and who is going to be
impacted? Ithink [the CRD] are going to be in for some fairly rough times if we
don't [keep trying] to change the way we really see things. One of the fundamental
shifts that [the CRD] is going through is that [the CRD] has made the connection
between the health of our environment and our own health, as soon as [the CRD]
made that leap it was able to put more value on maintaining that environment-in it's
present state.. .For example, [the CRD]was invited to abiodiversity showcase at the
Royal BC Museum. There were four areas: what is biodiversity?, what does it mean
to [larger community], how is the [larger community] losing it and what can it do.
That is why [the organizers] turned to an organization such as [the CRD], "what can
you do".. .The [CRD Engineering Department Solid Waste Division] has been pretty
focused on solid waste, it is all solid waste, solid waste but it does not take [a person]
long being in this environment, working in this field [MSW] to understand the
connections are everywhere. That is why in terms of things Italk to people about and
get involved in Idon't stop at solid waste issues, Ihave crossed that boundary into
things like waste and air, and energy.. .today [MSW as alarger social issue] is slightly
easier to deal with but the [political] barriers are still there (italics added).. [The
CRD staff]still need to be able to sell it properly [to the politicians and management]
-
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and this is basically where the [planning] process and the structure falls down. We
don't have adirect pipeline to the politician, to the decision maker.
Community interviewees also implied that there is amechanism missing in the
planning framework to address MSW reduction and recycling problems as part of other
environmental and social pressures, leaving planning wide open to political influences.
Planning that considers MSW as part of larger environmental problems would have
to address the practice of letting political pressure dictate MSW policy. For example, the
literature makes reference to politically driven MSW policies that constrain the amount of
materials going into alandfill, only if there is no other accessible and cheap location for a
new landfill (Schall, 1992). Covey (1995), executive director of the Institute for
Development Research, emphasizes that there is value in having an avenue within
planning, or an independent vehicle to openly confront politics in planning because "clearly
if we promote civil society, we are engaged in political activity" (p. 27). Should
partnerships between civil society, the state and the individual become frequent in the next
decade, the prickly subject of politics will be even harder to keep pushed to the edge of
discussion, at least in the case of MSW reduction and recycling.
The majority of interviewees from community felt that because governments still do
not consider community as an equal partner in MSW planning, there is no priority for
developing an appropriate vehicle in planning. Thus, feedback about planning is not
usually effective in letting community and the waste industry know exactly in what manner
their participation is helping or could be improved. The following excerpt from one
community interviewee reflects how the majority of community interviewees see feedback
from MSW reduction and recycling planning:
Feedback is still needed at the community level because [the community] needs to
know i
fwhat they are doing is helping [italics added]. Facilitation alone [by
government MSW authorities] is not [good enough] and [the community residents]
don't know what they should be doing. There is astill ablock between offering
[MSW reduction and recycling education] training for groups at the community level.
Two things [are missing]: one, understanding of roles of government, and two,
understanding of how local government works.
The CRD has made agood attempt to address these deficiencies in feedback
through undertaking aseries of task forces with MSW stakeholders in 1992-93 (Chapter
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Three). Although the task forces were very successful in building trust and opening up
discussion among MSW stakeholders, the task forces were not intended to be permanent
vehicles to provide feedback to the community or the waste industry. As well, so much
ground had to be covered in building trust between MSW stakeholders during the task
force meetings that developing amore permanent feedback mechanism among MSW
stakeholders was not apriority. Because governments are dealing more with nongovernment partners in MSW planning in the 1990s, an effective vehicle for feeding back
information to MSW stakeholders is needed to show that efforts are making adifference.
Better Understanding of Stakeholder Roles
Finally, interview results indicate that the majority of MSW stakeholders do not
have agood understanding of their roles and responsibilities in MSW reduction and
recycling planning. However, relaxation of the state grasp on MSW management and the
rise of local industry, community and entrepreneurs will mean adramatic shift in state,
civil society and industry roles. Future reductions in government funds available for MSW
reduction and recycling may naturally promote MSW stakeholder involvement in planning
and managing waste as through atype of virtual corporation or community as discussed
earlier in this Chapter. Interview results suggest that the local waste industry is more
aware than ever that the future will bring changes in MSW planning and management in
the Capital Region. The following excerpts are indicative of the attitude of the majority of
government and waste industry MSW stakeholders interviewed in the Capital Region:
.business, community, and government can work together, and Idon't think it is a
long way away. If you check the workshops and the task force meetings as far as
[industry] concerns are, one way or another we are going to see abenefit as soon as
that happens things will change dramatically.
-

-

Local waste industry representative

The industry [solid waste] is changing fast and fierce, it is exciting.. .1 have no idea
what will happen in the next five years. As opposed to my first job, Iknew when I
graduated that Iwould be doing the same job, working with the same problems and
the same people for the next 20 years.. .1 have no idea what the next five years bring.
-

CRD representative
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In summary, interview results support the literature in that MSW is seen as a
complex problem demanding local waste industry stakeholders and community
involvement. Government and industry will have to develop stronger alliances with civil
society and each other in the next decade to deal with these challenges. These alliances
will be fostered if roles are well understood and MSW is treated as part of larger social
and environmental concerns. Thus, traditional roles of government, community and
industry will need to be redefined. For example, government will have to step aside to act
as afacilitator, giving some of the responsibility for MSW to non-government
stakeholders. To give the government the confidence to do this, appropriate vehicles will
need to be put in place to: (1) clarify roles of MSW stakeholders, (2) provide ameans of
dealing with the political facets of planning, and (3) offer an avenue for long term
feedback and communication concerning individual and community efforts in MSW
planning. The majority of MSW stakeholders interviewed for this thesis agree that such
vehicles are needed, but the role each would play in establishing or administering such a
vehicle is yet to be determined.
6.3

MSW PLANNING & PRACTICE-A BETTER FIT IN THE NExT
DECADE

The goal of MSW planning is no longer just to provide atechnical plan to meet
human needs, apractice well accepted twenty years ago. Rather, civil society in the
1990s, is highly critical of any decisions that do not take into account social, economic,
and environmental interests. In the Capital Region, civil society is particularly critical of
its government because MSW authorities tend to focus on less on social, economic, and
environmental interests and more on technical and legal issues. The literature and research
in the area of community planning suggest that community empowerment, localism, self
reliance, and social justice (glossary) are specific values that need to be considered on an
equal level with human needs. However, theories and planning models in social science
have failed to convey this message to planners, and specifically to those actually involved
in MSW planning. Also, planning models fail to show that driving forces and barriers
continuously affect planning activity. Why has the literature and research not responded
to 1990s problems in planning? Mintzberg and Jorgensen (1987) suggests that one reason
is that government is not yet willing to de-mystify planning and admit that planning is
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often done on an ad hoc basis as issues and priorities emerge, rather than as acalculated,
rational, strategic planning exercise. Another reason is that it has been difficult to get
those doing the planning for MSW to recognize that specific issues such as MSW are also
part of the domain of professionals working in such areas as land use, and economics, or
market development.
Therefore, Ihave developed amodel to bridge this gap in the literature. The idea
behind the model is that values and human needs are necessary to have acomplete
product, or SWAP (Figure 6. i). 49 Mintzberg and Jorgensen (1987) make agood point
that if the planning is simply an exercise to produce aproduct, then awhole planning
process could be treated as ahighly rational activity, and dealt with by one stakeholder.
However, as Idiscussed in Chapter Three, MSW is acomplex, multi-stakeholder issue
that needs to incorporate basic human needs (safety, health) and social values, in a
planning process that considers both product and process goals.
Figure 6.1 Concentric Planning Model
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The model in Figure 6.1 places human needs closest to the SWMP, because of the
legal obligation for solid waste plans. Social values are shown in the surrounding four
quadrants. These values are empowerment, localism, self reliance, and social justice,
(glossary). The premise is that social values, not part of 1970s SWWs, are now of such
significance that they must not be secondary to or absent from SWMPs.
This model provides aconceptual framework to see MSW planning as holistic
process. To build on points made in Chapter Three concerning the covert presence of
politics in Arnstein's Typology, Ienclose the whole planning process in Figure 6.1 in a
political arena. The political arena is enclosed by adashed ,circle to represent its
permeability to driving forces and barriers (Chapter Five). Ihave set up this figure to
represent the driving forces and barriers identified in Chapter Five because they are
specific to the Capital Region. For example, if economics (barrier) dominate the planning
process, then mitigating conflicts about efficiency would become more important than
reaching the planning goals. Also, the arena would become impermeable to positive
driving forces. The result is that values and human needs do not reach congruency with a
SWMPs goals.
In summary, because useful planning models are not found in the literature, the
above model provides astarting point to conceptualize the different components of MSW
planning. The key to democratic MSW reduction and recycling planning, implied through
this model, is that planning not only has to meet basic health and safety needs, it also has
to meet higher order values that are essential to MSW planning (Max-Neef,1991),
6.4

STRATEGY MAKING ROUND TABLE ROAD MAPPING
-

6.4.1

Literature Review

One of the main complaints about traditional strategic planning is that the process is
long and drawn out, and the product ends up shelved (Chapter Three). The question,
"Where to go from here?" is still not answered. From the research for this document, I
conclude that the majority of organizations dealing with MSW in government, the
community and the local waste industry do not have aplanning process that effectively
deals with values and human needs as part of technical MSW plans.
The Road Mapping method is one method that challenges the conventional way of
doing business by openly acknowledging the importance of: (1) including process goals in
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planning, and (2) acknowledging that the strategic plan is only the beginning of dealing
with the problem, not the solution. Although MSW stakeholders in the Captial Region are
thinking strategically, stakeholders have not yet developed aparticipatory, multistakeholder strategic plan specific to MSW reduction and recycling in the Capital Region.
Masur (1993) believes that without these types of strategic plans, stakeholders have:
.poor logic especially in these times of finding restraints and the rationalization of
resources, as well as the sheer numbers of.. .NGO' sand other agencies and the
frequent overlap in their areas of interest and service. Strategic Planning can no
longer be seen as afrill; it has become amatter of necessity and ameans for
organization change (p. 2).
•.

Masur (1993) stresses that efforts should be directed away from atraditional singlestakeholder strategic plan because there may be alack of shared ownership in
implementing strategies that require multi-stakeholder participation. The Road Mapping
strategic planning method is aparticipatory process that lets participants set achievable
process goals. This method treats process goals as important as product goals. Process
goals may include: increasing empowerment, community self confidence, and community
self-reliance. Product goals may include: developing afinal solid waste plan, solving
technical problems, and determining the logistics of program implementation.
The final product is aone to two page document provides aframework on which to
build aspecific work plan to accomplish the jointly agreed on vision, purpose, beliefs,
values, principles, goals, objectives and strategies set out during the process.
Implementation of strategies defined in the Road Mapping method is divided among
participants, so that the overall success does not hinge on one stakeholder or stakeholder
group, making the plan less vulnerable to political pressure. A criticism of this method is
that continuity may be lost if akey strategy is not delivered as required.
The role of the state (Chapter Three) in participatory planning would necessarily be
one of facilitation of strategies it was not directly responsible for implementing. Iagree
with Vassoo (199 1) that the distribution of duties among stakeholders should be done to
help prevent over-commitment and burn-out. The strategic planning framework eliminates
duplication of efforts because stakeholders each end up with the same end product
(strategic plan framework). This framework is developed through acommon agreement
of the vision and full buy in of stakeholders.
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Accountability is addressed in the Road Mapping method by having each final
strategy signed off as if the work was being done on acontract basis. Accountability in
partnerships is acritical step in mobilizing stakeholder support (Monday Development,
1995, February). Each stakeholder is given equal opportunity to work on strategies, to
avoid the unequal power relations that develop when one group or profession takes the
most influential or important tasks. McArthur (1993) makes agood point that
realignment of power has to occur at the planning level so that the community not only
participates, but is accountable for analysis of options to find the most agreeable
alternatives.
One major obstacle in selling participatory planning to government is that, by its
nature, the process challenges the role of the expert, who has typically been the voice of
the state (Brenneis and M'Gonigle, 1992). The Road Mapping method treats all
participants as equal regardless of rank so the playing field between personal knowledge
and expert knowledge is leveled. Iagree with Friedman (1973) that treating knowledge
grounded in personal belief and experience as equal to an expert's possessed knowledge, is
the first step in fostering public responsibility and bridging the gap between stakeholders at
the all levels of planning in the government, civil society, and the individual. Iagree with
Masur (1993) that the very fact that the Road Mapping method values community
knowledge, builds community confidence and competence.
However, Ryan and Robinson (1990) and Coyne (1992) point out that mainstream
planning methods described in the literature will be hard to shake because traditional
planning largely ignores the importance of local people as researchers and strategic
planners in their own communities, particularly in North America. M'Gonigle (1992)
notes that without commitment by industry and community, "even asympathetic
government" cannot change old "patterns in planning" on its own

(p.

99).

Participatory methods are not engaging to government because they appears to be
messy, confusing, and ambiguous (Craig, 1989). The one criticism that is often used in
response to participatory methods, is that there are no resources or funds to select and
invite multi-stakeholders to participate. This view does not take into account one of the
most important goals of participatory planning, that of empowering stakeholders to chose
for themselves who should be their spokespeople. Furthermore, time spent up-front in
working with stakeholders to select its spokespeople, often saves more time than it takes
to mitigate problems of under-representation once they occur.
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The usual method of advising or consulting the community and the waste industry
about planning decisions is not empowering to civil society. Because of the absence of
statutory recognition of the public's right to participate in all levels of government
decision making, the power distribution is unequal. As well, tradtional strategic planning
does not deal with adjusting the power distribution so that equal benefits are experienced
by government, community and the individual. Iagree with the Commission on Resources
and Environment (1995, November) that community and waste industry stakeholders must
be part of aplanning continuum, from the start to finish of aplanning process.
Stakeholders will then experience firsthand the give and take that goes on between levels
of government. Friedman (1973) makes agood point that there will be less choice in
whether to adopt participatory planning in the future because:
The external movement of everything [is] speeded up beyond.. .endurance. .the
knowledge we have appears to be flimsy covering for our ignorance. The past is
irrelevant, the present is known only in fragments and the future cannot be known.. .15
planning still possible? (p.108-109).
.

Ialso agree with Aishire (1970) that participatory planning methods offer more
freedom in planning. This freedom is necessary to deal with unanticipated problems that
are overlooked in developing deliberate strategy by means of arational or traditional
strategic planning method. The Road Mapping method is aflexible process that is better
equipped to teach people how to deal with problems up-front and pro-actively. Also,
participatory processes such as the Road Mapping method do not steer participants away
from the possibility that strategies may weaken and not be realized. Rather, participants in
the process are encouraged to examine all driving forces and barriers that may de-rail
strategies as part of alearning experience. Thus, unexpected problems arise, the strategic
plan itself may be revised so that it is still useful.
In summary, as the Capital Region's population grows, and MSW generation
continues to increase per capita, participatory planning will be critical in linking MSW
stakeholders with the general public. Because of the multitude of commitments required
from civil society in the 1990s, participatory processes such as the Road Mapping method,
bring planning to the level of the average person. Commitment to reaching the national
goal of a50 percent reduction of solid waste by the year 2000 will depend on how well
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the average person understands the problem, and on how committed he or she is to finding
asolution.
Iagree with Boeren (1992) that it is fallacious to think that participatory planning
will benefit all sectors of society. However, without it, Coyne (1992) suggests that
planners had better prepare to respond to increasingly vocal community and industry
sectors when major planning changes are needed. Aishire (1970) makes agood point in
that solicitation of self knowledge, and personal skills through aparticipatory process is
important because this type of knowledge is underutilized. Western science in particular
tends to rely on trained expert knowledge at the expense of well rounded decision making.
6.4.2

The Road Mapping Strategic Planning Method

Social science researchers credit the genesis of participatory research methodology
to action anthropology, but Ryan and Robinson (1990) point out that the term
participatory research is never mentioned. Other researchers claim that the Road
Mapping method has its roots in aboriginal healing circles, and medicine wheels, and more
recently in mediation and dispute resolution (Masur, 1993). Because value driven,
grassroots strategic planning like the Road Mapping method is always being modified by
researchers to meet the demands of asituation, original authorship of participatory
methods are difficult to determine.
Whatever the genesis, the unique feature of the Road Mapping method is that there
is no outside expert leader. Rather, aparticipatory group itself chooses one or two
facilitators from outside or among the key stakeholders to facilitate the planning process.
What is of primary importance in participatory planning is that the facilitator is not an
objective bystander, but that the "facilitator is acommitted participant and learner in the
process" (Hall in Ryan and Robinson, 1990, p. 57).
From the literature review, interviews, and my experience in MSW planning, I
believe that bringing MSW stakeholders on board for the entire participatory planning
process, is effective in achieving buy in rather than at the stage of the action plan (as in
traditional strategic planning). In particular, Masur (1993) notes that because government
reasons for MSW planning began as ahealth issue, the Road Mapping method is
particularly suited to MSW reduction and recycling planning because of the common links
to medical and safety.
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Interviews for this document revealed that components of the Road Mapping
method are being used in efforts such as task force meetings, but the full Road Mapping
method has never been used in the context of MSW planning in the Capital Region.
The Road Mapping method is best described as ad hoc because the goal is to
control the process by which strategy forms, not to control how strategy itself is formed.
Based on review of the SWMPs and interviews for this document, an ad hoc planning
approach is necessary in planning because local political, social, and market conditions
continually change. The benefit of having multi-stakeholder participants involved in a
participatory process is that this process treats them as subjects rather than objects.
Thus, planning is done with and for multi-stakeholders.
Unlike traditional strategic planning approaches, the Road Mapping method exposes
the why of power relationships, external influences of control, and exposes potential
conflicts and road blocks to proposed strategies. The result is that broad community
participation can be mobilized to support implementation of strategies that will be difficult
to sell politically (Littrell and Hobbs, 1989). Hbwever, not all problems can be planned
for, and this method of cyclical planning (plan-do-reevaluate-and-plan) acknowledges and
invites new information.
Iagree with Coyne (1992) and Scott-Taplin (1993) that the planning process should
not begin with raw data collection, but with the identification of acommon stakeholder
vision. The Road Mapping method is aprocess that successfully promotes ashared
identity from the initial visioning step to the final steps of implementing strategies from the
work plan.
The steps in the Road Mapping method are only guidelines, because planning may
not always proceed in astep-wise fashion. However, "this paradigm can be adapted to
any organizational context with ease" (Masur, 1993,

p.

3). The important point is that

planning does not finish with the end of the Road Mapping workshop (Coyne, 1992).
Planning is acontinuum that begins with accepting local knowledge as alegitimate and
necessary part of developing local self reliance at the community level (Chapter Three).
This process also encourages constant re-evaluation of strategies to ensure that needs are
being met.
The Road Mapping model is apopular planning model that builds on asimilar
technique called Naming the Moment developed by the Jesuit Center for Social Faith and
Justice (GATT-fly, 1983; Barndt and Freire, 1989). "Naming the Moment" focuses on the
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analysis of people's experience as the basis for effective action. Unlike traditional
strategic planning, and similar to Naming the Moment, the Road Mapping method fosters
an action-oriented approach that takes into account the political realities of agiven
scenario (Coyne, 1992). The Road Mapping method and Naming the Moment are both
value-driven approaches that encourage participants to examine power relationships
rooted in their own political, social, and cultural identities as community members. The
main distinction from other participatory planning methods, is that the Road Mapping
method provides aproduct, rather than focusing only on the process or experience
(Coyne, 1992).
Unlike traditional strategic planning, the Road Mapping method provides ameans to
unite technical and social (higher order) goals, and short and long range goals. Short
range goals become stepping stones to long term strategies, rather than having each as a
separate continuum. Iagree with Boothroyd (1991b) and Coyne (1992) that short term
planning should be seen as aguide to strategic planning, and treated as ameans to build
community confidence. Istrongly disagree with Perks (1990) that short term planning is a
compromise with regard to strategic thinking. Perks implies that short range achievements
(which are key to the CRD's MSW strategy) are not as important as along range strategy.
Idisagree because community self-reliance is aconsideration that should be factored into
meeting short range goals because short range goals can be instrumental in setting a
foundation to meet long range goals.
Introduction
The remainder of this subsection introduces the steps of the Road Mapping method.
This method originally had seven steps, but Ihave added two more steps. The steps are
shown in Figure 6.2: Vision, Purpose, Beliefs and Values, Principles, Objectives, ReviewSign-On, and Strategies (Masur, 1993) 50
The additional steps are Getting Acquainted and Work Planning. Unlike traditional
strategic planning, the Road Mapping method is an iterative process that drives the
development of the remaining components of the Road Mapping method.
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Figure 6.2 Road Mapping Road Map Model

Source: Adapted from Masur (1993,

p.

3)

The Road Map is aone to two page plan generated during the strategic planning process.
The facilitator or assisting staff record the results of each step of the process and compile
aRoad Map. The Road Map is available to each stakeholder immediately at the close of
the session. What is difficult for policy makers to grasp is that the Road Mapping method
provides afluid strategic plan framework that is afoundation for frequent re-evaluation
and re-visioning because these re-evaluation activities are essential in achieving
stakeholders' visions as conditions change once strategies are being implemented (Masur,
1993).
The Road Mapping method is comprised of at least aone to two day workshop,
guided by afacilitator agreed on by the participants. Coyne (1992) makes agood point
that the number of participants, the time available, the readiness of the participants, and
the skill of the facilitator are all key in determining the length of aparticipatory process.
Step 1 Getting Acquainted
The facilitator provides asimple, personal introduction to define the skills he or she
has to offer the group. The facilitator then asks participants to introduce themselves in a
group setting. Introductions should be simple and informal, without focus on roles, as in
the traditional hierarchical planning processes. The larger group is asked to break into
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subgroups of two to three participants each, and participants should choose partners other
than friends or associates. The facilitator, whose role is agreed on by the group, looks for
patterns of thinking, and differences in participant interactions during introductions.
Green and Chapman (1992) astutely point out that the notion of the consultant as an
independent, objective observer of the social world is amyth. Rather, the facilitator has to
be actively engaged in the emergence of anew social reality, created by the participatory
process. Green and Chapman's (1992) point of view mirrors Ryan and Robinson (1990) in
that atruly participatory process requires local people to be part of the change process as
active and equal participants, or the educated elite will continue to dominate the agenda.
Thus, the first step builds trust among participants and emphasizes that each
participant is important, regardless of affiliation or rank. The purpose of the initial step is
to explore what skills participants have to offer, and what expectations they have, as well
as identifying who participants are in the community.
Step 2 Vision
This step provides asetting for subgroups to develop and analyze their own vision
statements, and unite stakeholders' visions in the format of around table discussion.
Members of each subgroup are asked to break into smaller groups and discuss and agree
on aone-sentence vision statement based on contributions of all members of each group.
The facilitator begins the round by asking each of the subgroups' representatives to write
the agreed-on vision statements on aflip chart. The facilitator scans each vision statement
as it is being written, looking for common themes and linkages (positive or negative). The
facilitator discusses key words or themes that emerge from each subgroup's vision
statement with the larger group. Once the themes have been discussed in political,
technical, social and environmental frames of reference, and examined by all subgroups,
the facilitator writes the key words on the board and asks the subgroups collectively to
come up with an overall group vision statement.
Although critical issues are exposed and discussed, the stakeholders themselves are
not put in the potentially threatening situation of identifying their personal interests. Also,
identification of actors and their interests at this point may act to stifle the creativity
needed in listing beliefs, values and principles in the next few steps. What needs to be
avoided is adichotomy of us against them, often seen in arbitration and negotiation
(Coyne, 1992; Couslon-Thompson, 1992).
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Steps 3 5
-

Purposes, Beliefs and Values, and Principles

The only difference between Step 2and Steps 3to 5is that subgroups are asked to
discuss beliefs, values and principles, and purposes (often participants have up to five per
each heading). Participants may at this time require abreak for lunch or rest. The
facilitator must convey aclear and simple understanding of the terms (value, principles,
beliefs) during Step 1if he or she suspects participants will be confused about what is
required. Participants may state values they would like see achieved along the way, and at
the culmination of the strategic plan.
Step 6 Identification of Objectives
The facilitator may ask if participants want to stop the session at this point and
continue the next day. If not, the facilitator asks each subgroup to list qualitative or
quantitative objectives: what they have to do to achieve the overall vision. Using the
round table format, each subgroup states an objective, until the round is finished and
stakeholders are unable to add anything more to the list of objectives. Another round can
be used to try to unify the objectives (Masur, 1993). The stated objectives are then dealt
with in the same manner as in Steps 3to 5, concluding with the facilitator writing each
final objective on aflip chart so that the objectives can be ranked by the stakeholders in
the next step.
Step 7 Review-Sign-On
Immediately following the final round of Step 6, the facilitator reviews the
objectives with the participants. The objectives are copied onto flip charts and posted
around the meeting area. At this point, the facilitator asks all stakeholders to come
forward and write their names beside the objectives they will work on to develop
strategies. The participants are encouraged to place aranking of high, medium or low
beside each of their chosen objectives Masur, 1993). Objectives are written on flip charts
again, in order of priority. Changes are made by going back to previous steps if the group
now does not agree on the ranking and prioritizing. In the event one or more objectives
are not signed off,and no suggestions are put forth on how to re-work them, these
objectives are dropped. The alternative, if the stakeholders still feel that the objective is
important, is for the facilitator to ask for asmall volunteer group to take on the task of
developing strategies that will be divided among the stakeholders in the next step.
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Step 8 Linking Objectives to Strategies
The group now breaks into subgroups according to the signatures beside each
objective. By signing an objective, astakeholder has accepted responsibility for design of
strategy that are consistent with the stakeholders' overall vision. Stakeholders may move
from group to group and provide input into each others' strategies, as long as one
recorder remains with the originally assigned objective. Those who accepted the
responsibility must now develop aframework of strategies, and present their strategies in
round table format. The strategies are then recorded on aflip chart. Once finished, the
facilitator pins up the entire collection of strategies for the group to review.
The round table format is again used to discuss the strategies and make changes.
Robinson (1993, March) points out the key considerations in building strategies:
•
•
•
•
•

Time required for each strategy to achieve objective
Use of milestones to monitor if objectives are being met (i.e. newsletter)
Budget implications
Whose responsibility is it to track/monitor and deliver strategy
How is the work delegated.

Strategies should contain one or more specific tasks that need to be accomplished
for each objective to be realized. Iagree with Coyne's (1992) suggestion that breaking the
overall strategies into short, medium and long term objectives would strengthen the
participatory process by making the time frame more manageable. To finish this step, the
facilitator asks for amotion from the overall group to accept each strategy. If there is
resistance to strategies, the stakeholders must now decide who will be involved in revisiting the strategic plan (Masur, 1993). Iadd that the stakeholders may wish to go back
through the process at this point (depending on time) to identify where the disagreement
originated, find the last point of agreement, and work forward from there, agreeing on
concepts first and tangibles issues later. For example, agreement that composting is a
good idea in schools is needed before the logistics can be agreed on.
Step 9 Preparing for aWork Plan and Closure
Masur (pers. comm., 1995, February) found from experience that measures must be
taken to prevent the process from de-railing at this point. He suggests that the facilitator
slow down the pace before the final product is handed out, and name what the group is
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thinking (What do Ido now?). Masur suggests that the facilitator(s) should clearly state
that the Road Map is aguiding framework and that, apart from the Road Mapping
workshop, specific work plans must be made by those responsible for specific
strategies. 51 Also, participants responsible for strategies should make written contracts
concerning when to meet next to set out in detail how to accomplish strategies and meet
their vision.
Once these details are attended to, Masur (pers. comm.., 1995) suggests having the
facilitator guide participants in evaluating their own performance in the Road Mapping
process. Also, Isuggest that after the evaluation, process goals should be rated by
participants (were expectations met, and where can improvements be made), and included
as part of the Road Map. Information about how process goals were met or not would
serve to remind stakeholders of areas to improve or build on, and provide subsequent
facilitators with ahistory to work from for updates to the Road Map.
Once the Road Maps are handed out (they may be laminated to provide revisions
with grease pencil) and reviewed by participants, the process is brought to closure.
Robinson (1993) agrees with Masur' s(1993) statement that those who have
participated in the round table Road Mapping method "consistently comment on the
fairness and balance contributed" by the process, and "on the sense of achievement
connected with the production of such adetailed road map of their strategic plan" (p. 7).
In summary, research for this document suggests that the Road Mapping method of
strategic planning would work well in MSW to draw together avast variety of skills and
experiences. Also, MSW stakeholders from the community would have the opportunity to
become experts in the strategic planning process, rather than just part of implementing
action plans.
The product is aworkable plan that provides immediate feedback to the MSW
stakeholders to let them know where and how their contributions affect the strategic plan.
Linkages between stakeholders and strategies would be strengthened to achieve what
Tyler (1978) considers to be akey point in utilizing systems thinking.
The Road Mapping method also would provide MSW stakeholders with an
appreciation of the roles others play in the strategic plan. Finally, the Road Mapping
method would provide asystems perspective that is important in facilitating the
development of vehicles to implement strategies such as Community Resource Boards,
trusts, etc. From areview of the SWMP process, and analysis of interview findings, I
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conclude that this method is suited for use in planning for MSW reduction and recycling in
the Capital Region in the next decade.
6.5

SUMMARY

Chapter Six discussed the following lessons to learn in MSW planning. These
lessons are as follows: (1) government's role needs to shift more toward that of facilitator
and educator from service provider, (2) community-based vehicle are needed to support
planning so that civil society and the individual take on more of the responsibility for
MSW, and (3) stakeholders roles need to be better defined and understood.
These lessons will help MSW stakeholders (in particular, government) to avoid
duplication of efforts, and encourage systems thinking in planning. However, government
is amore effective vehicle for change if it supports other non-government efforts to take
some of the burden for MSW planning. Vehicles that build community self-reliance are
community trusts and Community Resource Boards. These vehicles empower and
encourage civil society to take some of the burden of MSW off governments in the Capital
Region.
Lessons are learned slowly because the literature has failed to develop planning
models that provide abasis understanding of what MSW planning should achieve. The
Concentric Planning Model in Figure 6.1 is an example of aconceptual models that will
assist MSW stakeholders in understanding the importance of integrating technical goals,
human needs, and social values are all part of MSW planning. Most important, social
values are shown as part of planning, not an afterthought.
Finally, the round table Road Mapping method is aparticipatory method of planning
that could be used to complement existing SWIVIPs or as aprecursor to SWMPs.
Although the components of strategic planning are not new to MSW stakeholders, this
particular approach has never been practiced in the Capital Region in the context of MSW.
Iconclude from interview results, and the literature review, that this method would be
useful in integrating social, technical and human needs in MSW planning. Therefore, the
Road Mapping method may be used as acomplimentary exercise to the SWMP, or as a
separate stand-alone plan.
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CHAPTER 7- CoNcLusioNs AND RECOMMENDATIONS
7.1

CONCLUSIONS

Iapplied the methodology described in Chapter One to link and summarize themes
in the document, so that the conclusions would draw the thesis together. Idrew
conclusions by noting recurrent, irregular or consistent themes, and clustering issues
together, as described in the methodology in Chapter One. Conclusions are listed as
follows:
1.

From the review of the CRD's SWMPs, other local state MSW documents, and

interviews with the CRD, the province, members of the Capital Region's communities,
and the solid waste industry, Iconclude that the role of the central and local state in
planning for MSW reduction and recycling in the Capital Region appears to have changed
in the past decade. The majority of interviewees at the government level noted that in the
past five years the most noticeable change in government as been at the regional level.
Specifically, the majority of interviewees agreed that the CRD has shifted its role from
mainly service provision to facilitate education and administration of industry-government
MSW reduction and recycling programs described in Appendix G. The provincial
government's role in planning for MSW reduction and recycling has also shifted to include
more education and facilitation over the past five years, but changes are slower and not as
noticeable. Although the CRD and the province have identified that planning together will
reduce duplication and cut costs, roles will need to be defined in aflexible planning
framework before words are put into action.
2.

From interviews with members of civil society in the Capital Region, Iconclude that

the Capital Region's members of civil society perceive the role of the province and the
local state to be changing more slowly than these organizations themselves. Although the
majority of those interviewed from the Capital Region's civil society agree that the state
role is different, the extent is still unclear. The majority of these interviewees from
community and the local waste industry felt that public involvement in planning resulted
from aforced choice, because the Capital Region's communities and the local waste
industry are demanding more involvement in MSW reduction and recycling planning than
in the past decade. As aresult, the local waste industry has become amajor player in the
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public sector market in the past five years, as evidenced by the unprecedented numbers of
partnership contracts between the CRD and the local waste industry in the Capital Region
in the last year. The majority of the waste industry interviewees also express awillingness
to accept that governments are playing acorresponding role in the private sector waste
market.
3.

From interviews with members of the Capital Region's civil society, and review of the

literature, Iconclude that the majority of members of the Capital Region's communities,
like members in larger civil society, are not sure of their role in state-run MSW programs.
The minority of those interviewed from the Capital Region's civil society want greater
involvement at the operational level. However, all agree that more involvement in
planning is desirable to ensure the local state is accountable and democratic in planning for
MSW reduction and recycling in the Capital Region.
4.

Iconclude from interview responses from the majority of those interviewed from the

community, that the role of civil society in the Capital Region is changing, and that this
change is still resisted by some of civil society's members. However, NGO's are
approaching planning for MSW reduction and recycling with the purpose of establishing
credible, well-researched arguments rather thati acting primarily as opponents to any
initiative. Also, community members within the civil society in the Capital Region still act
as recipients of planned MSW services from the central and local state, and some members
still believe it is their right, in ademocratic government. Although amajority of those
interviewed from community groups implied that they have apersonal responsibility to
reduce waste, review of MSW documents failed to show many examples of how
community groups initiated action to take the lead and manage MSW.
5.

Interview results from the majority of local waste industry and members of civil

society, suggest that planning partnerships have not advanced to the point of participatory
planning. The most plausible types of partnerships between the individual and civil society
in the Capital Region will be based on the waste industry providing the region's
communities with services that was typically provided by the local state, in return for
advertising, promotion or straight fee-for-service. Although the individual is aware of the
importance of developing more cooperative partnerships with others in the solid waste
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industry, and with the community, these types of partnerships do not yet have astrong
foothold in the Capital Region.
6.

From interviews with MSW stakeholders, areview of SWMPs, and areview of

reports such as the Commission on Resources and Environment (1994 and 1995), I
conclude that the community is not yet amiddle-level interest between government and
waste industry in the Capital Region. However, closer planning relationships are
developing among government, civil society, and individual MSW stakeholders. The level
of cooperation between community, the state, and the individual suggested by the
literature is not yet occurring in the Capital Region. Based on the Westland Resources
(1993) study and interviews with the community and waste industry members in the
Capital Region, my conclusion is that the community generally has alow level of
understanding about the role, function, and organization of the local state in the Capital
Region. This understanding should be strengthened as abasis to build trust and encourage
cooperation among MSW stakeholders.
7.

From interviews with the CRD, municipalities, the province and members of civil

society, and the absence of relevant literature, Iconclude that the role of gender in
planning is not an issue that is critically thought about by those planning for MSW
reduction and recycling in the Capital Region. However, those involved in MSW planning
willingly pointed out that there are gender differences in planning. Interview results
suggests that MSW stakeholders appreciate the benefits of differences between male and
female approaches in MSW planning, but that articulating specific differences or knowing
what is driving these differences is not easily identified by MSW stakeholders.
8.

From the review of BC's legislation most relevant to MSW, my conclusion is that the

BC government has changed its perception of MSW legislation over the past decade.
Solid waste legislation is no longer seen as atool for pollution prevention. Rather, MSW
legislation is not part of environmental management efforts. The development and review
process of legislation is also moving towards amore participatory approach. For example,
recent changes to the Waste Management Act (Bills 53 and 29) and the proposed BCEPA
have had far more meaningful stakeholder input than the Pollution Control or Litter Act.
From areview of the SWMPs, and MSW reduction and recycling initiatives for the Capital
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Region (Appendix G). Iconclude that the changes in the approach to reviewing
legislation will help the governments of the Capital Region step more easily into regulation
and facilitation, because they have already recognized the value of public involvement.
9.

From identification of key driving forces and barriers through interviews with MSW

stakeholders in the Capital Region, and results of the Westland Resources Group (1993)
study, my conclusion is that the public perceives politics, unions, and uncoordinated
recycling markets to be barriers in MSW reduction and recycling in the 1990s. The
majority of MSW interviewees agreed that the MSW reduction and recycling planning is
subject to political pressure from the Capital Region's local politicians and unions.
Although CRD interviewees agreed that unions and management at the CRD have
historically had apoor relationship, solutions for coming to abetter understanding were
not evident from interview discussions. From discussion of roles (Chapter Three),
markets (Chapter Five), and from interviews with the local state and waste industry in the
Capital Region, Iconclude that marketing of recyclable commodities by the state and local
waste industry has failed to encourage local entrepreneurs to seek local solutions.
Although industry recognizes the benefits of cooperative marketing, the recycling loop is
not closed because material is leaving Vancouver Island to offshore markets. Local state
and the waste industry interviewees indicate that that because of the cost saving potential,
aregional or even an Island-wide marketing body may have to be developed to promote
local market development in the next decade.
10. From interviews with MSW stakeholders in the Capital Region, Iconclude that
Computer Mediated Communication is just beginning io be identified as adriving force in
planning. Computer Mediated Communication is an alternative means of stakeholder
communication, especially by the CRD and the province. Interviewees from the state and
the community generally agreed that the information highway provides ameans for easy,
economical coordination of information from many different sources. Some community
interviewees, and all local waste industry interviews for this document perceive that the
information highway is too complex, and not the best choice for multi-stakeholder
communication. In particular, the local waste industry did not express adesire to use
Computer Mediated Communication in planning for or managing MSW reduction and
recycling in the Capital Region. In contrast, the province and the local state have
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recognized the need to be closely connected via the information highway as they prepare
for the next decade of MSW planning.
11. Ialso conclude, from the literature review, and interviews with MSW stakeholders,
that as the state continues to loosen its grasp on MSW, planning is moving more to a
participatory multi-stakeholder process. As MSW minimization and recycling moves
farther from the state, planning tends to become less formal and more ad hoc. For
example, although some MSW stakeholders (province and community) may use strategic
planning jargon, the actual strategic planning steps are not readily recognizable, and
interviewees were unable to describe these steps. Part of the reason is that MSW
stakeholders tend to adopt planning methods that fit their needs, because these needs tend
to surface in aad hoc way. The literature review, MSW interviews, and analysis of
SWMPs suggest that traditional strategic planning is not used in MSW management by the
local state, community, or the waste industry because it does not effectively: (1) treat
politics as part of planning, (2) address goals of smaller groups within larger divisions that
work most closely with MSW stakeholders, and (3) produce flexible MSW planning
strategies that provide aframework to solve real MSW problems.
12. Because of interviews with MSW stakeholders, and review of the planning literature,
Iconclude that over the past decade, stakeholders have become more aware of the need to
restructure planning to close the gap between technical (product) and process planning
goals. The union of process and product goals will better address social values and ensure
that they are not treated as secondary thoughts in planning. Although the second review
of the SWMP will include amore complex public involvement component, there is still
room for further improvement to establish the importance of both process and product
goals in the SWMP. Iconclude that the Road Mapping method of strategic planning
would provide ameans to close the gap between traditional strategic planning conducted
by MSW authorities, and ad hoc planning done by other MSW stakeholders from the
community and local industry. The Road Mapping method provides the opportunity for
local people to be experts in strategic planning, rather than just being part of action plan
implementation, like the usual practice in traditional strategic planning. The Road Map is
also aframework that provides immediate feedback to the MSW stakeholders to let them
know where and how their contributions affect the strategic plan. On the basis of the
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research for this document, 'I conclude that the Road Mapping method is well suited for
use in revising SWMPs or developing MSW reduction and recycling initiatives plans in the
Capital Region in the next decade.

7.2

RECOMMENDATIONS

Draft recommendations were first issued to the CRD because its key informants are
the people who will have to implement recommendations. Comments received back from
key informants were reviewed and their suggestions, although minor, were still put into
the recommendations. Because of time constraints, all informants were not able to review
recommendations.
The following recommendations are placed in order of importance, and are directed
to MSW authorities from the province, the CRD, the local waste industry and local
community groups and non-profit organizations in the Capital Region:
RECOMMENDATIONS To THE PRO UNCIAL MS WAUTHOPJTIES

1.

In the next decade, the province should continue to expand its role in educating
the public by acting as afacilitator of information in conducting local level
waste manager training seminars. The seminars provide away for local people
to gain expertise in managing their own waste. The province should also
explore the potential of putting education, funding and training programs
together to encourage communities to develop Community Resource Boards,
development trusts, and other local bodies.

RECOMMENDATIONS TO THE CRD MSWAUTHORITIES

2.

The CRD Solid Waste Division should focus on using the information highway
and Computer Mediated Commutation as acost effective, multi-channel and
planning tool to communicate with MSW stakeholders. The CRD should build
on established linkages with local waste industry and the community, and use
these linkages to set up appropriate mechanisms that will provide feedback
information quickly and inexpensively to all MSW stakeholders. Better
communication will assist in reducing duplication of programs and educational
promotions, public outreach services, cut research time, and cut costs. This
recommendation is also consistent with the CRD's Public Relations Plan
because this type of media allows for multi-channel information exchange. The
computer support stag the CRD environmental education stag and municipal
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recycling coordinators should consider setting up public access to MSW
planning through an on-line public database at the CRD, as well as
strengthening an in-house training program for staff; politicians, industry and
community groups.
3.

The CRD should continue to develop planning through participatory methods
rather than through atraditional strategic planning process. Elements of
participatory planning are already used at the CRD in MSW planning because
participatory strategic planning best suits the needs of local state and its
constituents. Therefore, major re-thinking in planning is not necessary to
accommodate aparticipatory planning process. The round table Road Mapping
method of strategic planning should be discussed openly by the CRD
management, staff, politicians and union as apossible option for planning prior
to SWJW revisions, or in dealing with setting the CRD's Solid Waste Initiatives
plan. This method, combined with the use of the Internet to feedback
information to stakeholders to encourage different levels of participation, so
that multi-stakeholders will be able to participate at alevel that is
accommodating to their needs.

RECOMMENDATIONS To COIV[MUNITY GROUPSAND NGO's

4.

Communities in the Capital Region should start looking at how they can take
more responsibility by developing apositive relationship with the CRD, its
municipalities, and the province, so that concerns are brought into the open, and
root concerns are dealt with so that planning can focus on the task at hand.
Specific areas of community input include staffing community waste exchanges,
making use of the available moneys for MSW management (Appendix G),
investigation of the concepts of community development trusts for MSW
reduction and recycling reduction initiatives, and initiation of entrepreneurial
MSW planning in addition to local waste industry efforts. Support for these
activities could be solicited from the CRD and the province. The goal would be
for the community, government, educational institutions, and the local industry
to work together to establish asolid waste reduction and recycling mentorship
and apprenticeship program, or courses to build community capacity and
understanding of MSW and recycling. The skill sets learned by participants will
provide those very individuals who will be facing even more challenges in MSW
in the next decade with the resources to deal with the challenges.
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RECOMMENDATIONS FOR INDUSTRY

5.

Local waste companies should consider developing abetter working
relationship with each other to explore local markets for recycled material. The
waste industry typically markets recycled materials individually, so low volumes
mean they have little influence over the global recyclable commodity markets.
Industry should work cooperatively with the Waste Diversion Council (through
the CRD) and the MSW Branch of the province (and other regional districts as
suggested in Guide for Preparation of Solid Waste Management Plans by
Regional Districts) to better understand and coordinate the development of
local markets for recyclable commodities.

6.

Local solid waste industries should be utilizing the resources of the volunteer
sector in their communities. Industry should start to talk about utilizing its local
resources, namely its community members and municipal coordinators.
Volunteers could assist in planning and delivering education and expertise to
teach people to assist in looking after their own waste management. Volunteer
training could be facilitated by the CRDts Volunteer Speakers' Bureau,
municipal coordinators and local community groups. Benefits for industry
would be to increase its profile, educate the public about the full cost of waste
reduction and recycling, and offer expanded or specialized service.
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ENDNOTES

1The

term CRD refers to the Capital Regional District. The CRD is afederation of 12
incorporated municipalities and three electoral areas. The CRD includes the unincorporated Gulf Islands (Mayne, Gabriola, Pender, Saturna and Salt Spring). The CRD
is responsible for provision of municipal services that cross municipal and electoral area
boundaries (parks, liquid, and solid waste).
The Capital Region is ageographic area extending from Port Renfrew to the tip of the
Saanich Peninsula, including 12 municipalities (Victoria, Oak Bay, Saanich, North
Saanich, Central Saanich, Esquimalt, Langford, Metchosin, Coiwood, View Royal, and
the Highlands); and three electoral areas (Langford, Sooke, and the Gulf Islands. Often
residents are confused because the government body and the land mass are typically called
the same thing (CRD). Iseparate the two so that there is no confusion between them.
The word civil society is aterm used mainly in international development circles and in
political science, but should not be limited to these contexts. The term is not recognized
widely, especially by the very people who make up civil society because Western
industrialized countries perceive third world countries to have problems unrelated to itself.
Civil society is aconcept, and therefore cannot be tied to aspecific context such as
international development. Cameron (1994) notes that civil society is asocial movement
that has responded to the needs neglected by the state and the market. Robinson (1994,
September) states that civil society is made up of privately owned, public-spirited,
voluntary run, non-government, non profit organizations. The primary social unit of civil
society is the family. These members can also be members of volunteer and friendship
network associations. Examples of civil society are: community organizations, second
hand and used clothing and furniture outlets, the Salvation Army, building material waste
exchanges, and the Victoria Raging Grannies). Civil society is not areplacement from the
state; by definition, the state and individual must exist in order to exist itself. De La Moth
and Paquet (1994) refer to civil society as aphenomenal development of new activities
and structures of the third sector.
The term individual, used in this document refers only to solid waste industry,
representatives of industry or business. Individuals are involved in solid waste
management for economic and capitalist reasons rather than for charity.
2IFor

the purpose of this document, the term local state refers to the CRD and its
municipalities. Specific reference to the regional government will be stated as the CRD.
The term local state is chosen over the commonly used term local government because the
literature refers to local government as municipalities, and does not tell the reader how the
regional level of government fits (Magnuson, 1990). The local state is preferred because
the reader can differentiate between the municipal and regional level of government. Also,
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Ireject definitions of the state that conceive of the state as only aphysical thing in favor of
treating the local state as aphysical entity and arange of activities. Magnusson (1985)
summarizes the relationship as follows: regional and municipal government are subsets of
local government and local government is asubset of the local state (Magnusson, 1985).
3Theresearch originally involved aliterature review, key informant interviews and atwo
day participatory strategic planning workshop that Iwould conduct. Potential participants
received an invitation to participate in an interview and the planning workshop, but Ionly
got two responses back in total and both refused. Ithen phoned all the people whom I
sent invitations to for the interview and the strategic planning workshop. Of the subjects
contacted, non agreed to participate in the strategic planning workshop. Subjects did not
agree to participate in the strategic planning workshop even when modifications were
suggested to shorten the commitment to one day. Clearly, the basic assumption
underlying the research proposal was untenable. Ispoke to my committee members and
they agreed that Ishould drop the workshop and re-focus my questions to gather the
information from interviews.
4A

code is asymbol applied to asegment of words in field notes in order to classify the
words. Codes are categories that provide ameans of organizing data, and provide away
for the researcher to spot and pull out clusters or segments relating to atheme or concept.
Words are coded because qualitative work yields volumes of material that is difficult to
sift through and process. Istarted off the procedure as suggested by Miles and Huberman
(1984) by "creating astart list of codes prior to fieldwork" (p.57). For example, Iput
together alist of codes as follows: partnerships, participatory strategic planning, strategic
planning, funding cuts, efficient, effective, community equitable, sharing responsibility, comanagement, politics, waste reduction, recycling, cost sharing, down sizing, and multistakeholder. Ifound that by trying to code, Iwas losing focus on the meaning of the data.
Idecided to take amore inductive approach. Isorted the text of each interview into
larger categories based on the responses from the interview questions. The general
headings that emerged were: roles, local government, politics, working together in MSW,
planning involvement, gender, participation, information technology, unions, markets. I
placed these category names above each segment of data as Itranscribed the data. Ifound
that Icould use the computer word search feature to find the section headings Irequired
in amuch more efficient manner. Also, the interviews did not produce volumes of
irrelevant material to sort through so that Iwas able to identify themes quite easily without
anumerical coding procedure.

5The

Westland Resources Group, (local consultants) teamed up with the CRD to conduct
an extensive "Values, Goals and Priorities" study in the Capital Region in 1992-993. The
study purpose was to find out what is important to the Capital Region's residents.
Although questions about waste management and government were not the specific focus
of the study, unsolicited comments on the reverse of survey forms were primarily about
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dissatisfaction with local government, politics, and waste management. The consultants
compiled all unsolicited comments but never analyzed their significance. Iprovide a
specific list of comments about waste management and government in Appendix D. These
comments are separated out from the total unsolicited comments from the survey.
6Regional

Information Services is an arm of the CRD that provides general information
about local government, development, census demographics, economic and business
trends, and land use information. Regional Information Services also assists in the
dissemination of information and conducting special purpose studies like the Regional
Values, Goals study by Westland Resources Group.
7The

original projection for the year 2016 was an increase of 96,715 residents. However,
there are already more than the projected number of people for the year 2016 living in the
Capital Region in 1995 (CRD Engineering, 1987). Therefore, planning for MSW
reduction and recycling goals did not account for the influx of MSW that resulted from a
population projection that under-estimated the number of residents already residing in the
CRD.
8The

Ministry of Municipal Affairs, Recreation and Culture is shortened to the Ministry of
Municipal Affairs in government documents and for the purpose of the thesis. In fact, the
Ministry retained this name until 1993 when it became the Ministry of Municipal Affairs,
Recreation, and Housing.
9Material for Appendix G is taken from the following sources: Ministry of Environment
annual report for 1989, 1990, 1991, and 1992. Legislative initiatives are not included as
programs under Appendix G. The CRD's 1995-1997 initiatives are also included in atable
at the end of Appendix G.

'°To ahousehold, the marginal cost of discarding arecyclable item is generally zero
(Vincent, 1987). Yet the marginal social cost includes collection, hauling, disposal,
wages, etc. Because there are significant costs for waste disposal in Hartland Landfill,
diversion credits are ameans of compensating private industry or organizations that divert
waste from the MSW stream through recycling. Diversion credits are payments (per
tonne) to agroup or individual as compensation for material that group or individual
diverts from the conventional waste stream. Diversion credits are not universally
accepted. The major criticism is diversion credits may encourage the diversion of waste
that cannot be recycled into stockpiles that may create mini-dumps. The absence of
diversion credits and the subsidization of municipal waste collection and disposal may also
put recycled goods at adisadvantage. There are two responses to the question of
diversion credits. The first response is to subsidize recycling to the same extent that
landfilling is subsidized. The second response is to stop subsidizing landfilling (Vincent,
1987, p. 87-91).
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11 Rekert's

(1993) conclusions are based on her survey of 133 non- profit agencies in
twelve communities, representing small, medium and large metropolitan communities in
BC. The scope of her research focuses on the roles played in the past and present by
government, the private, and the voluntary sector in funding and delivery of social
services. Rekert breaks down her study into government, commercial and informal
sectors, similar to the break down of the state, individual and civil society in this thesis.
Specifically, she found evidence in her research to support that the current expansion of
the voluntary sector is attributed to growth of contract funding from the provincial
government. This also raises an interesting point about the extent to which civil society's
groups are voluntary and self supporting when they rely so heavily on financial assistance
from the government. Iagree with Rekert (1993) that it is very difficult to determine how
private and non-profit relationships will grow in the future. For example, Rekert (and I)
could not find any data on how private and non-profit agencies have been linked to the
government sector, either in the flow of funds or in the allocation of responsibilities
between these sectors.
12 Credit

for this term is given to Mike Robinson, Our February 3rd, 1995 Mike discussed
how the affluent, middle class such as the Capital Region have the time and energy to deal
with environmental issues at the local and global levels because they do not have what
Mike Robinson calls asocial deficit. Canada's liberal government provides social
programs (medial care, welfare, unemployment insurance, etc.), so that communities do
not haveto pay full cost of basic needs care. In contrast, have-not communities like those
found in the USA are not covered by Medicare, etc. so they spend all their time and
energy overcoming their social deficit and providing for basic human needs.
13 The section on public participation in planning in the SWMP is very brief,and does not
go provide detail on how the methods of including the public in planning were received by
the public. The CE.D's SWMP did not include any mention if the CRD thought that the
public was satisfied with the planning process.
14 As

discussed in Chapter Four, the Solid Waste Planning Regulation was struck down
before it was went to Cabinet. As it stands, regional districts use the Guide only to
complement their own existing public planning processes.
151 acknowledge that First Nations consultations are mentioned in the Guide (s. 2.2.1).
The CRD has not, to my knowledge pursued active consultation about MSW with First
Nations, but the Commission on Resources and the Environment (1994, November) has
renewed the prevalence of the First Nations in planning. The main issue is that
consultations with First Nations must improve. Although the Commissions work is
specifically on land use planning, Ibelieve the Commission covers much the same issues as
Ihave raised in my document with respect to need for improved multi-stakeholder (the
commission calls it multi-sectorial) participation.
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16 The

PC would have been akey component in each of the three SWMP planning stages
(Analysis of Options, Evaluation of Options, and Plan Preparation and Adoption) as
outlined in the Guide. Now, the PC is only asuggestion that may or may not be
implemented by regional governments. What is interesting to note is the parallel that can
be drawn to land use issues. The Commission on Resources and Environment (1994,
November) calls for Technical Planning Committees (TPC) and Community Resource
Boards (CRBs). These representatives would consist of volunteers who advise local
government, review major proposals, and engage in planning negotiations. The major
difference between the Guide and what is suggested for land use planning is that the
Commission is also recommending that government approve provisions to define the
responsibilities expected ofparticipants in the public decision making process. These
provisions would be in the form of regulations to accompany the Land Use Act.
'71n contrast, in 1990-91 public input into the planning process consisted of three open
houses (238 people in total), six advertisements for open houses, two public bearings, two
newsletter distributions, and three public meetings. The revised SWMP only has one
paragraph (p.5) on the planning process used in 1990-9 1, and the only detail on how the
planning was different than 1987 (that Ican see) is that more people attended the
meetings.
18 As

shown in the Chapter Two, the Capital Region's organizational chart, one Planner is
within the Solid Waste Initiatives Group. This title was originally Solid Waste Reduction
Officer for 1991-92 and then it was changed to Solid Waste Planner in 1993.
Interestingly, the requirements for the position have not changed. For example, formal
planning experience, courses in community planning, communication, facilitation, or
affiliation with planning associations is not required. Having worked in this group, it is my
professional opinion that the title Planner is not used in acontext appropriate for this
position.
191 have added three new items to Arnstein's Typology to reflect the difficulties in MSW
reduction and recycling planning in the 1990s. First, Isplit partnerships in Arnstein's
original model into triadic and dyadic partnerships. Triadic partnerships are amongst civil
society, the state and the individual. On the basis of comments by Boothroyd (1991), and
my findings in this research, Ibelieve that triadic planning partnerships are more
participatory from apublic point of view than traditional partnerships between two
stakeholders. Second, under dyadic partnerships, Iseparate different types of planning
partnerships so that language and concepts from the literature can become better
coordinated with what is happening in practice. Dyadic planning partnerships may be
between the same or different types of agencies. Ipoint out that in the context of
Arnstein' sTypology, planning partnerships should share administrative power not just
operational power as the criterion for apartnership. What is interesting to note is that
recently, the Commission on Resources and the Environment (February, 1995) put forth
an entire document on public participation in planning (in the context of land use
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planning). The Comniission has adopted its own model, the Public Planning Continuum,
similar to amix between Arnstein's Typology and my changes to her model. Increased
participation flows horizontally from informing -consultation to negotiation. The specific
steps, are informing, educating, gathering information, consulting on reaction, defining
issues, testing ideas and seeking advice, seeking consensus and delegating. The model
also shows methods that are linked to these steps. For example public meetings fall under
consulting or reaction, and delegation is achieved through joint planning teams. For more
detail see

p.

33 of Commission's report.

20 Traditional

strategic planning models vary in the order in which its components are
performed. What is inconsistent is where visioning is done and if aformal SWOT
(Strengths, Weaknesses, Opportunities, Threats) analysis is recommended during the
process. Inote that none of those interviewed were familiar with aSWOT analysis. The
most interesting point that distinguishes traditional strategic planning from participatory
strategic planning is that the former sees the preparation of the action plan as one of the
final steps that "brings participants on board by building acommon understanding and
commitment to the plan" (acknowledgment for this quote and general discussion to Berg,
pers. comm., 1995, March).
21 As discussed in the next section on interviews, the local waste industry interviewed for
this document do not use traditional strategic planning. Ironically, strategic planning was
developed for the larger private business sector. The local solid waste industry plans
verbally, and nothing is formally recorded. The larger players (Laidlaw, BFI) did not
agree to interviews, so Iam not able to say if this is common amongst larger waste
companies. Based on the ad hoc nature of the waste industry, quickly changing markets,
and growing involvement in contracts with the CRD, Ibelieve smaller waste industry use
more hands on guidance.
22 The

only study, by Wheeland (1993) that relates gender to MSW, is also limited to
discussion of gender representation on MSW committees. Wheeland's (1993) study is
important in showing that even at abasic level of gender representation by numbers on
MSW committees, South Carolina MSW managers failed to recognize the importance of
including women on technical committees. Results show that approximately 28 percent of
women solely occupied positions in soft services (education and communication)
compared to 72 percent males in technical or hard services. A recent study that is related
to the gender issues disused in the thesis was done by Dr. Pamela Wright of the
department of Resource and Environmental Management at Simon Frazer University. Her
research looked at the reasons why women get involved in environmental activism. She
names concern for children, preference for hands on action, and political efficacy, and the
notion that individual efforts can make adifference as motivation for involvement.
Women also believe their strength lies in real physical involvement, organization and
grassroots activity.
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23 The

BC government has tended to focus on equity in gender rather than on how gender
differences affect planning. Wheeland's (1993) research is the only one in the literature I
could find that is remotely related to gender roles in planning for MSW reduction and
recycling. The majority of the planning literature favors urban, town or community
planningfor women in the context of the third world. Greed (1992) discussed how
women are involved in town planning, but her discussion is more relevant to why women
were not historically involved in planning. Also, Ifound that most gender research is
about planningfor empowerment of women in third world countries.
24 The

waste industry does not share these same experiences, so they are not part of the
stakeholder group discussed in this particular section. When asked about the role of
gender in planning, the local waste industry did not think gender had anything to do with
the waste industry or with solid waste planning. The local waste representatives
interviewed for this document stated that the waste industry does not typically have
boards or formal planning sessions, and that the issue of gender really did not have any
relevance to them.
25 Although Ihave been unable to locate specific studies on gender in MSW planning, I
believe that the interviews provide agood starting point for further investigation. The
changes in planning refereed to in the section on gender have only been in the last four to
five years. There are no historic data available on solid waste and females in planning for

North America.
26 The

CRD's original goal was reduction of MSW by 50 per cent by 1995. However, at
the end of 1994, it was evident that this goal could not be met. Ibelieve that clearly
setting out responsibilities and defining roles with MSW stakeholders, and trying to work
on issues of improving multi-stakeholder accountability, would have brought this goal
within closer reach.
27 0n

August 10, 1989, Bill 58, the Waste Management Amendment Act was enacted.
The Act requires that regional districts submit asolid waste management plan on or before
December 31, 1995. By simple omission from section 16 (2) of the Act, municipalities do
not have the authority to prepare SWMPs. Municipal authority under the Act is limited to
making bylaws for waste removal because municipalities are closest to local MSW issues.
They are also required to prepare and play arole in implementing SWMPs. In September
1989, Cabinet endorsed the goal of 50 percent reduction of MSW by the year 2000. On
July 24, 1992, the Waste Management Act was amended by Bill 29, which reconfirmed
the requirement of Bill 58; clarified the roles of local governments in waste management
planning; amended the definition of MSW to include demolition, land clearing and
construction waste; expanded the scope of solid waste management planning to include
recyclable materials; and provided enabling authority for regional districts to implement
solid waste management plans approved by the minister.
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28 Flow

control refers to control over where recyclables and waste are disposed of or
marketed, and who has the right to be involved in MSW reduction and recycling. In BC,
flow control has nothing to do with incinerators. In Canada, flow control is about who
has the authority to develop the infrastructure to manage wastes on along term basis, and
what capacity will the local state be involved because of its responsibility in law.
29 The

Guide sets out the procedures to be followed in preparing asolid waste
management. The Guide lays out in detail the planning process that should be followed,
but public participation provisions under the guide are not in the form of alegally binding
regulation. The only requirement is that the CRD involve the public in the planning
process at alevel that is satisfactory to the Minister of Environment, Lands and Parks.
Originally, the Ministry of Environment, Lands and Parks wanted to establish acertain
number of MSW planning requirements that were not optional, within the Guide.
However, in the process of consultation with BC's regional districts and municipalities, the
province discovered that there was agreat deal of resistance to the non-optional choice of
conducting public involvement in aformal manner described in detail in the Guide. The
end result was that the Ministry of Environment ended up changing the Solid Waste
Management Planning Regulation so that it was rendered as aguide rather than keeping
with the original intent (a guide for planning and aregulation for public involvement).
This material was very difficult to get because it was fragmented and poorly explained. I
pieced the picture together by speaking with aprovincial MSW authority.
301 have paraphrased the following information from an interview with aprovincial MSW
authority as follows: Flow control originated in the US under an entirely different
premise. Flow control originated on the basis of whether or not the local jurisdictions
wanted to put in incinerators. Incineration is demanding because you have to have
volumes for economy of scale. Volumes and sources of waste have to have large and
predictable sources. Flow control in BC deals with the infrastructure to manage wastes on
along term basis and the capability of local government who have the responsibility in law
being able to prescribe what happens to waste. Where does this leave the private sector?
does this leave the private sector vulnerable because their business is going to dictated to
by the whims of the local authorities? If the private sector collects material, can these
materials be left out on the street, can the private sector do what they want or do they
-

have to go through the local authorities before they can determine where and how they
can recycle these products. Theses are the issues of flow control in Canada.
31The drywall ban was one of the first assignments Iworked on at the CRD. The local
waste industry was displeased with the CRD for charging $140.00 per tonne to recycle
drywall, and not setting up convenient or adequate infrastructure to handle the waste
gypsum before it was banned. The public was upset that the ban was in effect, claiming it
did not know it was coming. Residents had to drive to Hartland (20-30 min from
Victoria), sit in along cue, and then be turned away to take drywall to Alpine Disposal (a
privates sector company, and the only facility to take this material) in Langford, but the
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travel time is another 20 minutes from the landfill. The CRD then put abin in at Hartland
to take drywall (for the same price as Alpine), and was criticized for competing with
industry. The CRD then tried another approach to control illegal dumping. The CRD
representatives met with all municipal building inspectors and two MSW stakeholders
involved in recycling drywall and asked if the inspectors would consider asking builders
for acertificate of disposal of drywall prior to issuance of occupancy permits. They
strongly opposed on the grounds that it was not their responsibility, the union wouldn't
like it and no one even wanted to talk about other options.
32 The

theme of technical planning runs through the thesis. Specifically, the plan has
slowly been changing to include more social issues. Ibase these observations on my
review of the planning process in the 1987 initial CRD Solid Waste Management Plan, the

1987 Concepts Report, the 1991 revision of the CRD Solid Waste Management Plan by
MacKay, the October 07,1994 Staff report on the 1995 -1997 Solid Waste Initiatives
Draft Implementation plan for the CRD, various provincial documents such as Waste
Matters, New Directions in BC Legislation, 1992, April, etc. Planning, especially in the
late 1980s was technically oriented because experts were hired to present MSW options to
the community.
33 As

discussed in Chapter Three information technology will help the CRD's communities
to: (1) monitor global MSW trends of companies like Laidlaw and Browing Ferrous
Industries, and (2) fulfill "their obligation to look after our backyard and neighborhood to
the best of our ability and however they define it because the smaller good made up of all
these dozens and dozens and dozens of smaller goods"(paraphrase from acommunity
interviewee). Focus on ones own tangible backyard gives people hope that they are
making adifference, and that empowerment of people at the local level is key to local self
reliance.
341 refer to the 1987 SWMIP (Chapter Three) again here to show how Computer
Mediated Communication could make access to information easier, and provide ameans
for civil society and the waste industry to question the practice of planning MSW
reduction and recycling whereby options are selected by experts and presented to the
public for review and selection of the best alternative.
35 LJltimately, the approval for MSW planning and service provision and budgeting comes
from the CRD Board. The CRD Board consists of municipal politicians who have been
appointed by elected officials from each municipal area, and elected rural politicians.
Board members are also appointed to subcommittees, such as the Environment Committee
which deals with environmental issues including MSW. The CRD Engineering
Department must then work with its Solid Waste Division and put forth MSW reduction
and recycling plans first to the Environment Committee, for approval, and then the
Environment Committee recommends approval of initiatives to the CRD Board. Once
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Board approval is granted, the CRD Solid Waste Division may proceed with its solid
waste reduction and recycling strategies.
36 The

Westland Resources Group (1993) study found that "By far, the most prevalent of

the unsolicited comments were on the subject of local and regional government and MSW.
For example, more than twenty percent of all comments focused on poor government.. .A
great many negative comments were made about the quality of governance [and waste
management] in the region.. .it is clearly one of the most important and most strongly felt
values in the region" (p. 15 -18).
37 The

UBCM, the Ministry of Environment, Lands and parks, and the Ministry of
Municipal Affairs, Recreation and Housing co-sponsored this conference. The purpose
was to build apartnership between the UBCM and these provincial ministries, and to
provide aforum to discuss environmental responsibilities between the Ministry of
Environment, Lands and parks, and local governments, and to discuss specific
environmental protection legislative reform (BCBPA). Two hundred and forty nine
stakeholders from these agencies, and other public interest groups from all over BC
participated. Discussion was focused through aseries of consultation questions. The
main goal was to develop apolicy framework for determining when aparticular issue
should be dealt with by provincial or local governmert, and what criteria needs to be
determined to decide what should be done locally or provincial, how to finance, and what
role each level of government plays (UBCM, 1993, April). Full details of participants, and
discussions are available in the consultation proceeding transcripts from the conference by
contacting the UBCM.
38 Engineering efficiency refers to efficient use of materials in atechnical design,
improvements in collection techniques, and state of the art recycling mechanisms, etc. to
get atask completed quickly. Economic efficiency is the "highest dollar return for each

available dollar invested" (Vincent, 1985, p. 35).
39 John

Schall's (1992) paper called "Does the Waste Management Hierarchy Make
Sense" argues very convincingly that the right questions about technical, economic, social
and environmental rationality for waste reduction and recycling have never been asked,
much less answered, because MSW management has made political sense for the past
decade. Thus, if there is afoundation other than political justification when budgets
shrink, MSW initiatives will be less likely to be cut.
40 Development

trusts initially came about in response to land use conflicts. The Islands
Trust, discussed in Chapter Three is an example of adevelopment trust that has strong
support from the local residents in the area it serves. Iwould not be surprised to find
more trusts being developed as the responsibility of MSW reduction and recycling is
shifted onto civil society and the local waste industry. Under the traditional definition of
efficiency, Iagree with Schall (1992) that recycling programs are inefficient if one takes a
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broader definition because the private public partnerships emerging that are required to
make programs run efficiently are not structured properly, and that programs are run on
too small of ascale. However, if efficiency includes consideration of empowerment, local
self-reliance of community and industry, as discussed further in Chapter Six, then the
traditional analysis of efficiency is not adequate. Furthermore, the fact that MSW
reduction and recycling programs cost money has heightened awareness that government
has no choice but to develop linkages among other MSW stakeholders. Sinclair (1994);
Waste Less times (1993, December); and the Working Group on Local Government
Transfers (1993) bring up the question of who pays because social issues carry acost.
41 1question

the approach by environmental educators from all levels of government who
put forth the concept of closing the loop to the public. On the bases of Schall (1992),
Vincent (1989), and Randall's (1993) work, Ibelieve that coordinated marketing of
recyclables by the state and local waste industry will encourage local entrepreneurs to
really close the loop. Although industry recognizes the benefits of cooperative markets,
the recycling loop is still not closed because material is leaving the Capital Region for
markets offshore. This view is somewhat similar to the BC logging industry shipping raw
material overseas and not capitalizing on making use of the timber to produce value added
products. Another reason the loop is open is that recycling does not teach reduction, so in
fact, more material is added to the waste stream. The increase in material combined with
large purchasing contracts (i.e. governments) for virgin products means the waste stream
is always increasing in size. To truly close the loop, governments, civil society, and
industry alike must have procurement policies in place to make use of the recycled
material entering the waste stream. The CRD is planning to put together aprocurement
policy in its 1995-1997 draft plan. This Endnote relies mostly on Schall (1992).
42 A1though

Iinvited several union representatives to participate in the interviews for this
document, Iwas not successful in convincing any of the need to participate. The
Municipal Officers Association in Victoria originally agreed to be interviewed and then
decided later that it did not have any stake in this project and declined to participate.
43 The

Canadian Council for the Ministers of Environment is the collaborator of the
"Environmental Monitor", ajournal that conducts surveys of Canadian attitudes toward
environment and government. The Monitor's survey results show in 1987, that one third
of Canadians felt that the federal government had the primary responsibility for
environmental protection, and only 24% felt that they as individuals were responsible. By
1990, almost 40% of Canadians thought environmental protection was apersonal
responsibility, and only 20 % felt it was the federal governments responsibility.
44 The

commercial syndrome is defined by Jacobs in an interview with Warren (1993) by
as series of single word fragments as follows: "complete, respect contracts, promote
comfort and convenience, invest in productive purposes, be initiative and enterprising."
and the guardian syndrome is defined as "be obedient, adhere to tradition, respect
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hierarchy, be exclusive-qualities applied to civil servants, or self appointed guardians of
civil life." Jacobs suggests that the most important tactic is to mobilize the many people
who understand, mostly from personal experience that large organizations like
government, and small businesses are not well equipped to deal with the demands of civil
society. She also realizes that there is ageneration between new ideas being injected into
the society and any action being taken. What Ithink is important along with Jacobs, is
that there is anatural tendency to just keep on doing the same thing even if it fails
"because you don't know what else to do." This is important to overcome because of its
prevalence in MSW planning. Isee arole for the community to reform something they
already believe in-that MSW strategies ultimately should teach people respect for the
environment.
45 For

example, in the spring of 1994, the Municipal Waste Reduction Branch launched
the B.0 Waste Reduction Mangers Training Program offering MSW management training
sessions for individuals in non-profit, voluntary, government, industry and business sectors
(BC Environment, no date). The Program is the first of its kind to focus on training MSW
stakeholders other than government about the challenges of planning and managing MSW.
46 The

Islands Trust is an institution created with power delegated from the provincial
government. The Islands Trust has repeatedly had to fight to survive because the
provincial government has tried to weaken and disband it. Though it has survived, its
powers are limited, despite the strong support from the local residents in the area it serves.
In 1989, new legislation under the Municipal Act reversed the trend to grant the body
more authority and independence (M'Gonigle, 1992). This reversal means that the Islands
Trust has less operating authority and independence, counter to the whole purpose of a
trust.
47 With respect the argument for local economic control, the role of an agency such as the
Islands Trust is to build local economic development. Local economic development refers
to the process in which local governments and community-based organizations stimulate
or maintain business activity or employment. The primary goal of Local Economic
Development is to develop local employment opportunity in sectors that improve the use

of natural and institutional resources (Making Waves, 1994).
48 The Code of Conduct suggested here was developed in the context of land use
planning, but Ibelieve the principles apply equally well to MSW reduction and recycling.
The Commission actually recommends that the Code of Conduct be included as part of the
proposed Land Use Act, so that the public accountability is not only required, but the
principles that constitute appropriate acceptance of responsibility are actually legislated in
the Code.
49 The

impetus for my original model for Figure 6.1 came from Masur, and Maslow's
Hierarchy of Needs. The have-not communities only have the time to focus on the bottom
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rungs of Maslow's Hierarchy which goes from basic or human needs (food, shelter, safety)
to higher values (love, self-esteem, self actualization). In application to context of
planning, Ibelieve that self actualization (concept in psychology) parallels self-reliance
(concept in planning). Ironically on March 13, Ireceived acopy of amedicine wheel,
never having seen one before. The model showed that human needs had to be considered
alongside intangible values. The concept behind the wheel is that first, basic needs must
be satisfied, then higher order values can be addressed, and that all are part of well being.
Thus, Ihave made the connection among goals of solid waste management planning,
participation, the medicine wheel, and wellness.
501 go the basic idea for the model from Masur (1993) who in turn modified Veltrop and
Yost's (1988) model. Ihave made changes based on discussions with Robinson and
Masur. The original diagram represented the concept of rounds as aseries of connected
boxes. Ihave replaced the boxes with circles in my diagram, to represent the round table
rounds. Ialso swapped the order of the circles in the diagram so they followed the actual
steps in the method more closely. Identification of awork plan is the added final step to
the model. Ibelieve that social issues always need closure, then it stands to reason that
planning should focus more on making sure issues are closed satisfactorily. Iconnect the
work plan to the vision, because ultimately the work plan must fulfill the vision. If it does
not, the vision must be revisited and the process keeps going until and understanding is
reached. What is important to convey is that participants can re-visit each step, and that
planning does not end with the work plan.
5lJ give credit to Dr. LC Masur for the term work plan in the context of this thesis. Dr.
Masur described the importance of having participants understand that the Road Map
(product) is astrategic framework, and that adetailed work plan must be developed by
participants who have the responsibility for certain strategies. Iuse the analogy of awhole
neighborhood deciding on strategies (final step of the strategic plan) that need to be
undertaken to reach agoal, and then not carrying through to develop aspecific work plan
to let each family member know what his or her role is with respect to the overall goal of
the neighborhood.
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APPENDIX A: CRD MUNICIPAL BOUNDARY MAP
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APPENDIX B: KEY INFORMANT CONTACTS
District of Central Saanich
1903 Mt. Newton Cross Rd
Saanichton, BC
VOS 1MO
Phone 652-4444
FAX 652-0135

City of Victoria
1Centennial Square
Victoria, BC
V8W 1P6
Phone; 385-5711
FAX 385-3592

District of North Saanich
Box 2639
Sidney, BC
V8L4C1
Phone 656-0781 Fax 656-2155

District of Saanich
770 Vernon Ave
Victoria, BC
V8X 2W7

District of Oak Bay
2167 Oak Bay Ave
Victoria, BC
V8R 1G2
Phone 598-3311
FAX 598-9108
District of Metchosin
4450 Happy Valley Rd
Victoria, BC
Phone 474-2167
FAX 474-6298
Township of Esquimalt
1229 Esquimalt Rd.
Victoria, BC
V9A3P1
Phone 385-2461
FAX 385-6668
District of Langford
2775 Millstream Rd
Victoria, BC
V9B 3S5
Phone 478-7882
FAX 478-7864

Phone: 386-2241
FAX 380-0232
Town of Sidney
2440 Sidney Ave
Sidney, BC
V8L 1Y7
Phone: 656-1184
FAX 655-4508
Capital Regional District
524 Yates Street
Victoria, BC
V8V 1S6
Phone 360-3060
FAX 360-3130
Islands Trust
1627 Fort St.
Victoria, BC
V8R 1H8
Phone 384-4000
FAX 387-4047
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IJBCM
Assoc of Vancouver Island
Municipalities
545 Superior Street
Victoria, BC
V8V 1X4
Phone: 356-5133
FAX 992-2206

BC Roundtable on the Environment and
the Economy
Market Square
Suite 229, 560 Johnson Street
Victoria, BC
V8W3C6
Phone 387-5422
1800 665 7002

Union of British Columbia Municipalities
15 10551
Shelibridge
Richmond, BC
V6X 2W9

Municipal Officers Association
Suite 200 International House
880 Douglas Street
Victoria, BC
V8W 2B7
Phone 383-7032

-

Recycling Council of British Columbia
102 1525 West 8th Ave
Vancouver, British Columbia
V6JIT5
-

Ministry of Environment Lands and
Parks
Municipal Waste Reduction Branch
777 Broughton Street
Victoria, BC
V8V 1X5
Federation of Canadian Municipalities
(FCM
24 Clarence Street
Ottawa
KIN 5P3
Phone: 613 237-5221
FAX 613 356-119
Members of the BC and Yukon
committee

Vancouver Island Chapter of MOA
City of Port Albernie
4850 Argie Street
Port Albernie, BC
V9Y 1V9
Phone 723-2146
FAX 723-1003
Canadian Environmental Industries
Association
60 Street 14th Floor
Ottawa Ontario
KID 2Y7
Alpine Disposal and Recycling
Box 7038 STN. D.
Victoria, BC.
V9B 4Z2
Regent Recycling
482 Cecilia
Victoria, BC
V8T 4T4
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Ellice Recycle
507 Ellice St.
Victoria, BC
Ralmax Sand and Gravel
350 David Street V8T 5C1
Victoria, BC
Laidlaw Environmental Services Ltd.
7783 Progress Way
Delta, B.0
V9G 1A4
Canadian Association of Recycling
Industries
50 Gervais Drive, Suite 502
Don Mill, Ontario
M3C 1Z3
Browning Ferris Industry
Suite 110-185
West Mall, Etobicoke, Ontario
M9C 5Z5
International Paper Industries
132 Riverside Drive
Vancouver, B.C.
V7H 1T9
Business Council of BC
1050 West Pender Street
Vancouver, BC
V6E 1J2
Phone 684-3384
Fax 591-4527

Vancouver Island Chapter, Pacific
Northwest Int'l Section Air & waste
Management Association
Sedgewick Building
University of Victoria
Victoria, BC V8W 2Y2
Planning Institute of BC
20-10551 Shellbridge Way
Richmond, BC
V6X 2W9
Phone: 270-2061
Fax 660-2271
City of Victoria, Environment Committee
1Centennial Square
Victoria, BC
VSW 1P6
Phone; 385-5711
FAX 385-3592
Metcho sin Environmental Advisory
Committee
4450 Happy Valley Rd
Victoria, BC
Phone 474-2167
FAX 474-6298
North Saanich Environmental Advisory
Commission
1370 Landsend Rd.
Victoria, BC V8L 3X9
Phone 656-5669
FAX 384-1841
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Healthy Saanich 2000 Environment SubCommittee
C/O Saanich Municipal Hall
770 Vernon, Ave
Saanich BC
V8X 2W7
phone: 477-7662
FAX 380-0232
Center for Sustainable Regional
Development
University of Victoria, BC
V8W 2Y2
Phone 721-8782
FAX 721-6216
Environmental Youth Alliance Victoria
5558 Cornwall St
Victoria, BC
V8V4L1
383-8754
Green Islands Environmental Society
Box 254 Ganges, BC
VOS lEO
Warren Rudd
Phone 537-9990
Project North Victoria
1611 Quadra St.
Victoria, BC
V8W 2L5
Phone: 381-3573

Victoria Raging Grannies
311-465 Island Highway
Victoria, BC
V8B 5118
Phone: 474-4916
FAX 474-4916
Voters for aResponsible Community
(VRC)
202 Montreal St
Victoria, BC
V8V 1Z2
Phone: 384-2878
Salt Spring Island Recycling Society
349 Rainbow
Ganges, BC
Fernwood Community Association
1923 Fernwood Road
Victoria, BC
V8T 2Y7
ATT: Graham Shuley
Fairfield Community Place
1335 Thurlow Rd
Victoria, BC
V8S 5K2
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APPENDIX C: KEY INFORMANT INTERVIEW QUESTIONS

Descriptive
Describe your role of your organization in MSW management
Describe the primary role of your organization (past) and (present)
Describe your role or how your organization is affected in planning solid waste reduction
and recycling programs (past) (present)
Describe how other organizations see your role or you see their role? What is your
relationship with others (industry, government, community)
Describe in general terms the steps in the planning process conducted by your organization
in planning solid waste reduction and recycling programs.

Structural
What are the driving forces that are pushing planning in aparticipatory direction

-

if this is

happening at all. Name the local, national and global influences driving or inhibiting
planning in the Capital Region.
The market rational, environmental rationale is challenging the administrate function of
your organization

-

how is your organization responding?

Can abalance between (each if aseparate question) administrative, economic and
ecological) logic be realized in arepresentative planning process where all voices can be
heard?
What barriers prevent democratic, participatory planning?
What is your organization doing in the planning process to better respond to the
challenges of public participation, increased demands for multi-stakeholder input, etc.?
Are these steps always followed? If yes, are the outcomes always adisciplined effort to
produce fundamental decisions and actions that define what an organization is, what it
does and why it does it?
Do you think strategic plans are needed. Do you think the public should be involved?
Is the planning process important for you as the actual product (the plan) and why?
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What are the key successes of your planning process? Did it help focus attention of the
strategic planning team on what was important, help the team set priorities for action or
help focus the attention on the organization's key decision makers on what is important?
How do you integrate strategic planning with the normal planning and budgeting
processes?
The planning literature says that it is not simply who participates, but what resources are
available to all stakeholders. Is this true in your organization, if yes, are resources and
abilities variables (are there others).
How does your agency address equipping stakeholders with resources?

Contrast
A strategic plan consists of one or more recommended strategies to deal with strategic
issues. What are the conditions necessary for successthl initiation of participatory
strategic planning compared to what your organization does for planning?
How does this compare with panning done in the community? Region? Is planning
different between them?
Compared to other organizations, what constraints would you face if there are situations
where you could engage in strategic planning rather than what you are doing.
What is your,
role in MSW reduction and recycling compared to what it used to be?
Of the driving forces and barriers to MSW planning in the Capital Region, how does each
affect your organization compared to other organizations?
Is planning any different when women are involved in planning, as compared to when
males did most of the planning. Are the techniques different between genders?
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APPENDIX D: UNSOLICITED RESPONSES TO THE WESTLAND RESOURCES
STUDY
Core Municipality
Iwould like to see more amalgamation among the bureaucratic arms of local governments
if not the elected bodies.
Please cut down on the amount of government we have. Accept your responsibility for
the garbage and recycle program and make it work. Your trying to raise the tipping fees
to unreasonable rates so people dump their garbage in the bush and along our highways
and byways.
.Amalgamate services...
Too many levels of government.
Ibelieve the Capital Regional District should be dissolved. It is alevel of government we
do not need. It costs to much money to run. What should happen is that there should be
total amalgamation of the whole area.. .But starting at the top-one mayor, one set of
aldermen, one chief engineer etc...
We have too large agovernment. We should cut your funds too.
.You are becoming far too rule oriented. A user pay system is what always works the
best. More government always means more taxes and no one like paying taxes...
Iappreciate your efforts allowing citizens to express our view. Please.. .more of this.
Please.., act on your findings.
There area alot of things that need doing in the CRD. However, traffic control, public
transit, garbage disposal, sewage treatment, are all very important items and should be
dealt with soon.
The CRD is like all governments, out of control. Too much wasteful spending of
taxpayers money. Time to .reduce excessive staff and continual wage increases and
benefits. Get real! We are living in realistic times. We are tired of having to pay for
luxuries we cannot afford and can do without.
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In my mind, the first and most important factor is better management, not to mention
planning, it in the long run, would be to amalgamate all departments. There is far too
much empire building.
Why does CRD have so much control originally they were set up to help all
municipalities not to control them with money from abottomless pit. People are tired of
paying taxes that are wasted. Idon't mind spending if it isn't wasted.
-

It seems to me that the CRD budget is growing at an alarming rate and one has to wonder
if it is duplicating services in order to expand its staff and justify higher pay for
supervisors. Why does the CRD need over 50 reserved parking spaces at 3995 Quadra.
Emphasis on rate-payers' associations such as we have in Cadboro Bay. They tend to
keep us aware of local issues which busy people tend to be ignorant about.
Less bureaucracy more efficient government.
Much needed is control of taxes.
.The CRD in itself forms another layer of government and expensive one at that. We
have too much bureaucracy now. In fact Ifeel it is out of control. My estimation of this
survey is that you will use it as any excuse for explanation for the next tax raise. At that
point Ilikely won't even be able to pay my taxes anymore. As atax payer Iam fed up
with more and more levels of government costing more and getting less and less done.
How much did it cost to put this survey together in man hours and paper? How many will
be thrown away. Why not put up apublic notice and have people phone if they care to
take part.
We are concerned about the apparent duplication of municipal government budgets that
increase automatically every year with no real attempt to hold the line we are being taxed
out of existence.
-

-

Iam pleased that the CRD is undertaking this program. Ihope the Regional Board will
act with the Region's interest at heart, not just municipal interests.
Too much tax payers money is being spent on duplication of services and accommodation
of equipment.
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The time has come when we need to be able to vote directly for our Regional politicians.
The present arrangement of having hem selected by municipal councils is unsatisfactory.
We tax payers need adirect say on who will be guiding the Region.
Ithink that continuing efforts must be made to consolidate services now provided by the
four municipalities making up Victoria in order to achieve more cost efficiencies by
decreasing the top echelons of such institutions as Mayor/Councils...
Reduction in the their level of government
Isupport amalgamation in the interest of safety and cost effectiveness. We could well do
with only the CRD as acounty system in place of municipalities. Only self-serving
politicians object and claim it would cost more. Nobody believes them. People just aren't
that stupid anymore. We should change before we become the laughing stock of the
whole country.
Governments: Federal, Provincial, Municipal, CRD?
Too much government

-

to many governments including CRD.

It concerns me when plans are developed without consultation with ordinary citizens in
the community. Ithink the time has past when any level of government can decide what is
best for acommunity without input from that community.
Holy smokes! A chance to present my views.. .long term community planned should
reflect the visions of residents...
Attention: Diana Butler, Project Management Committee. Iwould like to suggest that
one of your planning experts come up with amap of the CRD, as visualized in say 2020,
bearing in mid outside pressures and economics.
Let private enterprise grow and let it lead Victoria into the new century properly
governed. Don't make it hard for small enterprises to work and our society will get
stronger.. .too many rules will smother free enterprise and that's all we have.
Iwould like to see the amalgamation of all the core municipalities in the Greater Victoria
Region as soon as possible. Ibelieve it would be much easier for the authorities to
organize events.. .I'm sure there would be far less confrontation and bickering. It would
also be much less expensive for the tax payers as there wouldn't be so many mayors, etc...
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Tax payers support too much government. Abolish CRD.
Property taxes alittle too high.
All urban areas in Canada have too many levels of government. This leads to overtaxation. My money won't stop you from feeding from the trough without regard for the
future-but it should It may rise up and knock you down.
Iwould welcome an amalgamated region...
Why is there another level of Government? CRD council, headquarters support staff;
head of committee values, goals and priorities? Can't there be aliaison between
municipalities.. .a coordinating body to 'existing' goals and priorities. Ironically this feeds
CRD's credibility by "representing" the people's values, goals and priorities. At what
bloody cost!
The blue box program is one of the best introductions to saving our environment that I've
seen so far in terms of participation You've got the whole CRD doing it. But it's time to
move on.. .I'd like to see plastics and cardboard included, so therefore, let's put money into
actually recycling the material collected. Thank you.
-

The information may give the CRD inside view of peoples wishes and views, but it is the
Politicians that control the municipalities and regions. We the people vote at all elections,
we go to municipal meetings to express our ideas and feelings of the future, but to no
avail. Not athing changes for the better of the people, except higher spending which
causes higher taxes each year. Ido not think information input from people will change
anything. It has not in the past 20 years. Ifeel sorry for my grandchildren.
Iam aretired businessman and aWW II Veteran and have seen many changes in Canada
over the past 50 years. And an mot that sure that we need the several levels of
government that we have to pay for. That's not to say that the CRD are not doing agood
job Iam impressed with the current CRD and its performance. This survey is amove in
the right direction. There is atendency in far too much of our dollar towards supporting
our many levels of government. Where does it all end? Good luck to our present CRD.
Sorry for this lecture!
-

Require more accountable, open and elected Board of directors who have more time and
are paid for their efforts. CRD needs aresearch, development, idea grant and awards
centre that promotes its citizens inputs and participation. More power to an elected CRD
Board, to make and enforce bylaws governing consumer products, planning and growth.
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CRD needs creative/imaginative funding alternatives and options and not just based on
cost effectiveness and cut back responses. Amalgamation.. .planning and infrastructure
development.
The regional district should not become the fourth level of government. There should be
amalgamation and rid the councils of those politicians who have to find which way the
parade is going before they decide to lead it.
Less committees, anew mayor.
Ihope and pray that politicians listen to us townsfolk and actually hear us and improve the
way of life and not dismiss us like they have in the past.
It is good that at least you are concerned about the CRD. .Again Iam glad to be in this
region, and keep up the good work and by letting us be apart of our future, planning,
thinks its nice to be informed as to what is what.
.

If someone doesn't begin paying attention now it will be too late! There are plenty of,
great cost-effective ideas out there. Use them! People should come first. The changes
should be geared to the benefit of people, not the "old-boy and new-boy networks'
pocketbooks.
The CRD is reaching out to the basic needs of our area. Very much appreciated.
The CRD should be disbanded, it's afourth level of government that is very expensive in
this day of restraint and is an extra burden to us taxpayers who cannot afford it. For a
body of unelected people, the CRD has too much power for all the good it does. Get rid
of CRD.
People are too reserved and union is too strong.
Too many government employees earning too much and doing too little. Why waste
money on questionnaires.
How about less government either aregional system or amunicipal but not both. Try to
find alternative solution to property taxes.
-
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Good for you for asking your "clients" what they think and want! It's great management
tool and Ihope you'll follow through and publish the results and help use them to set your
strategic goals.
Empire building and cost of running CRD should be carefully watched.
Ithink the CRD is getting too powerful. It seems to me they do not have to ask anybody
what they can or cannot do.
Ithink it is of utmost importance to amalgamate Victoria, Esquimalt, Saanich, Oak Bay,
view Royal and probably Colwood, Metchosin and Langford all into Victoria.
Victoria, Oak Bay, Esquimalt, both (or all three) Saaniches, Metchosin, Coiwood, etc.
Should consolidate and have one coordinated civic government, instead of being the
"United States of South Vancouver Island".
Create CRD as single municipal government to stop costly duplication of services!
Amalgamation of cities and municipalities of the region (what amoney saver)
Your are doing agood job. But it would be nice to have older people just considered a
little more.
You need to make the tax payers more aware of what the Capital Regional District is
providing to the communities.
No one should be subject to four levels of government! The CRD is an unelected,
unnecessary, out-of-control organization that should be eliminated. This survey
demonstrates that the CRD is an overfunded group searching for acause.
Having adozen separate municipal governments and their attendant costs for facilities,
staff,etc. is insane and criminally irresponsible. This must be the most over governed
community in Canada. Unfortunately there is no politician willing to end this profligate
waste and fight for one metropolitan government.
Icannot understand why the CRD even exists. The various municipal governments should
be able to look after their own affairs.
Would it not be more practical and economical maybe to amalgamate municipalities and
eliminate the cost of coordination. Small protest groups receive too much attention at
expense of taxpaying majority.
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Amalgamation is VITAL to reduce costs and duplication of services. If necessary the
Province should order it to take place.
Thank you for your interest in what people think. Ithink we need more input in
government planning. Please support our environment on our behalf.
Ithink that the CRD region and its municipalities are doing one of the best jobs at
preserving the quality of life of any urban area Ihave experience. As well, it is admirable
that you encourage public input and are relatively responsive to people's needs.
Western Communities
Sooke should incorporate and get away from the archaic system (dictatorship) we have
today.
Iam happy about my quality of life., .Above all, Ithink the most local level government
(you) have aspecial responsibility to the children and families in crises. Small government
is only afew small steps beyond individual charity-as alayer of care for environment and
that's your mandate. Let business take care ofjobs-listen to them so you don't "screw"
them.
Ifeel that all three communities should amalgamate and form one council under one name.
Most people want it this way. Thank you.
The CRD has again demonstrated its true bureaucratic nature in timing of this request for
input. If you desire amore thoughtful and considered response then Iwould suggest
getting the request to us more than the day before it is required to be submitted.
Too many municipalities-one could handle the Greater Victoria Region, two at the most.
Cost of government are getting out of hand, need more restraint.
Iam very concerned about increased taxes and cost containment. To have 13 separate
municipalities and all those that govern them is incredibility expensive especially for a
relatively small population base, 280,000 to support them. Ithink and would whole
heatedly support amalgamation.. .Too many chiefs and not enough Indians! With Hartland
Dump rapidly filling up and becoming expensive we readily improved recycling especially
blue box material extensions throughout the CRD, including plastics and cereal cardboard
boxes for starters. Irealize this is expensive but with fewer chefs eventually this as well as
other things would be feasible,
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Far too many elected officials making too many rules. Less could be more.
The CRD has way overgrown it's usefulness, now in acycle of perpetuating it's existence
by implementing and enforcing totally insane bylaws. It is seen as amost inefficient and
counter productive body, spending far too much time on trivial matters.. .You are quite
willing to collect fees to approve things only after having gotten adisclaimer from the
customer making your whole process invalid, incredible and an obvious scam by an
unwanted level of government.
The sooner Greater Victoria and all the outlying municipalities come together as one city
the better it will be for all concerned. It will help ease the tax burden and with some
responsible government perhaps we can get some value from our tax dollars. It's time
people in this city stopped crying the blues overtones and do what must be done NOW!
Many of the problems to be addressed are in parts of the CRD that are under control of
municipal governments. Without having the ability to control events, asurvey such as this
is meaningless unless the results are passed on to the municipalities with a
recommendation for action.
Saanich Peninsula
Pollution controls at ahigher level should be planned and initiated beginning now so as to
be ready and in place when they will be need 5-10 years from now.
Ibelieve that light and medium industry should be allowed to come to Victoria to provide
more employment.. .In summary, Ibelieve the CRD should grow and should modernize
and should be shared with the world.
The CRD should not spare mayors representing their area as they neglect their job at
home council. Most of them appoint themselves for extra pay and don't do justice to
their home council.
-

The Region is over governed resulting in over taxation, and un-affordable to lower and
middle income groups.
Services.., consolidated into one metropolitan area.
Too much government for area involved. Time to amalgamate- ridiculous to have so
many councils. Cooperation avoid duplication! Heard of the Peter Principle?
-
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Too much CRD, not enough results. Cut your staff, work harder. Ican't afford you!
You seem to be doing agood job now.
The Capital Regional District is just another expensive unnecessary level of government,
and should be dissolved.
The CRD should not have the ability to spend moneys as freely as at present, and should
be held more accountable for cost decisions.
The cost effectiveness of the CRD! Idon't believe we're getting OUR moneys worth.
CRD

=

one too many levels of government.

Begin spending taxpayers money as it is your own!!! Run government as abusiness-so
subsidies, no handouts start letting people run their own lives stop governing. Stop
taxing people out or their homes and businesses.
-

-

If Greater Victoria area were to work towards centralizing their municipalities, planning
boards and government, it would become more consistent, take less time and be more cost
effective.
I'm very pleased that the CRD conducts these surveys and acts upon the issues identified
by residents. That's one reason why Imoved here last year.
The Capital Regional District should concern itself with all the persons living in it's area,
rather than listening to and reacting in favor of any crack pot, loose wheel self interest
group.
Planners from the Outer Areas of Sooke, Langford, Metcho sin, Sidney and North Saanich
all see themselves as part of the regional identify. North Saanich rep stated that North
Saanich would be "happy to share amenities with Sidney." (p. i-13).
Gulf Islands
The CRD members should be elected so they are responsible to the community NOT
appointed from separate councils who are not judged on the job they have done for the
CRD.
-
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We are over- governed. The municipalities of the Capital Region should be amalgamated
into one jurisdiction including municipal services.. .This could lower capital expenditures,
reduce duplication of services and facilities, stabilize the cost to tax payers and improve
efficiency. Unless this is done we will not be able to afford improvement to the tune in
this questionnaire.
Issues which are important in my area
area.

-

Gulf Islands, have no application to the rest of the

The requirements of the Gulf Islands are totally different from the Saanich Peninsula.
How can we be lumped together. What awaste of money (Planner for the Municipality of
Saanich).
Iwould like to see the CRD bureaucracy kept as small as possible- stick to the basic
community service.
This community will go the way of the dodo bird like all other communities. We can not
control our destiny in maintaining or controlling our own social environment.
Core municipal planners all do not see themselves as aregional entity. They see
themselves as part of adistinct community.
Core Area Comments on Waste
Ithink grass clippings should be allowed in the garbage when there is no longer bins at the
municipal yards particularly when we do not use up our allowed bins of garbage. To ask
citizens to drive to Hartland dump and pay to dump grass clippings is unreasonable when
they are already paying for the garbage disposal.
-

Garbage should be picked up more frequently in Saanich
Please note that Isupport the Blue Box Program for environmental purposes- please do
not discontinue this program.
Not too many complaints, Ithink Saanich has done very nicely over the past 40 years I
have been here. Just one thing is turning out to be alarge problem Icompost, recycle
-

but my large garden is most discouraging, what Ican't compost and not put in my garbage
collection. If Icould have see ahead Iwould have not spent all these years gardening,
only to have it aheadache and wish it was all gravel or cement!
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The processing and value added aspects of waste management options, needs to be
addressed, enhanced and promoted. Not the tokenism to date.
Another issue that bothers me so many needed improvements always seem to land on
home owners property taxes. Apartment dwellers have access to all facilities, (without
paying as much) but does not one person living in one house produce as much garbage.. .as
2or 3people living in one apartment. Ihave wanted an answer to this for some time, but
obviously can't get one at present.
-

Expand blue box.
Garbage disposal is an important issue, though not in the top 3. Limiting number of
garbage cans to one per week per household, increases the pile up of garbage in public
areas.
We should make recycling amandatory requirement of all apartment and businesses.
Provide more recycling bins easier access.
-

Extend recycling pick-up for all materials, alot of seniors do not have cars because of age
related health problems.
Garbage collection (number of bags)
In some apartment buildings as well as my own in James Bay they have stopped pick-up
for cans and jars, people are to take them to Fairfield drop-off. How do you expect
people seventy and over to get there with no transportation to do this. So now they are all
put back into the regular garbage to go back to the dump. Here Ihave no blue box pickup at all. Ihate it. Thank you.
Iam appalled at the garbage collection of once every two weeks. Blue boxes could be
collected every two weeks and garbage collection every week -with no limitations as there
is now. Really 1and 1/2 cans per household??? Disgusting. Some weeks one might have
more garbage than other weeks. A family of 5needs more than this. Doesn't really affect
me but have noticed and heard many complaints from neighbors and friends.
-

Kudos to the CRD for the innovative Blue Box Program. Would like to see more
incentives for people to use it (individual garbage limits are agood start).
Environmental concerns are my highest priority for the CRD ..
garbage.. .for our sake and
for the following generations.
.

200

Drastic changes are required to reduce garbage. (i.e.) garbage pickup should cost much
more to "encourage" recycling.
.garbage could be employee intensive.., encourage small industrial industries.
Start planning now. Changes cost alot now but will be more costly in the future and
damage could be more difficult to eradicate. Educate everyone re: pollutants, chemicals.
Make disposal more readily available to all at minimal cost. Ban dangerous pollutants...
Recycling should be expanded to all apartment buildings the easiest place to locate bins
which take the various items and these people have few options like composting to reduce
their garage.
-

The garbage disposal system in Saanich is appalling. As ataxpayer, Iresent having to cart
garbage to the city yards. The quantity of garbage allowed for pick up is minimal when
one considers the output of afamily ... If anything the level of services has dropped in
relation to the increase of taxes.
We believe we have the opportunity to make and keep the CRD ahealthy, pollution free
area with enough balanced growth if...each member of the community takes responsibility
for his/her own action.., don't just recommend it for the other guy.
...develop areview process for our elected representatives (all levels of government) and if
they aren't doing their jobs -fire them. Let's have some accountability.
Iam concerned about the inadequate garbage disposal. It is agreat theory that reducing
pick-up will reduce volume, but it is not realistic. If the recycling pick-up had been
expanded, it may have been effective. Having recycling areas does not replace pick-up
service. By not reducing the cost of service, when service was decreased it is adisgusting
100% increase in our property tax. Property taxation is not abottomless well for your
convenience.
The compost drop off ..was an excellent project and should be kept unchanged.
The single item above all else that irks me is the present garbage situation. Although
Saanich is the city that picks up my garbage, it has been obvious that it was the CRD that
was behind the present day regulations. This is no more than atax grab. The tax grab is
bad enough, but what irritates the hell out of me is that Ihave to run all over town to get
my garbage picked-up. Do it right or get out of the garbage business.
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We owe it to future generations to control our pollution and waste. We should be aiming
for 100% recycling and zero pollution.
The recycle trucks should also take plastics from the curbside blue box.
There should be better access to recycling depots. Idon't always remember to put out my
recycling and would rather go to adepot close by when Ihave more than can fit in my
blue box.
Time should be spent to make manufacturers to use standard containers and returnable
bottles for all products. Increases of fees for dumping will just cause garbage to be stored
or disposed of.
More recycling.
•
.Free garbage pickup Iabuse. At 2.50 abag Ireally think about what I'm doing. Think
profit it works.
.Increase recycling facilities. Reduce traffic increase public transit. Don't stop
accepting certain garbage until there is recycling available for that material...
We need to do more to encourage recycling e.g. $15 for compost material at Hartland Rd
is outrageous. It only costs $10 to put it in the garbage. Compost should be free or $5
and sell the dirt. CRD needs to get order of events straight. Don't stop accepting certain
garbage until their is recycling available for that material.
-

Western Community Comments on Waste
Surly garbage can be collected by CRD more economically than the present where several
firms are competing with multiple trucks traveling the same roads.
.and waste disposal is of great concern.. .1 believe these issues should be dealt with
immediately as we only get one world no second chance to reverse damage or say we
SHOULD HAVE.
-

Saanich peninsula comments on waste
Iam very concerned about the environment, garbage disposal
Iam distressed by the amount of trash being thrown into run-off ditches...
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Irecycle everything in my home except tin foil

-

I'll save it until someone will take it.

To encourage recycling, serious thought should be given to showing how to start a
compost on the news hour because it can be shown in acouple of minutes. This should be
repeated once every 3to 4weeks as asubtle way of getting through the to the public.
Have municipal garbage pickup on acontract to asingle party in any given area. Too
many people in the business causing overlap and expensive system.
Privatize all waste/recycle work

-

cheaper and more efficient

Ibelieve it would be apositive to improving our recycling program if one were to install
receptacles for recycling bottles and cans at various places where there are garbage cans.
For example, at major bus stops.
...the CRD does agood job of garbage disposal/recycling, education and support!...
Gulf Island comments on waste
Issues of vital importance are definitely environmentally related i.e. garbage disposal....
Our garbage system at present is absurd. A depressive load. Surely we could have an
incinerator such as Duncan's.
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APPENDIX E: MINISTRY OF ENVIRONMENT, LANDS AND PARKS
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APPENDIX F: LETTERS OF SUPPLEMENTARY PATENT
Function authorized October 4, 1973
Amended April 30, 1981, and March 7, 1985
Division X Refuse Disposal
-

1. Whatever the term "refuse" is used in these Letters Patent it shall include all noxious, offensive,
unwholesome, and discarded materials, and the said materials may be classified by by-law.
2. It shall be afunction of the Capital Regional District, within the regional district, to provide
refuse-disposal facilities and, in particular, but without limiting the generality of the foregoing:
(a) To acquire, construct, maintain, operate, and regulate transfer depots or stations with
facilities for receiving collected refuse and for packing, processing, loading, and
transporting the said refuse to disposal grounds:
(b) To acquire, establish maintain, operate, and regulate refuse-disposal grounds and facilities
wherever appropriate within the region, having regard to population distribution and
distances:
(c) To compel persons within all or designated portions of the region to make use of any
system established for the disposal of refuse and to prescribe the terms and conditions
upon which persons make use of such system and to impose fines and penalties in respect
thereof:
(d) To enter into contracts to provide reduce disposal service and to specify the terms and
conditions under which the service will be provided:
(e) To enter into contracts with any person for all or part of the removal of refuse from any
transfer depot or station and for the disposal of refuse.
3. All member municipalities shall participate in the function of the Capital Regional District
provided by this Division.
4. The Board may be by-law establish and impose ascale of charges payable for depositing refuse
at atransfer depot or station or at adisposal ground and for compelling payment of the charges
so fixed.
5. The annual net cost of this function shall not exceed $0.19 per $1000 assessment on the basis of
the net taxable value of the land and improvements for regional hospital district purposes.
6. The annual net cost attributable to this function shall be apportioned among the participating
municipalities on the basis of 75 per cent population as determined in the Municipal Act and 25
per cent on the assessed value of improvements as fixed for taxation for school purposes in the
current year, excluding property that is taxable for school purposes only by special Act.
7. The amount of debt incurred with respect to this function shall not exceed $5,700,000.
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APPENDIX G WASTE REDUCTION AND RECYCLING
PROGRAM

DESCRIPTION

AUTHORITY

Waste Reduction Managers
Training Program

Hands-on workshop on planning,
budgeting, presenting, crafting messages,
smooth production, and evaluating the
impact of communication and education
efforts.

BC
Environment

Financial Incentives for Scrap
Tire Recycling

Program offers collection and transport
subsidy. A key feature is the development
of new uses for the rubber (15%) of
program expenditures to R &D.
Incentives provided for collection and
transportation of used batteries.
A school program focusing on waste
reduction and recycling. The summer
program includes "Green Team
Workshops", environmental fairs and
presentations.

BC
Environment

Lead Acid Battery Recycling
Eco Education
-

Financial Assistance Programs
(open to all municipalities, non
profit groups, and regional
districts).

•
•

•

•

Multi Material Recycling
Solid Waste Planning (regional
districts only).
Rural Waste Management
Recyclable Goods Transportation
-

BC
Environment

•

Municipal Waste Tracking
Program
Partnership nRecycling
Program (1990-1)
Sustainable Environment Fund

Public Education and Information
(includes schools)
• Litter Control (community groups
only)
Statistics on quantities of material being
recycled, reduced.

BC
Environment
BC
Environment

Purpose is to facilitate industry
contributions to the cost of developing
recycling infrastructure province wide.
Fund to ensure the revenue from "Green
Levies" on tires and batteries is spent on
programs to develop new solutions to
environmental problems.

BC
Environment
BC
Environment
BC
Environment
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PROGRAM
Litter -Free BC Committee

BC Recycling Hotline (1990)

Waste Reduction Guide
Inventory (Printed)
Ownership and Stewardship
Program

Green Tax Levy

Blue Box Curbside Program
(1989)

Industrial Commercial and
Institutional Waste Reduction
and Recycling Promotion
(1993)

DESCRIPTION
This committee, in conjunction with the
Beverage Container Strategy is endorsed
by Cabinet. This is anew partnership
between government, industry and public
interest and service groups. The committee
will develop and lead litter prevention and
control initiativesyrovince wide.
Administered under the Recycling Council
of BC, a24 hour Hotline on waste
reduction and recycling.
Compilation of publications on waste
reduction guides available across Canada
and the USA.
This program approaches wastes not
collected in the Blue Box because they are
considered to be difficult to manage (i.e.
paint).
This program is for recyclables not
collected through Blue Box due to lack of a
developed recycling industry. The
voluntary infrastructure development
means that the province ended up resorting
to adopting regulatory measures such as
levies for tires and lead acid batteries and
removal of tax exemptions from disposable
diapers.
Collection of tins, glass, newspapers.

A major survey of schools, institutions in
1993 provided information on recycling
activities. The survey revealed that most
institutions already were recycling.

AUTHORITY
BC
Environment

BC
Environment
BC
Environment
BC
Environment

BC
Environment

CRD
administers
contracts with
haulers.
CRD
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PROGRAM
Recycling and Salvaging Area
at Hartland Landfill (1992)

Regional Composting Facility
(1993)

Municipal (1992), mobile, and
drop box recycling depots
(1993)

Paint Recycling Project (1992)

Household Hazardous Waste
(1993)

DESCRIPTION
Multi materials are accepted for no charge
for recycling. In 1993, tires, propane tanks
and oil filters were added. The salvage
area is areusable goods exchange, not
currently open to the public,
The windrow compost operation is located
at the Hartland Landfill. The public is
charged areduced rate for dropping off
clean loads of organic material.
The four core area municipalities have
drop off depots. Residents may drop off
pourable plastics, cardboard, mixed paper,
junk mail, magazine, telephone books, and
in some locations metal and compostable
material,
Three mobile plaza depots service four
shopping centers and the Sooke area.
Port Renfrew drop boxes collect multi
materials under contract, North and
Central Saanich also have drop box
locations.
A paint recycling pilot was held to test the
feasibility of collecting waste paint.

Collection of hazardous materials (used in
residential not commercial operations).

AUTHORITY
CRD,
working in
conjunction
with the non
profit sector.
CRD and
various
contractors
CRD
administers in
conjunction
with
municipalities
and shopping
centers.

CRD, the
province,
Ellice
Recycle, and
the Canadian
Paint and
Coatings
Association.
CRD, the
province, and
municipalities.
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DESCRIPTION

Backyard Composting Program
(1992-93)

A subsidized compost unit was offered to
residents of the Capital Region. Units were
distributed by 18 retailers at 23 locations
in the Capital Region.

Worm Composting (1993)

CRD apartment sized subsidized
composters were available to just under
200 residents. The units were offered in
conjunction with education seminars put on
by the Victoria, Compost Education Center
(VCEC).

Victoria Compost Education
Center (1992)

VCEC is anon-profit project of the
Fernwood Community Association.
Funding is from the Environmental
Partners fund, the City for Victoria, and
the CRD. The center displays and tests
compost units and provides public
education.
Cardboard (1993), drywall (1991), tires
(1993) white goods (1993), lead acid
batteries (ongoing) are banned. Surcharges
for cardboard and white goods are levied
by the CRD. White goods are repaired at
the salvage area and the CFC's are
removed.
Diversion credits are provided for
organizations involved in reusing or
retailing used goods. The program offsets
the landfill tipping fee.

Material Bans/Incentives

Diversion Credits for NonProfits

AUTHORITY
CRD, VCEC,
the province
(funding) and
local
businesses

CRD

CRD
administers
the program,
and works
with Good
Will, Saint
Vincent d
Paul and the
Salvation
Army
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DESCRIPTION

User Pay System for Garbage
Collection (1992)

The four core municipalities limit residents
to a100 litre can of garbage per week for a
basic annual fee as part of atax or utility
bill,

Telephone Book Recycling
(1989)

The CRD offers 10 cents per book to non
profit organizations for return of telephone
books. The books are later shipped to BC
Telephone paper recycling facilities,

Task Forces One Year
Commercial/Retail/Service
Industry Task Force

A total of 39 stakeholders sent a
representative to sit on this task force. The
mandate was to identify challenges that
inhibit the diversion of non-residential sold
waste material from the landfill. The result
was the establishment of an independent
Diversion Council.

Recyclables Processing and
Marketing Task Force

Representatives from sixteen organization
sat on this task force. The key decision
was that the CRD would not construct and
operate amaterials recycling facility.

Construction, demolition and
land clearing task force
Special programs:
Expanded Blue Box 3months
(1992)

The task force made less conclusive
recommendations concerning future action.

-

Oak Bay pilot 4months
(1993)

The expanded pilot offered multi material
collection at curbside to selected residents
in the core area.
Oak Bay residents participated in acocollection program (recyclables and waste)
in two specialized trucks.

AUTHORITY
CRD initiated
the program
with
municipal
assistance..
BC
Telephone,
CRD, non
profit
organizations.
CRD, and
various
stakeholders

CRD and core
municipalities

Oak Bay, the
province, the
CRD
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CR]) PROPOSED SOLID WASTE REDUCTION INITIATiVES PLAN 1995-1997
Initiative
Material restriction and financial
incentives to divert scrap metal,
concrete, asphalt, rubble, clean soil
& aggregate from landfill.

Year
1995

Registration of recyclables facilities
that can collect, and receive
recyclables for which the CRD
would pay diversion credits.

1995

Implementation of aconstruction,
demolition and land clearing waste
materials and control program
(across island's regional districts).
Continue Initiatives from last years.

Initiative
Charges for use of the municipal
depots and investigate the opportunity
for alevy for curbside collection of
recyclables.
Assist and train special events staff to
provide recycling opportunities at
events.

Year
1995

1995

Encourage private hauling and
contractors to integrate by cocollecting garbage with recyclables.

1996

1995

Invite the Waste Diversion Council to
plan for the introduction of incentive
based pricing for commercial garbage
collection (to start in 1997).
Explore the need for the licensing of
solid waste haulers and processors
within the Capital Region for
environmental protection.

1996

1995

Investigate marketing systems for
residential recyclables (Island wide).

1995

Develop aWaste Diversion Council
to make recommendations re:
allocation of funds from the
residential side of Hartland tip fee.
Waste Stream Composition Study at
the Hartland Landfill.
Public Areas Recycling in harbor.

1995

Examine garbage drop off at depots
versus garbage curbside collection.

1996

1995

Continue investigating marketing of
recyclables.
Implement a3Rs procurement policy.
Implement apublic waste exchange
program at the Hartland salvaging
area.

1996

Hold quarterly meetings with solid
waste haulers and processors.
Pilot community goods exchange
days at the Hartland Salvage area.
Develop a3Rs Procurement Policy.

Evaluate the quality and quantity of
available feedstock for food waste
composting.

1995
1995

1995
1995

1995

1995

Continue investigating marketing of
recyclables.
Evaluate the need of residual solid
waste stream management system
(investigate incineration potential).
Investigate residual waste composting
of business and individual organics
mixed into the regular waste stream.
Investigate the feasibility of recycling
composite waste.

1996

1996
1996

1997
1997

1997

1997

