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1 INTRODUCTION

1.1  Programme Overview

The objectives of this four year FIRST funded research programme are to evaluate existing
approaches to planning and managing visitor related developments in natural areas, define an
integrated approach for application in multi-stakeholder management contexts, to pilot, evaluate
and refine that approach for specific cases, and to develop an approach for integrating ecological,
economic, social and cultural (including Maori) factors in the planning and management of natural

areas for tourism and other uses.

The programme will provide direction for integration of the above components of sustainability, as
well as the recognition of a finite capacity for some activities at some sites; the sometimes
competing requirements of tourism and recreation activities, and cultural and amenity values, for

all sectors of society; and the need to monitor progress towards sustainability.

Four broad end-user groups will participate in this research - the tourism industry, government
agencies, professional associations, and iwi (as part of the industry, host communities, and
resource managers). Their participation occurs through the establishment of a wide-ranging
Reference Group, the inclusion of a range of research team clients from the tourism sector as
active participants in the project, close interface with professional practitioners, and the full-time

involvement of a Maori researcher studying for a PhD.

The specific tasks for the first year were to:

= identify, review and evaluate approaches, methodologies and tools developed in overseas
contexts to integrate ecological, economic, social and cultural factors in outdoor recreation,
tourism planning and other related areas of natural resource management and evaluate

existing approaches relevant to the New Zealand context;

= interview 50 participants in planning and management in multi-stakeholder contexts involving

natural areas to determine the efficacy of existing approaches (listed in Appendix A); and

= synthesise this information.

1.2 Reviews

The first task undertaken was a review of existing approaches or models (referred to as
approaches in the rest of this report). The format for this review is shown in Appendix B. Six
different areas (‘Category of Review’) were identified as being relevant to planning and

management of visitor related developments in natural areas, and within each of these a series



of methodologies or tools were categorised. The areas that were reviewed are outlined in

Table 1.

Table 1.1: Approaches Reviewed

Review categories

Approaches

Valuation/
risk assessment

Non-market valuation

Contingent valuation

Hedonic pricing

Travel cost method

Cost benefit analysis

Regional economic analysis (including input-output tables and multipliers)

Landscapel/visual/

Limits of Acceptable Change (LAC)

including co-
management and

ecological Biophysical carrying capacity
Environmental standards, control and certification
Recreational Opportunity Spectrum (ROS) and Visitor Asset Management (VAM)
system
Participatory Consolidated review including Alternative Dispute Resolution (ADR), transactive
approaches - planning

Charrettes

indigenous

involvement

Leisure and Specialisation theory

recreation Crowding management (social carrying capacity)
management

Conflict management and resolution

Resource Management Act framework

Conservation Act framework

NZ regional/district tourism strategies

Planning/statutory
approaches

New Zealand Resource Management Act framework

New Zealand Conservation Act framework

Concessions systems

NZ regional/district tourism strategies

World Trading Organisation (WTQO) planning approach

Environmental regional planning

Management of cumulative impacts

Resort planning

Zoning

Integrated
approaches

Integrated monitoring of impacts and thresholds

Eco-tourism approach

Reverse sensitivities

Webbing-and-chaining approaches

Social Impact Assessment (SIA)

Some of the ‘approaches’ can be designated as methodologies or tools, some are frameworks (for

example the Resource Management Act), and others can be referred to as issues that arise in the

context of integrated planning. Those approaches that are recognised as tools are described in

Chapter 8.




1.3 Interviews

Interviews were conducted with 50 key people (listed in Appendix A), many of whom were
identified during the review stage of the research. They were selected on the basis of their
knowledge and experience of various aspects of tourism and related activities linked to natural
areas. In addition, they were chosen to reflect a range of geographical areas and organisation
types, including local and central government, Non-Government Organisations (NGOs), the private
sector and community organisations and tourism and related sectors. They were also selected
according to their level of involvement in related activities. The interviews were conducted on a
semi-structured basis, using a set of selected ‘keywords’ to guide the interview content and
analysis (these are listed in Appendix C). Some of the interviews were conducted with small
groups rather than individuals. All members of the team participated in the interview process, and

a number of the interviews were conducted by more than one interviewer.

The interview notes were typed and collated according to the keywords and entered into the
askSam text based database system. For each keyword, a full report containing all the information
relating to that keyword was generated. The information was analysed and summarised and a

summary report prepared.

As part of the interviews, the research team collected information about potentially useful
approaches to management of natural areas that the interviewees used or were familiar with. The
team also collected information about natural areas that warranted further attention, either
because the level and/or type of tourism and related activities were perceived as problematic or

because some potentially useful management approaches were being implemented.

The examples of natural areas that potentially warranted further investigation informed the
development of a list of possible case studies for the next stage of the research programme. The
full list of possible case study areas, and the reasons for their inclusion, is presented in Appendix
D. Case study areas will be selected from this list for the second stage of the research. The
selection of case studies will be guided by a set of criteria that will focus on the nature of current
interventions and management approaches as much as the types of tourism related activities and

the character of the natural areas themselves.

The approaches identified by interviewees are described in detail in Chapter 8 and will inform the
on-going development and refinement of integrated approaches to the management of natural

areas. In some cases the approaches adopted in particular areas underpinned the inclusion of that



area on the ‘potential case study’ list. Therefore, these approaches will be reviewed and evaluated
as part of particular case studies. Part of the case study stage of the research will explore the use
of the different approaches that have been identified during the review process and interviews.
The case studies will allow the research team to examine in more depth how and where these

approaches have been applied in New Zealand, and their possible application elsewhere.

Interviews with key informants will continue throughout the research programme. Some were
identified in the first phase of the research but could not be interviewed, at that time. Others will be
identified as the research progresses and people may be interviewed more than once. Future
interviews are likely to be more specifically focused, for instance on particular aspects of

approaches that require further investigation.

1.4  The structure of this report

This report contains an analysis and synthesis of the review material and the information gathered
from the interviews. While there is some overlap between the areas of analysis, we have broadly

focused on the following broad themes:

= setting limits for tourism development;

= the legislative planning context;

» identifying impacts; and

= opportunities for public participation, particularly Maori participation.

Chapter 2 discusses the carrying capacity of natural areas, while Chapter 3 analyses issues
relating to Maori participation and collaboration. Chapter 4 examines approaches to integrated
planning that could address tourism related activities in and around natural areas, Chapter 5 looks
at current approaches to the assessment and monitoring of tourism related impacts in natural
areas and Chapter 6 reviews participation approaches and barriers to participation in planning for
tourism. The capacity to implement an integrated approach is examined in Chapter 7. In Chapter
8, two tables describe, in summary form, (i) the full range of tools discussed in the relevant
literature and (ii) the approaches identified by interviewees as having been used or being

considered for use in New Zealand. Chapter 9 provides some preliminary conclusions.

Examples from reviews and interviews summarised in this synthesis concentrate on localities
included in the list of possible case later case studies (Appendix D). Details in this review are brief

but fuller information will be given in the synthesis of these case studies.



2 RECOGNISING AND SETTING LIMITS TO TOURISM DEVELOPMENT

2.1 Limits to Tourism Development in Natural Areas

A key theme arising from both the literature and interviews is a recognition that there must be
limits set for future tourism development. These limits appear to be especially important in and
around natural areas, where there are carrying capacity constraints that are social and cultural as
well as ecological and physical in character. People involved in planning and future management
cited a number of areas in New Zealand where they considered that carrying capacity has been
exceeded and management needed to be focussed on establishing limits. However, they tended
to share the view that, although there are a number of techniques available, setting limits is
difficult.

The Abel Tasman National Park is one of the most frequently cited examples of a natural area in
New Zealand that faces severe problems hosting current visitor levels, let alone projected visitor
increases. It was generally agreed that the social carrying capacity has been exceeded in many
places, especially around the Abel Tasman Track and its coastal environs, and that extending the
physical carrying capacity has changed the character of the natural environment. There are other
examples of areas where physical carrying capacity is under pressure, including some where limits
have been placed on visitor activity in natural areas. Kapiti Island, for instance, has been closely
managed, including a cap on the number of visitors that are allowed on the island per day. Given
the weather conditions (which frequently preclude boats landing on the island) this cap is often not
reached. Cumulative impacts have not yet been identified as an issue there, although proposals

for further development have raised concerns’'.

At Pupu Springs, questions have arisen in relation to ways to protect this unique water body in the
Tasman District Plan. In addition to issues relating to the Springs’ recreational and tourism
carrying capacity there are important cultural issues to address. Mechanisms currently in place for
managing the area range from a water conservation order to the present voluntary limits agreed

amongst diving groups.

Bosselman et al. (1999) examine the benefits and costs of tourism and issues around the
management of tourism growth. The authors urge a careful examination of the impacts of tourism,
and the value of developing mitigation and management strategies, particularly from a community

perspective. The strategic management of tourism from the point of view of the destination or host

' The Tasman District Council has now granted a resource consent for overnight stays at a Lodge on
privately owned land on the island. [This decision is currently under an appeal process.]



community is a way of ensuring tourism brings as many benefits and as few risks as possible
(p.2). While every host community is unique there are often underlying patterns of change and
problems associated with tourism growth that are commonly experienced. In addition, communities

often adopt similar ways to tackle these problems.

2.2 Carrying Capacity of Natural Areas

Crowding, or the perception of too many people in a place, affects host communities and visitors
by significantly diminishing their enjoyment of resources such as beaches, parks, tracks, picnic
places or historic sites (Devlin and Booth, 1998; Goodwin, 1995; Warner, et al. 1997). Devlin and
Booth (1998) point out that, along with conflicts resulting from differing perceptions of the
appropriate use of tourism or recreational facilities, crowding is one of the greatest effects that
recreationists have on each other. Crowding has significant implications for their enjoyment and

satisfaction.

Bosselman et al. (1999, pp 111-2) discuss carrying capacity analysis as one of the quantity
management strategies available to manage tourism. They trace the concept back to the field of
wildlife management and then its application to outdoor recreation management from the 1960s.
Taylor et al. (1995, p.50) note that the concept began to be applied to human environmental
relationships as early as the 1920s. Essentially, applied to tourism development and growth,
carrying capacity analysis is concerned about the ability of a particular "setting to sustain tourism
growth within the environmental and physical constraints of the site" (Bosselman, et al. 1999,
p.111).

Environmental sociologists such as Catton (1983) have taken the analysis of carrying capacity
further to incorporate a social dimension (Taylor, et al. 1995, p.50). Their particular interest was
initially in the physical limits to social life. Bryan (1983) and other writers introduced the notion of
social carrying capacity to indicate not just the physical limitations of the environment but also the
limitations for people set in terms of their satisfaction with, and use of, the environment. Bryan and
Taylor (1987) note also that physical-biological carrying capacity and social carrying capacity are

separate but related matters. The limits of one may exceed the limits of the other and vice versa.

Social carrying capacity links to the concept of visitor satisfaction. The concept of visitor
satisfaction is usually based on analysis of the perceptions visitors have of their experience. This
analysis is usually undertaken by means of visitor surveys and other evaluation techniques.
Specific attention is given to perceptions and experiences of crowding. There has been extensive

research undertaken on this topic in New Zealand, especially in relation to Department of



Conservation (DOC) tracks (Cessford and Dingwall, 1999) and sea kayaking, and by the Cawthron

Institute, in relation to trout fishing.

There was wide agreement amongst people interviewed for this research that, in order to establish
carrying capacity and social carrying capacity in particular, much more information is needed.
DOC needs information about visitor expectations, satisfaction and motivation, with these related
to visitor activities rather than visitor types (see further discussion in Chapter 5). Visitors tend to

engage in a wide range of activities and, therefore, cannot be usefully categorised by type.

Information about carrying capacity needs to be accessible (i.e. presented and marketed
appropriately) to DOC and other key stakeholders on the one hand and made available to others
including communities, on the other. Communities may wish to be more involved in establishing

acceptable limits to tourism related activities.

DOC managers see a more proactive approach to concessions as one way to prevent either
overuse of the natural resource, or overcrowding from a social perspective. This proactive
assessment of sites and natural areas would enable DOC to set out guidelines (or prescriptions) of
the types of activities and level of activity that could occur and still maintain the principles that
underscore their zoning. They would need to manage activity in a way that would still enable rather

than restrict entrepreneurship by the industry.

2.3 Recreational Specialisation

Recreational specialisation is another key concept that can be used in conjunction with the
analysis of carrying capacity to limit development. The term recreational specialisation was first
introduced by Hobson Bryan in his seminal article in 1977 and further discussed in 1979. The
essence of this theory is that “outdoor recreation participants can be placed on a continuum from
general interest and low involvement to specialised interest and high involvement. Each level of
specialisation carries distinctive behaviours and orientations”. A further related concept is provided
in the idea of leisure careers (Bryan, 2000), with recreationalists moving through levels of

increasing specialisation as their leisure career develops.

Devlin and Booth (1998) identify two reasons for caution against simplistic assumptions of an
inverse relationship between user density and user satisfaction. Firstly, recreationists develop
coping behaviour in the form of displacement and rationalisation. As visitor use increases,
recreationists less tolerant of higher visitor numbers move away to new areas and are replaced

with visitors who are more tolerant. As a result, analysis of visitor satisfaction at a specific place or



time is not necessarily a reliable measurement of users’ perceptions of crowding. Rationalisation
describes the process recreationists go through as they weigh up the effort and resources spent
on the desired experience against the enjoyment of the experience itself. Secondly, different
social-cultural characteristics among visitors will result in different perceptions of the degree of

crowding, and perceptions of other effects such as littering.

The practical application of specialisation theory to management requires the collection of detailed
information about the behaviour and attitudes of recreationists, whose needs are satisfied through
a range of environmental settings. The information informs the application of appropriate natural
resource management techniques. Substitution of resources or trade-offs between user groups is

one valuable technique for avoiding or managing user conflicts (Taylor, et al. 1995, p.52).

2.4 Limits of Acceptable Change?

Management of natural areas through concepts of carrying capacity and specialisation can also
include specific and defined limits or thresholds. These thresholds to development can reflect bio-
physical and/or social and cultural limits and, in tourism development, are often discussed in terms
of the ‘limits of acceptable change’ (LAC). LAC is an extension to the concept of carrying capacity
as applied to outdoor recreation use and management. The formal LAC framework initially focused
on the amount of use that an area can carry or absorb, based on its biophysical carrying capacity.
There has been some shift in this concept more towards the idea of the acceptable or desired
conditions of an area. Conditions can be defined in both a bio-physical sense and also a social
sense. The LAC framework spells out nine sequential steps to determine the limits of change. An
important and final step is monitoring to assess the effectiveness of management (Bosselman, et
al. 1999, p.112).

2.5 Recreation Opportunities Spectrum (ROS)

The Recreation Opportunities Spectrum (ROS) is a procedure for long-term planning of
recreational use against the natural resource base available (Lichtkoppler and Clonts, 1990;
Daniels and Krannich, 1990). The principle of ROS is that there is a diversity of resources and
therefore recreational opportunities on public lands that can meet and satisfy a wide range of
demands from recreational users. This concept clearly builds on the parallel concepts of
recreational specialisation and resource substitution and is usually applied in conjunction with the
analysis of limits to acceptable change. The approach usually applies a number of criteria
incorporating biological, physical, social, and management parameters to classify resources and

recreational opportunities. A variety of recreational opportunities spectrum management systems

* See also Table 8.1 (E.7)



appear to have evolved including those applied in New Zealand. DOC uses ROS for planning

visitor and visitor asset management (DOC, 1996).

2.6 An Integrated, Host Community Approach to Setting Limits

Host communities are increasingly concerned about the effects of tourism development and the
need to limit development. Tourism growth is perceived as desirable or acceptable only if it does
not affect current life styles. Queenstown is often identified by communities as their litmus test for
‘over development’, in the sense that people expressed a desire that tourism development in their

community did not reach the perceived level of over-development in Queenstown.

Bosselman et al. (1999) consider a number of tools that host communities can use to plan for and
manage tourism in an integrated, community-based way. These include planning approaches and
rule making (categorised as planning tools and summarised in Chapter 5); outdoor recreation
management, including strategies for managing quality and quantity; and various economic

instruments. These management strategies come under three broad headings:

= Quality control strategies based around approaches to protecting and enhancing the quality of
the resource base for tourism activity, including land use zoning, and performance standards.

The RMA can be seen as a broad tool for promoting sustainable management of resources.

= Quantity management strategies, or controls on visitor growth and activity, including legal
restrictions, permitting systems, economic instruments and so on. Some of the tools identified
during interviews fall into this category. It could be argued that these tools are also about

managing the quality of the visitor and host experience in the long run.

= Location enhancement strategies, which can aim to either disperse or concentrate tourism

activity, as well as establish processes such as conservation planning.

In an integrated approach, host communities and tourism operators would also use information on
customer satisfaction to provide knowledge about the gaps between delivery of an experience or
service and visitor satisfaction. This information can be used to guide strategies such as the

dispersal of visitors, by visitor type and resource type.

The provision of interpretation is an important part of an integrated approach to controlling visitor
numbers and activities, at the same time as it satisfies visitors’ desire for interactive experiences.
A more integrated approach to interpretation can form the basis of visitor management, for
instance informing visitors about high-use and high-capacity sites or, alternatively, about low use
and low-capacity sites, such as wilderness areas and to convey information about the ecological or

cultural sensitivity of a site. Inadequate interpretation, for instance through poorly placed



information boards or poorly designed pamphlets, can both contribute to overcrowding (e.g. by

leading many people to one place) and diminish visitor experiences.

Visitor centres can also play an important role in managing visitor numbers both at site level and
locally and regionally, through more coordinated information sharing and provision and other
visitor management activities. For instance, good information sources would be available for
interpretation development. However, in New Zealand coordination between VIN, DOC and other

visitor centres is currently insufficient to adequately carry out this role.

Management partnerships can be another important aspect of an integrated community approach
to setting limits. Resource managers are increasingly interested in establishing partnerships with
specific stakeholders with respect to outdoor recreation management to encourage shared goals
and the involvement of a wider range of people, particularly in the management of national parks
and reserves. A variety of partnerships are currently operating in New Zealand: for example
partnerships to establish stewardship, and for funding, accountability, conservation activities and
research. Of particular interest to New Zealand are partnerships that involve Maori in park and
other natural area management and recognise the importance of customary and traditional
knowledge, customary uses, and customary land ownership. An example of this is Ngai Tahu
involvement in management of topuni areas (this designation recognises the high cultural values

of particular areas).

2.7 Eco-Tourism as a Framework for Setting Tourism Limits

Commonly used definitions of eco-tourism imply a specific approach to tourism planning,
especially tourism in natural areas. The definition used by the Australian Department of Industry,
Tourism and Resources is typical: eco-tourism is “nature-based tourism that involves education
and interpretation of the natural environment and is managed to be sustainable”. Such a definition
implies a specific aim to integrate environmental and cultural aspects in a sustainable way and
provide appropriate returns to local communities. Thus eco-tourism is seen to be integrative by

nature and, therefore, the ‘way to go’ for tourism in natural areas in New Zealand.

However, eco-tourism is not a planning approach per se but, instead, an approach to tourism and
product development, usually at the individual level. Thus, it is not an approach that is easily
applied on a national or regional basis (except in a few very remote areas like the sub-Antarctic
islands. This raises two questions: is it necessary or desirable to develop a formal methodology for
eco-tourism planning in New Zealand and, secondly, is it necessary or desirable for more national

or regional activity to manage, develop or co-ordinate eco-tourism in New Zealand?

10



The undesirable aspects of eco-tourism may undermine the sustainable management of natural
areas. For instance, there is potential for unacceptable impacts in some remote or fragile areas or
on wildlife whose habitat or behaviour can be affected by visitor behaviour or presence, through
visitation when normally there is none. Wilderness qualities are potentially undermined by people
deliberately seeking more remote wilderness experiences. Off-track and other wilderness-based
eco-tourism puts infrastructure demands on regions, for instance from access roads and sewage
facilities at road-ends. lIronically, given visitor expectations of authentic wilderness experience,

some protective mechanisms such as hardening of tracks are less available.
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3 MAORI PARTICIPATION AND COLLABORATION IN TOURISM DEVELOPMENT

3.1  Tourism Management Approaches and Maori Ethics, Values and Practices

The current Government’s support for tourism in New Zealand reflects its confidence in the
industry's capacity to contribute to national and regional economies, particularly through
international visitor spending. A related benefit is seen to be the potential of the tourism industry to
contribute to Maori economic and social development. However, tourism growth also poses threats
to Maori, particularly when tourism planning and management approaches reinforce rather than
challenge power differentials and undermine or undervalue cultural values. The mounting
demands by various recreational groups for access to Maori multiple-owned lands, lands and
waterways under Maori tribal trust board control, and places of high cultural value seem ominous
to many Maori. The use of the Kura Tawhiti (Castle Rock) area by rock climbers and other groups
is a case in point. Tangata whenua are concerned about how conflicts between Maori values and
recreational and tourism values are to be managed. In a political context where Government
support for tourism development is high, as in the current situation, there is the real potential for
tourism and recreation values to be given higher priority than cultural values in any management

decisions.

At a broader level, the theory and practice of tourism planning and management has tended to
reflect Eurocentric world-views and values rather than those of other cultures, particularly
indigenous cultures. However, the industry and international bodies such as the World Tourism
Organisation are beginning to recognise the need to incorporate the cultural values and practices
of indigenous people in tourism planning and management and reflect these in destination
branding and product development. For New Zealand, these trends signal the need for local and
central government agencies, the tourism industry and other stakeholders to take more explicit
cognisance of cultural values, especially Maori values, in the management of natural areas for

tourism and related activities.

Tangata whenua felt that DOC, local government and others responsible for sustainable
management of natural areas have yet to adopt management systems that adequately represent
cultural values alongside ecological values. It is still often the case that Maori and other cultural
values are subsumed under, or replaced by, ecological values when issues such as limits and
carrying capacity are considered. Adoption of more culturally sensitive management systems

would require a substantial shift in their ethical base re matters such as cultural values, cultural

12



impacts, collaboration and co-management, delegated management or transfer of management

responsibility.

The current disregard for Maori and other cultural values and the lack of collaborative approaches
to management generally reflect the wider decision-making context. Decisions across a range of
economic and political spheres tend to maintain the status quo and protect privileged groups (also
discussed in Chapter 6 on participation). As tourism activity is indivisible from other economic and
political structures and processes, it is not surprising that Maori are marginalised in key tourism
related decision-making (Mowforth and Munt, 1998; Reed, 1997). Research can also act to
reinforce the less influential role of Maori in tourism. For instance, recent research identifies
communally owned Maori land management structures as barriers to development.
Recommendations to cut the number of trustees on multiple-owned land and to allow them to act
as beneficial owners to streamline development have the potential to further disadvantage Maori —

by alienating other shareholders and privatising the land.

A range of stakeholders (including but not limited to Maori) expressed concerns about the way that
Maori culture is used in current tourism, both as part of destination branding and marketing and in
strategic planning and product development. One concern is about the co-modification of Maori
culture for the purposes of tourism. With Government and industry promotion of and confidence in
'cultural tourism',® the risk that Maori cultural products are subsumed within this broad product area
is real. In industry and Government rhetoric, Eurocentric values and notions of what constitute
culture prevails, with a hierarchy that values westernised art forms such as opera, ballet, painting,
sculpture and the colonial built heritage over others. This often results in greater support given to
these cultural and heritage forms compared with Maori cultural heritage and art forms. At the same
time, there is increased pressure on Maori to provide cultural and physical tourism contexts, which
potentially further alienate their natural, cultural and artistic resources. For instance, some see Te
Toi Iho, the authenticity marker for Maori cultural and artistic products, as a way to shift Maori

cultural authentication and validation from Maori to a government agency.

A number of tourism activities and the impacts of those activities further marginalise and alienate
Maori. These include tourism providers who operate without the appropriate consents and/or
licenses or without due consideration of cultural values. Impacts include desecration of cultural
sites and environmental damage. One serious case identified involved an operator continuing to

take visitors to a site where a human skull had rolled out of a burial cave full of bones. Tangata

3 Strategy 2010 (Tourism Strategy Group, 2001) defines cultural tourism as "those cultural dimensions that
enable more depth of interaction with, and understanding of, our people, place and cultural identity".

13



whenua had not been informed of the find. The continued use of the site showed the operator’s

lack of respect for the place and for the values of the local people.

3.2 Maori Involvement in Participation Processes

Despite increased opportunities for community and stakeholder participation in tourism planning
and management over the past 20 years, opportunities for Maori participation lag behind that of
Pakeha. New opportunities for public participation emerged as part of a broader trend of
increasing citizen participation in economic and political decision-making, mainly in western
countries (Sancar, 1994). This increased public participation was motivated by broad social
principles of human rights and self-determination (Bramwell and Lane, 2000; Tosun, 2000) as well
as community responses to economic crises and rural downturn. During the same period, Maori
also became more politicised as they sought means to achieve greater economic, social and

cultural self-determination.

The greater opportunity for communities and others to have their say through various participation
processes has not necessarily lead to greater community control over how resources, including
natural areas, are managed. Instead, these processes have tended to reflect and reinforce the
predominant values, beliefs, rituals and institutional procedures, to the benefit of certain persons
and groups and at the expense of others. Through these processes, Maori have remained
marginalised, and power differentials between Maori and others have not been challenged or

altered.

Power inequity within Maori groups is also an issue, with tensions arising as different factions vie
to control and manipulate tourism development. These groups can include highly organised
whanau groups that have captured the political control of a hapu/iwi body, or a small group of
individuals in elite positions on hapu/iwi bodies. These power differentials are difficult to overcome
through collaboration/participation processes alone, despite much tourism literature to the contrary
(Reed, 1997), especially when these processes are embedded within a foreign cultural context
which tends to reproduce power inequalities anyway. These processes can mask power relations

within Maori as much as they can mask those between Maori and other groups.

Currently, there are few if any approaches where Maori can enter into the participatory or
consultative dialogue in their own way - so that their cultural values, ethics and practices can
remain substantively intact. Instead, the processes (and the structures that underpin them)
reinforce the current position of Maori and isolate them from their own kaupapa or way of doing
things. For example, Maori are more or less forced to use the trust board model to engage in

consultation, when the individualised voting system for election of trust board members reflects
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western social and political values rather than those of the iwi voters. Also, agencies often assume

that trust board members speak for their people without checking that out.

Maori stakeholders’ lack of information and understanding of the tourism development process
further undermines their ability to participate and influence development and management
outcomes. Their lack of information is not helped when government agencies do not openly share
information with all stakeholders — it seems that the level of political or economical influence of

stakeholders sometimes shapes the amount and type of information they are given access to.

Local government often lacks sufficient appreciation for Maori values and practices and the
complexity of the cultural context when they are considering tourism related matters in
Environment Impact Assessment (EIA) reports and other components of planning and
management. If they also lack the resources to interpret these values and practices, for instance
through contracting in expertise or conducting appropriate consultation and/or research, the
matters that need addressing are often put into the "too hard basket", with decisions delayed. Or
decision-makers revert to their own European values and theories as a framework for interpreting
other perspectives. As a consequence, meaningful and durable solutions to tourism related
development usually remain illusive and the Maori cultural protocols adopted usually end up

serving decorative functions rather than address the imbalance of power.

3.3 Managing Conflict

Conflict is an inherent and legitimate part of any integrated approach to tourism development.
Often an apparent lack of conflict is evidence of the suppression of views rather than indication of
a consensus of views. However, conflict tends to work to the advantage of large tourism operators
and government if it is inadequately managed. Sometimes the tools used as part of an integrated
approach to planning and management can exacerbate conflict. For instance, poorly implemented
participatory and consultative processes can set various community groups against each other as
they scramble to secure resources and potential benefits (Chambers, 1997). Competition can be

intensified when benefits are not clearly defined (Pretty and Scoones, 1997).

Treaty claim processes are a basis for potential conflicts both within and between Maori
organisations and between Maori and the wider government and tourism sectors. In the Waipoua
Forest area, a proposed five-day walk development has been delayed because of concerns
relating to Treaty claims as well as concern about impacts. These concerns stem from previous
developments perceived as poor, given loss of control by tangata whenua and cultural impacts.
Cape Reinga is another area where Treaty claims have complicated resolution of development

issues.
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3.4 A Way Forward

Participation processes could be made more culturally appropriate through:

» Allowing sufficient time and resources in participation processes, for instance in visioning
exercises, to accommodate cultural values and enable participants to work through issues and

conflicts. These may vary from rohi (area) to rohi and between different whanau, hapu and iwi.

= Developing shared language (or terms) so that Maori can express their own ambitions in their
own way. That language could be built upon ethics, values and practices that are cross-cultural
and shared by the wider community. Shared language would also help built trust and shared

values.

= Ensuring that all participants have access to and share knowledge, including where the costs
and benefits of suggested tourism/land development options are likely to fall. An effective
information flow between key stakeholders is an essential part of an integrated planning and
management approach. Information sharing is needed between government agencies and iwi,
within iwi (at hapu and whanau levels), and between iwi and individual commercial operations.
This would enable whanau/hapu/iwi and other stakeholders to identify with whom to form

alliances to gain the most benefit. The process would also be more transparent.

Developing a shared knowledge and language would also be an effective means of mitigating
conflict between groups of differing ethnic, social, regional, political, economic or geographic
settings. The essence of shared language and knowledge is the discovery of equivalent values,
ethics, and practices between Maori and non-Maori. Those values might include cross-cultural
principles such as respect, guardianship/stewardship and compassion. The value for Maori would
be in finding a way to express their own aspirations within a form as close to their own as possible,
thereby opening the way for real participation and collaboration within a value system inclusive of

their own.

Partnerships between Maori and key agencies and other stakeholders are an important part of a
more integrated approach to the sustainable management of natural areas. Ecotourism is being
seen by people in the industry as a driver for co-management. The well-established nature
conservation partnership arrangements that DOC has with environmental groups like Forest and
Bird provide good examples of how formal and informal partnerships can work. The approaches
that DOC takes to avoid disenfranchising such traditional supporters could inform strategies to

build and maintain new partnerships with hapu and iwi.
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Amongst possible care study areas, Kura Tawhiti, Kapiti Island and Mount Bruce were suggested
as showing potential for collaborative management. Kura Tawhiti, like other places in the
Waimakariri Basin, has significant cultural values that have been damaged through current DOC
dominated management. Beyond providing limited information on cultural values, DOC has
constrained recreational activities despite their impacts and the opportunity to limit rock-climbing
activities to a number of rocks. Kapiti Island, culturally important to Rangitane and other iwi, has
the potential for joint management between DOC, the current private tourism operator and tangata
whenua. A partnership for the management of Mount Bruce was been formalised through a

memorandum of understanding between DOC and tangata whenua.

While partnerships and co-management offer considerable potential, they will not always be the
best way forward. There are cases where tangata whenua are better placed (and mandated) to
carry out planning and management of natural areas, particularly when these areas are of
particular significance to them. In these cases, rights can be established through Treaty
processes. Treaty settlements also mean that some iwi have funds for establishing tourism-based

projects.

Ways are needed to address Maori cultural issues as an intrinsic part of economic development
strategies. Northland’s economic development agency, which has a separate unit that focuses on
Maori development, provides a possible model for ensuring cultural issues are appropriately
included in decision-making. This unit also has a formal working relationship with Tai Tokerau
Maori Tourism Association, which has been existence for several years. However, the Association
has always struggled financially as it has no Government funding, instead relying on various forms
of partnerships as a strategy. Also, Maori tourism businesses in the area have had chequered

histories.

17



4 THE PLANNING FRAMEWORK

41 Approaches to Planning

Planning approaches for integrated management of tourism in natural areas include both systems
or process based and statutory approaches. Given the jurisdiction-specific nature of statutory
approaches, the international component of our review of planning approaches mainly canvassed
systems based approaches such as the Environmentally Based Tourism Planning Model for
regional level environmental planning and examples of resort planning. In New Zealand the
statutory planning approaches embodied within legislation, such as the Resource Management
Act (RMA), the Reserves Act and the Conservation Act, have been considered along with resort
planning and more process based planning examples. Details of several planning approaches are

presented in Chapter 8.

The purposes of planning approaches differ, both between and within statutory and process
approaches. For instance, the statutory planning objectives embodied within the RMA (sustainable
management of natural and physical resources) are different form those of the Reserves Act or
Conservation Act. Some approaches aim to provide a basis for development to occur in a
sustainable way (e.g. the basis of District Plans prepared under the RMA), while others are based
on management for conservation of natural values beyond the interests of development (e.g.
Conservation Management Strategies under the Conservation Act) or present tools for
management, rather than establishing overall management approaches in themselves (e.g.

zoning).

An integrated approach to planning, adopting both statutory processes and less formal planning
approaches, should enable sustainable development in natural areas. The approach should
enable an appropriate balance of commercial and non-commercial visitor and recreational
activities and the development of amenities and structures that are, together, consistent with and

protect the natural and other values associated with the natural area.

4.2 The Resource Management Act

People commonly, but wrongly, attribute the Resource Management Act (RMA) as the main
statutory or legal framework for tourism planning in New Zealand. The Act seeks the sustainable
management of natural and physical resources and this purpose is given effect statutory through
Regional Policy Statements and District and Regional Plans. It is clear that many in the industry
perceive the RMA as a “big hassle” or hurdle to overcome rather than as a positive instrument,

despite the Act making no mention of tourism in its content. DOC and local authority management
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plans, for reserves and national parks and regional parks and reserves respectively, are of more
direct relevance to tourism in natural areas. These plans can play a fundamental role in managing
tourism development in these areas, including the activity of tourism and its attendant land based

development and infrastructure.

The RMA comes into greater play where tourism development is proposed at the interface of
private and public land, such as a national park. Development at Marahau, on the fringes of the
Abel Tasman National Park, provides one example. There are potentially significant effects from
tourism and related activities in publicly-owned areas with high natural values where development
is focused in one place and where access to the area is relatively easy. Buffers are a useful
approach or technique to manage these effects. Puponga Farm Park buffers Farewell Spit from
the surrounding rural and increasing residential/holiday and tourism activities of Puponga and its
surrounds. The buffer concept also provides opportunities for managing the natural values of the
farm park land (in that example archaeological, vegetation, landforms, habitat), and provides some
public access to a working farm (which itself is becoming a tourism attraction). Management plans,
prepared and administered by DOC are used to manage development and activities within the

farm park®.

The tourism industry’s involvement in the RMA is still seen as very rudimentary. One indication is
the low input by the industry into development of the first generation of regional and district plans
under the RMA. However, the 10-year review cycle of these plans means that many are coming up
for review. Thus, there are new opportunities for the tourism industry to influence the RMA
statutory process so that district and regional plans better reflect tourism interests. Another
indication is the industry’s lack of knowledge about environmental planning. Respondents provided
several examples of poorly composed development proposals, and their attendant applications for
consent, with respect to planning policy, rules and effects assessment. Nevertheless, there are
some exceptions, with astute businesses proactively incorporating environmental management in
their business activities and development proposals, through engaging specialist environmental

planning skills at the outset.

4.3 Conservation Act and DOC Concessions

The principal statute for conservation management in New Zealand is the Conservation Act 1987.
The Act promotes the conservation of NZ natural and historic resources and provides for

management of the public conservation estate by the Department of Conservation (DOC).

*The Puponga Farm Park Management Plan is currently under review.
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Conservation is defined in the Act as ‘the preservation and protection of natural and historic
resources for the purpose of maintaining their intrinsic values, providing for their appreciation and
recreational enjoyment by the public, and safeguarding the options of future generations’. This
definition does provide for tourism management but only “to the extent that the use of any natural
or historic resource for recreation or tourism is not inconsistent with its conservation”. The Act also
sets up a clear distinction between tourism and recreation (with the implication that recreation is
non-commercial while tourism is commercial), in that one of DOC'’s function is “to foster the use of
the natural and historic resources for recreation, and to allow their use for tourism” (section 6e).
Although phrased in different language, preservation of natural values also underlies the principal
purposes of the earlier Reserves and National Parks Act (1977 and 1980 respectively). These two

Acts provide for public access and enjoyment but do not mention tourism specifically.

In the Conservation Act the fundamental planning mechanism is the preparation of Conservation
Management Strategies (CMS) for each DOC region (Conservancy). CMSs provide a description
of conservation resources and values in that conservancy and set out objectives and policies for
all major public conservation areas and management issues in the conservancy. CMSs are guided
by overarching General Policy which was prepared for the National Parks Act in 1983 and is

currently being prepared for the Conservation Act and other conservation legislation.

DOC uses a concession system to allocate commercial activity in public conservation areas (e.g.
guided walks, ski areas, marine mammal viewing). A concession is a permit to undertake a
commercial activity in a particular place and over a specified period of time. The system is
operated by DOC staff; in most cases applications are handled at the Conservancy level but with

central oversight.

The DOC concessions process is analogous to the RMA consent process but without the same
level of public consultation. To assess applications fully, DOC requires methods to identify
resource capacities, assess the sustainable level of activity and monitor effects. While tools such
as ROS and LAC are available to assess resource capacities, there is still a lack of tools for, and
attention given to, assessment of the cumulative impacts of activity on the resource and the
defining of sustainable levels of activity. One suggested approach to manage cumulative impacts
is for DOC to allocate the total resource in one call for concession tenders (e.g. heli-viewing or
marine mammal visits). In addition, while monitoring is usually written into concessions, it is

seldom enforced.
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One of the major problems of the concessions process is DOC'’s inability to manage total activity in
natural areas that also support commercial concession activities. DOC capacity to achieve
conservation outcomes is, therefore, limited despite concession conditions that may set visitor
numbers and activities. Often, total visitor numbers in DOC-administered natural areas greatly
exceed the number permitted by concessions. In part this problem stems back to the distinction in
the Act between (non-commercial) recreation and (commercial) tourism activities. The former is to
be “fostered” while the latter is only to be “allowed”. DOC therefore has a much weaker mandate to

regulate non-commercial visitor activity and impacts.

Concessions are a relatively blunt instrument in terms of managing effects. Because the
concessions system is characterised by incremental decision rather than strategic management of
areas, planning outcomes are similar to those of the effects based planning under the RMA. The

current system is usually reactive, with DOC staff responding to single applications.

The tourism industry argues that the EIA process, as part of DOC’s concession application
process, is applied unevenly across the country. Further, it is generally not as comprehensive as
EIA (AEE) under the RMA. While decisions on new concessions take environmental impacts into
account, the EIA component of concession applications is not as public friendly as under the RMA,
although applications are referred to the Conservation Board, Iwi and Runanga concerned. While
the system can require public hearings if necessary, these are not commonly used. Overall there

are no appeal rights. The concessions process is currently under review.

Development of The Remarkables ski area near Queenstown provides an example of weaknesses
in the concession process. DOC placed a large number of conditions and rigid constraints on
individual buildings in the area. As a result, the developers were unable to work with a full plan
from the beginning, with buildings planned accordingly. Instead, development occurred on an ad
hoc basis as it transpired that many of the conditions were unworkable. In a preferred process,
DOC could have worked with the developers from the beginning to minimise effects on the
environment, recognising that it is now a modified one. The experience of developing the Rainbow
ski field shows that more collaborative approaches are workable. The developer and DOC

developed a constructive working relationship during the process of establishing the field.

44 Zoning

Land use zoning, with attendant rules about what activities are permitted or controlled in some
way, provide another approach or technique for managing the effects of tourism development on
natural areas. Under the RMA various zoning arrangements are embedded in District Plans and

are administered under the RMA provisions by local authorities. The Tourism Services Zone,
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which is in the Tasman Resource Management Plan® (TRMP), is one example and is used at St
Arnaud (Nelson Lakes) and Marahau in an attempt to address some effects of tourism
development on the existing community, water supply, sewerage treatment, landscape values,

traffic, access and so on.

Zoning is less commonly used in Conservation Act processes but is not precluded by them. The
National Parks Act provides for amenities areas and wilderness zones in national parks, while the

ROS approach can potentially lead to zooming approaches in other conservation areas.

4.5 Interface between local government and DOC

The respective roles of local authorities (that administer the RMA through their Regional or District
Plans) and DOC, in coastal and other interface areas between private land and public
conservation land, and with respect to freshwater, presents issues for achieving integrated
management. Current jurisdictional issues, associated with control and access to the foreshore by
boats at Abel Tasman National Park, create significant management issues for the Park’s carrying
capacity. In particular, the more recent recreational use of kayaks in the area has created
significant additional use of the coastal area and the water access possibilities have made it
difficult to manage. The freshwater statutory management issue is evident at Waikoropupu Springs
where DOC manages the land around the Springs as a reserve and the water itself statutorily

requires a management role by the Tasman District Council.

DOC'’s statutory advocacy role for conservation advocacy often sees it as a participant in RMA

processes, a role which can hinder good interagency relationships for integrated management.

4.6 Strategic Planning and Management

There has been a renaissance in strategic level planning in New Zealand. The RMA, with its
effects based approach, has been found wanting in terms of outcomes for the physical
environment and its inability to address interrelated issues given the jurisdictional and
philosophical parameters it embodies. The effects based approach to resource management and
the case-by-case incremental consideration of proposals for new activities and developments has
resulted in some poor outcomes on the ground. Many decision makers and planners have been
attracted back to a more strategic approach to deal with planning issues, not so much because of

the failing of the RMA to “plan” but because of the expectation that it would.

°® TRMP is a combined District and Regional Plan as TDC has both the District and Regional level RMA
functions.
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Through a strategic approach to tourism planning, interested parties are typically engaged in
addressing issues which cross-spatial jurisdictions (e.g. regionally) and functions. They will look to
build strategic directions that have a ‘vision’ and a range of actions for implementation. Often
Charrettes, working groups and other techniques are utilised to gain participation from the parties.
The implementation of the actions will frequently include the addition or change of provisions with
District or Regional Plans prepared under the RMA, but these will be used as a tool rather than a

driver.

There are a number of ways that planning issues can be addressed at the regional level in a
strategic way. The Hauraki Gulf Forum (under special legislation) provides a statutory basis for
cross-agency consideration of issues, including tourism and recreation, at a wider catchment level.
Auckland’s Regional Growth Forum also provides a non-statutory basis for consideration the future
demand for regional parks. Issues addressed through this forum include the purchase of land to
meet the demand for future regional parks and the management of environmental effects on
regional parks in South Auckland. Regional level plans also provide a basis for addressing tourism
management issues. For instance, in Southland rules are contained in Environment Southland’s

coastal plan to determine the management of aircraft and cruise ship activity in the southern fiords.

At a district level, strategic planning has also been embraced by local authorities as they deal with
growth issues. For example, the Tasman District Council initiated the Marahau Strategic Planning
Study (1999) to provide an opportunity for the community, stakeholders and Council to develop
strategic directions that would address the future of the village given the tourism development
pressures. This resulted in a vision, strategic directions and a plan change to establish a special

tourism zone.

Strategic planning presents some risks. For instance, there is the risk of loss of strategic direction
and emphasis in the transfer of strategic direction to the District Plan. The process of initiating plan
changes allows submissions and Council decision making to influence the outcomes — this can
lead to some disappointment from strategic process participants. There is also the related issue of
the degree of specificity as to outcomes that plans can dictate — if an activity is permitted by a plan
change there is no provision for management under the plan. Again, given the statutory process, if
an application is required under a plan (because the activity is controlled, discretionary, or non-
complying) then there is no surety to the outcome, given opportunities for submissions to influence
decision making outcomes. Several respondents cited a Whakatu resort proposal at Marahau as a

case where community expectations established through the strategic plan process and the
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resultant zone changes were not fulfilled by the resource consent given to the development®. The
people of Marahau have become concerned about the inadequate planning that has taken place
for tourism in their community and the nearby Abel Tasman National Park, including the new

resort. The community feels deceived by the developer and let down by the Council.

Assistance will be given to communities to plan for tourism and development through the
community plans provision in recent Local Government Act amendments. Encouraging host
communities to plan at the strategic level has the potential to smooth processes at the project
level, given greater agreement by communities about the direction particular projects are taking
them, and better management of cumulative effects. [A process initiated at Waikoropupu Springs’
near Takaka has the hallmarks of an effective community driven plan. Although its implementation
mechanisms are still unresolved®, the process has begun to address the conflicts between
community expectations as to tourism development opportunities, cultural issues by tangata
whenua regarding the waahi tapu nature of the water, and recreation issues around access to the
water for diving]. Some empowerment of local authorities to address the local issues in tailored
ways will be of assistance to recognise the place based and variable nature of many tourism

pressures.

The need for resources (financial, intellectual, political, time) to manage and address issues is a
significant issue for tourism development and activities in natural areas. There are many examples
where basic information such as numbers and types of visitors, is needed to inform planning, for
instance for infrastructure provision and related growth related amenities in places like Kaikoura,
Punakaiki and Fox Glacier. Communities with a low rating base and limited resources have the
most difficulty providing infrastructure such as sewerage disposal, or road maintenance in rural
areas. In some areas of New Zealand, local authorities with some of the smallest rating bases
have some of the largest share and spread of tourism related issues (e.g. Tasman District with

parts of four National Parks and a large district and coastline to manage).

The strategic approach to planning potentially presents significantly more opportunities for
effective tourism planning. This approach can recognise and provide for the variation of scale and
type of tourism development issues and their cross jurisdictional nature. There is growing
recognition of the need for strategic approaches in government and some facilitation of this
through changes to Local Government Act. The implementation of strategic directions will need

appropriate statutory plan provisions administered by local authorities (Regional, District, Reserve

® The consent granted to Wakatu Inc is currently the subject of an appeal to the Environment Court.
" Refer to Lucas (1999).
® The aim is to get a combined management plan by TDC and DOC - they are preparing separate ones.
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Management), and DOC (Conservation Management Strategy, Management Plans). However,

these should be used as tools rather than drivers.

4.7 The Legal Status of Place

The legal status of place, including land and water, has important implications for land
management for tourism and related activities. For example, management problems can occur
with private walkways where land ownership is transferred on part of a walkway and no legal rights
have been established to ensure longer-term access. Similar problems arise with public walkways

on private land.

There are also legal constraints to creating natural areas with a status conducive to tourism
development or managing areas for tourism. Marine reserves are a case point. Under the
proposed Marine Reserves Bill, protection of biodiversity is the goal. The argument can be made
for a marine reserve to be established for the purpose of marine protection, even though it
effectively removes a fishery from commercial or recreational fishers' available sites. Although
there are recreational benefits from marine reserves this cannot be a reason for creating them.
The same can be said for educative/advocacy benefits of reserves. The benefits from having
reserves near urban areas include accessibility and the potential support of users for other
reserves being established. However, these benefits cannot be taken into account in the selection

of possible future reserve sites.

5 ASSESSMENT AND MONITORING OF TOURISM IMPACTS

5.1 The Need for Integrated Impact Assessment

The natural environment of a destination area is one of the core products sold by the tourism
industry (Goodwin, 1995).

Sun and sand, forests and mountains, flora and fauna, rivers and lakes all constitute a
major part of the product marketed by the visitor industry. Many holiday-makers seek
untouched natural environments. However, in the process of experiencing them and

spreading the word, they contribute to their destruction (Goodwin, 1995: 129).

Tourism developments are often located in close proximity to, or even within, conservation
reserves and other relatively undisturbed natural environments. Depending on the scale of use,

these areas can suffer significant biophysical degradation as a result of visitor activity (Buckley
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and Warnken, 1998; Warnken and Buckley, 2000). Likewise, social and cultural attributes of
destination communities that are valued by the visitors can be under threat from the presence of
large numbers of visitors with differing cultural backgrounds, values and behaviours (Brunt and
Courtney, 1999). Thus, tourism has the potential to degrade its own natural and social resource
base, a phenomenon that has been described as the potentially paradoxical character of tourism.
The more authentic and rich in culture, or the more undisturbed or ecologically rich the
environment of the destination, the more attractive it becomes to visitors. With the popularity of an
area come problems of environmental degradation, which in turn diminish the quality of the
experience (Buckley and Warnken, 1998; Goodwin, 1995; Hillery et al., 2001). This paradox was
recognised in a 1980 report by the Organisation for Economic Cooperation and Development that
warned that “tourism destroys tourism” (cited in Goodwin, 1995: 129). Consequently, the concept

of tourism carrying capacity has arisen (Hillery et al., 2001).

Warner et al. (1997) point out that in many places the environmentally damaging effects of tourism
have only been recognised recently. However, there is growing awareness and research on the

impacts of tourism (Hillery et al., 2001; Williams and Lawson, 2001).

Environmental impact assessment (EIA) and social impact assessment (SIA) are strategies aimed
at identifying the effects of projects, plans or policies, and at providing for the mitigation of negative
impacts and the enhancement of positive effects. The trend towards specialisation within the field
of impact assessment has, however, inhibited the integration of these methodologies and the
findings derived from them. This separation has resulted in diminished efficiency and effectiveness
in practice, a problem recognised when the development of integrated impact assessment was
first proposed (Rossini and Porter, 1983). Since then, there has been continued debate on the

merits of, and difficulties with, the integration of assessments of the various types of effects.

Taking a broad approach to the definition of environment, the environmental effects of tourism and
tourism development (as with most development) can be categorised as biophysical, social and
economic (Devlin and Booth, 1998; Parliamentary Commissioner for the Environment, 1997).
However, impacts of these types are intricately linked with each other, and thus should be
assessed in an integrated way. Impacts include those at the sites of visitor accommodation as well
as sites of interest and recreational activities. Given the complexity and wide-reaching nature of
the effects of tourism on the biophysical and social environment, it is obvious that the planning and
management of tourism development needs to involve careful assessment and management of
impacts and the mitigation of negative impacts and maximisation of benefits (Brunt and Courtney,

1999). As Devlin and Booth (1998) emphasise, impact studies need to take an interdisciplinary
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approach to assure that all potential biophysical and social impacts are examined and their

linkages are uncovered.

In reality, the environment is comprised of intricately and inseparably interlinked social and
biophysical systems. When the biophysical environment is affected by a development, the result
may be the degradation of these biophysical components of the environment. This degradation,
however, will almost always have implications for humans. Thus, almost all biophysical effects
ultimately have social consequences and must be explained in that context (Bryan, 1999; Craig,
1990; Slootweg, Vanclay and Schooten, 2001; Taylor, Bryan and Goodrich, 1995). In fact, it is
precisely the social consequences of biophysical degradation that ultimately provide impetus for us
to care about the environmental impacts of human activities (which is not to say that the

biophysical environment does not have standing in itself).

5.2 Social Impact Assessment

The social impacts of tourism have been widely studied over the past two decades. Communities
with substantial tourism development invariably undergo changes in the structure of society.
Demographic changes, for example, include the in-migration of younger people attracted by
employment opportunities and the presence of visitors (Sharpley, 1994; Williams and Lawson,
2001). Changes in the demographic profile of host communities have been widely discussed (e.g.,
English, Marcouiller and Cordell, 2000). Some of these changes and their resulting impacts might

be regarded as positive, others as negative (Brunt and Courtney, 1999).

Positive effects of tourism development include improvements in income, employment
opportunities, local infrastructure and services. Tourism may boost, or in some cases, revitalise
local economies, as it provides a stimulus for local industries and agricultural production, hotels
and restaurants, transport, guides, souvenirs and handcrafts. Such improvements of the economic
potential within a community usually have spin-off effects on the provision of social services,
healthcare and education. In addition, public facilities and infrastructures such as roads and
sewage systems may be maintained to a higher standard and recreational and leisure facilities
that could otherwise not be supported are made available to local residents. These improvements
result in improvements in the quality of life for local residents. Tourism may also provide an
incentive for the restoration and preservation of historic and religious buildings and the revival of
local customs and culture (Brunt and Courtney, 1999; Goodwin, 1995; Sharpley, 1994; Warner, et
al. 1997).

However, tourism development can also result in significant negative social and cultural effects,

which put a severe burden on host communities and can result in the failure of the development
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itself, when visitor satisfaction deteriorates (Goodwin, 1995). Obvious negative social effects can
include increases in the cost of living; problems of overcrowding, traffic congestions, noise and
pollution; decreased safety or perceptions thereof; the communication of diseases; increased drug
use; and clashes of cultures and values held by visitors and the host community (Devlin and
Booth, 1998; Goodwin, 1995; Warner, et al., 1997). Problems may also arise from the conversion
of the local economy, especially of service providers and retail, from those oriented toward the
local communities as the main market to those catering mainly for tourism demands, such as for
souvenirs (Sharpley, 1994). In its extreme, this change can lead to dependence of local

economies on tourism at the expense of economic diversification.

Like the deterioration of the biophysical environment, the degradation of the social and cultural
environment can have significant impacts on the sustainability of tourism development. It has long
been acknowledged in social impact assessment that relevant social impacts are not limited to
changes such as jobs created. They extend to human values, attitudes and cultural change,
particularly in tourism development. Resentment against visitors and the tourism industry within a
host community can include unwelcome behaviour, the commoditisation of culture and religion, the
economic gap between locals and visitors, and inflated prices (Brunt and Courtney, 1999;
Sharpley, 1994). Negative local sentiment, in its extreme, might hamper tourism developments or
even result in its abandonment. Thus, if tourism development is to be successful and sustainable,
the social impacts should be taken into account (Warren and Taylor, 2001). If the reasons why
residents support or oppose developments are known, the most suitable projects can be selected
and planned for (Ap, 1992; Lankford, 1994; Brunt and Courtney, 1999; Williams and Lawson,
2001).

5.3 Biophysical Impact Assessment

Typical impacts on the biophysical environment resulting from tourism and outdoor recreation
include potentially significant impact on terrestrial flora or fauna, ground- and surface-water
hydrology and chemistry, soils and geology (Devlin and Booth, 1998; Warnken and Buckley, 1998,
Warnken and Buckley, 2000)

Parameters on biota which can be measured to assess baseline conditions and impacts include
richness and diversity, abundance and biomass, for particular species and the overall ecosystem;
rarity, conservation status, population size and community structure of the species present; and
the occurrence of introduced species (Warnken and Buckley, 1998). Impacts can include reduction
in species diversity, changes to population levels, displacement, rearrangement of the structure of
biological communities, reduced productivity, changes in animals’ behaviour and effects on

breeding. These impacts can result form either direct interference with animals or plants, or
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indirect alterations to the habitat (Devlin and Booth, 1998). No uniform relationship between the
scale of recreational use and wildlife population measures is evident. Devlin and Booth (1998)
point out that responses of wildlife to the presence and activities of recreationists vary by species,
and sometimes by individual animals. Thus, species may decline or increase with increases in

visitor numbers.

Impacts on soils and geology include those resulting from the removal of plant cover, ground
compaction, soil erosion and gullying, and the resulting increase in the presence of barren and
eroded surfaces (Devlin and Booth, 1998; Hillery et al., 2001). Shrub and tree damage, littering
and vandalism, and the formation of informal tourist-made tracks are sometimes the most visible
signs of environmental degradation caused by visitors (Goodwin, 1995; Hillery et al., 2001). These
effects are concentrated around recreation facilities such as tracks, huts and other facilities (Devlin
and Booth, 1998).

Fragile ecosystems, which may already be under pressure from the local population, may be put
under increasing stress. Further, as visitors penetrate increasingly remote areas, these impacts
spread to previously undisturbed environments. In addition, hotels, roads, restaurants and car
parks change the visual appearance of the environment (Goodwin, 1995). These effects include
construction activity (Warner, Akis and Peristianis, 1997). Some developments bring along more
project-specific impacts. For example, typical biophysical effects related to golf courses include
nutrient enrichment and pesticide contamination in surface runoff or groundwater leachates
(Warnken and Buckley, 2000).

Indirect (or higher-order) impacts result from increased resource demands. Visitors may consume
more water as well as energy for amenities such as lifts and air-conditioning. Developments such
as accommodation and campgrounds put additional stress on local sewage disposal and water
treatment systems, and may result in increased pollution with pesticide, herbicides and cleaning
materials. Still wider impacts include those of travel, including noise and chemical emissions from

vehicles and aircraft (Goodwin, 1995).

Effects on the natural environment, however, are not necessarily always negative. In some cases,
tourism provides an important incentive for the protection of natural areas, as it represents a non-

consumptive use alternative of natural resources (Warner, Akis and Peristianis, 1997).
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5.4 Assessment of Cumulative Impacts

One of the problems associated with tourism in natural areas is that a single identifiable limit to
development, with obvious consequences, is not always identifiable. Instead, the impacts of
tourism tend to cumulate relatively slowly as visitor numbers increase, and consequent changes
may be subtle. For instance, tourism activity might continue unabated, but in fact the character of
that tourism activity and associated visitor types might have changed, or host community attitudes

have hardened.

It is specifically important to examine the cumulative effects of tourism development in a local
area. While most individual tourism projects are of medium scale, involving predictable
engineering activities and waste streams, they are often clustered. This potentially results in much
more significant cumulative effects than each individual project creates (Buckley and Warnken,
1998; Warnken and Buckley, 2000; Warnken and Buckley, 1995). These cumulative effects can
lead to problems when individual projects are approved by the planning authorities without the
requirement for impact assessment and, thus, without regard for the potential for cumulative
effects. For instance, the urban sprawl and cumulative environmental effects associated with
tourism development in Queensland, Australia, largely resulted from a failure of past legislation to

require EIA for medium-scale projects (Warnken and Buckley, 1995).

The results of interviews for this project indicated that the tourism industry in New Zealand needs
to ‘bite the bullet’ and find ways of addressing cumulative effects, along with an understanding of
carrying capacity and ways to limit tourism development. One way for the industry, host
communities and regulatory agencies to identify cumulative effects is to introduce more rigorous

monitoring, including social monitoring, underpinned by research to generate baseline data.

In New Zealand much criticism is levelled at the concessions system as a management tool,
because of its poor performance in dealing adequately with cumulative effects. DOC needs to look
at cumulative effects as part of the concessions process, where relevant in conjunction with the
resource consent process. It is difficult to do this assessment adequately without more monitoring
of existing concessions and consents (it is agreed that monitoring is inadequate). DOC is now
working on monitoring and measuring effects of concession activities to help managers determine

levels of acceptability.

There is an issue here that concessions are granted either without adequate predictive
assessment of impacts, or because assessments are not trusted as a decision making tool. So
adverse effects are not recognised until they have been demonstrated and the resource becomes

degraded - in comparison to a more precautionary approach.
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For example, respondents considered that cumulative effects associated with Abel Tasman
National Park could have been avoided if DOC had approached the allocation of concessions
more proactively. However, there are still problems because the tools that may inform the zoning
and setting of activity types and levels are imperfect. Management staff believe that tools such as
LAC, carrying capacity, and ROS lack demonstrated success. If the available tools were perceived
to be more reliable, managers would have greater confidence in being more prescriptive about

allowable activity and therefore preventing cumulative impacts.

Particular problems arise with severe cumulative impacts in tourism buffer zones and gateways
adjacent to the DOC estate, indicating a need for more integrated planning between territorial
authorities and DOC. Marihau is one example of this, with Punakaiki, Ohakune and Franz Josef
also noted as examples. An integrated approach should enable better planning and management
of amenities in these areas that meet visitor demand, consistent with the high ecological values of

the adjacent protected areas, as well as being profitable for operators.

Another area is Godley Head, which is considered to have a high physical capacity - in other
words, capacity has not yet been reached from a physical perspective. A more positive example is
4WD use of some beaches and river beds in Canterbury which has required inter-agency
co-ordination and public consultation to manage the resulting impacts such as beach erosion and
destruction of breeding habitat. Working parties have helped to involve the community in

identifying the problem and finding solutions.

Cumulative effects of climbing and other recreational activities are especially evident at Kura
Tawhiti where the hardware that climbers leave in the rocks is gradually degrading the lime stone
and lichens, and the graffiti of visitors is degrading the cultural values of the place including
damaging the rock art. The modern graffiti sits alongside and, in one case, over the rock art of
tangata whenua ancestors. While DOC and users of the area may not have recognised the
impacts to date, the cumulative damage is now clearly evident and further cumulative impacts

need to be avoided.

5.5 Monitoring of Impacts

Monitoring is important in setting and maintaining standards as well as understanding
environmental and social impacts. Some managers regard monitoring as academic, like research.
It is therefore overlooked as a management tool and the results of monitoring are not properly

aggregated, analysed or disseminated to managers and stakeholders. Yet monitoring the effects
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of activities that have been allowed by management plans, concessions and resource consents
should help managers determine levels of acceptable use from both a bio-physical and social

perspective.

Respondents contended that DOC does not undertake adequate monitoring of concessions. After
many attempts, DOC still does not have a reliable and robust track counting device. The
Department often does not know numbers of visitors undertaking activities or using areas, nor do
they know the dollar value (of the concession). While concession holders are required to report
numbers to DOC, there are insufficient resources to do the necessary analysis of the returns. They

are not setting appropriate visitor number limitations, nor addressing the scale of use.

Systematic monitoring is not happening due both to lack of capacity, and lack of tools. Because of
this, DOC tends to do one-off studies, despite the need for ongoing monitoring of the conditions
set for each concession. DOC also needs to look at cumulative effects from a number of
concessions. An integrated approach is regarded as the only way DOC will get the necessary
information to allow them to limit numbers. While one-off projects are undertaken there are too few
staff to act unless the red flag goes up (i.e. there is a significant adverse effect). An example is
research on marine-mammals. Another is a one-off survey of aircraft at Mt Cook/Aoraki which

helped DOC to get information on visitor numbers and enabled them to limit numbers there.

Managers need a simple tool kit for monitoring impacts. A number of recent innovations were
noted during interviews. One productive approach may be to look more at tourism indicators, for
instance, tourist-related transport indicators on rural roads or main highways. Both pressure and
state indicators have potential. It is also important to look at aggregate impacts on the
environment, such as tourism energy use. Some human health indicators could be relevant for
tourism, such as bathing water quality or shell-fish gathering standards commonly used in other
contexts. Photos along the trail have been used to record changes to a beech forest area and thus
measure the physical impacts of activities like horse trekking. There are now several relatively
simple methodologies for monitoring different kinds of biodiversity. There are questionnaire
designs for looking at visitor experience and satisfaction that can be repeated over time. In
addition, the move to triple-bottom-line reporting by businesses may lead to some useful

integrated indicators.
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6 COMMUNITY PARTICIPATION IN TOURISM PLANNING AND MANAGEMENT

6.1  Approaches to Participation

There is an underlying philosophy that more democratic approaches to natural resource
management will encourage active citizen participation in both planning and management. Public
participation has become a basic precept in the EIA/SIA literature as well. However, while
participation has become increasingly necessary in many contexts it is also more complex, as the
management of natural resources for the purposes of tourism and recreation has also become

more complicated.

There are two common participatory processes for involving local communities and other
stakeholders in the decision-making processes. They comprise include interactive participation,

and participation by consultation or functional participation.

» Through interactive participation people are involved in joint analysis, development of action
plans, and strengthening of local institutions. Groups take control of local decisions and
determine how available resources are used. For instance, the planning and management of
participation processes could be handed on to tangata whenua rather than managed by DOC

or other statutory bodies.

» |n participation by consultation, or functional participation, people are consulted or answer
questions. External agents define the problems and information gathering processes. Often,
external agencies see such consultation as a means to achieve project goals. Shared-decision
making is included, but tends to be after major decisions have already been made. Such
participatory processes can lead to short sighted planning outputs and lack of uptake by key

stakeholders.

To some degree, these different types represent a continuum of how power is shared. At one end,
interactive participation represents an ‘ideal’ whereby power and decision making is shared
between stakeholders. At the other, consultation or functional participation is generally more ‘top
down’, with statutory bodies controlling the general terms of the planning process and the process
itself (Mowforth and Munt, 1998:241).

Most participation approaches associated with tourism planning tend to focus on stakeholder
participation, rather than ‘popular’ participation — that is, the participation of all individuals within a

certain area or community.
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The underlying rationale for participation shapes and influences the types of stakeholders

involved, the participation processes employed, and the outcomes. Some reasons for establishing

participation processes in tourism planning include:

6.2

to increase or improve the capacity of the tourism industry;

for pragmatic planning — to provide a sound plan for the future, which is sustainable and

appropriate for stakeholders;

to obtain host community support;

to uphold democratic/social principles — human rights and self-determination;

as a means of neutralising or balancing power between weak and strong stakeholders;

for participation and control over the local economy.

Barriers to Effective Participation

The most commonly cited barriers to participation relate to socio-economic characteristics of

potential participants, their cultural background, operational barriers and wider political and other

structural barriers.

Socio-economic barriers can prevent individuals and communities from low-income socio-
economic groups from participating. Often, their time and energy is spent surviving on a day to
day