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Executive Summary

The White Mountain Apache Tribe(White Mountain Apache Tribe) currently faces the decision of
whether to develop a comprehensive resource plan. The issue of Integrated Resource Management Plans
(IRMPs) came up a few years ago when the BIA suggested the Tribe develop one and the BIA may force the
issue again. Furthermore, current complaints about resource allocation and use may become active demands
for planning. Even if comprehensive multiple resource planning were not a hot-button issue, the White
Mountain Apache Tribe might find planning worth considering in its own right.

The purpose of this report is to help the Tribe decide whether to plan or not. Planning has both costs
and benefits, and the way in which the Tribe creates a plan affects both. This report will focus on the
process of planning by analyzing the experience of others and developing a prototype plan for the Tribe.

The report will concentrate only briefly on the intrinsic merits or risks of plans themselves; that is left to

the Tribe to investigate.

Why plan?

Planning at the Fort Apache reservation can result in several benefits. Among these are:

» Economic efficiency
Greater economic benefit can be a consequence of two characteristics of good planning: 1)careful

analysis of the Tribe’s competitive situation and 2) the comparison of alternative projects to
maximize net benefit to the Tribe.

* Sovereignty
Developing a plan can assert Tribal claims to resources and can be a means of influencing the

BIA’s policies directly or indirectly. Creating a plan that commits resources to preservation or
use may also be helpful in the Tribe's dealings with others off the reservation who have an
interest in how the Tribe’s resources are used. Developing a plan can also cause the BIA to
follow goals defined by the Tribe if the Tribe develops an Integrated Resource Management
Plan(IRMP). Even without an IRMP, if the Tribe develops a plan, the BIA will likely include
the goals of plan in its policy making.

¢ Institutional development
Beginning the process of developing a comprehensive natural resource plan can spur the creation
of new Tribal institutions and the development of existing ones. If the Tribe chooses to write a
plan by 1tself, pressure for better resource management agencies will naturally emerge from the
planning process. The Tribe has already begun working on a Tribal Department of Forestry.
Developing a plan will strengthen arguments that this process be advanced rapidly and may
induce work in other agencies if the Tribe finds it wants to develop self-sufficiency in other
resource management areas.
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- Social learning
Producing a plan can encourage social learning if the process of understanding existing conditions
and obstacles to desired conditions is public and open. Such learning can provoke changes in
accepted means of fostering greater development. For example, job security in the Tribal
government may emerge as a problem all factions on the reservation want to address if a
comunon diagnosis of the obstacles to the Tribe’s development emerges.
* Vision
Since the first phase of a planning process requires articulating a destination—a way the Tribe
will look after implementation—planning can be a vehicle for building agreement on what the
Tribe’s priorities are. Such a vision, once converted into goals and guidelines can be used by
Tribal managers and directors to guide their daily decisions in a coherent fashion.
These advantages are not exhaustively articulated here nor in the main report. The Tribe’s members
will have to investigate, whether the benefits of planning are worth the substantial effort required to
develop a natural resource plan. Nevertheless, these advantages provide a good jumping off point for a

discussion of what planning entails because they balance the considerable costs involved.

What would a good plan look like?

There is an intuitive simplicity to planning that often causes people to address only the functional
requirements of planning and not the strategic implications of their choices in designing a planning process.
For exampie, choosing who wiil participate in the process has strategic consequences for the success of the
process and the long-term sustainability of the agreements encapsulated in the plan. Therefore, the groups
that assemble a planning process for the White Mountain Apache Tribe may find it useful to think
seriously about what they want to accomplish before planning the process so they can design a process that
will not only result in a well-written plan, but be sustaina;ble, be economically efficient, be politically
feasible or satisfy any other criteria they desire.

In collecting the wisdom of practitioners and observers, this report suggests that the stages of the
process and the way in which the players are selected and organized are critical for the success of the plan.
Specifically, the stages and their strategic implications include the following:

* Deciding to Begin
This stage can be strategically useful for mobilizing political or popular commitment to
planning. By making the decision to plan unanimous, by incorporating many factions into the
decision or by choosing a set of goals that planning would satisfy, the people who make the
decision to plan can develop a constituency that favors planning. A committed constituency

could then be used as a powerful advocate for completing the plan when the negotiation of the
plan becomes difficult.
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* Defining the Scope of the Plan

Deciding what resource issues to include in the plan affects the level of conﬂlct likely to emerge
in the process. First, managers or analysts who are included because their resources are
included, will bring their personal traits and professional perspectives. These differing points
of view could create conflict. Second, the broader the plan’s scope, the more likely players
unfamiliar with traditional conflicts among resource managers will have a moderating
influence. However, the more managers unfamiliar with current resource conflicts, the more
likely discussions will breakdown due to lack of shared expertise. Third, the scope of the
process will determine what outside organizations will participate, and adding outside
participants certainly increases the potential for conflict.

¢ Articulating the Goals of the Plan

Choosing a collection of goals for the plan is likely to be a frustrating task, but the planners
should not lose track of the strategic advantage offered by an agreed-upon set of goals. The
goals will be a foundation upon which the remainder of the process will rest. The more solid
the agreement and the more concrete the goals, the more useful they will be as a fallback when
disagreements need to be settled.

® Research and Analysis

If research and analysis are used strategically, they can be tools for generating agreement. One
major obstacle to planning is the different perceptions of the Tribe’s problems that players bring
to the process. If research is done with education of the public and managers as a goal, it can be
the basis for a shared perception of the objective reality facing the Tribe.

* Developing and Comparing Alternatives

Inevitably it will be impossible to create sets of policies that satisfy the plan’s goals equally
well. Thus, choosing a set of alternative policies implies that some goals will receive priority
over others. Giving some goals higher priority could have adverse effects for the long-term
implementation of the plan if some participants feel a deal was struck to exclude them or their
goals. Therefore, it is wise to determine who chooses the alternatives and how they are chosen
in a way that enhances the likelihood they are implemented.

¢ Implementation and Performance Review

The goal of a plan is change not the generation of studies. If real change is to be accomplished,
the plan must be converted into implementation guidelines or operational objectives that would
eventually be yardsticks for comparing performance with intentions.

It is not enough to simply develop the stages of the process; the participants need to be orchestrated in a

way that contributes to the durability of the plan and its ability to generate change over the long-term.

The players need to be selected; they need to be organized; and the inevitable conflict between them needs

to be regulated.
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* Players in the Planning Process

The complexity of planning will inevitably require the participation of consultants, lawyers
and perhaps the resource managers. The inclusion of each should be done with an eye for the
long-term viability of the plan. First, the expertise of natural resource consultants will be
needed, yet their involvement could threaten Tribal perceptions of sovereignty. Second, current
litigation and the heavy burden of statutory review require the participation of Tribal legal
staffs and retained lawyers, yet unchecked concern with legal strategy could detract from the
strategic needs of the plan. Finally, the inclusion of resource managers is necessary because they
are ultimately going to implement any plan and their experience and opinion will be important



to incorporate. Nevertheless, including them in the wrong way could needlessly take time
away from their managing duties or escalate the potential for conflict.

¢ Organizing the Participants in the Process
How the public, political leaders, technical experts, managers and outsiders are brought
together has implications for the efficiency of the plan and for its success. Each of these
categories of participants can specialize in certain areas yet they all need to be coordinated.
For example, the public or political leaders are probably best suited to making value decisions
yet the experts and maybe outsiders have the relevant knowledge with which to generate
policy options. Coordinating these groups and making sure they learn from each other given the
distrust among them is a strategic challenge the process design will have to address.

¢ Regulating Conflict
Conflict could be the centripetal force that destroys a concerted process. The threat of conflict
could also cause the planning groups to avoid difficult issues or otherwise weaken the plan.
Therefore, the planning process should carefully address how difficult work is paced and how
cooperation is developed. This could be done by limiting the scope of the plan, limiting the
roles people can play, carefully choosing a facilitator or coordinator, or otherwise dividing and
pacing the labor.

A Prototype of a Phased Planning Process

This report tries to distill the more important aspects of the principles listed above into a prototype
that the Tribe can employ as a focus of discussion. The prototype does not take into account all of these
principles nor is it necessarily compatible with Tribal culture or politics. It does, however, incorporate some
of the major issues raised here. As the Tribe begins to develop its plan, it is encouraged to address not only
the mechanical parts of the planning process but the strategic implications of each decision for the plan’s
ability to improve life on the reservation and the plan’s long-term viability.

The core of the process is a set of four stages each consisting of two major tasks: 1)Deciding to plan and
creating a planning process, 2)Evaluating the present and choosing a future, 3)Generating a set of
alternatives and choosing from altertnatives from it and 4)Putting the plan to work and reviewing its
outcomes. [Figure 3 in Appendix A, which is repeated after this summary for convenience, illustrates the
four phases and the specific work in each.] In the first phase the Tribal leadership would investigate the
potential costs and benefits of planning, decide whether or not to plan, and if so, designate a task force to
develop the planning process fully and coordinate planning once it began. In the second phase the task force
would preside over the development of a plan scope, collect opinions about goals for the plan and create
interdisciplinary technical teams that would evaluate past and present uses and conditions of resources. In

the third phase, the task force would coordinate the creation of alternatives for each resource and present



the alternatives to the public and/or the Council for review and approval. In the final stage, the task force
would create a review board to oversee the plan’s implementation and would disband itself. The review
board would continue in existence for the duration of the plan, periodically comparing outcomes of the plan
with intentions. (A more detailed discussion of each of these phases is in Figure 3 and in part three of the
text.)

The Task Force would coordinate all the players while ultimately reporting to the Council. It would
consist of four or five full-time staff members, and its sole purpose would be to develop the plan. It would
integrate information from the technical teams and from the department directors and enterprise managers,
political mandates from the Council and the public and specialized expertise from the legal staffs,
consultants and others. One possible organizational relation looks like this:

A Prototype of Institutional Relations in the Planning Process of the
White Mountain Apache Tribe

Tribal Council

Leral
egal

___________ Department
Enterprise / Resource Planning Planning
Department Task Force Consultant
Heads
Tribal | Outside Groups
Community and
risdictions
Tribal Core BIA Jurisdicti
Technical Technical
Team Team
Figurc 4

The enterprise and department directors would contribute a small fraction of their time to working on the
plan and would primarily develop alternative resource policies. The Tribal community might participate
indirectly through representatives or directly through public hearings. The technical teams would be
responsible for the scientific and economic information about past, current and possible future uses of natural
resources. Outside groups or jurisdictions like the neighboring forests and counties might contribute

information about their management plans or otherwise aid the process. The planning consultant would



primarily offer advice on how the logistical and technical questions should be resolved and perhaps serve

as a facilitator. The legal staffs could advise the task force on matters of litigation strategy or statutory

compliance.

The model presented here is only one of many possible conceptions of what an effective planning process
is. Hopefully, this report will spark some discussion on the reservation about what appropriate planning
measures might be like or how they should be produced. If such a discussion matures into a decision to
embark on a planning process, this report may help the Tribe design a process that not only makes a strong
plan but engenders other benefits. If this report encourages the Tribe to think not just about the plan itself,

but of the strategic elements of all the choices made in designing a process and a plan, the report wiil have

been a success.
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As the White Mountain Apache Tribe looks to the twenty-first century it faces considerable challenges
and opportunities. Demands on the Tribal government and the Tribe’s natural resources are likely to
increase. Claims on Tribal resources from within the Tribe will certainly rise dramatically. The Tribe's
population of 13,000 is growing rapidly, and new generations of Apaches will look first to the Tribe to
provide the resources and enterprises on which their jobs, incomes and sociél services will depend. Claims
on Tribal resources from beyond the reservation will also grow rapidly. The Tribe faces rising burdens from
the federal government in the form of detailed statutory obligations. The Tribe is also likely to face
growing demands for recreation and natural resources from the Phoenix metropolitan area. Of Arizona’s 3.7
million inhabitants, 44% live in the Salt River Valley communities and the state’s population is predicted
to grow at 2.8% annually until the end of the century. (Tecle & Covington,14)! These demands on Tribal
assets from within and without raise the question of planning for the future. Is it wise for the Tribe to
dedicate the substantial time, energy and money required to embark on an integrated plan for the future
preservation and use of its resources? Is it wise for the Tribe to conlinue managing ils resources as it now does,
or would the Tribe be better off integrating its resource management decisions more fully and allocating
resources in accord with articulated visions and goals? |

The purpose of this report is to aid the Tribal government and its people in answering this question.
There are advantages and disadvantages to creating a comprehensive resource plan, and there are variety
of ways that the Tribe could develop a plan. This paper will not focus intently on the advantages or
disadvantages; those are probably best left to the Tribe. Instead the report will explore the characteristics
of effective planning processes. By applying accepted and tested principles in designing a prototype for the

White Mountain Apache Tribe, this report will hopefully aid the Tribe in making its decision of whether

to plan or not.

The discussion that follows is divided into three main parts. Part I sketches a few of the benefits the

Tribe can expect from planning. Part II outlines principles of development planning collected from the
experience of the Confederated Salish & Kootenai Tribes, the literature of public management theory and

integrated development planning and the recommendations of the BIA for Integrated Resource Management

'For comparison, the U.3. population compounded growth per annum was 1.1% from 1960 to 1988. (Ibid., p.14)



Plans (IRMPs).2 Part III lays out a prototype of a planning process for the White Mountain Apache Tribe
and sketches out some of the institutional and staff requirements of the proposed planning process. Part IV

concludes the report with some observations about the prototype and the Tribe’s situation.

I. Why plan?

Obviously, there are numerous benefits that could accrue to the Tribe were it to develop and follow a
carefully designed plan.3 Most salient among these benefits are increased economic efficiency, greater
Tribal sovereignty and institutional capacity.# Developing and implementing a comprehensive long-range
resource plan can make land and resource allocations more complementary thereby increasing their long-
term effectiveness in accomplishing Tribal goals. Planning can also send a signal to the BIA and entities off
the reservation that the Tribe has serious and articulated goals for its resource development. The
development and implementation of a resource plan can also provide an opportunity for the Tribe to
develop its institutions to the point where they can take over the BIA’s functions. Most importantly, the
planning process can cause the Tribe to face and address current internal obstacles to its long-term

development.

Economic Efficiency

A well-designed plan can improve the likelihood of increased economic efficiency. First, if the
planning process involves an assessment of the Tribe’s competitive position, it could ultimately improve the
profitability of firms on the reservation. Careful analysis of the firm’s competitors, suppliers, buyers and

internal resources could lead the Tribe to make strategic planning decisions for the enterprises. If these

2] choose the Salish and Kootenai Tribes as an example because their model is highly regarded in Indian country.
Other tribes have developed plans but I have not included them here. Many of them pale in comparison with the
Flathead example. Some follow the BIA’s model directly and do not go much beyond IRMP guidelines. Others fail to
integrate planning or to outline implementation guidelines. Still others are only in the early phases.

3 include this discussion of the benefits of comprehensive resource planning not so much to convince the Tribe to
develop a plan as to provide a counterbalance to the discussion that follows. Enumerating the benefits above provides
a way to sweeten the picture presented in Part III—the task of developing a planning process will certainly be
contentious, time—consuming, costly and frustrating. Without presenting a brief sketch of the benefits the Tribe
should consider, this report might convince the readers not to embark upon the planning process—not the purpose of
this report.

This report takes institutional capacity to mean the ability of an organization (e.g. the Tribal government) to do
specialized work (e.g. analysis of resource conditions and generation of policy options).



decisions were made together the Tribe could diversify its risk, the enterprises could more carefully
differentiate their market niches and enterprise managers might have greater awareness of their strategic
options. All of these could increase the net flow of revenues to the Tribe.

Second, it is likely that gains can be made by considering the set of individual resource development
projects together of separately. If plans for resource use are made independently of one another it is unlikely
that net benefits to the Tribe are maximized. For net benefits to be maximized, the last incremental asset
(dollar, employee, etc.) added to each project must result in equal return (financial or otherwise) regardless
of which project it is added to. In other words, under efficiency, the Tribe could not be made better moving
money from one project to another. If Tribal funds were inefficiently allocated, assets could be moved from
one project to another resulting in a net gain for the Tribe. Such inefficiency might arise if the funding
decisions were made separately without comparing gains from trading investments between projects.

An example may prove helpful.’ Suppose the Tribe wanted to maximize net income, i.e.,, benefits were
measured in terms of per capita Tribal income. And, supposc that the opportunities for exploiting the
timber resources of the reservation were virtually all expended. It might prove beneficial for the Tribe to
invest in an area where the opportunities for economic development were relatively untapped, say in
livestock management or tourism. In this example, moving capital from the timber industry to the livestock
industry would certainly hurt the timber industry, but the gains to livestock would exceed the losses to
timber. lf, on the other hand, the Tribe's decisions were perfectly etficient (in economic terms) no such re-
allocations could be made; the returns of investing one more dollar in timber production would equal the
returns to investment in livestock, and no trades could be made where the benefits surpassed costs. In fact, in
such a situation the costs of a re-allocation would be greater than the gains.

This economic principle is a theoretical model and not a perfect predictor of how the world behaves.
Adding to this model political conflict or inflexible decisions like heavy capital expenditures makes
perfect economic efficiency elusive. Nonetheless, this economic principle can inform the design of a

planning process. First, it suggests that Tribal planners articulate what they consider to be benefits.

SWhile it may bear some resemblance to Tribal conditions, the example that follows is included for the purposes of
understanding and not as a recommendation.



Without establishing what the planners hope to accomplish, it will be difficult to compare projects.
Second, the principle suggests that as many projects and fields of study be brought together as is practical.
By including the livestock investment decision with the decision to invest in forest growth, lumber mills,
camp sites, gaming resorts, ski resorts, schools and hospitals, the Tribe can determine whether tradeoffs can
be made between projects that will result in net benefits. By bringing together multiple resource planning
decisions, an integrated process can evaluate tradeoffs across resources that create net gains. In short,
combining the decisions to invest or develop natural and other resources in a comprehensive planning process

can improve the overall well-being of the Tribe.

Sovereignty and Institutional Development

A second category of intended benefits for the Tribe will be additional sovereignty and technical
capacity. Developing a plan will assert Tribal claims to the resources it wants to control. The Salish and
Kootenai Tribes designed their comprehensive resource plan to “enhance the Tribe’s ability to exercise
control and decision-making over the lands and natural resources of the Flathead Indian Reservation.” The
Tribes’ government intended the plan to “reinforce the jurisdictional and decision-making capabilities of
the Tribes on all land and natural resource matters of the Reservation.” (Salish & Kootenai, 1988, 1)

These intentions were turned into a firm assertion of Salish and Kootenai control when the Tribes used
provisions of the BIA’s Integrated Resource Management Planning (IRMP) guidelines® to hold the BIA to a
course charted by the Tribe. At the start of their planning process they signed a Memorandum of
Understanding with the BIA that limited the role the BIA would play in the planning process. (S&K,
1988, 4) Writing a memorandum of understanding put them in control of how BIA personnel, information and
analysis would be incorporated into the plan. Making a Comprehensive Resource Plan also assured the BIA
followed the will of the Tribes in planning and allocating the Tribes’ resources; since the IRMP is a
management agreement between the Tribe and the BIA, “It is the responsibility of appropriate

Bureau...line officers to ensure the selected IRMP alternatives are implemented.” (30 BIAM Supplement 10,

SBureau of Indian Affairs, 30 BLAM Supplement 10.



§4.1) This means that tribes that develop resource plans can compel the BIA to follow a course determined
by the tribe.

The development of a plan could also provide an impetus to make resource management more coherent
and to develop the Tribe’s management and research capacity. The Confederated Salish and Kootenai
Tribes found that:

Over the years, the Tribes adopted a variety of ordinances governing land and resources

without a comprehensive policy framework to provide a vision...Management and

regulatory activities have often been initiated in response to a crisis resulting in a

“piecemeal” approach to planned resource management. This process has resulted in

overlap, confusion and inconsistency in policy development. (S&K, 1988, 2)
The creation of a planning process brought Tribal leaders and members to face the problems of their way of
making policy, and agreement emerged on the need for more comprehensive planning. The process of
developing the plan required the cooperation of resource managers from all parts of the reservation and the
creation of a centrally positioned office to coordinate the generation and implementation of the plan. At
first, this took the form of a Resources Plauxiﬁg Office juined by a Core Technical Team. As the project
evolves, a clearinghouse is proposed through which resource management plans will pass to ensure
implementation follows comprehensive plan guidelines.

At the White Mountain Apache Tribe the development of a planning process could have the same
stream of effects. The Natural Resource Committee as it currently stands is primarily concerned with the
allocation of timber, and the committee members who are not directly connected to timber management do
not feel engaged or important.” By developing a new institution that would be more broadly based than the
Natural Resource Committee or by expanding and balancing the members and duties of the Natural
Resources Conunittee, the Tribe could engage the managers of all the Tribe’s resources and make resource
planning more comprehensive.

Embarking on a project to develop a plan could also provide the impetus and justification for developing

the Tribe’s institutional capacity for resource management. The Salish & Kootenai Tribes found that the

7 Several members commented that attendance of Committee members who did not manage or use timber resources
directly was sporadic. Some Committee members who did not feel engaged, felt the Natural Resources Committee
had virtually the same duties as the now-defunct Timber Committee and did not often need nor solicit their
input.(Gatewood, Albert, Jojola)



process of developing a comprehensive resource management plan required even more personnel than they
had in their well-developed Natural Resources Department.? Their Council’s decision to support planning
enabled them to justify in grant applications, four and a half additional FTE’s for the planning process, of
which two were funded. At the White Mountain Apache Tribe where institutional capacity is considerably
less well developed, creating a plan could a) justify grant applications and P.L. 638 contracts and b) provide

a way for the Tribe to commit itself to maintaining institutional capacity it has already been planning.’

Social Learning and Developing a Vision

Finally, and perhaps most importantly, the development of a plan could be the vehicle by which the
Tribe articulates and implements a long-term vision for its members, institutions and resources. The Salish
& Kootenai Tribes began their planning process by formulating a vision of what the Tribes could look like in
the year 2000. (see Fig. 1 in Appendix A) This formed the basis for eventual discussion of scope and goals.
(Salish & Kootenai, 1988) The White Mountain Apache Tribe might also find it useful to begin with a
vision of where it wants to be when the next century opens. Once Tribal vision is developed, the Tribe will
almost naturally begin to face the obstacles to that vision of the current institutional arrangements. If, for
example, the Tribe wants to develop its own forest management capacity so that it is not beholden to the
BIA’s analysis and prescriptions, it will have to face the question of why educated young Apaches find the
job security in the BIA or off the reservation so alluring. If the Tribe wants to develop sustainable multiple
resource use and extraction on the reservation so that all generations will benefit from their natural
heritage, it will have to face the question of timber’s dominance in Council and Natural Resource
Committee discussions. If the Tribe takes planning seriously and develops a commitment to the planning
process early, it is likely that the Tribe will not only face the obstacles to its vision, but work to surmount
them as well.

In order for these and other benefits of planning to accrue to the Tribe, the Tribe would have to do all it

could to make sure the planning process and the plan itself work toward these ends. The Tribe could embark

8The Salish & Kootenai Tribes’ Natural Resources Department has 74 FTE’s including 20 professionals most of whom

are members.
9The Tribe has already been considering full development of a Department of Forestry. Embarking on a planning
process could provide further impetus for developing this and other natural resource management capabilities.



on the planning process but fail to keep these benefits in mind as goals for the process, in which case it
might finish what is sure to be an arduous process with diminished returns. Hopefully, the lessons of the
Salish and Kootenai Tribes and the theory of development planning can offer guidance to avoid such

pitfalls.

II. Principles for Developing a Plan

The experience of the Salish and Kootenai Tribes can be best translated to the Apache case if it is first
distilled into principles removed from the particular details of their government and resources. Principles
can also be gleaned from representative articles from the literature of development planning and from the
BIA’s guidelines for Integrated Resource Management Plans. The example of the Salish and Kootenai
Tribes may be particularly useful to the White Mountain Apache Tribe because it is not only exemplary in
its design, but because it takes advantage of the Confederated Tribes’ well-developed bureaucracy, which
can serve as a model to the White Mountain Apache Tribe. Other tribes have begun developing Integrated
Resource Management Plans, but many have shortcomings that would make their application to the White
Mountain Apache Tribe imprudent. Some have plans that are well developed for each resource vet do not
integrate planning across resources. Others were developed largely by technical experts and do not include
public or political values to the degree that the Salish and Kootenai Tribes did. Still others followed the
BIA’s guidelines closely, which, while not a bad model in itself, would not likely be palatable to the
White Mountain Apache Tribe given existing animosity and litigation. In sum, the Salish and Kootenai
example is both technically outstanding and strategically valuable for the White Mountain Apache Tribe
to examine.10

This analysis also depends heavily on the experience of development projects in general and the
experience of the marble industry in Macael, Spain in particular. The experiences of several development
projects overseas are insightfully represented in Samuel Paul’s “Strategic Management in Development
Programs: Evidence from an International Study.” In his piece, Paul identifies what he considers to be the

critical elements of management strategy in six of the most highly regarded development projects around

101t should be noted that virtually all the tribes are just beginning the planning process, and no case study can offer the
wisdom of hindsight.
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the world. His formulation of these principles is applicable to the situation at the Fort Apache
Reservation and to the development of a planning process.

The experience of the marble industry in Spain’s Andalusia region also has lessons for the planning
process the White Mountain Apache Tribe is considering. Michael Barzelay’s article on the successful
experience of the Institute of Industrial Promotion of Andalusia (IPIA) in the county of Macael draws
clinical interpretations for application of the lessons learned there to other local development prbjects. The
method the IPIA used to direct participants’ attention on the “need to improve natural resource utilization,
product quality, marketing strategy, infrastructure, plant and equipment, access to financing, procurement,
working conditions and training” (Barzelay, 272) will be useful in developing a prototypical planning
process for the White Mountain Apache Tribe.

There is also appropriate advice in the BIA’s guidelines for Integrated Resource Management Plans
(IRMP’s). Bureau of Indian Affairs Manual Supplement 10 gives guidelines for the process of developing an
IRMP, and while they are generic recommendations because they were designed for tribes across the natior,
they do contain principles the White Mountain Apache Tribe is encouraged to consider when it develops its
customized planning process.!!

The principles extracted from these sources are divided below into two sections. The first is a general
discussion that suggests a time table for the planning process. Following it is a collection of characteristics
others have found helpful in managing the players in a planning process. It includes some discussion of who
might be incorporated into the process and how the players might be organized to ensure a successful

outcome. The final section reviews some benefits that might accrue to the Tribe were it to follow these

principles.

UThese guidelines (30 BIAM Supplement 10) are useful for the Tribe to note for two other reasons: 1) As mentioned
earlier, a properly developed plan can mean than Tribal goals guide Agency policy; and 2) The BIA is required to work
with the Tribe to develop an IRMP or develop one itself and if the Tribe develops its own within the (minimally
troublesume) BIA guidelines, it can avoid an IRMT imposed by the BIA.



Stages of the Planning Process

1. Deciding to Begin

Common sense suggests that the first place to start when developing a plan is in deciding to plan. This
point is so obvious that planners may neglect it by assuming planning is understood to be necessary either
because there is a mandate to plan or because the lack of planning is so obviously harmful. However,
neglecting this decision can be strategically damaging for the planning process. Both the Salish &
Kootenai Tribes and the BIA’s IRMP guidelines begin with careful consideration of the need for planning
and of the process by which the plan will be designed. The Salish & Kootenai Tribes spent an entire year
examining possible approaches to planning, defining the structure of the planning process and mobilizing
political support for the planning work program (see Fig. 1 in Appendix A). They found that by carefully
considering the decision to plan and the form planning would take, they were able to create political
commitment to the process early on. This commitment helped them persevere through the tough work of
designing the plan. (Dupuis, 1/27)

The BIA also recommends that there be a “Determination of Need” at the start of the planning process.
The guideline suggests that this Determination may arise out of a controversy, a unique opportunity,
program reviews, a procedural mandate or a change in policy. (BIAM Supplement 10, 3) While the first
two, (a controversy or opportunity) may provide the impetus for planning to begin, the Tribe may find a
proactive approach (as in the latter three) more enduring than a reactive one; if the original crisis, or
opportunity were to fade, the reason for planning might also fade. If planning is developed for strategic
reasons to implement a vision for the future or to accomplish Tribal goals, the planning process is more
likely to have sustainable momentum.

It may also be noted that the planning process could begin simply because the BIA has mandated that
IRMP’s be “acquired and maintained.”(§ 1.3) While evaluating the BIA’s directive for IRMP’s is the
genesis of this report, it is a poor motivation for the Tribe to begin planning. Tribal members are likely to
see the imposition of the mandate as another intrusion of the BIA into Tribal affairs. Instead, the Tribe

would be better served if it conceived of planning as a vehicle to further its own goals because to do so would

engender Tribal ownership of the plan and pride in it.



One final issue concerning the decision to plan is worth mentioning. The Tribal leadership may want to
think strategically about when to begin the planning process. Elections, budget deficits, litigation and
many other predictable and unpredictable conditions or events will influence the process. Starting the
process well before the elections, for example, could affect the outcome of the process by allowing goal
setting and process design to be isolated from campaign politics, i.e.,, the procesé could bé into the technical
phases by the elections. Obviously, different groups and individuals around the reservation may have
varying opinions about when the process should begin and how it is scheduled. The decision to plan can be
used strategically to influence the outcome of the planning process.

Planning can begin just because some feel it is a good idea, because the BIA suggests that it be done or
because a crisis of disorganization calls for orchestration. While these justifications might be easy to
embrace, it would be better over the long-term to consider carefully what the Tribe hopes to accomplish by
planning, and thereby create a justification for planning that is reasoned and originates within the Tribe.
Such a justification would lay a firm foundation on which to build a process.

2. Defining the Roles Institutions and Individuals Will Play

The first step after deciding tovplan is determi_ning who will plan and how they may interact. In
considering how it will work with the BIA, consultants, counties and others who have jurisdiction over or
interest in the Tribe’s resource planning, the Tribe will accomplish two things: 1) it will circumscribe the
roles of others and thereby assert control over the planning process and 2) it will implicitly or explicitly
define the role it wants to play. Both could contribute to the plan’s benefits of greater Tribal sovereignty
and capability.

The Salish & Kootenai Tribes delincated the role the BIA would play by taking advantage of
provisions ;rx 30 BIAM Supplement 10, which recommend writing a Memorandum of Understanding between
the BIA and the Tribes(see Appendix C: 30 BIAM Supplement 10, p 4 and Illus. 4). While Supplement 10
recommends a technical team of both Tribal and BIA technical personnel, the Salish & Kootenai Tribes
designed a structure that separated the technical staff into two teams (see Fig. 2). The central planning

organization, the Tribal Resource Planning Office, served as a liaison between the two teams and the role of
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the BIA team was primarily to provide data and to make the Tribes aware of trust responsibilities rather

than to provide analytical or prescriptive support. (S&K, 1988, 6-7)12

Planning Structure Used by
The Confederated Salish and Kootenai Tribes
Tribal Council
Economic Business
__________ Development
’ S e e =TT Manager
Tribal Tribal .Resour'ce Outside Groups
Community Planning Office and
Jurisdictions
bal C Salish & Kootenai
]';':c;niczie cf’lannl‘mg Development
Team BIA S X onsultant
Technical uppor
Team

Figure 2
The White Mountain Apache Tribe might find this tactic helpful for delimiting the BIA’s role and for
spurring the development of Tribal expertise in resource management.

The Tribe might also want to consider how it could establish an organization that would remain above
the conflict, refrain from introducing substantive recommendations and intervene to facilitate the
negotiation of goals and policies. Such an organization might be advised by an outside consultant with
experience in mediation and natural resource management as was done at the Flathead Reservation. Or, the
Tribe could choose elders, medicine men and women, or clan leaders who represent the different factions of
Tribal politics yet who can remain above political conflict. Were these people both concerned with the
long-term health of the Tribe and respected as representatives of the factions, they could serve as a
moderating influence over all the interests that will inevitably conflict when planning gets underway.

There is also the question of how the people and the Council should participate in the planning process.
The Council, since it is the Tribe’s legislating body, will have to authorize and approve anything the

planning groups propose that involves major changes in policy or appropriation. A not so obvious task that

12The Salish & Kootenai Tribes also had to describe the role owners of allotted lands and local governments would play
in the planning process. While allotted lands are not an issue at the Fort Apache Reservation, there are outside
organizations like the Salt River Project, the US Forest Service, the county and state governments and retained lawyers
and consultants who will invariably be interested in how planning is carried out. The roles of these outside players
should be considered carefully before the planning process begins.
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is also appropriate for the Council is the articulation of goals and values. The decisions made by the
technical teams only span a narrow range of scientific, managerial and economic issues. The technical staff
will have to depend on the people of the White Mountain Apache Tribe and their representatives to make
value judgments. Therefore, the Council can play a role in determining what resources to include in the plan,
what goals to set for the plan and what sets of policies best accomplish the goals since these are all value
questions.

As at the Flathead Reservation, the general public o‘f the White Mountain Apache Tribe could have a
role to play. In each phase that involved value judgments, i.e., defining the scope, setting goals and
management priorities or defining issues or options, the planning staff consulted with the public (both
Indian and non-indian) in several hearings around the Flathead Reservation. This could have two
beneficial effects were it used by the White Mountain Apache Tribe: 1) it could raise pressure on the
planners by generating public interest in and demand for a successful plan, and 2) it could increase
perceptions that the plan is “owned” by the Tribe and thereby increase commitment to it.

Finally, roles of outside players would have to be circumscribed before the planning begins. When word
gets out that the Tribe is working on a comprehensive resource plan, outside interests will want to influence
the final plan and obtain information about its development. It will be much easier to control these
potential entrants if the Tribe decides beforehand how it wants them to participate, if at all.

3. Defining the Scope of the Plan

Once the Tribe has decided to plan and defined the procedural roles of Tribal and non-Tribal
organizations, the Tribe would be ready to define the period of and topics covered by the plan. The
temporal scope is a fairly easy issue to resolve. The BIA stipulates that IRMP’s not exceed the planning
cycles the BIA uses. Since many of the BIA’s most important plans run for a decade at a time, the Tribe
might find it is easiest to adopt that planning cycle. The topics covered by the plan are much more difficult
to define. On the one hand, the more issues are included, the more likely the plan will balance competing

claims on resources that are not currently balanced. The BIA includes the following as possible resources:

12



Agriculture Archeology Culture Fish

Hydrology Minerals Range Recreation
Social Soil Species Timber
Wwildlife

(BIAM Supplement 10, §3.1B(2))
On the other hand, the more issues in the planning process, the more cloudy the discussion will be when
issues arise where there is little common expertise.!? Planners of the Salish & Kootenai Tribes recommend
that the planning process refrain from developing a general economic plan and from considering social issues
in too much detail. They felt the process was arduous enough without including programmatic social issues
bearing little on how resources are developed.!* The Salish & Kootenai Tribes also found that the
development of a plan scope also affected the way the process would be designed. The process of defining
the scope that they went through indicated to the plan designers what data needs would have to be met
and what analysts and managers would have to be included. It also underscored the previously determined
purposes for the planning process. (Dupuis)

Defining the scope of the plan also enables the Tribe to establish the relationship the comprehensive
plan will have with existing plans, ordinances or resoliutions covering resources. The Flathead Tribe found
it was useful to determine the relationship between existing plans for specific uses and the overarching
plan before designing the comprehensive plan itself (see Fig. 1 in Appendix A).

4. Articulating the Goals of the Plan

Having determined the scope, the Tribe will likely find it helpful to outline the goals of the plan. The
experience of IPIA in Andalusia showed that the articulation of goals was heavily influenced by the
research that marble industrialists did about their own problems. The marble companies found that doing
research changed their perceptions of what their goals ought to be. In their case, taking tours of other, more
advanced, facilities and the inclusion of aerial and scientific data caused industry management to agree on

objective conditions. This agreement formed a foundation upon which goal setting discussions could be based

13Health and timber issues, for example, require differentiated expertise and have little or no bearing on each other,
yet they might fit within the BIA’s broad list of possible resources to include in IRMP's.

M4The Tribe may legitimately decide to include social issues, for example, in a comprehensive resource plan since land
use planning can guide housing policy, but the Tribe would benefit from making explicit the social resource uses it
wants o incorporate and exclude.
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(Barzelay, 278). The White Mountain Apache Tribe might find it useful after defining a plan scope to
engage managers and scientists in field visits and formal research into current and historical uses of the
Tribe’s natural resources. Such investigation might provide the basis for a common understanding of the
what the plan needs to accomplish.

The Confederated Salish & Kootenai Tribes found that setting their goals for the Reservation as a
whole provided a means of setting the goals for their Comprehensive Resource Plan. Before starting the
pre-planning phase (Phase I) they listed ten long-term goals:

Provide open and responsive Tribal government
Protect and preserve Tribal rights
Protect individual rights

Maintain cultural and Tribal identity
Develop economic independence for the Tribes and Tribal Members

Create Tribal unity and harmony

Develop expertise within the membership

“Sustain a high degree of personal health

Gain freedom from bureaucratic controls

Preserve, protect and enhance environmental quality.

(S&K, 1990, 12)
These goals were then refined as the Tribes began the resource planning project and conducted public.
hearings to articulate goals for the planning process. By selecting these goals as a starting point, the Tribes
hoped to make fundamental issues the center of discussion rather than the petty or parochial issues that
had regularly characterized debates about natural resource policy.

The White Mountain Apache Tribe may find developing a sct of long-term goals useful not only for thus
planning process but for guiding other decisions as well. Certainly starting with goal setting can help reduce
conflict later in the process. Goal setting is sure to be contentious unless goals are vague to the point of being
worthless, but insisting on specific goals and settling the inevitable value conflicts can provide a foundation
upon which later disagreements can rely for a common set of criteria or values tor companson. Once basic
goals have been hammered out, the Tribe can turn its attention to the study of existing conditions and
possible policies.

5. Research and Analysis

Data collection and interpretation do more than just serve the scientific needs of the planning process,

they can be strategically used to influence the success of the process. In the case of the Macael quarries,
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research was used to bring together factions who had opposing subjective interpretations of what needed to
be done to pull the marble industry out of its slump. Barzelay notes, “Intense conflict is to be expected when
people whose perceptions of reality are untested interact for the first time.” (276) Both field research by
participants and conventional research by experts modulated these conflicts by creating greater consensus
about the objective conditions of the industry. IPIA used aerial photographs and geological studies to
change perceptions of the problems facing the industry. As the industry did more research, it began to
believe its problems were not beyond its control (i.e., the marble was not poor quality as originally it was
believed to be) rather that the obstacles (property allocation and technology) were easily surmounted by
collective action. (277-8) In Macael, once the IPIA had dispelled the belief that the industry was a victim
of nature by showing quarry managers the tremendous natural wealth that was available to them, IPIA
sponsored tours for managers so they could see firsthand the highly advanced marble processing plants and
quarries that existed elsewhere in Europe. This transformed what had been a contentious planning process
based on multiple subjective realities into one where the players agreed on the diagnosis if not the curc.

The lesson for the White Mountain Apache Tribe may be that research and analysis are best shared
and used strategically to advance the process rather than simply left to experts witl;in the Tribe’s or the
BIA’s bureaucracy. The Tribe could use research to educate itself about its resource base either by widely
distributing the task of research so that many learn firsthand about the objective reality of natural resource
use or by educating people through more traditional means of public education. Both strategies have merits
that depend on the purpose of the education, the audience and the information’s accessibility. The Tribe
will be able to use both methods not only for influencing the outcome of the planning process but for
increasing Tribal commitment to the plan as well.

R‘esearch and analysis can also be used to increase commitment to the integrated approach. Samuel
Paul’s interpretation of successful development projects indicates that when projects are jointly planned and
reviewed by the agencies that will have to implement the plan, there is likely to be more thorough
implementation. (20) In Macael, Barzelay found that the process was aided by the forming of

subcommittees of managers and owners to do research. Each committee identified problems, possible
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solutions and responsibilities. This had the affect of muting the disputes when the final draft reports were

assembled:

Some disputes about facts were resolved by investigation or expert opinion, committee

members had experienced working together, and every participant felt ownership of at

least one subcommittee’s draft report. (275) '
If the research conducted in the process of developing the White Mountain Apache Tribe resource plan were
combined strategically with education and prepared by diverse groups around the reservation, research
would be more than just a necessary part of the plan; it could be used strategically to build consensus and
momentum for the plan’s development and implementation. Incorporating experiential as well as
conventional research could cause people to agree on a diagnosis. Incorporating the managers and difectors
responsible for implementing the plan could encourage agreement on a cure and improve the chances the
plan will be effectively implemented.

6. Developing and Comparing Alternatives

As the process of research and analysis comes to a close it is inevitable that actual plan policies will
emerge. The technical teams or committees that put together the research reports may want to narrow the
set of policies down to a final recommendation to make to the Tribal Council. Rather than do that,
however, it may prove beneficial for the recommendations to be made to the Council and the public in the
form of multiple alternatives presented with the expected outcomes for each of the original goals. Also, if
the choice of the policies is made in the same arena as the selection of goals (public hearings, referenda,
Council votes, etc.), there is likely to be greater coherence between the Tribe’s purpose and the final
alternatives for the plan than if the technical teams or committees doing the research tried to select the
alternatives as proxies.

The Salish & Kootenai Tribes sought public deliberation on the alternatives before they selected a
final plan. In Phase III of their planning process, they forecast outputs and impacts for their proposed
alternatives with the Council. Objectives developed from this process and which respond to the issues,
goals, and preferred alternatives are to be reviewed by non-Tribal parties (see Fig. 1 in Appendix A). Draft
guidelines for IRMP’s also recommend a similar though not as democratic approach. Following this review

period and after considering all comments, the plan’s policies “shall be referred to the Tribal Council for
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adoption through a formal resolution.” (BIAM Supplement 10, §2.1G) If the Tribal Council and/or public
were to ratify a set of alternatives there would only be one more obstacle to final implementation—
statutory review by the legal staffs.1

7. Implementation and Performance Review

Since the purpose of the planning process is to change the way the Tribe manages its resources, the Tribe
would need to turn its plan into guidelines for the BIA, the enterprise managers and the department
directors to follow in making their day-to-day decisions and resource-specific plans. It also would be
beneficial to establish mechanisms that review the planning process so that lessons from the Tribe's
experience can be systematically collected for application to later planning. It is conceivable that the
planning document could wind up as a meaningless report with little effect on the operations of Tribal
managers if a commitment to the rationale behind development of a plan (change) is not made. To ensure
the plan does not become just another report, the Salish & Kootenai Tribes are developing guidelines for
each resource and eslablishing a clearinghouse that will monitor implementation by the different agencies
to make sure the plan results in real change. (See Fig. 1 in Appendix A) The White Mountain Apache Tribe

may also find this valuable to do.

Thus far, this section has covered some basic components of successful planning projects and their
possible strategic uses above and beyond their functional purposes. These components were:

Deciding to plan

Defining roles individuals and groups will play
Choosing a scope

Articulating goals

Conducting research and analysis

Developing and comparing alternatives
Implementing and reviewing the plan

Each of them has a functional purpose for the plan. Goals, for example, have to be specified to guide the

plan toward future outcomes. These components can also have strategic purposes if they are properly

15The experience of the Salish & Kootenai Tribes cautions against making the plan a detailed allocation document
since doing so would complicate the NEPA review process. The legal implications for the plan of both NEPA review
and a compliance reviews for other statutes are quite serious, and the planners at the Flathead Reservation
recommend including tribal lawyers at every stage of the planning process. (Dupuis, 1/27) This will be discussed in
more detail later in the paper.
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conceived. Articulating goals, to continue the example, can serve to mobilize support or demand for planning
or can serve as the basis for reducing conflict later in the planning process. The White Mountain Apache
Tribe could profit from considering both the functional and the strategic components of each phase in

whatever process it develops.

Managing the Players -

In addition to the necessary stages of a planning process there are other aspects of planning whose
consideration is important for affecting the successful completion of a plan. This section considers conflict
and its moderation, key players to include in the process, and the organization of the participants.

Regulating Conflict

Conflict in planning natural resource use is inevitable. The question for the White Mountain Apache
Tribe is how to use conflict strategically to advance the purpose of the planning process. Conflict can be
averted, incorporated and modulated to enhance the likelihood that the plan will be broadly supported
and result in a sustained agreement among groups in the Tribe.

The IPIA in Spain found that averting conflict early in the planning generated momentum and created
an atmosphere of joint action. When the IPIA first met with industry association leaders it insisted at the
‘end of the meeting in unanimous support as a condition for IPIA’s participation. Unanimity created a joint
commitment to facing the hard work ahead. It established a tradition for major agreements that
engendered a group norm that all parties’ voices were legitimate. It enabled the industry to present a
unified front to the financiers and agencies to whom they appealed for assistance. This tactic of insisting on
unanimity in deciding to plan also

frames as sharply as possible the question of whether to continue sliding into crisis or to
work together towards a common solution, drawing to some degree on outside help.
(Barzelay, 274)

The IPIA also avoided conflict by bringing up easy decisions at the outset of the discussions. By starting
with moderately contentious issues, the IPIA was able to generate momentum and optunism for the process.
Such sentiment was a reserve on which the participants could depend when more contentious issues
emerged. (Barzelay, 282) Barzelay also found that the role of the leader or facilitator was strategically

important. In Macael. the facilitator ensured diverse opinions were heard, focused attention on a roster of

18



key issues and helped participants get over their disagreements. (276) The importance of a facilitator is
corroborated by experience of the Salish & Kootenai Tribes; an outside consultant who played the role of
coordinator for the Tribes’ planning process was adept at getting the Tribes to address their conflict without
injecting himself into the substantive issues.!6 This helped the Tribes address differences of opinion, rather
than become sidetracked by preexisting feuds or animosities. (Dupuis, 1/27)

Not only can the pacing of contentious issues and the facilitation of conflict resolution improve chances
for success, but the way the planning process is framed can influence the outcome. If the process is framed as
a negotiated one in which all players have an equal right to be at the table and to claim value for
themselves, participants will take ownership in the product, the final agreement will be more durable and
the chances of the plan affecting real changés in resource use are greater. If all relevant players are invited
to join the planning process and are given equitable opportunity to affect the plan, they will be more likely
to support the final plan though it may involve compromising their original visions. Leaving players out of
the process intentionally or inadvertently will create an impression that the plan is an inside deal among a
few of the factions. Such perceptions whether valid or not undermine the long-term durability of an
agreement and it is often difficult to add excluded parties after the process is completed. The Tribe might
therefore find it worthwhile to cast a wide net in selecting the participants of the planning process, to
genuinely include diverse opinions and to allow the participants themselves to narrow the committee or
task force (for expediency) either by self-selection, choosing proxies or dividing into subcommittees.

There may also be valid reasons for making the planning process fairly closed rather than inclusive.
Opinions about natural resource uses are often highly charged and occasionally impossible to include in a

- civilized process. In such a case, it might make more sense to close the process down by excluding many
players and then have the first public view of the plan be when the Council reviews it. The Tribe could

then avert destructive conflicts and concentrate public discussion in a relatively short time. Such an

16Doug Dupuis, Tribal Resources Planning Coordinator for the Confederated Salish & Kootenai Tribes and others
raved about Charles Johnson, a consultant of the Johnson-Trussel Company, [Resource Management Consultants of
Albuquerque (505) 822-9596]. He claimed the money invested in his services was well spent. Nevertheless, he
recommended investigating several of the five or six good consulting firms specializing in Indian natural resource
planning before choosing.
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approach may be more culturally attune with Apache politics yet may run the risk of being too one-sided
for long-term support for the plan to emerge.

Just as the Tribe neéds to think about the strategic aspects of the stages of the process, it needs to think
strategically of how conflict will be incorporated. Coﬂd will be inevitable and how the process
incorporates or excludes it could have serious long-term impacts on the plan’s success. The same can be said
for the way in which players in the process are included.

Players in the Planning Process

The most salient advice on whom to include comes from the experience of the Confederated Salish &
Kootenai Tribes. Planners there recommend including consultants, the public and Tribal lawyers in addition
to the natural resource managers. (Dupuis, 1/27) They found the consultant useful in shaping the framework
for the plan. For example, the consultant designed methodologies and guidelines for each document within
the plan. The consultant also developed review processes, an implementation clearinghouse, monitoring
systems and comparative analysis of neighboring jurisdictions’ plans. (S&K, 1990) His cxpertise was
valuable since the Tribes had not developed a comprehensive plan before. Yet, by remaining relatively
isolated from the substantive issues at stake and the actual writing of the plan, he was able to play the
part of a neutral arbiter. If the central planning organization both delineates the role and pays the salary
of the consultant, it can claim ownership of the product. It will be critically important for the ultimate
success of the plan that it not be a consultant’s plan but one driven by the Tribe.

The Salish & Kootenai Tribes also made extensive use of public meetings and hearings. They held six
community meetings in six different locations on the reservation, seven meetings with county commissions
and planners, two meetings with Tribal elders and cultural committees, one meeting with the Tribal Council
and two meetings between the Tribal and BIA technical teams just for the second phase of planning (see Fig.
1in Appendix A; S & K 1990). The early meetings were closed to non-members, and all meetings were used to
decide what issues to include in the scope, what existing conditions were, what goals for all the resources
would be and what policy alternative to select for each goal. Input from the public and from political
leaders accomplishes two things: 1) it gives value questions to the general public and leaves the technical

work to the technical teams and 2) it engages the public and creates demand for a successful plan. As Samuel

20



Paul points out, one critical component of successful development projects is the creation of demand from
below for the projects’ services. (17) With pressure from below, political leaders are eager to see the project
develop.

The Salish & Kootenai Tribes also found that incorporating their legal staffs into all phases of the
process as advisors and troubleshooters was helpful. The completion of a comprehensive plan in general and
an IRMP in particular requires legal advice to avoid violation of existing statutes and to avoid strategic
conflicts with existing litigation. The BIA’s IRMP guidelines list several major statutes with which a plan
must comply:

National Environmental Protection Act

Endangered Species Act

Archaeological Resources Preservation Act

National Historical Preservation Act
And there may be others. (BIAM Supplement 10, §3.1D) The Salish & Kootenai Tribes also found that the
legal staff could be helpful for pointing out where the Tribe’s plan might run up against existing litigation,
legal strategy and internal ordinances or resolutions.” All this said, they were careful to make the role of
lawyers advisory and not a role of direct articulation of the plan itself. (Dupuis. 3/13)

Finally there are the resource managers and staffs. Their inclusion in the process may seem plainly
obvious, but the manner in which they are included has strategic implications. At Warm Springs IRMP
planners issued an open invitation to managers yet few managers were centrally involved in planning.
When the draft plan was released, the managers criticized it harshly. (Inman) This bears out Samuel
Paul’s observation that including the implementing managers in the design of a project is necessary for its
ultimate success. The technical staffs, are also a necessary component of the planning process since thev are
best suited to evaluating the potential of resources for meeting the goals laid out in the plan. However the
White Mountain Apache Tribe has little balance in its resource staff. For timber management the Tribe has
relied on consultants and one forester with no staff, yet in wildlife management there is a capable stafi

that includes wildlife biologists, a fisheries manager, numerous game rangers and others. The Salish &

7Several people interviewed at the Fort Apache reservation thought getting the support of the Tribe’s water nghts
attorney for planning would be helpful not only because he would be able to guide the plan to fulfill the strategic needs
of the water rights suit, but because his considerable influence on the reservation would give added momentum to the

plan.



Kootenai Tribes have a well-developed Natural Resources Department that employs seventy-four people
including twenty full-time professionals and thirty-five technical and support positions.?® Since the Salish
& Kootenai Tribes have an extensive and capable Tribal staff, the final plan was largely written by Tribal
members and the members felt more pride for their plan than they would have if the plan had been done by
a consultant. While it is considering a scope and a process, the White Mountain Apache Tribe could seize
the opportunity for developing its resource management capabilities further and move forward with
greater speed than it is now.

The resource managers can also play a strategic part beyond the contribution of their technical skills
and planning backgrounds. As Samuel Paul noted in his analysis of development projects, the inclusion in
the design and review stages of as many people involved in the final implementation as possible makes the
success of the project more likely. (13) Bringing these managers together at the planning stages
accomplishes three things: 1) they can eliminate goals that are impractical or unfeasible, 2) they can
monitor their counterparts’ compliance with the plan and 3) by incorporating their own interests in the
plan, become supporters eager to see it succeed. There is a risk, however, that the inclusion of high-level
management can stall the process by injecting turf battles or political fights into the process. It is a dilemuma
that their exclusion from the process could weaken implementation and their inclusion could increase
political tensions beyond the capacity of the process for handling conflict.

Organizing the Participants in the Process

Once the Tribal leadership determines the composition of its planning group, it needs to consider the
best way to organize the players. On the one hand, since the technical staffs already exist for some of the
resources and since the Tribal Council is committed to creating resource staffs for other resources,(Kulosa) it
seems prudent to develop a planning structure that takes advantage of existing technical capabilities
rather than setting up a duplicate organization. On the other hand, the enormity of the task suggests that
a full-time planning organization, though costly, would have the time and resources to plan for the Tribe

over the long haul. The experience of the Salish & Kootenai Tribes suggests a compromise may be the most

18This does not include the Tribal and BIA forestry programs, cultural resource specialists, and numerous other Tribal
specialists who were instrumental in the planning process.
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efficient way to develop a planning group. They established a central planning organization, the Tribal
Resource Planning Office, that served as a liaison between the BIA and Tribal Technical Teams, held
hearings with the public, solicited opinions from outside groups and drafted cooperative agreements with
them, coordinated support staffs and the consultant, and cooperated with other branches of the government
with jurisdiction over development. It was ultimately responsible to the Tribal Council and collated and
completed the draft components of the two plan volumes. (S&K, 1990, 15-16) The Resource Planning Office
applied for and was awarded a grant that provided funding for two FTE’s to be used only for the planning
process (S&K, 1990, 11-12) and found that they needed 5 to 20% of the time of the regular full-time resource
managers, technical and planning staffs for the preparation of the draft reports. One full-time position was
also provided by the Confederated Tribes to manage the project (Dupuis, 1/27).

Further supporting the argument for a central organization that coordinates planning, Samuel Paul
found that the best development projects were networked organizations rather than hierarchical or
monolithic bureaucracies. If the central agency with authority for the project had control of funds and
political support at the highest levels of government, it did not matter that formal authority was widely
dispersed. Paul also noted that this kind of structure allows for controlled autonomy by leaving the line
agencies to make their own implementation decisions yet gives the central organization the power to reign
in the agencies that strayed from the plan. These lessons can clearly be applied to the design of a prototype

planning process for the White Mountain Apache Tribe.

Advantages of these Principles:

Besides the benefits of economic efficiency and Tribal sovereignty mentioned at the start of this report,
the careful application of the principles outlined in this part of the report could yield important side
benefits. First, the Tribe could develop a greater sense of its own self-governing abilities. Were the Tribe to
develop a plan largely without the assistance or intervention of the BIA, it could develop the capacity and
confidence to take further steps toward greater self-determination and sovereignty. Second, the planning
process could develop a strategic vision that would encompass the conditions on the reservation and the
competitive environment it finds itself in. Such a vision could take advantage of opportunities for greater

economic development. Finally, the process of creating a long range plan can motivate the next stages of
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Tribal institutional development. The Tribe has already hinted a willingness to develop its own forest
management capability, and the process of planning for coﬁprehmive resource management will provide
the impetus for the Tribe to develop a detailed plan outlining what functions it would take over from the
BIA or develop from scratch.

The next part of this report outlines the phases of planning the Tribe might want to consider and
possible institutions to do the work in each phase. It tries to match the lessons from part two with the
realities of the Tribe’s political, economic and institutional context. It is intended to be a sketch and not a
full picture; it is intended as a prototype for the Tribe to use as a jumping off point in its deliberations over
whether to plan and what planning might look like, not as a specific recommendation for a policy or

institutional design.

II A Prototype of a Planning Process for the White Mountain Apache Tribe

Planning of any kind requires phased design. Generically speaking, a planning process cannot select
alternatives until it has evaluated existing conditions and established goals. It cannot assess existing
conditions and establish goals until a scope has been set. In the BIA’s more specific terms, planning must

follow the following order of tasks:

1. Determination of Need 6. Consolidation and Review of Draft
2. Organizational Meetings 7. Alternative Selection

3. Scoping 8. NEPA Review

4. Resource Analysis 9. Plan Approval

5. Alternative Development (§ 2.1A-F)

And, though they avoided the need for a National Environmental Policy Act(NEPA) review as much as
they could, the Salish & Kootenai Tribes followed virtually the same process.!® (See Fig. 1 in Appendix A
and Appendix B) In sum, the ordering of the stages of planning is straightforward and not subject to much
disagreement.

Who takes responsibility for the planning phases and how they are completevd is much more debatable.

The selection of goals, for example, could be done by majority vote, executive decision, committee

19The Salish & Kootenai Tribes designed their plan to be a collection of guidelines rather than an allocation document
to make NEPA review less onerous.
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recommendation, or Council resolution. Each method has particular advantages to recommend it and

drawbacks that might suggest other alternatives.

The sections that follow outline a phased process and a suggestion of who might do the work of each

phase and how it might be done. The suggestions should be taken as proposals to spark discussion about the

process rather than as recommendations for the Tribe to consider implementing. Obviously, the Tribe will

be much more aware of local political, social and economic conditions and will be better suited to designing

Phase 1

Deciding to Plan and Creating a
Planning Process

Review of planning principles
and discussion of merits of
planning by Council,
Directors and Managers

Formation of Planning Task
Force by Council, Directors
and Managers

Assessment of Tribal
institutions needed for
planning and definition of
plan process, time frame,
planning participants and
roles, staffing and
budgeting needs, sources of
funding, plan’s relation to
existing plans and
Memorandum of
Understanding with BIA by
Task Force

Review and approval of
planning process,
institutional design,
funding and MOU by Tribal
Council

their own process. Hopefully, proposing this alternative will get the
discussion started.

The prototype consists of a four-stage planning process. These stages
entail 1) preparing for planning, 2) choosing goals the plan should
accomplish, 3)developing a plan to meet the goals, and 4)
implementing and reviewing the plan. Each phase would depend on the
results of the previous stage, would last roughly one year20 and would
have several sub-stages (listed in rough chronological order in Fig. 3 in

Appendix A).

1. Deciding to Plan and Creating a Planning Process

The first phase would involve a discussion of planning principles
among Tribal leaders, the formation of a group that would be
responsible for coordinating planning, the design of a process and Tribal

Council approval of the process.

In this first stage it will be important to build consensus behind the
idea of planning and to realistically predict what the planning process

will be like. Therefore, the first phase begins with a general meeting of

20Similar stages took a year at the Flathead Reservation, but a planner there recommended carefully calculating the
time needed for each stage and then doubling the result for good measure. Planning took much more time and many
more meetings than expected for the Salish & Kootenai Tribes. (Dupuis, 1/27, 3/13)



the Tribe’s main leadership. This meeting could include the Chairman, the Council, the managers of Tribal
enterprises, the directors of the Tribal government and leaders from prex)ious administrations. It could also
include members of other tribes’ planning staffs to add the experience of other tribes to the discussion.
Intentionally absent from this list are members of the BIA staffs, consultants to the Tribe, lawyers retained
by the Tribe and other outsiders. If the decision to plan is made by Tribal members without influences of the
trust mandate of the BIA, the legal strategy of Tribal lawyers and other outside influences, Tribal members
will be able to claim the plan as their own initiative and establish a norm for the planning process that
asserts Tribal direction over the influences of others.?! It may also be important to establish a pattern of
cooperative agreement as well, and this could be done by insisting on unanimous agreement before first
phase begins.

At this first meeting, Tribal leaders would also propose a Planning Task Force that would carry out the
coordinating work of planning the process. The Planning Task Force would be different from committees
established by the Council in that it would have only coordinating and facilitating functions, would
disband after those functions were fulfilled, and would not be made up of politicians necessarily but of
individuals who had the trust and respect of fnany Tribal groups within and beyond the Council.?* Perhaps
there are elders, medicine men or women, retired Councilmen or retired Chairmen who could form this task
force whose role would be to design the planning process, negotiate among conflicting parties, conduct the
public hearings, assemble the drafts of the plan and present the plan for Council approval.?®> Were the Task
Force a temporary organization Tribal resources could be saved for the creation of other more important
organizations like a Tribal Natural Resources Department.

However the Tribe decides to develop its central planning organization, the choice will be a critical

one for the whole process since it would be the linchpin of this proposed prototype. The Planning Task Force

21This by no means recommends the exclusion of the BIA, the lawyers, others from the planning process. In fact, quite
the opposite is true: this report recommends their inclusion for important reasons mentioned elsewhere with the
exception of three parts of the process: the decision to plan, the definition of scope and goals and the selection of

alternatives.
21t may be wise for the Task Force to include Councilmen because they appear to be trusted salesmen when

presenting decisions made by the NRC to the whole Council.
#Several people suggested Reymus Albert, Adam Lupe, and Erv Kulosa as people who were sufficiently independent,

knowledgeable and respected for this position.
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will have to regulate the competing values and players on the political and the technical sides of the
process. It will have to be aware of the political conflicts among the players and remain above the fray so
that it can facilitate the process. In short, the planning process will depend entirely on the ability of the
members of the Task Force, and it should be developed carefully and with an eye toward the long-term
success of the plan and not to satisfy the political needs of the present.

Once a Planning Task Force is selected, its first task will be to draw up its own charter and by-laws and
determine its staffing needs. It will then have to plan the process and project the human, informational and
financial resources necessary for the creation of a plan. The Task Force will have to define what the
planning process will include: when the phases will begin and end, 2) what institutions will partake in
planning and what role they will play, 3) what staff and budgetary needs will have to be satisfied, 4)
what possible sources of funding are and 5) what the Memorandum of Understanding with the BIA will
include. The Task Force may also have to begin applying for grant funds and developing PL 638 contracts
with the BIA to support the planning process. Finally, the Task Force will have to decide whether to hire
a consultant to assist them and what kind of consultant to use. Laying out this groundwork for the planning
process will likely take a full year.

Once the process is designed the Planning Task Force will have to present the proposed process to the
Council for review and approval. Without Council approval the process could flounder. Council approval is
necessary for contracting outsiders, for contracting with the BIA for PL 638 funds?* and for approval of the
Memorandum of Understanding. Council approval would also be required for any appropriation of Tribal
money necessary for completion of planning. Finally, Council approval is advisable to ensure the process is
democratically supported. That Council support is so critical suggests that the Task Force keep current
Council attitudes in mind when designing the process and assigning roles of players if not consult with the
Council regularly. When the Council agrees to support and develop the process, the Task Force will be

ready to begin developing institutions and soliciting public opinion.

24Pyblic Law 93-638 allows tribes to contract to take over “functions or portions of functions” from the BIA. The tribe
then becomes a federal contractor with the objectives of the BIA functions as receivables and the budgets previously
allocated to those functions as the payment for the contract. The tribe can decide whether or not to keep BIA
personnel or equipment or to acquire its own.
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2. Evaluating Current Conditions and Choosing Future Goals

The next phase in the process essentially is intended to help Tribal members understand where the

Tribe’s natural resource base stands now and articulate how they want to use or preserve the resource base in

the future. It is an iterative and two-way process that involves technical experts educating the public about

past use, current conditions and future possibilities and the public telling the experts what their

preferences, goals and values are. It is an important process not just because later stages of planning depend

on articulated goals, but because it is a way for demand for a plan to be mobilized. As Tribal members

become involved in the planning process they may become increasingly eager to influence its outcome and see

it succeed. If this occurs, a healthy plan would be more likely.

Phase 2

Evaluating the Present and
Choosing a Future

Draft of scope of issues to be
included by Council and
Task Force with Legal
Department

Creation of Tribal and BIA
Technical Teams by Task
Force

Development of additional
Tribal institutions by
Council and Task Force

\ Assessment of data needs and
i current conditions by
| Technical Teams

Hearing of public opinions
about issues and goals for
the plan in the four
districts by Task Force

| Writing of final report
evaluating existing
conditions and outlining
goals by Task Force and
Technical Teams

The second phase of planning begins with a draft of the scope of the
plan. The Planning Task Force should work on this with the Council so
that political values are served and at the same time tempered. This
will only be a first cut at the issues to include in the plan. The list will
probably be amended as public comment begins and will only finally be
developed by the Task Force and Technical Teams.

Once a sketch of the scope is assembled, the Task Force will have
to develop the Tribe’s Technical Team, the BIA Technical Team, and
the Tribal institutions necessary for the plan’s development. This will
be simultaneously difficult and critically important. To be considered a
truly Tribal plan, the analysis of the data would need to be done by
Tribal members or employees to the greatest extent possible. However,
the Tribe will probably not have the in-house expertise to conduct al
the analysis it needs to especially since technical work must be
interdisciplinary. In the areas where it finds it does not have the
capabilities, there are three options the Tribe can choose from: contract

out, develop the talent and institutions internally, or let the BIA

continue to do the analysis. Contracting out has the advantage that the consultants will be agents of the
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Tribe and therefore under contractual obligation to the Tribe. The disadvantage is that consultants can only
be a temporary solution to the problem of diminished Tribal capacity. Developing the institutions within
the Tribe, say creating a genuine Tribal Department of Forestry, will enhance the Tribe’s capability of self-
governance and encourage greater Tribal sovereignty. The problem with such a strategy is that the Tribe
may find it hard to attract and keep talent because job security is limited g;iven that a change of
administration is enough to lose one’s job.Z It also may take longer than the Tribe has for the planning
proéess to develop such capability. A final option is for the Tribe to allow the BIA to provide the bulk of
the forestry data and analysis and use the planning process as a vehicle to assert only the Tribe’s goals and
values. This tactic would have the advantage of requiring little change in the way resource analysis is
currently done and takes advantage of the BIA’s considerable experience, data and data processing
capability. However, the BIA’s knowledge and experience may be little reason to pursue such a strategy
given the hostility toward the BIA and litigation alleging BIA mismanagement.

There may be a way to combine the second and third strategies to simultaneously take advantage of the
BIA’s existing capability and give control to the Tribe. For example, the Tribe may want to use PL 638
procedures to take over the BIA’s analytical and managerial functions in the area of f;>restry. Doing so
would allow the Tribe to select the analytical methods and techniques it feels appropriate for deciding
allowable cuts, burning regimes, multiple use guidelines, etc. As Erv Kulosa suggests, it would probably be
wise to integrate the BIA functions under PL 638 without changing personnel at first, and make a gradual
transition to a Department of Forestry fully hired and managed by the Tribe. (17-18)2 Though it may
appear that taking over the BIA’s personnel and the data systems entirely is indistinguishable from
letting the BIA do the analysis in the first place, doing so would only be the first step leading to the Tribe

eventually taking over the functions of the BIA’s branch of forestry.

253everal observers on and off the Reservation noted that talented young Apaches did not find jobs for the Tribe
secure and therefore that they turned to work in the BIA or off the Reservation.(McTague, Lacapa, Jojola) For the
Tribal leadership to think seriously of more analytical work being done in-house they must confront this perception
and address the causes of this “brain drain,” if one exists.

26The way Erv Kulosa’s preliminary phased plan for assuming BIA forestry duties was originally written, the Tribe could
begin tapping into the BIA’s Geographical Information System (GIS) as soon as ten months after his plan began. If his
plan is not yet adopted and were to be adopted at the same time that the first phase began, the GIS could be ready for
the Tribe’s use by the timc the sccond phase begins.



In conjunction with designing a phased incorporation of the BIA’s natural resource staff, the Task Force
would select the members of the Tribal Technical Team. Ideally, the technical aspects of the plan should
be kept out of the political debate as much as possible, yet it is impossible for politics to be completely
separate from analysis. Nevertheless, the Task Force should strive to keep the analysts and analysis
objective. For that reason, and given tensions between the BIA and the Tribe, it should distinguish, as the
Salish & Kootenai Tribes did, the BIA and Tribal Technical Teams’ responsibilities.

The first task of the Technical Teams will be to assess the data needs of the plan. There is a wealth of
information in the BIA’s GIS system and additional information the Tribe has garnered from consultants
and researchers. To the extent it is possible this existing data should be used for the plan. The Salish &
Kootenai Tribes found that collection of new data would be time consuming and when at all possible, it was
best to use existing data rather than conduct new studies. (Dupuis, 1/27) As the plan is intended to improve
natural resource use not study it, the function of the research should be to advance change rather than to
obtain a perfect understanding of Tribal resources.

While the Technical Teams begin data collation, the Task Force could begin soliciting public opinion of
issues and goals. Several Apaches mentioned there were difficulties getting members to attend public

.hearings unless they followed self-serving motivations. Nevertheless, the role of public input is quite
important for reasons mentioned earlier. It could serve the planning process well to allow diverse members
and groups comment on the issues and goals. Attendance might be encouraged by overlapping the hearing
with other meetings among cattlemen’s associations, for example, or by luring members with social
activities before the hearing. Once the hearing took place it would be important to encourage the attendees
by showing them that their views were taken seriously by recording them, probing them and, ultimately,
incorporating them into the plan. The hearing is also an opportunity for the Task Force to inform and
thereby mobilize the membership to support planning. As Barzelay pointed out, research can bring together
disparate factions by creating a shared diagnosis of a problem. As the hearings take place, they should be

dialogues rather than simply a way of soliciting public opinion.?”

27One reader of an earlier draft of this document argued that public hearings were not “the way of the Apache.” She
argued that the opinions of traditional, rural people were essential to the process of natural resource planning but that
hearings were not an effective way of soliciting opinion in Apache socicty. Instead she suggested that representatives
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The final sub-stage in the second phase is to collate, and summarize the findings of the Technical
Teams and the records of the public hearings for approval by the Council. It is important that this be a
written volume describing the scope, goals and existing conditions of the resource plan and not something
less formal like a presentation because the statement of goals can serve as a planning guide for the BIA.28
Articulating the goals will also be helpful for the next phase of the project since generating and comparing

alternatives will inevitably refer to the goals as criteria to be met and as measures of comparison.

3. Generating Alternatives and Choosing Among Them

Following the assessment of resource conditions and the collection and codification of goals, the
planning moves to the creative process of setting forth alternative policies and choosing among them. The
generation of alternatives is perhaps best done by the Technical Teams, resource enterprise managers and
department directors; in the case of the Technical Teams, they presumably have a good sense of the resource
conditions having just analyzed them, and in the case of the managers and directors, they eventually
implement the policies and should therefore be included in their design. The evaluation of policy
alternatives, since it involves value judgments in balancing goals against each other, is likely best done by

the Council and the members of the Tribe.

At the Flathead Reservation planners found that resource managers were helpful in developing a
comprehensive plan because they were able to incorporate their knowledge of existing plans, resource
conditions and the capabilities necessary to implement the proposed alternatives. Some ended up spending
15 to 20% of their time working on the plan. It is also useful to have the resource managers and department
heads work on the plans to develop ownership in the final plan. Virtually everyone responsible for

implementing the plan would write at least part of the plan.

be selected from each of the districts to articulate traditional values about the land and its resources to the Task Force.
Who would choose such representatives was left up in the air. It would also be important to determine whether such a
group of representatives would be threatening to the Council’s power of representation.

28There seemed to be general agreement within the BIA Fort Apache Agency that an articulated set of goals from the
Tribe would be helpful in setting BIA policy more in line with Tribal values. (Nuvamsa, Reinholt)
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Phase 3 How should the Tribe incorporate the managers into the process?

Generating Alternatives and One way would be to divide the Technical Teams up with the managers
Choosing Among Them

and directors into sub-committees responsible for developing classes of
Propusal and analysis of policy
alternatives to accomplish alternatives for the plan. If the sub-committees were to form along the
goals by Technical Teams,
Enterprise Managers and existing divisions separating resource managers (forestry, wildlife,
Department Directors
. . . livestock, etc.) rather than along some other division of labor, the same
Circulation of written

dterqaﬁves to Counc.il, conflicts that currently exist would simply re-emerge in generating
associations and public for
discussion alternatives. If, instead, the sub-committees broke up along topical

Hearing of public comments on

L, areas rather than resource areas, say, committees covering erosion, land
alternatives’ ability to

meet go.als a,nd . use or fire policy for all resources, the contemporary conflicts might be
alternatives’ economic,
social, cultural and more successfully included in the process. Dividing the work this way

environmental impacts

Revision of existing and has the drawback of making the writing of the planning document more

proposed plans by

Technical Teams difficult, but it does accomplish the task of integrating the resource

Review of statutory compliance | ~planning, a task not often done in making resource plans.?

by Task Force and Legal

Staff In writing the alternatives, the sub-committees will need to keep
Council selection and approval the goals in mind and make predictions of the consequences of the

of final list of policies in a

final draft of the plan alternatives for the plan. The Tribal Resource Planning Office at the

Flathead Reservation designed a format for these alternative

proposals so that the alternatives could be compared not only on their
effectiveness in accomplishing the goals, but also on other criteria such as environmental impact and
economic development. (S&K, 1988, 7) Having a standard format facilitated the final presentation of
alternatives to the public and Council.
Once a volume outlining the proposed alternatives has been assembled and distributed to the Council,
associations and the members of the Tribe, the Task Force can hold another set of public hearings in which

the public can voice their opinions about the alternatives. Going back to the public at this stage in the

2The Yakima IRMP process, for example, appears to be quite comprehensive in its scope but there appears to be little
integration of planning. For the Tribe to reap the economic benefit of planning it would want to make sure alternatives
for development among resources are compared as much as possible.



process allows the groups who defined the goals of the process to evaluate the alternatives and to begin
sorting out the conflicts between them. Invariably, the alternatives will not be able to satisfy goals
without sacrificing others. Therefore, the task for the Tribe is one of satisficing goals, and the people best
suited for that generally are not the technical experts who generated the policy alternatives but the public
who participated in developing the goals. Once public comment has been recorded, the Task Force, in
conjunction with the Technical Teams, enterprise managers and department directors, should draft a final
list of plan alternatives to the Tribal Council with a summary of the public comments. When the plan is
finally approved by the Council, the last stage, the stage for which the whole process should be designed,

begins—implementation.

4. Putting the Plan to Work and Reviewing its Outcomes

Even though planning is complete by this stage, implementation and review are the most critical parts
of the process. It cannot be stressed too much that the purpose of planning is to affect change—change in the
Tribe’s sovereignty, change in the Tribe’s economic prosperity or change in the Tribe’s institutions. For the
plan not to be one more study, special attention must be devoted to the implementation of the plan. Plan
policies need to be developed into guidelines for managers to follow in their day-to-day decision making.
Plan goals need to be changed into evaluation and monitoring criteria so Tribal leaders can see when
implementation deviates from the plan. For these reasons it is important for a new organization to

supersede the Planning Task Force and the Technical Teams.

In this final stage, an organization whose main task will be oversight should take over from the Task
Force and the Technical Teams. The purpose of the Task Force in the earlier phases was to handle the
negotiation and logistical aspects of the process. The Technical Teams were to apply the necessary
scientific and economic knowledge necessary for understanding the present and charting the future. The need
at this stage is for a monitoring body that can ensure the successful implementation of the plan. It may be
reasonable to disband the Task Force and Technical Teams and create a Comprehensive Plan Review Board.
The Review Board would be an institution convening every éix or twelve months to review the

implementation process. It would have to convene for a considerable time at the first meeting to turn the
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plan policies in to guidelines for the managers and directors and to transform the goals into performance

standards by which to judge the success of the implementation. At the initial meeting, the Review Board

could also consider how the comprehensive resource plan would interact with other plans in place. After

that initial meeting, however, the group would not have to congregate for longer than it took to review

statements, reports or presentations by the managers and directors about the status of the resources for

which they were responsible.
Phase 4

Putting the Plan to Work and
Reviewing its Outcomes

Creation of Comprehensive
Plan Review Board to
oversee implementation of
plan by resource managers
and users by Task Force

Disbanding of Task Force &
Technical Teams

Creation of implementation
guidelines and format of
management plans to be

L= I .
given to BIA, Enterprises,
Department Managers by
Review Board

Review of plan
accomplishments and
comparison with plan goals
by Tribal Council and
Review Board

The last stage of‘ the plan’s development and implementation
should analyze to what extent the process of developing the plan and
the accomplishments of the plan furthered the interests of the Tribe.
Doing an analysis of this kind ensures that lessons learned in this
planning process are carried forward to the plans the Tribe might
develop in the next century. It is hard to make recommendations of how
to go about this stage from the experience of other tribes since none have
developed a plan to the point of long-term implementation.
Nevertheless, there are some general qualities such a review should
have. First, to what extent did the planning process create a
sustainable agreement? In other words, how well did the process
integrate disparate interests into the plan with sufficient compromise
and agreement to make the participants feel part of a fair deal? Also,

to what extent did the process create agreements where failing to

comply after the plan’s creation was more costly for players (in terms of social pressure, financial cost or

any relevant measure) than complying? Second, was the process successful in eliciting the opinions of the

Tribal membership and applying them to the formation of goals? What was public opinion about the plan

once the plan had been implemented? Did the Tribal members feel the plan advanced the well-being of the

tribe significantly? Their own welfare? Third, how useful was the planning process in spurring the creation

of new Tribal analytic and management capabilities? Were new institutions that will usefully serve the

Tribe developed in response to planning? Fourth, how well was the plan implemented? Did the changes



expected to take place in actually occur? Finally and most importantly, was planning a good use of members’
time and money? Did the planning process improve the well being of the Tribe more than it hurt it? Would
planning be worthwhile for the Tribe in the future?

This final discussion of review brings us back full circle to the decision to plan and the choice of a
planning structure. In deliberating how the planning process will be reviewed several years down the road,
the Tribal leadership will have to articulate what it hopes to get out of a plan and what process will be
most appropriate for doing so. Beginning with the end in mind will help the Tribe evaluate this and other

proposals for a planning process and create its own.

IV Conclusion

‘The process of developing a plan may encourage the Tribe to accomplish a great deal of work that is not
being engaged now. Current Tribal members and other observers complain that resource use is haphazard
and not in keeping with Apache values. Developing and following a resource plan could organize the
Tribe’s growth over the next decades. Integrated planning may also result in additional economic efficiency

" by comparing resource and capital allocations across resource programs. If the Tribe chose to plan for itself
rather than charging consultants or the BIA with writing a plan, it could increase the pressure for the
creation of new Tribal institutions capable of economic and scientific analysis and improve Tribal self-
sufficiency in resource management. Furthermore, planning under the BIA’s guidelines can assert Tribal
sovereignty in its relations with the BIA. Most importantly, the process of developing a plan can spur the
Tribe to imagine its future and direct its destiny accorcimg to its own values. An articulate vision for the
future is not enough. As the Tribe faces increasing population growth and rnising demands on its resources.
converting that vision into real allocations can ensure that future generations of Apaches will enjoy the
plenty that current Apaches do.

To accomplish this work the Tribe will have to design a planrung process and planning organizations
that are likely to accomplish this work. The model presented in this report is only one prototype of many
possible processes and institutional arrangements. It has merits but the Tribe should consider its faults as

well. It is likely to make planning integrated if the Technical Teams are established in a way that
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scientists or resource managers for all the resources included in the scope are given equitable weight in the
planning process. If planning is integrated and the economic impacts of the alternatives are compared, the
Tribe can expect greater economic benefits from the implementation of the plan. Moreover, the arrangement
outlined in this report assumes that the Tribe develops talent in the fields of resource analysis to staff the
Tribal Technical Team. The assumption is justified by the Tribe’s desire to be in control of natural resource
planning yet it also creates an imperative that the Tribe begin phased personnel takeovers from the BIA
and develop institutions of its own. Finally, the prototype proposed here addresses the formulation of
issues and goals and the selection of alternatives in a way that can engender a lasting commitment to a
vision once it is articulated. Including the opinions of diverse groups on the reservation can create a sense of
ownership of the plan not just among the planners and managers but among the public at large. Strong public
commitment is a possible outcome from this sense of ownership.

The proposed planning framework also warrants concern. For one, the success of the process is highly
dependent on the Planning Task Force. Because it has to mediate disputes, solicit opinion, regulate who
does the analysis, and manage the actual production of the plan, the Task Force is the keystone of the
planning organizations. If worse came to worst and one of the supporting organizations was weak or
.incapable, the Task Force might be able to make up for the loss. The opposite does not hold true; were the
Task Force to be deficient, the supporting organizations would not be able to step in its place because of
inter-group jealousies or specializations.

A second concern of the proposed plan is its probable cultural insensitivities. For example, the
prototype assumes that the Salish & Kootenai Tribes are a worthy model from which to draw lessons for
the White Mountain Apache Tribe. It may be that the White Mountain Apache Tribe is not comfortable
with the idea of a BIA Technical Team so completely integrated in the planring process. It may also be
that the White Mountain Apache Tribe is uncomfortable with consensus, m general, and public comment, in
particular, as bases for making decisions. The prototype put forward here is also heavily influenced by
technocratic and Anglo traditions that are only partially relevant to the White Mountain Apache Tribe’s
situation. The Tribe is encouraged to separate the wheat from the chaff in this report and design a process

sensitive to its own cultural and political traditions.
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A third weakness of the prototype is that it is vulnerable to being slowed by the creation of the
institutions necessary for planning. The Tribe’s desire to have a Department of Forestry is nearly five years
old yet there is only one Forester and no support staff. While it is not the purpose of this paper to
investigate the reasons behind this slow development, it does raise threatening questions for the planning
process. If the Tribe must develop its institutional capacity slowly it may want to consider either radically
changing this planning process or postponing the inception of one like this one. Both options weaken one of
the processes greatest advantage, spurring institutional capacity building, but the alternative may be an
uncoordinated and unbalanced process. Considering to what extent institution building will be a bottleneck
in the planning process will be an important first step in designing the process.

Finally, the greatest weakness of this prototype is its ignorance of current litigation. Both the
mismanagement suit and the water rights suit have strategic requirements that will impinge on planning if
not preclude it. Apparently, the Tribe already has rejected planning by the BIA’s IRMP model because of
the mismanagement suit. (Reinholt) Though it may be throwing away the baby with the bath water, BIA
involvement in this prototype may have to be jettisoned if the Tribe feels it cannot engage with the BIA in
making plans. This would have the effect of delaying planning while tribal capacity is developed and
may disregard the opportunity for cooperation with and control of the BIA that is available in the
provisions of BIAM Supplement 10. No matter what the Tribe decides to do vis-a-vis the BIA, it needs to
consider the strategic needs and gains of its lawsuit and baflance them against the strategic needs and gains

of planning its resources effectively and incorporate both into the design of a process.

The White Mountain Apache Tribe has had a successful past that stands out from the general
experience of Indian tribes in North America. Previous generations of Apaches have organized themselves
effectively to extract resources from the land to provide for their families and communities. The present
generation has effectively managed a dozen Tribal enterprises not only to maintain an ample Apache
standard of living but to provide goods and services that are without peer to Apaches, Arizonans and

Americans. This is a testament to the Apache culture and to its effective leadership.
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The future, on the other hand, is not so bright. The future holds the end of the old growth forest; rising
demands for recreation and resources from outside the reservation; growing population on the reservation
and greater regulatory and statutory demands from the US Government. Resource planning may enable the
Tribe to face these demands and keep the Apache standard of living from slipping, and it is worth the

careful consideration of the Chairman, the Tribal Council and the membership. Hopefully this report will

be useful in their deliberations.
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Appendix B: Institutions of the Salish & Kootenai Tribes’ Planning Process

As mentioned before, the Salish and Kootenai Tribes adopted a planetary scheme for organizing their
planning with a Tribal Resource Planning Office as the sun and seven or eight groups and individuals as
planets. The Tribal Resources Planning Coordinator found this planning structure necessitated many
meetings and placed an extra burden on the Planning Office to make sure reports were written according to
the specified format. (Dupuis, 1/27) Nevertheless, the structure required little new institutional capacity
by taking advantage of existing resources and adding the expertise of the consultant.

Within the system, which is perhaps best illustrated as it was in Figure 2 in Appendix A (repeated
below), political will and values, technical expertise, outside opinions and economic development goals
were reconciled and compiled by the Tribal Resource Planning Office. Political interests come primarily
from the Tribal Council which presides over the Salish & Kootenai Tribes’ bureaucracy and from the
general public whose opinions are solicited in hearings. Scientific, legal and planning expertise comes from

the Technical Teams, the Planning Consultant and the Support staffs. Outside groups and jurisdictions

y the Plarming Office and

continuous communications with it. Economic development issues and conflicts are reconciled via direct

inter-agency contact between the Natural Resources Department and the Economic Business Development

Manager.
Planning Structure Used by
The Confederated Salish and Kootenai Tribes
Tribal Council
\\ Economic Business
__________ Development
R S Manager
Tribal Tnbal~Resour.ce Outside Groups
Community Planning Office and
Jurisdictions
- Salish & Kootenai
Tribal Core Planning Development
Technical
Consultant
Team \< BIA Suvoort
Technical PP
Team
Figure 2
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The division of labor among these groups was carefully laid out by the planning staff before beginning

Phase II (Defining the Scope and Goal Setting). Starting in the center of the diagram above and working

around counterclockwise from the left the duties for each group are as follows:

Tribal Resources Planning Office

a. Coordinate administrative and technical components of planning.
b. Serve as technical liaison between Tribal and BIA Technical Teams.
c. Serve as liaison between “affected and participating parties”(see below) and the Tribes.
d. Coordinate community meetings to define issues and goals and review existing conditions.
e. Prepare major documents of the plan.
f. Coordinate consultant’s assistance to the Tribes.
g. Coordinate support staffs.
Tribal Core Technical Team

a.

Prepare information for and participate in working meetings for defining issues, goals,
conditions, alternatives and proposed policies.

b. Assist in defining scope of technical areas of plan.

c. Assist in preparing technical elements of plan and conduct analysis according to guidelines
provided by the consultant.

d. Interpret existing studies, plans and ordinances as they pertain to the structure of the proposed
comprehensive land use plan and provide updated analysis of these studies, plans, and other
ordinances.

e. Specify mapping and analytical requirements for the Geographic Information System(GIS).

BIA Technical Team

a. Provide technical support and interpretation of trust responsibilities and BIA functions as they
pertain to the plan and within the guidelines specified in the Memorandum of Understanding.

b. Prepare materials for and participate in working sessions on issues, goals, existing conditions,
use alternatives and proposed policies.

c. Assist in coordinating the interface of BIA GIS hardware and software with the Tribes’
applications.

d. Provide data, maps and analysis to assist in preparation of Volumes I and II.

Land Use Planning Consultant

a. Prepare a technical paper on the proposed scope of plan.

b. Assist Tribes in developing up-to-date land and natural resource classification system and in
outlining the boundaries of management zones.

c. Provide a detailed list of data requirements for the plan and conduct a working session on data
and mapping needs including GIS.

d. Provide training to staff and technical teams on planning baseline data analysis and
utilization of GIS and interface with BIA GIS.

e. Assist Tribes in developing data profiles of all resource and land use categories.

f. Establish requirements for economic analysis and business profiles.

g. Prepare and facilitate working sessions on the definition of issues, goals, and inter-
jurisdictional policy concerns.

h. Provide a detailed structure for Volumes I and II including detailed formats and guidelines for
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Other Affected and Participating Parties®0

a. Participate in working sessions on plan issues, goals, and long-term policies.

b. Provide input to the Tribes on the relationship of the existing or adopted jurisdiction plans or
policies and the proposed tribal plans or policies.

c. Provide information related to social, economic, land status and resource category profiles as
requested by the Tribes.

d. Review impacts of proposed long-term Tribal planning goals and policies as requested by the
Tribes. (S&K, 1988, 5-9)

Economic Business Development Manager and S & K Developments3!
These two institutions are responsible for planning and developing commercial property owned
by the Tribes. Their inclusion in the planning process is justified by their functions of 1)updating
economic plans to focus on commercial property development within preferred areas of the
comprehensive plan and 2) reassessing Tribal investment to maximize returns for the Tribes and
member-owned businesses. (5&K, 1988, 16)

Within the Tribal Resource Planning Office, there were three full-time employees working on the
planning process directly. Led by the Resources Planning Coordinator, the staff included a resources planner,
a Planning Technician and a part-time secretarial and GIS support form the Tribes. Since the Planning

Office is housed in the Natural Resources Department, the Department Head contributed some of her time

as well. Although only two full-time positions were funded, these full-time planning positions were

proposed Phase II as follows:

Position Phase ; Dutijes®
Resources II.  Conduct working sessions with technical teams, Tribal Council and Tribal
Planning members at community levels to establish issues and goals. Complete
Coordinator Volume I. Mobilize comprehensive land use team, establish detailed scope

of plan and interagency arrangements for tasks. Prepare baseline data and
develop structure for GIS.

III.  Prioritize management objectives by land classification considering all
resource categories. Conduct Council and community hearings on objectives
and alternatives. final adoption of plan. Define land use alternatives and
expected economic, social, environmental and cultural impacts arising from
present and future land allocations. Identify preferred alternatives.

30These “Other Affected and Participating Parties” consisted of forty or more organizations and institutions including
five state departments, four counties, eleven cities and towns, three National Forests, four companies, several federal
and state agencies and four special interest groups. Obviously with little fee land to speak of, the WMAT would not
have to contend with so many outside parties.

31Added as players between Phase Il and IV. S & K Developments is a development corporation wholly owned by the

Tribes.

32puties are listed in order of time conunitiment by phase.
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Iv.

Develop and adopt standard format for Tribal and BIA management and
development plans such as ten year forest management plan. Develop
monitoring system for plan administration.

Planner I

II.

III.

Iv.

Prepare updated analysis of Tribal and regional economic setting. Conduct
studies to establish commercial/industrial and socioeconomic profiles as
well as major transportation corridor impacts. Prepare baseline data and
develop structure for GIS

Same as Coordinator but with greater emphasis on defining alternatives.

Same as Coordinator with addition of preparation of five year economic

plan.

GIS Technician

1I.
III.

Iv.

Prepare baseline data and develop structure for GIS

Prioritize management objectives by land classification considering all
resource categories. Conduct Council and community hearings on objectives
and alternatives. final adoption ot plan. Detine land use alternatives and
expected economic, social, environmental and cultural impacts arising from
present and future land allocations. Identify preferred alternatives.

Develop monitoring system for plan administration. Prepare five year
economic development plan

Planning Assist Resources Planning Coordinator, Planner I and GIS Technician
Technician throughout all phases.

Planning Secretarial support for all phases of the project.
Secretary

S & K, 1988, 11-2,24-45)
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Appendix C: 30 BIAM Supplement 10

INTEGR2ATED RESCURCE MANAGIMENT PLALNS
General

1. GEZNERAL

1.1 DPolicv. It is the policy of the Bureau of Indian Affairs to
encourage Indian tribes to become mores knowledgeable about Burezau
activities, and to plan and administer Feceral programs cn ‘nd*a*
raservations. The management c¢f the natural resourcas on Indian lands
is enccuraged by, and in accordance witi, a current Integratad

Rescurcs Management Plan (IRMP), hersafter referred to as tle "plan'.

Dlan format must be in conformance with this manual supplerent, which
has been specifically formulated to satisiy the revised D cartmentzl
rolicias and procedures for ccmpliance with the Naticnal IZInvircnmental
Tolicy ;c* (NEPA) (42 U.S.C. 4321). This peolicy has keen develicred to
cmply with the mandzte of Secticn 102 (2) (A) ¢ NEZA, to utilize a
systamatic, intazdl 5~;;i';..:..»:1a7‘r approach. It will ensure the Iintzgratad
use cof the natural and sccl al sciences and the envircnmentzal dssign
arts in planning arnd decision making. '
The plan is nect considersd currant until approved by the Arsz Dilraclor
in accoriance with delegated authority in 10 3IxM. It rsmalins currant
cnly during the pericd designatad at approval, or as crovided throuch
Zcrmal extansion by the Area Dirsctor.
Zlans should span nc =ors than cne Danacement cycle an: ncrmally Wwill
re limitad to a %ten vear pericd, wWhlch soculc coIrraspenc tTo cata
collecticn or inventory of the primary ressourxcas. T“e cocllecticn of
imventery data utilized in the plan, shall fe ccomplevad pricr s
crganization of the plenning t=zm.
In order to provide for the develctment o a guality plan, allow ZIcox
timely plan modifications, and- ensure e=sa cZ plan implementaticn, the
Burezu’s CGeographic Inforzation Svskem (GIS) should ke utilized during
rlan development. The availability of ci c;:a- scatial czatz2 szall ze
evaluated as a rcutine part of the planning effcrt. LI spatial Zdatsz
shail meetr the standards estakblished by the Naticnal GIS Czeorzinateor,
and will pe compatible with the Bursau’s Indlan Intaegratad ResIur:se
Tnfcrmation Prograa (IIRI?).
T snall be *the respensipility of the rastectilve tritael and/sr Zuressu
crccram (i.e., fcorastry, agriculturs, zinerzls, eIcs.) TS arTanta
Zunding for racuired inventcries, as well as tne lnccrporaticn ol
“=eir resgective data ints the GIS datz Case.
1.2 Sccoe. The plan w:ﬂl encompass all tzust and rasTtricTaed lamd
ownersnips (i.e., tzibal, and allottad). The detarminaticn anc
implementaticn of rasource utilization practicses snall be liz.ted =
lands under the jurisdiction of the Bureau o Indian affeirs.

i

1
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TED RESCURCE MANAGEMENT PLANS
Generzl

1.3  Authoritv. It is the respensibility of the Agancy
Superintendent, and the duty of resource nanagers, tc ensures the
cL:L151;1on and ma‘nteuance of an anc*ovad plan that 1is r=shcn51 e to
£-ipal goals and object ives. The Agency Superintendent shall trive

e e e

to secure plan approval by the txizal gove*ﬂlng bedy. Should tribal

T

arproval not be obtained after a prucent pericd of time and efZcrz, or

afiar ccnsideration of written cbjections to the plan, the aAr=a
Dirsctcr may apgrave the plan to protact valuakble rascurces. In
effac=, this will be exercising the Bureau’s trust rasgonsikbility.

* v

Once the plan has been aprroved, the Bureaun shall suzzort only thcse
rasource related activities which are within the scTpe of the plan’s

-

praferrad aT arnatives.

1.4 Content. An IRMP cdefines the rsscurcss of valus, dccuments
issues end concerns, cvaluates management altermatives, and identiiiss
a rzrafarred al+tarnative which is rasgensive tTo the Indian cwner’s
gczls and cbjectives. Th plan, as identified In this supplemsnt,
231l satisfy tne mandates of NEFA (40 CZR Ch. V), and fzclilitzte the
Suzsau’/s trast resgonsibility in harmony with rizel sel:i-
detarminaticn.
i1+ a2 minimum, an IRMDP will contain the followlng:

1. Tntrscducticn (Ixecutive Summary, Furpcse, Neag, etz.) .

2. Description of the AfIscted Envircnment.

3. Issues and Concerns.

4. Goals and Objectives.

5. Management Alternatives and Envircnmental Cconseguencses.

6. Al;_-“at;va raccmmended by the planning teaan.

7. Drefarrad altarnatives salectad v tribe(s) and 3Sursau.

8. A Finding oI No signiZicant Imgect (TONSI), or a Notics

of Intant (NOI) <To prepars an Invirzsnnmentzal Impact
Statament.

8, Deccumented Public Invelvanent.
A sezarata E.v'rcrmental,T*“ac* Statement is necassarv and sizll te 2
ccmpanion decument 9 the IXRMP, cnly wnen a Notica ¢ Intanc (NCI) nzs
reen issued. The _nvzr:nncﬂt=’ Izmgact Statement (ZIS) shall conlcomm
5 30 BIAM Supplement 1, Sact;cn 6.
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30 BIAM SUPPLEMENT 10 .3
INTEGRATED RESQURCEI MAMNAGZMENT PLANS
Develorment Prcoccedures
2. DEVELOPMENT PROCEDURES
2.1 CG2nerzl. It is Bureau policy to actively seek the assisiance of
tne tribe(s) in preparztion of Integrate d_Resogurce Vanagement Plans,
nct only for the detarmination of goals and cbjectives, but for the
tachnical exzertise of trikal employees and lnc*vvcuaTs (e-g.,
culturzal, socio-economic, etc.). The following describes the prcocess
fcr development of an IR“-.

A. Detrermination of Need. The first stap in the process of
intagrated ressource management plannlnc is the cet--m_natﬂon of need.
This can cccur as the rasult cf: (1) various prcgram or administrative
raviews; (2) an immediate concerm or cContIoversizas issue; (3) a
procacural mandata; (4) a unigque economic oOprOrTuUNlitY; CI (3) a change
in covernmental policy (tribal or ZIsderzl). The planning Drocsss can
ce initiated by either the tribe(s) or tae 3Buz=sz ruT soculd T
immediataly include the participation of botl.

3. Ormanizzificnal Mestings. One or mora crganizational mestingcs
=r~all pe held aftar the need for planning has keen determined. It is
essential that tribal, agency ané arsz ofifice staiis pe invcived.
During these meectings the follewing information shall be identliieac:

1. Shor= and leng tarm gcals (generzl dirscticn oI
management ralative to imzcorTant rsscurcas).

2. Scope of the project (what resourcas and activities wil

2. TIdentification cof data which is currenzly available, and
detarminaticn of need to up-data information.

5. Source, cuality, and limitations of datz.

6. Disciplines rsguirs< on the planning t2ax and potsntial
tazm mencers.

7. Drojectad time raguirad for data csllaczion and GIS cdata
base development.

§. DProjectad completicn date of tae tian.

L ’ P 4 .
9. Trinal, Bur=sau and otiaer inveolvement.

-
i
10. Detarmina+tion cf affeczed public (T esidents, land
owners, other land users, etc.).

[}



20 SIAM SUPPLEIMENT 10 2..C

INT=GRATSD RESOURCE MANAGEMINT DS

Develcrment Prccedures

. Methcdolcgies of public involvezment.
12. Costs estimates for developing the plan.
13. Sources of funding.

The crganizational meetings will generate varicus dccumants,
includéing:

1. Memorandum'of Understanding signed by all organizations
taking par: in the development of the plan (razfsrancsa
Illustration 4).

2. Listing ef rsscurces that are cf wvalue to the trilke.

1. Listing of rasscurce zmanagement ccals ané crtjectlives.
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30 SIAM SUDPLEMENT 10

TNTSCRATED RESOURCE MANAGEMENT PLANS
Develcrment Procecures

©. Altermative Develcoment. Followinc rascurce analvysis, an
rnative development wWorksiop shall te ccndéuctad. The chjective cf

alts

+his workshop is to: (1) identify management altarnarives: (2) discuss
impacts of various management stratagies; (3) recemmend an alternative
for each primary resource usa; and (4) identify needed rafinements to

t=e cartographic and tabular data products. Outputs from this meeting
shall be usad in parts E and F of the plan (refsrence Illustration 3).

r. cConsolidation and Review of Drafkt. The planning
t2 the plan into a formal deccuxment, ancd ccTpl
+h
—a.

2zn lezde
shall ccnsclid as shall
distributad to the czntributing, authors for criticue.

G. Altsrmative Selection. Following review o the érzft plan,
s~inal ancd Bureau ofiicials shall meet to sealect 2 prefasrrad
aitarmative for each primary rescurce usa. TFcllowing a pukllc comment
zericd, the plan, with prerferrad altsrnatives and ccmments, shall e
~=farred to the Tribal Council for adoptien through a Zormal
-esoluticn. After adcpticn, the preferred alternatives shall kte
Gecumentad in the Ixecutive Summary and Altermative Selectlicn DCrTicns
o the plan (raferencs parts A.1 and G of Illustration 3).

%. NTDA Review. 2As the plan itself ccmprises an Tnvircnmental
issessment, a determinaticn shzll be raguired as to the Iurtler need
s~ zn Tavircnmental Impact Statazent. mnis detarminaticn shall b
—zde kv =he Area DirscTIcr. The Area Dirsclisr may ocnta2lin the acvica cr
cuidancs o the Arsa Iavironmental Ccordlnator Co =2y Ceouest
iiciticnal informatiocn Izom tle planning team. Shcould thes Arez
Dirscror detarmine there 1s no significant i=zmpacs, ne shall dccument
his decision in a Finding oI No SigniZicant Impact (FONSI) - Shenld
=ma Arsa Diractor determine an Tnvircnmental Impact Statenenc is in
orZer, he shall document his decision in a Notice of Intant (NoI), &nc
rroceed in accordancs with 30 BIAM Surplement 1, Secticn 6.

T. Dlan 2ozroval. Onc2 the provisicns o tohe Naticnal
Tmvironmental Policy Ac: have been zmet, tThe plan may Te apsroves wWilh
=== siznaturas of the Tribal chair=an andé the Arez Directcor.

wm



3. PLAMN CONTENT

3.1 GCenerzl. The IRMP, when approved, is a ressrvation specific
management agT eement bet"eon the t—ibe(s) and the Bureau. As such,
+=e dccument must descT ihe, evaluats reccmmend, and establish
acceptable resource management sb-ategles.

The plan shall consist aof two parts; a narrative and an atlas. Aan
cutline for *he narrative is prov1aed in I’Tus::at cn 3. All new
plans and revisicns of existing plans, shall follcow the rorm
summarized herein and outlined in Illus *au-on 3. Waiver of this
racuirement will be considersd by the Depuly Ass:sban; Secretary only
when rscuested in writing with an ewn’anat1cu cf how tha rscuirsments
£ 25 CIR and the Naticnal Environmental Policy Act will e met.

Trciusions of additicnal tcpics to meet Area lgency andé Tribel neecds
ara permitted.
Mini=—um contant of the plan nar—ative is descrized as follows:

A. ZIntrsduction. The nt-sduction descrilbes tThe organizaticn oI
t»e plan andé provides tlhe ra2acex with an understanding of plan content
eec format. It shall consist of tae following: )

1) Executive Summary. The Executive Summaery shall contaln
2 =»isaf svnopsis ¢ the 1ssues and concerns, as well as the ccals anc
c-jectives. Fellowing trizzl adogption oI the crel=z alternative
for each primary resource usa, & brief svnopsis 1den ing the
rrafarred altarnatives shall be included in the IZxec ive Summary.
(Refarsnce saction 2.1G)

(2) DPresface (Purposa and Need). The pr 1l ke a
r-iof statement which exprassas the oojective and the plan.
It inc uces the purcose of, and need for the plan, c? the
zlan, wnen CGVe'ooren, :eﬁan, authority (txizal and , wnzt the
tian is ces ﬁem To accomplish, arez of con sideration (ownershlip,
rascurce), ma ‘cr constraints and other backgrouﬂd infcrmation thz2t may
c—anmara the rsacder To betiar understand the plan’s contant. As The
cian izsal? comprisas an Invircnmental As;assment, it is essantial
tnat the preface explain that tlhe National Envircnmentzl Pclicy act
has ceen consicersd sv combining both plan and Envizcnmental
Asssssment, as autiorl ized by 40 CIR par<ts 1500.4(0), 1500.3(i), and
czQ Regulatcion Section 1505 4.

(3) Acknewledcenents. The Acknowiedzenent 1s &
c”c"‘"entat“ on of names, rt;.," es and c*'"'ani zations oI planninq tazn
—emtcers and others ;rvolvec in tze planning prcocess.

(4) Taple of;C:ntents. mhe Table of Contants provides 2
csncise, tecpical refasrenca in outcline fcrn An index of maps, taxlies,
figures and illuscraticns shall also be included as a separata page.

Oh
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ty

TNTEGRATED RESCQURCZ MANAGEMENT PLANS
Plan Contant

B. Descrirtion of the Affectad Environment. The environmental
description identifies tae cur—ent condition of the reservation or
area covered by the plan. It detz2ils the extent and present value, in
tancible terms, of major resources considersd by the plan, as well as
forscasts for future values of these resources. Intangible values oI
the reservation’s innates resources are also described (e.g., cultural,
+~aditional, recresational, etc.). The description shall include the
following: ' :

(1) Reservation Sat=ing. Describe the physical attributss
0f the reservation with a minimum of narrative. The description
shculd incluce location, geology, topograpny, climata and cwnarship
pattzerns. This portion of the plan should rafarsnce one or Rmore
cescriptive maps, incluced in the plan atlas.

(2) Resources. Discuss presant and petantial us
rssources which wers identified during the organizaticnal m
sccping sessicns, as having value to the trite(s). Example

Tizber Agriculture

Rancge Recreation

wildlizZe Archaeology/Histsrical
HEydroleccy Cultural/Traditicnal
Tisheries Sccio-Zcenenic

Scils Th~satarad /Endangered Stecles
Minerals Others

c. TIssues and Concerns. Various issues ané concerns, idsntiZied
during the sccplng procass, may re consolidated fcr a single rasource.
All major issues shall be discussed in a ccncise manner.

D. Coals and Cbiectives. Goals and cbjectives establish the
Gi-ac=ion and principles uncer which reservaticn programs snall te
managed. Efach oI the f5llowing shall be discussed:

(1) Szatutery cbieccives. A statament of plan ccrpliance
wi=n NEZA, the Endancgeracd Stecies AcT, Archaeclogical Rescurcsas
S>rstecTicn Acs, National His<orical DPrasarvaticn Act, and other
ser—inent statutas is reguirad.

(2) Manacement Geals. Manacement gcals which wers
ifantified by elitler the trile(s) cr the Burezu during the
crzanizaticnal meetings anc/crT sccping prccess must be cznsistent with
s=atutary opjectives and 'states-ci-the-art resource management
cochnicues. Management goals will Dbe identiZied for each primary
resource use which has been detrermined to re of value. The tzarm
n-sssurce use” is given to 2 management thilescphy that may re apzlied
£ a given aresa of the reservation with like rascurce pricrities. Icr
example, the management goal for the recresaticn rescurce use Will
st=ct=2 level of intensity and ennancsment cI racraation values, and
Gamrse o utlillization oT protaction of other rescurcsas within e
Nvam—sazizcn arsz. Resourc2 Uses ars normally cerived Irom 2
compesize cf like cr ccmpatizle rassourcs issues cr ccncarns.

7
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TNTECRATED RESCURCE MANAGZMINT FLAls
Plan Ccntant

E. Marnacement dliternatives and Envircnmentzl Consaguences. This
section serves as the summary of tle environcental consideraticns in
the

ccapliance with 516 DM 3.5B. IE shall include following:

(1) Nesd. A brief statement of need shall be developed for

each primary resource usa for which altarnatives ars being desvelcped
(reference 30 BIAM, Supplement 1, Sect ion 4.3 C).

(2) Summaezry 6f Altsr-atives. The summary of altarn atives
shall ccnsist o: a brief narrative with meps and tabular data for each
viable altarnat ive and a topical matrix comparl ing :asuu*”a pelicy by
alternative. Estimates oI t~iral and Bureau suprort reguirsd TO
izplement each alternative, shall also be inclucded (_.e., stzZfiing,
major equipment, and Zunding raguirements).

(=) lltarﬁat‘va T. Alternative I shall zlways Ze 2
cescripticn of management foll icy as it presently exits (Nc aAczicn/¥Wo
Chancge). Current rasource use and values shall be projec:ea ficr the
tarm of the p;=n. By using adeguata cartcgra;hic andé tarulzr cata,
tnis informaticn shall ke presented with a minimum eI n rrative.

(b) Follewing Altsrnatives. Each viable alternative
snall be described and cczparsd with altermative I, exzleining chancas
in policy, projectad uses, values and sugpcrtT ra2gulremants.

(2) =~viropmental Consecuences (ITmzsacts) Sumaary 2
summarv of impacts snall identify environmental cconsaguencsas,
including strengtis and weazkness, and impacts ©o cTher DISCIERS anc
~sscurces. The suzmmary shall be 2 mat=ix of altarnatives, cisclaying
crojeczad impacis TO resource concerns as compared to Altarnative I.
Impacts can be descrired in subjectiive tearxds (_.e., improve, degrace,

maxinizs), or rated numo rigally (+3, +2, 1, 0, =1, -2, -3)-.

ef
ence CEQ reculation 1502.16)

.

(4) Czntzibutinc Tndivicduals., It is essential to cocunent
zublic involvement. Nanes, titles, and organizaTicns cI t22n Tenless
znd individuals providing ccmment snculd rte reccried. Dcc::e::
—ermcds used to sacure comment for each grizary rsscurce use
(r2farance 30 ZIsM supplement 1, SecTicn 4.35). Puzlic czorments
shculd rasguirs mininal sgpacs as mestT will te referzals T2 lne
Supperting Data porzicn cZ the plan (rsfsrsnce sectien I.12).

©. Reccmmended Altsrnative. The altermative wnich the t.annlng
ssam detarmines to LestT satisty +~irzal and Zursau gcals Iz e:zcin
Soimaryv resource usa, shall pe cdesicnated as a "Teccmmeanded
rl=arnative™. The plann*“u Lsam’s supperTing Jjustiiicaticn T Thels
raccmmended alt ernat:ves shall pe included in this sacticn. Toe
justification shall ccns?s: of the Zfollewing:
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TNTSGRATID RESOURCE MANAGEMZIT STANS
plan Contarl t

(1) Matzix Analvsis. he means kY which =2 reconnenced

alternative was ce*;Vea shall be e%nlaWnea wits the use of 2 matrix
a“alysis. Intardisciplinary lnteraC’*on and ez :sorts to aveid pias
snall

(2) Mc?“odc‘oc*ﬂs ct prioritizing values. Since different
ragources may have al‘~erenc —elative value to the Indian land owner,
it may be necessary to weight or crlorlu,ze resourcas as o relative

importance An ex:;anab*on of the proc=adurs usad shall be priei.

G. Altsrnative Selec=ion. After reviewing the DTanni g team’s -
~scommended al:arrat;ves t~iral and Bureau ofsicials shal salect &
;refer:ad altclra‘*va for each DIE imary rescurcs use. GCnce the
prafarrad a1ternatives have neen adopted bY f-izal csuncil resclutlch,
znev shall e deccunentead in this seczion of the nlan. (raferancs
seccion 2.1G) ’

H. NEZA Documentation. Lither a Finding oI No signiflcanc
T=pact (FONSI), ©r & Notice oI Intent (NCI) +o prerars an
Tnvironmental Topact Scatsnmenc hell be included Wit- the plan.
(r2ferasnc2 seczion 2.1H)

ad which
ss allvy
I 2T 2

. criginals of NZPA documents, £~izal resoluticns, anc
Memorandums OF Understandlng.

2. Explanaticn of proceﬁu*as used to sacurs DU
invelvenentc and all written input or c=h
by the public.

3. xrlana**cn cf how lssues were

i & anc 2 liszing
of all issues and concarns refor i b

viapility.
5. Titles and locations ©O= pravicus manacenenc plans.
§. Litsrature pafarsnces.
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TTDH RESCURCZ MANAGEMENT PILaXS
Izplecentaticn and Review

4. IMPLEMENTATION AND REVIZIW

4.1 ZImplementation. &+ is the restonsibility of appropriate Bursau
and t—ibal line officers to ensure tie selectad IRMP managenent

alternatives are implemented. The Agency Surerintandent shall Dbe
respgcnsible for development of action plans for various pregrams and
act-ivities arfected by the IRMP. These acticn plans shall ensure tle
cojectives of the IRMP are properly considered during development ox
varicus programs and projects, budget formulation and executicn plans,
annual werk plans, employee perIorzance standards, etc.

4.2 3Annual Review. Plan reviews will be conduc==2d annually by the
Agency Ofiics. Reviews shall briefly examine currant issues,

Getarmine validity of the selected tsrnatives, dccument csrrec

ac=icn whers necessary, and reccrd progress of plan implementati

roview and minutas shall Ze

ca

fu
=

e Superintandent shall chair the re

~ocorded and maintained in the Supzers=ing Data file (rarerern secTicon
3.1I). Tribes ares encouraged o participata during annual IRME
-avizws. Plan addenda rasulting Ifrca tlese raviews shall ke
cocumentad, adcpted by trikbal council rasolution, and apprcved by the
Arez Dirsctor (refsrence Illustration 2).

4.3 ©Procram Review. The Central CIfZice shall csnduct pericdic
crograzn reviews of IRMP'S ané their izplementation. These DIOGran
~oviews shall provide a means oI evaluating Bursau rTerIcrmancs in
mznagement CI TIUST I=2S0USS=S. mThe ckpijectiva oFf The prograll IevView 1S
£5: (1) detarmine adeguacy oI plans; (2) detarmine if selectad
altsrmatives have been properly inzlemented: (3) determine iZ
management rasources (funding, staffing, etc.) ars sufficient tc
implement the seleactad altarnatives; (4) cetarmine if the selectead
zl<srmatives ars reasonable, in ligit cf trizal/Buresau procrai
priorities and the competition for limitad management resourcas; and
(3) cdetermine the need for changes in Bursau diracTlon, volicy ancd
management pPractlces.
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MEMORANDUM OF UNDERSTANDING
BETWEEN
THE AU OF INDIAN AFTA AIRS,
AGENCY
; AND
THE INDIAN TRIBE )
FOR
DEVELOPMZINT OF THEZ RESERVATICON
TNTEGRATED RTSCURCE MANAGEMENT 2N
rhis Memorandum of Understanaing (- —eaftar raferred TO &S the
"Ac*ecment“) is for the purpeose of develcping an Integrated Ras0O
ﬁan?ﬂpﬁeﬂt plan (hersaiter rafarred TO 25 nTRMPY or the nplan') :cr
the Incian reservation.
T+tam 1. DOINCIDAL pamTTIS. Thls ACT ement is between +wa Burszu oI
Indian Affairs, Agency (hereafter referrad tO &S the
ngureau”), and the T~ipe (hersaItTer referzed to as tne
1N ben) .
Ttenm 2. PITRPOSE AND TNTENT. The pur sose oL b..J.s Agreemant is To
stipulate tae general Tarzms and Ondlb“OﬁS which shall establisnh an
interdiscl plinary clanning c<ean, as wel: as develcD and implement wh
Reservation Integ arated Resource Management plan. It
is Tne intant of bcth The nripe and- the sureau, TO p:cvide fcr the
cocovperative development of ;ong—*s*n resourcs management B licles,
-snicnh shall ensure Girection end stability for sustained growtl Ox
~eservatcion economleas, compatible with t~aditional values.
Tten 3. ARE2 oF cONSIDERATION. rm‘e plan shall acddress ragcurcas CF
value on all tTusT lancs within the poundaries of the
.esarvation.
Iten 4. ORGANTIZATION The planning te2R will be composed of ~nwp Te
expertise avallasle in the L_e"cs of natural and human resources.
Tezanm par:;c ipants shalljconsisc of both Tvibal and Bureau ne*svnne-,
as well as SP secialists frcm other organlzatlons, if needed. The
assistzance of other’ T~iral and/or sureau staif snec;al’shs, noT on T
ream, may be requirad to assist a member of the plannlng zeza2m, in
cevelopment of snec_fic' porcicns of the plan.
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~ions will be ccerdinated Ty a

er shall:

Schedule Tribal/Bureau meetings, team meetings and scoping
sessions.

Fnsure results.of the meetings and sccping sessions are
properly documentsad.

Coordinate datz base develorment with Tribal and Bur=au
program managers.

Assist the Tribe and Bureau in determining the specizlity
pcsitions rsguired on the planning team and selecticn oI
personnel tc fiI1ll those positions.

Serve as a liaison petween the planning t=2m and the T-ire,
Bureau, and otiaer invclved crganizaticns.

Tnsure team members ars Ifocusing on the goals, issuss and
concerns identified during crganizaticrnal meetlings and the
sccoing process.

Deview individual tean member rezcrts Ior ccmpletaness and
accuracy, and consollicats I2pcIrts Lo the formal IRMP
cdccument.

Assist Triral and Bursau officials in selection of treferred
alternatives, arrange foxr fermal raview and comment paricd,
rrepars a cdrait rasoluticn, and present the resolutlicn, plan,
preferrad altermatives and comments £c the Tribal Council ZIcor
adoption.

Tinalize +the Plan and prepare NzZPA documentation (FCONESI cor
NOI) for review oI thie Area Diresctor.

Cbtzin Tribnal ané Bursau acproval signaturss for the Plan.

Ar-ange £for printing and distTTizutlicn cf the IRMP and atlzas.
AVATTIABITLITY OF DATA. The parties to The Acgraement shall
data, wWhich they rossess, available Zcr development cI tne
~ne exT=ant teossinle, ralevant data shall be entarsc into toe
Geograchic Information Systam (GiIS). Dataz wnich any parTy ©2
ers ;to ke sensitive in naturs, shall have
£nin GIS. In order to facilitate the develcrment
ata 'base, the Burszu’s Ar=a GIiS Czerdinatsr shall
atad as a technical member of the planning tTazm.
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Tsam cperaticns will be cscrdinated ZY 2 team leader. In agdizticn TS
reing responsible f5r the satisfacTory completion of +he Plan, the
ca2zm lsaderx shall:
1. Schedule Tribal/Bureau meetings, tean meetings and STCRING
- ? - - -
sesslons.
2. Ensure results.of the meetings and sccoing sessions ars
properly documentead.
2. Ccordinate datz base development with m~inal anc Bursau
program managers.
4. detarmining the specialty
ning tezm and selecticn of
tions.
5. = planning Te22m ancd the TZlle,
ganizatlcns.
6. sing on the goals, issues and
rganizaticnal meetings and the
7. r repcris IoX completaness and
mor=s intc the “ormal IZP
5. aAssist Trikal and Bur=ad cfficials in seleczion oI creferred
altarmatives, arTange sor fcrmal raview and comment© raricd,
prapars 2 drafT resoluticn, and pressent rnwe vresoluticn, plan
preferrad al+ternatives and comnents to the Tvipal Council =<
adoption.
g. ~Tinalize the Plan and prepare WYEDA documentatlon (FCONSI cT
NOI) fcr review c< the Area DirscTor.
10. Cbtain m~inal and bur=2u acproval signaturas for the Plan.
1. Arrange fcoT TTInTIngG and distzizuticn cX £me IRMP and 2TlizsS.
T=2nm S. AVATTABITITY OF DATE mhe parzies To The acraement shall
mak2 all datz, Wwhich they $ossess, availaple Zcr cdevelorment ci tne
2ian. To the eXtaht pcssisle, -slevant data shall ne enctarsd lnTc &
zu-=zu’s Gaograpnic ITnformation SvsTan (GIS). =2axa snich any TearTy ©
-ne Acgreement considers ;to te sansitive in natire, snall nave
-agtricTad access witnin GIS. In crder s facilitata the develcEmant=
and usa of the GIS data ‘base, +me Bursau’s xresa GiS Cscréinatsr snall
»e designatad as a ~achnical memzer of the planning tazn.
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Ttam 6. FUNDING. All salary, travel and trzining cost, asscclatad
witk the develcpment cI the Plan, shall ke borne by each individual’sg
rasceczive organizaticn (i.e., Tribe, Bureau, cther). This includes
both +2am members and parcicipation of other staf=z.

e o

13 ke the rasponsizility of the respective Tribal and/or Bursau
ns (i.e., forsstry, agriculture, minerals, etc.) to arrang
coacl

It s
orogr
funding for recuired inventories, as well as the ilncorperaticn of
their respective data into the GIS data base.
Ttam 7. PILAN STRUCTURE, AND PROCEDURES. This agresement is limited To
the development of an Intagratad Resource Management Plan as cdatailed
within 30 BIAM Supzlement 10.
3. TTAN IMTTIMENTATION. . Fellewing completion cf the Plzan, the
‘es to this Acrsement shall im.ediaéaly nmeet to prapars and
ata2 an ac=ion »nlan, as descxriked in 30 BIAM Supplement 10, for
mentzzlon ¢ the ctjectives and policies ¢ the IRMP.
Ttem 9. AMENDMENTS. This Agreement may be mcdifliasd by amendment at
any time, 2 the zmutual consent of the Tribal Chairman and the
Agenc 2

\1”": S

b

- 5 - 3 -
ACTeec: , L8 Agraad: , 18
Chzir=an, Suzerintandent
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