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Rethinking Resource Management offers students and practitioners a sophis-
ticated framework for rethinking the dominant approaches to resource
management in a complex world. Drawing on a deep understanding of rela-
tionships between resource projects and indigenous peoples, the book
argues that current resource management practices consider important
human values irrelevant and invisible.

The book uses case studies to argue that professional resource managers do
not take responsibility for the social and environmental consequences of their
decisions on the often powerless and vulnerable indigenous communities they
effect. It offers an approach to social impact assessment methods that are more
participatory and empowering than many alternative technical approaches. It
discusses the invisibility of indigenous peoples’ values and knowledge in the
dominant paradigms of resource management. By drawing on contemporary
social philosophy it offers a relational framework for thinking about interac-
tion and change in resource management systems. This philosophical discus-
sion is followed by a critical evaluation of case study methods and looks at case
studies from Australia, North America and Norway.

Finally, Rethinking Resource Management investigates methodological issues
of social impact assessment, policy development, applied research and the rel-
evance of geographical perspectives and ethics to professional practice. In
advocating more just, equitable and sustainable professional practice, the
book explores new ways of seeing and thinking as a foundation for new prac-
tices. Rethinking Resource Management is empirically informed, theoretically
sophisticated and ethically engaged in a way that will force resource managers
at any point in their career to reassess what they think resource management
is, should be and could be about.

Richard Howitt is an Associate Professor in Human Geography at Macquarie
University, Australia. He received the Australian Award for University
Teaching in Social Sciences in 1999.

The front cover illustration shows ‘Dialectical Dynamics’ by Fiona Cross (© 1993), who produced
this image as a response to studying Resource Management with Richard Howitt in 1992. She
wrote of the piece: ‘Dialectical dynamic of roots and leaves, sky and dirt! At the moment I feel like
the plant is me!”



Frontispiece Journey’ by John Robinson, sculptor (© Macquarie University,
photographer Mario Bianchino). This sculpture is displayed in the
Macquarie University Sculpture Park, Sydney. The stainless steel shape
captures, distorts and reflects the surrounding environment and its
constant changes. The fantastic shape includes a small opening which
provides a ‘window’ through which the viewer can see part of the
environment without distortion. Like so many aspects of resource
management, the acts of seeing, interpreting and responding represented
in this work are given meaning by their context rather than having any
unambiguous prior meaning.
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Preface

Across the world, indigenous peoples have faced displacement, dispossession,
cultural and physical genocide and exposure to great risk from all manner of
activities that have been justified in terms of their contributions to industrialis-
ation, development and somebody else’s national (or even international)
interest. As the governments of the old world order’s three worlds of develop-
ment pursued their goals, indigenous peoples remained an anomalous fourth
world — they resisted development. Somehow they (sometimes) survived.

In the final decade of the twentieth century, amid contested assertions of a
‘New World Order’, the United Nations agreed to a decade dedicated to the
world’s indigenous peoples. Five hundred years after Columbus’ voyage of
‘discovery’ transformed the diverse self-governing worlds of the Americas into
a single ‘new world’ for Europe to exploit, to govern and to transform, the
persistent presence of indigenous peoples continues to challenge many of the
assumptions underlying developmentalism.

Nowhere is the power of this challenge clearer than in the realm of resource
management. Indigenous rights and concerns are implicated in many
resource-based development projects. At the turning of the century, they have
intruded into the policies and practices of many international agencies, trans-
national resource companies and inter-governmental and non-government
bodies. Indigenous rights have also rapidly emerged as central in the indus-
trialisation of biodiversity. In most nation states, even the concept of indige-
nous 7ights is controversial. Why should indigenous people be given rights
unavailable to other citizens? This question is raised over and over again as a
basis for restricting ‘concessions’ to ‘special interest groups’. A commitment
to equality becomes the basis for imposing conditions on indigenous citizen-
ship of and participation in national society. This process was clearly seen in
Australia in the late 1990s, where the conservative Liberal-National coalition
government substantially amended the Native Title Act 1993. Among the
amendments were changes to the Act’s ‘right to negotiate’ provisions. The
government’s defence was that this ‘right” was unavailable to other property
holders, it was not an inherent element of native title and it was a concession
to indigenous people made by a previous government that it was not bound to
retain. This vision of equality turns upside down the notion of indigenous
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rights. Neither indigenous Australians nor the international indigenous rights
movement generally claim new rights: they aim to preserve existing ones —
rights that they ‘already had before they were subjected to some colonising
state’ (Brosted 1987: 156). It is often the case that resource projects are at the
front line of relations between nation states and indigenous peoples. This
places a heavy responsibility on resource management professionals.

The recent expansion of employment opportunities for resource manage-
ment specialists in many fields of business and government activity has pro-
duced something of a boom in student enrolments in resource and
environmental management courses at universities and colleges around the
world. For readers secking professional employment in the diverse fields of
resource management, the issues raised in this book have probably been
pushed aside in an effort to demonstrate technical excellence, or a detailed, if
fragmented, understanding of specific physical, ecological and biological pro-
cesses affected by various aspects of professional, scientific resource manage-
ment. The importance of the social, political, cultural and ethical contexts of
resource management practices, however, cannot be avoided in the Realpoli-
tik of professional practice. Literacy in the complex geopolitics of resources is
an essential part of contemporary resource managers’ fundamental conceptual
toolkit.

Most readers of this book will inevitably be irrevocably dependent on the
dominant national and international systems of resource management that
deliver the means of everyday survival. For most, the diverse world of tradi-
tional, indigenous, local-scale resource management systems will be so unfa-
miliar as to be invisible. In many cases these unfamiliar resource management
systems may also seem so unproductive, inefficient or so incomprehensible as
to be worthless.

This is certainly how it has appeared to many professional resource manag-
ers, to mining company executives, forest economists, energy ministers, fish-
ceries experts and countless others when they are faced with subsistence
economies based on commercially valuable resources, or located in areas con-
taining potentially commercial resources not used by the subsistence sector.
These professionals make decisions which have dramatic and far-reaching
consequences for these unfamiliar, incomprehensible and largely invisible
other worlds.

This book aims to render visible much that is conventionally left invisible in
resource management education. It examines professional resource managers’
decisions and the systems that make them possible in the light of indigenous
peoples’ experience. It is both a critique and a reconstruction; simultanecously
a challenge and a guide, for students and professionals in various areas of
resource management. In the process, the book seeks to confront readers with
the need to rethink the field of resource management.

The book’s core argument is quite simple: we must rethink resource
management in order to make resource management decisions more account-
able to critical human values such as social justice, ecological sustainability,
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economic equity and cultural diversity. Contemporary industrial resource
management systems have the power to turn upside down the taken-for-
granted worlds of the communities they affect. Those responsible for making
key decisions about resources require a professional literacy that equips them
to read and respond humanely to the complex situations in which they are
inevitably immersed.

In advancing its argument, this volume focuses on indigenous peoples’
experience. The same basic argument, however, and similar conclusions could
be reached from many other vantage points. For example, focusing on ques-
tions of inter-generational equity, women’s rights, the experience of workers
in resource industries, issues of environmental quality and so on could equally
lead one to the conclusion that there is an urgent need to radically rethink
resource management practices in the industrial world. So the focus here on
indigenous peoples should be seen not only as a substantial focus in its own
right, but also as a case study of the reasons for rethinking currently dominant
resource management practices.

In broad terms, the field of resource management is currently dominated by
aregime that is utilitarian, reductionist, technocentric and market driven. This
book argues that, despite its spectacular commercial successes, this dominant
paradigm needs to be rethought because it fails to meet human needs in sev-
eral important areas. Specifically, it treats critically important issues such as
justice, sustainability and human rights as externalities — as someone else’s
problems. The dominant paradigm claims to deal with these externalities with
ostensibly objective, authoritative and dispassionate market tools. This
book demonstrates that naive market-based solutions to issues of justice,
sustainability, equity and diversity are inadequate and unsupportable.

In developing criteria for evaluating successful resource management, I
want to propose that we rethink industrial resource management systems
from the vantage points of these core values: justice, sustainability, equity and
diversity. A practical agenda for change will be presented. In supporting such
changes, I seek to displace narrowly economistic notions of value and
accountability with wider, more coherently and complexly contextualised
notions of human landscapes in which resource management decisions are
held accountable to a wider range of human values and experience. The inten-
tion, therefore, is not to be ‘objective’, but to challenge the underlying notion
of objectivity; not to be prescriptive, but to open lines of debate; not to be
authoritative, but to challenge the foundations of authority; and not to be dis-
passionate, but to deal openly with passionate human issues. As a text, then,
the purpose is deliberately subversive. Current industrial resource manage-
ment paradigms have failed. They need to be rethought, reshaped and restruc-
tured towards more humane goals. This book seeks to provoke contributions
to this process.
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Part 1

Introduction
(and disorientation)



The World Turned Upside Down

In sixteen forty nine to St George’s Hill

A ragged band they called the Diggers came to show the people’s will.
They defied the landlords, they defied the laws,

They were the dispossessed reclaiming what was theirs.

We come in peace, they said, to dig and sow.

We come to work the land in common and to make the waste ground grow
This earth divided, we will make whole

So it can be a common treasury for all.

The sin of property we do disdain.

No-one has any right to buy and sell this earth for private gain.
By theft and murder they took the land

Now everywhere the walls rise up at their command.

They make the laws to chain us well.

The clergy dazzle us with heaven or they damn us into hell.
We will not worship the God they serve,

The god of greed who feeds the rich while poor folk starve.

We work, we eat together, we need no swords.

We will not bow to masters or pay rent to the lords.
Still we are free, though we are poor.

You Diggers all stand up for glory, stand up now.

From the men of property the orders came.

They sent their hired men and troopers to wipe out the Diggers’ claim.
Tear down their cottages, destroy their corn.

They were dispersed, but still the vision lingers on.

You poor take courage, you rich take care.

This earth was made a common treasury for everyone to share.
All things in common. All people one.

We come in peace. The orders came to cut them down.

Song lyric by Leon Rosselson,
recorded on ‘Rosselsongs’, Fuse Records
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The sin of property we do disdain.
No-one has any right to buy or sell this earth for private gain.
By theft and murder they took the land
Now everywhere the walls rise up at their command
Leon Rosselson'

Resources, politics and people

Contflicts over resources are an important and influential element of political,
social and economic processes throughout the world. Resources and their
management have long been central in all political processes. As political
scientist Adrian Leftwich puts it:

Politics consists of all the activities of and conflict, within and between
societies, whereby the human species goes about obtaining, using,
producing and distributing resources in the production and reproduction
of its social and biological life.

(Leftwich 1983: 11)

Resources themselves need to be understood not as pre-existing substances or
things, but in terms of functions and relationships. This approach to defining
resources as simultaneously economic, cultural and physical in character,
although crucial for the argument presented here, is hardly new. In 1956, for
example, Spoehr observed:

Itis doubtful that many other societies ... think about natural resources in
the same way we do. It is probable that the term itself ... is primarily a
product of our own industrial civilization.

(Spoehr 1956: 93)

Spoehr went on to examine the ways in which different peoples’ definitions of
‘resources’ reflected the specific technology available, the social relations
within the particular cultural group and the society’s interpretation of
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ecological circumstances. Spochr’s 1950s approach, with his ‘bearded figure
of Darwin watching quietly from the shadows’ (1956: 101 ), may seem dated.
Unlike some more recent texts, however, it takes the interplay of culture, envi-
ronment, economy and technology into account, and does not try to reduce
the complex task of resource management to a technical task.

Even in 1933, Zimmerman’s influential World Resources and Industries
sought to provide a ‘new synthesis between cultural geography and econom-
ics’ (Zimmerman 1964: vii). For Zimmerman, culture was central in creating
even those resources popularly seen as ‘natural’. Resources were not pre-exist-
ing substances, but:

living phenomena, expanding and contracting in response to human effort
and behaviour ... . To a large extent, they are man’s [sic] own creation. Man’s
own wisdom is his premier vesource — the key that unlocks the universe.

(ibid.: 7, emphasis in original)

He went on to provide a definition of ‘resources’” which is worth considering
at some depth, even after more than sixty years:

The word ‘resource’ does not refer to a thing nor a substance but to a func-
tion which a thing or a substance may perform ov to an operation in which it
may take part, namely, the function or operation of attaining a given end
such as satistying a want. In other words, the word ‘resource’ is an
abstraction reflecting human appraisal and relating to a function or opera-
tion. As such, it is akin to words such as food, property, or capital, but
much wider in its sweep than any of these.

(ibid.: 8, emphasis in original)

In other words, just as Leftwich’s definition of ‘politics’ emphasises the
centrality of ‘resources’ in human politics, Zimmerman’s definition of
resources reminds us that resources are fundamentally a matter of relation-
ships not things. They do not exist outside the complex relationships between
societies, technologies, cultures, economics and environments in some pre-
ordained form, waiting to be discovered. They are created by these relation-
ships. The geopolitics of resources, therefore, is not simply about access to and
trade in pre-existing ‘things’ called resources. Rather, it is about fundamental
transactions of power, wealth and privilege.

This book grows out of experience at a critical location within resource geo-
politics — the interface between resource-based development and indigenous
peoples. As a researcher, as a teacher and simply as a human being, I have
become increasingly convinced of the urgent need for those involved in
resource management systems to be more literate in the complexities of socio-
political processes than they currently are. This need is demonstrated most
urgently in the troubled relations between resource management and indige-
nous peoples.
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Industrialisation and development: core goals of the
Cold War world

In the rapidly changing world of the early 1950s and 1960s, superpower
tensions over resources escalated rapidly. Western governments actively
repressed Communist influences in economic, cultural and political spheres;
governments in the Soviet bloc pursued industrialisation at a breakneck speed,
regardless of the human and environmental costs. Newly independent
governments in the former colonial empires sought to escape the legacies of
European imperialism and American neo-colonialism; and nascent social
movements demanding civil rights, women’s rights, human rights and a range
of fundamental freedoms began to challenge the previously unchallenged
verities of everyday life in many places.

In the wake of post-war austerities, booming industrial economies raised
hopes for an improved quality of life throughout the old world order’s First,
Second and Third Worlds. In each of these imagined places governments,
communities, opposition movements and international agencies adopted
industrialisation and development as core societal goals. There was a wide-
spread, optimistic faith in the power of science, technology and good gover-
nance. In the context of Cold War geopolitics, however, it often seemed that
‘development’ of one of the old world order’s imagined worlds could only be
achieved if development of the other was suppressed. In particular, viewed
from the West, development and industrialisation of the Soviet bloc was con-
structed as the key threat to development of the First World, and its ostensibly
generous paternalistic approach to development in the Third World.

Industrialisation and development, however, are demanding masters for all
their disciples. Both have huge appetites for resources. They hunger for
energy, minerals, timber, land, food, labour, information and consumers; they
require the raw materials with which to make things to sell; and they demand
(and produce) the raw materials to build economic, political and social power.
For much of their history, optimistic disciples have fed the appetites of indus-
trialisation and development with little regard for long-term environmental
costs, and with scant recognition of the complex and often contradictory
social processes they set in motion. Management of these appetites is a matter
of enormous importance for human societies. Despite this, the systematic
assumptions underlying the practices of resource managers are rarely sub-
jected to critical evaluation outside the contingencies of specific cases. Instead
resource management is increasingly defined as a specialist field for qualified
and neutral experts and objective scientific precision.

The myth of objective and neutral resource management has brought many
human communities and the environments on which their lives have been
built to, and sometimes beyond, the brink of catastrophe. In the landscapes of
the poor and marginalised, the iconoclastic promises of resource-based devel-
opment have been used to justify all manner of clever schemes — extraction,
submergence, division, plantation, clearance and so on. Among the many
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tragic stories of resource mismanagement that could be told, it is the experi-
ence of indigenous peoples around the world that exemplifies most starkly the
need for change. It is their homelands, their lives, their cultures and their
rights that have too often become the Ground Zero for testing and imple-
menting the theories and practices of scientific resource management.

This book deconstructs the hegemonic ideologies of scientific resource
management. [t offers a reconstruction of the field with wider and more func-
tional professional literacy that encompasses the social, cultural, political, eco-
nomic and environmental issues raised, as well as the technical expertise
required of resource managers. In reconstructing the field, it is argued that
resource managers must develop the knowledge, skills and sensitivities to deal
with the moral, ethical and political domains of resource management as well
as the technical domain. As we move into the twenty-first century, it is a dan-
gerous and unjustified folly not to do so.

The risk of failure, of course, is that we demonstrate that, at the planetary
scale, we all live at Ground Zero.

Ground Zero: Emu Test Site, Australia

In 1953 Great Britain and Australia detonated three atomic bombs over the
desert homelands of the Yankatjara and Pitjantjatjara people in South Australia.
The governments named the site ‘Emu’, and the tests “Totem’.

The flightless emu is one of the ancestral characters who created the desert
landscapes of the region in the creation stories of the Yankatjara and Pitjantjat-
jara people. Along with the kangaroo, it was also adopted as an icon of the Aus-
tralian nation state as part of the Commonwealth coat of arms. Selection of the
name ‘Emu’ for the atomic testing site, then, had considerable symbolic
significance.

The tests were part of Britain’s nuclear weapons development programme
intended to arm the West against the nuclear might of the Soviet Union and its
Communist allies. In 1953, indigenous Australians had no status as citizens of
the nation, and no recognition as its prior owners. When selecting a test site, no
one considered asking for permission from the Yankatjara or Pitjantjatjara
because, to all intents and purposes, Australia was treated as terra nullius. It was
still a loyal post-colonial daughter of the empire. These remote desert lands
were the emptiest of lands in the continent that the colonisers and their descen-
dants asserted no one owned. These lands were a strategic resource that was free
for the taking in the governments’ eyes.

So the three Totem tests were undertaken after a minimal effort to move
Aboriginal people (Anangu) from the area, and signposting the area with warn-
ings in English — for a population who had no access to literacy education.
Totem 1, 2 and 3 represent three traumatic events in the life of the Maralinga
Tjarutja Lands, and the lives of the Anangu who called it home in the 1950s (see
for example Milliken 1986; McClellan e al. 1985; Toyne and Vachon 1984).

Thirty-five years later, in 1988, in the arid Mulga woodland country of the
Maralinga Tjarutja lands, over 150 people, mostly Anangu from the
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surrounding settlements and communities, came together to discuss Aboriginal
involvement in and empowerment through land management and conservation
issues at the Emu site (Kean ez al. 1988) — Ground Zero of the Totem tests.

For Australians concerned with social justice and environmental protection,
the Emu test site, contaminated by plutonium and symbolic of the nation’s mis-
treatment of its indigenous citizens and environment as well as its subservience
to Britain, is indeed a totem. It is a lasting monument to non-Aboriginal envi-
ronmental vandalism in Australia. Among the Anangu whose lands were literally
blasted into oblivion, its choice as the site for debating questions of resource,
environmental management and community empowerment had great symbolic
power — of all places, this was a location where the abject failure of non-Aborigi-
nal stewardship of the land was clear for all to see, the need for Aboriginal
involvement in conservation and land management could hardly need
justification.

Professional literacy in a changing world

The field of resource management covers a great diversity of human
endeavour. It includes the technically sophisticated work of exploration geol-
ogists, project engineers, foresters, resource economists and marine ecolo-
gists, as well as the support, planning and regulatory work of government
employees, and the hard physical work of production. It involves not only
some of the world’s largest market-driven capitalist enterprises, but also
diverse small enterprises and myriad small-scale producers in artisanal and
other non-capitalist modes of production. It also involves not only wage
labourers in organisations of varying economic efficiency, but also peasant
farmers, hunters, fishers, pastoralists and myriad others in their communities
in the management of everyday lives by acting to ensure continuity of the
means of survival. It covers not only production of physical resources, but
also the management of conservation areas, tourism sites, cultural materials,
information and services. As Leftwich’s useful definition of politics reminds
us, not only are all human communities involved in politics, but they are also
all involved in resource management. Resource management systems are
also political systems. They not only produce resource-commodities, but
also produce power.

Cultural differences between peoples construct different understandings
about what constitutes both ‘resources’ and ‘power’. Consequently, many
cultural (and ecological) consequences of resource management decisions
simply become invisible because of the way that the cultural construction of
knowledge constructs one’s understanding of resources themselves. For many
resource managers, it is easy for the resources they manage to become ‘natu-
ralised” — to appear as if they are substances or things created (and therefore
manageable) outside any cultural context. It is easy to see how management of
‘natural’ resources is reconstructed as a technical and professional task for
experts, whose vision of the cultural domain is limited.
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In constantly globalising markets for resource commodities such as food,
timber, minerals, energy, tourism destinations, agricultural lands, urban
lands, waste disposal sites and so on, resource management has emerged
quickly as an important field of professional expertise connecting diverse
places (and peoples) to global marketplaces. In the process, those places and
their peoples are transformed — often irrevocably and often at great social, eco-
logical and cultural cost.

For many of the professionals involved in the management of such change,
however, these transformations are both invisible and unimportant. Protection
of social and biophysical environments, if it is considered at all, is widely seen in
professional circles as a matter for government specialists, not for operational
managers. Many professional resource managers see their duty in terms of effi-
ciency — minimising costs, maximising profits, guaranteeing outputs, main-
taining supplies and so on. Professional literacy, then, is generally seen as
being about using the best available techniques, understanding the technical
literature and reading in a specialised field — whether it be aerial geomagnetic
surveying, futures markets for gold or aluminium, or ecological aspects of the
life cycle of a commercially exploited fish or fowl. This book is not about that
sort of professional literacy, except as a target for transformation. To nurture
this professional literacy (and subsequently improved outcomes ‘on the
ground’), it is argued that three basic steps need to be taken (Figure 1.1). We
first need to develop new ways of ‘seeing’ the field of resource management in
ways that make visible the complex consequences of resource management
decisions. Second, we need to develop new ways of ‘thinking’ that accept the
contextual complexities of resource decision making. And finally, we need to
develop new ways of ‘doing’ resource management.

Instead, this book addresses the transformational politics that are con-
structed by or might be possible around and within industrial resource man-
agement systems. It is about understanding and responding to the new
geographies produced by resource management practices. Perhaps most sig-
nificantly, it is also about putting in place a vision of resource management
practice that not only opposes reproduction of the social and ecological catas-
trophes of the past, but also actively contributes to sustainable and just human
futures. Unlike many textbooks about ‘the geography of resource manage-
ment’ (for example Mitchell 1989; Castillon 1992), this is not a manual of
techniques. It does tackle some technical and methodological issues, and it
certainly aims to be ‘applied” and ‘practical’, but its approach to questions of
method, technique, practice and application is always in terms of the broader
process of professional literacy which is being targeted.

The approach developed here does not involve advocacy of some particular
approach as a universal best practice. Rather, it advocates some basic principles
and perspectives for creating better practices. Dogmatic adherence to a partic-
ular methodology or theoretical approach because it is pre-defined by so-
called experts as best practice is part of the problem under examination here,
not least because the best practice of one generation is the obsolete myopia of



Worlds turned upside down 9
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to develop a more diverse professional literacy in the language of cultural and social
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Figure 1.1  Steps towards literacy in resource geopolitics

the next. In the rapidly changing world of resource geopolitics, having the
best current technique is only a small part of the story. Using examples of
indigenous peoples’ experience of resource-based development processes, this
book provides a framework for future generations (and hopefully some of this
generation) of resource managers to do a better job in husbanding the
planet’s resources and nurturing the human and non-human communities
that rely upon them.

Core values for resource management

As a field of academic study and professional practice, resource management
has unquestionably been dominated by a concern with technical sophistica-
tion as a source of credibility and social relevance. For example, it remains
common for resource managers’ professional education to emphasise tech-
nical skills and methodological matters above (typically way above) the ‘soft’
skills of social, cultural and political literacy. Yet just what do these sophisti-
cated techniques really achieve? How do they achieve ‘better’ resource
management outcomes?

The answer to such questions depends, of course, on what is defined as
‘better’. It is here that many professionals retreat into their politically edged
shell of ‘value-free’ science. For them ‘better’ is not a value-laden term. For
them, ‘better’ is an objective issue — more is better, and ‘more’ can be easily
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measured. Sophisticated exploration techniques allow geologists to identity
‘more’ oil, ‘more’ gas, ‘more’ minerals. Sophisticated forest management
techniques allow foresters to squeeze ‘more’ timber from forests. Sophisti-
cated project management or systems engineering techniques allow investors
to construct ‘more’ efficient processing plants that produce ‘more’ material
for every dollar invested and every unit of raw material input.

Having reduced the untidily complex and value-laden term ‘better’ to the
neatly quantifiable ‘more’; the market alchemists’ work has really only just
begun. In the language of the marketplace, wealth is reduced to money;
resources become commodities; and value becomes price. In changing com-
plex realities into simplified models, these ‘experts’ develop some highly
sophisticated stupidities. In Papua New Guinea, for example, where some of
humanity’s oldest sustainable agricultural systems have been in place for hun-
dreds of generations, national economic figures do not include subsistence
economic activity. In the process, the livelihoods (and cultural life) of a sub-
stantial proportion of the population have simply disappeared — replaced with
the miraculous growth (and spectacular busts) conventionally associated with
resource-based economies. As wealth is no longer measured in terms of a
community’s ability to feed itself, to undertake cultural obligations and to
live, sophisticated and ‘objectively” measurable economic indicators such as
Gross Domestic Product can become the main measure of wealth.

In the process, these sophisticated stupidities succeed in hiding the most
basic of issues in producing ‘better’ resource management — the question of
goals; the question of ‘why’ rather than ‘how’ we might manage our
resources. In rendering the complex simple and the value-laden objective, the
dominant paradigms of resource management have lost sight of the underly-
ing purpose of managing resources.

In this book, the issue of underlying purpose — the why of resource
management — is addressed in terms of four core values. ‘Successful” resource
management achieves sustainable improvements in human lives in terms of

social justice;

ecological sustainability;
economic equity;
cultural diversity.

Like all human values, these are not universal. They reflect the particular
context in which I have operated. For me, they have developed in the crucible
of multicultural and indigenous politics in the Australian mining industry, and
in the debates within radical geography since the 1970s. For others who share
my commitment to these as core values for their professional behaviour, the
particular inequities of other situations, or the emergence of the green polit-
ical movements and other new social movements since the 1960s have been
the catalyst. For all of us, external pressures in the form of unsustainable envi-
ronmental practices, critical issues in human rights abuses, and the disabling
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inequities in the modern economy have demanded a broader focus than is
provided by reductionist, objectivist, scientistic sophistication.

Recent experience has demonstrated the power of the currently dominant
professional practice of resource managers to change forever and irreversibly
patterns of daily life, patterns of social and cultural meaning for people
affected by or involved in resource industries — the power to turn worlds
upside down. The development of integrated, global-scale human systems
means that modern resource management systems can generate situations
where ‘costs’ and ‘benefits’, ‘crises’ and ‘solutions’ are no longer contained
within systems at a single scale. ‘Culprits’ and ‘victims’ are often no longer
contained within systems reflecting a common society, worldview or system of
regulation (Lipietz 1996).

The language of resource management:
new words/new worlds?

The language used in resource management is a significant issue. In my
teaching, for example, students often find issues of language (not just termi-
nology, but the deeper issues of the relationship between words, meaning and
power) the most troubling ones. Language reflects, shapes and limits the way
we articulate and understand the world around us. It not only provides the
building blocks from which we construct our way of seeing complex realities.
It also constructs the limits of our vision. Language reflects and constructs
power. Ourlanguage renders invisible many things given importance by other
people. And in the contemporary world of industrial resource management,
the invisible is generally considered unimportant. Dominant economistic and
scientistic epistemologies, or patterns of thinking about the world, thus
render the concerns and aspirations of many people both invisible a7z4 unim-
portant. In the process of managing resources, ostensibly for the betterment
of humanity, resource managers quite literally turn the world upside down.
The means for survival are no longer under the control of human communi-
ties, but subject to the vagaries of the marketplace.

The Cold War confrontation between capitalism and Communism has col-
lapsed, and the free market rules the world, or at least that is what we are often
expected to believe. Almost anything can be traded in commodity markets.
Culture, finance and markets have been globalised. But serious questions
need to be asked about what is rendered invisible and unimportant by the
markets of the world’s resource industries.

The language of economic models is the language most often used to
describe and explain market processes. Many geographers have observed that
economic models typically render geography — the complex and dynamic
characteristics of and relationships between people and real places — invisible
and unimportant. Yet even a superficial knowledge of commodity markets and
resource industries is enough to confirm that geopolitical dynamics — the real
(and very complex) geographies of oil in the Middle East; metals in Japan, the
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former Soviet Union, the USA and Europe; timber in Malaysia, Papua New
Guinea and Brazil; tuna and other fisheries in international waters — are funda-
mental to the operation of commodity markets.

At the intersection of geography, politics and environmental processes, a
new geopolitics of resources is being forged by complex and dynamic pro-
cesses and the relationships between overlapping and competing interests of
many sorts — buyers and sellers; owners and managers; workers and bosses;
producers and consumers; lobbyists, advocates and regulators. We need to
explore new ways of thinking about these issues and relationships. We need to
develop a new way of talking about them.

The language of the market is simply incapable of encompassing in its
vision many of the crucial non-market elements that influence contemporary
resource management systems. By excluding them, this language — and the
models, behaviour, political structures and theories it reflects and constructs —
becomes dangerous because it renders invisible and unimportant very real
processes and relationships that need to be addressed in the understanding of
and participating in the complex landscapes of resource management. Many
of these processes are integral to the resource management systems in which
we operate.

Guidance on how to envision complexity, how to capture these complex
interactions between society, economy, politics and environment, is not easily
found. We need to be able not only to envisage existing complexities, but also
to envisage new worlds — new ways of approaching the tasks of resource
management consistent with the core values of social justice, ecological
sustainability, economic equity and cultural diversity. One way of understand-
ing this task is to consider how writers of fiction approach the daunting task of
writing new worlds. Rushdie, for example, speaks of the ‘imaginary home-
lands’ created by writers exiled from their real homelands:

It may be that writers in my position, exiles or emigrants or expatriates,
are haunted by some sense of loss, some urge to reclaim, to look back,
even at the risk of being mutated into pillars of salt. But if we do look
back, we must also do so in the knowledge ... that our physical alienation
from India [or any other inaccessible homeland] almost inevitably means
that we will not be capable of reclaiming precisely the thing that was lost;
that we will, in short, create fictions, not actual cities or villages, but invis-
ible ones, imaginary homelands, Indias of the mind ... .

These are of course political questions, and must be answered at least in
political terms. I must say first of all that description is itself a political act.
The black American writer Richard Wright once wrote that black and
white Americans were engaged in a war over the nature of descriptions.
Their descriptions were incompatible. So it is clear that redescribing a
world is the necessary first step to changing it.

(Rushdie 1992: 10, 13-14)
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Le Guin also reminds us of the importance of imagination in the politicised
work of ‘making the world different’ which is, she notes, a task requiring
‘political imagination’ (1989: 46). Western approaches to this task have been
dramatically captured by the imaginary of Columbus’ ‘New World’. The
collective Western obsession with newness and an ethnocentric sense of
discovery has often blinded us to perspectives that value things other than
newness. The interplay between the imaginaries and realities of colonial and
post-colonial dispossession and marginalisation, between ‘fact” and ‘fiction’,
between the privileged discourses of power and the imaginary homelands of
alternative futures, requires more than technically sophisticated research. It
also requires impassioned imagination. And it requires us to be self-consciously
aware of our own place in the world, our own ‘metaphorical location as partici-
pants in social transformation’ (Howitt 1993a: 7). As Ruiz puts it:

To be located is to rediscover the specificity and plurality of experience ...
One’s critical consciousness is inextricably related to one’s location,
although it is not determined by it.

(Ruiz 1988: 162)

The work of political imagination to which Le Guin refers is thus both polit-
ical and epistemological in nature. And it is not limited to the production of
fiction. In addressing the experience of indigenous peoples in industrial
resource management systems, we need to construct a way of seeing that
rejects the notion of a single, privileged centre or a single way of representing
‘truth’.

Industrial resource management and global crisis

The inadequacies of the dominant paradigms in industrial resource manage-
ment are simultaneously exemplars of and contributors to a wider problem.
Contemporary resource management systems are pivotal in both the constitu-
tion of the current global crisis, and also as a focus for action to overcome it.
Ekins (1992: 1-2), for example, identifies four elements in his description of
the global problematic that requires ‘a patchwork of overlapping approaches’
for resolution (Table 1.1).

Elements of these inter-related crises can be found at all scales and in many
of the place-based contflicts over resources that generate and reflect struggles
for wider change. The relationships between the local and the global have
been a central concern of both human geography and the green political
movement throughout the late 1970s and 1980s. For both, the processes of
change set in train by the 1973 oil crisis represented a significant challenge.
For human geographers, many of the core topics of their discipline (industrial
location decisions, urban forms, spatial patterns in transport and trade and so
on) were clearly shown to be integrated into complex global systems. In eco-
nomic geography, for example, attention was turned to the strategies of global
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Table 1.1 The global problematic

The environmental crisis Environmental pollution and ecosystem and species
destruction at such a rate and on such a scale that the
very biospheric processes of organic regeneration are
under threat

The military machine The existence and spread of nuclear and other
weapons of mass destruction and the overall level of
military expenditure

The holocaust of poverty The affliction with hunger and absolute poverty of
some 20 per cent of the human race, mainly in what is
misleadingly called the Third World

The denial of human rights  Intensifying human repression resulting from the
increasing denial by governments of the most
fundamental human rights and the inability of
increasing numbers of people to develop even a small
part of their human potential.

Source: Based on Ekins 1992.

corporations, and the local manifestations of global power. Systemic models
aimed at explaining the global system were in vogue, including Wallerstein’s
World Systems Theory and Marxist theories of capitalism and imperialism,
particularly through the work of David Harvey (1973, 1982, 1985; also
Taylor 1982, 1993). For the environmental activists, the world scale con-
straints on local action revealed in the 1970s produced rapid recognition of
the need to pay attention to both scales — to think globally and act locally (for
example Gardner and Roseland 1989a, b).

For our purposes here, the 1973 oil crisis represents something of an ‘aha
experience’ for the field of resource management. An ‘aha experience’ is
something that enables, even forces one to say ‘Aha. I understand things dif-
ferently now’. In this case, the actions of OPEC dramatically changed the bal-
ance of power in trade relations between the industrialised ‘West” and the oil-
producing countries. This made it clear that international resource systems
and national political economies were not independent of each other. Coming
as it did in a period that saw the publication of Limits to Growth (Meadows et
al. 1972) and increasing sensitivity to the real meaning of the metaphor of
spaceship earth created by the extraordinary view of earth from space provided
by the Apollo expeditions of the late 1960s, OPEC reinforced the idea that
social and political forces and processes were as much a constraint on eco-
nomic growth as the constraints of physical resources and technologies to
develop them.

In other words, the OPEC-related oil crisis served to signal that not only
are resource management systems embedded in particular locations and par-
ticular economic contexts, but they are also simultaneously embedded in
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Figure 1.2 Each element in a resource management system is complex and dynamic
in its own right

both social and political structures at various geographical scales and also a
range of cultural and epistemological systems. Such crises emphasise the
importance of understanding how resource management decisions reflect
and affect the social, cultural and political settings that in turn themselves
constitute the resource management systems which professional resource
managers live and work in. Each element in a resource management system
is complex and dynamic (Figure 1.2). Not only does each element present its
own challenges for resource management. It also interacts with other pro-
cesses and elements in the system to constitute unique sets of relationships
and circumstances.

While it is a diagrammatic convenience to separate certain features, the
notional separation of categories in a diagram should not be mistaken for a
fixed relationship, or a simple ‘categorical’ separation in reality. Nor should
any particular set of identified processes be given, a priori, greater causal
power, higher explanatory standing or more epistemological privilege. In
these terms, human geography’s development, particularly in its recent radical
permutations, as a synthesising, ‘self-consciously decentred’ discipline (Graham
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1992: 153), provides a powerful foundation for developing an effective cri-
tique and reconstruction of resource management.

While most disciplinary and epistemological positions highlight specific
core determining processes, geography can, and sometimes does, reasonably
comfortably span the complexity in which I seek to contextualise resource
management. In many cases, disciplinary positions render completely invisible
many of the things that this book argues are integral elements of the resource
management systems themselves. Disciplinary blinkers and subsequent par-
tiality seems to favour the interests of those who are, generally speaking, bene-
ficiaries of the existing systems and modes of thinking — those who are
enriched and empowered by them.

Professional education which relies on developing technical skills of resource
managers in isolation from an understanding of the social, cultural, political,
economic and ecological contexts in which resource management decisions are
made is, by definition, unable to equip students of resource management with a
professional literacy which enables them to understand the human conse-
quences of the advice they might give, the decisions they might make, or the
responses of other people to their decisions. This makes their decisions and
advice vulnerable to the potentially showstopping effects of human (and envi-
ronmental) responses to these consequences. Such education not only rein-
forces resource management as part of the old order of ‘top-down’ approaches
to planning and practice in industrialisation and development, but it also makes
it inevitable that well-educated professionals will continue to be unable to see
potential catastrophes (ecological, economic, cultural, social) before it is too
late to avoid them. Thus, the dominant paradigms not only produce inadequate
resource managers, but they also block the development of ‘bottom-up’
approaches to key issues, and effective accommodation of the best from both
‘top-down’ and ‘bottom-up’ approaches in specific circumstances.

Towards a new world order: two vantage points for
rethinking resource management

The persistent tension between bottom-up and top-down approaches to
questions of resource management is a central theme in the history and
current configurations of resource geopolitics. In general terms, these two
approaches to resource management systems provide very different perspec-
tives on even the most basic questions of goals and purposes. But character-
ising this tension is no easy task once one begins to accept and try to work with
the complexity that exists in the Realpolitik of resource management systems.
The sort of questions asked, and the answers constructed, for example,
depend considerably on where you think the ‘top” and ‘bottom’ of the system
are located. For instance, if the ‘top’ is the arena of national government, then
‘top-down’ policies, regulation and facilitation of resource-based industries
might consist of a range of economic, environmental, legal and health and
safety statutes and regulations. In contrast, if the ‘top’ is seen as the global
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institutions such as the World Bank and major global resource corporations,
then the power of even many nation states to impose ‘top-down’ plans of their
own is extremely constrained.

Despite recent rumblings about the emergence of an ostensibly New World
Order in the wake of the Gulf War and the collapse of doctrinaire Commu-
nism in Eastern Europe, the tension and conflict between bottom-up and top-
down approaches to resource-based development is still likely to be resolved
in favour of beneficiaries of the existing order, or of the already privileged,
empowered and enabled. Even where the pattern shifts, as in the emergence,
for example, of the so-called ‘tiger’ economies of Southeast Asia, the new
formulation reproduces many of the structural patterns of the old — similar
patterns of uneven development, marginalisation of key groups (such as indig-
enous people, women, young people, aged people, ethnic, religious or other
minorities) from economic and political power; entrenched patterns of state
power and élite privilege, and so on. For indigenous peoples, the shift from
colonial to post-colonial administration has rarely changed entrenched
marginalisation. In any system, however, the power of the already rich and
powerful is never left unchallenged; it is always under challenge from many
sources: competitors seeking to wrest for themselves the trappings and bene-
fits of wealth and power; ‘ordinary people’ in search of a better future; and an
amazing array of lunatics, desperados and visionaries always trying to trans-
form the basis for privilege at its source. Inevitably, this means that there is a
wide range of views (and underlying rationalities) that can be characterised as
cither ‘top-down’ or ‘bottom-up’.

In the case of the interlocking crises Ekins labels a global problematic, the
idea of the need for a new world order (a fundamental transformation of the
structural logic of international political relations) can be constructed (and
politically justified) in entirely different ways from vantage points at the top
and bottom of the system (see Figure 1.3).

In characterising an all-encompassing global crisis as a ‘top-down’ problem,
for example, the constituent elements of crisis become enmeshed as problems
of such scale and magnitude that they can only be addressed globally. The
issue of poverty requires a powerful World Bank to look after the generation
(but not the distribution) of wealth; the changing patterns of global climates
related to the greenhouse effect for example, require international treaties;
issues of widespread deforestation require an International Tropical Forestry
Action Plan; problems in trade and international economic relations call for a
World Trade Organisation as arbiter in trade-related disputes; and the protec-
tion of biodiversity needs an international treaty that commodifies and values
genetic information and indigenous knowledge in new ways that make it
worth conserving. And this is endorsed in terms of human-centred rhetoric.
For example, at the end of the Gulf War former US President George Bush
outlined his vision of the ‘new world order” as an era of unprecedented peace
and stability in a world dominated by democratic institutions and fair markets
and where:
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Figure 1.3 “Top-down’ and ‘bottom-up’ perspectives on world order

diverse nations are drawn together in common cause to achieve the
universal aspirations of mankind [sic] — peace and security, freedom and

the rule of law.
(Bush, quoted in O’Tuathail 1993: 123)

In constructing a singular crisis of global scale, the New World Order (with
capital letters) emerges as a logical and desirable outcome. In this vision of
new world order, it is necessary to impose new order from the top down in
order to address the global crisis. The idea of a new world order emerges as
one in which the already successful are empowered to dictate the terms of
settlement on those who are not so privileged: the USA becomes the world’s
military policeman, the World Trade Organisation reduces all international
relations (for example environmental protection legislation; workers’ health,
safety and wage rates; child labour concerns; women’s rights and so on) to
issues of ‘free’ trade.

In contrast, if the global problematic is conceived as a series of interlocking,
interacting and overlapping crises within particular localities and regions and
nations, and as vulnerable to a myriad of partial and even sometimes contra-
dictory ‘solutions’ in different places at diftferent times and places, with differ-
ent goals and priorities, then the new world order (decidedly without capital
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letters) that emerges to counteract these crises is very different from the vision
promulgated by the first President Bush.

In this book, tension between local scale, bottom-up and non-local, top-
down resource management is conceived and critiqued as a critical driving
force in the dynamics of resource geopolitics at all geographical scales. Top-
down solutions and proposals, generally oriented to the whims of external
(non-local) commodity markets, aim at maximising benefits (usually eco-
nomic) to vested interests or else some fortuitously defined national interest
that excludes the interests of those people displaced, dispossessed or distressed
by any particular mine or dam or forestry project. In contrast, almost without
exception, bottom-up challenges to the technically or politically preferred
solutions which come from central governments, global and national resource
corporations and external consultants can be conveniently dismissed by them
as parochial vested interests undermining the wider public interest, national
development aspirations and community welfare. In doing so, the tendency is
for ‘top-down’ approaches to obliterate, belittle and invalidate the ‘bottom-
up’. From the perspective of a resource manager at the ‘top’ — wherever that is
thought to be — this gives licence to do almost anything in the pursuit of
industrialisation and development, and in the process of exercising this
licence, the myths of the dominant paradigm are exposed. This is not the
implementation of ‘objective’, ‘scientifically-determined” best practices, but
the reinforcing of privilege that is constructed and renewed socially. It is by
analysing this tension, principally in the context of relations between indus-
trial resource management systems and indigenous peoples, that this book
seeks to open dialogues about new approaches to the big issues of resource
geopolitics at a variety of geographical scales.

People without geography: Indigenous peoples and
resource management systems

They make the laws to chain us well.

The clergy dazzle us with heaven or they damn us into hell.

We will not worship the God they serve,

The god of greed who feeds the rich while poor folk starve.
Leon Rosselson’

Leon Rossleson’s powerful song of the Diggers’ struggle during the English
Revolution is based on the words of a seventeenth-century visionary, Gerrard
Winstanley. It refers to a revolutionary period of English history when:

various groups of the common people (tried to) impose their own solu-
tions to the problems of their time, in opposition to the wishes of their
betters.

(Hill 1972: 11)
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Plate 1.1 Stand-off at Oka, Montréal 1990. A protester at the Mohawk protest
camp faces a Canadian soldier

Source: CP Picture Archive (Shaney Komulainen).

These people lived in a period of unprecedented social and political turmoil —
a period Hill characterises as ‘the world turned upside down’. Technological
and political change imposed almost incomprehensible pressures upon ordi-
nary people’s lives. Groups such as the Diggers responded to the emergent
new order of power and privilege with their existing values and understand-
ings to assert an alternative to the chaos being created around them. They
based their actions on a vision of human society rooted in natural rights and
common property. Although often portrayed as destructive groups who
simplistically and hopelessly rejected change, the Diggers and other social
movements of the era such as the Levellers and Luddites sought to exercise
control over change, and to use it to bring about acceptable outcomes for the
people affected by it.

The Diggers’ ill-fated challenge to the world order of the seventeenth cen-
tury has many parallels with the concerns of this book. Despite the order to
cut the Diggers down, their vision lingers on. Like the Diggers, many groups
on the bottom rungs of the late twentieth-century world order have set in
train social movements for political and economic change based on visions of
social justice, environmental sustainability, economic equity and acceptance
of diversity and difference. And, like the Diggers, such visions face opposition
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from powerfully entrenched beneficiaries of the existing order of things, who
often seek to cut them down in the most barbaric and inhuman ways, even in
mature modern democracies.

Ground Zero: Oka, Montréal, Canada

In July 1990 Canada and the world were confronted with the images of armed
confrontation between Mohawk Indian warriors and the Streté du Québec at
Oka in suburban Montréal, as the Indians sought to stop expansion of a local
golf course and parking area into a disputed piece of land that included a
Mohawk cemetery. During a raid to arrest the protesting Mohawks blockading
the site, a provincial police officer was shot and killed. Over the next three
months, the conflict escalated. Commuter traffic on one of the city’s main road
bridges was blockaded, and eventually the Canadian army confronted the
Mohawks with tanks and guns.

For many Canadians, confrontation between troops and warriors at Oka
(Plate 1.1) was an image which clashed incomprehensibly with their idea of
modern Canada. For them, whatever injustices might have been done in the
past, Indian grievances should be handled within the legal framework provided
by the Canadian state. Armed conflict with warrior societies belonged on the
carly colonial frontier and not in modern Montréal. Yet the roots of this most
disturbing conflict are to be found in the continuities that link modern Canada
with those colonial frontiers.

The territory of the Iroquois confederacy, of which the Mohawk nation was a
member, straddled the present borders of the USA and Canada. The sophisti-
cated political traditions of the Iroquois influenced the drafters of the US Con-
stitution (see Williams 1990). The Iroquois leaders had signed international
agreements which were not treaties of settlement and conquest but treaties of
international co-operation and recognition. The rights recognised in these trea-
ties were confirmed in the Treaty of Paris of 1760 and King George III’s Royal
Proclamation of 1763. Regardless of the political sophistication of the Iroquois
and the terms of these treaties, the disputed land within the Mohawk Reserva-
tion at Oka was ‘granted’ to a Catholic religious order by the French governor
of New France in 1717.

Despite Mohawk opposition, parcels of the land in the area were sold to
French settlers and a francophone community was established within the
Mohawk Reservation. Throughout the nineteenth century, Mohawk protests
(and arrests) continued, despite the simultaneous widening of internal divisions
within the fragmented Mohawk nation and the Iroquois Confederacy. Pro-
testers, including chiefs, were imprisoned, excommunicated and ‘disappeared’.

In the 1950s, construction of the St Lawrence Seaway, the massive canal
system that allows ocean-going vessels to pass beyond the rapids at Montréal,
destroyed further Mohawk land and disrupted Mohawk community life. By this
time the Mohawk nation’s resistance was broken, and few protests were heard.
There was little or no government effort to address any negative effects of the
development on the community. The benefits of the seaway for Canada’s
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industrialisation and development were self-evident, but the once powerful
Mohawks had become all but invisible.

In the 1960s and 1970s, as part of a wider resurgence of Native American
nationalism, there was a revitalisation of Iroquois and Mohawk cultural and
political organisations. This included a re-emergence of the warrior societies
with links to traditional religious practices, militant nationalism and an assertion
of Mohawk and Iroquois sovereignty within Canada and the USA.
Revitalisation of Mohawk nationalism was also linked to a revitalisation of cul-
ture across the Iroquois nations in the 1960s and 1970s, with a widespread
revival of the longhouse, the traditional religious institutions of the confederacy,
the assertion of land rights in Canada and the USA, and the emergence of
Mohawk schools and political organisations.

The local government decision to ‘develop’ land at Oka as a golf course and car
park catalysed Mohawk frustration and anger. For many whose parents had
watched powerlessly as the seaway was pushed through their land, the land at Oka
was an opportunity to take a stand against further alienation and disempowerment
— to reassert sovereignty. In defending sovereignty by force of arms, the protesters
at Oka faced a dilemma — if they tried to assert sovereignty peacefully, the land at
Oka would be destroyed. If they used force to defend it, they would be criminalised
by governments who claimed they were no longer sovereign. One of the young
Canadian soldiers facing the warriors recognised this dilemma:

These people are convinced that they’re right ... . They have a certain
patriotism. Unfortunately, they are tossing aside the laws of our white
governments. They’re in a vicious circle. As long as we don’t recognise
them as a nation with their own protective force, we can’t accept that they
can bear military arms. But as long as they don’t possess military arms,
they will not be able to affirm their rights as a nation.

(quoted in York and Pindera 1991: 314)

This is a dilemma that will be recognised by dispossessed and oppressed peoples
throughout the world. It was certainly recognised by native communities across
Canada, who took spontaneous action to support the protesting Mohawks in
Montréal, including blockades of the major transcontinental rail link and damage
to property and road blockades across the nation. Even Québec nationalists, who
more recently have been particularly critical of indigenous arguments of sover-
cignty (see Drache and Perrin 1992; Trent et al. 1996), condemned the way in
which the police and provincial government were dealing with the Mohawks.

[At Oka] the state is once again criminalizing a valid social protest, it is trying
to dismiss social demands, demands for sovereignty, as criminal activities.

(Pierre Vallieres, an early leader of the Québec nationalist

movement, quoted in York and Pindera 1991: 415)

The planning dispute at Oka quickly became a potent symbol of the daily
encroachment of outsiders onto Indian lands across Canada. Despite wide-
spread disquiet about the implied violence of the Mohawk warriors” approach to
defending the land, virtually every Indian experienced a ‘shock of understand-
ing’, in which there were many lessons to be learnt.
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It’s what we see every day ... . We know we’ve never given up those
mountains or forests, and yet they’re being mined every day. We see those
big trucks running by, taking logs out, and we know there’s no benefit to
our people. We know our treaties have been signed, but they are not
fulfilled yet. Oka was an opportunity for people to remember the empty
promises. When we saw people deciding to stand up and be counted,
deciding to end this kind of abuse and non-recognition, there was a real
outpouring of support.

(George Erasmus quoted in York and Pindera 1991: 274)

Other aboriginal leaders experienced the same shock of understanding
when they saw the masked warriors on television. They had tried to follow
the path of non-violence, they had tried to obey the rules of the game, but
they had gotten nowhere. For the first time, they were beginning to
suspect that the guns of the warriors were the only tactic that might bring
justice to their people. ‘Everything else has collapsed and failed’, said
Ethel Blondin, a Dene Indian and Liberal MP from the Northwest
Territories. ‘I could never denounce the warriors. They symbolize
something I believe in — the struggle to defend our land and our rights’.
(York and Pindera 1991: 274)

In many ways, we all live in Oka — the voices of protest at Oka can be heard
echoing in many places and many conflicts around the world. Wherever the
assumption exists that the self-appointed disciples of developmentalism and
industrialisation have an unassailable right to manage land, resources and people
just as they see fit, the protests at Oka echo in the challenges from popular protest.

Indigenous land and primitive accumulation

Of all the resources for industrialisation, it is the land and its riches and poten-
tial that is often most central in establishing the pre-conditions for industrial
development. The process which Karl Marx (1954 [1887]: 667-724) labelled
primitive accumulation, sundered the relationship between people and their
traditional estates and in the process created the means for producing and
appropriating wealth in new ways. In Marx’s view, it was not merely the land
which was expropriated from the people, but also the people who were expro-
priated from the land and left with nothing but the sale of their labour power
as a means of surviving. He concluded ‘the history of this ... expropriation, is
written in the annals of mankind in letters of blood and fire” (Marx 1954
[1887]: 669). His account of one episode of clearance in the Scottish High-
lands (see Box below), holds echoes of events experienced by indigenous
peoples around the world.

Access to resources for industrialisation and development has been an
important motivation for both iz situ intensification and geographical expan-
sion of industrial economies. Both these processes have brought industrial
societies into contact and conflict with tribal and indigenous peoples. The
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Ground Zero: Scottish Highland clearances

As an example of the method obtaining in the nineteenth century, the
‘clearance’ made by the Duchess of Sutherland will suffice here. This
person ... resolved ... to effect a radical cure, and to turn the whole
country, whose population had already been ... reduced to 15 000 into a
sheep-walk. From 1814 to 1820 these 15 000 inhabitants, about 3000
families, were systematically hunted and rooted out. All their villages were
destroyed and burnt, all their fields turned into pasturage. British soldiers
enforced this eviction, and came to blows with the inhabitants. One old
woman was burnt to death in the flames of the hut, which she refused to
leave. This fine lady appropriated 794 000 acres of land that had from
time immemorial belonged to the clan. She assigned to the expelled
inhabitants about 6000 acres on the seashore — 2 acres per family. The
6000 acres had until this time lain waste, and brought in no income to
their owners. The Duchess, in the nobility of her heart, actually went so
far as to let these at an average rent of 2s. 6d. per acre to the clansmen,
who for centuries had shed their blood for her family. The whole of the
stolen clanland she divided up into 29 great sheep farms, each inhabited
by a single family, for the most part imported English farm-servants. In
the year 1835 the 15 000 Gacels were already replaced by 131 000 sheep.
The remnant of the aborigines flung on the sea shore, tried to live by
catching fish. They became amphibious and lived, as an English author
says, half on land and half on water, and withal only half on both.
(Marx 1954 [1887]: 682-3).

cighteenth- and nineteenth-century enclosures and clearances in Scotland and
Ireland referred to by Marx laid the foundations of industrial capitalism and
displaced people who became the optimistic settlers of new lands in their
oppressors’ colonies. Expanding industrial societies rapidly appropriated the
lands, resources and even lives of tribal peoples at the frontiers. In places such
as Siberia and the Russian Far East, we can see that the issue is emphatically
not a product of only capitalist economies, but is common to industrial econ-
omies generally (see also Wolf' 1982).

The process of primitive accumulation has generally been relegated in polit-
ical economy to an historically interesting concept related only to the prehis-
tory of capital accumulation. Yet in indigenous territories, the process of
primitive accumulation described by Marx and developed by Luxemburg
(1963), is constantly renewed. In the case of minerals, timber, wildlife and
genetic material, the late twentieth century is a period of intense primitive
accumulation in indigenous domains.
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In previous generations, the destruction of indigenous and tribal cultures,
the devastation of whole societies was dismissed as necessary for imperial suc-
cess and justified by appeals to religious, racial and cultural superiority (See
inter alin Wolf 1982; Chomsky 1993; Berger 1991; Stevenson 1992).°
According to Joseph Conrad, the geographical expansion of empire — ‘geog-
raphy militant’ (1955 [1926]) — was a primitive accumulation justified by ‘an
idea’, within which lay a heart of darkness (see Box). Non-industrial societies
were characterised as primitive, barbaric, inferior — doomed to extinction in
the face of advanced humanity. Superiority became a blanket justification for
barbaric behaviour by the civilised nations in a crude imperialist race for
resources — land, minerals, labour, timber and other forest products, energy,
food and other valuable commodities. Under the aegis of imperialism, the
destruction of cultural diversity, of human life, was no more significant than
the destruction of exotic environments and the biological diversity they
contained.

From Heart of Darkness

‘And this also’, said Marlow suddenly, ‘has been one of the dark places of
the earth.” ...
‘Mind, none of us would feel exactly like this. What saves us is efficiency
— the devotion to efficiency. But these chaps were not much account,
really. They were no colonists ... They were conquerors, and for that you
want only brute force — nothing to boast of, when you have it, since your
strength is just an accident arising from the weakness of others. They
grabbed what they could get for the sake of what was to be got. It was just
robbery with violence, aggravated murder on a great scale, and men
going at it blind — as is very proper for those who tackle a darkness. The
conquest of the earth, which mostly means the taking it away from those
who have a different complexion or slightly flatter noses than ourselves, is
not a pretty thing when you look into it too much. What redeems it is the
idea only. An idea at the back of'it; not a sentimental pretence but an idea;
and an unselfish belief in an idea — something you can set up, and bow
down before, and offer a sacrifice to.’
(Conrad 1995 [1917]:18, 20)

In the late twentieth century, such barbaric excuses for the actions of the
powerful are no longer politically acceptable, but racism, intolerance and
ignorance continue to abound." Despite the emergence of a new cultural poli-
tics of difference (West 1990; Bhaba 1994), paternalism, ignorance and
misunderstanding continues to characterise intercultural relations between
many indigenous and non-indigenous peoples. For example, environmental-
ists have found it easier to advocate protection of ‘natural’ environments and
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warm furry animals than to prioritise protection of the rights of indigenous
peoples whose stewardship of habitats and use of many warm furry animals is
harder to encapsulate as a bumper sticker. Environmentalists have often
opposed indigenous use and occupation of (even access to) lands they classity
as having high conservation values (Langton 1995). Animal rights have often
been accorded priority over indigenous rights by Western campaigners (Gray
1991). In the case of increased global recognition of and commitment to
ecological sustainability and the conservation of biodiversity (mainly for
industrial purposes) since the 1992 Earth Summit in Rio de Janiero, political
commitment to the environment has not been matched by a recognition of
the need for strategies consistent with the notion of conservation of cultural
diversity or the sustainability of social and cultural identity. Indeed, in many
quarters, the quest for sustainability has been rapidly incorporated into the
ideology of industrialisation and development (for example Howitt 1995; also
Schmidheiny 1992). In the process, environmental protection becomes
dependent on the financial resources made available by development (debt-
for-wilderness swaps, for example), and protection of indigenous peoples
becomes conditional on incorporation of their lands, communities and
resources into the developmentalist project. In other words, primitive accu-
mulation continues to dominate indigenous politics. Even where, as in
Australia, there is some rhetorical commitment to reconciliation between
indigenous and non-indigenous groups, ignorance, paternalism and racism
limit the extent to which indigenous people are empowered to propose polit-
ical, social and economic agendas rooted in their own traditions rather than
subservient to the appetites of industrialisation and development.

Who are indigenous peoples?

For many professional resource managers, indigenous peoples are an
unknown quantity. Within the dominant paradigm, they have been defined as
outside the formal systems of resource management. In professional educa-
tion systems for resource managers, where development of ‘people skills’ is
generally undervalued, the more difficult areas of cross-cultural and
intercultural communication, conflict resolution and indigenous rights are
rarely dealt with at all. So it is hardly surprising that tensions between resource
developers and indigenous peoples are so readily categorised as ‘too hard’ or
‘somebody else’s problem’. In many cases, the social myths and misunder-
standings that characterise structural relations between indigenous peoples
and the dominant society are reinforced and reinvented in local social relations
between resource projects and local groups.

So who are ‘indigenous peoples’, and why should resource managers be
expected to know anything about them or be prepared to deal with their con-
cerns and experiences? It is in answering these questions that one can glimpse
the complexity in which the work of resource managers is embedded out there
in the ‘real” world.
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The figures available from the principal support and advocacy organisations
for indigenous peoples suggest that there are currently around 5000 indige-
nous and tribal cultural groups in existence. The 200 million people in these
groups comprise about 4 per cent of the global population, but account for
90-95 per cent of contemporary cultural diversity (Gray 1991; Maybury-
Lewis 1992; Tauli-Corpuz 1993). Connell and Howitt (1991a: 3-4)
emphasise that no single definition of indigenous peoples is possible. The pro-
cess of identification as indigenous is historically contingent rather than cate-
gorical. In many places, government definitions of indigenous groups have
emphasised what people are not — indigenous people are not literate, not
healthy, not civilised, not ‘us’ (Dodson 1994a). The United Nations has
talked about indigenous peoples, communities and nations as:

those which, having a historical continuity with pre-invasion and post-
colonial societies that developed on their territories, consider themselves
distinct from other sectors of the societies now prevailing in those territo-
ries, or parts of them. They form at present non-dominant sectors of
society and are determined to preserve, develop and transmit to future
generations their ancestral territories, and ethnic identity, as the basis of
their continued existence as peoples, in accordance with their own
cultural patterns, social institutions and legal systems.

(Cobo 1986: 1-4)

Howitt (1996: 11) point out, however, that even this definition, despite its
strengths, fails to encompass some groups within the international indigenous
peoples movement. The process of defining the nature and content of indige-
nous identity is itself a highly politicised act. What is encompassed within a
particular definition, and its implications for practical processes such as
resource management, will depend on who is doing the defining and why it is
being done. Nation states seeking to exercise social control over indigenous
minorities will define indigenous status in a different way to an autonomous
tribal organisation seeking to limit control membership. It is significant,
however, that self-determination and self-identification are so prominent in
Cobo’s definition. Issues of self-determination have been central in the inter-
national indigenous rights movement’s dealings with the nation states. As
Michael Dodson has observed, the nation states within the United Nations
have strongly asserted:

that justice for colonized peoples requires their freedom to assert the right
to be their own rulers and be free from subjugation to alien masters ... .
We [indigenous peoples] meet all the same criteria in terms of being
distinct peoples united by common territories, cultures, traditions,
languages, institutions and beliefs. We share a sense of kinship and iden-
tity, a consciousness as distinct peoples and a political will to exist as
distinct peoples ... . [The position of the nation states in the UN,
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however, ] is that indigenous peoples do 7oz qualify for the right to self-
determination in international law ... [because] it is feared that recogni-
tion of the right to self-determination would pose a threat to the principle
of territorial integrity.

(Dodson 1994b: 69-70, emphasis in original)

This leaves indigenous peoples in a problematic situation in terms of human
rights. In many nation states, assertion of indigenous identity — for example by
using indigenous languages, practising traditional cultural, religious or even
economic activities, acting to protect indigenous territories from unwanted
intrusions by settlers, developers or state institutions, or taking legal action to
establish rights to cultural or territorial autonomy — is treated as treasonable
behaviour. State-sponsored suppression of indigenous identities, on the other
hand, is protected from international intervention by categorising such
matters as internal domestic matters.

Such criminalisation of indigenous practices has been long-entrenched in
the United States and Canada (Institute for Natural Progress 1992; Tough
1993). Its contemporary seriousness as a repressive strategy has been rein-
forced in recent years in places such as Turkey, where the national government
has repressed Kurdish nationalism with a ruthless military campaign, and
Mexico, where the national government tried to use military force to satisty
the North American investment community that a coalition of Indians and
peasants secking social justice, economic equity, environmental protection
and self-determination in the southern province of Chiapas would not threaten
the prerogatives and privileges of capital in that country. Even in advanced
democratic states such as Norway, Canada, Australia and the United States,
state-sponsored attacks on indigenous identity and political activity have been
commonplace. Such attacks are vigorously defended in terms of ‘national
cohesion’, ‘territorial integrity” and the ‘right’ of the national community or
sovereign sub-national entities (states, provinces and territories) to pursue devel-
opment via commercial exploitation of resources on ‘national’ territory — even if it
is previously unwanted ‘wasteland” under indigenous control.

Wasteland?

When it comes to broken election promises ... [c]onsider this humdinger
from the New Testament policy speech — “The meek shall inherit the
carth’. So far the best the meek have managed earth-wise is to have dirt
kicked in their faces, or to be spattered with mud from the wheels of the
rich man’s carriage. Any earth the meek did inherit was No-Man’s Land,
the most blasted of heath. When it came to the meek, the privileged
employed a scorched earth policy, shoving them into this corner of
moonscape or that wretched ‘Reservation’. If it was unproductive,
exhausted, desolate, barren, god-forsaken or uninhabitable, the meek
were welcome to it. Yet lately, with awesome irony, some of the
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wastelands of despised ... have turned out to conceal wealth beyond the
dreams of avarice. No, that’s wrong. There is NO wealth beyond avarice.
Greed’s appetite grows with every mouthful. So now the privileged want
the wastelands back again and the only earth the meek are likely to inherit
will be the clods tossed on their graves.

(Adams 1980: 24)

Historical circumstances have pushed many indigenous groups into a
marginal existence on the peripheries of the mainstreams of social and political
life of the dominant cultures in the nation states in which they live. For many,
physical survival has been possible only through assimilation, often incom-
plete, resisted and resented, into the settler populations around them. For
others, their existence on lands desired by others has been sufficient cause for
genocidal attacks, sometimes sanctioned by the state. While the tenacious
survival of indigenous cultures around the world is testimony to the strength
of the human spirit, it is clear that for many groups, survival is not guaranteed
into the future. Many groups face extremely serious crises; these crises come
from a variety of sources, many of which relate directly to resource manage-
ment (Table 1.2) (Burger 1990).

The historical contingencies of “first contact” have left lasting legacies in all
areas. The inconsistent approach of European powers in dealing with existing
property rights in their colonial empires left a confusing and complex pattern
of treaties, conquests, common law and ambiguity (Williams 1990). The colo-
nial interplay of economic and religious zealotry fragmented, disoriented and
disabled many indigenous groups. Similarly, the diverse forms of modern
internal colonialism and post-colonialism with their continued religious,

Table 1.2 Sources of crisis for indigenous peoples

“first contact’

modern colonialism
frontier violence
forestry

dams

mines

militarisation
environmental collapse
cultural collapse

economic collapse

Source: Based on Burger 1990.
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economic and state institutionalisation of indigenous peoples, the myriad
forms of dependence, marginalisation and exclusion, and entrenched struc-
tures of racism and disadvantage reflected in the economy, education systems,
legal systems, prison systems and so on, all contribute to current crises for
indigenous survival.

In many parts of the world, the interface between indigenous and settler
populations remains genuinely disputed territory, with high levels of direct
violence, sometimes state-sanctioned and sometimes communal. In many
parts of Latin America, this frontier violence continues to threaten indigenous
peoples with genocide. During 1994 in Brazilian Amazonia, for example, ille-
gal gold miners and agricultural settlers executed Yanomami Indian villagers.
Refugees from such frontier violence inevitably find it extraordinarily difficult
to maintain cultural identities intact. Similar stories of violence, displacement
and loss of cultural identity and economic autonomy in refugee camps are
repeated in Africa, Asia and the Middle East. Yet, as Sharp (1994) notes, this
frontier is simultaneously a zone of engagement and accommodation — a place
in which recognition and reconciliation can be pursued.

While both direct and structural violence against indigenous peoples from
the outside world takes its toll, so does internal violence. Alienation and dis-
orientation has seen many communities unable to effect change on the wider
structures of oppression turn inwards in frustration, anger and despair. In
many cultures, previously institutionalised or ritualised violence has had social
controls removed and had more powerful weapons placed at its disposal. In
Papua New Guinea, for example, inter-tribal tensions and ritualised warfare is
escalating as a result of wider social contacts and the availability of guns and
casier transportation. The realities behind violent images of Maori society por-
trayed in works such as Once Were Warriors (Duft 1990) and The Bone People
(Hulme 1994) and the realities they reflect have been widely challenged
within Maoritanga, but nevertheless impose a life of fear on many Maori. The
terrible consequences of neglected communities, poor health, crises of per-
sonal and social identity, alcohol and other substance abuse, powerlessness
and alienation have been well documented in many indigenous groups,
including the massive report of the Australian Royal Commission into Aborig-
inal Deaths in Custody (Johnston 1991; Dodson 1991) and the more recent
inquiry into Australian governments’ genocidal policies of removing Aborigi-
nal children from their families (Australia 1997; Tatz 1999). Similarly, the
recent Canadian Royal Commission on Aboriginal Peoples documented the
consequences of community violence for Canadian First Nations (Royal
Commission on Aboriginal Peoples 1996). If even a fraction of the internal-
ised violence occurring in these frustrated, disempowered ‘communities’ were
directed against the wider population, it would probably be perceived as a
state of warfare that would not be tolerated. The reaction of North American
governments to the crises at Oka, Wounded Knee and Chiapas reminds us of
the profound truth of this.
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Specific threats to indigenous territories, and the ability of indigenous peo-
ples to sustain their cultural relationships, their duties and customs involving
their traditional lands, accompany these general processes threatening indige-
nous survival. Militarisation of indigenous territories is widespread. The
remote areas and often sparse settlement patterns of many indigenous territo-
ries attract the attention of military planners seeking locations for weapons
testing, military training, storage of weapons and wastes, and secure bases. In
some cases, development of military facilities to protect interests encroaching
on indigenous lands adds further insult to dispossession. On Cape York Pen-
insula in northern Queensland, for example, the strategic importance and vul-
nerability of one of Australia’s major bauxite mines has justified development
of'a large military air base on Aboriginal land. In remote Canada, Innu people
have faced terrible disruption to their personal and economic lives as a result
of low-level military training flights in Québec and Labrador which disrupt
hunting and community life. In Russia, Kazhakstan, China, Australia,
France’s Pacific territories and the USA, nuclear weapons testing has taken
place on indigenous lands. In other places, indigenous peoples have suftered
from the direct impacts of resource-based encroachments on indigenous
autonomy. Exploitation of forests used by tribal peoples, development of
large-scale mining projects, intrusions by small-scale, disorganised miners to
exploit high-value minerals, the displacement of entire populations to make
way for hydro-electricity and irrigation reservoirs and the sickening legacy of
environmental destruction around the poorly planned and badly maintained
resource projects all testify to the difficulties arising from resource-based
development of indigenous territories. In the Russian Arctic, oil and gas
exploration fuels new threats to indigenous peoples.

Ground Zero: a new frontier in Western Siberia

In the 1990s, with the transition from Communist Party rule in Russia and the
break-up of the former Soviet Union, the West perceived new opportunities to
acquire valuable mineral, energy and timber resources in Siberia and the Russian
Far East. In the West, the vast and complex biophysical, socio-cultural and polit-
ico-economic geographies of ‘Siberia’ were long ago reduced to a simplistic icon
of the worst features of the Soviet system — the deadly gulags whose characteri-
sation by Solzhenitsyn (1974) had so gripped the political imagination of the
West.

Below the vast plains of Western Siberia, between the Ob and Yenisey Rivers,
the world’s largest structural sedimentary basin has accumulated enormous
hydrocarbon deposits. Exploited by the Soviet Union since the 1950s, this area
of ‘the Soviet Amazon’ became a focus for international energy transnationals
when new discoveries, and a new political and administrative environment her-
alded a new phase of development activity. At the same time, however, environ-
mental damage from previous phases of poorly designed, poorly managed and
poorly maintained oil and gas developments threatened catastrophe. The vast
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expanses of these fragile plains hold some of the largest reservoirs of fresh water
and are integral to global ecological balances. They are also the enduring home-
lands of the Khanti, Mansi and Nenets. According to one scientific study:

Every day since 1989 an average of four underground pipelines fractured,
spilling seven million barrels of oil annually into the lakes and rivers that
they traverse in their journey to refineries thousands of kilometres away.
The concentration of oil in the water in the larger oil fields is up to 440
times above international safety standards. Over the past 20 years in the
Khanti-Mansi region, 100 lakes and rivers, 17 million hectares of fish
spawning grounds, and an area three-quarters the size of Great Britain in
forests and grazing land have been irreversibly ruined.

(quoted in Campbell 1991: 32)

As resource transnationals lined up to gain access to the mineral, energy and
forest resources of this vast area, capitalist development of these resources
offered some Siberians a hope of escaping from their harsh past. There was little
mention among the key corporate or government decision makers of the need
for resource and regional development strategies that gave priority to questions
of justice, equity, sustainability or fostering diversity. For the Russian govern-
ment, the foreign exchange value, contribution to industrial production and
market leverage delivered by these resources was central to the very survival of
the state. In 1991, for example, West Siberian production accounted for 64 per
cent of oil and 71 per cent of gas output for all the former Soviet republics
(Sagers and Kryokov 1993: 127):

Ministry representative: “The Ministry of Oil and Gas Construction is a
construction ministry and we have to construct pipelines and not concern
ourselves with the devil knows what. Preserving nature, saving reindeer —
that’s not our business ... . We must build. Time is passing. According to
you, the workers just have to stand idle.

(quoted in and translated by Vitebsky 1990: 21)

“The policy practised towards the indigenous people (has been) one of

genocide and ecocide. We needed to exploit their country so we expelled

these people from their land. In fact, we cut them off from their roots.
Now they are disappearing and nothing is being done to save them.’

(V. Katasonov, economist, High Party School of Economics,

Moscow, quoted in Campbell 1991: 32)

Away from the political confusion and market hype, however, criticism of the
combination of ecological and social damage from the Soviet Union’s indus-
trialisation and development policies was gaining momentum under perestrotka
and glasnost. Indigenous peoples of the Russian Arctic spoke out about the
heavy toll of decades of Communist development:

Today our ancestors’ land is crying for mercy. It has been invaded by
industrial enterprises geared to maximum exploitation of natural resources.
Gold, diamonds, and mica are extracted in our territory. During the last
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ten years oil extraction has increased 2.1 times, gas extraction 4.8 times,
and you cannot tell how many forests have been felled without mercy.
Surveying the territory from a helicopter you will see how the dense
taiga, that was still there yesterday, is gone today — barbourously taken
away.

Under the pretext of fulfilling important state plans, ministries and
local authorities are by means of truths and untruths financing these
activities and are continuously building new industrial enterprises,
railways, nuclear power stations, hydro-electric stations, and they are
making plans for the extraction of oil and gas from new fields and for
felling enormous stretches of forests. And not in one single case do we
find scientifically or economically well-founded programmes which have
been accepted by the indigenous peoples. And even if such programmes
do exist nobody has thought of presenting them to the local population.
In fact, the Northern peoples have become hostages in the hands of the
industrial ‘magnates’ (ministries).

As a consequence the ecological situation is critical and conditions for
hunting, fishing, and reindeer-herding have deteriorated drastically. ...
In other words, the living conditions have been damaged for all the
peoples in the area without exception.

(Chuner Taksami, opening speech at the
Congress of Small Indigenous Peoples of the Soviet North,
Moscow, March 1989, in IWGIA 1990: 24-25)

Reindeer herding is the mainstay of economy and culture of many indigenous
peoples in the Russian Arctic. For the Nentsy, the indigenous people of the
Yamal Peninsula which was targeted for massive hydrocarbon-based develop-
mentin the 1990s, ‘there is no alternative occupation’ (Vitebsky 1990: 21). The
intimate socio-ecological relationship between reindeer and their herders was
threatened with massive disruption from construction, production and
accidents.

Mikhail Gorbachev’s new policy approach held promise for a new approach
to industrialisation and development. Indigenous peoples hoped that the period
of ‘revolutionary reconstruction and renewal of Soviet society’ (Taksami in
IWGIA 1990: 23) might provide an opportunity to address the tragic legacies of
industrialisation and developmentalism Soviet-style. Indeed, Gorbachev himself
spoke of:

The situation of the small peoples of the North, Siberia and the Far East.
The industrial development of the territory in which they live is being
carried out without due consideration for their way of life or for the social
and ecological consequences. These peoples need special protection and
help from the state. It is essential to assign to the Councils (soviets) of
Peoples’ Deputies of these territories the exclusive right to their
economic utilization, that is, to hunting grounds, pastures, inland waters,
inshore water, forests, to the established reserve zones with the aim of
restoring and preserving the homelands of [these] people.

(Gorbachev 1989 quoted in Vitebsky 1990: 24)
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The oil and gas industry burns off massive amounts of ‘waste’ and releases oil
through fractured pipelines and spillages which take longer to break down in the
Arctic temperatures. Trapped in Artic waters, the oil poses great threats to marine
life and marine industries. With the wider scale of the threat of global warming
endangering the delicate ecology of permafrost in areas such as the Yamal Penin-
sula, exploration and development are posing significant and immediate local-
scale threats. Campbell (1991: 32 also 1990) quotes a regional ecology inspector
as fearing that the West Siberian plain will ‘cease to service its ecological function’
by 2005. For the region’s indigenous peoples, the consequences of genocidal and
ecocidal industrialisation and development have been an everyday reality for many
decades. Efforts to reverse both cultural and ecological threats continue, but the
sheer scale of the problem is reproduced in many parts of the former Soviet
Union. Despite the end of the Cold War, developmentalism and industrialisation
continue to hunger for the precious resources of Siberia. It seems that the home-
lands of the Nenets, Evenki, Yakuts, Khants and other indigenous peoples of Rus-
sia’s North are also a resource management Ground Zero.

The combined effect of these processes is an awful combination of economic
and cultural collapse and environmental degradation that undermines the
foundations of indigenous survival. It may seem that such crises must over-
whelm indigenous groups, and that cultural survival faces hopeless odds. It is
all too easy for observers whose lives are privileged by industrialisation and
development to conclude, as did the beneficiaries of earlier periods of colonial
dispossession, that indigenous groups are ‘doomed’. Yet resistance, determi-
nation and even optimism continue among indigenous peoples. Within inter-
national forums such as the United Nations, the World Bank and the
International Labour Organisation, indigenous peoples have established
stronger grounds for securing their futures. Advances in specific jurisdictions,
such as the recognition of native title at common law in Australia, the develop-
ment of increased respect for treaty rights in Canada, the USA and New
Zealand, the negotiation of settlements of comprehensive claims in Canada,
and the development of national and international institutions involving indige-
nous peoples such as the four-nation Sami Parliament, the multinational Inuit
Circumpolar Conference, the World Council of Indigenous Peoples and so
on all provide the foundations for counter-tendencies to those who would
predict (and have so long predicted) the demise of indigenous peoples. Within
many indigenous groups, the closing years of the millennium have seen
dramatic cultural revivals and a reassertion of indigenous sovereignty and
identity (Maybury-Lewis 1992). There is a complex dialectical relationship
between threat and resistance, knowledge and power, past, present and future
in the struggle for indigenous recognition and survival. It is precisely these
relationships that resource managers enter into when their activities affect
indigenous interests. And it is precisely this complex of relationships that
resource managers need to understand better in order to establish better
resource management practices.
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In the case of the struggles around traditional ecological knowledge, a shift
away from a binarised distinction between indigenous and non-indigenous
cultures and related binaries such as ‘traditional’/non-traditional, pre-
modern/modern, authentic/tainted and so on forces an engagement with
the social, political and environmental relations of the people affected by their
activities rather than the discursive imaginaries constructed around false
notions of ‘authentic’, ‘tribal’ and ‘rights’.

What is traditional ecological knowledge?

Native knowledge about nature is firmly rooted in reality, in keen
personal observation, interaction, and thought, sharpened by the daily
rigours of uncertain survival.

(Knudtson and Suzuki 1992: 16)

The importance of Traditional Knowledge lies not in its understanding of
environmental impacts but in an ability to extract money from govern-
ment. Why else would aboriginal leaders concentrate so intensely on the
astonishing claim that Traditional Knowledge is ‘intellectual property’ for
which its holders must be paid?

(Howard and Widdowson 1996: 36)

It is part of our responsibility to be looking after our country. If you don’t
look after country, country won’t look after you ... . The country tells you
when and where to burn. To carry out this task you must know your
country. You wouldn’t, you just would not attempt to burn someone
else’s country.

(Bright 1994: 59)

The terms ‘indigenous knowledge’ and ‘traditional ecological knowledge’
have entered the resource management literature rapidly since the mid-
1980s. As might be garnered from the quotes introducing this section, the
increased recognition accorded to the traditional ecological knowledge of
indigenous peoples, peasant farmers and even rural communities in advanced
capitalist nations, is highly contested in some quarters. Even among the advo-
cates of ‘indigenous knowledge’, there is considerable debate over its nature,
content and utility (see Agrawal 1995a, b; Indigenous Knowledge and Devel-
opment Monitor 1996a,b). In surveys of the literature (Mailhot 1994; Kuhn
and Duerden 1997), it is acknowledged that traditional ecological knowledge
is much more than different sorts of taxonomies of natural phenomena used
by hunter-gatherer societies, which had been documented as ‘ethnoscience’
since the 1950s. Mailhot identifies studies of this sort in the fields of medicine,
anatomy, colours, kinship, fauna, flora and even skin colouring and types of
ice (Mailhot 1994: 4). Similarly, contemporary understanding of traditional
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ecological knowledge, and its application to a variety of tasks, also involves
more than the technological and environmental determinism of early cultural
ecology approaches to hunter-gatherer societies (Steward 1936, cited in
Mailhot 1994: 9). Kuhn and Duerden emphasise the increased ‘integration of
TEK and Western knowledge in formal resource management decision-
making structures’ as an important element of the increased attention
given to indigenous knowledge (1996: 76). Specifically, in their review of
recent literature, they identify wildlife management, fisheries management,
comanagement agreements for conservation areas, agricultural projects, mining
projects, climate change studies, health, human settlement studies, and environ-
mental and cumulative impact assessment as areas in which traditional ecological
knowledge has gained prominence in resource management. In work for
Canada’s Royal Commission on Aboriginal Peoples, Brascoupé (1997) acknowl-
edges the relevance of a quite extraordinarily wide range of disciplines to the
study of indigenous knowledge (namely, ecology, soil science, veterinary medi-
cine, forestry, human health, aquatic resource management, botany, zoology,
agronomy, agricultural economics, rural sociology, mathematics, management
science, agricultural education and extension, fisheries, range management,
information science, wildlife management and water resource management).

After noting that the concept traditional ecological knowledge is ‘relatively
new and still evolving’ (1994: 11), Mailhot defines the term as:

The sum of the data and ideas acquired by a human group on its environ-
ment as a result of the group’s use and occupation of a region over very
many generations.

(ibid.: 11)

She notes that this definition encompasses both practical or empirical aspects
of traditional ecological knowledge and also its ideological aspects. In other
words, traditional knowledge systems are not just information sets. They are
also coherent, culturally contextualised ways of seeing, understanding and
relating to the world (human, environmental and cosmological).

Traditional ecological knowledge is both information (specific knowledge
and representations of environmental relations in particular places) and a way of
knowing (an environmental ethic). Suzuki sees traditional ecological knowl-
edge presenting a significant challenge to traditional scientific methods of
addressing environmental information:

[Wihile science yields powerful insights into isolated fragments of the
world, the sum total of these insights is a disconnected, inadequate
description of the whole ... As a practicing scientist about fifteen years
ago, I began to realize that if Western science really could deliver the
promised benefits to humankind, then the quality of human life should
have vastly improved during the 1960s and 1970s, as science grew explo-
sively ... . Too often, most of us assume that ‘they’ — the scientists and
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engineers — will do something to pull us through. But we are waking to
the dangers of clinging to a faith that science and technology can forever
resolve the problems they created in the first place.

Are there other perspectives from which to make our judgements and
assessments, other ways of perceiving our place in the cosmos:? I began to
realize that other, profoundly different notions of our relationship with
Nature do indeed exist when I became involved in the early 1980s in the
battle to save the forests in the southern part of the Queen Charlotte Is-
lands. This was the first in a series of experiences I had with different ab-
original peoples that opened me up to new possibilities and different,
richer perspectives for understanding the world.

(Knudston and Suzuki 1992: xxii—xxv)

Suzuki’s ‘personal foreword’ is an interesting reflection by a leading scientist
on the power of the ideological dimension of traditional ecological knowl-
edge. Yet here too we find another binary being constructed and resolved. In
this case, it is the ‘Native mind’ and the ‘Scientific mind’ that are first held in
tension and then resolved (see Knudtson and Suzuki 1992: 8-19).

The issue of the relationship between traditional ecological knowledge
and Western science is one which has generated much debate. In the context
of environmental research in the Canadian Arctic, Hobson (1992) argues
emphatically that ‘traditional knowledge s science’ (his emphasis). Agrawal
suggests that this perceived tension between ‘Western” and ‘indigenous’
knowledges — often presented in quite unproblematic terms — is now deeply
implicated in debates about development. Agrawal is ambivalent about the
recognition development theorists are giving to indigenous knowledge:

Current formulations about indigenous knowledge ... recognize that
derogatory characterizations of the knowledge of the poor and the
marginalized populations may have been hasty and naive. In reaction
against Modernization Theorists and Marxists, advocates of indigenous
knowledge systems underscore the promise it holds for agricultural
production systems and sustainable development ...

The focus on indigenous knowledge and production systems heralds a
long overdue move. It represents a shift from the preoccupation with the
centralized, technically oriented solutions of the past decades that failed to

alter life prospects for a majority of peasants and small farmers in the world.
(Agrawal 1995a: 413-414)

Reviewing the work of such advocates, whom he labels ‘neo-indigenistas’,
Agrawal questions both the so-called divide between indigenous and Western
scientific knowledges, and the approach to documentation and application of
indigenous knowledge adopted by neo-indigenista development advocates.
Elsewhere, he suggests that these debates need to be considered in terms of
power:
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The critical difference between indigenous and scientific knowledge is not
at an epistemological level: rather it lies in their relationship to power ...
the question is one of power. Who has access to resources and can deploy
them in order to disadvantage others? Clearly, it is not the holders of
indigenous knowledge who exercise the power to marginalize. Indeed,
no matter how you slice the cake, the criterion of power will triumph
when local, traditional, or practical knowledge is contrasted with global,
modern, or theoretical knowledge. To this extent, and only to this extent,
the attention to ‘indigenous’, the adoption of the idiom of the ‘indige-
nous’, and the attempts to direct resources toward the ‘indigenous’ can
and must be welcomed.

(Agrawal 1996a)

The risk is, of course, that the disciples of industrialisation and development
simply appropriate indigenous peoples’ (and other local communities’) tradi-
tional ecological knowledge as another means of pursuing developmentalist
agendas, regardless of their biophysical, political-economic or socio-cultural
consequences: that indigenous knowledge is reduced to documented infor-
mation resources which become accessible for others, particularly commercial
interests ‘to mine, manipulate, or plunder’ (Knudston and Suzuki 1992: 19;
see also Kuhn and Duerden 1997:79). The documentation and application of
traditional ecological knowledge is, therefore, a critical area for consideration.
Mailhot (1994: 19) identifies three principal areas of practical application of
traditional ecological knowledge — development projects, renewable resource
management and impact studies. The extent to which resource management
systems are implicated in each of these fields is considerable. In terms of indig-
enous empowerment, struggles for recognition of traditional ecological
knowledge have wide implications. Yet, in terms of indigenous peoples’ strug-
gles for justice, they are not ultimately reducible in any useful way to the sorts
of struggles that Fraser characterises as ‘recognition struggles’ (1995, 1997a;
see also Young 1997: 158-9).

Strugygles to vecognise, protect and use traditional ecological
knowledge

Since the acknowledgment of the relevance of traditional ecological knowl-
edge to resource management decisions in Canada’s Mackenzie Valley Pipe-
line Inquiry in the mid—1970s (Berger 1977, 1988), Canada has made greater
progress towards entrenching traditional ecological knowledge in resource
management systems than any other country (Kuhn and Duerden 1997). The
changes have afforded both affirmation of First Nation identities in Canada
and transformation of many dimensions of the underlying political, cultural
and economic framework. In this case, struggles to secure environmental
justice for First Nations have been co-equal with the struggle to secure reme-
dies for economic and cultural injustices:
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BIOPHYSICAL
CONSEQUENCES

* ecosystem, regional and even
continental scale impacts

* ‘engineering’ solutions

* increased monitoring and control

* alienation and marginalisation
* loss of autonomy and sustainability
* intrusion of non-indigenous institutions
* worlds turned upside down — values
disorientation and loss of identity

INDIGENOUS DOMAINS

POLITICO-ECONOMIC SOCIO-CULTURAL
CONSEQUENCES CONSEQUENCES

NATIONAL, PROVINCIAL AND
CORPORATE DOMAINS

* empowerment of project managers

* external and capital intensive economic * centralisation of power
orientation * ‘engineering’ culture in planning
* wide-scale economic gains prioritised * marginalisation of local interests
* institutionalisation of developmentalism * socio-cultural costs as externalities

Figure 1.4  Implications of the dominant orientation towards megaprojects as the
focus for development planning and resource management

As aboriginal issues have climbed the political agenda in Canada, land
claim agreements have been reached, constitutional amendments in
favour of the self-government of First Nations have been advocated, and
court decisions are once again beginning to explore the nature and limits
of aboriginal rights.

(Jacobs and Mulvihill 1995: 8)

In an carlier paper, Jacobs (1988: 55) suggested that rescarch into traditional
ecological knowledge and land use in the Canadian Arctic was part of a critical
path to sustainable and equitable futures for the north. He suggested that such
futures would require both a shift of paradigms in planning and decision making,
and a shift in praxis. In part, this requires a shift away from unproblematic accep-
tance of industrialisation and development as the measure of success. Resource
management and environmental decision making in Canada’s north have been
largely dominated by a commitment to resource-based megaprojects (Boothroyd
et al. 1995; Boothroyd 1995; Maxwell ¢z al. 1997). This orientation of national
and provincial policy has influenced both the paradigm and praxis of planning
and decision making in both the dominant domain of national, provincial and
corporate planning, and also in indigenous domains in the north. The dominance
of this megaproject orientation has interrelated consequences in biophysical,
politico-economic and socio-cultural domains (Figure 1.4).
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It is important to recognise, however, that the dominant megaproject ori-
entation of society is both contested and ambiguous. It is not only indigenous
interests that question and challenge the reliance on resource megaprojects as
a key element of national social and economic policy. Environmental groups,
small businesses, local governments and others are often opposed to the spe-
cific implications of megaproject proposals. In the wake of the 1992 United
Nations Conference on Environment and Development in Rio de Janiero,
systemic shifts towards ‘sustainable” development have also established a basis
for a wider scale challenge to the sort of developmentalist and industrialisation
values reflected in orientation towards resource megaprojects. However, as
Maxwell ez al. noted, although megaprojects are:

frequently sited in regions where they are least likely to encounter politi-
cally opposition — often communities composed of the most disadvan-
taged groups ... [few of these groups] have the resources and political skill
to prevent construction.

(Maxwell et al. 1997: 34)

In some cases, however, resources and skills with which to challenge national,
provincial and corporate developmentalism are available. Among indigenous
groups, the long struggle for survival and deep engagement in struggles for
recognition, redistribution and environmental protection has fostered devel-
opment of formidable political and organisational skills, including significant
skills in shifting scales in project-specific disputes to bring international pres-
sure to bear on local issues (Jhappan 1990, 1992) and to shape local and
national alliances (ibid. 1990). While affected communities often lack finan-
cial resources to mount major campaigns against megaprojects, some cele-
brated exceptions indicate the ambiguity of the developmentalist approach.
The insight of Karl Marx, that social formations contain the seeds of their own
transformation, seems to hold true in such cases.’

Canada’s Berger Inquiry

In the case of communities affected by proposals to construct a gas pipeline
along the Mackenzie River Valley to link oil and gas resources in Canada’s West-
ern Arctic to southern markets, the size of the project demanded a substantial
inquiry into its technical, economic, environmental and social implications.
While the energy companies involved were able to finance formidable legal and
technical expertise to support and defend their proposals, local community
groups faced substantial difficulties in matching their resources. The pipeline
proponent’s application in this case ‘cost $60 million to prepare and weighed
three tons’ (Funk 1985: 122). The social impact analysis presented in support of
the proposal reached conclusions which Funk suggested ‘were based on the
assumption that the pipeline would only speed a well-established process of evo-
lution from a traditional to a modern way of life among native peoples’ (ibid.:




Worlds turned upside down 41

125). The March 1974 appointment of Justice Thomas Berger to undertake an
ad hoc inquiry into this proposal set in train a review process which changed the
taken-for-granted privileging of wealth and power that characterised develop-
ment planning and resource management in Canada. The proposal was of
unprecedented scope and complexity, and although the terms of reference for
Berger’s inquiry required him to provide advice on terms and conditions for
development, a ‘full and fair inquiry” into all aspects of the economic, social and
environmental consequences of proceeding was also required. As Berger himself
noted:

The Inquiry ... was unique in Canadian experience because, for the first
time, we were to try to determine the impact of a large-scale frontier
project before and not after the fact.

(Berger 1977, vol 11: 224)

Berger’s Inquiry proceeded initially with preliminary hearings to discuss how
the Inquiry should be conducted:

The Inquiry did not start out with a prescribed set of procedures or a pre-
conceived notion of what would transpire. Its form and content were
established on the basis of testimony heard during the preliminary
hearings ... Only by a thorough and balanced assessment could the
sensitive areas be detected and examined ... .

If there were any preconceptions about how the Inquiry should
proceed, they lay in the direction of ensuring that it be thorough, fair,
flexible, and accessible.

(Gamble 1978: 948)

To achieve this, Berger concluded that representation of all interests affected by
the proposal was fundamental to a ‘fair and complete’ inquiry. On Berger’s
recommendation:

funding was provided by the Government of Canada to the ‘native
organizations, the environmental groups, northern municipalities, and
northern business to allow them to participate on an equal footing ...
with the pipeline companies — to enable them to support, challenge, or
seek to modify the project.

(Berger 1977, vol 11: 225)

Funding guidelines required groups seeking funding to establish a clear interest
that ought to be represented, a need for separate representation, a demonstrated
commitment to the interest being represented, a lack of alternative funds to
facilitate participation in the Inquiry, and a clear proposal for using and account-
ing for the funds. This innovation facilitated unprecedented levels of participa-
tion in the Berger Inquiry. It saw northerners take the Inquiry seriously, and
present compelling testimony in extensive community hearings. Testimony was
accepted in northern languages, and extensive use made of local community
media to report on hearings. Expert witnesses faced cross-examination not only
by other technical experts, but also by local people whose livelihoods and
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identities were at stake. Berger’s approach took his Inquiry to the people most
concerned and made it accessible to them — and was prepared to take the evi-
dence seriously. Having redressed the characteristic imbalance between north-
ern communities and southern entrepreneurs and governments, the Inquiry
established a foundation for participation in which northerners’ traditional eco-
logical knowledge was recognised and became influential. Berger’s recommen-
dation for a ten-year moratorium on pipeline development to allow for
settlement of native claims, his inquiry process, and his support for struggling
representative organisations of northern First Nations all had lasting implica-
tions for the Canadian Arctic:

Such participation not only helped to provide otherwise unavailable data,
it also served as the basis for ongoing institutional changes in the
relationship between northern natives and southern populations, and
between supporters of exploitative development and balanced
development in all of Canada. This change occurred at a consciousness
level as well as through organizational forms that developed out of that
consciousness.

(Funk 1985: 132-3)

The recognition accorded to the NWT Indian Brotherhood, the Metis Asso-
ciation of the NWT, the Committee for Original Peoples Entitlement, Inuit
Tapirisat of Canada and the Council for Yukon Indians by Berger’s funding
programme sits awkwardly in Fraser’s (1997) characterisation of the pre-emi-
nent political dilemma of the era. Although such recognition is affirmative in the
sense that she uses that term, its implication is also transformative. Although the
assertion of a distinct identity is central to the process of seeking and obtaining
this recognition, the intent was simultaneously about cultural assertiveness,
accessing economic resources and securing environmental, economic and cul-
tural security. The inability of the dominant developmentalist paradigm to
deliver employment and other benefits capable of offsetting the ‘unavoidable
social consequences’ of the pipeline project (Funk 1985: 126) were recognised
by Berger, as was the importance of the subsistence economy. Ten years later, in
his introduction to a revised edition of Northern Frontier Northern Homeland,
Berger returned to precisely these themes, linking together cultural, economic
and environmental justice as central elements of socially just and sustainable
northern futures in the Western Arctic (1988: 4-10).

The James Bay experience in northern Québec

In another example, discussed at greater depth later in this book, the struggle
for recognition of the Inuit and James Bay Cree in the wake of Hydro-Québec’s
proposals to regulate the wild rivers of northern Québec produced resources
that supported a dramatic economic, political, cultural and environmental
transformation in Canada since the 1970s. Again in this case it is difficult (and
in many ways misleading) to try and disentangle the identity politics, the
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environmental politics and the redistributive politics. Under the terms of the
Canadian federal government’s transfer of what is now northern Québec to the
province of Québec in 1912, the province was required to make treaties with the
region. As part of Québec’s Quiet Revolution, the provincial government
launched a number of state-owned enterprises, including Hydro-Québec.

During the 1960s, Hydro-Québec engineers formulated a proposal to regu-
late every one of northern Québec’s rivers draining to James Bay (Salisbury 1977;
McCutcheon 1991). By 1971, when Québec’s Premier Bourassa announced the
James Bay project as the ‘project of the century’ as part of a ‘fascinating challenge
... the conquest of northern Québec’ (McCutcheon 1991: 33—4), native people
in northern Québec were wondering when they might be consulted about the
project of the century (Salisbury 1977; Scott 1995). The Cree began preparing
legal action against the project in 1972 in response to proposals to begin work on
the La Grande River. In 1973 they succeeded in securing an injunction requiring
Hydro-Québec to cease work because the project would ‘have devastating and
far-reaching effects on the Cree Indians and the Inuit’ (Justice Malouf in
McCutcheon 1991: 55). Within a week Malouf’s ruling was overturned by the
Québec Appeals Court, but the seriousness of indigenous claims had been estab-
lished and the provincial government agreed to negotiate. Canada’s first modern
treaty, the James Bay and Northern Québec Agreement 1975 (JBNQA) (Québec
Provincial Government 1997) was negotiated.

Like many treaties, the JBNQA is interpreted differently by the different signa-
tories. The Cree argue that it was negotiated ‘under circumstances that were clearly
inequitable, highly pressured and, in a number of key respects, unconscionable’
(Grand Council of the Crees 1995: 252), while they see the province as increasingly
using it ‘to diminish or deny Cree fundamental rights’ (ibid.:250). Once again, it is
possible to read both contest and ambiguity in these circumstances, as well as simul-
taneous dimensions of cultural, economic and environmental issues in the Cree
struggle for justice. As the Grand Council of the Crees’ 1995 document on sover-
cignty exemplifies, the terms of the treaty remain strongly contested, but it is
through the institutions developed through and as a result of the negotiation of the
treaty that Cree political and economic autonomy is pursued.

Australian examples

In Australia, too, there is increasing recognition of the traditional indigenous
knowledge of Aboriginal and Torres Strait Islander peoples, and a now familiar
ambiguity about and contestation over its recognition and incorporation into
resource and environmental management systems. Deborah Bird Rose identi-
fies Aboriginal traditional ecological knowledge as the basis for developing an
‘indigenous western land ethic’ (1988: 386), and suggests that ‘Dreaming ecol-
ogy’ provides a basis for a shift in thinking that would demonstrate how ‘human
and ecological rights are most properly embedded each within the other’
(1996a: 49, 86).

The most celebrated Australian examples of the recognition and application
of traditional ecological knowledge are the jointly managed national parks in
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the Northern Territory, where compulsory lease-back was a condition of the
granting of land claims under the Aboriginal Land Rights (NT) Act. Uluru-Kata
Tjuta, Kakadu and Nitmiluk National Parks are all managed by boards of man-
agement in which Aboriginal traditional owners are direct participants. Manage-
ment plans for these parks increasingly incorporate traditional ecological
knowledge as part of their basic orientation.

Toyne (1994: 49), for example, talks of ‘the empowering aspects of tradi-
tional knowledge being valued as a major contribution to conservation manage-
ment’. In an important policy options paper for the Commonwealth, Robertson
et al. (1992: 89) unequivocally assert that ‘effective joint management [of
national parks] is based on respect for indigenous law’.

In the case of the Uluru-Kata Tjuta National Park joint management arrange-
ments, one of the traditional owners and members of the Board of Management
explained that the Tjukurpa is seen as a foundation for the national park and
management of environmental, economic and social processes in the park
(Tjamiwa 1988; see Figure 1.5 on page 46). While such joint management
programmes are strongly endorsed as a model for ‘negotiated solutions to some
of Australia’s deepest contlicts’ (Robertson e #/. 1992: 89), and provide many
benefits to the Aboriginal people involved (see for example Young 1995: ch. 6),
they were not universally welcomed. Toyne (1994: 48-58) provides a brief
account of the Northern Territory government’s opposition to the hand-back
and joint management arrangements between the Commonwealth and Aborig-
inal traditional owners.

Similar negotiated settlements of land claims in high conservation areas of
the Northern Territory have been reached under the Aboriginal Land Rights
(NT) Act for Kakadu and Nitmiluk National Parks and the Coburg Peninsula
Marine Park. The Native Title Act 1993 provided a basis for Aboriginal and
Torres Strait Islander people to claim ownership of national parks where native
title survives, although current amendments proposed by Australia’s conserva-
tive government would greatly restrict these claims. Litigation of common law
rights might further extend native title domains, and is likely to produce more
negotiated accommodation of indigenous interests into management of conser-
vation and other areas.

In local areas throughout Australia, indigenous communities are asserting
traditional ecological knowledge as a foundation for local environmental man-
agement programmes. Outside the framework of major national parks, world
heritage sites and conservation reserves, using funding from Commonwealth
Landcare programmes, various state and territory initiatives, their own
resources and voluntary agreements with other land-users, these communities
have established diverse programmes to protect, rehabilitate and manage land-
scapes, resources and cultural knowledge.

In Central Australia, caring for country programmes of the Tangentyere and
Pitjantjatjara Councils and the Central Land Council are integrated with envi-
ronmental health programmes. At Kowanyama on Queensland’s Cape York
Peninsula, coastal management programmes base fishery, marine mammal and
coastal area management on traditional values and knowledge supported by sci-
entific research. Aboriginal Community Councils throughout Cape York Penin-
sula have participated in a successtul Community Ranger Training programme
which assists in training young indigenous people as professional rangers
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applying both traditional and scientific insights to managing lands under coun-
cil control. This programme has been used as a model and was applied widely in
other areas of Australia throughout the 1990s.

At Yirrkala, local Landcare groups such as Dhimirru are documenting and sup-
porting application of traditional ecological knowledge at the same time as seeking
to improve environmental practices of the nearby Nabalco mining operation. In
Western Australia, Aboriginal groups have struggled for recognition of their rights
and interests, against considerable state government hostility. Gulingi Nangga
Aboriginal Corporation in the West Kimberley has argued strongly for application
of joint management principles established in the Northern Territory and tradi-
tional ecological knowledge to management of marine and coastal areas of the West
Kimberleys. Such principles have been applied in the Purnululu and Karijini areas of
the East Kimberley and Pilbara regions.

In the Torres Strait, not only have Murray Islanders successfully asserted
their continuing native title rights, but fisheries management, environmental
planning and regional development planning are all increasingly controlled by
Torres Strait Islander organisations, and increasingly rooted in traditional eco-
logical knowledge and cultural values. In NSW and Victoria, where historical
dispossession, genocide, industrialisation and settlement have restricted Aborig-
inal control of their traditional territories and eroded the knowledge base of
many indigenous communities, tourism, land management, educational and
resource management programmes are all drawing on archaeological, historical
and oral tradition materials in developing new insights and approaches.

Resource management, institutional development and
justice

Recognition and application of traditional ecological knowledge is an increas-
ingly important element in many resource management systems. The chal-
lenge that traditional ecological knowledge represents to dominant resource
management paradigms and praxis is, as we have seen, contested and ambig-
uous. Despite calls from some scientists for the scientific credibility of tradi-
tional ecological knowledge to be recognised, there remain many examples
where scientific research and management continue without any concessions
to or acknowledgment of traditional ecological knowledge. In many cases it is
possible to find indigenous peoples themselves appropriating scientific tools
such as Geographical Information Systems (Jacobs and Mulvihill 1995;
Jawoyn Association 1997; Denniston 1994; Alexander and von Dijk 1996;
Duerden and Kuhn 1996; Robinson et al 1994), environmental planning and
land capability studies (Young 1995). Environmental philosophers also
acknowledge the need for paradigmatic and practical shifts (for example Rose
1996b, 1999), and governments are incorporating indigenous values into
planning legislation (for example New Zealand’s Resource Management Act
1991; see Chapter 13).

Arguments over intellectual property rights, research ethics and the rela-
tionship between ecological, cultural and economic issues in indigenous
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TJUKURPA

Observance of Aboriginal Law

MANTA

Aboriginal ownership and control of land
Looking after the land in the Aboriginal way

NATIONAL PARK

Nature conservation the European way

. =

RANGERS

Trained Aboriginal rangers working
together with non-Aboriginal rangers

TOURISTS (and other Western land uses)

If all the above conditions are met, then
tourism can be allowed

Figure 1.5 Incorporating indigenous law into conservation management

Source: Adapted from Tjamiwa 1988.

politics have also emerged as critical issues in the 1990s. The rapid growth of
biological prospecting in indigenous domains and the emergence of a power-
ful new commercial interest in indigenous knowledge and conclusion of
agreements such as Merck—-INBio Agreement in Costa Rica, have raised seri-
ous questions about an era of biopiracy and primitive accumulation based on
traditional ecological knowledge. This has led to the development of profes-
sional ethics protocols that empower indigenous interests to exercise greater
influence over academic and commercial research (see for example McNabb
1993). It has also encouraged calls to implement formal processes that ensure
indigenous communities are entitled to receive benefits of research and to
hold researchers accountable for delivering such benefits (Fundacion
Sabidurua Indigena and Kothari 1997).

In the shifts and struggles over traditional ecological knowledge, it is possible
to recognise precisely the challenges identified below (Table 1.3) as ideological,
socio-cultural and politico-economic challenges. It is also possible to see in these
struggles all of the dimensions of the struggles for justice discussed by Fraser
(1995, 1997a, b), I. M. Young (1990) and Harvey (1992). We can see how the
indigenous imperative to bring together notions of economic, cultural and
environmental justice, to integrate the biophysical, socio-cultural and political-
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economic domains, places intellectual, political and practical demands on profes-
sional resource managers. The values clarity that derives from engaging with
indigenous struggles makes fragmented approaches to justice — or a strategy in
which one form of struggle or one form of justice is privileged and given some
sort of hierarchical priority or sequential preference over another — no longer
casily justified. Reducing indigenous rights to anachronistic relics of pre-modern
times, or reconfiguring them as a new sort of natural resource available for neo-
colonial exploitation, is similarly unacceptable. Yet, the resource management
systems that are embedded in these complex and ever-changing relationships
with indigenous peoples, indigenous knowledge and indigenous rights are not
casily transformed into more just, equitable and sustainable systems. If nothing
else (and of course there is plenty else!) the institutions of resource management,
environmental planning and regulation are almost all legacies of previous eras of
injustice and denial. To take just one example: following Australia’s acknowledg-
ment of the persistence of native title, the key institutions for land management,
resource management and indigenous administration that had developed on the
presumption of terra nullius were immediately faced with the need to reinvent
themselves as post-terra nullius institutions. Few have made this transition to
date. Many have fought rearguard actions to reimpose zerra nullins through vari-
ous back-door means with the tacit, and sometimes explicit, support of national,
state and territory governments which are themselves historically predicated upon
the assumption of zerra nullius.

Jacobs and Mulvihill suggest that institutional change is central to achieving
reorientation of resource management systems towards justice and sustainability:

The institutional infrastructures inherited from the past can and most
often do present major barriers to progress. Breakthroughs ... depend
partly on institutional change. But there is little that is obvious about the
design of new institutions.

(Jacobs and Mulvihill 1995: 13)

In the Canadian context, they identitfy comprehensive land claim settlements,
impact assessment arrangements and other processes that are creating oppor-
tunities for new institutional outcomes. They advocate what they term ‘adap-
tive’ institutions, in which:

Flexibility, breadth and discretion are valued

Integration rather than fragmentation is prioritised

There is only minimal & priori specification of operational parameters
Institutional design is largely in the hands of institutional users
Arrangements are non-hierarchical, region-centred and stakeholder
controlled

Accountability to more than one authority or constituency is mandated
e DPriority is given to anticipatory change.

(ibid.: 14)
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They suggest that groups such as the Inuit Circumpolar Conference and Yukon
Wildlife Management Advisory Council provide pointers to the sort of adaptive
institutions they have in mind. In Australia, many small-scale Aboriginal and
Torres Strait Islander organisations are oriented towards caring for country, and
the Indigenous Land Corporation, which is Australia’s only major institution
that is genuinely post-terra nullius, provides similar pointers.

In such institutions, it is possible to see a reorientation of both thinking and
practice — paradigm and praxis — towards the core values prioritised in this
book. In the simultaneous pursuit of environmental, economic and cultural
justice, indigenous peoples’ efforts to secure recognition, understanding,
respect and application of their traditional ecological knowledge unsettle the
binarised conceptions of justice that dominate contemporary discussions in
theoretical discourses. While the dominant paradigms and practices of
resource management have the power to turn indigenous peoples’ worlds
upside down — a power that has been demonstrated many times over in recent
decades — that power is, as we’ve seen, both contested and ambiguous. In
challenging it, indigenous people have demonstrated the need for multicul-
tural literacy as well as technical competence in resource managers. And they
have made it imperative for resource managers to ‘see’ more clearly the social,
political, cultural and ecological contexts in which they operate.

Industrial resource managers and indigenous peoples

Competing views of ‘resources’, and conflict over how best to husband,
manage, conserve and exploit resources on indigenous territories has been a
fundamental source of tension between indigenous peoples and other popula-
tions. Such tension is not restricted to indigenous/non-indigenous relations,
but often underpins relations between local communities and the wider soci-
cties of which they are part. In contemporary industrial societies, however,
resource conflicts between indigenous peoples and resource developers and
nation states are an important arena of social conflict. Energy resources and
mineral deposits contained in indigenous lands, for example, have been
targeted as one of a restricted number of unexploited sources of high grade
available to industry in the late twentieth century. Pollin (1981) suggested the
quality of resources still accessible in settled areas of major industrialised
nation states by 1980 was generally poor, and that the reservations, treaty
lands and other indigenous landholdings in North America, Australia and
elsewhere was a key exploration target for North American resource corpora-
tions. Gedicks has characterised the struggle for control of the vast energy
resources and power generation sites on Indian lands in the mid-West USA as
a ‘New Resources War’ (Gedicks 1982, 1993; Johansen and Maestas 1979).
Cramér suggests continuity between centuries of colonialism and contempo-
rary ‘cleptocracy — extractive exploitation’ (1994: 55). In locations as diverse
as Bougainville’s tropical island copper-gold mine and Norway’s Arctic Alta
Dam site (see Chapter 9), indigenous resistance to particular projects, the
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Table 1.3 Indigenous challenges to the dominant culture

Ideological challenges The popular appeal and pervasive influence of
indigenous epistemologies emphasising holism,
humanity—environment links and spiritual rather than
economic matters;

Socio-cultural challenges The legal and social dimensions of indigenous
resistance to efforts to disperse, assimilate or destroy
indigenous cultures and related claims to self-
determination; and

Politico-economic challenges  The political and economic consequences of
indigenous claims of ownership and control of
resources and the territories which contain them.

development trajectories planned for these regions, and the general conse-
quences of industrial resource management have become genuine
showstoppers for industrial resource management systems. The strategic
importance of indigenous resources and continuing primitive accumulation to
industrial production, and the resistance of many indigenous groups to
continuing dispossession, displacement and destruction, together with the
popular appeal of some indigenous values, singles out relations between
indigenous peoples and resources as an area of profound importance. Rela-
tions between resource managers and indigenous peoples can be seen to face
three important challenges — ideological, cultural and economic (Table 1.3).

These challenges may seem far removed from the imperatives of operational
management or project planning. Within large resource corporations, such
challenges are rarely anybody’s specifically allocated responsibility (Howitt
1997b). Yet, as the experience of Bougainville Copper demonstrates, they can
become showstoppers (see Box). In the Realpolitik of adversarial legal, politi-
cal, economic and social relations within enterprises, the profound challenges
from disempowered and marginalised groups outside the enterprise are some-
times the most difficult to see, understand and address. Let us consider each of
these challenges in turn.

Ground Zero: Bougainville Copper, PNG

In November 1988, landowners around the massive Panguna copper mine on the
island of Bougainville in Papua New Guinea commenced a campaign of sabotage
against the mine’s facilities. By May 1989, despite the intervention of national
troops, and the efforts of church leaders, community groups, international media-
tors and various national and provincial officials, the copper mine was forced to
close. The protest against the mining company quickly developed into a war of
secession, with demands that the company pay landowners compensation of
10 billion kina for environmental damage and a unilateral declaration of




50 Introduction (and disorientation)

independence for the Republic of Bougainville by the Bougainville Revolutionary
Army. After ten years, the situation remains tense, the mine is still closed, and
Bougainville’s economy and society have been scarred deeply.

The Panguna mine was operated by Bougainville Copper Ltd, a subsidiary of
Conzinc Riotinto of Australia, the Australian arm of British-based resources
transnational Rio Tinto Zinc Corporation. Development of the mine com-
menced in 1967, and production in 1972. This mine quickly became enor-
mously important in generating revenues for the new nation of Papua New
Guinea after independence from Australia’s United Nations sanctioned colonial
role was granted in 1975. Connell (1991: 55) reported that the mine had con-
tributed 16 per cent of the nation’s internally generated funds and 44 per cent of
its exports since 1972. Distribution of the revenues generated by the mine, gov-
erned by a mining agreement which was renegotiated in 1974 and again in 1981
laid the foundations of conflict, however, with 60 per cent of total revenues
going to the national government, 35 per cent to foreign sharecholders in the
operating company, 5 per cent to the North Solomons Provincial Government
and 0.2 per cent to local landowners (ibid.: 55). Already in 1975, at the time of
PNG’s independence, dissatisfaction with the balance of power between
national and provincial levels had produced secessionist tendencies. The griev-
ances of the Bougainvilleans in general and the local landowners affected by the
mine in particular were largely left unaddressed in subsequent years. For a long
time, the affected people ‘resorted to apathy and stubbornness’ in the face of the
national administration’s ‘contemptuous behaviour’ (Dove ez al. 1974: 183).

Filer has argued that the Bougainville crisis reflects social processes that have
been entrenched in the process of development itself in Papua New Guinea:

mines in almost any part of Papua New Guinea will generate the same
volatile mixture of grievances and frustrations within the landowning
community [as generated at Bougainville], and, all other things being
equal, blow-outs will occur with steadily increasing frequency and
intensity until there is a major detonation of the time bomb after mining
operations have continued for approximately fifteen years.

(Filer 1990: 3)

Gerritsen and MacIntyre (1991) have refined this argument by identifying ten-
dencies within the ‘capital logic’ of large mining projects — the balance between
financial requirements and revenue generation, and the project’s implementa-
tion schedule. In discussing the Misima gold project in PNG, they point out
that the period of greatest impact in the proving, establishment and construc-
tion phases, is also the period of greatest financial demand and least revenue. In
other words, large-scale projects are least equipped to meet the concerns of
affected local people at precisely the time when the effects are likely to be
greatest.

Strictly legalistic interpretations of mining agreements, which are often nego-
tiated under circumstances of extremely unequal power between resource compa-
nies, national governments and affected communities, have often given resource
managers a false sense of security. At Panguna, Bougainville Copper had more
than fulfilled its ‘legal’ obligations under the 1981 agreement. From the
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company’s understanding, they had not only paid the required compensation
payments to landowners and others, but had also established the Bougainville
Copper Foundation in 1971 as a charitable body to undertake business develop-
ment activities, agricultural extension work, and provision of training and service
delivery in health and hospital services (Connell 1991: 69-70). Relatively good
relations with older members of the Panguna Landowners Association into the
1980s made it easy for many within Bougainville Copper to believe that all was
well. In addition, the national government had taken a 20 per cent equity interest
in the project in the early 1980s, further entrenching the company’s view that
nothing further could possibly be required of it because it was so clearly a ‘good
neighbour’, in partnership with both the nation and the local community in the
process of development. In 1987, however, a generational change began to
occur, with the emergence to maturity of a group of younger local people who
had had the benefit of education and, in the case of Francis Ona, military training
in Australia. These articulate and critical young people viewed the 1981 agree-
ment as completely inadequate and formed a new Panguna Landowners Associa-
tion to challenge the arrangements that had developed.

They were better organised, understood the operations of the company
more clearly than their predecessors, shared all the concerns of the villagers, and
were more militant (Connell 1991: 71).

The new PLA demanded changes. They wanted to see improvements in
basic services, increased employment of local people in the mine, greater control
over pollution, and a new survey of the area. These demands escalated to include
transfer of the national government’s equity in the project to the landowners,
and payment of massive compensation for environmental damage.

For company managers, the unravelling of relations, and rapid escalation of
the dispute to one which intermittently closed the mine until its final closure in
1989 came as an almost incomprehensible shock. When company staff were shot
at by the rebels, and heavy-handed military intervention by the national army pro-
voked wider support for them among other Bougainvilleans, the company with-
drew all its staft, and the national government imposed a complete blockade on
the island. Subsequent military action, widespread human rights abuses by both
BRA and PNG troops and the lack of provision of even the most basic medical
and humanitarian supplies to the people on Bougainville created a great deal of
human misery that remains unresolved. The Bougainville crisis has had wide
repercussions within the government of Papua New Guinea, in both financial and
administrative terms (Saffu 1992), and on the actions of other groups of land-
owners affected by large-scale mines. At Ok Tedi, for example, landowners used
Australian courts to prosecute BHP Ltd for enormous environmental damage
caused by operating a gold and copper mine in the Star Mountains of Western
Province near the West Papuan border without a tailings dam (see for example
Filer 1993; Hyndman 1991; Radio National 1995a—d; Lafitte 1995). Out of
court settlement of this case led to multimillion dollar compensation payments, a
massive fund for environmental rehabilitation work and immediate work to
develop a tailings dam — a cost which has shocked many resource managers used
to using the courts to enforce their own privilege, rather than finding themselves
held to account in them (Banks and Ballard 1997).

In the Bougainville case, the process of change together with the impact of
poorly managed industrialisation and development, has left a tragic legacy
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which many of those who facilitated the mine’s development have come to
regret. Once again, the indigenous people brought into the orbit of industrialis-
ation and development were left at Ground Zero of a process of social disinte-
gration, environmental damage and uncertain futures.

At the time I signed the agreement allowing BCL to commence mining
operations here on Bougainville, you didn’t tell me what would happen
to my environment. You capitalised on my ignorance and after 18 years
here much of my land has been depleted. What happens when the gold
and copper finishes? You will leave with your money and I will be left with
a barren wasteland. The government stays in Port Moresby and says BCL
knows what it is doing and yet we see our environment dying daily. When
I was young they fooled me and now I am old and still alive to see the
result of my decision I weep. Who cares about a copper mine if it kills us?
(Former member of Parliament for South Bougainville and Minister for
Mines, Paul Lapun, quoted in Connell 1991: 74)

Ideological challenges: indigenous peoples’ ecological knowledge

With the emergence of a societal concern with shaping ecologically sustainable
human systems, many people have found valuable ideas, guidance and wisdom
in the traditional values, knowledge and epistemologies of indigenous peoples.
As Suzuki puts it, indigenous knowledge — the ‘wisdom of the elders’ —seems to
offer: ‘Something powerful, very relevant and profound for members of the
dominant society’ (Suzuki, in Knudtson and Suzuki, 1992: xxi).

The combination of increased popular understanding of ecological pro-
cesses and acceptance of a spiritual dimension to environmental and economic
relations creates a potent political space for indigenous groups. While recog-
nising this, it is also important to avoid naive romanticism that masks the
diversity and specificity of indigenous cultures and knowledge with a
homogenising sameness that reduces ecologically specific insights to mindless
truisms and vague idealisms. Resource managers secking to develop resources
in indigenous territories ignore the potency of the ideological challenge from
the indigenous movement at their peril.

The eftect of exclusion of ‘indigenous knowledge’ from resource manage-
ment systems is not solely a question of spiritual or political crisis. It also
includes a wide variety of deeply practical concerns. In many places, scientific
knowledge is fragmented and few things of value to industrial societies have
been identified. In many Arctic regions, for example, few scientists and fewer
science-funding organisations have sustained observations through northern
winters. In contrast, indigenous peoples’ observations and understanding has
spanned seasons and generations (Hobson 1992). As Berger (1977, 1988)
acknowledged, the intimate ecological knowledge of indigenous peoples car-
ries its own weight, authority and significance and provides a basis for
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understanding and relating to these places. Despite the efforts of many advo-
cates of industrialisation and development to marginalise indigenous ecologi-
cal knowledge, it is increasingly recognised as co-equal with traditional
science: in some cases as superior. As one commentator puts it ‘traditional
knowledge s science’ (Hobson 1992: 2, emphasis in original):

Western scientists have a tendency to reject the traditional knowledge of
native peoples as anecdotal, non-quantitative, without method, and unsci-
entific. From our scientific ivory towers we tend to ignore basic knowledge
that is available to us ... . Often overlooked is the fact that the survival of
northern aboriginal peoples depended on #heir knowledge, #heir special
relationship with the environment, and #heir ways of organizing themselves
and their values. Traditional knowledge was passed on from one generation
to the next. Today, aboriginal peoples are aware that they must integrate
traditional knowledge into the institutions that serve them; it is essential to
their survival as a distinct people, and it is the key to reversing the cycle of
dependency which has come to distinguish aboriginal communities.
(ibid., emphasis in original)

Recognition of the strengths of traditional ecological knowledge, and the
limitations of scientists’ ecological knowledge has increasingly led to efforts to
incorporate traditional knowledge into scientific research and environmental
management and regulation systems (Mailhot 1994; see also Dwyer 1994;
Payne and Graham 1984; Gamble 1986; Jacobs and Mulvihill 1995).
Sallenave goes as far as suggesting that most environmental impact assessment
studies undertaken in northern Canada are ‘ineffective’ because they fail to
address the implications of traditional knowledge:

At present, most environmental assessments and most monitoring
systems for northern development projects neither involve aboriginal
communities significantly, nor include northern peoples’ vast knowledge
of the natural environment.

(Sallenave 1994: 16)

Yet, as the discussion elsewhere in this book demonstrates, the issue is not
simply one of harnessing the traditional knowledge of indigenous peoples to
the needs of science, development and industrialisation. Traditional ecolog-
ical knowledge may well improve the efficacy of scientific knowledge in some
co-management arrangements. The specific knowledge of particular ecolog-
ical circumstances is of enormous value in such circumstances. Systems of
traditional ecological knowledge, however, are significant in their own
right. In asserting the value of traditional ecological knowledge for
developmentalism, there is a risk of reducing traditional value systems and
cultures to fragmented ‘facts’ of some utilitarian value, for appropriation and
exploitation by developmentalist interests (Agrawal 1995). Indigenous
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cultures are not something to be subsumed to the service of scientific knowl-
edge. They are a source of specific rights for indigenous peoples. The ethics,
values and philosophies underlying traditional ecological knowledge also have
lessons whose relevance extends beyond the specifics of particular ecological
systems (Rose 1988) and provide a framework for thinking about ecological
rights, human rights and alternative trajectories for the planet to those shaped
by the imperatives of industrialisation and developmentalism (Christie 1990):

The relationships between people and their country are intense, intimate,
full of responsibilities, and, when all is well, friendly. It is a kinship rela-
tionship, and like relations among kin, there are obligations of
nurturance. People and country take care of each other. I occasionally
succumb to the temptation to sort these relationships into categories —
there are ecological relationships of care, social relationships of care, and
spiritual relationships of care. But Aboriginal people are talking about a
holistic system, and the people with whom I have discussed these matters
say that if you are doing the right spiritual things, there will be social and
ecological results. The unified field of Dreaming ecology is demonstrated
very clearly in the intersection of sacred sites with ecological sanctuaries.

(Rose 1996a: 49)

For Aboriginal people in Australia, the term ‘country’ encompasses all these
complexities — the depth of intimacy with a particular place, the intimate
dynamics between people, other species and environmental processes, the
rights and responsibilities that inhere in such intimacies, and an holistic
perspective on relations between these elements:

Country in Aboriginal English is not only a common noun but also a
proper noun. People talk about country in the same way they would talk
about a person: they speak to country, sing to country, visit country,
worry about country, feel sorry for country, and long for country. People
say the country knows, hears, smells, takes notice, takes care, is sorry or
happy. Country is not a generalised or undifferentiated type of place, such
as one might indicate with terms like ‘spending a day in the country’ or
‘going up the country’. Rather, country is a living entity with a yesterday,
today and tomorrow, with a consciousness, and a will toward life. Because
of this richness, country is home, and peace; nourishment for body, mind,
and spirit; heart’s case.

(Rose 1996a: 7)

The lament of Australian Aboriginal people separated from their traditional
country’ has been immortalised in the title of the novel Poor Fellow My
Country (Herbert 1975) and the song ‘Gurindji Blues’, written by
Galarrwuy Yunupingu and Vincent Liangiari (Builders’ Labourers’ Federa-
tion 1975: 12-13). The cry of ‘poor fellow my country’ or ‘poor bugger me’
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is simultaneously a lament for the state of the environment and for the state of
the webs of social relations embedded within the landscapes and the state of
the individual alienated from the previously seamless social fabric (see Box). It
is, therefore, much more than a lament for the ecological disruption engen-
dered by land degradation, although the specific problems of environmental
degradation are obviously an important element of this.

Poor fellow my country: dispossession and degradation

Where are we going to go? Where are we going to get a place to live, to

stay? Where? In the air or where, because farmers coming on the land;

fisheries are coming on the sea? Where can we find a place now for

Aboriginal people? Where? We can’t live on the air. Where are you
pushing us? ... This is our land. This is our homeland.

(John Baya, in a submission to the Aboriginal Land Commissioner

regarding control of entry onto seas adjoining Aboriginal Land

in the Milingimbi, Crocodile Islands and Clyde River Area,

May 1980, quoted by Rose 1996a: 78)

The white people came into the area many years ago, our ancestors called
them spirits because they were white in colour. The white people came
mustering cattle ... . But the cattle they can make the country bad, they
muddy the water in the lagoons so that we cannot drink it because it
stinks, and we do not hunt because we can no longer find goannas and
long necked turtles. This country of importance has a new name now and
white people have changed it so it is now called ‘Manangoora Pastoral
Lease’. But we Yanyuwa people, we cannot forget about this country, we
are continually thinking about it, this country that was truly for our
ancestors, we are thinking about them all the time.

(Yanyuwa people quoted in Bradley 1988: 47)

In several areas, including fire management, ethnobotanical work, species
conservation and reintroduction, and joint management of key conservation
areas in both terrestrial and marine environments, recent scientific work has
confirmed what many indigenous people already understood. Aboriginal
peoples’ cultural activities and values often have compelling environmental or
ecological logic underpinning them (Taylor 1995; Rose 1996a; Flannery
1994; Kohen 1995; Langton 1998). More broadly, these values, and the
specific knowledge they encompass, have much to contribute to the task of
developing sustainable human systems in vulnerable ecological niches, which
requires holistic rather than fragmented approaches to resource use. Aborig-
inal organisations themselves have taken many initiatives to re-establish their
ability to care for country, and have integrated caring for country into their
wider struggle for justice and recognition.
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Recognising the value of both locally specific environmental knowledge
and indigenous cultural and environmental values shifts the focus of relations
between indigenous peoples and resource management systems away from
either naive and idealised notions of ‘the wisdom of the elders’, or a patronis-
ing concern with disabled indigenous minorities. Conventionally, the con-
cerns of indigenous people would be dealt with as outside the operational
concerns of resource management systems. This new perspective, however,
challenges the ideology that would render indigenous groups as external or
marginal to resource management systems. It prompts a more pragmatic con-
sideration of just how current and future management practices might build
on the strengths of ‘best practice’ traditions from several relevant approaches,
including indigenous traditions, scientific traditions, community participation
principles and industrial thinking. Pursuing this line of thinking will equip all
resource managers to move a long way from the dominant conventions of
industrial resource decision making which construct decision making about
resources as an exclusive prerogative of specialised experts, even when they are
unequivocally part of the public domain. It also challenges the sort of racist
and discriminatory social thinking about ‘public domain’ resources that is so
widespread in industrial societies.

Ground Zero: Ranger Uranium, Australia

In the 1970s, a proposal to develop large-scale uranium mines was debated in
Australia. World class uranium deposits were identified on the western bound-
aries of the Arnhem Land Aboriginal Reserve in the Northern Territory, in areas
of'enormous value to local Aboriginal people, and of high conservation and her-
itage value. At the national level, all the major political parties were committed
to non-proliferation of nuclear weapons and to a non-nuclear power policy. The
question of whether or not to enter the nuclear fuel cycle through mining split
the Australian community and contributed to development of a popular envi-
ronmental consciousness that continues to echo in today’s green political
movements. For the local Aboriginal people, the issues were clear. This was dan-
gerous and sacred country that should not be disturbed. Their opposition to
development of the mines was virtually unanimous and clearly acknowledged in
the report of the Commission of Inquiry established by the national govern-
ment to provide scientific advice on the proposal (Fox et al. 1977a, b).

At a time when recognition of Aboriginal land rights in the Northern Terri-
tory was being legislated, the uranium province was given special treatment. At a
time when new laws were giving other Northern Territory Aborigines a limited
veto over mining on their traditional lands, these people’s opposition was over-
ruled in ‘the national interest’. At a time when an inquiry of similar scope and
importance for indigenous rights in Canada was being conducted by Mr Justice
Berger to provide advice on a massive oil and gas pipeline proposal in the Mac-
kenzie Valley, setting new standards for indigenous and general community par-
ticipation (Berger 1977, 1988), the Ranger Uranium Inquiry was buckling to
conservative government pressure to remove decision making about uranium
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mining from the political and into the scientific arena (Howitt 1989a provides a
comparison of the two inquiries).

Despite Aboriginal opposition, two mines at Ranger and Nabarlek were
approved and developed. A third mine at Jabiluka was approved, but was unde-
veloped due to a change of government policy. It emerged as a renewed pro-
posal in the mid-1990s. Mining leases were excised from Kakadu National Park,
which was recommended for World Heritage Area listing, and traditional own-
ership of the area was determined, giving Aboriginal people a flow of royalty-
type payments from the projects.

Despite rigorous safeguards, the development of ‘joint-management’ in the
national park and a flow of benefits, lingering concerns about the social, envi-
ronmental and health effects of the mining in the area persisted.

In the early months of 1995, during a record Wet Season, fears of Aboriginal
people downstream from the Ranger mine were raised over proposals to release
contaminated water from a restricted release zone into the river system that pro-
vided most of their bush food resources. Prior to this, the mine had operated for
eighteen years without a proper water management plan. Contaminated water
was stored on site in areas required later for other uses. Despite earlier undertak-
ings about a zero water release policy, release of contaminated water into the
river system was presented as the only option available in 1995. In the process,
despite nearly two decades of successful intercultural communication between
the mine and the traditional owners, and highly prized ‘joint-management’ of
the world heritage areas between government scientists and traditional owners,
old-style ‘divide-and-rule’ tactics quickly emerged as traditional owners down-
stream from the mine took legal action to stop the water releases:

It was made clear to us by the company representative that if the release

did not go ahead, the mine might have to shut. Therefore, there would be

no more royalty payments to the traditional owners. This created tension

between the traditional owners upstream who believe they are not

directly affected by the release, and those of us downstream who believe
that the environmental risks are totally unacceptable.

(Christine Christophersen, traditional owner of the affected area

and plaintiff in the legal action to stop the water release,

in Christophersen and Langton 1995b)

In seeking to justify the release of the contaminated water into the world heri-
tage area, a powerful combination of racism, paternalism, science and law was
marshalled against Aboriginal criticism. Bill Neidjie, senior traditional owner
and an acknowledged ‘expert’ in the joint-management system, was ridiculed in
the press by the chief executive of the mining company:

It isn’t easy to explain the scientific facts to Big Bill ... . We have been

unable to convince him this will not affect his water, his country and his

food chain ... we have consulted with Big Bill many times, had experts
speak with him, we haven’t got anywhere.

(Phillip Shervington, CEO of Energy Resources Australia Ltd,

quoted in the Weekend Australian, 10-11 March 1995)
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Scientists sought to explain the “facts’ to the traditional owners again in a meet-
ing in mid-February:

They explained it to us this way: ‘It is not advisable to drink a glass of this
water, but it is okay to release it into the river’. Someone else from [the
Northern Territory Department of Mines and Energy | explained it to us
in his version of New Guinea pidgin, a quaint story about a spoon and a
pot of stew: ‘If you spit on a spoon, it is not okay to eat oft that spoon, but
if you mix the spoon in a pot of stew, it is all right to eat that stew’.
(Christophersen and Langton 1995b)

This science, based on the careful monitoring over the mine’s life which allowed
a situation to develop in which all the contaminated water on the site could not
be contained within the site and ‘had’ to be released into the environment,
simply failed to listen to the local people:

Bill Neidji ... carries the authority formed by a culture indigenous to the
very land your feet walk on today. His authority has been shaped by
decades of obligation, of ceremony and learning from the Old People of
many, many generations. His authority has been created by personal
actions and deeds and by strength and by teaching, kindness and most of
all, by immense dignity ... He knows of no scientist or federal
government representative who is dependent on land as a food source
downstream of a mine release site. He knows of no scientist or
government representative who want to live downstream of the proposed
release site.

Yet he is being asked to place his trust in a science that he knows very
little of. He does not. A science that relies on Aboriginal knowledge to
show them how and why things happen in relation to land management
and resources. A science who with all its cleverness, cannot communicate
in either his father’s or mother’s language. A science that is almost always
unintelligible when spoke(n) in English to him. A science that has only
monitored information relevant to the area from 20 years ago.

He is also being asked to place his trust in a government decision. He does
not. He knows of our history and Governments when dealing with
Aborigines. He knows what is going on today, he believes it is not a good
story. His personal experience of dealing with government has seen
inevitably, a NO turn into a yes, right before his eyes. The use of the English
language and sometimes the use of government still confound him, when it
becomes clear that it was never the intent, even though it was said.

Big Bill Neidji, Senior Traditional Owner of Gagadju Country, Bunitj
Man is asking that you listen to him. To trust him and his authority and
the science that he knows.

(Christine Christophersen speaking on behalf of her uncle
Bill Neidji in Darwin in March 1995, tabled in the
Australian Senate on 2 March, Hansard: 1355)
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Despite undertakings that all releases of water from the site would be tightly
controlled, and undertaken in consultation with the traditional owners, there
have been leaks and ad boc releases, with ad hoc consultation. For people down-
stream from the mine this has created:

... fear and a feeling of disempowerment ... People on hunting and
fishing trips are fearful of the waterways where the releases are made —
areas which were once loved food resource areas. These social impacts
have gone unnoticed by the relevant authorities. And it is clear from the
tenor of the current debate, that they are regarded with some contempt.
(Christophersen and Langton 1995b)

So once again, more than forty years after Ground Zero at Emu (see page 6), Aus-
tralian Aboriginal people were exposed to radiation hazards in the interests of the
wider nation. Once again, scientific evidence was used to disguise the political and
economic dimensions of the juxtaposition of risk and indigenous people:

They say the situation has two easily identifiable opposing standpoints: on
one side there are the entirely rational, infallible scientists and their mates;
and on the other side are the incredibly stupid blackfellas, with their
ungrounded fears who are once again holding up development. The
company and the NT government have not progressed out of the 1970s
in understanding what their responsibilities are to the public and that
public includes the traditional owners as a special category of people to
whom commitments were made by the Federal government in 1977.
This argument is not about science versus non-science. What it is really
about is ‘profits before people’ dressed up to look as if it is about science.
(Christophersen and Langton 1995a)

Socio-cultural challenges: the vight to a place in the landscape

Competing land uses and conflicting resource management systems are not
simply reflections of competing vested interests, nor competing views of the
utility of ‘country’ for society. In many cases these conflicts reflect much
deeper ontological schisms between worldviews — between ways of seeing the
world and ways of thinking about peoples’ places within the world. The domi-
nance of industrial values in shaping resource management systems denies the
cultural integrity and fundamental rights of indigenous peoples (and, of
course, many others) to identity, self-determination and legal protection.
Indigenous peoples’ resistance to the terms of their incorporation into
colonial and post-colonial nation states has produced a struggle for legal rec-
ognition. In various jurisdictions, this has produced significant enforceable
rights. In the case of the Anglo-Commonwealth countries, McHugh argues
that the emerging jurisprudence on Aboriginal title, for example, actually con-
strains the power of the Crown in quite new and significant ways (McHugh
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1996). International human rights standards, and the political effectiveness of
the international indigenous rights movement have internationalised the
arena in which indigenous peoples’ socio-cultural challenges to resource man-
agers are played out (see for example Jhappan 1992).

For many resource managers, indigenous peoples’ property, even where
title is recognised under non-indigenous law, continues to be treated as if it
were some sort of public asset. Indigenous territories have been incorporated
into national spaces so that they can be developed and set to work in advanc-
ing the ‘national interest” (Howitt 1991a). Of course, examples can be found
in all nations with indigenous people whose sovereignty and autonomy are
restricted.

One area where the tension between indigenous and non-indigenous
worldviews is particularly strong is in defining and managing ‘wilderness’
areas. The long history of separation between ‘man’ and ‘nature’ in Western
philosophical traditions has produced a categorical distinction between the
‘natural’ and the ‘social’ (Fitzsimmons 1989). For people immersed in West-
ern-style thinking, the very idea of ‘wilderness’ involved places ‘where the
hand of man has never set foot” (Brower 1978). In developing the idea of wil-
derness as something to be valued and protected, American conservationists
involved in areas such as Yosemite National Park were idealising a landscape
from which Native Americans had been forcibly removed (Wilkinson
1993:162-86). Even for many ‘progressive” Americans, Indians have been so
eftectively cleared from the landscape that they are left out of important his-
torical critiques of people-land relations in the US. Even in the work of influ-
ential left-wing geographers such as Neil Smith (1984a) and Ed Soja (1989)
Native Americans are absent from the US landscape. Indeed, Smith goes so far
as to unproblematically refer to the whole Lower East Side of New York as ‘In-
dian Country’ (1994: 93), not because of a Native American presence, but
because of an imagined frontier between some vaguely implied white, middle-
class, middle-American mainstream normalcy and homeless people.

Similarly, in Australia the areas targeted as having high wilderness value are
often a result of generations of human intervention to maintain a particular
ecological regime (see Box). Initial efforts to develop an Australian approach
to wilderness protection and management were dogged by widespread igno-
rance of the impacts of Aboriginal management practices on Australian eco-
systems (Kohen 1995). As Langton (1995) points out, Australian concepts of
wilderness were inherently linked to the now repudiated and always false legal
notion of terra nullins, which reinforced racist notions of justified expropria-
tion of indigenous lands (see also Robertson et al. 1991). The principle of
terra nullius was spelt out in the Gove land rights case, where Yolngu Aborigi-
nal people in northeast Arnhem Land were denied the right to stop the Fed-
eral government approving bauxite mining on their land. The Yolngu were
deemed to have a system of law whose property rights were unrecognisable by
English common law (Williams 1986a; Blackburn 1970). In this view, Austra-
lia was an empty land belonging to nobody prior to British settlement. This
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idea, which has so long been at the root of Australian property systems
(Reynolds 1987, 1996), was overturned in the 1992 Mabo decision. Yet it
continues to be influential in conservative politics, and to influence popular
understanding of many intercultural issues. For example, it combines with
racial stereotypes linking ‘primitive’ Aborigines to ‘primitive’ ancient land-
scapes (Head 2000). Such ‘primitive’ technologies were clearly, it is argued,
incapable of affecting the sort of changes and environmental controls involved
in ‘wilderness’ management. The clearances of Aboriginal people from many
of Australia’s best known ‘wilderness’ areas in the southeast of the continent
simply reinforced the notion that wilderness involved an absence of human
influence in the minds of even many progressive environmentalists. The pic-
ture is further complicated when indigenous people insist on exercising their
rights to use wildlife and other resources that environmentalists want to ‘pro-
tect” (Langton 1995; see also IWGIA 1991 for a relevant account of similar
issues in the Arctic).

Wilderness or ‘Wild’ Country?

As part of the documentation of [environmental] degradation [in the
northwestern part of the Northern Territory], I made a short video of
some of the most badly affected areas. I asked [Daly Pukara]one of the
senior custodians of this country what he called the degraded area. He
looked at it for a while and said, ‘It’s the wild, just the wild.” He then went
on to speak eloquently of the lack of care in this area and to contrast this
wild country with another area he termed ‘quiet’ ... . [He] is telling us
that his country is becoming a ‘wilderness’ —a man-made and cattle-made
wilderness where nothing grows, where life is absent, where all the care,
intelligence and respect that generations of Aboriginal people have put
into the country have been eradicated in a matter of a few short years. In
contrast, he tells us that country that is cared for, that is unspoilt by the
encroaching wilderness, is ‘quiet’.

(Rose 1988: 386)

The response of Aboriginal people, and of indigenous peoples’ organisations
around the world, to environmentalists’ efforts to further displace or restrict
indigenous sovereignty, has produced a redefinition of ‘wilderness’:

wilderness has come to mean a landscape that is valued because it is unde-
veloped by colonial and modern technological society. In this sense, ‘wil-
derness’ does not represent a perpetuation of notions of ‘wasteland’ and
Terra Nullius used against indigenous people. Rather it encompasses a
view that all that the land contains — including indigenous culture — is to
be respected, appreciated and sustained. Given the correlation between



62  Introduction (and disorientation)

remaining wilderness areas and land which retains cultural importance for
indigenous people, wilderness protection in Australia may not be properly
achievable unless prior ownership and current Aboriginal and Islander
aspirations are comprehensively addressed. These remain national
concerns, urgently requiring resolution at a national level.

(Robertson et al. 1991: 18)

In such examples, it is possible to see indigenous peoples asserting their right
to exist within the geographic (and by implication in their holistic terms, the
political, economic, cultural and social) landscapes of contemporary life. At
the same time, such examples emphasise the political nature of these
geographies.

As Berger (1977, 1988) emphasised in the title of his influential report,
Northern Frontier, Novthern Homeland, however, cultural relationships to
places inevitably have political implications. Indigenous territories are not just
indigenous homelands. For members of the dominant society, these places
(often perceived by them as ‘spaces’) are ‘wildernesses” and ‘frontiers’ (see
Box). In nations such as Australia, there simply is no wilderness in the sense
that many people understand that term.

Behind the story of the mines and the oil rigs lies the question: are the
native peoples merely a curious cultural backdrop to the activities of
Western man, or are they the peoples for whom the North was made? A
lack of understanding and of sensitivity to native peoples and native values
is endemic in European-derived political systems. What is remarkable is
that despite the attempts to separate native people from their language,
history and culture, they have retained their distinctive identity.

The Dene, the Inuit and the Metis are advancing land claims proposals
and proposals for new political arrangements in the Northwest
Territories. Whatever the outcome of these proposals, they are evidence
of'a renewed determination — and a new capacity — on the part of native
peoples in the North to defend what they believe is their right to a future
of their own. They are engaged in a search for self-determination and in
the development of new political institutions. As well, they have
undertaken the defence of the northern environment.

(Berger 1988: 10)

For many of the masculinist myths of conquest, such indigenous domains are
‘virgin’ territories waiting to be ‘taken’ by those with sufficient strength (or
money, or power) to secure proprietary rights to them. In resource terms,
such gendered images take on further overtones as oil, mineral and
biodiversity ‘explorers’ constitute indigenous territories as ‘virginal’, and
target them for priority action (see for example Trigger 1996; Willems-Braun
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1997). Thus we find national identities constructed around images of imag-
ined frontiers, where indigenous people are present only as an object of
conquest, or a barrier to national destiny. Such images abound in the USA,
Canada, Australia and Latin America. They underpin much of the orientalist
literature of conquest and exotica, and they drive the ideologies and political
programmes of nationalist, racist and supremacist movements in many places.
These images are not, of course, uncontested within the dominant society —
class struggle, for example, teaches that similar experiences can be interpreted
in opposing ways within the same cultural group. Frontier settlers in agricul-
tural, forestry or mining settlements are likely to interpret the ‘frontier’ quite
differently to urban-based ‘New Agers’ seeking reconciliation with nature. In
the work of Harman (1981), Salisbury (1977) and Berger (1977) we can find
valuable analyses of the juxtaposition of frontier images and indigenous terri-
torial interests in areas of Australia (Western Australia’s northern regions) and
Canada (James Bay Cree homelands, and the Mackenzie Valley of western
Canada).

Indigenous peoples’ right to a place in the landscapes of industrial society’s
resource frontiers has, of course, been strongly challenged by the beneficiaries
of the primitive accumulation that occurs in these locations, and their ideologi-
cal supporters. Harman records how developmentalist ideologies about West-
ern Australia’s resources frontier ‘direct and legitimate state intervention’
(1981: 167) based on the creation of jobs and wealth that benefit the state as a
whole. Harman identifies several key elements of the ideological justification
for state action on the frontier — often at great cost to Aboriginal people whose
rights and concerns are rendered ‘invisible and irrelevant’ (ibid.: 180). She
suggests (Figure 1.6), for example, the following issues:

e Expanding the number of jobs and the level of income for people within
the state;

e The expansion of settlement and extension of civilised social control (of
both uncivilised Aborigines and undisciplined workers) to facilitate
development;

o The settler population’s inescapable destiny in building a new state and
the closely-related protection and extension of states’ rights;
Contributions to ‘nation building’;

Contributing to development in the underdeveloped world through the
provision of resource commodities;

Protecting capitalism and democracy;

Advancing the cause of civilisation.

Despite such ideologies, indigenous peoples have persisted in their efforts to
maintain and expand acceptance of their identity, rights and responsibilities. In
many places, indigenous peoples are formally involved in the management and
use of a range of resource industries including conservation areas, forestry and
mining areas, urban areas and various multiuse zones. If indigenous ownership
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Figure 1.6 Values underpinning state developmentalism

Source: Based on Harman 1981: 178.

is recognised, and the value of indigenous knowledge is acknowledged, the
aspirations of people to return to their country and to care for it inevitably
intrudes upon non-indigenous notions of land and resource management. The
right to a place in the landscape inevitably implies a range of other sorts of rights
to managge, influence and benefit from the use of that landscape.

Most importantly, indigenous peoples throughout the world argue that
these rights involve a right to collective self-determination — a right to decide
what happens to them and their property. Nation states whose existence is
predicated upon colonial dispossession of indigenous peoples often dispute
these rights, alleging that such claims constitute mischievous threats to
national unity and territorial integrity. Itis in the intellectual and geographical
spaces created by this tension, however, that competing claims to resources
and cultural identities, and the need for a new professional literacy, and to
rethink resource management systems is to be found and dealt with.

Politico-economic challenges: the vight to resources

Resource co-management, and even autonomy in some areas and issues, leads
us to some of the most difficult challenges facing relations between resource
managers and indigenous peoples. Indigenous claims that their indigenous
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identity gives them some specific, even decisive right to own, control and
benefit from various resources in their traditional territories represent a major
challenge. In some jurisdictions, the residual rights derived from prior sover-
eignty are well entrenched (if persistently challenged) elements of public deci-
sion making. While the practical benefits for indigenous groups of such rights
might continue to be challenged by structural racism, it is clear that such
rights must be addressed by resource managers seeking to utilise water,
minerals, timber, fish and wildlife, and energy resources from many tribal
territories. This is certainly the case in the United States (Deloria 1988; Jaimes
1992; West 1992; Churchill 1988, 1995). Similarly, in New Zealand, parts of
Canada, Papua New Guinea and elsewhere (Fleras and Elliot 1992; Churchill
1995; Little Bear ez al. 1984; Notzke 1994; Cant ez #l. 1993; Renwick 1991),
the ownership of resources in indigenous estates is entrenched in statute,
treaty and common law. In other areas, such as Australia and the non-Treaty
lands of North America, recognition of indigenous peoples’ ‘rights’ continues
to be strongly contested by resource developers.

Yet, despite the rhetoric of opposition to indigenous rights (Heilbuth and
Raffacle 1993; Howard and Widderson 1996), many resource companies
which are such vigorous opponents of indigenous self-determination in Aus-
tralia have been able to accommodate tribal governments in North America.
BHP, for example, which opposed the rights of tribal people attected by pollu-
tion from their Ok Tedi mine in Papua New Guinea to protect their rights
with legal action in Australian courts, complies with the environmental regu-
lations of the Navajo EPA in its coal operations in the western United States.

As McHugh (1996) observes, despite the naive notion that the nation state,
or in former British colonies, the crown, is unencumbered by restraints result-
ing from indigenous rights, there is an emerging international jurisprudence
to the contrary:

For generations public authorities in the Anglo-Commonwealth coun-
tries of Australia, New Zealand and Canada assumed that resources of a
public character (minerals, fisheries, waterways and the like) were vested
in the Crown without any tribally related legal qualification ... . Yet it has
become clear since the mid 1980s that aboriginal claims in the Anglo-
Commonwealth countries ... raise legal issues that not only have a direct
bearing upon resource development but which are also of fundamental
constitutional importance.

(McHugh 1996: 300)

The scope, structure and vision of this book

This book seeks to rethink resource management systems. It aims both to
deconstruct and reconstruct the ways in which resource managers under-
stand both the focus and the context of their work. Its principal audience is
young, university-based trainee professionals in the general field of resource
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management. It also seeks to offer something to those who are already
working in the field as practitioners, beneficiaries, administrators, regulators,
opponents or victims of its currently dominant paradigms.

In pursuing these tasks, the book straddles a discursive and political space
between critique and alternative. It aims to provide both a critique of the ‘old’
and critical advocacy of an alternative. These two things are developed side by
side as the ‘narrative’ of the book unfolds. In this sense, the book is trying to
do something a little different from a more conventional text. To some extent,
the text itself is intended to introduce its readers to the polyphony and uncer-
tainty, the complexity and dynamism that is seen as underpinning better
resource management. It is intended that the text will, to some extent, intro-
duce the diverse sections of its audience to each other. I hope that this might
allow each to gain some clearer insight into and understanding of the rational-
ities that underlie the actions, concerns and priorities of the others. This is not
to disclaim an authorial position. There should be no doubt that I am seeking
to put forward a very strong, highly political and subjective position in this
text, and that I believe passionately that the argument developed here needs
to be taken seriously by others. The difference from many other university
textbooks is that I do not think it is possible to put forward simple (‘text-
book’) answers to the extraordinarily complex problems that are within the
compass of this book and the field to which it refers.

In the field of resource management there are multiple voices, each of
which needs to be understood by others in the field. The problems of ‘repre-
senting’ such polyphony within a written text have been hotly debated in aca-
demic circles (Crang 1992; McDowell 1994; Marcus and Fischer 1986). Of
course, it is not possible to simply represent here even a small portion of the
enormous diversity of indigenous thinking; some effort is made in the pages
that follow to let some of the participants in the stories being told speak for
themselves to some extent. Drawing on a range of published and unpublished
sources, including works of fiction, polemic, biography, poetry, and analysis,
as well as my own field notes and interview records, and the work of various
colleagues, I have tried to set up a dialogue of a different sort within the text.
In these excerpts, often contained in boxes at the margins of my own text,
readers will be guided towards sources for ideas; positions and ideas put for-
ward in the main text will be clarified, reinforced and challenged; alternative
readings of information provided in the main text will also be outlined; and
questions for group discussion and further investigation will also be raised. In
this way, it is hoped that the convenient fiction of an authoritative ‘textbook’
narrative might be a little unsettled in this book, and readers led towards their
own engagements with the issues involved.

The idea of the world being turned upside down by the decisions of those
involved in resource management is a central one in this book. In some ways,
the book itself aims to turn upside down (or at least slightly disorient) the
taken-for-granted worldviews of many of its readers. As an educator, I would
prefer for the text to engage readers in pedagogical dialogue rather than as a
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didactic, monotonic and authoritative authorial address. Much of the book
originated as lectures and discussions in which students were active co-explor-
ers of these themes and issues rather than passive recipients of a singular
authoritative, refined and pre-ordained wisdom. Some sections derive from
fieldwork with Aboriginal groups seeking to transform specific aspects of local
relations with development narratives. It has been written in same the spirit,
even though genuine dialogue between author and reader is not possible in
any direct sense. The pedagogical problems of accepting polyphony and dis-
placing the ‘expert’ from the centre of our textual and educational narratives
are relatively new issues in university teaching (McDowell 1994, Howitt
2000). My intention is not to undermine the value of expertise per se, nor the
credibility of particular experts (particularly not myself as author). Rather I
aim to open the foundations of this credibility to a critical gaze that is constructed
in processes that extend beyond a narrowly defined academic or professional
peer group and to encompass a much wider audience of human peers.

This book has both empirical and theoretical (practical and conceptual)
objectives. Specifically, it aims to:

e Provide a sound and practical conceptual framework for understanding
complex issues in contemporary resource management from several van-
tage points;

e Discuss the particular experience of indigenous peoples in the rapidly
changing world of resource geopolitics;

e Demonstrate the relevance of critical human geographical perspectives to
the process of rethinking (and reshaping) industrial resource management
systems in ways which are consistent with the core values of social justice,
environmental sustainability, economic equity and cultural diversity;

e Rethink the assumptions and implications of the currently dominant
developmentalist paradigms in industrial resource management.

Key competencies

In the real-world employment markets in the field of resource management,
many employers want applicants for jobs to ‘demonstrate competencies’ in
specific areas. This book seeks to facilitate development of important compe-
tencies common to many areas of professional resource management. Most
generally, it seeks to contribute to development of general critical skills — skills
in reading, observing, analysing — and skills in synthesising diverse and
complex materials in coherent arguments. Readers who use this volume as
part of their formal studies will hopefully also be encouraged to hone their
writing, listening and speaking skills more directly than is possible in this
format. More specifically, the book will facilitate some competence in several
key areas (Table 1.4), which should appeal to those who need to put forward a
strong resume to prospective employers. The knowledge, skills, understand-
ings and values developed here will also equip readers with some of the
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Table 1.4 Key competencies targeted in this book

Social impact assessment in relation to both the assessment of impact of resource
projects on indigenous peoples, and in the wider arena of impacts of resource projects
on affected social groups and localities.

Social theory relevant to effectively understanding social conflict over the use and
management of natural resources.

Human geography as a disciplinary foundation for participation in multidisciplinary
teams in practical areas of resource management, including a critical understanding of
both its strengths and limitations.

Skills in reviewing, researching and responding to relationships between place-based
conflicts over resource management and wider social processes and wider scale issues
of environmental and social change.

Specific knowledge and understanding of the relevance of the experiences of indigenous
peoples to the work of resource managers.

The importance of ethics and values issues in practical resource management.

competencies needed to allow you to provide effective support in various
possible advisory roles.

Basic structurve of the book

The purpose of rethinking the processes and procedures of resource manage-
ment in this book is defined here in terms of achieving outcomes from
resource management that contribute to improvements in the four core value
fields identified at the outset (social justice, ecological sustainability,
economic equity and cultural diversity). This focuses analytical attention
explicitly on the nexus between biophysical, socio-cultural and politico-
economic domains (Figure 1.7). It brings issues in the social domain from the
background of general context of resource management to the foreground.
Recognising the importance of purpose in orienting one’s overall approach to
the tasks of resource management emphasises the naivety of claims to ‘objec-
tivity’. In such politically contentious and potentially divisive arenas, claims to
objectivity are not sustainable. A broad framework is needed to situate various
efforts to analyse, explain and participate in the activities of resource manage-
ment. It is this framework that is central to the idea of a resource manager’s
‘toolkit’.

The book is structured around the three basic components of a conceptual
‘toolkit’ for professional resource managers (Figure 1.1, page 9):

o New ways of seeing; which produce a need for
o New ways of thinking; which lead us towards
o New ways of doing.
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BIOPHYSICAL
ISSUES

HE CORE VALU
* social justice
* ecological sustainability
* economic equity
* cultural diversity

POLITICO-ECONOMIC SOCIO-CULTURAL
ISSUES ISSUES

THE DOMINANT PARADIGM

Figure 1.7 Tension between the ‘core values’ advocated in this book and the
dominant paradigm of resource management in dealing with biophysical,
politico-economic and socio-cultural issues

In addition, the book includes a section in which case studies addressing
aspects of the argument are explored, and a discussion of how the issues raised
may lead to an integrated praxis which encompasses social justice, ecological
sustainability, economic equity and cultural diversity within the professional
arena of resource management.

Ways of seeing

Visualising complexity is an essential skill for resource managers. This is one of
the skills that needs to be in your toolkit. Many professionals’ cultural and
educational training, however, is rooted in scientific, religious and political
systems in which complexity, uncertainty and change have been interpreted as
threatening stability and order. Consequently, this skill is neither highly
esteemed nor easily developed.

Part of the problem is that in pursuing simplicity and clarity, Western-style
scientific thinking typically minimises the extension of interaction to a rela-
tively narrow range of direct causes and effects. In many fields, stability and
confinement are assumed as a ‘natural’ state of affairs. For example, in
neo-classical economics, general equilibrium theory assumes that economic
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systems move towards a state of general stasis and balance. In such theories,
the challenge in scientific terms is to explain change, and in management
terms to avoid it! Change is treated as a result of external interference, an
anomaly. Even in approaches using ideas such as ‘dynamic equilibrium’, the
tendency towards stasis or balance rather than flux is emphasised.

What is needed, then, are ways of envisioning complexity, interaction and
change as normal parts of our experience, rather than as uncomfortable inter-
regnums between periods of ‘normal’ stability and isolation. We need to have
ways of transcending singular, even insular views of human experience in
order to encompass the breadth and depth of human experience in dealing
adequately with the operational demands on real-world resource managers.
We need, in short, new ways of seeing.

Ways of thinking

Having ‘seen’ the world differently — having ‘seen’ the things conventionally
placed in the category ‘externalities’ as integral; having ‘seen’ the things
conventionally rendered invisible — it becomes imperative to develop a
conceptual framework which allows us to think about resource management
differently. Exploration of the epistemological and ontological implications of
what has been ‘seen’ is undertaken in Part III of the book.

The realm of social theory is often far removed from the conventional cur-
riculum of many resource management programmes at universities and col-
leges. The certainties and stability of ‘data’ are more familiar to students of
resource management than the uncertainties and open-endedness of ‘theory’.
The often obfuscatory discourses of social theory are as alien to many resource
management students as the discourses of indigenous cultures. It is argued
here, however, that it is in precisely such unfamiliar terrain that we must seek
the conceptual tools with which to rethink resource management, and to
reorient the practice of the field towards the core values highlighted here.

The dominant debates and challenges in social theory in recent years —
debates between modernism and post-modernism, between various sorts of
determinists and anti-essentialists, between competing sorts of dualism; and
challenges from feminism, realism, and so on — all reflect the need to carefully
consider not only what is the content of social theories, but also how they are
constructed. Again, the juxtaposition of indigenous experience and the domi-
nant ‘scientific’ paradigm in resource management is instructive. Many critical
ontological issues are clearest in that juxtaposition, and the challenge of bridg-
ing the gaps in understanding that result from different ways of seeing things
is starkest.

In more general terms, the need for clarity and critical reflexivity about
ontological and epistemological positions, including one’s own, is crucial to
the project advocated here. In many dogmatic approaches to social theory,
theory is seen as a container within which whole totalities fit, and from which
‘correct’ interpretation — the “Truth’ — can be divined. In contrast, the
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approach adopted here is eclectic and pragmatic. It envisages a theoretical
framework as scaffolding for elevating us to see more of the world more
clearly. Using the work of political philosopher Bertell Ollman (1976, 1990,
1993) and recent debates about non- and anti-essentialist epistemologies in
geography (Graham 1988, 1990, 1991, 1992; Gibson-Graham 1996, 2000),
foundations are laid for a practical accommodation of epistemological diver-
sity in resource management systems.

Case studies

Having provided a basis for ‘new ways of seeing’ and ‘new ways of thinking’
about resource management, the book moves on to a series of practical case
studies. Clearly, it is beyond the scope of a single work to deal with anything
but a small selection of examples of the nature of contemporary indigenous
experience of industrial resource management systems and the need to
‘rethink’ the whole practice of resource management. The cases examined
here have been selected to illustrate key concerns and demonstrate alternative
trajectories for more preferable futures.

The case studies include material from my own field-based research, and
secondary studies drawing on diverse material from other scholars and activ-
ists. They include examples from several industries and from many parts of the
world where indigenous and industrial resource management systems are jux-
taposed. Each study puts forward an argument about indigenous experience
of resource management practices — the ways in which states’ rights and indig-
enous rights are juxtaposed; the foundations and importance of indigenous
claims to resource rights; the role of transnational resource corporations and
government legislation; the implications of colonial relationships, including
treaties, in contemporary resource management systems; and the prospects for
new ways of ‘doing’ resource management.

Ways of doing

The underlying reason for exploring vision and theory in this book is to
contribute to rethinking and reshaping of professional practice — to reorient
what resource managers actually do. The position developed here is that new
ways of seeing and new ways of thinking lead to new, and in the terms defined
here, better ways of doing the everyday work of resource management. The
implications of this notion are explored in Part V. The weakness of many
resource management systems is their failure to address the social, cultural and
political complexity as competently and comprehensively as they tackle
ecological and engineering complexities. This book attempts to demonstrate
that they can be incorporated into ‘real-world’ resource management systems.
It is necessary, in other words, to demonstrate practical new ways of doing
resource management that reflect new ways of seeing and thinking.

This is done in a series of discussions of professional practice and methods.
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The field of Social Impact Assessment (SIA) is considered in detail, and the
implications of adequate consultation and participation in SIA for indigenous
groups are considered in terms of a framework for negotiating outcomes of
resource management decisions. This approach is also developed in other
fields of ‘applied’ resource management such as the development of public
and corporate policies, legislation and non-government organisation agendas.

From theory to praxis

Finally, the book considers the implications of such rethinking of resource
management systems for professional practice. Issues of professional ethics
and accountability are explored. The need for resource managers to develop
thoughtful dialectical relationships between theory and practice is advocated.
In particular, the sort of literacy required for resource management practitio-
ners (whether professionally employed, engaged in community-based
activism, or in other ways) who might contribute to more just, sustainable,
equitable and diverse futures is considered. The need for literacy in the
complex constructions of ‘landscapes’ as well as the technical complexities of
sub-fields and specialist disciplines is demonstrated. The book concludes with
a discussion of optimism. It is argued that optimism is the most important
element in a resource manager’s toolkit. Specifically, a critical and engaged
optimism is discussed as central to praxis in which futures are not simply
extrapolated from past patterns of injustice, inequity, ecological damage and
cultural genocide into bleak and inhumane futures, but are built through
responsible action that reflects commitment to justice, sustainability, equity
and diversity.



Part 11

Ways of seeing



The Second Coming

Turning and turning in the widening gyre

The falcon cannot hear the falconer;

Things fall apart; the centre cannot hold;

Mere anarchy is loosed upon the world,

The blood-dimmed tide is loosed, and everywhere
The ceremony of innocence is drowned;

The best lack all conviction, while the worst

Are full of passionate intensity.

Surely some revelation is at hand;
Surely the Second Coming is at hand.
The Second Coming! Hardly are those words out
When a vast image out of Spiritus Mundi
Troubles my sight: somewhere in the sands of the desert
A shape with lion body and the head of a man,
A gaze blank and pitiless as the sun,
Is moving its slow thighs, while all about it
Reel shadows of the indignant desert birds.
The darkness drops again; but now I know
That twenty centuries of stony sleep
Were vexed to nightmare by a rocking cradle,
And what rough beast, its hour come round at last,
Slouches towards Bethlehem to be born?
William Butler Yeats
(from Michael Robavtes and the Dancer, 1921)



2 The problem of ‘seeing’

Ideas about environment, population and resources are not neutral. They are
political in origin and have political effects.
(Harvey 1974: 273)

Understanding the nature of environmental problems and how they might be
solved requires more than a scientific appreciation of environmental processes.
It demands an understanding of how societies work, and how collective action
within those societies is both organised and constrained.

(Johnston 1989: 199)

Is seeing really believing?

The proverb ‘seeing is believing’ has the power of truism in the tyrannical world of
Western common sense. The visual arts constantly remind us that ‘seeing’ involves
perception. Seeing is never unmediated ingestion of ‘objective’ reality. There is no
simple nor automatic relationship between ‘what you see” and ‘what you get’.
What one sees is always mediated by how one thinks. Interpretation of what one
sees depends on a wide range of environmental, individual and social factors. Visu-
alisation is always contextual. In Fred Williams® etchings of Australian trees, for
example (Figure 2.1), one faces a genuine difficulty in separating the forest and the
trees. This ambiguity is neither mere illusion nor artistic manipulation of perspec-
tive to draw us to new insights. Rather it is a window on the co-existence of simul-
taneous realities — simultaneous meanings and competing perceptions. The
alternative visions co-exist. In one well-known illustration (Figure 2.2), most
observers are initially confronted by either the old hag or the young woman in a
hat. Most people can visualise the alternate image when it is pointed out to them;
but which one is the ‘correct’ image? If ‘seeing is believing’, which image is the
‘right” one; which reality are we to believe in? In these illustrations, the images are
mutually constitutive. One does not exist without the other. They cannot be
disentwined. As Escher’s ‘Day and night’ images (Figure 2.3) demonstrate so
clearly, this is not just a matter of illustration, but bears some relationship to mate-
rial realities. Many aspects of material reality interpenetrate and mutually constitute
cach other in a similar fashion, with the one being inseparable from the others.



Figure 2.1  Seeing the wood and the trees. The work of Fred Williams (1927-82)
offers a view of Australian forests in which the trees and the spaces in
between them are visually entwined: (left) Forest (1958; etching, aquatint,
engraving, pencil; 20 x 14.5cm); (right) Red Trees (1958; etching,
aquatint, engraving, drypoint; 20 x 14.6cm)

Sources: Forest: National Gallery of Australia, Canberra; Red Trees: Gift of James Mollison 1987,
National Gallery of Australia, Canberra.

Figure 2.2 Ways of seeing: simultaneous realities. This perceptual illusion based on
an illustration by Toulouse-Lautrec simultaneously presents a young
woman and an old woman
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Figure 2.3  Day and night. Escher’s memorable image provides a powerful visual
metaphor for a relational view of the nature—culture divide that so
powerfully divides environmental and cultural politics

Source: M.C. Escher, © Cordon Art B.V.

John Berger’s influential review of artistic expression in terms of ‘ways of see-
ing’ (1973) moves beyond the issues of perception of art and leads us into the
realms of the cultural, social and political constructions of human experience.
When we view great art, we are not simply engaging with our perception of real-
ity, but also engaging with an artist’s representation of reality — their way of
seeing things. As part of a socially and culturally (and often economically) con-
structed audience, we become part of a dialogue or discourse which constructs
the nature and meaning of the artwork for our society. We confirm, critique,
alter perceptions and social opinions of the quality, value and meaning of a
painting, a piece of music, a novel or a poem. Our initial response is, perhaps,
shaped by existing critical opinion. We read a review of a film that puts us in a
hostile or a receptive frame of mind; we are familiar with a particular writer’s or
artist’s earlier work and expect to like or dislike the latest addition. We’ve been
told a particular composer or performer is inaccessible and we’re surprised by
the unexpected emotional impact an unknown piece of their work has on us.
But in these cultural matters, value judgements are well accepted; ‘seeing is
believing’ is easily replaced with ‘I know what I like’. In the world of art and lit-
erary criticism, we recognise that tastes and perceptions change. We recognise
that culture shapes responses to art, and that art and culture mutually constitute
cach other in complex ways. And we accept that there are many ways of seeing
the same object, many ways of responding to expressive, abstract or representa-
tive realities. In dealing with artistic representations, then, it is not distressing to
abandon the common sense truism that ‘seeing is believing’.
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Are the complex material landscapes of resource management really so dif-
ferent to this? Is there really a single, objectively ‘correct’ way of seeing a
resource management system? Is seeing really believing when it comes to pro-
fessional resource management? For many professional resource managers,
the answer to such questions continues to be an unequivocal ‘Yes’. And they
can point to the unambiguous indicators they use as criteria against which
objectivity is measured — for example the market, scientific instruments and
experimental success all provide such criteria. Yet the reduction of complex
realities to such measures misses something important. Even the most com-
plex measures require dissolution of the relationship between the observer
and the object of their observation. They involve reduction of what is being
observed to an object, disconnected from its ever-changing temporal, spatial
and cultural context in order to avoid subjective or extrancous interference
with their ‘objective’ examination. This approach assumes complexity away
and makes it easy to mistake the re-presented simplicity as reality, and to
assume (because such measures are ‘objective’) that seeing is believing. If they
were not so tragic, the results could be hilarious (see Box ‘Seeing is
believing’).

The practical challenge to resource managers is to ‘see’ the dimensions of
resource management all together — to visualise the simultaneity of cultural,
economic and ecological domains; to be critically aware of what various
models and approaches render important, and what they render invisible. The
visualisation of complexity, dynamism and simultaneity is a skill which runs
counter to many approaches to systems management, where the emphasis is
on relatively simple models as the key to grasping complex relationships and
processes.

Seeing is believing

We’ve all heard them. Traveller’s tales that regale us with the ‘real’ story.
They’re incredibly hard to dissuade from their opinion, their conclusions,
because ‘We’ve been there. We’ve seen it. We know what it’s like. After all, you
know, seeing is believing’, they say. And then they trot out some worn anecdote
that confirms a well-known ‘fact’. I faced this as a young researcher returning
from the field and trying to open people’s eyes to the harshness of Australia’s
frontier towns. The tourists who had been there were riled. ‘No’, they said.
‘We’ve seen it! Those Aborigines in Kununurra sitting in the street drinking. In
front of their kids. Just sitting around like they’re waiting for something. Sitting
doing nothing and drinking. No wonder ... > Well, I’m sure you know how it
goes from then. And they always ended up saying ‘Well. What are you trying to
say? Seeing is believing, you know!” And I would try to point out the flaws in
their vision of Kununurra. Aboriginal station workers are often brought to town
in the back of a truck by the station owner or manager and told ‘Oh, I don’t
know when T’ll be going back, but I’ll pick you up on the corner’. And, of
course, if they’re not on the corner when the truck goes past, they simply don’t




The problem of ‘seeing’ 79

get home. They can’t wait in the hotel, they can’t wait at someone’s house
(there’s housing shortages anyway), they can’t wait at a bus stop. So the whole
family waits where they’ve been told for who knows how long. Their drinks are
kept in paper bags and in the shade. The kids play while they’re waiting. And if
the station owner remembers, after he leaves the hotel, or dinner at his friends’
house, they pile into the truck for the dusty trip back to the station. Oh yes, the
tourist glimpsing the scene from the tinted coach window has ‘seen’ precisely
what they expected to see. Aborigines doing nothing and drinking in public
places. Wasting taxpayers” money. For them, the power relationships, the pov-
erty, the history of dispossession, repression, violence and theft in this place, the
history of resistance and persistence, were all invisible. Well, of course ‘seeing is
believing’. But just what do we ‘see’, and what do we miss?

Towards ‘peripheral’ vision?

In broad terms, then, the task of achieving ‘better’ resource management out-
comes requires resource managers to have

o A clear idea of what ‘better’ means; and
e A ‘better’ toolkit — a range of both conceptual and practical ‘tools’ that
facilitate ‘better’ outcomes.

The contents of this metaphorical toolkit need to include more than scientific
ideas and technical tools. Crucially, as suggested in the passages quoted at the
beginning of this chapter, it needs to include some of the basic tools of critical
social science. It is also necessary to combine these basic social science tools
with a mature understanding of the intellectual, political, scientific and geo-
graphical contexts in which they might be applied. It has already been argued
that part of the problem is dealing with complexity (see Figure 1.2, p. 15).

When this complexity is examined a little more carefully, it is quickly appar-
ent that social complexity is very different to the sorts of systemic complexity
familiar in systems engineering and the physical sciences (such as geology,
metallurgy or chemistry). The complex dynamics of resource management
systems are also quite different to the sorts of complexity addressed in some of
the social sciences such as economics and accounting. In these fields ‘com-
plexity’ is generally addressed by elegant models which simplify complexity by
holding certain things ‘constant’ while others are changed in particular ways
(Coveney and Highfield 1995). Even in the ecological sciences, where for
example animal behaviour cannot be held ‘constant’ in quite the same way as
the behaviour of chemicals or atoms in more conventional physical science
models, the complexity involved is fundamentally different to the complexity
of social systems in which little, if anything, can be held ‘constant’.

In human systems, complexity is often a product of constant multidirec-
tional and dialectical (that is, interacting) change. In modelling such complex-
ity (as indeed with all ‘scientific’ models) one needs to acknowledge that the
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model is no more than a metaphor — an intellectual abstraction from the real-
ity it attempts to represent. That is, even the most powerful scientific models
are a way of seeing, a way of representing reality, and not the reality itself.
While academic debate may value theoretical neatness and conceptual tidiness
(Wallman 1977), the real world —in this case, the Realpolitik of resource man-
agement — is rarely neat, tidy or easily modelled. An important task in rethink-
ing resource management, then, involves seeing the elements of resource
management systems in a new way.

Osherenko has advocated the need for a new vision, a new way of seeing
fundamentals in a different context. In discussing impact assessment in the
remote Arctic, she argued:

A number of explorers envisioned the future potential of the Arctic for re-
source development and as transport corridors between continents ... . Their
vision arose in an era of conquest and colonization in which many explorers
approached the Arctic with the central paradigm of the day — that humans
could dominate over the elements of nature. Some, who subscribed fully to
views of European superiority and advancement over the indigenous people,
perished. Others ... valued and used the knowledge and experience of the
Arctic residents. These explorers had what I call peripheral vision: they were
able to view the world around them with appreciation for different lifeways
and adaptations to the environment.

(Osherenko 1993: 115, emphasis added)

For professional resource managers at the turn of the twenty-first century, the
need for peripheral vision is urgent. In too many contexts, professional life has
been dominated by short-term imperatives constructed in the marketplaces of
bottom-line profitability, short-term political outcomes and project advocacy.
On the peripheries of the global marketplace, however, we find a range of
costs (and potential benefits) lying outside the professional’s conventional
frame of reference; outside the accounts delivered to annual meetings of
shareholders, outside the presentations of politicians, and outside the under-
standing of many whose decisions, actions and omissions create them. It is
these peripheries that need to be included and empowered in visions of
resource futures, if the goals of ‘better’ resource management are to be ade-
quately addressed.

Social science and resource geopolitics

Once the imperative for this sort of peripheral vision is recognised, it is obvi-
ous that social processes and relationships, the basic focus of the social sci-
ences, are not of marginal relevance cither to the ‘scientific’ management of
resources or the contemporary geopolitics of resources. Rather they are inte-
gral to understanding, responding to and participating in resource and envi-
ronmental management systems. Despite the rhetoric of the interests
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Figure 2.4 A model of resource management systems

Source: Developed from Gale and Miller 1985; Mercer 1991.

privileged and empowered by industrial resource management systems, no
single set of criteria can adequately define what is rational or optimal in
resource management. As Leftwich’s definition of politics (1983: 11) points
out, decisions about resource management always involve political relations of
co-operation and conflict.

Some models of resource management suggest that a combination of free
markets and scientific expertise is sufficient to guarantee rational, even opti-
mal, utilisation of resources. Such models are underpinned by ideas of a value
free ‘science’ (biophysical or social) with neutral methods for correct resource
management. A critical approach to the social sciences readily debunks this
notion. In rethinking resource management, a critical literacy in the social sci-
ences provides strong conceptual foundations for a more holistic and socially
oriented model of resource management systems. It also provides a useful
foundation for empirical analysis of resource issues away from a narrow view of
both ‘resources’ and ‘management’ towards a more inclusive concern with the
dynamics and interactions that characterise the relationships and processes
which contribute to resource geopolitics.

Resource management systems are not limited to the natural ecological sys-
tems within which natural resources exist and from which human societies
extract them. Following Gale and Miller (1985), Mercer (1991) suggests that
resource management systems should be thought of as also including man-
agement agencies, profit-seeking industries and a variety of publics (Figure
2.4). In other words, participants in resource management systems are not
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simply involved in the management of natural systems for profit, but should
be seen as dealing with interaction between complex environmental, eco-
nomic, political and social processes (see also Figure 1.2, page 15). It is clear
that the toolkit needed by resource managers to handle the work generated by
this interaction needs to extend beyond a narrowly scientific realm. All partici-
pants in these systems need to have some broad social literacy as well as scien-
tific, economic or other technical expertise.

One of the problems we face in tackling this complexity, and responding to
the difficult issues involved, is that the currently dominant paradigms of
resource management in all three worlds of the old world order — the capitalist
First World, the nominally socialist Second World and the ‘developing’ Third
World — emphasise production and trade of resources above all other aspects
of these complex systems. Other consequences of their operations are ren-
dered invisible, unimportant or simply unfortunate necessities to achieve a
common good defined by the systems’ beneficiaries. Many important aspects
of the very real complexities faced in everyday management of activities in the
field have been literally structured out (or never structured into) the basic
resource management models that dominate professional education. Instead,
these basic models have entrenched the naturalised, common-sense notions of
what resource management is about — maximising the production of raw
materials for their use values and, increasingly, for their exchange values. In
the process, they render invisible and unimportant for professional practice
many of the things that are most significant in the relationships between
resource industry activities and their host communities.

In order to improve management outcomes, to achieve better outcomes in
terms of social justice, ecological sustainability, economic equity and the pro-
tection of cultural diversity, resource managers need to be highly critical of the
information they rely on, information sources and the uses of information in
their professional activities. It is also reasonable to expect a high level of criti-
cal self-awareness in professional approaches to resources and resource man-
agement. In other words, we should take nothing for granted. We should
interrogate carefully all the data, information and opinion we receive. We
should be in the habit of checking it carefully for inaccuracies, over-simplifica-
tion, myopia, faulty thinking, ideological blindness and so on . The task is not
the impossible one of excluding bias, but the important one of detecting it
and taking it into account (Williams 1986b).

While all models necessarily simplify reality, it is both essential and reason-
able to question what is simplified out, and what is left in or prioritised in any
model-building exercise. In most cases, we use existing understanding of what
is most significant to simplify complex realities by producing, or abstracting,
simple categories that act as convenient labels to reflect entrenched priorities.
In the case, for example, of ‘natural resources’ such as timber, fish or minerals,
we simplify the complex totality of matter by emphasising the usefulness or
financial value of some of'its components. But we rarely question just how it is
that we ‘see’ trees as separable from the forest ecosystems in which they are
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embedded. Nor do we ecasily question just how it is that we can separate some
fish species from marine ecosystems, or some mineral types from the geologi-
cal totalities around them. The point is that the dominant models of resources
have become ‘naturalised’ or invisible as models. The categories used to sim-
plify the complex totalities of ‘forests’, ‘marine environments’ or ‘landscapes’,
have become invisible as categories, and instead become the things them-
selves. For most people, this means that the idea of questioning whether or
not something is a resource has been rendered as quite simple. ‘Natural
resources’, however, are really only notionally separable from the complex
totalities of which they are part. They are modelled as a distinct category or
entity for a range of socially constructed purposes — but they are not ‘natural’
or ‘common sense’ categories.

It is very easy for this social construction of resources, this abstract intellec-
tual separation, to be mistaken for a real and categorical separation actually
present in the world itself. This separation is then quite easily entrenched as an
unquestioned (and unquestionable) ‘common sense’ that effectively defines
what can be included in and what is excluded from our models of resource
management. Just as ‘natural resources’ themselves are integral parts of bio-
physical and ecological systems, so are the other elements in a resource man-
agement system only notionally separable from the various politico-economic
and socio-cultural systems of which they are part. In separating them from the
complex totalities of which they are part, we cannot afford to suspend our crit-
ical judgement. We need to be critically aware, at every step, of how, why, and
with what consequences, our processes of abstraction, of simplification and
categorisation, are proceeding. And we need to be open to criticism from
alternative perspectives that might throw a different light on the nature of the
task or the consequences of our particular approach to it. It is here that the
necessity for a social as well as a biophysical scientific literacy as an essential
component in a resource manager’s toolkit becomes apparent.

Whether one considers the dynamics of relatively local scale, place-based
conflicts over resource management systems and decisions (for example air
and water quality disputes in urban areas throughout the world; concerns
about the environmental or social consequences of specific mining projects;
arguments about the balance between jobs and environment over many sorts
of resource-based development projects; the direct environmental conse-
quences of local oil spills and so on), or issues constituted at wider geograph-
ical scales (for example the key issues of global climate change — the
greenhouse effect and ozone depletion; management of fisheries in interna-
tional waters; terms of trade in international commodity markets; cross-
border pollution from industrial sources, etc), the intertwining of the social
and the natural is inescapable and can be ignored only at the risk of substantial
‘mis-management’ of resources. Dealing with management of a fishery such as
the South Pacific tuna fishery only in terms of ecological imperatives would
render invisible the complex processes of international relations generated in
the negotiation of the United Nations Law of the Sea Treaties (Parry 1994;
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Rogers 1995), and the subsequent impacts of bilateral and multilateral fisher-
ies agreements within contested territorial waters on the traditional resource
management systems of local cultural groups. Similarly, dealing with forest
management issues in Southeast Asia only in terms of the need to produce
either firewood or building materials has led aid programmes to introduce
plantations of fast-growing cucalypts into areas where local communities have
traditionally relied on forests for these things plus a variety of other resources,
including forage, animal habitats, medicinal materials, refuge, and spiritual
and cultural observances (Hirsch 1993; Chandrakanth and Romm 1991;
Shiva 1992). Likewise, the reduction of the complex geographies of the real
world to the abstract ‘level playing field” of the General Agreement on Trade
and Tarifts and the World Trade Organisation does substantial damage to the
human and non-human activities that occupy and rely upon the real-world
landscapes smoothed out in the process of levelling the field.

The image of the level playing field is one that dominates conventional pro-
fessional education in this field. It is an image that denies geography and the
geopolitical domains that affect resource management so profoundly. In the
wake of the Cold War, the limited notion of geopolitics as an issue of great
power diplomacy over territorial issues has quickly expanded to acknowledge
the ‘place-based politics of identity and the new cultural politics of difference
and diversity’ (Howitt 1996: 4). In post-Cold War resource landscapes,
industrial production systems have pushed the planetary system as a whole,
and some local environmental systems close to or beyond the limits of sur-
vival. In these landscapes, the fundamental elements of geopolitical analysis —
territory, identity and power — are relevant to a wider range of issues than
simply international relations. Within and between localities, within and
between communities, indeed, within and between all geographical scales,
these fundamental elements shape the everyday dynamics of resource manage-
ment systems. At one level, one can see in global models such as Ekins’ global
problematic (1992: 4-13) an abstract simplification of the interaction between
planetary scale processes and social and economic processes operating at much
more local scales, including the nation state. Such abstractions are most power-
ful, however, when they are not simplistically global. It is all too easy to see the
global arena as simply dominant. This is certainly a common failing of much of
the currently popular globalisation literature. Local, sometimes very local, cases
of resistance or responses to ‘global’ crises have much wider repercussions, and
themselves shape and change wider scale relations. Even cursory consideration
of many new social movements that have shaped the agenda of the United
Nations, the World Bank and many transnational resource companies in recent
years provide a glimpse of this new domain of geopolitics. Once this new geopoli-
tics is acknowledged, it is obvious that both education and analysis must proceed
in a multiscale rather than simply global (or local) way. We need to ‘see’ different
scales of analysis and operation simultaneously rather than in a fragmented way.

The post-Cold War transformation of global geopolitics brought about by
(and reflected in) the collapse of the former Soviet empire, has shaken many of
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the economic, political and epistemological foundations of the system of
world order that was negotiated at the end of the Second World War (Ward
1992; Taylor 1993; Chomsky 1994). It has also given rise to new geopolitics
that are constructed at narrower scales and often focused on the powerful
combination of cultural identity, territoriality and repression, and their inter-
action with issues of resources and economic independence (see also Jonas
1994; JThappan 1992; Kelly 1997).

This transformation came in a period of accelerating global integration in
some spheres. Deterritorialised transnational corporations and institutional
structures focused on the few privileged nation states that increasingly domi-
nated international trade: a few global media and information technology
companies dominate international information systems. Similarly, increasing
integration of Europe, development of the North American Free Trade
Agreement, the Asia-Pacific Economic Forum and the persistence of the
North Atlantic Treaty Organisation beyond the end of the Cold War, provide
opportunities for greater political integration through trade and cultural pro-
cesses. Even in the NGO sector, globalisation is occurring in many fields
including human rights, environmental protection, indigenous rights and cul-
tural action. These globalisation processes are not, however, monolithic,
homogenous or uncontested (see for example Barnet and Miiller 1974;
Dicken 1998; Bryan 1987; Fagan and Bryan 1991; Fagan and Webber 1994).
In many areas of the world and domains of social affairs, however,
globalisation is resisted by national level policies, or undermined by disinte-
gration, regionalism and fragmentation in others.

The contradictory tendencies to be found in the complex processes of
globalisation, national development and localisation affect the day-to-day
operations of resource management systems. It may be tempting to abandon
the notion of complexity in favour of one or other of the all-encompassing
versions of ‘truth’ marketed by competing ideologues in the bazaar of ideas.
We have already acknowledged, however, that the world around us actually is
complex, and complexity can be abandoned only at great cost to our real-
world effectiveness as resource managers.

Conventional analytical approaches to resource industries can capture some
complexities. Political or economic approaches, for example, can direct atten-
tion to the roles of corporate players, particularly the global resource corpora-
tions, nation states and interstate institutions, both as producers and
consumers of resources, as well as the roles of trade unions in resource indus-
tries. All of these undoubtedly play influential political and economic roles in
resource management systems. Yet conventional approaches also tend to shift
attention away from those groups and issues that are marginalised from the
core institutional and geographical framework of industrial production —
including indigenous peoples. In dealing with what Michael Peter Smith
(1994) referred to as the ‘globalization of grass roots politics’, it emerges that
interconnections between places and scales — a core concern of geography —
urgently need attention. We need to understand better just how resource



86  Ways of seeing

management systems bring people and places in all parts of the globe into new
relationships with each other.

In advocating this approach, let me argue two key points. First, we need to
recognise that the interaction of environmental, social, cultural, economic
and political factors across geographical scales already has considerable practi-
cal significance. Second, we need to reorientate the way we view the relation-
ship between the context and focus of resource management. In visualising a
more complexly interacting set of biophysical, politico-economic and socio-
cultural systems, we open opportunities for exploring new ways of responding
to the circumstances in which resource managers find themselves. By moving
beyond the narrow conventional focus of resource analyses, things conven-
tionally dismissed to the peripheral role of ‘context’ take on new importance
and meaning. We might even ‘see’ the whole domain of resource manage-
ment differently, with a ‘peripheral vision” that foregrounds things so often
treated as outside the system of resource management and outside the scope
of resource management professionals. In the process, we find that not only
are the skills of the social scientist of direct relevance even to technicians in
resource management, but that the knowledge of those who are marginalised
by the normal operation of the systems might also help us intervene to pro-
duce ‘better’ outcomes.

Geography matters in resource management

The contested landscapes of resource management sometimes seem to be occu-
pied by a very strange array of visionaries, vandals and technical wizards. They
certainly contain a complex array of vested interests, conflicting agendas that are
often hidden or camouflaged, contradictory intentions and priorities, and
disempowered, marginalised and oppressed ‘victims of development’
(Seabrook 1993) and ‘victims of progress (Bodley 1990), both human and
non-human. Resource management systems simultaneously produce both
commodities and power, and have been linked to the construction of political,
economic and social power, wealth and privilege throughout human history.
Current resource landscapes, however, do not just reflect (and experience
constraint from) contemporary priorities and imperatives. They also reflect (and
are constrained by) the consequences of actions and omissions in many previous
periods of development, investment and struggle. They are part of complex
geographical and historical processes. Actually, in resource geopolitics, geog-
raphy, both as a reality and as an intellectual discipline, actually matters!
Geographies of resources are clearly undergoing rapid transformation.
Transformation of geography is envisaged in at least three senses:

1 Some degree of regional restructuring, a change in internal and external
boundaries between nations and peoples;

2 Some degree of'a change in power relations (economic, political, military),
with much attention given to the changing balance between the ‘West’
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and the former ‘Communist” bloc, but with recognition that these changes
will also be reflected in a variety of ways at a variety of scales;

3 Some degree of new relationships between economic and ecological pro-
cesses, although this is one of the key points of difference between ‘top-
down’ and ‘bottom-up’ visions of the new world order.

From a geographer’s viewpoint, several important geographical elements can
be identified in conceptions and visions of a new world order — spatial dimen-
sions (regional restructuring), social dimensions (power relations), and eco-
logical dimensions (relations between society and nature) (Figure 2.5). Each
of these elements has been an important theme in the discourses of social
theory in recent years.

In her early 1980s critique of positivist quantitative geography’s reduction
of complex geography to a notion of ‘space’, itself conceived as a single mea-
surable dimension of ‘distance’, Massey (1984a: 4) suggested that separating
the social and the spatial dimensions of human experience was a misconcep-
tion. Geographical models which proposed ‘spatial’ causes for ‘spatial’ pro-
cesses missed something of great importance: ‘““The spatial” is not just an
outcome; it is also part of the explanation’, Massey argued. This is an insight
with consequences not only for geographers, who need to become more
widely literate in ‘the social’, but also for other social scientists, who need
to become more literate in ‘the spatial’. It is also significant for resource
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managers, whose concern is bound up in complex geographies of resource
management systems. It is interesting to reflect on the extent to which space
has become an important concern of social theorists within and outside geog-
raphy since she wrote the following:

While geographers struggled to learn other disciplines and apply their
knowledge to the understandings of spatial distributions, the other disci-
plines continued to function, by and large, as if society existed on the
head of a pin, in a spaceless, geographically undifferentiated world.
(Massey 1984a: 4)

The spatial domain deeply penetrates and co-constructs the social domain,
and vice versa. Similarly, the domain of nature, often treated as external to
society also needs to be seen as interpenetrating and co-constructing the spa-
tial and the social dimensions of experience. This leads Massey to argue that
we need to reconceptualise geography not just as space, but as a genuinely
complex phenomenon which genuinely matters in social life (see also Leftwich
1983: 12-13). In developing her notion of why this complex geography mat-
ters, Massey (1984a: 5) highlighted a range of attributes of geography which
influence wider social relations:

distance;

differences in the measurement, connotations and appreciation of distance;
movement;

geographical differentiation;

notions of place and the differences between places;

symbolism and meaning which different societies, and different parts of
the same society, attach to all these things.

The uniqueness of a place, or a locality, ... is constructed out of particular
interaction and mutual articulations of social relations, social processes,
experiences and understandings, in a situation of co-presence, but where
a large proportion of those relations, experiences and understandings are
actually constructed on a far larger scale than we happen to define for that
moment as the place itself ...

(Massey 1993b: 66)

Berdoulay (1989) takes this further, challenging what he calls ‘our customary
epistemological approach’ landscapes:

The landscape is coded by society. Usually several codes coexist, as they
are linked to different spheres of life, be they social, political, cultural, or
economic ... . Meaning can then be read in the landscape ... . In such an
approach landscape is viewed as an autonomous level of creation of mean-
ing. While ultimately social processes are responsible for its production,
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nevertheless, meaning in the landscape (and thus in place) comes from its
own organization. In this perspective, we must take into account physical
and organic processes as well. What counts, in fact, is the spatial level of
interaction and concatenation [interconnection or linking] of all these
various processes, which produce the landscape.

[This] view of place ... calls for important changes in our customary
epistemological approach to landscapes and regions ... [and] opens the
way for disturbing our persistent conceptual categories in order to fully
consider meaning as a geographic process.

(Berdoulay, 1989: 131, 136)

If we take Chomsky’s basic point about the continuities in the world order
symbolically established by Colombus’ accidental invasion of the so-called
New World (1993: 3), our customary epistemological approach has buried
the concerns of the conquered. The enormous cultural diversity of the worlds
conquered by Europe (and its post-colonial offspring) has been reduced to a
singular exotic and homogenised ‘Other’. Yet ‘a few of the conquered have
somehow survived’' and their resistance to and contestation of the ‘top-down’
imposition of the geography of the new world order continues to shape out-
comes at all scales. In order for us to understand the implications of this for
our new way of seeing resource management systems, we need to deconstruct
another fundamental, and often taken-for-granted category — the nation state.
We also need to reconsider its role in resource management systems.

Anderson (1992) suggests we need to discard four important misconceptions
about nationalism and nation states to engage critically with notions of a new
world order. He suggests that, from an historian’s perspective, it is more appro-
priate to think of the processes producing integrated states as aberrant. The vio-
lence out of which modern nation states were forged is a reminder of the
importance of frontier violence in the dispossession of many previously sovereign
and autonomous peoples around the world. He also argues that there is a fre-
quent assumption ‘that in some way “small” countries with limited resources in
raw materials and labour are somehow not real countries in the face of the indus-
trial giants and the exigencies of the world capitalist economy’ (ibid. 41). that
‘transnational corporations have somehow made nationalism obsolete’ (ibid. 42).

As Dicken’s Global Shift (1998) demonstrates, transnational corporations
have changed the nature of economic and geographic relationships at an inter-
national scale, but they still perform on stages embedded in national jurisdic-
tions. Anderson also notes that the cultures and practices of TNCs, even
where they have internationalised all three spheres of production, exchange
and consumption (see also Bryan 1987; Fagan and Bryan 1991; Fagan and
Webber 1994) continue to reflect the power and continuity of nationalist ide-
ologies. Anderson further suggests that the final point in this argument is that
there is ‘some inscrutable connection between capitalism and “peace” such
that the “free market” is instinctively juxtaposed not merely to the command
economy, but to war’ (1992: 42).
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Despite the end of the Cold War, dangerous convergences already born in
the last century show every sign of continuing to develop: market led pro-
liferation of weapons systems; mythologisation of militaries as ... symbols
and guarantors of national sovereignty and ethnicisation of officer corps.
(ibid.: 46; see also Anderson 1983)

Like Anderson, Chaliand reminds us that the nation state is a very recent con-
struct, dating not from the mists of antiquity as many nationalists would have
us believe, but from the late eighteenth century. Chaliand also reminds us that
the struggles of minorities and indigenous peoples for recognition and rights
is a central element of the overlapping and interacting local, regional and
global crises:

Minorities fight for ever smaller and smaller sized nation-states of their
own to protect their human rights from ravagers, as they see it, of the
wider nation-state or states in which they exist. The Kurds, the Protestant
Irish, Tamils and Eritreans, to mention just a few examples, illustrate this
simple point; everywhere minority peoples are fighting with their lives
against great military odds.

(1989: 1)

In the light of the terrible human toll accompanying the regional restruc-
turing involved in the disintegration of the former Yugoslavia, the reconstruc-
tion of Cambodia and Palestine, the civil wars in, for example, Lebanon,
Eritrea, Somalia, Mozambique, Rwanda, Sri Lanka, Georgia, Azerbijan, Aceh,
Ambon and Timor, the need to challenge nationalism is urgent. The extent to
which many of these tragic circumstances reflect very specific local, regional
and international disputes about resources, reinforces the relevance of the
work of ‘political imagination’ in constructing alternative ways of seeing the
place of resources in contemporary geopolitical relations.

Difference, diversity and struggles for justice: the case
of indigenous knowledge

We come in peace, they said, to dig and sow.
We come to work the land in common and to make the wasteland grow
This earth divided, we will make whole
So it can be a common treasury for all.
Leon Rosselson’

Given the centrality of resources in the construction of power and politics,
there can be no doubt that resource management systems are deeply impli-
cated in diverse struggles for justice. Fraser (1995, 1997a) suggests that politics
in the late twentieth century could be characterised as a dilemma between two
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‘Five faces of

oppression’
* Exploitation Economically rooted oppression
* Marginalisation Economically rooted oppression
* Powerlessness Economically rooted oppression
* Cultural imperialism Culturally rooted oppression
* Violence Culturally rooted oppression
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Figure 2.6 Redistribution/recognition: a bifocal approach to justice and oppression

Source: Based on Fraser 1997a: 198-9.

sorts of struggle for justice. She examines two interpenetrating political imagi-
naries, one rooted in materialist socialism, the other in a new cultural politics
she labels ‘post-socialist’. In these two political imaginaries, ‘justice” has quite
different orientations. In materialist socialist positions, Fraser suggests, strug-
gles against material inequality and liberation from economic exploitation are
prioritised. She summarises the strategic focus of these struggles as ‘redistribu-
tion’. In ‘post-socialist” cultural politics, struggles for recognition and libera-
tion from cultural domination, struggles around racial or gender inequality
and the politics of difference have been given greater prominence. Fraser
summarises the strategic focus of these struggles as ‘recognition’. While
noting that such distinctions are an analytical convenience rather than cate-
gorical reality, Fraser identifies the ‘redistribution-recognition dilemma’ as
one of the ‘central political dilemmas of our age’ (1997a: 13). She also identi-
fies ‘broad approaches to remedying injustice that cut across the redistribu-
tion-recognition divide’ (ibid.: 23), which she labels ‘affirmation’ and
‘transformation’. Fraser defines ‘affirmative remedies’ as those that are ‘aimed
at correcting inequitable outcomes of social arrangements without disturbing
the underlying framework that generates them’, and contrasts them with
‘transformative remedies’ that are ‘aimed at correcting inequitable outcomes
precisely by restructuring the underlying generative framework’ (ibid.: 23).
Fraser argues that to shift from a single focus redistributive politics to a ‘bi-
focal’ concern with culture and political economy represents ‘an important
step forward in political theory’ (1997a: 190). She suggests that Young’s
influential characterisation of ‘five faces of oppression’ (I. M.Young 1990; see
also Harvey 1992) (Figure 2.6) does not escape an implicit endorsement of
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this recognition-redistribution binary. In response, Young asserts the need to
‘pluralize categories and understand them as differently related to particular
social groups and issues’ and accuses Fraser of ‘adopting a polarizing strategy’
(1997: 149). Likewise, feminist theorist Judith Butler treats Fraser’s discus-
sion as reducing identity politics to a ‘merely cultural’ domain, which she
equates with a neo-conservatism that is unresponsive to the unsettling of con-
ventional political, economic and cultural readings of society implicit in queer
theory (Butler 1998: 44). While debate over Fraser’s original paper has been
heated, she suggests readers such as Young and Butler misrepresented her
bifocal framework as a binarising approach. Rather than seeking to prioritise
cither the economic or the cultural, Fraser seeks to provide a matrix that pro-
vides for a way of reformulating the redistribution-recognition dilemma
(1997a: 27; also 1997b, 1998).

This debate, in which Fraser emphasises the need to ‘conceptualize two
equally primary, serious, and real kinds of harm that any morally defensible
social order must eradicate’ (1998: 141), reflects a wide emergent concern in
social theory with identity politics. Within post-modern discourses, there has
been much emphasis on what West labelled the ‘new cultural politics of difter-
ence’ (West 1990). Bhaba, for example, mounts a strong defence of ‘differ-
ence’ against a radically depoliticised notion of ‘diversity’ (1994: 31-9). Can
the diversity of indigenous experience (and identities) be adequately encom-
passed in such debates? Using the example of indigenous peoples efforts to
assert the contemporary relevance, value and integrity of traditional ecological
knowledge, I want to show that these binary distinctions, however elegant,
neglect key elements of real-world geopolitics of resources. Rather than biva-
lent or bipolar models, the core values of justice, equity, sustainability and
diversity are employed in the discussion below to envision a more ambiguous,
polymorphous, complex and demanding political space in which resource
geopolitics are played out.

The absence of any conception of environmental justice in Fraser’s discus-
sion of post-socialist dilemmas of justice is a significant shortcoming. Its
absence from the critiques of Young and Butler is also disturbing. Despite
their assertions of differences between their positions, there is much common
ground, and no fundamental disagreement on the need to integrate the socio-
cultural and politico-economic domains. What remains absent, however, is
the realm of environmental dimensions of social justice (and the implication of
multiscale, and intergenerational dimensions of justice). Fraser correctly
advocates the need to overcome the false antitheses between the binaries
implicit in the tension between the socialist and post-socialist political imagi-
naries, but limits her attention to this bilateral split and identifies the following
as the ‘crucial “post-socialist™ tasks’:

First, interrogating the distinction between culture and economy; sec-
ond, understanding how both work together to produce injustices; and
third, figuring out how, as a prerequisite for remedying injustices, claims
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Figure 2.7 Visualising the contradictory directions of struggles for justice

for recognition can be integrated with claims for redistribution in a com-
prehensive political project.
(Fraser 1997a: 3)

Harvey (1992: 600) adds ‘ecological unsustainability” as a sixth face of oppres-
sion in his discussion of Young’s work. His more recent emphasis on ‘difter-
ence’ and continuing preference for a rather economistic reading of notions of
environmental justice (1996) suggests this is an indicative rather than substan-
tive critique of the bivalence implicit in Young’s approach. The value of Fra-
ser’s typology is that it indicates the extent to which single-minded strategies
for recognition and redistribution may be in conflict with each other. In the
realm of environmental politics, single-minded strategies of preservation or
protection create similar contradictions, tensions and conflicts (Figure 2.7).
For Aboriginal groups during the 1990s, the need for strategies targeting
recognition (particularly recognition of land and other indigenous rights) and
redistribution (delivering economic justice to indigenous Australians) has
rarely been understandable in isolation from each other or from Aboriginal
groups’ own assertion of the need for strategies that target what they call “car-
ing for country’ (Young et /. 1991). The approach to questions of justice and
equity that comes from this experience suggests a need to visualise a political
landscape in which diversity rather than difference is prioritised. Similarly, it
pushes us to encompass geographical as well as social diversity in our political
vision. We must grapple with outcomes that do not predicate ‘justice’ in one
place on entrenching injustice to another. We must grapple with cross-scalar
issues, so that just outcomes at one end of a scale (national employment or
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Figure 2.8 An integrated vision of struggles for justice based on indigenous experience
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revenue benefits from a resource project) are not predicated on the creation
of unjust outcomes at another (e.g. local environmental health, cultural
marginalisation or other negative effects). In contrast to representations in
which strategies targeting different aspects of dimensions of justice are visual-
ised as contradictory, many of the Aboriginal groups I work with target inte-
grated visions of justice in which it is quite concrete environmental, economic
and social relations that need to be engaged with (Figure 2.8).

For Aboriginal groups, the social, environmental and economic relations
involved are not abstract theoretical concepts. For them, they are very con-
crete notions. They include:

e The specific people-to-people relationships that constitute their particular
culture, law and tradition and are closely interwoven with individual and
collective identities;

e The specific people-to-country relationships that constitute the rights and
responsibilities that provide foundations for social and economic activity;

e The relationships between people (individuals and groups) and specific
clements of the landscape (wildlife, sites, biophysical forces and processes)
and their mythic representations;

e The contemporary relationships with non-indigenous interests and insti-
tutions, including governments, industries and individuals.

In this context, strategies to secure recognition, to secure improved material
conditions and to secure sustainable environmental relations must be conceived
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(and pursued) as integrally related to each other. It is also possible that within
the overall struggle for recognition of indigenous rights (including not only
cultural rights but also economic and environmental rights), different histor-
ical circumstances will require different priorities to be set or different issues to
be targeted for different groups. In this sense, the notion of a master narrative
of social change — a blueprint designed as a ‘top-down’ guide for specific
actions and interventions in resource management systems — must be rejected.
So, in indigenous politics, the situation that Fraser sees as characterising the
‘post-socialist’ condition, and requiring in her terms a ‘critical approach [that]
must be “bi-valent”, ... integrating the social and the cultural, the economic
and the discursive’ (1997a: 5), is an everyday reality:

An absence of any credible overarching emancipatory project despite the
proliferation of fronts of struggle; a general decoupling of the cultural
politics of recognition from the social politics of redistribution; and a
decentering of claims for equality in the face of aggressive marketization
and sharply rising material inequality.

(Fraser 1997a: 3)

This rejection of a singular political project not only leads directly to the com-
plex material conditions of indigenous Australians’ struggles for justice, but
also to discursive emphasis on ‘difference’ and ‘the Other’. In other words,
the material circumstances make it imperative for us to deal not only with his-
torically specific social, economic and environmental relations, but also with
the discursive construction of social reality in critical social theory. Bhaba sug-
gests the need to conceptualise an “articulation of forms of difference’ and rec-
ognition of multiple ‘modes of differentiation’ (1994: 67). In the discourse of
colonialism, he argues:

[such] modes of differentiation, realized as multiple, cross-cutting deter-
minations, polymorphous and perverse, always demanding a specific and
strategic calculation of their effects ... [create] a form of discourse crucial
to the binding of a range of differences and discriminations that inform
the discursive and political practices of racial and cultural hierarchization.
(Bhaba 1994: 67)

In other words, colonial discourses conflate differences of many sorts (class,
race, gender, language and so on) in order to differentiate it from an imagined
and privileged colonising subject. In reversing the conventional idea of the
‘Other’ in anthropology, Kaliss (1997) asks just what sort of ‘Other’ it was
that arrived in Europe’s ‘New World” in Columbus’ ships in 1492. How is it
that the diverse indigenous cultures of North America (and indeed the entire
constellation of European colonialism) can be encompassed as the singular
‘Other’ of a discursively unified ‘Europe’?

Despite the appropriation and discursive construction of ideas of a binarised
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difference by colonial structures of material and discursive power, Bhaba
rejects the term diversity in favour of difference as a means of avoiding the pit-
falls of relativism. He sees cultural diversity as a term torn between its use as a
liberal descriptive term for ‘pre-given cultural contents and customs’ and a
‘radical rhetoric of the separation of totalized cultures that live ... safe in the
Utopianism of a mythic memory of a unique collective identity’ (1994: 34).
In trying to understand indigenous peoples’ experience, neither of these dis-
cursive forms is adequate. But neither is the bipolar simplicity of a self-other
difference. The complex and dynamic processes of articulation of multiple
modes of differentiation — the simultaneous differentiation along axes of
gender, culture, language, age, history, sexuality, skin colour, class, economic
circumstances, political orientation and so on — means that dealing with the
real geopolitics of resources requires the material and discursive construction
of economic, social and environmental relations to be engaged with rather
than assumed. In contrast to Bhaba’s rejection of diversity as an inadequate
term, I would suggest that neither diversity nor difference can be understood
in terms of pre-given content. Rather, both need to be addressed in terms of
the political, material and discursive possibilities they open up. In terms of
resource managers, this orients us towards exploring the historical and geo-
graphical context of real-world social, economic and environmental relations
within resource management systems as the basis for achieving ‘better’
resource management outcomes. In practical terms, the simultaneous opera-
tion of overlapping modes of differentiation in any particular resource man-
agement system embeds resource managers in complex contexts that are
better dealt with in terms of diversity rather than difference.

Seeing power in resource management systems

October 11, 1992 brings to an end the 500th year of the Old World Or-
der, sometimes called the Colombian era of world history ... . The major
theme of this Old World Order was a confrontation between the con-
querors and the conquered on a global scale. It has taken various forms,
and been given different names: imperialism, neocolonialism, the North—
South contflict, core versus periphery ... . Or more simply, Europe’s con-
quest of the world.

(Chomsky 1993: 3)

The exhaustion of key natural resource supplies in industrial societies, and the
loss of access to others through political upheaval, local revolts and market
forces, has created a renewed interest in the reserves and badlands left to
indigenous peoples (Pollin 1981). Gedicks (1993: 5) argues that this consti-
tutes a ‘new resources war’ comparable to the frontier land wars of the nine-
teenth century. The juxtaposition of indigenous and industrial interests in
resource management systems also juxtaposes top-down and bottom-up
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approaches to resource management. It reveals an overlapping and
interpenetration of important themes from the theoretical discourses of geog-
raphy and social science and the wider political discourse about interaction
and change in the contemporary world — an interaction between space (in the
form, for example, of territory), society and resources.

Shiva (1992) suggests that the dominant solutions to resource manage-
ment problems imposed from the top-down increase regulation of the Third
World’s (and indigenous peoples’) resources by the global system’s dominant
powers. They are, Shiva argues (1992: 35):

teeling the threat of erosion of this control unless they become even more
controlling and even more militarised in guaranteeing security to them-
selves — at the cost of other people’s security.

Drawing on the implied metaphor of the earth as a common home for all
humanity, and using the example of the International Tropical Timber For-
estry Action Plan, she goes on to say:

After all, planet Earth does demand that we live as world citizens and we
do need political formations that will allow this. But negotiations and dis-
cussion of the new environmental order and international control is un-
fortunately biased in two ways. The first bias is that they are choosing
resources that lie in the Third World [and indigenous peoples’ home-
lands] and are controlled by local communities and taking them into in-
ternational control ... . The second aspect is that the real issues of
regulation needed at the global level, which are issues of regulating global
enterprise ... is really needed internationally and it is not what is being
talked about.

(1992:35)

Shiva suggests documents such as the Tropical Timber Forestry Action Plan
(1985) need to be turned on their heads in order to arrive at solutions that go
to the heart of the overlapping world-scale crises that produce the argument
for a new world order. Because they invert the conceptualisation of the prob-
lem, documents such as the Forestry Action Plan have ‘become the problem
rather than the solution; the real problems are not identified’ (Shiva 1992:
35). These global plans are generally put into action by international agencies
to control Third World resources and:

identify local people as the biggest threat to the resource, even though
commonsense would say that if the people and the resource have been
there together for millennia, the relationship is one of balance, not one of
destruction ... . (And) since local people are treated as the biggest threat,
global agencies are treated as the biggest solution. And then they come up
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with solutions that actually undermine the capacity of local communities
to conserve.
(Shiva 1992: 35)

These imposed, top-down global solutions, while ostensibly protecting
biodiversity, directly undermine the conditions for social, economic and cul-
tural diversity (Gray 1991). They directly threaten the viability of local and
regional economies that operate consistently with the principles of ecological
sustainability. In these models, value is produced from the death of living sys-
tems (conversion of forests into timber; conversion of earth into metals)
rather than on nurturing them. And even the superficial benefit of preserving
biodiversity is turned to the service of those who are already enriched and
empowered within industrial production systems through the emerging
industry of bioprospecting and genetic engineering (Parry 1996).

Top-down solutions from global agencies such as the World Bank, the
United Nations and others are not, however, uncontested. Affected commu-
nities, who have their own visions for alternative futures unimagined, and
often unimaginable, by the global technocrats, inevitably respond to, conflict
with, accommodate and circumvent centralised top-down scenarios. Their
actions and responses — sometimes chaotic, sometimes co-ordinated, some-
times effective, sometimes defeated; sometimes naive, sometimes sophisti-
cated — create another sort of pressure for a new world order: a bottom-up
plethora of alternative futures. This is what Mercer refers to as the ‘diverse
publics’ (see also Figure 2.6, page 91).

In both sorts of new world order — the imposed centralisation and the pleth-
ora of more local scale alternatives — geography, in at least two senses, matters.
On the one hand, geography in the form of the unique and varied characteris-
tics of different places, the specificities of social and environmental relations
and processes and the interactions between them, constitutes an important
part of the setting in which top-down and bottom-up processes of social
change are played out. These geographies clearly matter in resource manage-
ment. On the other hand, the relationships between places also matter. Geog-
raphy, in the sense of distance, interaction and differentiation, also matters. It
is in this arena that global agencies, international relations and the ‘free mar-
ket’ are constructed.

Shiva provides us with an important element of a new way of seeing the
problems and solutions; a new way of thinking globally and also acting at
wider-than-local scales:

Each action that some community takes is global, because it has a global
impact. Everything is ecologically linked. It has global economic impact
because the destructive forces against which they fight, whether Sarawak
tribes or the people fighting the Namarda dam in India, are fighting
global interests who have a certain vested interest in destruction. There-
fore local communities in action are actually rolling back that global
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interest and putting it within the ecological, economic and ethical con-
straints within which it should function.
(Shiva 1992: 39)

The nature of the power that enables nation states, global corporations and
international agencies to impose top-down solutions on diverse local commu-
nities needs to be understood more clearly in our analysis of resource manage-
ment. To contribute to the targeted deconstruction and reconstruction, it is
necessary to have some way of analysing power relations. Power has been at
the centre of debates in social theory for decades.

The displacement and destruction of traditional systems of resource man-
agement has historically been an important part of the geographical expansion
of industrial production systems. It is also clear that this process continues as
an important element in the current world order. Primitive accumulation, dis-
possession and alienation, plunder of natural wealth, particularly from mar-
ginalised and minority groups, the imposition of military force and political
domination to guarantee access to resources; all these things characterise the
resource management systems with which we are dealing.

Power, of course, is one of the central themes of the social sciences. In
debates about social theory over the last twenty years, power has often been a
central issue. The work of Foucault, the French social theorist, provides an
influential perspective that has challenged many conventional views of social
power; he particularly emphasises the all-pervasive nature of power. For
Foucault, every social location was a site in which power was at work. In his
later work, he began to explore the ways in which location and space — in our
terms, geography — might shape the ways in which power is constructed, exer-
cised and resisted. The ubiquity of resistance to power was also important to
Foucault’s vision of power.

Through the work of Foucault and others there has been an explosion of
interest among social philosophers and social theorists in the impact of space
on social relations. This has led to an increased dialogue between human
geographers involved in theoretical work, and wider social theoretical debates
(see for example Harvey 1989, 1993; Soja 1989; Pudup 1988; LeFebvre
1991; Massey 1984a,b, 1993a,b, 1994a; Said 1978; Foucault 1980; Cosgrove
1978, 1992; Graham 1990). For resource management, this active dialogue
between human geography and social theory provides a useful perspective on
the relationships between the limited focus of professional education and the
wider operational context of professional practice.

Michel Foucault (1980a,b; also Fraser 1989) has been perhaps the most
influential of recent writers on power. For many readers, Foucault’s analysis is
dense and difficult to apply to everyday circumstances such as resource man-
agement. In contrast Galtung, a Norwegian peace researcher, provides a
‘mini-theory of power’(outlined in Galtung 1973: 33—44; sce also 1980: 61—
72) which is a useful and easily accessible way of secing power in resource
management systems. Galtung’s elegant little model of power enables us to
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look at the relative power and powerlessness of various groups involved in
resource management systems. It also challenges dangerously flawed
common sense notions of power and conflict.

Galtung distinguishes two essentially different concepts of power — power
over others (the common-sense notion of power); and power over oneself
(autonomy) (see Box). In the common-sense notion of power-over-others,
the more power X has over Y, the less power Y has over X. In this sense, a bal-
ance of power can be understood as either a book-keeping or a mechanical
balance. In cither case, the distribution of power involves the empowerment
of some at the expense of others. In contrast, autonomy, the ‘ability to set
goals that are one’s own ... and pursue them’ (Galtung 1973: 33) does not
require disempowerment of anybody. Of course, those already enriched and
empowered by the existing system are able to exercise both kinds of power,
and those disempowered and impoverished by the existing system are able to
exercise neither, but the distinction allows us to see that questions of power
are not just about winners and losers.

Galtung’s mini-theory identifies two basic sources of power: what one is or
has, and where one is within a structure — resources power and structural
power — and three channels through which power is exercised: ideological,
remunerative and punitive:

Ideological power is the power of ideas. Remunerative power is the power
of having goods to ofter, a ‘quid’ in return for a ‘quo’. Punitive power is
the power of having ‘bads’ to offer; also called force, violence. In the first
case, one is powerful because the power sender’s ideas penetrate and
shape the will of the power-recipient. In the second case, one is powerful
because one has a carrot to offer in return for a service; salary for work,
beads for a signature on a scrap of paper giving away a country or two,
tractors for oil. In the third case, one is powerful because one has a big
stick ready if the object does not comply so that one can destroy him or
his (sic) property.

(Galtung, 1973: 33-4)

For professional resource managers, it is perhaps in the area of sovereign con-
trol of natural resources, often labelled ‘national’ resources because of their
importance in supporting the nation state, that the implication of issues of
power and the need for professional literacy and professional ethics are most
starkly apparent. These issues cannot be conveniently pushed aside as too
political or outside the ambit of professional education: they actually consti-
tute the very systems in which professionals practice. In the model of resource
management systems discussed in this chapter (Figure 2.6, page 91), the
political, economic and cultural processes that are central to nationalist ideol-
ogies, nation states, international agencies and the global setting of the new
world order are also implicated in the construction of resource management
systems.
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Nowhere is this clearer than in questions about the ways in which govern-
ments assert a right to grant interests in, and acquire benefits from, natural
resources in the traditional estates of indigenous peoples (Connell and Howitt
1991b; Howitt 1996). In the Australian case (see Chapter 7), for example,
state and territory governments claim that colonial acquisition of sovereignty
produces a contemporary right to grant mining rights and to levy royalties on
mineral production from lands in which indigenous people claim prior sover-
eignty. The recognition of native title as part of Australian common law in
1992 (Bartlett 1993a) left unresolved the question of what residual rights in
resources Aboriginal peoples might derive from prior sovereignty (Reynolds
1996). Australian land management systems have historically developed to
support and legitimate resource-based capital accumulation and the expan-
sion of settlement. Bartlett (1993b: 118) suggests that resource interests such
as mining companies grew used to a system which made industrial interests
paramount and rendered Aboriginal interests invisible. Since the confirmation
of persisting Aboriginal native title rights in the Wik decision in late 1995, the
Australian Commonwealth, State and Territory governments have confirmed
their willingness to prioritise mining and pastoral interests over indigenous
rights. Their difficulties in legislating to extinguish the residual rights and
interests of Aboriginal landowners have slowly seen a shift towards negotiated
settlements (see Chapter 8).

For indigenous peoples whose estates and resources were alienated to pro-
vide the foundations for massive private and state wealth, the legitimacy of
pastoral and mining leases and other business interests in land and resources
that are granted without negotiations with indigenous peoples is tenuous at
best. In many cases, these operations represent an unwelcome occupying pres-
ence on indigenous territories. In the ‘new resources war’, reassertion of
resource claims, land claims, sea claims and the right to self-determination
focus political and legal attention on the basis for nation states to impose
calamitous conditions on indigenous communities and populations. It has
often been acknowledged that the level of civilisation of a nation can be
judged from its treatment of minority groups. In challenging the legitimacy of
state claims for the power to create interests in publicly owned resources, the
debate over indigenous rights has wide-reaching implications for all resource
managers, and indeed for the constitution of national identities and nations.
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3 Complexity in resource
management systems

Conceptualising abstractions
and internal relations

The conceptual problem and the realm of theory

It is common that modern resource management professionals focus on
just a small fragment of the processes that accompany production of a
particular commodity. The dominant scientific-technocentric paradigm
simplifies complex realities in specific ways: it fragments, subdivides, specifies,
objectifies and atomises. It conceives the task of managing resources as tech-
nical — technical experts are required to make judgements in order for ‘good
management’ to happen. Key participants in industrial resource management
systems rarely have a sense of the whole production process, let alone how
production is embedded in wider social processes or the implications of
various aspects of social, political, ecological and cultural context. For many
professionals the observation that resource management systems simulta-
neously produce both commodities and power carries little significance. The
fragmentary nature of their work renders the nature and exercise of power
invisible and apparently irrelevant to their immediate professional concerns. It
also makes many of the ethical, social and environmental consequences of the
processes involved (including the consequences of their own actions and
omissions) invisible for them.

The new way of seeing the field of resource management advocated in the
previous chapter makes industrial resource management systems, resource
localities and resource landscapes less clear-cut and less manageable than they
once seemed. The task of managing resources should also seem more difficult,
disorienting and uncomfortable in comparison with the neat and orderly sys-
tems and models of the dominant paradigms. This ‘new world’ should no
longer be totally invisible. This way of seeing constructs a vision of a world in
which interaction and change are constant, multidirectional, interdependent,
complex and continuing. Having ‘seen’ this, however — once we can envision
this complexity and dynamism — we face the challenge of thinking about it
without becoming paralysed by overwhelming complexity and detail. The-
ories, models and frameworks valued for neatness, efficiency and simplicity are
unlikely to prove adequate to the demands of this new way of seeing (see also
Wallman 1977).
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The conceptual challenge, then, is to develop new ways of thinking. We need
to build a framework to think about, examine, analyse and act upon a much
wider set of issues and relationships which are not conventionally seen as
directly relevant to the work of professional resource managers. We need to do
this because the actions (and omissions) of professional resource managers are
embedded in wider social processes; because resource management decisions
are affected by both their material and discursive contexts; and because both
context and focus matter in shaping better resource management outcomes.

A series of theoretical questions are, therefore, central to this book:

e How might we think rigorously, coherently, openly and constructively
about the complexity within which real-world resource management is
undertaken?

e How might we usefully identify and think about the relevant processes of
interaction and change?

e How might we maintain a practical focus on operational management
issues in resource management systems while simultaneously taking into
account the wide range of issues impinging on us?

e How might we realistically move our criteria of accountability away from
dehumanised, reductionist, quantitative measures towards more qualita-
tive concerns for the core values at the heart of this book — social justice,
ecological sustainability, economic equity, and cultural diversity?

Responding to these questions leads to some of the central debates and con-
cerns of contemporary social theory in general, and requires re-evaluation of
the relationship between resources, society and philosophy. The path taken
here develops a ‘relational” model of industrial resource management systems,
and then uses it to reconsider polyphony in resource regions, and particularly
the place (and dis-placement) of indigenous voices in the narratives of
resource localities. In taking this path, my position is clearly founded in the
work of ‘process’ philosophers such as Whitehead ([1925] 1997, 1985) and
Ollman (1976, 1990, 1993, see also Harvey 1996 ch. 2), but the practical ori-
entation to indigenous experience leads me in a different direction from that
expounded by Harvey.

The practical challenge centres on the need to move from a way of simply
‘seeing’ the interactions — being able to recognise, acknowledge, identity,
categorise and describe them — to formulating a coherent and rigorous way of
thinking about and analysing them, a way of practically engaging with and
responding to them. In the most practical terms possible, many of the ele-
ments that are excised from conventional models of resource management are
potential ‘showstoppers’ —issues capable of producing catastrophic disruption
to even the most ‘well-managed’ and orderly commodity production system.'
We need ways of intervening in geopolitical realities that facilitate constructive
transformations of resource management systems, rather than cither their cat-
astrophic disruption or their catastrophic continuation.
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Put simply then, the argument is this. Once the linkages between the deci-
sion-making processes involved in industrial resource production and their
complex and dynamic social, environmental and economic contexts are ‘seen’,
new ‘ways of thinking’ about resource management are needed. There are
practical, ethical and intellectual imperatives demanding systematic, rigorous,
coherent and constructive approaches to analysing and responding to the
diverse interactions, linkages and complexities. This is the task of developing
‘theory’ in resource management. We need conceptual frameworks in which
to situate the information we have, with which to make sense of it and
through which to apply it to material and discursive realities.

Theory in resourvce management

For many students and practitioners of resource management, the world of
theory is limited to much narrower issues than those tackled here. A resource
economist might consider aspects of theoretical economics to model com-
modity markets, price movements and cost structures. A project engineer
might use theories of materials science to calculate load stresses and minimum
strength requirements for a processing plant. A fisheries scientist might rely on
theories of marine ecological processes to set seasonal catch quotas. But this is
not the sort of theory that is needed to deal with the wider context being
addressed here. We must deal with the broader issues of social, environmental,
cultural, political and economic interaction — the core concerns of social
theory. For many people with a general background in environmental sci-
ences, an interest in resource management based on a general concern with
environmental issues, or an operational interest in particular resource indus-
tries, social theory can be difficult, confusing and alienating. In entering the
discursive spaces of social theory, it is important to keep our purpose clearly in
mind. It is all too easy to be sidetracked into specious debates about terminol-
ogy, nuances and dogma. So let me state my purpose very clearly: the aim is to
build a coherent theoretical framework that will allow us to:

e Think simultaneously at multiple scales (world markets; national policies;
local communities; micro-environmental niches);

e Rigorously analyse linkages between systems that are conventionally kept
separate (corporate boardrooms and local community forums; govern-
mental policy processes and biophysical environmental processes);

e Respond practically to complex processes of interaction and change
within holistically defined resource management systems.

The unambiguous purpose, then, is to improve practical management by pro-
viding a framework in which actions, decisions and their complex conse-
quences can be more fully debated and carefully considered. Like the goal of
‘management’ itself, the purpose here is not and cannot be narrowly ‘scien-
tific’ (description/explanation /prediction) but is more broadly applied. The
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target is pragmatic and effective intervention in situations in ways that
enhance outcomes in terms of the core values identified previously. This is fur-
ther developed later, with discussion of ‘geography’, polyphony and the place
of localities and communities in resource management systems. Places are
conceptualised as complex sites of interaction which are constructed and
reconstructed at multiple scales, and where links between predominantly ‘lo-
cal’ and predominantly ‘global’ imperatives shape lives and opportunities.

Within resource localities, there are multiple voices, oriented towards mul-
tiple goals, imperatives and concerns, each exercising some influence on the
local trajectory of resource management, and each raising theoretical issues.
Resource localities are conceptualised as places where, because of the presence
of resource industries, either through direct employment or in myriad other
ways, ‘men and women struggle through everyday life producing and con-
suming products for and from world markets’ (Hadjimichalis 1994: 239),
while simultaneously struggling with issues of local, regional, national and
personal importance in the domains of politics, culture and identity (inzer
alin).

The conceptual problem is how to envision both the focus and context of
resource management as part of a more holistic, complex, dynamic and
human totality. Specifically, we need a way of integrating into resource man-
agement practice many issues that are rendered invisible by the dominant par-
adigm. By classifying these issues as unimportant parts of the ‘context’ of
professional practice (externalities), the dominant paradigm creates time
bombs for resource managers and the host communities. The problem can be
illustrated by considering a hypothetical mining operation. A conventional
approach to management issues might conceptualise key issues as encom-
passed within the boundaries of a mining lease. But of course the space
defined by the lease and its mineral resources is actually an intersection of
overlapping, interacting, sometimes reinforcing and sometimes contradictory
relationships which impinge on the ‘practical’ management tasks. Where these
interactions are recognised in the dominant paradigm, it is links to markets,
technology and expertise that typically expand horizons beyond the lease
boundary. Such linkages typically scale-jump over local and provincial link-
ages and emphasise connections to national and international domains. Nev-
ertheless, the hypothetical mining lease is easily conceptualised as a discrete,
separate space, disarticulated for practical purposes from the wider world
except through the links from its corporate owners to world markets. Using
the way of seeing constructed above, however, this hypothetical lease can be
seen as a nexus of many things other than local resources, corporate strategies
and world markets. For example, operational management on this hypotheti-
cal lease will be constructed by and will contribute to many things. Consider
for example:

e Interactions among competing industrial resource systems;
e Interactions between industry and government(s);
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e International trading relations, both bilateral and multilateral;
Competition between companies in the same industry sector;
Competition between industry sectors and competing technologies and
applications;

Interactions between industrial production and non-industrial systems;
Relations between production and consumption cycles;

Development of corporate strategies, including takeover and merger pro-
cesses, industrial concentration, vertical integration and so on;

e Changing patterns of end-uses for specitic commodities (militarisation,
power consumption, greenhouse gas emission policies etc.);

e Changing regulatory requirements and performance standards (environ-
mental, human rights, consumer protection, workplace health and safety
etc.);

e Relations between non-industrial resource management systems (for
example subsistence and recreational) and the people involved in them
and the impacts of industrial production;

e Ecological relations between the mine-site and surrounding ecological
systems;

e DPre-development and construction impacts of particular projects on par-
ticular people and places within and adjacent to the lease area;

e Operational impacts of particular facilities, processes and industries,
including ‘downstream’ impacts beyond the resource locality;

o Complexly interacting effects of boom-bust cycles, technological, market
and corporate changes, and of closures of resource projects;

e Links between industrial resource production, regional development,
cultural dynamics and government programmes;

e Unanticipated biophysical or ecological interactions between the indus-
trial production system and its host environments, including political
responses to these interactions;

e Environmental, cultural and social concerns and responses of affected
local communities or community sectors.

Clearly, this list could be expanded. The point is that there are diverse, often
contradictory and certainly interacting linkages within and beyond such a
mining lease, which affect management options. These linkages occur within
the biophysical, politico-economic and socio-cultural domains.

The image of the discrete mining lease offers a metaphor for the issues
facing wider resource management systems. In this hypothetical example, we
glimpse how diverse ecological, social, cultural, political and economic issues
affect operational management. Competition from other industrial sectors,
such as forestry, tourism or downstream acquaculture may all require mine
management to justify priority being given to mineral exploitation. Regu-
latory authorities may require multiple-use management of a lease area
consistent with maintaining not only maximum mineral production, but
simultaneously optimising forest products and tourism exploitation of the
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same space. New legislation aimed at restricting unacceptable behaviour by
mining operations in other sectors (such as legislation to reduce ‘high grad-
ing’ of metallic ore deposits to maximise short-term profits at the expense of
long-term optimisation of resource use), may affect management options in
mines where high grading is used occasionally to meet specific customer
requirements. Discovery of new high grade, low cost deposits of the same
mineral may change market conditions, requiring mine management to find
ways of reducing overheads, cut corners, increase production, or even close
existing operations.

The hypothetical mine might also interfere with other commercial or sub-
sistence hunting, agricultural or food-collecting systems. Recreational fishers
may compete with the mine for priority on use of local watercourses; local
subsistence farmers might compete for land, water or access; local hunters
might require reservation of key lease areas; discharge of tailings might inter-
fere with ecological systems used for food gathering; tourists may visit the
local area for its scenic qualities. In some cases, non-industrial user groups
might respond in ways that directly impinge on management options for the
mine — sabotage, mine occupation, legal action, media campaigns and so on.
Even if local environmental damage is demonstrably unrelated to the mine’s
operations, mine management may need to respond to such campaigns. Social
impacts of particular facilities, for example the unanticipated consequences of
building new houses for workers in an existing community, or of building a
new community for workers, and limiting access to community facilities
(health, education, water, shops etc.) to employees and their families, may all
become issues with direct implications for mine management as social issues
become industrialised through trade union action or socialised through com-
munity political action. Operational managers might inherit the consequences
of poorly planned construction processes generating ongoing problems, such
as poorly constructed tailings dams leaking or even failing under operational
conditions; poor security during construction leading to influx of illegal small-
scale mining operations outside the control of the mine managers; poor
behaviour of construction contractors affecting the credibility of operational
managers. Predicted environmental impacts may extend further downstream
from a mine than anticipated, leaving negotiated compensation packages
open to legal challenge. There may also be unpredicted geological problems
such as harder-than-predicted ores requiring replacement of mining equip-
ment more often than existing cost structures can withstand. An exemplary
mine management system put in place for a new ‘best practice’ mine may face
a sudden collapse of its anticipated markets as a result of new technologies,
new materials or general market conditions. Or perhaps management of an
existing mine will be required to perform to new standards consistent with a
new mine within the same corporate structure, or constructed by new authori-
ties in new territorial administration arrangements. It might also be found that
global environmental changes (such as the greenhouse effect) lead to entirely
new environmental standards that affect markets for commodities such as
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coal. A mining lease with technically exemplary management might suddenly
find itself subject to a hostile corporate takeover, or a speculative raid on
sharemarkets. Such actions can suddenly change an operation from the
centrepiece in a small company to a marginal operating unit in a larger com-
pany responsible only for a bottom-line production or profit figure. If a mine
is acquired by a competitor, it may be closed in order to control market com-
petition. As a result of elections, a lease operated as a joint venture with a
national government can suddenly move from being a stable to a volatile part-
nership. Nationalisation of competing mines in another country can lead to
instabilities and uncertainties outside electoral cycles. The activities and poli-
cies of international producer organisations can also lead to dramatic changes
in policy and economic settings. Strategies to protect habitat and conditions
for an endangered species of bird may suddenly be undermined when a mine
faces operational difficulties that see sterilisation of the resources in a section
of the lease for habitat protection render the whole operation uneconomic. At
the same time, the cost of not contributing to habitat protection, in terms of
credibility and reputation, make accessing those resources within the lease
problematic. A catastrophic environmental accident in another mine run by
the same company or producing the same commodity, or even in a down-
stream user industry, can dramatically affect the credibility of even exemplary
environmental managers.

This hypothetical shows that all sorts of issues conventionally treated as
externalities in terms of operational management can become ‘showstoppers’.
All the instances referred to above are drawn from real experiences in the
international mining industry, yet many mining industry representatives sup-
port continued adherence to narrow models and narrow visions of the scope
of ‘good’ management. For them the problem is how to maintain a sense of
‘good’ while protecting the prerogatives of ‘management’. Politicising man-
agement has long been seen as a dangerous path, and even senior corporate
figures have faced censure when they have overstepped the boundary between
management and politics. What this shows is that management, even at the
scale of a single mining lease, is intensely ‘political’ (in the sense that Leftwich
defines political), and intimately connected with the wider worlds contained
within and containing the mining lease itself.

The realities of resource management are not asocial, ahistorical or aspatial.
In turning upside down the taken-for-granted worldview of privileged, edu-
cated, technocratic resource managers, it is apparent that resource manage-
ment systems themselves are socially constructed. They are embedded within
socially constructed realities. The terrain constructed and occupied by indus-
trial resource management systems is, both physically and ideologically, con-
tested terrain, and the task of theorising this terrain is highly political. As
foreshadowed, the political orientation of the approach developed here is
towards transformation of resource management systems in ways consistent
with the core values — social justice, environmental sustainability, economic
equity and cultural diversity. Earlier discussion considered how traditional
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ecological knowledge is implicated in the generation of such transformational
politics and the generation of new sorts of political space (Chapter 1, see also
Ruiz 1988). The experience of indigenous peoples, however, cannot be iso-
lated from the wider context of conflict within this contested terrain. It is not
just at the level of politics that conflict is constructed and played out. Parame-
ters of conflict are also constructed at deeper levels of epistemology and ontol-
ogy. There are different ways of thinking about these issues. To engage with
the material and discursive geopolitics of resources, a conceptual framework
that acknowledges this is needed.

Industrial resource management systems do not occur in some ethereal
terra nullius, waiting to be colonised and developed for the unequivocal good
and betterment of humanity. Resource management systems and the com-
modities they produce are integral to the construction, maintenance and
reconstruction of global order: they simultaneously produce both commodi-
ties and power. They are related to each other and to wider social processes,
forces and relations. The way we think about the world inevitably shapes the
way we think about resource management issues, and humanity has con-
structed a variety of ways of thinking about the world — diverse ontologies and
epistemologies.

Given the current balance of power that exists, industrial resource manage-
ment systems generally operate in favour of the core institutions and regions
of international capitalism: the major global resource corporations, major
nation states and powerful groups and core regions within them. The land-
scapes in which industrial production of resource commodities occurs are
enormously diverse, ranging from the high Arctic to remote deserts, urban
fringe areas, marine environments and tropical forests. In all locations, in
terms of their complex geographies, these territories are, both literally and
metaphorically, terra mater — the treasured human landscapes of people in
their communities, the nurturing Mother Earth of diverse cultures and the
source of social, cultural and personal identity. These places and peoples are
not disembodied components of an abstract commodity production process.
They have pasts, presents and a range of possible futures built on traditions,
values and worldviews very different from those of efficient resource techno-
crats in industrial commodity trading systems. But to the technocratic way of
seeing these places seem to be empty spaces. The idea that these ‘empty’ (but
resource rich) landscapes might already be occupied, valued and used — that
‘their’ terra nullius might already be somebody else’s terra mater — is alien
and unimaginable. Yet at times, these alternative realities do intrude into the
comfortable technocratic models of neatness and efficiency. At Bougainville,
Narmada, Nam Choan, in tropical rainforests of Southeast Asia and Latin
America, in the hearings of the Waitangi Tribunal and the Mackenzie Valley
Pipeline Inquiry and in diverse settings around the world, grassroots visions
have persistently exploded, blockaded, resisted, negotiated, mediated, and
participated their way into the geopolitics of resources. They have also strug-
gled their way into the academies where resource managers are educated; they
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force their way into negotiations and policy debates; they find voices in differ-
ent media. How can resource managers make ‘sense’ of this polyphony? How
are we to acknowledge and engage constructively with it?

In this contested terrain, virtually every element of both vision and reality is
subject to conflicting interpretation and alternative meanings. Material and
discursive reality is contested. What is a ‘resource’ to one group of people is a
‘wasteland’ to another; what is valued by one group is invisible to another;
what is rational to one group is unaccountably strange to another; what is
criminal behaviour to one group is heroic self-defence to another. Because
resource management systems simultaneously produce both commodities and
power, the issue of power — social power, political power, economic power,
military power and so on — is always integral to these landscapes. Resource
landscapes are always landscapes of power. Natural resources are not the only
important elements in the power structures of resource management systems,
but power is certainly an inescapable element in all resource management sys-
tems. To better understand the contests that occur within this terrain, we
need to return to our simple model of a resource management system (Figure
2.4, page 81) in which we identified four basic elements in a resource manage-
ment system: the resources themselves, management agencies, profit-seeking
enterprises and diverse publics affected by the system.

The basic model

In our earlier discussion of Figure 2.4, it was established that these elements,
and the relations within and between them, constitute ‘resource management
systems’. The basic model presented as Figure 2.4 could be expanded by spec-
ifying other elements such as the media and technology, and by specifying the
content of various elements (for instance Figure 3.1). For example, the ‘di-
verse publics’ category might be refined by specitying the presence of indige-
nous groups, trade unions, environmentalist groups, religious groups, local
community action groups and so on. For each of the elements identified a
considerable body of practical and theoretical literature exists. To understand
cach of these elements, and their interactions, we need to draw on this litera-
ture, and to integrate that knowledge into a more holistic rather than frag-
mented conceptual framework.

To understand the ecological systems within which natural resources are
embedded, we need elements of ecological, geological, chemical and other
biophysical scientific theory and knowledge; to understand the political and
governmental systems within which management agencies operate and are
constrained, we need to draw on elements of political science and other stud-
ies of governance in political economy, geography, sociology and so on. To
deal with the activities of profit-seeking enterprises, it will be necessary to
draw on the work of economists, political economists, industrial relations ana-
lysts, economic geographers, organisational sociologists, psychologists and
others. To deal with the ‘diverse publics’, which include a range of both
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Figure 3.1 A more complex representation of the context of resource management
systems

organised and chaotic elements, conventional community organisations such
as trade unions and progress associations and ‘new’ social movements organ-
ised around issues of environment, race, gender, culture and so on (the new
cultural politics of identity and locality), we will be drawn towards work in cul-
tural and social geography, cultural studies, literary analysis, sociology,
anthropology, political economy and other fields. In tackling this broad (and
rapidly growing) literature, we will have a purposive focus — the deconstruc-
tion, demystification and critical analysis of resource management systems
(Figure 3.2). We are not seeking to become technical experts in all these
fields, but to draw on them constructively, critically and thoughtfully in the
pursuit of a practical goal — better resource management.

In considering each basic element in our model (Figure 2.4), it is clear that
simple categorisations of management agencies, profit-seeking enterprises,
ecological systems and diverse publics are problematic. For example, in devel-
oping regulatory arrangements for resource industry operations, governments
(‘management agencies’) will often involve representatives of resource companies
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(‘profit-seeking enterprises’), industry bodies (part of the ‘diverse public’, but
clearly not easily dissembled from their constituent ‘profit-secking enter-
prises’). Progressive governments might include consultative procedures to
include trade unions (who as workers are constituents of the ‘profit seeking
enterprises’ and as organisations part of the ‘diverse public’ arena), consumer
groups and other public interest advocacy organisations (‘diverse publics’). In
the process, the helpful analytical distinctions represented as discrete elements
in the diagram become intertwined. Indeed, in some regulatory agencies
(such as Australia’s Joint Coal Boards and Great Barrier Reef Marine Park
Authority; the United States Office of Surface Mining and Rehabilitation;
and a variety of environmental regulatory authorities), blurring of categories
is institutionalised. Does this mean that the original basic model is flawed?
Not necessarily, but we must step further into social theory to tackle the
conceptual issues.
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Conceptual tools for resource management

The ontology to which each of us subscribes is so utterly familiar that few
of'us ever hear or use the word. Our reality is so certain to admit no alter-
natives, that we have trouble in accepting it, with any sincerity, as just one
possible version of reality, believing it in our heart of heart, to be #he only
possible reality.

(Christie 1992: 1)

In trying to develop a conceptual framework for resource management, there
is no suggestion that there is just one single way of thinking about issues in
resource management. This is not advocacy of a new dogma or ‘correct line’.
In academic terms, there is no proposition here that students should be
required to use a compulsory way of theorising or discussing the topics raised
in this book to succeed in their assessment tasks. In other words, the purpose
in raising these difficult theoretical, philosophical and epistemological issues is
to demonstrate a practical way of thinking which allows individuals not only
to ‘see’ the complex context within which resource professionals operate, but
also to begin constructing personal ways of addressing those complexities.

All our experience of the world is mediated by ideas. We can neither experi-
ence nor represent reality directly:

our knowledge of the real world is mediated through the construction of
concepts in which to think about it; our contact with reality ... is contact
with a conceptualized reality.

(Ollman 1976: 12)

Concepts and the ways societies conceptualise reality directly affect how
political relationships evolve and how resources are identified, utilised,
distributed and consumed. In different eras, in different places, with
different intellectual and cultural tools, very different approaches to medi-
ating our experience of reality and of constructing the concepts we utilise to
think about material reality have developed. Not only is there enormous
cultural diversity on the planet, but there is also considerable ontological
diversity. Different peoples genuinely put the world together differently.
This has enormous significance for understanding and managing the
contemporary geopolitics of resources.

These diverse ontological frameworks cannot be divorced from their histor-
ical and geographical contexts. The intertwined rise of the Enlightenment,
Western science, European colonialism and the geographical expansion of
capitalism provided a powerful platform for the uneven development of
wealth and power on a large scale. It is easily assumed that the efficacy of West-
ern science in producing wealth and power demonstrates an inherent superi-
ority over other approaches to construction of knowledge. The persuasiveness
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of Western science is strengthened by its claims to objectivism. The idea that
science can reveal or discover pre-existing facts or the really real, dangerously
veils the extent to which ‘all scientific statements are a product of the imagina-
tion” (Christie 1992: 17). Claims to objectivity obscure the social negotiation
of knowledge and uneven access to the spectacular wealth and power gener-
ated by scientific knowledge. These claims tend to ‘naturalise’ the knowledge
produced, and the institutionalised knowledge-power systems built upon it.
Rose (1999) provides a powertul view of the way in which Australian Aboriginal
peoples’ ‘cultural construction of subjectivity’ — their ontological assumptions
about the nature of themselves and their relations with the wider world — and
the effect of colonisation on them. In rejecting the term ‘post-colonial’ in favour
of ‘deep colonising’ Rose highlights the continuing ‘ecological and spiritual
brutality of the regimes of violence within which we are all entrapped’ (1997:9):

While it is demonstrably the case that many formal relations between
Indigenous people and the colonizing nation have changed in the past
three decades, as have many of the institutions which regulate these rela-
tions, it is also the case that practices of colonization are very much with
us ... many of these practices are also embedded in the institutions meant
to reverse the processes of colonization. Colonizing practices embedded
within decolonizing institutions must not be understood simply as negli-
gible side effects of essentially benign endeavours. This embeddedness
may conceal, naturalize, or marginalize continuing colonizing practices.
Furthermore, practices of colonization are so institutionalized in polit-
ical and bureaucratic structures and policies, that they are almost

unnoticed.
(Rose 1999: 182-3)

Rose’s paper demonstrates just how intertwined these ontological, political
and ecological issues are. It also indicates how easily knowledge—power struc-
tures that atomise and objectify complex and dynamic relationships can be
naturalised.

In contrast to the obfuscation of much scientific discourse, some knowl-
edge—power systems clearly acknowledged that knowledge is and must be
socially negotiated. Christie (1992) provides a comparative account of an only
slightly exaggerated Western scientific approach to knowledge making, and
the approach of Yolngu people with whom he worked for many years as a
teacher-linguist in Northeast Arnhem Land. Yolngu science, he notes, makes
neither objectivist nor atomistic assumptions about the world, and is not
anthropocentric in orientation. Rather than accepting the knowledge—power
claims of any speaker, Yolngu listeners seeck to avoid the pitfalls of
naturalisation:

This ... is precisely what Aboriginal science is constantly vigilant to
maintain. Everyone is agreed to have an ex-centric [rather than



118  Ways of thinking

anthropocentric| view of reality, so every time a Yolngu speaks the
community will ask: Whose interests are being served by positing this
shape for reality at this particular time? and What other possible claims are
rendered absent or forced to the margin by this claim?

When we remember that every scientific statement carries with it a field
of privilege and power for those who prosecute it, and at the same time
renders all other possibilities absent, we perceive a need of great urgency
to reshape the knowledge making business in western society so that ev-
erybody and every thing is given a voice. We need to be asking the same
questions as Aboriginal knowledge makers. Whose interests does this par-
ticular way of constituting reality serve? And what other possibilities may
we be forgetting about.

(Christie 1992: 17-18)

But, how does one go about the task of building the concepts with which to
represent material reality? Ollman asserts that abstraction is central:

Everyone ... begins the task of trying to make sense of his or her sur-
roundings by distinguishing certain features and focusing on and organiz-
ing them in ways deemed appropriate. ‘Abstraction’ comes from the Latin
abstrahere, which means ‘to pull from’. In effect, a piece has been pulled
from or taken out of the whole and is temporarily perceived as standing
apart.

(Ollman 1993: 24)

In the discussion that follows, I consider the process of abstraction and how it
is implicated in the task of rethinking resource management in the contempo-
rary world. Like many others who challenge Western science’s virtual monop-
oly on knowledge making, and its socio-cultural, politico-economic and
biophysical consequences, I adopt a dialectical approach which emphasises
representation of reality through processes, tflows and relationships, rather
than focusing on elements, things, structures and systems. Harvey adopts a
similar position (1996: 49), but often overemphasises process to the virtual
exclusion of ‘things’ — despite his own reference to the lesson of quantum
theory in physics (ibid.: 50), which suggests that material reality might be
better understood as simultaneously both ‘thing’ and flow.

This discussion leads to consideration of the difficulties faced in
operationalising a dialectical approach to knowledge—power issues in resource
management. It is argued that geography — as both material and discursive
reality, both a ‘thing’ and a discipline — actually matters in the task of rethink-
ing resource management. To this end, the discipline’s foundational concepts
are reviewed and debated before moving on to more familiar applied resource
management examples.
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Categorical and velational models

In the first instance, it is helpful to distinguish between two different
approaches to thinking about social experience — categorical and relational.
Categorical approaches dominate everyday experience and common sense
thinking in the West. In these cultures, children are encouraged to sort and
classify things from a very early age. In the process, they acquire a way of
thinking in which increasingly precise definitions of things are available to
create mutually exclusive categories for everything. A taxonomic classification
of species is a good example, with increasingly precise definitions producing a
discrete, separate and mutually exclusive category for each species, down to
cach individual in each species.

In categorical models, the categories used to describe and explain ‘reality’
are seen as neutral vehicles to carry specific parts of a larger story. The content
ofindividual categories is understood to be a form of'its real subject matter. In
most categorical models this relationship between a category and its subject
matter is assumed to be self-evident and limited to a specific part of reality. For
example, most economists treat capital as a category that describes a specific
form of money or investment. This approach not only creates discrete, mutu-
ally exclusive categorical definitions for things, it also deals with interaction
and change as a product of external relationships between discrete and sepa-
rate things. It is generally assumed that both the nature of the real thing and
the content of the concept will remain unchanged and stable unless and until
some external influence causes it to change.

In a categorical model, a thing’s relationships with other things cannot be
part of its ultimate definition. In terms of things like the model of resource
management systems, a categorical model, in its basic form, emphasises the
‘boxes’ (the categories) rather than the ‘arrows’ (the relationships — Figures
2.4,3.2).

An alternative approach 4s available. Relational models, that don’t
require relationships between things to be distinct from how we define
them, open new opportunities for building ways of thinking about
resource management systems which address the lack of holism, cultural
openness and political inertia of conventional frameworks. The term ‘dia-
lectics’ is another way of talking about this approach. This term might be
more familiar to some readers, but for others it may come with a consider-
able baggage of confusion and ideology. Nevertheless, it is also possible to
distinguish between dialectical (relational) and non-dialectical (categori-
cal) thinking (see Ollman 1993). It is this approach that I want to spend
some time considering now.

Rather than emphasising the identification of ‘causes’ and ‘effects’, rela-
tional models take dialectics as a foundation for thinking about social experi-
ence. Dialectics is a method for dealing with and thinking about interaction
and change. Ollman identifies four basic features of dialectical thinking
(1993: 13; Table 3.1).
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Table 3.1 Basic features of dialectical thinking

Identity/diffevence Unlike non-dialectical notions, where things can be
either identical to or different from other things but
not both simultaneously, in dialectical thinking it is
recognised that elements of both identity and
difference co-exist in most things, depending on how
you look at them, or why you are looking at them.

Transformation of quantity At some point, continuing quantitative change will
to quality produce a qualitatively new entity (and the bundle of
relations tied up with it).

Interpenetration of opposites  The intimate relation that exists between opposites
such as ‘positive and negative’, ‘cause and effect” and so
on, and the point that the truth of any contrasting
observation depends on the point of view of the

observer.
Development through A view of history which sees ‘a present ... (as) partofa
contradiction continuum stretching from a definable past to a

knowable (if not always predictable) future, in which
alternative futures are in tension and contradiction with
cach other, and the process of working out these
contrary movements in bundles of relations is what
shapes the context in which theorising occurs.’

Source: Adapted from Ollman 1976: 54-6.

The philosophical roots of dialectics can be traced through Marx to Hegel and
further to Spinoza, but for our purposes I want to build on two basic sources —
the work of Ollman (1976, 1990) and its use in recent work by political econ-
omists (Resnick and Wolff 1987, 1992) and human geographers (Harvey
1996; Graham 1988, 1990, 1992; Graham and St Martin 1990; Gibson-
Graham 1996; Gibson-Graham ez a/ 2000). This detour into philosophy,
particularly Marxist philosophy, may seem a little unexpected in a treatise on
resource management. It is worth, perhaps, restating that my purpose is to
develop a conceptual framework for thinking about something complex and
dynamic, and handled badly by conventional philosophical frameworks.

The philosophy of internal velations: challenging ideas of ‘cause’
and ‘effect’

Everyone recognizes that everything in the world changes, somehow and
to some degree, and that the same holds true for interaction. The prob-
lem is how to think adequately about them, how to capture them in
thought. How, in other words, can we think about change and interac-
tion so as not to miss or distort the real changes and interactions that we



Complexity in vesource management systems 121

know, in a general way at least, are there? ... This is the key problem ad-
dressed by dialectics; this is what dialectics is all about.
(Ollman 1990: 27)

Ollman, through an examination of Marx’s approach to conceptualising social
relations, provides a coherent philosophy of internal relations. Although
Ollman’s purpose is to interpret the writings of Marx, his work provides some
useful insights into the underlying problem confronting our own concerns.
Ollman aims to construct a framework for understanding a complex and
dynamic totality (in his case capitalism, in ours contemporary resource man-
agement). In learning from his approach to his task, there are valuable lessons
for our approach to the task of rethinking resource management systems.
For Marx, at least in Ollman’s reading;:

epistemological priority [was given| to movement over stability, so that
stability, whenever it is found, is viewed as temporary and /or only appar-
ent, or ... as a ‘paralysis’ of movement. With stability used to qualify
change rather than the reverse, Marx — unlike most modern social scien-
tists — did not and could not study why things change (with the implica-
tion that change is something external to what they are, something that
happens to them). Given that change is always a part of what things are,
his research problem could only be bow, when and into what they change
and why they sometimes appear not to change.

(Ollman 1993: 31, emphasis and parenthesis in original).

So Ollman is suggesting that Marx’s conceptual framework starts from an
acknowledgment of recognition of interaction and change as a characteristic
of complex systems, rather than as something unusual requiring explanation.
This sounds like what we are looking for — but how is it actually done? Can
Ollman’s approach to what he calls the ‘philosophy of internal relations’, be
put into practice in ways which might improve professional practice in
resource management? Ollman’s approach has faced criticism, which he has
addressed at length (1976: 256-76). Through both empirical and conceptual
discussion, I will argue that this powerful and revealing approach not only can
be operationalised but is perhaps one of the most valuable tools to be added to
the contemporary resource manager’s toolkit.

If one considers the idea of capital, which is one of the concepts our model
of resource management systems has in common with the work of both
Ollman and Marx, some of the implications and strengths of a relational
approach to defining ‘things’ can be seen. In a dialectical or relational
approach, capital is not treated as a neutral, categorically distinct concept that
describes an obvious and pre-existing objective reality. Rather, capital is
defined not only by how it appears and functions, but also by how it develops
and how it interacts with and relates to other parts of the social totality. So
what it does (in various social, political and cultural terms as well as its formal
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economic functions), how it develops, and its links with other elements of
society including labour and the state, must also be considered as part of what
it 25— part of the definition of capital. In other words, capital’s relations with
nature, labour and the state become part of the operational definition of capi-
tal. This means that it also becomes necessary for us to actively consider just
what these relations involve rather than assuming their nature and
implications.

The inclusion of historical and geographical dynamics in this way of defin-
ing things further strengthens its way of entrenching interaction and change
in our analysis of and responses to resource systems. In contrast to a conven-
tional view in which history is something that happens zo things rather than
part of their nature, Ollman suggests that history (and I would suggest also
geography) is part of what things actually are:

History for Marx refers not only to time past but to future time. Whatever
something is becoming — whether we know what that will be or not — is in
some respects part of what it is along with what it was. For example, capital
... is not simply the material means of production used to produce wealth,
which is how it is (used) in the work of most economists. Rather it includes
the early stages in the development of these particular means of production,
or ‘primitive accumulation, indeed whatever has made it possible for it to
produce the kind of wealth it produces in just the way it does ... .
(Ollman 1990: 32)

Elsewhere, Ollman lists elements and relations that Marx used to build a defi-
nition of capital. He included the capitalist, the wage labourer, the products
and machinery used to produce products, the commodities which go into the
products, value and money and so on (1976: 14). All these social relationships
— relationships between people and their lives under a broad social order — are
contained in Marx’s broad conception or abstract notion of ‘capital’. Coupled
with a view of history that encompasses past, present and future we begin to
see that:

Each social factor [is] internally related to its own past and future forms,
as well as to the past and future forms of surrounding factors. Capital, for
Marx, is what capital is, was and will be.

(Ollman 1976: 17-18)

In other words, the totality of the ‘system’ (whether capitalism or a resource
management system) is contained within each of its constituent elements, and
cach of the constituent elements is present in the totality in all of its permuta-
tions; the relationships between the various elements are internalised both
within the total system, and in each of its constituent elements. This is the
notion underlying William Blake’s powerful poetic vision of the world in a
grain of sand that is considered as a metaphor for a relational view of scale
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relations elsewhere in this discussion. For Ollman this approach to the process
of abstraction provides a crucial nexus between observation and theorisation,
between practice and theory, and between material and discursive realities. As
he puts it:

These abstractions do not substitute for the facts, but give them a form,
an order, and a relative value ... frequently changing his abstractions does
not [for Marx in Ollman’s analysis] take the place of empirical research,
but does determine, albeit in a weak sense, what he will look for, even see,
and of course emphasize.

(Ollman 1993: 39)

Again, there is a glimpse here of an approach to thinking about things that
touches many of the issues that have already been posed. This process of pro-
ducing, applying and refining categories is precisely the process of observing,
conceptualising and theorising reality. Ollman suggests that the categories
and concepts produced by this approach contain within themselves, and are
themselves part of, the complex and ever changing totalities under examina-
tion. One of the implications is that it becomes easier to recognise that any
explanation provided by a theory is not independent of the social relations
(and history and geography) that produce it.

This way of constructing our knowledge of change and interaction involves
ways of thinking about some foundational concepts that are very different to
those that are common in scientific thinking such as ‘causation” and ‘determi-
nation’. If change, and the potential to change, is understood and even
defined as an #nternal characteristic of things and their relations with other
things as part of a holistic structure, then logically prior and independent
causes which produce logically independent and subsequent effects cease to
be logical. Instead, we have a complex set of causal processes and determining
influences. In many cases complex causation will inevitably involve mutually
influential relationships, where things effectively cause each other. From a
starting point rooted in dialectics, this is hardly surprising — it reflects the
widely used double-ended arrow of many flow diagrams. Yet in discourse,
where definitive causation is privileged, such representations of reality seem
illogical. In systems that depend on decisive decision making linked to defini-
tively defined and systematically predicted relationships between cause and
effect, this approach to observing, classifying and responding to interaction
and change challenges ontological privileging of certain taken-for-granted
structures, relationships and processes such as managerial prerogatives, struc-
tures of power and privilege, and the role of the state. While this approach
opens a myriad of ways through which to influence the nature or direction of
change, it can also demand a more thorough and extensive engagement with
both empirical observation and conceptual abstraction.

Any particular example will present specific problems for some readers pre-
cisely because of the way in which our ability to understand it will depend on
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both contextual and specific knowledge. It is clear from Ollman’s reading of
Marx’s critique of capitalism, however, that no single cause (in politico-eco-
nomic, biophysical or socio-cultural domains) is adequate as a theoretical
summary of the complex, multidirectional interaction and change we know
occurs in resource management systems. Frameworks rooted in economic
determinism, environmental determinism or cultural relativism must be inade-
quate for our purposes. A less restrictive approach to causation is needed in
these complex hybrids of natural and social processes.

Within Marxism, including its dissident traditions, debate about dialectics
has produced both helpful and dead-end ideas about the difficult issue of cau-
sation. Marxism is often characterised as a simplistically deterministic philoso-
phy — Marx’s suggestion that the economic base determines the legal and
ideological superstructure ([1851] 1975). The work of Resnick and Wolft
(1987, 1992) offers a non-classical view of Marxism which proposes a ‘multi-
plicity of different economic essences’ (1992: 131). Like Ollman’s, this view
builds on a careful rereading of Marx that rejects naive, simplistic and deter-
ministic interpretations of relations between economic dimensions of social
experience and other, non-economic dimensions.

One label for this version of Marxism is anti-essentialism, meaning that no
singular set of relationships or processes is seen as providing the ‘essence’ of
explanation of a complex social totality; no essentialised summary provides an
adequate approximation of reality. Another label is overdetermination. This
term was introduced in the 1960s by the French Marxist philosopher Louis
Althusser (1969). Althusser found the term awkward, but persisted in its use
because it highlighted the complex relations involved in causation in dialecti-
cal thinking. Writing of the central contradictions that shape social change,
Althusser concluded that the ‘general “contradiction” ’ that derives from the
relations of production which characterise a social formation:

is inseparable from its formal conditions of existence, and even from the
instances it governs; it is radically aftected by them, determining, but also
determined in one and the same movement, and determined by the various
levels and instances of the social formation it animates; it might be called
overdetermined in its principle.
I am not particularly taken by this term overdetermination ... but shall use
it in the absence of anything better, as both an index, and as a problem ...
(Althusser 1969: 101, emphasis added)

This image of an element in a complex totality (whether it be a flow, a rela-
tionship, a structure or a thing) simultaneously appearing to function as both
cause and effect, containing within it both its own conditions of existence and
possible divergent future configurations, opens up possibilities for very differ-
ent accounts of resource management systems. By opening up a multitude of
determining and overdetermining relationships in any concrete set of circum-
stances, this perspective also offers the possibility of a multitude of avenues for
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intervention in a system to achieve better outcomes. In this view, then, any
single event is overdetermined by @// other things, and as social participants/
researchers /analysts, our entry point into the social totality is itself
overdetermined by our complex (and constantly developing and changing)
personal histories and current circumstances. According to the feminist geog-
rapher Julie Graham:

Overdetermination posits the mutual constitution of all social and natural
processes. It provides a radical conceptual alternative to forms of deter-
minism, and to all other attempts to reduce complex realities to simpler
essences at their core.

In an overdeterminationist theoretical setting, knowledge is a social
process which is constituted by all other social and natural processes and
which in turn participates in their constitution. Fully embedded in social
and natural life, it cannot lose touch with other aspects of the world.

(Graham 1992: 147)

Graham, and Katherine Gibson, advocate an approach to overdetermination
labelled anti-essentialism, because it rejects the possibility of essential, ulti-
mate or pre-determined causal influences in any complex system:

From an anti-essentialist theoretical perspective, no aspect of the social or
natural world merits ... special ontological status. Every aspect of reality
participates in constituting the world and, more specifically, in constitut-
ing every other aspect. This mutual constitutivity is what is meant by the
term ‘overdetermination’, used in the sense put forward by Resnick and
Wolft.

The notion of mutual constitution provides an alternative to mechanistic
conceptions of cause and eftect, in which independent and static concep-
tions entities are sporadically set into motion. It also provides an alternative
to dualistic notions of dialectical interaction and interpenetration. An
overdetermined site or process is complexly constituted by an infinite mul-
tiplicity of conditions; it changes continually as those conditions change; it
is pushed and pulled in contradictory directions as its myriad conditions
change at different rates and in different ways. It has no essence, no stable
core, no central contradiction. Instead it is decentred, existing in complex
contradiction and continual change.

... ‘Nothing less than everything is a sufficient explanation for any-
thing’ (Schell 1991: 9). There is no social or natural process that is truly
independent of any other. The context of any event constitutes and speci-
fies it, and every aspect of life makes up that context. To understand a pro-
cess or event involves theorizing the way in which every other process
contributes to its contradictory development.

(Graham 1992: 142; see also Gibson-Graham 1996)
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This is an important perspective because it alerts us to the possibility that in
pursuing and constructing knowledge about resource management, one
enters an arena of conflict over pasts, presents and futures as surely as if we
were taking up mining leases over sacred religious sites, or felling the trees of
the last rainforest hosting particular endangered species. There are impor-
tant links between these material realities and the discursive tools we use to
represent and engage with them. Not only do resource management systems
simultaneously produce commodities and power, but the knowledge
systems used to understand them are also, of course, simultancously power
structures.

Focus and context in abstraction

Two important terms in discussing our work as resource managers are focus
and context. Ollman emphasises the importance of abstraction as a way of get-
ting at the same issue — how does one abstract a particular focus from its com-
plex context? Ollman identifies three specific but interrelated modes of
abstraction that shape the way we conceptualise reality. “The process of
abstraction’, he says

which we have been treating as an undifferentiated mental act, has three
main aspects or modes, which are also its functions vis a vis the part
abstracted on the one hand and the system to which it belongs on the
other. That is, the boundary setting and bringing into focus that lies at
the core of this process (conceptualising reality through abstraction)
occurs simultaneously in three different, though closely related, senses.
These senses have to do with extension, level of generality, and vantage
point.

(Ollman 1993: 39)

In the extension mode, the process of abstraction sets notional boundaries to
interaction in terms of space and time, in terms of history and geography.
While acknowledging the totality of social relations, we abstract an historical
and geographical focus, and limits to the extent of our investigations.

The level of abstraction brings ‘into focus a particular level of generality for
treating not only the part but the whole system to which it belongs’ (ibid.
1993: 40). Ollman uses the metaphor of a microscope to clarify this, suggest-
ing that this mode of abstraction provides different powers of magnification to
view and analyse the particular qualities of a part of a system (in time and
space) and its function in the system more generally.

Aswell as establishing the extent and level of generality at which one thinks,
abstraction also ‘sets up a vantage point or place within the relationships under
examination from which to ‘view, think about, and piece together the other
components in the relationship’ (Ollman 1993: 40 emphasis added). In other
words, we abstract a conceptual position or vantage point which views the
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interrelated elements that compose the totality under examination, whether it
is capitalism or a resource management system. In doing so, we establish (con-
sciously or unconsciously) a perspective on both the focus and context of our
endeavours. In this book, for example, the vantage point of indigenous expe-
rience is abstracted as the basis from which to investigate the dynamics of
resource management systems, even though it is acknowledged that this van-
tage point and its abstraction from the whole, is neither impartial nor
objective.

Because his focus is on Marx’s use of abstraction, Ollman does not specifi-
cally address the question of why particular abstractions might be chosen in
preference to others. He takes Marx’s purpose as given and works from there.
The purpose of any particular analysis, however, provides the basis from which
specific abstractions are pursued — the focus for constructing the conceptual
framework appropriate to a specific situation. Marx’s purpose was to provide a
politically incisive critique of mid-nineteenth century capitalism; while that
particular purpose continues to provide some insights in terms of historical,
philosophical or methodological interest, it is hardly the most directly relevant
exemplar for resource managers entering the twenty-first century. In my own
research, my purpose has generally involved provision of a politically relevant
critique of the social impacts of mining in northern Australia on indigenous
communities. My work over recent decades has focused on consequences for
indigenous peoples, whose incorporation into industrialised economies
reflects the appropriation of their geography (dispossession and resource colo-
nisation) more than appropriation of their labour. My investigations of conse-
quences for indigenous groups of state and corporate exploitation of
resources in Australia has applied dialectical methods developed from analysis
of specifically capitalist class relations (that is, capital-labour), in the wider
context of capitalist social relations. In Ollman’s terms (1990: 23-5) the ‘van-
tage point” of my work — its purposive focus on the mechanisms of Aboriginal
marginalisation in the mining sector of contemporary Australian capitalism —
provides a particular (and partial) view of the totality of contemporary capital-
ism. It offers ‘a vantage point or place within the relationship from which to
view, think about and piece together the other components’ (Ollman 1990:
42). It also orients my work to a relatively concrete level of analysis rather than
more abstract analysis of ‘capitalism in general’, or ‘class history in general’
(see also Gibson and Horvath 1983: 126; 1984).

This vantage point frames the abstractions used and developed. As capital is
the central vantage point from which Marx secks to view the internally related
parts of the capitalist mode of production, Aboriginal marginalisation has
been central to my view of resource management systems in the Australian
mining industry. This purposive focus has involved:

1 Certain abstractions of extension. Historically, these extend back from the
present to the time of local dispossession and further to the period of colonial
occupation of Australia, and forward to the decolonisation of Australian
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indigenous territories; geographically, they extend to incorporate the
international trading systems in which the mineral commodities produced
in the specific localities under review are sold, processed or consumed, the
localities in which relevant decisions are made, and even to the localities
with which they ‘compete’ in international markets.

2 Certain abstractions of generality. Constructing a framework which is spe-
cifically relevant to indigenous Australians affected by resource-related
development processes, and also to indigenous people’s movements
around the world, taking into account a range of regional, industrial and
jurisdictional variations.

3 Certain abstractions of vantage point. Giving marginalisation a central role
in the configuration of the relationship between indigenous groups
(rather than workers or women or consumers, for example) and the
resource management systems in the Australian mining industry.

As a geographer, I have approached the issue of localities, place and environ-
ment with a concern for the interplay of society and space. My applied
research has given rise to a range of theoretical issues of wider relevance. Con-
sideration of one of these areas — the question of geographical scale — provides
a window on the abstraction process and its implications for applied research
and management.

Geographical scale and resource management systems

Following Horvath’s lead (1991), I would suggest that five co-equal concepts
provide the foundations of geography’s disciplinary project. They are (Figure
3.3):

space—time;
place;
environment;
culture; and
scale.

Detailed accounts of space-time, place and environment can be found in
many geographers’ work (see particularly the work of Harvey, Massey and
Soja for example). Despite its disciplinary importance, geographical scale
remains a remarkably chaotic concept and has been subjected to renewed and
vigorous debate only recently (see particularly the work of Neil Smith, also
Jonas 1994; Howitt 1991c, 1998a; Swyngedouw 1997). A brief examination
of the relevance of geographical scale to the task of rethinking resource man-
agement systems will provide an enhanced conceptual toolkit for resource
managers and demonstrate the relevance of social theoretical work to the
operational demands of resource management.

Many commentators have identified important issues of geographical scale
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Scale <—"> Culture

Figure 3.3 The five co-equal foundational concepts of contemporary human
geography
Source: Based on Horvath 1991.

in debating how to link the unique features and characteristics of different
places to processes and structures which operate, or are constructed at, geo-
graphical scales other than the local. In the domains of political activism, this
is the issue that underlies the dilemma of how to ‘think globally and act
locally’, how to simultaneously see both forests and trees, or how to frame
local action to have positive global consequences. Scale is also one of the key
issues that underlies the tension between holism as a philosophical principle
and globalism as a politico-economic orientation and globalisation as a con-
crete process in contemporary resource management systems. These matters
have been widely discussed in geography and beyond in recent years. Jonas,
for example, has suggested that ‘the language of scale is too powerful to be
treated simply as a “dimension” of spatiality’ (1994: 257). Yet scale often
remains a ‘contentless abstraction’ (Jonas 1994 quoting Sayer 1984: 89-90),
and it often remains quite unclear just what sort of ‘thing’ scale is understood
to be in these discussions. In the mid-1950s, McCarty ez al. put the problem
this way:
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Every change in scale will bring about the statement of a new problem,
and there is no basis for presuming that associations existing at one scale
will also exist at another.

(Quoted in Haggett 1965: 263)

In the early 1980s, Taylor suggested that a three-scale typology (global,
national, urban) was ‘natural’ (1982: 23) and could be used to build a “politi-
cal economy of scale’. More recently, Neil Smith has spoken of an ‘extensive
silence on the question of scale (1992: 72), and has argued that ‘one of the
most pressing theoretical tasks [for geographers]| today is to make explicit the
relationship between scale and process’ (1988b: 321). Neil Smith’s emphasis
on the ‘social construction of scale’ (1984b, 1992; Smith and Ward 1987) has
produced considerable debate, but it seems to me that there is a risk that while
we can grasp the process of social construction, we remain rather unclear
about just what sort of thing the scales being constructed might be. Debate
within geography has seen a diverse new language of scale emerge. Indeed, a
recent paper by Swyngedouw (1997) introduces many new terms into what
we might think of as the ‘scale vocabulary’,’ but remains unclear about just
what this thing called scale actually might be. In contrast, Agnew seems quite
clear. He suggests that scale is simply a matter of ‘the spatial Jevel, local,
national, global, at which the presumed effect of location is operative’ (1993:
251, emphasis in original). Agnew’s definition, however, raises as many ques-
tions as it answers — what is meant by ‘level’? what is the content of terms like
‘local’, ‘national’ and ‘global’? Similarly, Taylor’s proposition that there are
just three ‘natural’ scales raises questions of in what ways these particular scales
are ‘natural’. What happens to the non-urban local in this framework? What
else is made ‘invisible’ in this schema? How were these scales ‘naturalised’?
Like many others, Harvey also emphasises the importance of scale, and quotes
Smith’s concern about ‘grossly underdeveloped’ theory in relation to geo-
graphical scale (Harvey 1996: 41, 203). He concludes that the theory avail-
able ‘seems to imply the production of a nested hierarchy of scales (from
global to local) leaving us always with the political-ecological question of how
to ‘arbitrate and translate between them? (1996: 203—4). Harvey concludes
that there is considerable confusion at precisely this point.

It is not only within human geography that the difficulty of conceptualising
geographical scale has been a concern. In the mid-1980s, the anthropologists
Marcus and Fischer identified the task of ‘taking account of world historical
political economy’ as an important challenge for contemporary ethnographic
research. Their articulation of the problem echoes our concern with change
and interaction:

how to represent the embedding of richly described local cultural worlds
in larger impersonal systems of political economy ... . What makes repre-
sentation challenging ... is the perception that the ‘outside forces’ in fact
are an integral part of the construction and constitution of the ‘inside’,
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the cultural unit itself, and must be so registered, even at the most inti-
mate levels of cultural process.

(Marcus and Fischer 1986: 77; see also Marcus 1986;

for a contrasting view see de Walt and Pelto 1985)

Scale has also become a topic of debate within resource and environmental
management, not only in the work of bottom-up activist-theorists such as
Shiva (eg 1988, 1992) and Ekins (1992), but also in the more formal liter-
ature. Wood (1992: 27), for example, in dealing with the tensions between
regional development and global environmental concerns about tropical
deforestation, develops the concept of ‘ecopolitical scale’ in which ‘four
expanding layers of ecopolitical interaction: local, national, multilateral
and global’ have highly spatial characteristics. Fox goes even further, sug-
gesting that ‘scale is fundamental, albeit often unrecognized, in most
resource management problems’ (Fox 1992: 289). His contribution adds
usefully to the ‘scale vocabulary’, but the dilemma highlighted by Haggett
(1965) remains.

A lot of confusion results from trying to deal with the notion of ‘scale’ as a
categorical theoretical issue, divorced from the political rigours of practical
relational engagement in material realities. Like each of the other founda-
tional concepts of human geography, scale cannot be conceived in isolation
from the other elements. A notion of scale that is interwoven with equally
robust notions of space—time, place and environment is needed. We need to
recognise that there is a range of interrelated, though different meanings of
scale (Smith 1992; Jonas 1994) that need to be addressed in clarifying the
concept. As with any relational concept, precisely what it means in any specific
circumstance will depend on the context in which it is used. It is, however,
possible to identify three interacting aspects of geographical scale: size, level
and relation (Howitt 1998a). Most debate focuses on only one of these
dimensions, asserting that scale is exclusively about either size or level.
Agnew’s definition, for example, foregrounds just level. It reduces scale to a
limited, unidimensional abstraction. There is relatively little work published
on scale as a relation (although see Howitt 1998a; Kelly 1997). Common mis-
conceptions about geographical scale persist in much of the literature.

Hierarchy, nesting and constructionism

The idea that scale involves a hierarchical nesting of places from the global to
the body (with a range of variations) is common in many discussions. Starting
with categorical notions of separate and discrete spaces (or individuals), it is
assumed that each succeeding scale label subsumes, both in terms of causal
power and territory, those below it. That is, that ‘global’ is assumed to consist
of the sum of all ‘locals’. This approach can be seen in Haggett’s attempt to
provide a series of map scales to apply to specific sized areas for analysis (1965:
264) (Table 3.2).
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Table 3.2 Comparative scale terminology: early examples

Approx  Fennemann — Unstead Linton Whittelsey ~ Map scale for
size (sq. 1916 1933 1949 1954 analysis
miles)

10! Site

10 Stow Stow Locality 1:10 000
10° District Tract Tract District 1:50 000
103 Section Sub-region Section Province  1:1 000 000
10* Province Minor region Province

10° Major division Major division Realm 1:5 000 000
106 Major region  Continent

Source: Haggett 1965: 264, from the following original sources: Fenneman, N.M. (1916)
‘Physiographic divisions of the United States’, Annal of the Association of American Geographers,
6: 19-98; Linton, D.L. (1949) ‘The delimitation of morphological regions’, Institute of British
Geographers Publications 14: 86-7; Unstead, J.F. (1933) ‘A system of regional geography’,
Geography 18: 175-187; Whittelsey, D. (1954 ) “The regional concept and the regional method’,
in James, Jones and Wright (eds.) American Geography: Inventory and Prospect, Association of
American Geographers and Syracuse University Press: 19-69.

This notion of scale as a nested hierarchy treats scale as if it is a bucket (of a
specific size) to contain spaces and places. Descriptive regional geography
spent considerable effort searching for ‘natural regions’ and defining bound-
aries, and the nested hierarchy notion tends to adopt a similarly categorical
approach. It risks assuming that simply accumulating small-scale parts and
adding them together produces a bigger part and a larger scale. This assump-
tion fails empirical testing, whether one is dealing with biophysical, socio-cul-
tural or politico-economic systems or complex geographical totalities. Jonas
(1994: 261) has suggested that it would be ‘constructive to view the relation-
ship between the different scales as nested rather than hierarchical’. Neither
Jonas nor Swyngedouw, who quotes him supportively (1997: 142), clarify
just what this ‘nesting’ involves. Both reject conflation of scale and any simple
hierarchy of causation or influence. Neither gets beyond the term nesting.
Both, however, recognise that scales operate simultaneously rather than hier-
archically. In other words, the notion of geographical scale should not be con-
flated with either chronological sequence or a chorological hierarchy.
Several writers have emphasised the importance of the social or political
construction of scale (Smith and Dennis 1987; Delaney and Leitner 1997;
Kelly 1997; Silvern 1999). While each throws light on processes involved in
this construction, just what sort of thing it is that gets constructed remains
unclear. It is clearly not just a matter of things ‘global’ being greater than the
sum of their ‘local’ parts. Nor is it just a matter of relative autonomy of pro-
cesses operating at a given scale. The point is that the flows (ecological,
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economic, cultural, information, ideological and material), processes and rela-
tionships that characterise a particular scale are not restricted to that scale, nor
do they simply stop at any notional scale boundary.

So, scale is not the sort of ‘thing’ that fits into categorical, hierarchical clas-
sifications, although it is often used that way. Some aspects of scale might be
appropriately addressed as hierarchical (more or less complex, larger or smaller
sizes, etc.). Some aspects might also be appropriately conceptualised as nest-
ing one inside another (for example, administrative functions, legal systems,
corporate structures). But neither of these descriptions by themselves ade-
quately encompass the nature of scale. Oversimplifying or overextending
these aspects of scale simply renders invisible the ways in which the complex
flows, processes and relationships at various scales interpenetrate each other in
myriad ways and help to construct, constrain and affect each other. Some of
these elements may have hierarchical relationships with others, but that
property should be a matter for empirical investigation rather than theoretical
assumption.

Micro-scale as a microcosm

Closely related to the idea of scales as a categorical, nested hierarchy is the idea
that something ‘local’ in scale is worthy of attention because it provides a
microcosm of the ‘global’. It has been assumed, for example, that ‘small
events’ provide a microcosmic window on ‘big structures’ in globalisation
processes in the economy (Storper 1988). In applications of spatial analysis in
other disciplines, this is a common problem. In a collection of local-scale
anthropological studies (De Walt and Pelto 1985), this conflation of local and
microcosm is particularly apparent. It is also apparent in many aspects of policy-
making in indigenous affairs in nation states where hegemonic racism reduces
indigenous diversity to an homogenised indigenous other. In Australia, for
example, one is able to trace a series of situations where a particular ‘local” inci-
dent becomes an exemplar of a ‘national’ problem, in need of a ‘national’
solution. The cycle of identifying a problem, establishing an inquiry,
proposing a solution and implementing a new programme is familiar (see
Figure 3.4). Downscaling from these national perspectives to the specificities
and complexities of diverse local circumstances — usually in a context where
there are inadequate resources for the task at hand — often fails to produce
desired results. Similar problems arise when one tries to construct a simple
statistically representative sample for survey purposes in populations that are
not stratified in ‘conventional’ ways. The notion of representativeness discon-
nected from specific context is a nonsense for many people (Christiec 1992).
Applying individuated health care services to indigenous bodies in populations
where the boundary between body, self, community and country is conceptual-
ised in entirely different ways is similarly problematic (Rose 1999). So, the local
is not significant only because of what generalisations it might permit about
circumstances at a wider scale. Indeed, lessons for resource managers may lie not
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Figure 3.4 The cycle of reproducing ‘local’ marginalisation through ‘national’ policy
processes

in generalities but in specificities. What makes one situation different (better
or worse) than another? Why do similar policy frameworks, operational guide-
lines or legislative requirements produce different outcomes in different
circumstances?

Similarly, wider scales cannot be understood as simple accretions of more
specific or localised scales. One does not study the ‘global’ in order to read off
what will be happening in any particular setting at a narrower scale — any par-
ticular nation, locality or body. As one moves upscale or downscale in terms of
analysis or relations, entirely new issues come into play. For example, one may
move from a perspective on specific relations between a mining company and
indigenous communities (or others) affected by its operations in a setting gov-
erned by domestic policy and legal frameworks to a transformed geopolitics in
the international arena. Indeed, the process Smith (1993), Kelly (1997) and
others refer to as jumping scales would make no strategic sense at all if the rela-
tionship between scales was simply one of macro- and microcosm.

Scale labels as categorically distinct

Most people are familiar with the labels commonly used to signify geograph-
ical scale, for example local, urban, regional, national, international and
global. Their widespread use makes it easy to think that these things exist nat-
urally as objective categories or conceptual givens, rather than as socially con-
structed concepts (Haggett 1965; Smith 1984b: 122). The use of these terms
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as scale labels has naturalised them, rendering their metaphorical aspects all
but invisible. It is rare, for example, to see a scale label produced as a deliber-
ately constructed term on the basis of empirical investigation, or for specific
political purposes (although see Kelly 1997). In this situation, the language
used to deal with scale and the process of abstraction that produces and refines
them becomes no more than a pre-ordained label for a thing that is assumed
to exist. The inadequacy of this situation can be illustrated easily at the level of
the national scale. The relationship between the nation state and the national
scale is hardly ever placed in an historical context which problematises the
extension given to the national as a scale label. Yet clearly it applies to quite
different geographical areas in the case of Luxemburg and the Russian Federa-
tion. Similarly, did the change of sovereignty in Hong Kong in 1997 stop the
label ‘national’ applying to relationships and processes underway in that terri-
torial entity overnight? What actually changes in that situation? What is the
appropriate scale language to use there? In the case of terms etymologically
related to ‘nation’, Anderson (1983, 1992) advocates an historical perspective
which problematises the nature of the nation state itself, as well as the scale
label applied to it. The need to take an historical perspective on the categories
that are adopted as scale labels is equally important in other cases. Precisely
who and what is encompassed by various groups’ sense of local (or commu-
nity, or nation) at various times? What do the scale labels international, global
and universal signify? Clearly, there are important relational aspects to be
accounted for in considering how particular scale labels are constructed and
used in any particular study.

It is also only a short step from failing to consider the abstraction process
which renders particular scale labels more or less appropriate in different cir-
cumstances, and naturalising specific scale categories as universally relevant, to
rendering different scales as categorically distinct from each other. For exam-
ple, the notion of ‘thinking’ at one scale and ‘acting’ at another suggests that
the two scales are categorically distinct. As Jonas (1994) and Swyngedouw
(1997) note, there is a need to deal with things that operate simultaneously at
different scales rather than conceptualising the link as hierarchical.

Non-dialectical vepresentations of scale

It is often assumed that the basis for adopting a preferred scale of analysis is
that it provides access to causal relationships. For example, those who believe
that the internationalisation of capital is the ultimate determinant of social
change will assume that global-scale analysis can examine causal elements in a
system, while local-scale analysis is limited to contingencies. In contrast, a dia-
lectical view of the notion of geographical scale, in which processes and rela-
tionships at one scale influence and are simultaneously influenced by processes
and relationships at all other scales in a system, emphasises relationships rather
than categorical distinctions between scales. The four elements of dialectics
(identity /difference; quantity/quality; interpenetration of opposites; and



136 Ways of thinking

development through contradiction), along with the overdeterminationists’
addition of multidirectional rather than just bipolar relations, are all relevant
here.

Conceiving something as only local or regional or global is to misunder-
stand how the same thing (climatic phenomena, general historical forces such
as colonialism, or specific economic elements such as interest rates), can
simultaneously play different (reinforcing, contradictory, tangential) roles at
different scales. Incremental quantitative changes in scale (upscaling or
downscaling) produce a qualitative change in that different processes and rela-
tionships come into focus (or move into context) with changes of scale.
Mutual penetration of relationships and processes at various scales is clearly
important in understanding the construction of (and points for intervention
in) resource management systems. This is the point of Shiva’s comment on
cach action within the scale of a single community having global relevance
(1992: 39). The dialectician’s notion of development through contradiction
is also relevant because it is clear that significant concrete change can result
from the tension in processes and relations across different geographical
scales. For example, tensions between the World Bank as a global scale
agency, responding to and shaping global-scale markets for various resource
commodities, and local-scale indigenous communities and their traditional
resource management systems have been a source of considerable change at
several scales (IWGIA 1991).

Theorising geographical scale

Some commentators suggest that human geography’s task is to produce a
theory of geographical scale. From a relational viewpoint, this is a misguided
idea. From the vantage point of a conceptual framework centred on
marginalisation and aimed at empowerment — an applied peoples’ geography
— it is ill-conceived. The notion of a separate theory of scale continues to
assume epistemological separation of the social and the spatial, reinstating cat-
egorical notions of distinction over relational notions of interaction.
Resource managers operate at a wide variety of scales. Global climate sys-
tems and community forestry programmes are all relevant concerns to readers
of this book. We are often faced with proposals to transfer lessons from one
scale (such as community resource management) to another scale (such as
national resource policies). We also confront proposals to transfer insights
from one programme to others at the same scale (regional rainforest protec-
tion programmes in Australia to Papua New Guinea, or mine rehabilitation
programmes at Weipa to Ok Tedi, or corporate strategies in one project to
another). We are also expected to operate in a complex setting of resource and
environmental geopolitics at various scales, and in cross-cultural settings in
which different parties interpret historical circumstances affecting responses to
resource management principles differently. Adopting an approach to scale
that does not require a categorical separation of scale labels, but instead
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constitutes processes and relationships of resource management as part of the
process of defining relevant scale labels is an important element in giving our
model a stronger operational basis.

Scale is thus a tool for analysing and responding to circumstances. It
requires theoretical and empirical endeavours, but does not lend itself to theo-
risation independent of other key abstractions such as space—time, environ-
ment and place. Rather than the categorical hierarchical concept that may
seem natural to some readers, we need to see geographical scale as a relational
matrix, in which processes and relationships constructed or manifested at one
scale interpenetrate and are interpenetrated by those constructed and mani-
fested at other scales.

Applying the conceptual toolkit

The role of theory in the conceptual framework advocated in this book con-
trasts sharply with its role in resource management’s dominant paradigms.
The purpose of the conceptual work done here is not to model objective
truth, nor to set up criteria against which to test truth claims. Rather, it is to
find a way to engage with the social production of knowledge and meaning in
resource management systems. In large part, the task of theory building in
resource management involves developing and strengthening foundations for
practical responses to interaction and change in systems which are much more
complex and dynamic than it has generally been acknowledged.

Our simple model of resource management systems (Figure 2.4) identifies
some of the important elements of these systems. We could, of course, add
more and more elements, become more and more specific, or extend the
interactions with various other elements of the social totality (examples
include gender and patriarchy, race, class, sexuality, other industrial sectors
and systems of production). The level of generality and the spatial and tempo-
ral extension one seeks to develop depends on the specific purpose, focus and
context of one’s work. In our case, the purpose is not to build a universal, all-
purpose model of resource management systems. Rather, the purpose here
has been to develop a way of thinking about industrial resource management
systems and indigenous peoples in relation to the specific values of justice,
sustainability, equity and diversity. With that purpose in mind, I have advo-
cated an approach which illustrates the broad principals of a relational
approach. In this approach, readers are asked to consider how and why impor-
tant categories (resources, profit-seeking industries, management agencies
and diverse publics) and key concepts (such as scale and power) are con-
structed and used the way they are. By making the thinking behind the models
used in resource management decision making more open to critical review, it
is hoped that the relationships within and between the various components
or elements of a resource management system and the categories used to
characterise, analyse and drive them will be better understood and more open
to effective intervention. In this approach, theoretical thinking (abstract,
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general) is not independent of empirical thinking (concrete, specific). Ideally,
the two weave together, informing, supporting, challenging, testing and
refining each other. The point I have tried to make earlier is that we are all
involved in abstraction and in some degree of ‘theorising’ all the time.
Engaging in this ‘theory-building” work is an important part of the wider
professional literacy that has been advocated here. There is an expectation that
resource managers will engage in a wider range of social theory than might be
anticipated in the dominant paradigm. To understand the role of the state in
resource management systems, for example, one needs to explore theories of
the state. To understand the role of capital and labour in these systems, one
needs a theory of political economy. Similarly, one needs to develop some
competence in relevant socio-cultural theory, theories of power and theories
of human—nature interaction and ecology. Exploration of this theoretical
material needs to be done in ways that simultaneously acknowledge that:

e Resource management systems intersect and interact with other dimen-
sions of social experience; and

e Each of the specific elements we choose to define within a particular
system is complex and dynamic in its own right.

In other words, we need to recognise that both material reality and the discur-
sive tools used to talk about it are contested domains. Theories, just as much
as the resource localities themselves, are arenas of contlict over goals, meaning
and values in resource management.

Whatever else it is, our theoretical work and conceptual tools need to be
sufficiently ‘robust’ to tackle those elements of geopolitical realities which
inconveniently intrude upon management practices at specific sites (and here,
Bougainville is perhaps the most dramatic example to which we’ve referred),
and in specific territorial jurisdictions. We must be able to handle the influ-
ences and impacts of site-specific management practices that extend well
beyond the nominal boundaries of a mining lease, timber concession or fish-
ery. Doing this requires recognition that it is not only the relationships
between the elements of a resource management system (and between
resource management systems and wider society) that are complex and
dynamic, but also the relationships within each of those elements.

Massey (1984b: 209) provides a usetul way of thinking about the concrete
impact of particular histories and geographies on regional economies. She
talks about regional economic landscapes containing the legacies (physical
and ideological) of previous rounds of capital investment, like layers of a geo-
logical structure which continue to influence surface processes long after the
forces which formed them have ceased to exist. She could just as easily have
been referring to local resource management systems, and her image of
rounds of investment and their persistent legacies provides an accessible
way to incorporate geography and history into the basic model of resource
management systems. This also highlights the importance of technological
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change, and the constraints placed on resource management systems by fixed
investments in specific technologies. In Massey’s regional economic land-
scapes, it is the fixed assets of previous rounds of investment, the outdated
engineering works, the ports, canals and narrow roads of previous transporta-
tion technologies, the particular patterns of residential and industrial develop-
ments, the legal residues of previous land tenures (in parts of Britain and
Europe stretching back to feudal times — and with recognition of indigenous
rights, much further), persistent structural, attitudinal and legal echoes of
colonialism in post-colonial nations, and the entrenched patterns of thinking
about place which constrain the ways in which old industrial spaces are incor-
porated into new spatial structures of production.

Problematising the nation state in vesouvce management
systems

In all such decisions, the state — the various parts of the institutional, ideolog-
ical and organisational apparatuses of government, law and political order —
play enormously important roles. In most jurisdictions it is the state which
claims territorial sovereignty and sovereign control of most natural resources.
It is the state which defines the terms on which resources will be accessed,
produced, transported and marketed. It is the state which provides the coher-
ency required to co-ordinate the infrastructure (transport, communications,
schools, research, health services and so on) upon which resource manage-
ment systems in host nations are predicated. While there are exceptions (for
example the gold rush in PNG’s Mt Kare district in the early 1990s, sce
Jackson 1991), the role of the state is generally central in organising resource
management systems. In some cases, the boundary between the state and
particular corporate interests may be hard to discern. Overlapping interests of
Royal Dutch Shell, the British and Dutch establishments and the govern-
ments of the nations involved in developing North Sea oil and gas, for
example, illustrate this. Similarly, one could point to overlapping interests of
the apartheid state in South African and major resource corporations such as
De Beers and Anglo-American, or to links between nationalised oil-producing
enterprises such as Pertamina in Indonesia and the élites and governments of
the relevant nation states. In the territories of the former Soviet Union, collec-
tivised resource enterprises were often indistinguishable from the Soviet state.
In many ways, the resource sector is often integrated into a military—indus-
trial-state complex in which both categorical distinctions between elements of
the system, and naive assertions of conspiratorial unities are likely to be
misleading. Here the need for weaving together empirical analysis and theo-
retical investigations is obvious. The basic point is that, despite the rhetoric of
the neo-liberal economic rationalists (who have had a devastating influence on
the state apparatus in many industrialised nations and global institutions in
recent years), the market is not able to organise resource management systems
unassisted. If analysis and interpretation of these systems (which of course
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incorporate the production systems) is undertaken more holistically, we may
produce more effective accounts of the complex geography of resource locali-
ties — the interacting, interdependent, mutually constitutive economic,
cultural, political, totemic, biophysical and social landscapes.

At the turn of the twenty-first century it is difficult to imagine a world not
organised into a number of nation states. As Anderson notes, however, nation
states are a relatively new phenomenon. The rise of nationalism and such
states accompanied the emergence of mercantilism and international trade;
imperialism and resistance to it, and the joining of the ‘national interest’ and
economic interest in empire, particularly in the form of the huge trading com-
panies like the British East India Company, where national sovereignty and
corporate identity were so closely linked, was the nursery of the modern
nation state, with its sophisticated forms of representation, its complex
bureaucratic administrative forms and its authoritative juridical structures.
Throughout the contemporary world, specific forms of state apparatus shape
the particular configurations of resource management practices.

Trade in resource commodities has long been a central rationale for interna-
tionalisation (access to cheaper or higher quality raw materials, access to more
economic processing locations and so on) — yet international markets in this
century have generally been exactly that — inter-national — between nations.
The state apparatus has always been involved in shaping international trade.
Despite the neo-liberal rhetoric of ‘free” markets and deregulation, trade rela-
tions have never been organised on a level playing field. Market forces are
rarely permitted to operate unimpeded by state intervention, particularly in
those state—industrial-military complexes with the most ideological, punitive
and resources power. Indeed, the ‘level playing field’ metaphor itself'is a dra-
matic denial of geography, and a misreading of the forces at play.

The Australian case: the vole of the state in vesourvce development

In Australia resource industries, particularly gold mining and agriculture,
were instrumental in financing the expansion of the state beyond a ramshackle
colonial parody of administration (especially in NSW, Victoria, Queensland
and WA). In many cases, there was dramatic interplay between the state-shap-
ing resource industries, and resource industries shaping the state. This is par-
ticularly the case in the area of federal-state relations in Australia, where
disputes over interpretation of goals, priorities and values of resource systems
have often produced dramatic confrontations in which specific industry inter-
ests have successfully enlisted state and even federal governments as an advo-
cate of sectional interests. In the specific case of relations between Aboriginal
Australians, the mining industry and governments, it is possible to see the
mining industry successfully marketing its sectional interest as representative
of a broader national interest, excluding Aboriginal groups, which it simulta-
neously succeeded in representing as a parochial vested interest (Howitt
1991a).
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Map 3.1 Location of the Gove project

Under Westminster conventions of public administration, Australia
acknowledges the importance of the separation of powers between the parlia-
ment, the public services and the judiciary. In this arrangement, the extent of
interference between these sectors is intended to be minimised to avoid cor-
ruption and excessive power. It is perhaps only when it is viewed from the
margins, from a point at which the world has already been turned upside
down, that one can begin to see the extent to which these nominally inde-
pendent or autonomous elements of the state apparatus converge. From the
margins, however, it is clear that this convergence shapes resource manage-
ment systems which produce political and economic power as surely as they
produce resource commodities.

Snapshot: state and resources in the Gove bauxite project

The heroic efforts of Yolngu people to protect their traditional lands from
mining in the early 1960s signal one of the important sources of the modern
indigenous righs movement in Australia. In 1963, following unsuccessful efforts
to obtain recognition, the Yolngu elders at Yirrkala sent a petition to the Federal
Parliament using the traditional artistic medium of a bark painting (see Plate
8.1). Wartime shortages of aluminium, which developed as a strategically
important metal during the Second World War, led the Australian government
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to establish a national Aluminium Production Commission, charged with devel-
oping a degree of independence in aluminium production as quickly as possible.

The AAPC oversaw construction of a smelter at Bell Bay in Tasmania,
encouraged investment in aluminium fabricating plants in state capitals, and
supported development of exploration for bauxite in North Australia. The
transfer of personnel between the AAPC and leading aluminium and explora-
tion interests is an example of the way in which the notional distinction between
the regulatory and initiatory roles of governments and private companies can be
blurred. In its original configuration in the late 1950s, the Gove deposits (see
Map 3.1) were held by the British Aluminium Corporation, which also had
interests in the Comalco project on the eastern side of the Gulf of Carpentaria.
There were grand visions of a major industrial project linking the two bauxite
deposits to the hydro-electric potential of the Purari River in Australia’s colonial
possession (held under UN mandate) of Papua New Guinea (see Pardy ez al.
1978). Following acquisition of BAC by the US-based Reynolds Metals com-
pany, which was integrating backwards into aluminium from its foil-rolling
requirements for cigarette packaging and taking advantage of US government
anti-trust action against Alcoa and Alcan in the sale of war surplus production
capacity, prospects for development of the deposit of Gove were fading.
Reynolds had acquired low-cost bauxite and alumina capacity in the Caribbean
and was not interested in investing in new projects that would compete with its
Caribbean plants. The Australian government decided to seek new tenders for
development of the deposits at Gove, and actively sought the involvement of
Alusuisse, one of the Six Sisters of international aluminium. It was at this point
that traditional Aboriginal owners of the region petitioned parliament not to
dispose of the property which they had held in trust for thousands of years.

In 1963, Yirrkala was a Methodist mission, established in the 1930s on the
northeast coast of the Arnhem Land Aboriginal Reserve in the remote Northern
Territory.” The administration of the Northern Territory was in the hands of the
national government, and the terms and conditions for development of minerals
on the Aboriginal reserve would be set by the Commonwealth and enacted in an
ordinance of the Northern Territory Legislative Assembly. Despite a period of
sometimes ambivalent advocacy from the church that the concerns of the
Yolngu at Yirrkala should be directly addressed, legislation passed in 1968 effec-
tively handed control of a large area of mining lease over to Nabalco, a joint ven-
ture of Alusuisse and Australian finance capital.

In this case, one can see the set of interactions raised earlier in more abstract
terms. In specifying the content of the categories in the model in the Gove case,
one can identify the variety of linkages and imperatives that mean that no single
scale of analysis that is appropriate for such a system. Within this single system
(Figure 3.5), one sees the interplay of national strategic interests, global corpo-
rate imperatives, sensitivities and vulnerabilities of various ecosystems, political
agendas of various players, cultural imperatives operating within the Yolngu
community, and market imperatives of the international aluminium industry.
Not only do these intersecting relationships overlap, contradict and reinforce
cach other, but they also set in train a range of other circumstances.

At Gove, the ultimate decision of a Northern Territory Supreme Court
Milirrpum ». Australia (1971) that the Yolngu system of law and governance
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could not be recognised as a property right by the common law because of the
doctrine of terra nullius, continues to echo in Australian land and resource
management systems. That decision marginalised the Yolngu from controlling
terms and conditions for mining and contributed to the pressure to recognise
Aboriginal land rights which ultimately produced the Aboriginal Land Rights
(NT) Act 1976. The impact history of the project on Yolngu communities also
shaped relations between Aboriginal groups and mining companies for years to
come around the nation (Howitt 1992a). And ultimately, the Australian High
Court decision in Mabo ». Queensland No 2 (1992) overturned Justice
Blackburn’s view of terra nullius.
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Figure 3.5 The basic model of resource management systems applied to the Gove
mining case

The global avena in contemporary vesonrvce geopolitics

Globally, nation states continue to play an instrumental role in the definition
and control of resources. Even in areas beyond national jurisdiction, the
nation states through the UN and its various agencies influence the way in
which market forces function for example, the UN Law of the Sea (UNLOS)
and Antarctic Treaties. Such arrangements have dramatic impacts on the sov-
ereignty of individual nations states, and on the rights and interests of peoples
and groups whom the nation states fail to represent. The response (or lack of
it) from nation states and international agencies to resource-based
geopolitical issues (East Timor, Gulf War, Yugolslavia, Amazon) or the
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definition of certain issues as ‘internal matters’ for sovereign nations to
resolve, often without external accountability, all shape the ways in which
people are able to participate in and respond to the practical operations of
resource management systems.

These points can be seen clearly in Bougainville. In 1975, shortly before
Australia granted recognition to PNG, Bouganvilleans declared the Republic
of North Solomons to be an independent sovereign entity. Following pressure
and guarantees from the colonial power Australia the Bougainvilleans were
persuaded to drop demands for independence and remain within the about-
to-be-recognised Papua New Guinea, so the 1989 rebellion is not a simple
reflection of recent dissatisfaction, but an element in a long-standing dispute.
Yet the Papua New Guinea government successfully claimed in international
forums that this dispute was an internal matter. Yet once again, many ques-
tions of ‘scale” and ‘vantage point’ are raised. In the prolonged conflict that
followed the closure of the Bougainville mine, PNG has been, inter alia,
involved in ‘hot pursuit’ of rebels beyond PNG’s (disputed) territorial bound-
ary into the domain of the Solomon Islands, imposition of a strict blockade on
medical and other basic supplies by the national military, peace talks with the
Bougainville Revolutionary Army facilitated by the government of New Zea-
land and efforts to recruit a mercenary force to end the rebellion. At what
point(s) do such disputes become (or cease to be) legitimately ‘international’
(or internal)? At what scale should accountability in these resource manage-
ment systems be conceptualised? Who are the stakeholders — and what is the
nature of the ‘stake’ each is considered to hold?

Similar questions are raised by Indonesia and Australia’s claims to sover-
cignty over the Timor Gap. In 1975, Indonesia forcibly integrated the newly
decolonised Republic of East Timor into the Indonesian nation state, follow-
ing its decolonisation by Portugal. Despite historical, linguistic, administra-
tive, and religious differences, Indonesia claimed sovereignty over the new
republic. Australia did not oppose this claim, apparently feeling under succes-
sive Labor (Whitlam) and Liberal (Fraser) administrations that a small, poorly
resourced and Communist nation on its northern doorstep would be destabi-
lising. Until 1999 there were no UN interventions to protect the interests
(and resources) of the East Timorese. Again, like PNG in Bougainville, prior
to the fall of the Suharto regime, both Indonesia and Australia claimed that
their agreement over exploration and development of the Timor Gap hydro-
carbon resource was a matter of internal, sovereign concern, and not a matter
for international interference or accountability. The former colonial power in
East Timor, Portugal, initiated action in the International Court of Justice to
challenge the Timor Gap Treaty but failed on technical grounds. Does this
failure legitimate the Treaty? Does it render the aspirations of East Timorese
illegitimate in any sense?

In the USA, both pre-revolutionary colonial powers and the US govern-
ment signed international treaties with indigenous nations which recognised
their sovereignty and independence. Churchill suggests that ‘control of land
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and the resources within it has been the essential source of conflict between
the Euroamerican settler population and indigenous nations’ since the incep-
tion of the US as a nation state, and before (Churchill 1992: 139). He goes on
to suggest that:

The United States emerged from its successful war against the British
Crown (perhaps the most serious offence imaginable under prevailing
law) as a pariah, an outlaw state that was considered utterly illegitimate by
almost all other countries and was therefore shunned by them politically
and economically ... . Indeed, what the Continental Congress needed
more than anything at that time was for indigenous nations — many of
whose formal national integrity and legitimacy had already been recog-
nized by the European powers through treaties — to convey a comparable
recognition upon the fledgling US by entering into treaty relationships
with it.

(ibid.: 141)

In Churchill’s representation of the situation, one can see that the dynamics of
the relationships between nation states, legal institutions, processes of govern-
ment and politics, and the complex shifting relations within and between
diverse interests have been fundamental to the experience of indigenous
groups since the eighteenth century. Institutional structures and competing
claims about control, management and regulation of resources and
geopolitical processes from international trade to local rebellion, all contrib-
ute to shaping the complex resource geopolitics of such experience.

These examples could be multiplied many times over. In Indian lands in the
USA and Canada treaties were signed with Indian nations as between sover-
eign nations. In New Zealand, the Treaty of Waitangi, at least in the Maori
version, specifically excluded important resources and sovereignty from being
passed over to the crown: rather than sovereignty, something called
kawanatanga (governership) was ceded to the crown (Kaiwharu 1989). Yet
the crown in New Zealand spent the next 130 years acting as if no possibility
of Maori sovereignty existed. The historical denial of indigenous peoples’
identity and even existence in colonial regimes, the imposition of new
territorialities, new boundaries and new criteria of legitimacy, and the post-
colonial empowerment of entities rooted in the colonial denial and destruc-
tion of indigenous peoples, is deeply entrenched in the ways of seeing and
ways of thinking that characterise much of the dominant paradigms of indus-
trial resource management. Using the illusion of a present and future orienta-
tion that denies links to the past, vested interests privileged, empowered and
enriched by the dominant paradigm assert the need to ‘move on” and ‘forgive
and forget’. Such arguments seek to negate the continuities of geography, his-
tory and society. They seek to detach the threads of the social fabric from their
complex roots in country, culture and political economy. And they seck to
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assert as objective, dispassionate and unquestionable, a way of thinking that
would render invisible the threads, the fabric and the stories they weave.

The triple belix of complex geography

Despite its importance in shaping the Realpolitik of resource decision making,
the extent to which geography is actually understood in developing public
policies affecting resource regions often seem negligible. Conventional West-
ern wisdom continues to assume the value of industrialisation and develop-
ment. Regional policies target regional development, the regions involved are
rarely tackled in their social, cultural, political, economic and ecological com-
plexity. Governments, resource companies and settler communities place
industrialisation and development at the centre of regional narratives. They
assert a right to make and remake history and geography in their own pre-
ferred images and to disregard and even destroy the histories and geographies
of peoples who are marginalised, dispossessed and negatively affected by so-
called development processes. Regional development has been conceptualised
as something which regions should do — and if they won’t or can’t do it for
themselves, then it should be done to them, with government support if
necessary.

Large-scale resource projects are attractive engines for regional develop-
ment outcomes for many governments. Competing notions of what consti-
tutes regional development, however, produce competing visions of the place
of resource industries in new local and regional geographies of the localities
which host resource projects. Government emphasis on resource projects
rather than regional (and cross-scale) dynamics needs to been turned on its
head to achieve improved resource management practices and more sustain-
able, just, equitable and diverse regional futures. Without this, we risk contin-
uing to treat resource regions and their populations as objects to be harnessed
to the service of industrialisation and development (and to the specific service
of resource-dependent governments, industries and corporations) rather than
harnessing these activities to the service of humane development.

In moving beyond project-specific orientation, we need to conceptualise
complex geography — at multiple scales — in a holistic and integrative way. We
need to better contextualise the flows of benefits and costs from resource
projects to their host localities (and wider-scale host communities). In con-
ventional narratives of regional development, resource projects’ success in
economic terms alone is sufficient to constitute an appropriate goal for
regional development. A more holistic regional focus, with appropriate refer-
ence to social justice, environmental and cultural sustainability, and economic
viability involves a shift in focus for resource managers away from the domi-
nant technocratic paradigm.

One can think of this shift in terms of a triple helix that winds together
interdependent, ever-changing, dialectically interacting biophysical, socio-
cultural and politico-economic processes and relationships at a variety of



Figure 3.6

Figure 3.7

The triple helix of complex geographies. Complex geographical
totalities, such as resource localities or resource mangement systems, can
be envisioned as a ‘triple helix’ of interweaving biophysical, socio-cultural
and politico-economic systems

The triple helix of better resource management. There is no simple
solution to the challenge of achieving ‘better’ resource management
systems. The constant interaction of vision, theory and action provides
the threads from which improvements can be woven
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spatial and temporal scales (Figure 3.6). This can also be visualised as a recog-
nition of the sorts of changes advocated in this book — changes in our ways of
seeing, changes in our ways of thinking and changes in our ways of doing
things (Figure 3.7). These two figures seek to show that changes in both
material and discursive realities are interdependent and simultaneous. Each
influences and overdetermines the other; each creates conditions for further
developments in the other.

The Aboriginal notion of country parallels the situation represented in
these figures. On the one hand, they weave together the biophysical, socio-
cultural and politico-economic domains into a complex geography in the way
that Aboriginal notions of country weave together geomorphic, mythic and
social landscapes into an animate totality of known places — “a living entity
with a yesterday, today and tomorrow, with a consciousness, and a will toward
life> (Rose 1996a: 7). In representing material geographies in this way, I am
responding to Suzuki’s call for the beneficiaries of industrialisation and devel-
opment to set about creating ‘a radically different way of relating ourselves to
the support systems of the planet’ (in Knudtson and Suzuki 1992: xxxv). On
the other hand, I am seeking not just to ‘spatialise’ the discourses of social sci-
ence and resource management, but to weave into those debates discursive
geographies that are holistic, responsive and accountable. The dominant dis-
courses in social science and resource management generally marginalise
space, or rely on shallow and simplistic notions of space in which globalisation
and levelling of playing fields replace living geographies with atrophied sur-
faces. In resource management, the technocrats silence voices from marginal
places and marginal peoples and amplify voices of advocates of industrialis-
ation and development. The dominant narratives of resource development
propose that ‘history’ begins only when a locality is linked by industry to the
wider world, and that the important speakers in such narratives are company
decision makers, government policy makers and the beneficiaries of develop-
ment. They encapsulate a way of thinking which is simplistic, categorical and
inadequate for the task of rethinking resource management in terms of justice,
sustainability, equity and diversity.

The multiple voices that characterise social, economic, political and cultural
life in resource localities are silenced by the linear narratives of progress and
development that subsume everything about a place and its people into the
story of a resource megaproject. Like Columbus’ new world, these places are
‘discovered’, tamed and developed. They are brought within the narrative of
industrialisation and development and their meaning reduced to their part in
that narrative. The dominant narrative replaces the confusing clamour of
diverse voices with a generalised and homogenised monologue around the
project. The people whose lives embody those marginalised voices —and those
elements of the complex geography without voices that can be heard above
the din of development — are displaced and devalued in favour of the common
currency of jobs, revenue and trade as the measures of successful management
of country. Dissident voices persist, but are easily labelled as troublemakers
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and undesirables whose dissent is parochial and places them outside the
unquestioned ‘community’ whose common good benefits (by definition)
from the development engendered by the project.

What happens to the complex geography of places caught up in these narra-
tives? What happens to the people whose pasts, presents and futures are woven
into the fabric of these geographies? Post-modernism, feminism and envi-
ronmentalism have helped to place difference, diversity and otherness on the
conceptual and practical agenda of social scientists. Real-world resource geo-
politics have helped to place them on to the conceptual and operational agen-
das of resource managers. The polyphony that characterises the complex
geographies of resource localities comes not only from their local scale diver-
sity, but also from their multifaceted linkages to other places and other scales —
the ‘things that tie one locality to many others in a myriad different ways’
(Massey 1993a: 144).

While its imperialist linkages must be acknowledged and their conse-
quences addressed (Howitt and Jackson 1998; Driver 1992; Smith and
Godlewska 1994), some of the traditions of geographical study provide useful
foundations for developing an approach to resource management which
addresses rather than avoids this complex geography, and for understanding
the dynamics of the local and regional roles of resource industries. The con-
ceptual toolkit developed here offers geographers and others a foundation for
rescarching, judging and responding to the geopolitics of resource manage-
ment — for rethinking the professional practices and implications of resource
decision making in the post Cold War world. The three axes that have so
strongly influenced discourses within human geography over the closing half
of the twentieth century (the structure—agency axis; the time—space axis; and
the integration—disintegration axis) and the discipline’s five foundational con-
cepts provide a valuable reference point for considering exemplars of resource
management as both ‘solution” and ‘problem’.

This leads directly back to the tension between holism and reductionism in
evaluating the purpose of investment in resource projects in host regions. It
reflects the tension between bottom-up, community-centred and top-down,
government- and company-centred approaches to such evaluations. At the
moment, limiting the range of issues evoked for such evaluations to matters
such as maximising jobs (an ambiguous notion at best in capital-intensive
resource industries), maximising government revenues, maximising share-
holder benetits, and serving world markets competitively, is acceptable within
the dominant institutions. In other words, the dominant technocentric para-
digms (and the political structures they support and are in turn supported by)
assume it is politically acceptable to ignore questions of just how resource
investments address the goals, values and aspirations of the host communities
in the resource region. Advocates of the dominant paradigms, often using
appeals to the ostensible objectivity of value-free science and value-free
economics, assert the values of developmentalism and industrialisation over
those adopted as ‘core values’ in this analysis. Their approach disguises the



150  Ways of thinking

relationships between resource management systems and power, and the ways
in which such discourses, entrenched in and reinforced by the institutional
structures of regulation, investment and governance, constitute one of the
critical interfaces of knowledge and power in resource geopolitics.

It is, therefore, worth restating that every aspect of resource management
practice is value laden. The resource management systems in which we operate
— to which we are all connected for our survival — simultaneously produce
commodities and power. They are simultaneously production systems and
political structures. Inevitably, these systems also produce, reflect and rein-
force values. Because they produce power, they are also able to undermine the
material, ideological and epistemological foundations of other value systems.

The core values of justice, sustainability, equity and diversity have been key
reference points for human geography. Although they are not adopted here as
‘universal’, they provide a humane, generous and credible foundation for
dealing with the very real challenges arising from contemporary resource geo-
politics. It is important to recognise that these values are not universal,
because it shapes the sort of truth claims that can be justified from them, and
the sorts of propositions for changed practices that might be pursued because
of them. For example, the goal of ecological sustainability is accepted
(unevenly) by many national governments, and may be emerging as what
might become a very widely accepted societal value. There is, however, little
agreement even amongst its advocates of how best to pursue this goal. The
need to use sustainability as a criterion in social and economic decision making
is not accepted as urgent, or in some cases even necessary, by some sectors of
society. The ‘geological imperative’ — if it’s there dig it up, cut it down or kill
it, and sell it while you can — (Davis and Mathews 1976; Howitt 1979) contin-
ues to influence Australian resource management decisions and to apply nar-
rowly economic criteria to justify outcomes that are economically irrational at
wider space—time scales.

Clarity about the personal and collective values that underpin decisions pro-
vide an important foundation for dealing with the challenges presented by
resource geopolitics. There are no unambiguous answers to the difficult ques-
tions involved. There is rarely an unequivocally ‘right’ way of doing things.
But neither are all possible choices equally good — nor are they, as some post-
modernists would suggest, equally meaningless. Some choices are ‘wrong’,
but being clear about that requires clear criteria against which to make such
judgements. The conceptual framework, the resource manager’s toolkit,
advocated here enables one to avoid naive relativism and being immobilised
by the effort of trying to deal with positions and courses of action which all
have some relative merit. In terms of the core values adopted here as the refer-
ence point for making such judgements, some outcomes are clearly better and
more desirable and more worth fighting for than others — and some are
demonstrably unacceptable (and worth fighting against). Our values (and the
scales at which we understand them to operate), therefore, provide us with a
crucial reference point for judging right and wrong, better and worse, more
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and less acceptable, more and less desirable. And it is these value judgements
that provide a basis for framing individual and collective judgements about

resource projects and their biophysical, politico-economic and socio-cultural
consequences.



4 Beyond ‘negotiation’

Rethinking conceptual
building blocks

Negotiation is often advocated as an avenue to better resource management
outcomes. Contflict resolution, alternative dispute resolution and mediation
offer promise for an improvement on previous histories of exclusion for indig-
enous groups (O’Faircheallaigh 1996b; Ross 1999a; Lane and Yarrow 1998).
Although there are pitfalls in alternative dispute resolution as a mechanism for
redressing injustice (Beattie 1997), there is also a range of negotiations about
country under way in Australia as a result of recognition of native title. The
effectiveness of this approach in delivering the sort of integrated outcomes
acceptable to Aboriginal groups remains to be proved.

Principled negotiation

It is easy to assume there are only two ways to negotiate — being soft and
giving in, or being strong and getting your own way. This approach to
negotiating sees power as being something that is pushed on to someone
else (‘power over others’). In indigenous politics and culture, self-
determination has always been important and that means keeping power
over oneself and resisting other people’s efforts to impose their power
over you. Effective negotiation is an important part of indigenous self-
determination.

One approach to effective negotiation that has received considerable
attention is known as principled negotiation (Table 4.1; Fisher and Ury
1991; Ury 1991). This approach was developed at Harvard University
during a project dealing with negotiations at every level from the interper-
sonal to the global. The principled negotiation approach assumes that every-
body is a negotiator because we negotiate about things all the time:
whenever people come at things in different ways and work out how to deal
with them, there is negotiation going on. While negotiation might be
common, successful negotiation in resource management systems is hard
work. In particular, cross-cultural negotiation involves setting rules that
recognise indigenous people as genuine stakeholders and unsettle
many taken-for-granted assumptions underpinning conventional resource
management.



Table 4.1 Three views of negotiating

Power-over-you
Soft negotiation
(positional bargaining)

Power-over-others
Havd negotiation
(positional bargaining)

Self-determination
(power-over-self)
Effective negotiation
(principled negotinting)

participants are friends

agreement is the goal

back down to keep friends

be soft on the people and
the problem

trust others in the
negotiations

change position easily
make offers

tell the other side what
your bottom line is

accept unfair losses to
achieve agreement

search for the single answer

the other side will accept

insist on agreement

try to avoid a contest of
wills

yield to pressure

accept their
documentation

participants are enemies

victory is the goal

demand back-down to
stay friends

be hard on the people
and the problem

distrust others in the
negotiations

dig in to your position

make threats

mislead the other side
about what you really
need to get out of the
process

demand the other side
gives up things as the
price of agreement

search for the single
answer that you will accept

insist on your position

try to win a contest of
wills

apply pressure

insist on your version of
documents and records

participants are problem-
solvers

a wise outcome achieved
efficiently and fairly is the
goal

separate the relationship
between people from the
problem(s) to be solved

be soft on the people and
hard on the problem

don’t rely on trust but on
evidence and action

focus on interests, needs
and priorities rather than
taking positions

explore options realistically
and carefully

avoid having a simple
bottom line that you have
to reach, but be clear
about non-negotiable
issues

work together to invent
options that give mutual
gains (win-win solutions)

develop multiple options to
choose from, decide later

insist on using agreed
criteria for assessing
proposals and outcomes

try to reach a result that is
independent of either
side’s will

reason and be open to
reasons; yield to principle
and information, not
pressure or deadlines

work together on a single
version of important
documents

Source: Based on Fisher and Ury 1991 and Ury 1991.
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The persistence of indigenous rights unsettles dominant ideas of industrialis-
ation and development as unproblematic goals for regional economic policy.
In the United States, some Native American nations retain rights that
unequivocally predate the American Constitution and were not subsumed by
it. These rights include significant economic interests in sub-surface minerals,
surface and sub-surface water, timber and wildlife resources. In Canada, gov-
ernment efforts to discipline and extinguish common law and treaty rights
have produced highly significant shifts in public policy, including political
restructuring, constitutional reform and new theories of economic relations
between indigenous and settler nations. In New Zealand, taking the principles
of the Treaty of Waitangi seriously has contributed to the emergence of a new
resource management and planning regime in which Maori values influence
how regional economic decisions are made. Australia’s courts and parliaments
were late in entering this arena (McHugh 1996). Acknowledgment of indige-
nous Australians’ rights stemming from pre-colonial social formations and
recognisable by the common law as ‘native title’, unsettles assumptions that
underpin policy settings, community values and perceptions, legal and regula-
tory infrastructure, and discursive communities that shape regional economic
development policy and practice. In doing so, new discursive and material
spaces in which different foundations for weaving economic, social and envi-
ronmental justice into the social fabric are opened up. This chapter secks to
explore some of those spaces as an avenue to considering the ways in which
discursive practices and the conceptual building blocks that underpin them,
affect material outcomes. The chapter suggests that, pursued in isolation from
a wider questioning of power relations and the conceptual building blocks of
industrialisation and development, negotiation and other forms of alternative
dispute resolution may have only limited success in producing ‘better’
resource management outcomes.

For many indigenous groups, opportunities to participate in resource-based
economic activity on more equal terms are eagerly embraced. In jurisdictions
around the world, diverse partnerships are emerging between indigenous
groups and commercial interests. Emphasis is often placed on training,
employment and production across a range of industries, particularly mining,
tourism and agriculture and grazing. Indigenous economic development
programmes target strengthening communities’ economic base, servicing
community needs and diversifying economic activity with varying success.

At a deeper level, however, recognition of indigenous rights challenges the
basic building blocks underpinning regional and resource development poli-
cies. Economic relations in Australian indigenous societies have always defied
the conventional categories of economics. Where social relations (people-to-
people relations) are ontologically embedded in ecological-economic rela-
tions (people-to-country relations), categories such as ‘economic base’ and
‘ideological superstructure’ are unhelpful. And where the foundational con-
cepts of ‘Dreaming’ can best be characterised as ‘everywhere’ and ‘everywhen’
(Stanner 1979), categories such as ‘growth’ and ‘private profit” are difficult to
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grasp and operationalise. Gibson-Graham (1996) challenges the extent to
which capitalist epistemology is embedded within the categories used to
describe and analyse economic relations and economic processes. For indige-
nous peoples, the failure to incorporate even such basic elements as subsis-
tence production into national economic statistics, or to see ‘caring for
country’ and maintenance of indigenous cultural capital as ‘productive activ-
ity’ reinforces both economic and social marginalisation. And the political
declaration of profit, growth and development as the singular measure of eco-
nomic success entrenches environmental exploitation and cultural alienation
as the fundamental basis for indigenous participation in what is widely
admired as Western pluralist democracy — what Cramér refers to as the
‘cleptocracy — extractive exploitation’ (1994: 55). This chapter secks to
explore this discursive space in terms of resource management. It takes seri-
ously the challenge of responding to indigenous epistemologies in the eco-
nomic arena.

Challenging the conceptual building blocks in regional
development discourse

Five key ideas in regional economic development discourse and resource man-
agement warrant careful interrogation. They are:

planning;

management;

capacity building;

institutional strengthening; and
negotiating.

Much of the policy aimed at nurturing improved on-the-ground outcomes for
indigenous people emphasises these strategies. Community planning and
regional planning exercises are entrenched in many government, community
group and private industry procedures. Planning has become the almost per-
sistent imposition of linear notions of time (and bounded notions of space)
upon social and economic activities that have previously been accountable to
different values. Good management is seen as the unquestionable goal of eco-
nomic planning, yet in epistemological structures that are radically ex-centric,
with human affairs contextualised in sentient landscapes, management as such
is almost literally unthinkable. And when it comes to those key
developmentalist interventions of ‘capacity building’ and ‘institutional
strengthening’, we are confronted with epistemological differences about ‘ca-
pacity’, ‘institutions’ and ‘strength’. Similarly, in seeking to ‘negotiate” out-
comes, there is often profound misunderstanding about goals, purpose and
process in even non-conflictual arrangements.

Leaving these concepts unquestioned leaves the epistemological domi-
nance of Western liberalism (the cleptocracy) not just unchallenged, but
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invisible. It is part of the ‘common sense’ approach to resource management
that reproduces injustice, inequity, intolerance and unsustainability. In
rethinking the concepts that indigenous peoples might use as building blocks
in shaping alternative economic futures, we really do need to interrogate the
terms of engagement that set the parameters of action and debate. Strate-
gically, in seeking to decolonise the discursive and material spaces in which
indigenous peoples are implicated, we need to construct building blocks that
mean something to people on the ground — we need to reconceptualise them,
indigenise them and continually interrogate (and reinterrogate) them for
deeply embedded colonising eftfects.

Planning

Planning has been a central idea in the developmentalist agenda. On both the
right and the left, planning is virtually unchallenged as a basic strategic tool for
achieving social, political and economic goals. Escobar (1992b: 132) suggests
‘no other concept has been so insidious [nor] ... gone so unchallenged’.
There is some critical literature on the role of planning in disciplining space
and controlling people to rationalist visions of the future (Healey 1997;
Beauregard 1989), and some effort to connect planning theory to theoretical
debates about marginality, identity and difference (Sandercock 1995). But
the orientation of much of this critique is more towards how to include those
that planning has conventionally excluded rather than how the
epistemological foundations of planning constitute some ways of thinking,
some ways of being-in-place, as irrational.

Planning is fundamentally predicated on a way of envisioning the future as
open to influence by deliberate human intervention. Put simply, planning is
predicated ontologically on a linear, progressivist view of time. It is rooted in a
view that prioritises becoming, moving towards, achieving and goal setting. It
disciplines change to a singular view of what is worthwhile, valued and desir-
able. Using metaphors of social engineering, it universalises one version of
Western experience in what Rose (1997: 4) refers to as ‘hall of mirrors’ where
it ‘mistakes its reflection for the world’. In exploring Yolngu approaches to
resource negotiations, Christie and Perrett (1996) offer some insights into the
ontological constraints facing application of ‘planning’ in other social systems.
In the Dreaming, it is time’s circle rather than time’s arrow that provides the
fundamental metaphor of change over time. Ideology disciplines social
change to conform to existing patterns, forms and explanations. What might
‘planning’ look like in such a setting? As Escobar (1992b: 144) puts it, ‘there
is a need for some sort of organized or directed social change ... [but] catego-
ries and meanings have to be redefined’.

For indigenous Australians, legal acknowledgment of persistent rights has
opened up prospects to challenge systems of planning and accountability that
have redefined their relationship with state institutions in the 1980s and
1990s a little (Jackson 1996; Wensing 1997). One view of the negotiation
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and amendment of the Native Title Act 1993 is that it aimed to make the
unruly pluralism of ill-defined rights and responsibilities derived from diverse
systems of customary law amenable to the discipline of planning. For Aborigi-
nal and Torres Strait Islander negotiators, the aim was to open what Pearson
(1994; 1996) calls a ‘recognition space’: to open possibilities of allowing
unruly pluralism to take root in wider Australian society, to retain space for
indigenous ways of being-in-place to provide foundations for economic,
social and environmental justice that do not abdicate responsibility to a deper-
sonalised planning system, but embeds it in the lives of those who are impli-
cated in the economic, social and environmental relationships involved.

Management

Management is perhaps an even more problematic and invisible foundational
concept in the developmentalist project than ‘planning’. Its absence from The
Development Dictionary (Sachs 1992), for example, suggests that this particu-
lar technology for disciplining populations is invisible even in many critical
discourses. Yet it is discourses of management that have harnessed many
efforts to liberate the objects of injustice and oppression to regressive struc-
tures of discipline and power. Indigenous self-determination is reconstituted
as ‘community management’ — and the processes of dispossession, theft and
genocide (see Tatz 1998 on these terms; also Tatz 1999) that produced those
settlements that the Aboriginal affairs industry reconstitutes as ‘communities’,
the assumptions of sovereignty and identity, the aspirations of being-in-place
on one’s own terms are rendered invisible. Exercising the rights and responsi-
bilities to care for (and to be cared for by) country are reconstituted as ‘envi-
ronmental management’, or ‘wildlife management’ — and the ontological
primacy of the human domain at the top of the hierarchical chain of being is
surreptitiously embedded in the ‘management systems’ that are put in place to
implement ‘management plans’. The idea of people as kin to other species, as
co-equal occupants of places, as embedded in rather than outside and above
ecological relations are not just marginalised in the process but actually over-
ruled and reconstituted.

In mission settlements and government reserves, indigenous people’s lives,
resources and futures were ‘managed’ to conform to all manner of racist pre-
sumptions. In many ways, the best that white Australia had to offer indige-
nous people was a well-intentioned and dehumanising paternalism that
wanted to help the traumatised victims of history to manage better their post
frontier realities. The tools of management — education, training, organisa-
tion, SWOT analyses, infrastructure plans, needs assessments and so on —were
offered on terms that seemed generous to many. Special programmes to
equip Aborigines and Torres Strait Islanders with the things they lacked
were put in place, and a bureaucracy developed to manage it. The cultural
alienation that success produced was seen as a temporary aberration. And the
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failures reconstituted as hopeless cases, or efforts to go too far too fast (with
barely disguised imposition of a linear progressivist view of success).

Within this management-centred view of change, the persistence of indige-
nous rights is seen as simply another element to be managed, another tool in
the manager’s toolkit. The notion that it is not only residual rights that persist,
but epistemological systems, value systems, cultural institutions, systems of
customary law and deeply entrenched ways of being-in-place is only dimly
glimpsed in the management-speak of the post-native title discourses of indig-
enous development in Australia. In some places,' diverse elements of indige-
nous society, economy and ecology continue to shape everyday life for large
groups of people. The invisibility of ‘management’ as an ideological tool that
constrains and disciplines indigenous conformity, the extent to which it actu-
ally disciplines not just the realities but also the imaginaries of being-in-place,
makes it difficult to challenge. But one can begin to build an alternative vision
if one considers the difference between ‘co-management’ arrangements for
national parks or other areas (see Chapter 13), and what arrangements for
organising land use, resource use and social relations might be developed by
sovereign indigenous nations within wider processes of national governance.
Co-operation between indigenous landowners and scientists or other experts
would not be precluded by indigenous sovereignty — but the terms of engage-
ment are likely to be extremely different to the typically paternalistic arrange-
ments of co-management.

Capacity building

One of the fundamental lessons to be drawn from the development studies
literature is the need for development programmes to target capacity building
of the participants. Along with institutional strengthening (see below),
capacity building is a basic strategy in development planning. Yet what is
being built in these strategies? Whose capacity to do what is the focus of this
work? Again, the embeddedness of profoundly powerful epistemological
assumptions is difficult to escape. It is often people’s capacity to plan, to
manage, to participate in development opportunities, to conform to the
linear trajectory of rationalist development narratives that is being built. And
like so much developmentalist construction, this building is predicated on the
demolition (or rejection) of the value of existing capacities. That unruly
pluralism of cultural diversity is disciplined to conform to tightly controlled
agendas of production, education, performance and good governance.

In achieving ownership of land or resources, in succeeding in setting
up community-based enterprises, or managing community development
employment programmes and so on, indigenous communities are often set up
to fail. Resources are withheld, delayed or offered under strict and inappropri-
ate conditions. Responsibilities are imposed without concomitant rights
being recognised. Accountability is reconstituted in financial rather than
political terms, and the intended beneficiaries of capacity building exercises
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and development programmes are alienated from them. Again, the terms of
engagement are set externally to conform to the dominant verities of eco-
nomic development discourse.

Institutional strengthening

The strategic partner of capacity building in the development discourse is
institutional strengthening. Systems with unruly institutional arrangements
are difficult to manage. The recognition space created by the common law’s
acknowledgment of native title does not extend to indigenous institutions
unless they can be transformed to conform to the legal requirements of ‘good
governance’ (accountability, transparency, efficiency and so on). In develop-
ing institutional arrangements to advance recognition of indigenous rights,
the dominant developmentalist discourse strengthens institutions that it
recognises. It seeks to reproduce within indigenous institutions those rela-
tionships and processes that characterise its own institutional forms. To return
to Rose’s ‘hall of mirrors’ image, much institutional strengthening is ‘mono-
logue masquerading as conversation; masturbation posing as productive
interaction’ (1999: 177).

It is important to make it clear that this critique of the epistemological
constraints imposed by these terms and categories will not be adequately
addressed by overthrowing one set of universals for another. Marginalised,
traumatised, dispossessed and often dystfunctional indigenous societies are no
more a source of universal truth than the flawed, dehumanised and dysfunc-
tional systems whose smoke and mirrors approach to being-in-place has
entrenched economic, social and environmental injustice as characterising
contemporary social relations. In rethinking the building blocks of regional
economies in ways that might entrench economic, social and environmental
justice in the social fabric, we are unlikely to find concepts, categories and
exemplars of what might be. Where even the imaginaries have been so deeply
colonised by the dominant discourse of cleptocracy, we need to reshape not
just the relationships of power, but also the concepts, language and images we
use to describe, analyse and address the processes. We need to rethink the
building blocks that come in the form of words, ideas and propositions as well
as applying new analytical tools to the material relationships and processes.
This presents multi-dimensional challenges as much to indigenous groups as
to mainstream or progressive development agencies.

Jacobs and Mulvihill (1995: 9) coined the term ‘viable interdependence’,
Rose (1999) uses ‘situated availability” and Suchet (1999) suggests ‘situated
engagement’ as a way of focusing on the task. Jacobs and Mulvihill provide an
account of the need to problematise not just the institutions that derive from
colonial circumstances, but also to recognise that decolonisation is an ongo-
ing process that demands ongoing institutional change (1995: 13). Institu-
tional infrastructures that were once part of a solution can become entrenched
and insulated surprisingly quickly and emerge as part of the problem of
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achieving further steps along the paths of change. Similarly, it is easy to mis-
take employment of indigenous people to work within institutional structures
that deny indigenous epistemologies for transformation of such structures
into indigenous institutions (see Sullivan 1996 for Australian examples).
Strengthening oppressive institutions (whether colonial or indigenous) is
unlikely to provide a strong foundation for entrenching justice within envi-
ronmental, social and economic relations.

Negotiating

In Australia, the post-native title period has seen negotiation become a catch-
cry for indigenous empowerment. The identification of regional agreements,
Indigenous Land Use Agreements, mediated settlements of claims and
resource co-management solutions to land and resource-use conflicts in areas
where indigenous people are asserting their claims has pushed negotiation
into the strategic spotlight. Although this is essential and important, it is also a
path beset with pitfalls. The importance of expert advice, legal sophistication
and careful planning and strategising are factors that constitute ‘negotiation’
as an area in which the tension between decolonisation and deep colonisation
is acute (see also Gibbs 1999). The imperative is to constantly challenge fun-
damental notions such as expertise and negotiation as containing the
epistemological constraints that negotiation is meant to overcome. Vigilance
and openness, then, are the inescapable imperatives for those engaged in pro-
cesses that are meant to unsettle the certainties of developmentalist exploita-
tion and empower indigenous interests within landscapes of co-existence.

Scale politics: regionalism, sovereignty and
reconciliation

The intense localism of much of the political domain in indigenous affairs
represents another challenge to the far-reaching rethinking of conceptual and
political building blocks of just and sustainable regional economies. The
economic reality of many remote indigenous areas is that there is a backlog of
basic infrastructure and service provision (including housing, health hard-
ware, transport and communications infrastructure) that will be overcome
only by a revolutionary about-face from the neo-liberal bureaucrats who
guard the public pursestrings. Governments often anticipate that large-scale
resource projects may address some of these needs, although conservative
political forces have opposed regulation to ensure such projects negotiate with
local people as a matter of right, or invest in meaningful benefits for affected
communities. At a time when Australian bureaucratic and political élites are
seriously considering dismembering public health and welfare systems to facil-
itate greater levels of efficiency, discipline and control, allocation of massive
public funds to undoing decades of trauma, neglect and abuse in indigenous
settlements is unlikely. Inevitably, competition for resources (public funds,
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investment capital, tourist interest and so on) between indigenous areas is
likely to be intense. And within indigenous groups, there is no guarantee
that equity and the public good will drive successful indigenous operators
in hybrid systems that continue to devalue many aspects of indigenous
epistemologies.

There is, therefore, a scale politics to be considered. Remote indigenous
areas are no more isolated from new globalising economic relations than the
rustbelt and sunbelt industrial regions that characterise the post-modern
global economy. Taking local indigenous epistemology seriously cannot
involve denial of wider scale political economic processes. Indeed, one of the
key challenges to remote and rural community leaders is to come to terms
with complex material and ideological conditions as a basis for moving on.
But neither can we pretend that the Dreaming is ‘merely cultural’ (Butler
1998) and without economic relevance and meaning.

In exploring new models of regional governance and economy, indigenous
groups and their supporters (including those non-indigenous people whose
rights co-exist with indigenous rights such as native title) must construct
approaches that are capable not only of challenging the dominant terms of
engagement that are derived from the operations of institutions, processes
and relations that were predicated upon terra nullius, but also of encompass-
ing epistemic diversity. There is no epistemic community that bridges indig-
enous, capitalist and socialist epistemologies. And a naive or simplistic accom-
modation of diversity that denies the embeddedness of power and privilege in
social, economic and environmental relations at all scales will reproduce
the problems in new forms rather than open new possibilities. Rethinking
resource management systems, therefore, involves not only complexly scaled
political processes, but also cross-systemic conceptual processes.

In re-membering these reconceptualised building blocks into more just,
equitable and sustainable regional economies, we must address the issue of
multiple axes of identity, sovereignty and rights. If we revisit the metaphor of
reconciliation, the effort we engage in is not an accountancy-style reconcil-
iation, of bringing two sides together and balancing the accounts: imagin-
ing, building and refining landscapes in which multiple sovereignties,
epistemological diversity and shifting identities co-exist without descent into
human rights abuse and environmental or social vandalism is the hard work of
reconciliation. It is not simply a matter of dealing with local antagonisms,
local histories and local aspirations. It is not the imposition of another exter-
nally imposed (or even internally generated) ‘correct line” or ‘shining path’ to
liberation. It is not the devaluation of people of any description, but the hard
work of working with those who are the stakeholders, in the contexts that
shape being-in-place. This requires consideration of multiple scales as well as
multiple stakeholders, and organising, analysing and refining engagement
rather than strategic isolationism. And it is worth restating that this
contextualistion is not just economic and political, but also simultancously
cultural, environmental and philosophical. This multiscale, multidimensional
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openness, then, is what underpins planning for, management of and negotiat-
ing about the viable interdependence, situtated availability and situated
engagement to which Jacobs, Mulvihill, Rose and Suchet refer.

Metaphors of change: rethinking resource landscapes

Recognition of native title, metaphors of ‘reconciliation’ and ‘co-existence’
and ideas of ‘indigenous sovereignty’ offer fertile ground for rethinking
regional economic development strategies in Australia. In particular, admis-
sion that indigenous peoples are genuine stakeholders in the arena of regional
economic activity — their transformation from marginalised victims of colo-
nialism to active agents in the biophysical, cultural and economic landscape —
demands that the unquestioned privileging of the developmentalist project be
challenged at many levels in efforts to rethink resource management pro-
cesses, policies and practices. This admission will not only see the emergence
of negotiated settlements over specific sites, resources and projects, but will
also see far-reaching challenges to institutional, legal, social and constitutional
arrangements that have been predicated on assumptions of indigenous dispos-
session (in Australia, zerra nullius). The discursive space created by efforts to
meet the challenges involved opens up many concepts and strategies that have
previously seemed settled. Ideas that were once fundamental to strategies for
local or regional economic empowerment, need to be reconsidered. Ideas that
might have once been rejected as anathema to local empowerment, might be
amenable to appropriation, rethinking and new applications.

I have previously argued that ‘recognition’ of indigenous rights opens up
opportunities for decolonisation of indigenous spaces (Howitt 1998b). Rose
(1998) points out that most efforts at decolonisation are problematic, having
embedded within them tendencies toward what she terms ‘deep colonis-
ation’. The tension between these possibilities may well be an ever-present,
irresolvable reality (Gibbs 1999), but many professionals (both conservative
and progressive) seek to establish certainty by reducing the dialectical com-
plexities of new, open-ended discourses to unambiguous and singular clo-
sures. On the one hand, there is continued expansion of the racist-wedge
politics of resistance to reconciliation and co-existence, illustrated most dra-
matically in Australia by the work of Pauline Hanson’s One Nation (Langton
1996, 1997). In this view, the victimisation of rural economies by big capital
(banks, telecommunications, transport, energy, agribusiness, resources and
public administration) is exacerbated by pro-Aboriginal welfarism which nur-
tures dysfunctional Aboriginal communities to absorb public funding and
restrict access to economic resources (particularly land and minerals) to which
‘they’ are not entitled. On the other hand, within some rural and remote areas
of Australia there is a nascent suggestion that reconciliation and co-existence
may offer economic salvation to depressed and marginalised communities.
Funding for indigenous employment and enterprise development, land pur-
chases and service delivery; financial flows from special legislation such as land
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rights and native title statutes; and negotiated agreements with development
interests are all elements that are seen as mechanisms for regional economic
recovery, with some flow-on to non-indigenous sectors (Rural Landholders
for Co-existence 1998).

If the metaphors of reconciliation and co-existence are to offer a basis for
building more equitable, just and sustainable economic relations in remote
and rural communities around Australia, we need to consider how indigenous
and Western epistemologies of development might differ, and what might be
involved in community-level negotiation of new economic relations on the
ground.

Dancing at the edge of the world

The developmentalist project has long sought to bring indigenous peoples’
domains within the compass of mainstream economic relations. These areas’
relationship to the economic heartlands of society are complex and ambigu-
ous. The absence of development means that some resources remain unex-
ploited, and this makes these areas targets for exploitation and investment
(Pollin 1980; Gedicks 1993). The temptation is to rise to the challenge of
securing sustainable regional economic development by harnessing the tools
of developmentalism to indigenous goals. It would be easy to frame negotia-
tion as a strategy for doing exactly that — to do something like ‘moving
towards sustainable regional economies’. Yet such a formulation subtly rein-
forces the almost invisible epistemology of developmentalism. It is oriented
towards the linear narrative of development that this volume seeks to chal-
lenge and disrupt. Part of the implication of the argument presented here is
that there cannot be an unambiguous movement towards a coherent strategic
target. The implicit symbolism is about direction, progression and control.
And it is exactly that which I seek to challenge and unsettle here. In a wonder-
ful collection of essays, Le Guin (1989) sets about unsettling many of the con-
ventional certainties of writing science fiction. She suggests, for example, that
‘through long practice I know how to tell a story, but I’m not sure I know
what a story is” (1989: 37). Under the title ‘dancing at the edge of the world’,
she unsettles the smug assumption that, by harnessing the political, geograph-
ical, religious and artistic imagination, we can simply make the world as we
wish it to be. In the idea of dancing, we see the embeddeness of one set of rela-
tionships and processes (the dance) in others (the music, the culture, the com-
munity); in the localisation at ‘the edge of the world” we can begin to see that
every edge is simultaneously a centre; and in the whole image, we can begin to
escape the tyranny of the linear narratives of developmentalism, to glimpse the
patterns of time’s circle as embedded in these relationships and processes,
alongside time’s arrow. In such images, we may find opportunities to rethink
the building blocks we use to shape and reshape regional economies so that
we may weave into the social fabric those elements that the epistemology of
developmentalism denies exists.



5 Reading landscapes

Cartesian geographies or
places of the heart?

‘Seeing’ landscapes

In viewing landscapes, it is easy to revert to a naive common sense as the basis
for interpretation and judgement. For many observers a landscape can appear
empty when the artefacts of one’s own culture’s presence cannot be seen. In
shifting from visual observation to material engagement with these real-world
geographies, miscues and hidden colonialism are easy to resurrect. Let us con-
sider a series of images (Plates 5.1-5.12) from Australian resource landscapes,
arbitrarily (but not categorically) classified into four types — ‘natural’, ‘Aborig-
inal’, ‘industrial” and ‘signed’. Such labels are used for discursive convenience,
but they may hide more than they reveal. To some extent, what one sees
reflects much of what one already knows or expects to see. Potentially, each
viewer will see and understand different things in each image, and in each
place. As symbolic representations of places, these images present us with a
range of challenges. For example, distinguishing what is ‘signed’ from what is
‘unsigned’ depends on what signs you are adept at reading; and what is natu-
ral /Aboriginal /industrial is not always obvious.

Reading the country: resource management systems as
new geographies

We have already discussed the idea that resource management systems simul-
taneously produce both commodities and power. These economic, social, cul-
tural and environmental systems are as deeply implicated in cultural
landscapes as those in which human identities are shaped — the nourishing ter-
rains referred to by Rose (1996) and the worlds turned upside down referred
to in Leon Rosselson’s song. Resource management systems, and the actions
(and omissions) of resource managers, also create new geographies (and histo-
ries). These new geographies consist of new places; new relationships within
places and new relationships between places; new relationships between
people; and between people, places and ideas. This is as true in the case of the
location of a waste management facility in suburban Los Angeles as it is in the
case of a large-scale mine near a remote indigenous settlement, or forest
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clearances in tropical homelands of tribal people. Itis as true in the planning of
urban infrastructure in Sao Paulo or Bangkok, as planning the resettlement of
people displaced by dams in China, India and Laos or administrative decisions
in the Navajo—Hopi area of Arizona, or developing management plans for
conservation areas in Africa or Australia’s Great Barrier Reef. In all resource
management systems, the perceptions, attitudes, values, ethical standards and
aspirations of those involved are fundamental to its structure and operation.
One observer suggests ‘the most important element of an ecosystem is the
state of mind of the persons who use it’ (Blay 1984: 130).

Such matters have currency in the difficult language of post-modernist
social theory. They are, however, not of only academic interest; the issues and
their implications are much too important for that! Different perceptions and
values — different senses of place — underlie many of the geopolitical conflicts
that have shaped and continue to shape social experience at all scales. Yet in
the worlds of technocratic and scientistic dreaming which characterise so
much of the Realpolitik of resource management, there is little room for
‘sense of place’ beyond the application of sophisticated Geographical Infor-
mation Systems to document exactly what is there to be utilised. Such systems
aim to capture local geographies (at whatever scale) in a tight Cartesian frame-
work, where grid references, physical descriptions and quantitative measures
of vectors, direction and size suffice for most purposes.

If we define resource management as a technical task, there is little room for
the geographical imagination, and little reason to shift from the certainties of
Cartesian space to the vagaries and uncertainties of complex geographies. Yet
it is exactly this that this book has argued is a crucial element of a resource
manager’s toolkit:

The distinctive quality of the geographical imagination is that it aims to
grasp personal, social and environmental processes in the interrelation-
ship. For the person who has developed the geographical imagination, no
individual actions are without environmental and social consequences,
and nowhere is remote, for the entire earth is implicated in each of its

places.
(Relph 1989: 158)

Exercising responsible judgement as resource managers' requires us to
develop many skills, much knowledge and deep understandings. But, perhaps
above all, it requires ‘an act of geographical imagination’ (Relph 1989: 158).
This includes an ability to ‘read’ landscapes — not simply as if they were texts,
but as complex records of interaction, interrelationship and change over time
and space. To some extent, using the word read in this context may be too
constraining, as knowing a place, developing a multidimensional sense of
place, involves all the senses and facilities of human experience.

In the case of indigenous peoples, for example, where a strong relationship
often exists between physical, totemic and cultural landscapes, many of the



Plate 5.1 Finke River, near Palm Valley, NT. The world’s oldest riverbed in a
landscape shaped by Aboriginal land management practices over many
generations

Source: R. Howitt 1989.

PRPENE 2

Plate 5.2 Palm Valley, NT. There is always some ambiguity about landscapes. Is this
‘natural’, ‘Aboriginal’ or industrial?

Source: R. Howitt 1989.



Plate 5.3 Palm Valley, NT. ‘Wilderness’ tourism? ‘Natural’ landscape? Or tourism-
based regional development?

Source: R. Howitt 1989.

Plate 54 Harding River, near Roebourne, WA. ‘Natural’, ‘sacred’ or just a great site
for a dam?

Source: R. Howitt 1980.



Plate 5.5 Nature or culture? Where is this place? — A ‘Namatjira’ landscape in WA’s
Eastern Goldfields near Laverton

Source: R. Howitt 1990.

Plate 5.6 Andoom, western Cape York, Queensland. Open-cut mining on this vast
scale reshapes entire landscapes, affecting biodiversity, drainage and
culture

Source: R. Howitt 1994.



Plate 5.7 Mission River Estuary, Weipa, North Queensland. The ‘edges’ between
‘nature’ and ‘industry’ are often not clear-cut at all

Source: R. Howitt 1995.

Plate 5.8 Weipa, Queensland. World Heritage listed shell mound in Uningan
Nature Reserve. These massive middens confirm a long cultural history in
the area

Source: R. Howitt 1992.
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Plate 5.9 Gove, NT. There are many ways of ‘signing’ a landscape. What might one
read into this signage near Yirrkala in northeast Arnhem Land?

Source: R. Howitt 1990.
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Plate 510  Who controls access? Access to land has been a key conflict between
indigenous Australians and the mining industry since the late 1970s. At
these sites at Comlaco’s Weipa bauxite mine (left) and a WMC site near
Kalgoorlie (right), there is no ambiguity about who controls access

Source: R. Howitt 1993, 1990.
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Plate 5.11  Red Beach near Weipa, Queensland. What can be read into this ‘order’?
The sign is authorised by Comalco’s Town Manager and might easily be
seen as an effort to control Aboriginal camping. In fact it protects an area
of Aboriginal land and a popular Aboriginal fishing spot from
unauthorised tourist camping

Source: R. Howitt 1994.

Plate 5,12 Leaf litter at Weipa. What can you ‘read’ about the country from this?
Even at the micro-scale, a new literacy of landscapes provides avenues for
improved understanding. This leaf litter on a beach near Weipa on
western Cape York Penninsula reveals much about biodiversity
(mangrove leaves and seeds dominate), environmental controls (note the
presence of burnt materials, suggesting fire as an important element of
the landscape) and human actvity (the absence of plastic and other
rubbish from this tidal detritus is revealing)

Source: R. Howitt 1979.
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reasons for emphasising a professional literacy for resource managers which
extends to this skill in ‘reading’ landscapes (and an awareness of the limita-
tions of these skills), are particularly clear. When dealing with cross-cultural
relationships, miscues in reading cultural information, including sense of
place, are often easier to recognise than when we think we are ‘at home’. Yet
even when you think you are working in your home culture, miscues are
common. For example, in more familiar urban landscapes, elements of the
city’s basic infrastructure bear very different messages for people from similar
cultural backgrounds but different class, political, gender or age contexts. The
rapid transit system treasured by commuters may have displaced residential
communities; the luxury warehouse apartments treasured by international
investors may have replaced inner-city industrial employment; the global stan-
dard sporting facilities that attract international media attention to the city’s
‘quality of life’, might have destroyed remnant habitat of endangered species,
community recreation space, or cultural heritage materials. Similarly, the
exciting post-modern landscape of an international financial centre in a
sophisticated downtown area may be hostile to local homeless people, or
groups of teenage boys who get labelled as gangs. Treasured nature reserves
can be interpreted as threatening and unsafe for women or children. Similarly,
in rural settings, a city dweller’s rural idyll might be a displaced agricultural
producer’s private hell. In no circumstances can a single reading be universally
authoritative.

Many metaphors have been used to try and capture this notion of a multi-
plicity of dynamic meanings of place. Davidson talks of Australian landscapes
as narrative (1987); Kobayashi draws parallels between landscape and dance
(1989: 164-5); Myers talks about ‘the country as story’ and ‘geography as
code’ (1986: 59, 66); Soja talks of the difficulty in matching the historical
sequence of texts and narratives with the spatiality and simultaneity of maps
and geographies (1989: 1); Duncan and Duncan consider the transformation
of texts into landscapes, and vice versa (1988) (as does Myers in his study of
Pintupi lives).” Young puts it this way:

In observing and interpreting the landscape we are often immediately
aware of the human use of resources within that particular environment
... . However, ... the landscape also consists of ‘layers’, reflecting histori-
cal processes which have resulted in its continuous transformation, and
which stem from changing economic, political, cultural and demographic
factors.

(Young 1992: 255)

Much is inscribed into and recorded upon the landscape — either physically or
symbolically — which affects resource management practice. Yet remarkably
little of this information is subjected to critical analysis and interpretation.
Resource managers are rarely held publicly accountable for the sometimes
dramatic consequences of their demonstrable illiteracy in cultural landscapes.
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The power to turn worlds upside down carries ethical imperatives that should
weigh heavily on decision making.

Because of the ethical implications, it is important to tackle the tension
between conventional images and metaphors used in the dominant paradigm
of resource management, the Cartesian geographies and these more complex,
dynamic and culturally referenced spatial metaphors. We need to challenge
the image of resource management as a technical task, in which places can be
reduced to dispassionate, and to some extent interchangeable grid references
in Cartesian space. Resource managers, whose decisions have substantial
power in people’s lives, need to allow resource localities, the real settings of
our work, to become places — to see them as imbued with multiple cultural
meanings, diverse human experience, and ecological dynamism. The places in
which resource management systems are embedded are objects of contested
interpretation and uses. They are cultured places. They are places of the heart.
They are not reducible to statistical descriptions of their ‘resources’ (as if
resources are things and not relationships), nor to grid references on maps or
cells in spreadsheets.

Physical /totemic/social landscapes: cultural
geographies as ‘places of the heart’

For many Aboriginal people, the landscape in which they live is a seamless
fabric of physical, spiritual and cultural threads. The geomorphic landscape
reflects and confirms the same cosmological truths that shape the relationships
within the currently living community of people. Stanner’s description of the
Dreaming as ‘the everywhen’ (1979: 24), for example, points us to a funda-
mental ontological reference point — how cultures conceptualise the passage
of time. In most Western philosophy, the passage of time has been conceived
of (imagined) as characterised by sequential linearity. This leads Western
cultures towards ideologies of development which imagine growth as devel-
opment; more as better; past as discontinuous with the present. This is the
metaphor of time as an arrow — always constructing a trajectory towards (or
away) from something. It leads many non-Aboriginal people to imagine the
Dreaming as a time long past, a point ‘back in the beginning of time’. In
contrast, many Aboriginal ontologies emphasis the circularities of time; the
passage of time as a cycle, reflected in seasons, in lifecycles, in daily cycles, in
complex interacting, mutually constitutive cycles in which interaction and
change confirm and renew relationships. We find metaphors of breath, tide and
season here. This is the metaphor of time as a circle, in which limitless growth
involves disruption rather than development. Development, understood in
lifecycle rather than arithmetic terms, becomes a process of realisation, not
accumulation. And the Dreaming becomes an ever-present reality; a touchstone
of everyday life. It cannot be conceived as a moment in a distant past.

For many Aboriginal groups, it is as if the social fabric itself is woven from a
geographical weft (the land) and a historical warp (the creation narrative) and
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that it lies snugly over the land, simultaneously accommodating and respond-
ing to (as well as shaping and being contained within) every feature, every
place, every time and every past, present and potential person, in a diverse and
complex ontological unity.’ In ‘reading’ such landscapes even the most clever
and learned outsider is reduced to illiteracy. As Muecke points out in relation
to Mr Roe’s ability to ‘read” his own homeland (in Benterrak et 2/.,1984: 63),
the notion of literacy needs to be redefined:

[Mr Roe’s] culture has insignia which represent everything of importance
to it: clans, families, movements of people, classical myths and recent
events, animals, seasons, plant life, the layout of the country. Do we fail to
call it writing because it is kept from white or because it is erased and
redrawn during the telling of stories? Must a trace endure to qualify as
writing? A better word for [Mr] Roe than ‘illiterate’, with all its bad
connotations would be the French word analphabéte — someone who
doesn’t know one particular Western system of writing.

(Benterrak et al. 1984: 63)

The teaching of such reading requires what Suchet (1999) terms ‘situated
engagement’. There can be no simple, singular fix to teach literacy in reading
landscapes constructed in other cultures. Yet as this book has shown, the
absence of literacy in complex multicultural environments is a common source
of misunderstanding and conflict in many resource management systems.

Woodley (1992) examines provision of interpretative materials about local
culture to tourists in remote parts of Canada and discusses the interplay of
landscape, meaning and identity. In reviewing the experience of the Inuit
community of Baker Lake, NWT, she notes that there was a contradiction
involved in the task of developing such materials:

Tourists are motivated to travel to remote parts of the world by a fascina-
tion with different cultures. However, cultural differences between hosts
and guests create communication barriers that can lead to negative
interactions.

(Woodley 1992: 45)

In assisting the small Inuit community develop a visitor centre, Woodley
strove to find the common ground between hosts and visitors. She aimed to
develop materials that might provide a basis for communication to take place
between cultures. In an approach which has some parallels to the participa-
tory, empowering and interventionist approach to social impact assessment
(SIA) discussed below, Woodley argues for a highly participatory and ongoing
interpretive planning process within the appropriate communities.
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Tabula rvasa to tevva nullius to tevva mater

Cross-cultural communication, of realising the implications of a multicultural
definition of environment, is fundamental to most resource management
settings. In the case of indigenous stakeholders in resource management
systems, we have previously considered what indigenous groups might have
that is of value to resource managers. We identified two substantial contribu-
tions. First were the philosophical principles of holism, integration and ethical
responsibility — principles that are clearly embedded in ontologies such as the
Aboriginal approaches discussed above. Second was the specific ecological
knowledge of particular local resource systems. There is also an ethical dimen-
sion in regards to the intrinsic importance of individual and collective rights of
indigenous peoples, and the value of cultural diversity.

Western ontologies risk treating the earth as some sort of blank slate, a
tabula rasa on which to inscribe, and from which to trace, the aspirations and
achievements (and mistakes) of the most powerful, the most arrogant, the
most violent, the most greedy (Wolf 1982; Berger 1991; Blaut 1993). The
theological imperatives of the Judaco-Christian traditions used by some
resource managers to frame their principles (for example Morgan 1987,
1991) rely on metaphors of conquering, subduing and taming the world of
nature. The world of man, and I use the masculine deliberately, is separate
from and superior to the world of nature, and the world of business is the
highest form of civilisation: its economic and geological imperatives justifying
even the most unsustainable solutions to problems so long as they are eco-
nomically justifiable (see Suchet 1999 for a critique in relation to wildlife).

Treating the cultured landscapes of Australia as tabula rasa — a blank slate
on which to compose the wonderful narratives of the story of Australian
mining, or fishing, or forestry, or tourism — is fundamentally unacceptable on
many grounds, yet many resource systems have done exactly that. In Australia,
the metaphor of the tabuln rasa is completely unsustainable because of the
obvious presence of indigenous people. Yet, until the early 1990s, non-
Aboriginal law was sufficiently arrogant to assert its singular superiority in a
disputed jurisdiction, a contested landscape. Until the Mabo decision in
1992, non-Aboriginal law simply decreed that the land was terra nullins— as it
the settled systems of law, the consistent and continuing relationships
between land, myth and people — simply did not matter in the face of the Brit-
ish conquest of nature and people. It is such contrasts and tensions between
the conventional Cartesian geometries of resources and the complex topogra-
phies and topologies of places of the heart that contextualise the ethical imper-
atives faced by contemporary resource managers.



6 Ethics for resource managers

What does ethics have to do with resource
management?

The professional field of resource management needs to be understood in its
social, political, cultural, economic and environmental contexts. There are
many reasons why resource managers should be able to recognise and respond
to a wide range of interactions and dimensions of change in their professional
work. From the outset, it has been argued that a professional education that
isolates resource managers from understanding the wider contexts of their
actions would be completely inadequate. The need for clarity of values, intellec-
tual rigour, flexibility and openness, and professional literacy which includes a
degree of both technical and philosophical sophistication has been emphasised.
The aim, in other words, has not been to advocate a particular method or set of
methods of resource management, but to nurture the philosophical means of
choosing and refining the most appropriate available methods — the most
logical, the most effective, and the most ethical possible. As Relph put it:

Method in the absence of philosophy opens the door for confusion and
even violence because it is detached from its logical and ethical contexts.
(Relph 1989: 150)

This approach to resource management has deliberately dissented from the
dominant paradigm, in which methods and techniques are often emphasised
in ways which make philosophical and ethical issues appear remote, irrelevant
and slightly comic, in order to challenge and unsettle it. In exploring a range
of'ways of doing resource management, it has been shown that every aspect of
resource management practice is value laden. The resource management sys-
tems in which we operate — to which we are all connected for our survival —
simultaneously produce commodities and power. They are simultaneously
production systems and political structures. Inevitably, these systems also pro-
duce, reflect and reinforce values, meaning and identity. Because they pro-
duce power, they are also able to undermine the material, ideological and
epistemological foundations of other value systems.
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The four core values used as a reference point for our exploration of
resource management systems (ecological sustainability, social justice, eco-
nomic equity and cultural diversity) have been key issues in the discipline of
geography for a long time. Although they are not universal, they provide a
humane, generous and credible foundation for dealing with the practical issues
we face. Clarity about personal and collective values provides an important
foundation for dealing with the ethical challenges we all face in working at the
interface of resource management systems with other aspects of society. As
glimpsed in the case studies considered above, there are no clear and unam-
biguous answers to the difficult questions raised in the ethical domain. There
is rarely an unequivocally right way of doing things: but neither are all possible
choices equally good — nor are they, as some post-modernists would suggest,
equally meaningless. The approach developed here should not reduce us to
naive relativism, immobilised by the eftort of trying to deal with positions and
courses of action which all have some relative merit. In terms of the core per-
sonal values referred to, some outcomes are clearly better and more desirable
and more worth fighting for than others — and some are demonstrably unac-
ceptable (and worth fighting against), in the context of these values. Our
values, therefore, provide us with a crucial reference point for judging right and
wrong, better and worse, more and less acceptable, more and less desirable." And
it is these value judgements that provide a basis for dealing with ethical issues.

Resources, power and values: traditional and industrial
systems

In the resource management systems developed by small-scale traditional
societies, where local needs were the driving force for the use of local
resources, common values are central to the identification, use, management
and replenishing of the resources which provided the means of survival. Like
large-scale industrial resource management systems, these systems reinforce
power structures — some of which are far from equitable, and some of which
are unsustainable. The position advocated here is no nostalgic romancing of
small-scale, indigenous and traditional systems, but what is significant about
them is that:

o These traditional systems generally produced use values — things which
were used in social life;
They relied directly on successful management for seasonal survival;
The scale of production was such that even in the event of a catastrophic
failure of management practices, damage was geographically limited.

The development of larger scale industrialised systems of resource manage-
ment focused on production, and built on the international stage created by
colonialism and the commodification of resources as industrial raw materials,
changed each of these points of reference. In the process of alienating these
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systems from those who participate in them,’ large-scale industrial resource
management systems have relied on:

e Commodification — production of exchange values rather than use values
(trade rather than local use);

e Geographical spread of risk — mismanagement in one part of the global
system does not threaten the survival of the total system, because places
themselves have become commodified and interchangeable;

e The scale of production and impacts is of sufticient scale that catastrophic
failure of management practices has widespread consequences, with plan-
etary scale impacts an acknowledged possibility.

The overlap between the professional practice of resource managers and the
construction of social, economic and political power in industrial resource
systems is inescapable. Even a brief consideration of the interplay between state
and corporate power in industrial systems, and their impact on indigenous
people and other local resource management systems, will confirm that the
patterns of empowerment and enrichment produced by the industrial systems
are accompanied by parallel processes of disempowerment and marginalisation
(Howitt 1993b).

Inevitably, resource management can be constructed as both part of the
problem and part of the solution. What is clear, however, is that the profes-
sional practice of resource managers involves constant and substantial engage-
ment with issues to do with values and ethics. All resource management
demands value-laden choices, and the constraints on those choices involve
notions of ethical standards (among other things such as costs, quality, risk
and so on). In responding to these issues, we are inevitably required to deal
with the overlap between ways of seeing and ways of doing. In other words, it
is not sufficient to consider these questions in abstract. They are concrete
questions of practice — what do resource managers 4o, rather than how do they
think about what they want to do.

Ethics in professional practice

In the real world, issues related to values and ethics are much less straightfor-
ward in many ways than they appear within the comfort of an academic cri-
tique. There is a substantial difference between talking about making
decisions and actually making them. Recognising that decisions are also
shaped not only by technical understanding but also by the (interacting and
dynamic) influences of personality, education, culture, class, responsibilities,
relationships and so on, the picture becomes even further complicated. Where
one’s ethical ‘bottom line” is drawn in practice may be quite different to where
one would like to think it will be drawn in abstract. Some situations may be
sufficiently extreme to warrant some specific action. For example, a covert
proposal by an employer to dispose of nuclear waste in an uninformed
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community would probably provoke all of us into becoming whistle-blowers.
Such circumstances, however, are rare. Most situations are many shades of
grey rather than clearly black-and-white. Competing readings of circum-
stances, divergent vantage points and differential understanding of impera-
tives all place different interpretations on ethical concerns and consequences
of actions and omissions by resource managers. What of the situation that
involves a marginal increase in public risk, in return for maintenance of
employment and local incomes in recessionary times? What of a situation
which compromises a specific minority interest in order to produce a substan-
tial benefit to the majority population? Consider the following brief examples.

Values and ethics in practice 1: to leak or not to leak?

In 1976, soon after Aboriginal Land Rights (Northern Territory) Act was
passed, one of Australia’s leading mining companies undertook a confidential
assessment of the mineral potential of every Aboriginal Reserve in remote Aus-
tralia with a view to obtaining pre-emptive exploration titles prior to any legisla-
tive move to recognise land rights. An alternative view is that the company was
seeking to establish a land bank of exploration titles that would give both politi-
cal leverage and a long-term exploration base. Given the likelihood that existing
interests such as mining and exploration rights would act as a restriction on
Aboriginal people receiving full recognition, what should a company insider
have done when they became aware of the company’s strategy?

The company involved employed an Aboriginal Liaison Officer, who had
grown up on a reserve in southern NSW. Although part of the ‘stolen genera-
tions’, this man’s cultural and social background clearly provided a different set
of constraints on his action in this situation compared with virtually everybody
else inside the company. Faced with this dilemma, the Aboriginal Liaison Offi-
cer chose to leak the documents to Aboriginal and environment groups. His
decision had substantial personal consequences (he was sacked), as well as much
broader implications. The company’s reputation as an antagonist of Aboriginal
rights at that time was reinforced in the activist community — but the company’s
internal culture of mistrust of and hostility to Aboriginal people was also consol-
idated by this incident. For many company officers, the man’s action confirmed
the company’s dilemma in dealing with Aboriginal issues: Aboriginal people
simply could not be trusted, and were impossible to deal with. The mindset
became further entrenched, and this no doubt contributed to the sort of strate-
gies adopted by the industry in the late 1970s through to the 1990s, character-
ised by dealing as ‘good neighbours’ rather than recognising indigenous
interests as genuine and legitimate stakeholders (Howitt 1998b).

In this case, the direct and indirect consequences of the decision made by the
particular resource manager reverberate across wider geographical and temporal
scales. There was no simple ‘best answer’ to the question of what should be done
in such situations. Personal ethics and values shape the professional standards for
all of us.
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Values and ethics in practice 2: sustainability

A second example for consideration is the question of sustainability. For many
resource management students, opportunities for professional employment as
resource managers will involve participating in the utilisation of non-renewable
resources. In the context of debates about sustainability, this presents difticul-
ties. By definition, non-renewable resource management systems are not sus-
tainable in the longer term. It is not just the operational phases of resource
management systems that need to be managed equitably, but also the closure
stage. What is to be left behind? In the past, many local interests have received
little more than the dust left behind by the mines and mills after closure. Whole
communities are often expected to move on at the convenience of the produc-
ing companies (Thomas 1975, 1979). What is the ethical responsibility of the
resource planner in that sort of situation? How does one balance loyalty to
shareholders, to employer, to colleagues, to personal preferences and so on?
What are the ethical imperatives in this sort of situation?

Norgaard (1992) notes that the institutional sources of values (church, sci-
ence, state and education) are linked. The combined values of and institutional
support for scientism, developmentalism and statism for most of the nineteenth
and twentieth centuries effectively sanctioned resource managers to act as they
saw fit in the public interest:

The public sanctioned technocrats, engineers, agricultural scientists,
foresters and planners to act — to combine publicly held values with
scientific knowledge — on their behalf. This sanctioning was rooted in a
common vision of progress and a shared faith in how Western science and
technology could accelerate development.

(Norgaard 1992: 85)

In effect, the debate about sustainability represents a crisis in common values.
There is no longer a common vision, if indeed there ever was, if one tries to
include the visions, values and aspirations of those who were excluded or mar-
ginalised from the ‘common visions’ of the past. Nowhere is this clearer than in
the field of environmental issues, where the failure of science and technology to
identify problems where others are already seeing a major crisis has emphasised
the diversity of values driving current debates. As Norgaard puts it, the late
twentieth century has seen:

A pastiche of dialogues between people of different economic,
environmental, and ethical understandings working in international
agencies and academic institutions. Joined by leaders of national
governments, nongovernmental organisations and traditional cultures,
from industrial and developing nations alike, this discourse is steadily
transforming our understanding of the desirable and the possible.
(ibid.: 89)

While Norgaard might assert that ‘sustainable development is accepted as
policy’, the reality is that putting such a policy ideal into practice is far from
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straightforward or uncontested. But what we have considered in this course,
particularly drawing on the criticism of conventional resource management sys-
tems by indigenous peoples, is the need for a new ethic.

This same issue echoes in the crisis in modes of representation of human
experience; of the inadequacy of traditional models of that experience; of the
need for management systems which are cognisant of wider implications of cer-
tain actions — of cumulative impacts, indirect impacts and overlapping conse-
quences. We have heard of the desperate need for indigenous groups to achieve
renewal and recognition, to have autonomy:

Among all these Indian groups, people so mired in the interminable
process of fighting against or lobbying for programmes, applying for
funding, and wrestling with the demands of those who insist that theirs
are the social programmes that provide the single, best agenda for being
Indian, that they scarcely have time to meet with one another and
determine how they themselves might nourish their own culture.

(T. Johnson 1991: 26)

We hear the same echoes in much of the post-modernist and feminist cri-
tique of dominant industrial and social practices in the West. The idea of a
totalising discourse that could proclaim a definite set of true answers to the fun-
damental questions — whether derived from neo-classical economics, science,
Marxism, religion or political doctrine — is strongly contested in the post-
modern period. In most resource management systems, and the overlapping
political, economic and social systems in which they are embedded, faith in sci-
entism, developmentalism and statism continues to dominate. The dissident
voices, however, now come from much closer to the mainstream than ever
before. Dissident scientists such as Suzuki, dissident economists such as
Shumacher (1973), Max-Neef (1992) and Ekins and Max-Neef (1992), pro-
vide pointers to the sea change under way. They also open paths for different
futures.

Values and ethics in practice 3: to publish or not?

Closer to home, for me, was a dilemma faced in my work for Aboriginal people
at Weipa in the early 1990s (Howitt 1992b, 1994). This work enmeshed me in
the webs of relationships between Aboriginal groups at Napranum and the
mining company Comalco. In 1992, I was commissioned by the executive of
Weipa Aborigines Society (WAS) to review the previous twenty years of WAS’s
operations. WAS had been established by Comalco in 1973 as a vehicle for
funding community development projects in Napranaum (then Weipa South)
without inflaming the politics of Aboriginal land rights in the area. This consul-
tancy has become central to my role at Weipa and has involved an effort to co-
construct — with a number of Aboriginal people involved in the Napranum
Aboriginal Corporation, the Weipa Aborigines Society and the Napranum
Aboriginal Community Council, and with active involvement and support from
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Comalco staff — a narrative of the area which challenges the pre-eminence of
mining in people’s view of it. In challenging this ‘imagined centre’ (Howitt
1995), my Aboriginal colleagues and I tried to overturn deeply entrenched
views of development in which local Aboriginal people have felt alienated from
and victimised and marginalised by development processes constructed by and
for the metropolitan, corporate centre, not the remote periphery of Aboriginal
Weipa. At the same time, we actively asserted a range of alternative ‘centres’ for a
narrative of local and regional sustainability and justice. These focused on a
range of Aboriginal priorities, including such diverse concerns as improved
employment in mining and related industries, better training and educational
opportunities, language and cultural maintenance programmes, land claims and
land care issues, and improved cross-cultural programmes within the mining
company.

This work presented a range of ethical dilemmas. As anybody working
closely with any community organisation knows, the line between providing
explanation, advice and direction is difficult to draw, and always hard to negoti-
ate in practice. I found myself playing many roles as counsellor, mediator, inter-
preter and so on, as the people involved in long-running organisation-building
and cross-cultural negotiations drew me into their decisions, discussions, des-
peration and hopes. In my previous theoretical discussion of this work (Howitt
and Douglas 1983), I had emphasised the danger of engaging with mining
companies because they seemed capable of appropriating even the most well-
intentioned work to their own rather than community means. More recently,
however, I have argued that recognition of both local and wider scale fragmen-
tation within mining companies can provide a valuable way of challenging cor-
porate-centred developmentalist narratives of Aboriginal communities such as
Napranum (Howitt 1995; 1998b). But engaging with the company inevitably
means that key action cannot proceed according to community timetables,
because they are subject to negotiation with the corporate partner in the process.

The practicalities of dealing with the ethical domain in this situation can be
illustrated with reference to a book manuscript prepared during research at
Napranum in 1993. Publication of this manuscript was proposed by the Aborig-
inal people involved in the process® as a way of giving their negotiations over
transformation of the relationship between the community and company more
credibility. The book manuscript provided a wider view of the issues involved in
the relationship between Comalco and Aboriginal people at Napranum which
had been discussed in the original review. Under the title Part of the Damage? —
using a quotation taken from an interview with a past chairperson of WAS — the
manuscript argued that Comalco had clearly been part of the damage done to
Aboriginal people at Napranum in the period since mining began in the early
1960s, recent developments had provided strong foundations for the company
becoming part of the healing of this damage, through moves towards at least
symbolic recognition of and respect for the continuing interests and concerns of
the traditional Aboriginal owners of the mining areas, and acceptance of and
support for the need to Aboriginalise paternalistic structures such as those of
WAS. Like all such manuscripts, there was room for improvement, but, given
the demands of ongoing discussions with the company, the perceived need to
achieve some breakthroughs prior to departure of key staff, and the time
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constraints placed on both fieldwork and writing time by teaching and family
commitments, I was reasonably pleased with the draft manuscript which was
given limited circulation for discussion and approval in community and com-
pany circles in January 1994.*

Despite the generally positive response of Aboriginal people to the book ver-
sion of the report on WAS, many of whom felt it told much of the ‘real’ story of
their experience over recent decades, wider circulation and publication had to
be delayed when it became clear that there was a high level of unanticipated hos-
tility to the document at senior levels in the company, and that this antagonism
to the book might well derail, rather than reinforce, the whole process of
Aboriginalising WAS and healing the damage experienced at Napranum.

This situation faced me with many dilemmas. On the one hand, the manu-
script did, I believe, present a reasonable version of a story that needs to be more
widely known. My efforts to ensure that the people whose voices had so often
been silenced at Weipa were included in my account of the story meant that
many people felt that the book would be theirs as much as mine. Considerable
Aboriginal effort and excitement had already been put into planning what pho-
tographs to include in a published version. Yet the purpose of the book was not
just to bring a particular local story to public attention, but to advance a process
of local Aboriginal empowerment and recognition. In a covering letter to
Comalco’s managing director, I put the dilemma in the following terms:

I recognise that some of my interpretations and conclusions are unlikely
to be well-received within Comalco and CRA. T hope that our different
perspectives can be addressed constructively ...

It is certainly not our intention that my conclusions and comments
should become destructive of the work underway at Weipa. Therefore, I
hope we will be able to discuss any matters of continuing concern
directly, and that publication of this manuscript can play a constructive
role in increasing understanding within Comalco and CRA, and the wider
community, of the ways in which (Comalco’s) operations affect, and are
perceived by, indigenous people.

(Howitt to Managing Director, Comalco Ltd, 28 January 1994)

After considerable discussion and a meeting between myself and company man-
agers in Sydney and telephone discussion with NAC, it was agreed that publica-
tion would be delayed, and that Comalco sponsor continued research to
improve the manuscript. It was also suggested that I should be prepared to pro-
vide some input into the company at higher levels, in part to increase under-
standing of the process under way at Weipa.

Of crucial importance in NAC’s acceptance of this outcome was the Execu-
tive Committee’s concern for the fate of the NAC Executive Committee’s
request for the Comalco trustees to wind-up the old WAS, and the keenly
awaited response from Comalco to a submission to finance the transition costs
involved in transforming a paternalistic WAS into an autonomous NAC.’ In this
situation, I inevitably found myself confronted with conflicting concerns and
aspirations. On the one hand, I recognised that the purpose of the piece was to
support, not destroy, the changing relationship between the community group
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and the company; on the other hand, I’d put a lot of effort into the writing and
explanation of the piece.

It would be possible to tell this story as if the company were seeking to
silence the research. It is more appropriate, however, to see the decision as
reflecting the delicate balance between the various agendas evolving around the
study, and the relationships and processes into which the study was woven. Cen-
tral to my understanding of these is an assumption that change is possible — that
it is worth pursuing a reorientation of Comalco’s local activities towards pro-
ducing more favourable and sustainable outcomes for Napranum Aboriginal
people — and that many aspects of the processes and changing relationships are
precisely the things that are necessary for reconciliation between indigenous and
non-indigenous Australians at the grassroots level. Reverting to archetypal cari-
catures of a censorious and conspiratorial mining company at that stage would
risk negating much of the real reconciliation that is already under way. So the
purpose of the manuscript, and its place in the process became valued over its
concrete form as a potential book. The irony of this decision some years later is
that despite further research, and extended negotiations over a native title agree-
ment, and despite significant achievements in negotiations with another mining
company, it was not until April 2001 that Comalco finalised the negotiations
anticipated in 1994. In mid-1999, NAC faced financial and managerial prob-
lems that threatened their survival because the support for managerial training
requested from Comalco never appeared.

One important aspect of the ethical difficulty involved here is that other
people would probably draw the line somewhere different to my own decisions.
For people outside the specific relationships and processes woven around the
research, and into which the research has been woven, the rationale influencing
our decisions may be less convincing. For people not holding our assumptions,
particularly those more cynical than we have been about the potential for
change in a large mining company, the outcomes to date might reflect unac-
ceptable compromises and failures. At a professional level, what needs to be con-
sidered is the extent to which my behaviour was appropriately accountable and
cthical.

New values and new ethics for new regional
geographies of resources

For resource managers dealing with non-renewable resources, the challenge is
how to respond to the implications of these value debates in such systems. In
these resource systems, the balance of costs and benefits has clearly been
weighted in favour of large institutions (nation states, companies etc.) and dis-
tant markets rather than local interests. In many places, remote from the
mainstream of social and economic life, non-renewable resources provide the
vehicle for connecting to the world at large. An ethic which requires imple-
mentation of management practices which put what is contributed to local
people on centre stage, along with what costs are imposed locally (environ-
mental, psychological, cultural, social and so on), and what is left behind
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when the non-renewable resource is exhausted, would substantially change
what is acceptable, and what is possible.

For example, Rose (1988: 379) advocates a mind shift, a ‘change in percep-
tion” towards wider acceptance of a land ethic in Western thought which:

is not human-centred [and which] must involve knowledge of other liv-
ing species and other living systems [and in which] (r)esponsible action
can only be based on a sound understanding of what is going on in all
parts of the system.

(Rose 1988: 386)

In some situations, resource managers will be constrained by professional
codes of ethics or codes of conduct. For example, most universities have ethics
guidelines which constrain research. Some professional bodies, such as the
Australian Association of Anthropologists, have codes of ethics. In these doc-
uments, general guidelines are provided to suggest how one should respond
to a range of circumstances. For example, it is clearly improper to quote per-
sonal details of an informant (for instance in an anthropological study) with-
out permission; it is clearly desirable to avoid conflicts of interests in
professional domains, and to disclose them when they occur.

While such codes may provide broad guidance, and may in some circum-
stances carry considerable legal as well as professional weight, they cannot
provide incontrovertible guidance in all circumstances and situations. In the
end, it is in the complex and dynamic interface between personal values, pro-
fessional standards and institutional values and cultures that most of us have to
face these difficult decisions.






Part IV

Case studies



Solemn Declavation
Worid Council of Indigenous Peoples

We, the Indigenous Peoples of the world,
united in this corner of our Mother the Earth
in a great assembly of men of wisdom

declare to all nations:

We glory in our proud past:
when the earth was our nurturing mother,
when the night sky formed our common roof,
when Sun and Moon were our parents,
when all were brothers and sisters,
when our great civilizations grew under the sun,
when our chiefs and elders were great leaders,
when justice ruled the Law and its execution.

The other people arrived:
thirsting for blood, for gold, for land and all its wealth,
carrying the cross and the sword, one in each hand,
without knowing or waiting to learn the ways of our worlds,
they considered us to be lower than the animals,
they stole our lands from us and took us from our lands,
they made slaves of the Sons of the Sun.

However, they have never been able to eliminate us,
nor to erase our memories of what we were,
because we are the culture of the earth and the sky,
we are the ancient descent and we are the millions,
and although our whole universe may be ravaged,
our peoples will live on
for longer even than the kingdom of death.

Now, we come from the four corners of the earth,
we protest before the concert of nations
that, “‘We are the Indigenous Peoples, we are a People
with a consciousness of culture and race,
on the edge of each country’s borders and
marginal to each country’s citizenship.’

And rising up after centuries of oppression,
evoking the greatness of our ancestors,
in the memory of our Indigenous martyrs,
and in homage to the counsel of our wise elders:

We vow to control again our own destiny and
Recover our complete humanity and
Pride in being Indigenous peoples
Port Alberni 1975
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A research tool for
resource management

Even a brief review of the resource management literature reveals how impor-
tant the case study is as a method in resource analysis. O’Faircheallaigh, for
example, notes that ‘a substantial amount of research has now been conducted
into the effects of resource development on indigenous peoples, but the exist-
ing literature is overwhelmingly empirical and case study in nature’ (1991:
228). In some books, brief case studies suffice to make a general point (e.g.
Burger 1990; Ekins 1992; Knudtson and Suzuki 1992; Bodley 1982; Moody
1988). In others, more detailed case studies (Connell and Howitt 1991b;
Maybury-Lewis 1992; Cant et al. 1993; Howitt 1996) are collected to dem-
onstrate aspects of an argument or set of arguments expressed in a general
introduction. In still others, a single detailed case study forms the core of a
book that seeks to contextualise a particular case and generalise from it (Brody
1981; Gedicks 1993), or an idea or process becomes the ‘case’ to be examined
from different perspectives and at different scales: for example Blaut (1993)
provides a case study of geographical diffusionism and Jacobs (1996) tackles
ideas of empire and identity. It is easy to think that by ‘doing a case study’ we
have learned something. A lot of professional education is driven by the goal
of acquiring new information, new ‘facts” and new content. Content-led cur-
riculum development remains an enduring feature of far too much profes-
sional education in this field, and case studies provide an unequivocal
information base for content-led curricula. In setting up a series of case studies
to facilitate rethinking resource management, we have highlighted:

e The importance of interaction and change in resource management
systems;

e The complexity of relations within and between the elements of resource
management systems and wider scale (historically, socially and geographi-
cally) processes;

e The value of diversity and holism as principles in approaches to resource
management;

e The tension between bottom-up and top-down approaches to dealing
with resource management issues;
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e The importance of vantage point (among other things) in understanding
what it is we are looking at, participating in and responding to;

e The importance of linkages between resource management systems and
between elements which operate or are constructed at different scales.

A strongly practical or applied orientation that acknowledges the importance
of seeing and thinking about both the purposeful focus and wider context of
resource management rather than simply collecting and organising ‘facts’ has
been developed here. Our practical orientation has been not been treated as
independent of the need to organise ideas about key concepts, core values and
foundational arguments. Having given some attention to these issues, it is
now appropriate to turn to the case study method as a way of tackling the rela-
tionship between thinking and action. Rather than simply ‘doing a case
study’, then, the chapters that follow aim to demonstrate the value of the case
study method as a tool in pursuing improved resource management
outcomes.

In tackling case studies, both in terms of reading the literature and under-
taking one’s own research, several important questions must be considered.
What is it that one might learn or seek to learn from a particular case study?
What might one learn from a case study approach in resource management?
What ésa case study after all? Where might this method of organising informa-
tion fit into concerns about secing and thinking differently and doing resource
management better? These are important questions if one is to avoid the ‘pass-
ing-parade-of-case-studies’ syndrome. It is far too easy to find oneself drawn
into the philatelist’s approach to simply collecting case studies as objects,
rather than engaging with the material and discursive context and implications
of the issues under discussion in any particular study.

It is unhelpful to reduce a case study to a collection of ‘facts’ to be docu-
mented and discussed. This risks representing case studies as disengaged
description of material realities not requiring any engagement with discursive
realities and theory. Within geography, for example, much attention has been
given to locality studies as a particular form of case study — a case study of local
relations. In reviewing the efficacy of these studies Massey explained why case
studies cannot be reduced to ‘mere description’. After all, she wrote:

There is no such thing as totally neutral description uninformed by a
world view of what is significant and how phenomena are linked together.
(Massey 1993a: 147)

In other words, whether it is implicit or explicit, whether or not the author
critically reviews it, or develops it in ignorance, even the most descriptive case
study has a conceptual framework which affects its content, meaning and
value. It is also worth emphasising that we are talking about case studies —
studies which illustrate a specific case of something more general. The best
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Education
Making knowledge power

Communication
Making knowledge accessible

Interpretation
So what?

Explanation
Why? How?
Documentation
What? Where?

Figure 7.1 A ‘five finger’ model of academic responsibility

case studies make their readers specifically and critically aware of what the
more general case illustrated by the particular study is.

There are several reasons for using a case study approach to resource-related
research:

To provide knowledge as a basis for understanding specific circumstances
To provide an empirical basis for developing generalised models
To identify common ground in reaching policy directions across a range
of situations

e To provide a basis for making decisions.

In synthesising insights from cultural, social, economic and/or biophysical
domains case studies offer a common research method for academic and
industry research. The role of an academic researcher in resource management
extends to five responsibilities — documentation, interpretation, explanation,
communication and education (Figure 7.1). My own efforts have targeted
these responsibilities in several ways (see Box).
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Illustrating the five key areas of academic responsibility

Documention: Documenting specific circumstances and their meaning(s), pro-
viding useable documentation to Aboriginal groups about how mining compa-
nies operate, why they operate that way, what imperatives they face, why
government departments operate the way they do, what environmental, social
and economic consequences may arise from various courses of action and so on.
In an age in which the World Wide Web gives instant access to more informa-
tion than can possibly be processed, the idea of ‘documentation’ may seem out-
dated. Yet there is still a need to carefully, honestly, rigorously document and
witness events, relationships, consequences and experience.

Explanation: In many academic quarters, ‘explanation’ is deemed the highest
form of analysis. In positivist epistemologies, principal components of analytical
methods may be found which purport to measure the amount of ‘explanation’
contributed by various components of an analysis. Explanation in resource man-
agement is rarely like that. If one’s explanation is insufficient or unconvincing in
certain circumstances, can it be considered scientifically adequate? Is it reason-
able to continue advocating an explanation in the light of hostile responses from
people (whether mining industry or Aboriginal community) whose ‘reality’ is
being explained?

Interpretation: Analysis and interpretation is, in many ways, the bread-and-
butter work of the academic. Constructing meaning from known facts is not a
simple task. For students who have come to resource management from a bio-
physical sciences background, this volume aims to highlight the challenges that
are presented in the social domain. It should have also unsettled assumptions
that the nature of the task of resource management is to identify and manage
causal relations. In many circumstances, the task involves ‘creating meaning’
rather than ‘identifying causes’. In my own work, I have been involved in pro-
viding analysis and interpretation to all sorts of people. I have tried to do so for
Land Councils, for local government groups, for parts of communities, for
mining companies, for government departments, for the Royal Commission
into Aboriginal Deaths in Custody, and for various inquiries. In emphasising
meaning rather than causation, the imperative for analysts to exercise judge-
ment is highlighted.

Communication: A lot of academic work remains in the realm of description
and interpretation. Intellectuals are obliged to communicate to society about
the work that society enables us to undertake. Some peer-to-peer communica-
tion is essential, but to limit our communicative efforts to academic journals is
to miss something important. In communicating about our work, our thinking,
our conclusions, our arguments, we hold a mirror to those we work with. As one
Land Council lawyer said to me once, we are paid to think (and ‘they’ don’t
have time to) and if we don’t ‘think’ then what?

Education: In terms of academic responsibilities, education is a more profound
(and specific) process than ‘communication’. Education is not about acquiring
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new facts. Itis about developing new understandings and the means by which to
generate new knowledge, and new insights. Following Freire (1972a, 1972b,
1976) it is also the case that when we ‘really learn’ something, we are different
people.

Although case studies involve description and documentation, they also
involve interpretation of information, comparison with other situations,
making judgements about relevance, meaning and significance and interven-
tion to achieve particular goals in response to conclusions from a range of
cases. Research should also aim to provide an explanation of why and how
things are as they are, and some interpretation of the meaning and implica-
tions of the explanations proffered. Beyond that, researchers have some
responsibility to make information accessible in a variety of ways to a range of
audiences other than academic peers in learned journals and books. The task
of communication is one that often drops oft the agenda of busy researchers
who are pushed on towards the next funded project rather than making sure
the people who would benefit from knowing about the last one actually get
access to it. It also needs to be said that in the context of discussions of power
and empowerment, academic researchers’ responsibilities for educating
people about their insights and understandings do not stop at the border of
the university campus! It is all too easy for research-funding bodies to over-
look the extent to which spending time ‘on the ground’ educating research
participants about the implications and meaning of research conclusions is
integral to case study research.

Inevitably, case studies are ‘partial’ in both senses of this word. No single
study can hope to provide an exhaustive representation of all the elements of'a
particular set of circumstances, its contextual links and its historical and geo-
graphical development. So all case studies are partial in the sense of incom-
plete. Neither can any case study escape the implications of positionality and
abstractions of vantage point that shape the way information, relationships
and events are seen, interpreted and represented. Research that reaches justifi-
able conclusions will inevitably be partial in the sense of advocating a particu-
lar view and set of outcomes as preferable. This is not a retreat from
objectivity, but recognition of the relational nature of research in the highly
charged context of resource management.

One of the problems, however, is that once one recognises that everything
is related to everything else, it is easy to lose focus by trying to be exhaustive
and encyclopaedic in cataloguing things that are related and interesting.
Whether reading or researching a case study, one needs to critically consider
one’s purposive focus and informative context. In other words, case studies
should be framed to emphasise relevance over relatedness, and significance
over interest. The aim of case study research is #ot just to collect whatever
information is available on a chosen topic. Rather, a case study should use
transparent and rigorous methods to illustrate, substantiate and explore the
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implications of a significant argument about a defined topic. If this is done,
case studies can be a valuable method for identifying, linking and comparing
issues in resource management.

This notion of comparison is taken up by Jull (1992b), who suggests that:

The purpose of comparative studies in socio-politics [for which we could
read ‘resource geopolitics’] is to understand better the workings of social
and political practices [to which we could add resource management
practices] by examining different approaches taken in different (but
somehow comparable) situations in order to find better ways to solve
problems at home. Away from home we can be less blinkered by habit and
prejudice, by our upbringing and commitments and we can see more
clearly.

(Jull 1992b: 4)

Jull also notes the importance of personal travel in comparative research:

Only a personal visit makes sense of a place, of'a context and of a situation
to be compared with one’s own. Without that context it may be mislead-
ing, even dangerous, to think one knows what one is talking about.

(ibid.)

This raises the important issue of fieldwork in professional education (see also
below). While there has been a proliferation of university courses on resource
and environmental management, the prospects for including compulsory
international field experience in the curriculum have become more remote in
most institutions. Most student learning, and much comparative study must
rely on the literature — on other people’s case studies and data — to shape argu-
ments that identify, link and compare important issues.

This limitation makes it even more important to exercise critical reading
skills. This is particularly true where one finds material one agrees with. It is
very casy to be ruthlessly critical of material that one opposes in terms of basic
values and conclusions. For example, I find my students are capable of deliver-
ing withering attacks on a provocative piece of right-wing propaganda from
Readers Digest published as an article of ‘enduring significance in condensed
permanent booklet form’ under the title “Time to stop the war against mining’
(Heilbuth and Raffacle 1993). Exercising the same level of ruthless critique
against David Suzuki (Knudtson and Suzuki 1992) or Al Gedicks (1993),
however, typically proves much more difficult for them.

Doing resource management research

Applied research in resource management draws on diverse disciplinary back-
grounds and value positions. Many university courses in this field bring people
together in ways that dialectically marry the strengths of scholarship, activism
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and production-centredness. Many fields of professional resource manage-
ment involve applied research in various guises. In undertaking investigation,
analysis, interpretation of various aspects of complex and dynamic resource
management systems, one is inevitably drawn into the task of making sense of
diverse, often contradictory information from a wide variety of sources. Infor-
mation is rarely reducible to a singular set of facts open to just one interpreta-
tion. The researcher quickly learns that relevant information sets are
constructed from a variety of vantage points, with a variety of purposes, with
different assumptions about how the world fits together, and a different scope
and level of generality. The particular sense that we make of the information
available to us (or created by us in our research efforts), will depend on our
answers to a range of questions such as:

What is the purpose of our research?

What is (are) the source(s) of our information?

How might we make sense of it?

How might we recognise and deal with entirely new information?

What is our position (vantage point) within the particular resource man-
agement system? What other positions exist within it?

e  Who are the (critical) audience(s) for our efforts to make new sense of the
world?

Many manuals on social and environmental research are available that discuss
specific research methods (for example Bernard 1988; Bouma 1996; Denzin
and Lincoln 1998; Hay 2000; Perry 1989; Stake 1995). Establishing which
problems are amenable to quantitative investigation, and which require appli-
cation of qualitative methods is important (Dowling 2000). As we established
carlier, many important issues are not reducible to measurements that can be
analysed statistically. In other situations, the research problem is to learn to
listen to information that comes from beyond one’s frame of reference. In any
setting, the effective researcher quickly learns to question the nature and
meaning of information. Reading available documents, reports, opinions and
so-called ‘facts’ is always a matter of applying critical skills rather than just
reading for information. In dealing with information and interpretation in
multicultural environments, the interpretation, analysis and presentation-
through-writing are often deeply embedded within each other. Interpretation
of social meaning is not something that is produced through manipulation of
a computer software program, but involves a conversational process with
informants, checking, cross-tabulating, rechecking the sort of sense one is
making of information. While the various moments of a research process may
be deeply implicated in each other, it is nevertheless, possible to discuss some
general issues of research preparation and planning. I have long advocated a
‘Five P Approach’ to research — preparation, patience, persistence and a pen
and paper (now being displaced by a laptop and a printer!). Research is not a
random process. It is worth considering what one thinks is the difference
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between ‘applied research’ and ‘investigative journalism’. One important
characteristic of scholarly research is the contextualisation of proposed work
within an existing literature or discourse (the literature search). Opening the
discursive spaces created by existing work relevant to the proposed research
topic often opens up avenues for investigation, comparison and discussion.
Framing responses to these questions in the form of a research proposal helps
to see research in terms of engagement with real activities, places and people,
rather than as an abstract set of problems, techniques and locations (see Box).
While each research proposal will face particular challenges, common ques-
tions need to be addressed in developing research that is consistent with an
applied people’s geography approach.

Developing a research proposal

Preparing a proposal for field-based research on resource management requires
consideration of many issues. Although the specific information included will
vary depending on the details of the topic, some general guidance can be
offered.

1 Project title

This should be no more than 10 words and should capture the ‘big idea’ that
your research is about in straightforward terms.

2 Brief statement of the research problem and its context

In this section you should situate the particular problem/topic in relation to
broad issues or concerns either related to a particular site or situation, or perhaps
your course of study if you are a student. This should identify the theoretical dis-
course or professional debates that your research will engage with or address,
and explain where any proposed case study fits in. This section of your proposal
should also clearly identify the purpose(s) of the research. Explaining why a
piece of research is worth doing, or worth approaching in a particular way, is
important in framing questions of proposed methodology, theoretical orienta-
tion, research timeframes, resource requirements etc.

3 DPrincipal information sources to be used (data)

You need to make clear just what information sources you will be trying to
access in the field (in other words who will you interview and why; what docu-
ments or statistics etc. you will collect, and how). You also need to identify key
documentary sources and the existing scholarly and other literature that will be
significant in your research.

4 Other information sources to be consulted

Any research question will involve you in looking at sources of information
other than those derived from fieldwork. You need to think about material in
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academic libraries, in government departments and in private sector locations
and other places that might help you tackle your topic. You might also identify
specific people and organisations whose work might be relevant.

5 Research plan (strategy)

In this section you should outline the tasks that are necessary to complete your
project, what priority you will give each task, how you will tackle them, and how
you will evaluate your success in each. This section must identify research meth-
ods (what you will do to collect or create relevant data), and provide a basis for
thinking about ethical procedures for your proposed work (for example, how
will interview participants provide informed consent?).

6 Analysis and interpretation

In this section you should indicate any particular analytical and interpretive
methods and issues which you think will be important in your project.

7 Output and significance

In most projects, specific attention needs to be given to proposed output. For
students, this might initially be a straightforward task in the form of a set essay or
thesis. In most work, however, there is a need to consider the most appropriate
forms of presentation for different audiences and the resource requirements for
various alternative formats and their accessibility. You should also give some
preliminary consideration to the likely significance of your research.

Dealing with fieldwork

In most aspects of resource management the compelling reference point
remains the complex bundles of real-world relations — the material realities of
real-world resource management systems, real decision makers, real affected
communities and ecosystems, real commodity markets — rather than disem-
bodied theoretical abstractions of these things. Many of the relevant informa-
tion sets are simply inaccessible without fieldwork. The intersection of these
material spaces and the discursive spaces of theory and debate that occur in
rescarch is fundamental in shaping understanding of the operations of
resource management systems. Even in circumstances where we give priority
to a theoretical or conceptual agenda, the management emphasis of resource
management leads us towards an applied, realist, focus. The emphasis on man-
agement involves a concern about intervention — about affecting influence
towards ‘management’ goals — whether they involve sustainability, justice,
impact minimisation, profit maximisation, or some other set of issues. This is a
long way from the naive representation of geographical fieldwork as simply
looking around and collecting whatever comes to hand. It is certainly not the
process of seeking to identify and measure spatial causes for spatial patterns
within resource management systems.



198 Cuase studies

As Massey compellingly argues (1984a, inter alin), complex and dynamic
geographies cannot be reduced to a quantifiable dimension of space. Complex
and dynamic resource management systems cannot be reduced to summary sta-
tistics of production, reserves, prices, costs and so on. The “field” is a crucial arena
for developing, refining, evaluating and implementing our ideas and under-
standings. It simply cannot be avoided. It is also the case that ‘book learning’
changes shape when it is confronted with the grounded realities of the ‘field’.
This was certainly my own experience as a young researcher (see Box).

A formative field experience

In the late 1970s, after reading of social injustices in far North Queensland
(Roberts 1975; Roberts ez al. 1975; Roberts and McLean 1975; Stevens 1969),
I planned to undertake my undergraduate honours thesis on issues of Aborigi-
nal land rights on Cape York Peninsula. I knew there were large mining compa-
nies involved, but because I wanted to ‘help the Aborigines’, I thought I needed
to study them! En route to the ‘field” at Weipa, I was taken aside by a couple of
Aboriginal activists who expressed their concern that I wanted to study the vic-
tims rather than what they saw as the cause of the problem — the mining compa-
nies. I had already read Laura Nader’s influential papers (1964, 1974), and after
a long discussion, my research topic changed emphasis, to focus on the strate-
gies of the mining companies. But, again, the ‘field’ confounded my student
book learning. Despite the acknowledged problems at the mine at Weipa where
I was studying, evil people did not run the company with malice towards
Aboriginal people. In managing the mine—community interface, and balancing
the demands of shareholders, landowners, markets and governments, the cor-
porate strategies I was studying were shaped by a wider range of forces and
events than I had realised (Howitt 1978,1979). Had I limited my study to com-
pany reports and existing materials, it would have been easy to continue as an
ignorant critic. My field experience pushed me to become a more informed
critic, and shaped my work to be more useful in strengthening Aboriginal
understanding of the circumstances they faced. Its informed criticism also made
it less easily dismissed by the mining companies, and ultimately opened further
avenues to pursue improved outcomes in Weipa (Howitt 1995).

Of course, many challenges face field-based research in resource management.
Vested interests in resource management systems create barriers for research-
ers. Activist communities and private interests alike try to capture researchers
for their own purposes. Equipment failure, unexpected personal responses to
loneliness, violence, and a host of other circumstances, cultural miscues, mis-
understanding, natural hazards and unexpected scheduling problems can all
disrupt field research disastrously. But of course, all this raises the interesting
and deceptively simple question: ‘What, and where, is the “field”?’

In human geography there is a tradition that can be caricatured as the Boys’
Own tradition, where the field is a remote, hostile and exciting place; and
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fieldwork becomes an heroic and macho undertaking that tests the mettle and
quality of young geographers. This tradition is linked with geography’s impe-
rial links to exploration (see Howitt and Jackson 1998; Hooson 1994; Smith
and Godlewska 1994), to extensions of Europe’s frontier, to the mapping
(and acquisition) of new worlds, to the collection of trophies, trinkets (and
land titles). In this tradition, the field is contrasted with home: ‘there’ is con-
trasted with ‘here’, and ‘they’ are contrasted with ‘us’. The field, in this per-
spective, is inevitably constructed as, and responded to, as Other — as entirely
different and disconnected from the ‘non-field’; as somehow alien, unfamiliar,
perhaps threatening, certainly exciting and unusual. In anthropology, this sort
of construction of an exotic field as the location in which fieldwork is done has
produced a series of crises: the crisis of representation (Marcus and Fischer
1986; Fothergill 1992; Sardar 1992-93; Kaliss 1997), crises of authority
(Crang 1992; McDowell 1994), and challenges to the privileged status of var-
ious sorts of knowledge (Kanaaneh 1997; Jacobs 1997).

In geography, the centrality of the field to the discipline has not yet produced
pervasive critiques seen in anthropology since the mid-1980s, but there are seri-
ous questions at issue. Issues regarding the construction of knowledge through
research, the ethical implications of the research, the epistemological implica-
tions of certain research methods and the nature of cross-cultural research trans-
actions are now in debate within and beyond geography. One of the
implications of these debates is that it is increasingly clear that virtually all
research is ‘cross-cultural’, and that relations between researchers and the
people who are the subjects of research have important methodological, philo-
sophical and ethical implications. In other words, the field in which research is
undertaken does not need to be ‘out there’. Home is as much a research field as
‘away’; ‘in here’ is a cross-cultural field equal to ‘out there’. Insider fieldwork,
phenomenological fieldwork, studying up into the structures of power in our
own familiar world — the world of the family, the neighbourhood, the univer-
sity, the everyday world of our own lives — is not somehow outside the scope of
‘the field’, while fieldwork that involves travel, cross-cultural research and an
outsider status is (see for example Ellis 1998). Nast (1994) argues that feminist
field methods emphasise research as a collective activity. She notes that:

fieldwork allows ‘fields’ of everyday bodies and problems ‘out there’ to be
incorporated into and thereby subvert what has historically been the pre-
serve of the white, the masculine, the abstract — the ivory tower.

(Nast 1994: 57)

This renders the field in which research is undertaken as politicised, gendered,
classed, and always problematic. As Katz observes, this weaves together the
research moment and the other domains of social life:

I am always, everywhere, in ‘the field’. My practices as a politically en-
gaged geographer ... requires that I work on many fronts — teaching,
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writing, and non-academy based practice — not just to expose power rela-
tions, but to overcome them.
(Katz 1994: 72)

So ‘the field’ that so richly symbolised the separation of geography’s research
object from ‘the home’ comforts of the researchers, turns out to be far less
exotic and separate than many might presume. And as Kobayashi observes,
this interweaving of place, research and power embeds the field within the
academy:

It has resulted in the voices of the marginalized being taken seriously, if
only in limited contexts. It has thus empowered many to be more politi-
cally effective.

(Kobayashi 1994: 74)

For resource management, the implication of such discussions (see Profes-
sional Geographer 1994; Gibson-Graham 1996) is that those elements often
treated as externalities — outside the field of immediate competence or rele-
vance — need to be reconceptualised as internally related to professional
practice.

Even though the context may be more familiar and comfortable, a student
interviewing an academic, or surveying a fellow student/fellow shopper/
tellow resident will face many of the same issues of principle, method and per-
spective that need to be addressed as a resource management professional
doing the same things with an Aboriginal elder, a political decision maker, a
corporate manager or a trade union organiser. In each case, we are inescapably
involved in the construction, interpretation, testing, verification and commu-
nication of knowledge.

This leads us to deal with the cycle of research—action—-reflection that char-
acterises the approach of action research or participatory-action research
(PAR) (McTaggart and Kemmis 1988). This is a common approach in educa-
tion, where there is an interventionist intention in the research itself — the
rescarch aims to affect outcomes rather than simply document them. This
approach is also relevant to much social and environmental research; it is akin
to the interventionist intention of ‘management’ itself. It emphasises the dia-
lectical relationship between research and its application and refinement,
between theory and action.

This does, however, return us to precisely those issues of epistemology and
ontology that were considered earlier in terms of ‘ways of thinking’. The
knowledge and understanding produced by research is rarely in a form that
allows it to be ‘discovered’ as if it were simply waiting ‘out there’. Knowledge
is socially constructed through social processes such as research: it is always
contextualised and situated, and it is always produced in response to questions
such as: What do we know? How do we know it? What do we want/need to
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know? How might we get to know it? What are the consequences of knowing
it? (What are the responsibilities of ‘knowledge’?)

Writing about complexity: presenting a case study

One of the most difficult tasks that all resource managers face in tackling
these issues is doing justice to their own understanding of the complexity
they face when writing a report or essay. One quickly realises that the big
challenge in dealing with socio-politico-economic-cultural aspects of
resource management is to deal with complexity. In particular, the need to
address ‘polyvocality’ and the ‘multiple voices’ that provide alternative ratio-
nales, alternative readings and alternative foundations for understanding
events, processes and relationships (McDowell 1992, 1994; Rodman 1992)
requires consideration. It is precisely this complexity that often makes conven-
tional narrative styles difficult to sustain in writing adequately about resource
management. In almost any example one can think of; it is essential to identify
a diversity of ‘players’ and ‘positions’, to identify multifaceted and dialectical
links between them across time and space. This means that in writing about
complex situations, planning your writing — what to include, what to leave out
— is more important than many people realise. In advising my own students
about writing essays and theses, I emphasise the need to sit down and work
out what they are trying to say. In particular, I insist on the need to frame the
argument in terms not of the case study, but in terms of the bigger questions
that the case is intended to illustrate. I also urge them to be clear about what
they absolutely have to have in their essay to support what they are trying to
say — to be clear about what constitutes evidence, and what it allows and
doesn’t allow them to say. Next, it is essential to think about what order
things need to/might be able to come in. What different sort of sense of the
topic will their reader make of the material presented if it is presented in alter-
native orders, or with alternative emphasis? What sense do they want their
reader to make of the material? And crucially, how important is each section of
writing or each aspect of the topic in relation to the overall word limit, audi-
ence skills and so on? Careful planning will assist a writer to strike an appro-
priate balance between description, explanation and interpretation in a piece
of writing. Most writing has to do all these things, but you need to get the
balance right. In my experience, the most critical issue in thinking and writing
about complexity is time. Whether it is a student writing an essay, or a
consultant writing an impact study report, leaving inadequate time for the
writing and the thinking required to do it is a recipe for inadequate results.
In contrast, those who give themselves time to actually think, plan and
review their writing not only write better, but also understand more of the
complexity they confront and will eventually have more to offer in terms of
insight and practical suggestions.



8 Recognition, respect and
reconciliation

Changing relations between
Aborigines and mining
interests in Australia

Since the early 1990s, Australia has confronted several nasty legacies of its
colonial heritage in a rather blunt form. Overtly racist politicians, including
the ‘Independent’ federal politician Pauline Hanson,' have peddled a ‘no
natives, no exotics’ approach to defining Australian cultural identity. A great
deal of media attention and public debate throughout this period focused on
issues of indigenous rights and Australian identity that came to prominence in
the wake of the High Court’s 1992 decision in Mabo and its 1996 decision in
Wik.> Community polarisation over indigenous rights has overlapped with
divisions over questions about Australia’s constitutional monarchy, multicul-
turalism as a policy framework, migration and industrial reform. Ten years ear-
lier, when the West Australian and Federal Labor Party governments backed
away from a policy that committed the ALP to a national framework to grant
Aboriginal land rights (Libby 1989), the mining industry was united in its
vehement opposition to such recognition. Indigenous Australians faced a rep-
rehensible campaign of misinformation, misrepresentation and scare-
mongering, from which there was no public dissent among mining and min-
eral exploration companies.

Many things in the 1990s tempered the naive and arrogant myopia of cor-
porate excess in the 1980s. For example:

e Complex corporate responses to CRA Ltd’s losses in the Bougainville
rebellion;

e Incarceration of senior corporate figures in the notorious political-
industrial alliance that became known as ‘WA Inc.’;

e Negotiation of effective mining and exploration agreements by Aborigi-
nal traditional owners in the Northern Territory under the Aboriginal
Land Rights (Northern Territory) Act 1976 (McLaughlin and Niemann
1984; Howitt 1991¢; Teechan 1994);

e Considerable effort in reconciliation between indigenous interests and
some sectors of the mining industry (see for example APEA 1988; Coun-
cil for Aboriginal Reconciliation 1993);

e Recognition of the inevitability of change and the opportunities for
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competitive advantage from developing good relations with indigenous
groups (Howitt 1997a; Davis 1996; Wand 1996).

The interaction of these changes, along with significant changes in technolo-
gies, markets, management, regulation and all the other dimensions of ‘re-
structuring’ (Dicken 1998; Fagan and Webber 1994) produced a resource
management system in which it has been possible to consider the way in which
the core arguments of this book are played out on the ground.

This chapter presents a case study of why indigenous rights and the core
values advocated in this book are not appropriately considered ‘externalities’,
but must be addressed as an integral component of the decision making land-
scape of resource management. The chapter focuses on the turbulent period
of legislative, public and corporate debate in Australia through the 1980s and
1990s, and draws on field-based research and secondary materials. It argues
that recognition of native title and indigenous identity, respect for indigenous
people and their values and experience, and reconciliation through negotiated
agreements about mining projects and indigenous rights in resource regions
of Australia is a realistic framework for achieving more just, sustainable, equi-
table and tolerant outcomes in mining communities throughout Australia.

Terrva nullius: the legacy of colonialism

Before 1992, Australian governments operated land and resource manage-
ment systems as if Aboriginal and Torres Strait Islander peoples had not
existed or held any rights prior to British settlement. Although it was a con-
tested notion in international law at the time (Reynolds 1996), the British
argued that they acquired sovereignty over Australia by right of discovery and
settlement because it was legally terra nullius—land belonging to no one. The
Australian colonies established systems of land titles and property rights that
ignored the possibility of indigenous Australians holding any legal status or
enforceable rights. The doctrine of terra nullins was not finally entrenched as
the underlying principle of Australian property law until the late 1830s and
carly 1840s. In 1832, for example, Tasmania’s Governor George Arthur
urged the Colonial Office to avoid repeating the ‘fatal error in the first settle-
ment of Van Dieman’s Land, that a treaty was not entered into with the
natives’ (cited in Reynolds 1996: 115). In further correspondence with the
Colonial Office in 1935, Arthur continued to urge the conclusion of a treaty
before settlement commenced in South Australia, and a similar policy was
advocated in 1836 by the military commander at the fledgling Swan River
colony of Western Australia (Reynolds 1996: 115). In 1840, the British
Crown concluded the Treaty of Waitangi with Maori chiefs in New Zealand,
where the crown faced military defeat and expulsion from its dominion (see
McHugh 1991). Despite the “air of unreality surrounding the prevailing legal
and constitutional pretensions [which was] apparent to clear-eyed settlers’,
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colonial policy in Australia contrasted with policy across the Tasman. It was
also in contradiction to the longstanding paternalism of the British Crown’s:

protestation of goodwill towards tribal peoples and its assumption of a
protective role in its relations with them, particularly their land rights.
This paternalism is manifest in the formalities of Crown-—tribe relations
throughout most of the 350 years of imperial activity. For the most part
Crown authority over tribal peoples and their land was established not by
usurpation or conquest but by treaty. Even where tribal people were forc-
ibly vanquished by the British their subjugation was secured formally by
treaty rather than reliance upon the fact of enforced submission.
(McHugh 1996: 308)

There is no simple explanation of why the British failed to heed the advice of
people such as Arthur, and why they persisted with the fragile myth that
crown sovereignty in Australia was established neither by settlement nor con-
quest but by occupation. Reynolds suggests that it was, perhaps, simply too
hard:

The vast size and the nature of the Australian continent made nonsense of
theories of sovereignty which emerged in the British Isles during the early
modern period. At any time in the nineteenth century there were many
sovereigns in Australia and many systems of law. The fiction of settlement
by occupation allowed this reality to be overlooked, something which
couldn’t have occurred if it had been accepted that the British established
themselves by cession or conquest. If colonial government had sought to
have Aboriginal communities cede sovereignty they would have been re-
quired to do the hard work of negotiation over a long time in all parts of
Australia. Treaties or other formal agreements would mark the spread of
British sovereignty and pin it down in time and space.

(Reynolds 1996: 117-18)

The crown’s self-serving paternalism has not protected indigenous peoples in
the Commonwealth from the burdens of the colonial and post-colonial
hunger for resources. In Australia, the legacy of the legal fiction of ‘occupa-
tion” was a system of property law and resource rights that denied that ‘there
were many sovereigns in Australia and many systems of law” (ibid.: 117) and
entrenched and enforced the prerogative of resource developers, particularly
miners. State laws submerged pre-colonial sovereignties, identities, laws and
rights of indigenous peoples throughout the continent (Bartlett 1993).
Indeed, indigenous Australians were categorised as occupying the bottom of
the ‘great chain of being” (Maybury-Lewis 1992:38-9). The doctrine of terra
nullius was confirmed in the Gove Land Rights Case (Blackburn 1970).* Even
the action of establishing Aboriginal Reserves, an act which Reynolds (1987:
133) argues was intended to create islands of native tenure remaining above
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the flood tide of settlement was seen by Blackburn as a confirmation of the
absence of indigenous rights, because:

it implies not that the sovereign recognizes rights in the natives, but that
it has the power to dispose for their benefit of any lands, irrespective of
what the natives claim.

(Blackburn 1970: 253)

Anti-Aboriginal racism has been as deeply entrenched in Australian thinking
as the structural racism of terra nullius was entrenched in Australian law. The
expansion of agricultural and pastoral settlement in Australia created a huge
hunger for land and water; the discovery of gold from the 1850s whetted the
colonies’ hunger for resources and capital (Howitt 1993b). Industrialisation
and developmentalism dominated as the twin pillars of public policy in shap-
ing land, resource and property law.

The Mabo decision and native title

On 3 June 1992, however, the Australian High Court delivered a judgement
which transformed the geopolitics of resources in Australia. The decision was
the culmination of an action commenced by five residents of Murray Island
(Mer) in the Torres Strait, including Eddie Koiki Mabo, in May 1982 (Map
8.1). The claimants sought a declaration that annexation of their traditional
lands and waters to Queensland had not extinguished their pre-existing rights.
By 1992, Mr Mabo and two other plaintiffs had died, but the High Court
confirmed the existence and persistence of their right ‘as against the whole, to
possession, occupation, use and enjoyment of the lands of the Murray Islands’
(Orders in Mabo [no. 2], see Bartlett 1993a). The key conclusions of the
judgement can be summarised as follows:

e Indigenous Australians had rights that predated the acquisition of sover-
eignty by the British Crown;

e The common law was capable of recognising these rights and obliged to
do so;

e Following settlement, the crown could extinguish native title by granting
interests in land with a clear intent to extinguish native title (for example,
interests which involved exclusive occupancy such as freechold and some
leasehold titles);

e Unless specifically extinguished by a valid act of government which
expressed a clear and deliberate intent to do so, native title persisted as a
common law property interest in contemporary Australia, with the con-
tent of the native title interest determined according to the law and cus-
toms of the indigenous people connected to the land in question;

e Native title could also be extinguished in the event of loss of connection
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between the people and the land, by extinction of the descent group, or
by loss of law and custom,;

e Native title could only be surrendered to the crown and was otherwise
inalienable;

e Action to extinguish native title must be consistent with the terms of
overriding Commonwealth legislation (such as the Racial Discrimination
Act 1975);

o The legal principle of terra nullius, long assumed to underlie Australian
land and resource management systems and to exempt Australian govern-
ments from dealing with pre-colonial interests, was not supportable.*

Despite confirming the massive extinguishment of native title, and refusing to
consider the possibility of residual sovereign rights of indigenous Australians,
the Mabo decision was widely seen as overturning colonial relations between
governments and indigenous Australians — a judicial revolution (Stephenson
and Ratnapala 1993). The recognition of native title in Mabo [no. 2],
however, was limited. The High Court identified passage of the Common-
wealth’s Racial Discrimination Act 1975, as the point at which discriminatory,
arbitrary and immoral extinguishment of native title was rendered illegal.
Prior to that Act, titles created by virtue of colonial violence, theft, disposses-
sion, removal and marginalisation were legal. The crown had a peremptory
right to extinguish native title derived from its claim to radical title on acquisi-
tion of sovereignty. As Aboriginal and Torres Strait Islander Social Justice
Commissioner Michael Dodson observed:

In confirming the Crown’s right to claim sovereignty and gain the power
to extinguish native title, the source of that right was not scrutinised to
any substantial degree. The High Court appeared conscious of the flaws
in the theories by which the Crown claimed sovereignty over new territo-
ries and ‘acquired’ for itself the right to extinguish Indigenous titles but it
deemed these issues non-justiciable. The Court restated the view that the
acquisition of sovereignty gives rise to the right to extinguish native title
... It is the exercise of this ‘paramount power’ rather than the claim of
sovereignty itself to which the dispossession of Indigenous people is
attributable ...

The assumed power to extinguish the property of Indigenous people
was sanctioned by the common law in Australia in Mabo [no. 2] ... [an
act which] amounts to the entrenchment of the legacy of colonial racism.

(Dodson 1995: 78-9)

Despite its limited recognition of persisting native title at common law in Aus-
tralia, governments and industry saw the decision in Mabo [no. 2] as a source
of great uncertainty and threat. The validity of titles created without regard
for native title since 1975 was brought into question, as was the status of
indigenous Australians’ rights and interests in areas throughout Australia. The



Recognition, rvespect and reconciliation 207

Papua New Guinea L
«

T &
Boigu o

Torres g'trgit _' ‘
Sl 60 . Mer
ot
449
Muralag@'3
Coral
Sea
CapeYork Princess

Peninsula Charlotte

Bay

Map 8.1 Torres Strait showing Mer (Murray Island)

Mabo decision dealt only with specific claims of Torres Strait Islanders on the
island of Mer, in the castern Torres Strait. It left untested the nature and
extent of native title that might remain on mainland Australia. And it left
untested the question of how continuing indigenous interests in lands, seas,
waters and resources were to be accommodated in specific places where a
system predicated on the absence of indigenous rights purported to create
new and inconsistent interests for non-indigenous interests.

In 1991, in the wake of indigenous protests during national celebrations of
the bicentenary of British settlement in 1988, and protests at the Brisbane
Commonwealth Games, and prior to the decision in Mabo [no. 2], the Com-
monwealth established a Council for Aboriginal Reconciliation. The Council
was established under Commonwealth legislation, with a charter to promote a
formal reconciliation between Aborigines and Torres Strait Islanders and
other Australians, and a term that would expire on 1 January 2001 — the
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centenary of federation in Australia (Council for Aboriginal Reconciliation
1994: ch 3). Reconciliation, like the High Court’s belated recognition of
native title, was greeted with ambiguity amongst indigenous Australians and
their supporters. The risk was that entrenched racism would see native title
reduced to a restricted bundle of use rights with no contemporary benefits’
and the reconciliation process reoriented to become a reconciliation of indige-
nous people to their dispossession.’ The early 1990s, however, saw a number
of events which further transformed the cultural politics of identity in Austra-
lia and interacted with the Mabo decision in ways that directly affected the
geopolitics of resources.

Mining and Aborigines

The history of the mining industry in Austr