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ABSTRACT

Community Economic Developm_ent (CED) is a strategy to revitalise a
community;s economic, social and cultural dimensions. Itis meant to help ailing
communities heal and grow through a process of community-directed analysis,
planning and project implementation. Because CED is a non-market response to |
social and economic problems, it necessarily depends on financial and
institutional support from the government

CED's success hinges on the amount and type of support received from
the three levels of government. Itis important, therefore to undertake a detailed
anélysis of government policy towards CED in order to determine if it is properly
formed and directed.

The literature review at the beginning of the thesis provides a theoretical
background for CED, including a working definition, the political economy of CED
and some ideas oh the economio theory of CED. The literature review is
followed by an examination of 40 years of government policy towards CED.

The government has been involved in CED in Manitoba for the past 50
years. The considerable archival material ihat documents this relationship is
examined. This analysis will trace the ‘evolutioril of government policy up to the
present. Both successful and not-so-successful programs will be analysed. The
results of semi-structured interviews with a variety of key informants will reveal
how government policy has significantly impacted CED- and will offer

recommendations for its improvement.
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Chapter 1: Introduction
1.1 Background
Throughout its short hiétory, the term ‘community economic development”
(CED) has generated a variety of definitions and, many critics would say, has attimes
been appropriated by groups who do not respect the true spirit of the discipline. The
type of action taken in a CED program should I.ogically follow from clearly stated
goals, and the genesis of those goals will be found in one’s interpretation of CED.
Deciding upon a working definition, therefore, waé one of the first cornerstones laid
in tﬁe development of this thesis. For réasons explained at the beginning of chapter
two, the following definition was chosen:
CED is a community-based and community-directed
process that explicitly combines social and economic
development and is directed towards fostering the
economic, social, ecological and cultural well-being of
communities [BC Working Group on CED].

It is through this lens that government policy and CED will be analysed.

Because the communities where CED is implemented have few resources,
government participation is essential. In fact, one CED supporter has stated that
because CED necessarily is a non-market intervention, the role of government is
crucial'. The success of many CED initiatives depends on the type and level of
support received from the government; it is therefore worthwhile to conduct an in-

depth analysis of government policy towards CED. As the major funder of CED

projects, government must be continually looking for ways to improve its policy.

'As per my interview with Garry Loewen on March 23, 2005.



Unfortunately, government funding is too often accompanied by strict regulation of
initiatives, making it impossible fér communities to take control of their future and
thereby diluting the effectiveness of a CED strategy. Depending on the political
@limate, governmenits can also put too much emphasis on private-sector involvement
- and not enough on community participation. Indeed, the most common source of
variance in interpreting CED can be found in striking the right balance between
economi'c and social progress. When too much attention is paid to the economic,
CED becomes business development; when social amelioration does not inclu_de
acquisition of job skills, job creation, development of sectoral linkages and community
self-sufficiency, CED can turn into a form of self-defeating welfare delivery.

Examination of a variety of government policies revealed a continuum of
program types ranging from highly CED-oriented (and | would argue, successful for
that reason) to virtually void of CED tenets . For example, the Fund for Rural
Economic Development Agreement Fund (known as FRED), which caused
meaningful change in the Inter-lake region, is an example of successful CED. Onthe
other hand, the Winnipeg Development Agreement (WDA) was not community-based
nor focussed and consisted largely of bricks and mortar business development.
Unfortunately, many government programs lie closerto the side of the continuum that
favours business development over a true CED approach.

In _spi.te of the number of programs | examined that did not qualify as CED per -
se, the research revealed a trend towards improvements. My research suggests that

this evolution is at least partly due to the improvements in CED theory itself and to



the vibrant social-activist climate in Manitoba. Winnipeg in particular is home to many
community-based organisations and non-profit groups that work hard to promote the
CED agenda. These groups have received crucial support from charities like the
Winnipeg Foundation and the academic community, and as their profiles have
increased, the government has taken note.
Forbetter orworse, governmenthas beeﬁ engaged in CED since its inception
and there is considerable archival material to document its involvement, beginnihg
“in Manitoba in the1950s. Government employees such as Jean H. Lagasse and
Walter Hlady demonstrated animpressive and deep understanding of the underlying
causes of poverty in Aboriginal communities, and their proposals for what was
referred to as ‘community development’ were visionary for the times. The provincial
government set up the Manitoba Community Development Services - in cooperation
with Indian Affairs - in 1958, and the Canadian community development movement
was born. In fact, other provinces used Manitoba as a training and recruitment base
for community develdpment officers. [McEwen, 16].
Governmentinvolvement with CED cbntinued throughout the 1960s and 70s.
On the provincial front, important policy was introduced by the NDP’s }Guide/ines for
the Seventies. A change in government prevented many policies from being
implemented, but the Guidelines can sitill serve as an example of how government
can produce coherent policy to address specific problems. Thé Fund for Rural
Economic Development Agreement (FRED), a bipértite (provincial/federal) program

which ran between 1967 and 1977, provides an example of a successful government



program. As we will see, the secret té FRED’s success was a coherent link between
CED theory and its implementation, and the ability of the initiative to survive changes
in both governments.
 Wewillalso see examples of government policy that fall short of its goals. The
1980s and 90s represented turbulent times for marginalised communities as the
government began to deal with issues of Aboriginal self-government, the growth of
the urban-Aboriginal population, environmental concerns and rapid inner-city decay,
all the while under intense pressure to cut costs for social spending. The important
- theoretical progréss made in the CED community in Canada was noticed by the
federal government, but rarely was it translated into policy action. At times
government policy heavily favoured economic development to the exclusion of social
concerns. Governmentwas also criticised for its tendency to design top-down, one-
size-fits-all programs that did not reflect the needs of individual communities nor
embrace CED principles. However, at the provincial level in 2001, a huge step was
taken with the édoption of the CED Lens, a comprehensive government-wide plan
to integrate and implement CED principles into its broader policy framework.
The emergence of the Provincial CED Lens has placed CED in Manitoba at
a crossroads. According to The Canadian CED Network, ‘the most comprehensive
engagement with CED is clearly taking place in Manitoba . . .’ [2003, 83]. The
government clearly states that ‘business as usual’ has not provided equal opportunity
to all Manitobans and that it wishes to balance business objeétives with a

community’s social and environmental development.



The Lens shows the Province’s willingness to adopt CED prinéiples and this
attitude is the first step in overcoming the disparity between talking about CED and
actually implementing it. However, my research also revealed how precarious this
first step is;} some key informants believe that the more difficult work lies ahead.
Institutional structures need to be placed, civil servants need to be educated about
CED and convinced as to its value, all government departments have to coordinate
their activities to support CED and a mechanism must be found' to protect the policy |
from a change in government (many think legislation is reqdired). Furthermore, the
federal and municipal governments will have to go through this whole process so that
the resources of all governments can be efficiently funnelled into CED.

Although CED still faces many challenges, we have to remember that lives
have already been improved because of government-supported CED. If we can
improve policy, even more communities can be turned around. | hope that this thesis
will be of use to policy designers, and ultimately to communities in need.

1.2 Methodology

To gather information about these issues, my research used qualitative
methods. Chaptertwo s a literature review. Chapters three, four and part of chapter
five analyse archival reseakch on CED policies implemented in Manitoba during the
past 40 years. Chapter five élso presents the results of data obtained through the
administration of semi-structured questionnaires during in-person interviews with a
variety of key informants. Key informants were chosen from two groups: government

officials and community activists. Government officials were able to provide a more



in-depth perspéctive than one can glean from the archives and could clarify points
of confusion or misunderstandings. Chapter six offers cohclusions.

Because community participation is essential to the success of CED, it was
also imperative to consider community activists’ perceptions of government policy.
Winnipeg is home to many vibrant community associations that undérstand the
needs of their communities and work hard to advance their improvement. Any thesis
on CED in Manitoba would not be complete without including their perspectives. This
thesis is heavily weighted towards CED and Aboriginal communities and, therefore,
the inclusion of Aberiginal community-activists in the interviews was also deemed

‘essential.



Chapter 2: CED - A Literature Review
2.1 Defining CED
Broadly speaking, CED is a collective process people embark upon in order

to improve their well being [Loxley (1985) 1]. Broadbent notes that the continuing
evolution of CED makes it difficult to pinpoint an exact definition [2]. Further
complicating matters is the possibility of approaching CED from two perspectives;
Fontan has referred to the ‘liberal local development’ approach which he contrasts
to Swack and Mason’s more ‘progressive’approach. The former definition refers to
the combined effort of business and government to stimulate and/or maintain
businesses so that they in turn can create employment, presumably in keeping with
‘trickle down’ economic theory. The latter approach is defined as follows:

. . . an effective and unique strategy for dealing with the

problems of poor people, powerless people, and

underdeveloped communities. As an intervention

strategy in an underdeveloped community it does not

seek to make the existing conditions in the community

more bearable. Instead, community economic

development seeks to change the structure of the

community and build permanent institutions within a

community. As a result, the community begins to play a

more active role vis-a-vis the institutions outside the

community, and the residents of the community become

more active in the control of the community’s resources

[Broadbent quoting Swack and Mason (2)].

The difference between a more business-and-employment definition and an

approach which emphasises community involvement appears over and over in the

literature. The origins of this dichotomy can be traced to opposing views as to the

- causes of poverty. One group believes that social conditions improve only after



economic opportunities are offered, and allow people to make individual choicesfrom -
a menu of social opportunities. The other sees little pointin improving what are often
short-term employment opportunities in a community without a strongj social fabric,
and doubts that opportunities are truly offered equally across society.

Regardless of which definition one subscribes to, one must acknowledge the
importance of both econorﬁic and social objectives. Broadbent prgfers the latter
description because it specifically incorporates social and economic concern (3).
This definition coincides with Wisner énd'Pell’s belief that CED must focus on more
than economic factors and include social and cultural issues.. They support an |
“integrated approach to development” [Loxley (1985) 2].

CED must refer to moré than economic indicators. Even mainstréam
development economics, a close relative of CED, insists that the three objectives of
development are: 1) to improve the distribution of basic sustenance, including food,
shelter, health and protection; 2) to improve standards of living by way of
improvements in income, education, cultural and humanistic values; and 3) to
increase the number of social and economic choices to individuals, thereby releasing
them from servitude to others and alleviating human misery [Todaro (2000) 18].

Quality of life concerns more that income. Once a community’s physical
necessities have been met, social and cultural activities give depth and meaning to
the lives of individuals. The environmentin which a community exists is also of great
importance. Not only is environmental sensitivity necessary to ensure the

conservation of resources for future generations, but many people still feel a deep



connection with nature that also adds to the richness of their lives. Because of the
importance of social, cultural, ecological and economic indicators, combined with the
emphasis on community initiative required for me.aningful CED, this thesis will adopt
the following definition:

CED is a community-based and community-directed

process that explicitly combines social and economic

development and is directed towards fostering the

economic, social, ecological and cultural well_—being of

communities [BC Working Group on CED].
2.2 Political Economy of CED

CED becomes necessary when the status quo does not offer solutions to

communities in trouble. lnde‘ed, the status guo can often be identiﬁed as the cause
of the problem. As noted by Loxley, an Aboriginal community which has been
relocated to make way for hydro-dam construction can hardly be expected to adapt
to its new situation without.experiencing tremendpus upheaval. He also points out
that the marginalisation of Aboriginals has been a sustained, historical by-product of
Canadian economic development and that, therefore, native communities are not
likely to turn to main-stream society for solutions [1985, 3]. CED is meant to provide
alternatives to people who have not benefited from the ‘business as usual’ model of
economic activity. Debate continues as to why certain communities are left out of
mainstream economic activity. In order to understand the current state of
marginalised communities, we will next examine how globalization - as a logical

response to the earlier success of the social-welfare state - has exacerbated the

already precarious situation of communities in crisis. We will then examine a Marxist



analysis of surplus and productive vs. unproductive economic activity, wherein the
origins of that crisis aré' revealed. |
. 2.2.1 Social-welfare state
In pre-industrial societies, economic activity was much more a part of the
broad social fabric of society. Labour served two purposes; it allowed one to provide
for one’s self, and it allowed one to participate in the community in a way that
ensured community stability and social harmony. With the advent of capitalism,
econpmic activities became dis-embedded from society. As new societal problems
arose out of industrialization (child labour, loss of property and skills, alienation,
massive urbanization and harsh working conditions), government adopted the role
| of mediator of the conflict between capital and labour, and the social welfare state
was born [Rice and Prince, 6,7]. Today, it is suggested that the globalization is
allowing the economy to be dis-embedded from the state the same way that local
" economies were removed from pre-industrial social relationships [Ricé énd Prince,
7]. The challengé communities face then, is writ large for Canada as a whole. CED .
must be placed within the reality of globali-zatio.n.
2.2.2 Globalization
The advent of globalization has added a new dimension to the assauit on
already marginalised people, and caused new groups to be added to the list of
communities in need. The implementation of NAFTA and growing strength of the
WTO has strengthened the position of transnational corporations and effectively

undermined the role of the nation state in fashioning the fate of its citizens. As the

10



power of corporations is increased in an ever-growing global economy, both
corporations and governments are willing to expose individuals to more economic
and social risk, while at the same time u'ndermining their collective efforts to -
ameliorate these risks [Rice and Prince, 7]. Even wealthy states such as Canada are
finding it increasingly difficult to maintain their economic infrastructure and social
programs. Many corporations are so large and powerful that they can influence the
global economy more than most nation states [Rice ahd Prince, 21]. Itis inevitable
that public wealth distribution must sufferina system which routinely hobbles policies
favouring public ihterests without equally disadvantaging the business community.
When public coffers cannot be maintained because of decreasesin corporat,e.taxes,
the ability to replenish them from personal income and consumption taxes will not be
sustainable. The inevitable outcome is the decline of political credibijity and social
prbgrams [Lockhad, 115].

Many communities are not just going through a rough period due to cyclical
swings. Globalization has introduced structural Changes Whiéﬁ have profoundly
affected communities. Increases in technologically-based productivity have grown
quicker than economic expansion, causing well-payihg manufacthring jobs to
disappear. The redistributive crisis precipitated by globalization has ledto dramatic '
upheavals in such social structures as the family. Today’s families tend to form later,
have fewer children, be less economically stable and liable to stay together
[Lockhart, 117-18].

Rice and Prince confirm the seriousness of the ramifications of globalization

11



nn social policy. In keeping with market-liberalization philosophy, difficult political
decisions are presented as issues of economic determinism. Many Canadians
believe that social policy must concentrate on purely economic issues, to the
exclusion of social, creating a schism with business and government leaders onone
side, and community leaders on the other. Rice and Prince charge that globalization
nas turned social policy into afiscal debate concerning only economics and ignoring
the growing insecurity in the labour market. Social-policy analyéis is forced to use
private-enterprise ideology to determine which ‘programs to cut or keep [141]. So
whereas social polfcies were once able to ameliorate the inherent inequities of the
status quo and keep the plight of disadvantaged communities off the public radar
screen, the steady retreat of the welfare state has resulted in an intensification of
societ_al ills.

The welfare state is certainly on the defensive in Canada, and those who are
gaining power in the global econdmy are constantly looking for ways to restrict public -
policy [Rice and Prince, 240]. But the rnodern state is not powerless and there is a
commitment from federal, provincial and municipal governments td CED. Some
~ economists are even beginning to question the perception that globalization is
inevitable, showing compelling evidence that corporations threatento move far more

than they actually do®. The factthat the Manitoba Alliance for the New Economy (an

2 For a detailed analysis of this position, see ‘Is Globalization a Reality, a
Tendency, or a Rationale for Neoliberal Economic Policies?’ by Chernomas, R. and
Sepehri, A. in Yildiz Atasoy and William Carroll (eds) Global Shaping and its
Alternatives.

12



alliance consisting of the Universities of Manitoba, Winnipeg and Brandon, the
Canadian Centre for Policy Alternatives, senior government policy makers and CED |
practitioners, all working with the support of a grant received from SSHRC) received
the funding it did shows that public policy is still somewhat tuned to community
concerns. One of the goalé of this thesis is to better inform the government in the role
it plays and to ensure that the money speht on CED initiatives is used in the most
efficient manner possible. Recommendations will have to include ideas from a more
radical® p’aradigmAthan mainsfream business theory.
2.2.3 A Marxist reading
A Marxist analysié of CED puts the concept of social surplus at the centre of
the discussion. Gunn and Gunn define social surplus as ‘the difference between the
| net product of a society and the consumption (in individual and collective forms) that
is essential to maintain those who do the producing’[3]. Capitalism produces huge
amounts of social surplus which is first taxed (in theory, but businesses are very
adept at avoiding taxation), then re-invested by business or consumed [Gunn and
Gunn, 5]. The goal of CED is to re-direct as much social surplus as possible into the
community and put it to use in a more efficient way.
Gaining control over social surplus while operating within a capitalist society
certainly has its challenges. 'MaD(ist theory tells us that the raison d'etreof capitalism
is to funnel social surplus away from society at large and put it into the hands of

certain individuals. It is when this process is most efficient that entire communities

*Radical is used in the sense of getting to the root, or the fundamentals of an issue.
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face economic deprivation. Most people in the Western world are convinced as to
the superiority of the capitalist system in ihcreasing productivity and stimulating
innovation. But a careful analysis of our economy reveals serious flaws. The rate of
growth of GDP in Western economies has proven to be uneven and unreliable;
economic booms and busts permeate our lives and make the idea of a steady,
reliable income a thing of the past. Even when the economy does experience a
growth épUrt, the attendantincreasein pollution and resource depletion creates more
long-termproblems than it solves. Failure to meet basic needs is a recurring theme
in a capitalist system; even the richest countries have large minoriﬁes of poor, while
the Third World remains out of reach of the benefits of the capitalist system.
Although the huge improvements in our standard of living experienced in the
first part of the twentieth century were certainly attributable to the ability of capitalism
to increase productivity, we have to remember that a more equitable distribution of
those gains was only obtained where labour was able to organize and demand its
share. Not only has the power of unions been greatly undermined by the threat of
corporations to change jurisdictions, but the essence of late twentieth/early twenty-
| first century capitalism has changed. The capitalist system is no longer as efficient
at putting social surplus to productive use. Today's businesses do not invest heavily
in research and development and new capital equipment; huge amounts of social
surplus now go into legal fees, marketing and corporate take-overs. Today, private
economic activity is dedicated to the realization and division of social surplus, not to

its production. The circulation of social surplus, in the form of finance capital, has

14



become a dominant player in the modern economy [Gunn and Gunn,} 54]. Capital
can be productive - when itis invested in capital goods or research and development
- or it can be unproductive - when it is used for speculation.

Discussion of unproductive and productive economic activity can be traced
back to the classical economists, including Marx. Wolff, who uses Marx’s_-deﬁnition
of productive and unproductive economic activity, says that ‘. . . productive activity
creates both use value and exchange value and hence, commodities. Unproductive
activity affects the disposition of commodities, but creates neithér use value nor
exchange value’[Gunn ahd Gunn, 55]. When Wolff examined the economic sectors
in which one finds unproductive and productive activity, he found that between three-
quarters to four-fifths of government expenditure goes to directly usable services and
goods, such as infrastructuré. This is in contrast to his estimate that twb-thirds of
surplus value in the American economy was absorbed as unproductive labour time
[Gunn and Gunn, 55,56].

The idea that the private sector could actually be /ess efficient than the public
sector goes against popular thought. But governments must cbnstantly face -
pressure to be transparent and accountable, in contrast with private companies that
are only accountable to a secluded group of shareholders. .In the fjfivate sector,
large amounts of surplus must be spent on unproductive activities such as
advertising in order to minimize the risk that commodities will not be sold. Gunn and
Gunn positthat the true cause of economic stagnation lies in the inefficient workings

of the private sector [57]. The following discussion offers ideas towards building an
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economic strategy which would help a community better manage its resoﬁrces and
social surplus.
2.3 The Economics of CED

CED does not have a formal economic theory. Several strategies andtheories
have been modified from development theory, such as import substitution and
dependency theory, and applied to communities.  This sectioh will outliné
developments and recommendations that have been made by economists such as
John de!ey and'Herman Daly. Loxley com‘bi'hes the convergence strategy of C.Y.
Thomas with Harold Innis’s staples theory to build a convergence strategy for CED.
Because our definition of CED aqopts an integrated approéch, it will be shown a
steady-state ecbnomy, as set out by Daly, offers important and complementary
insights into CED. We will also see how the three categories of the sustainable
development movement complement CED theory. First, we will examine why CED
becomes necessary.
2.3.1 Causes of community impoverishment

Why do some communities decline while others prosper? One of the main
economic processes whfch impedes communities’ hopes of economic stability is the
drainihg of wealth by large, non-locally owned corporations [szick, 74]. When
economic resources are controlled by outside interests, profits will not stay in the
community. In poor corhmunities, rent is most often paid to absentee landlords,
allowing for major haemorrhaging of capital. Those homes which are owner-

occupied often secure a mortgage from one of Canada’s large banks, with interest
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paid to a branch or head office outside of the community. When money leaves the
community, the local economy cannot benefit from the power of the multiplier (the
multiplier refers to the cumulative benefit that accrues when money spent in the
community becomes income earned in the community). According to Nozick, a dollar
circulates eighttimesina healthy community, whereas it will leave 3 poor one almost
immediately [76].

Money is often taken out of local circulation when itis deposited in a savings -
account. When local banks use thos_é savings as loans for local investment,
'communities benefit. However, large Canadian banks funnel savings into foreign
loans andinternational money markets rather than putting itbackinto the community.
In the US, the Community Reinvestment Act fdrces banks to reinvest 16% of their
earnings in communities in crisis as a measure to offset capital flight from inner cities
- a strategy that the Canadian government should consider implementing [Nozick,
77]. As we will see in a later section, local financial organizations such as the
Assiniboine Credit Union in Winnipeg are working with community-investment
accounts in order to provide capital to local business ventures that would otherwise
be by-passed by conventional banks. |

Import spending represents another leakage of wealth from the local |
economy. As Nozick notes, a community should identify specific items for import
replacement by recognizing the resources it has at hand that are not being utilized.
People’s needs and local markets are other aspects which need to be addressed.

A community inventory of those products produced locally can help organizers to
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link producers with businesses that purchase those products to ensure that local
enterprises are supporting each other [Nozick, 77]. The more linkages that can be
established within the community, the stronger the local économy will be.
2.3.2 Linkages

The idea of forward, backward and final linkages came from Harold Innis’s
staples theo_ry. A forward linkage requires investment in further processing a
product, as in pulp and paper from Iumber. A backward Iinkage refers to the
investment made in the inputs required by the staples sector, such as the
manufacture of égricultural equipment for use in wheat production. Final—déma‘nd
linkages refers to the demand for the products of those who work in the production '
and exportation of staples goods, and is realized by the spending of incomes earned
in the staples secfor. Ideally, a national (or local) manufacturing sector arises to
meet national (local) needs, and this sector allows the economy to diversify away
from staples dependence [Howlett, Netherton and Ramesh, 94]. Certain staples,
~ such as wheat, will lead to more backward and forward linkages than others, such
as fish. Innis also argued that the benefits of final demand linkages will not be fully
realized if staples exports are owned by foreign investors who leak profits to head
offices, withoutinvestingin local manufacturing [Howlett., Netherton and Ramesh, 94- -
5].
2.3.3 Convergence strategy

Simply stated, a convergence strategy would have a community produce what

it consumes and consume what it produces: it is in contrast to a divergent economy
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which exports what it produces and imports whatit consumes. This strategy is meant
to stop the leakage of profits and rents from the local community and put them back
to work Iocallyv[LoxIey (1985) 51].

A convergence strategy is based upon the production of a range of goods in
,orderto develop as many backward, forward and final-demand linkeges as possible.
| 'Thes.e goods should also display high growth elasticities [Loxley (1985) 51]. Many
products fall into this eategory (food, construction and machine tools) and could
therefore be considered as the basis of possible industries a condmunity could
develop. A co_nvergehce strategy does not just lend itself to community participation,
it demands it. It assumes that enterprises are community-owned and/or controlled
in order to ensure that the direction the community has chosen for production and
distribution can be adhered to. Democratically-based community structures must be
in place throughout the planning and implementation cycle [Loxley (1985) 52].

"Convergence strategies do not assume that existing patterns of demand
reﬂect the true needs of a community. Needs such as adequate housmg, nutritious
food, health care, education and recreation are often do not appear as market
demands in communities that need them most. A convergence strategy would
undertake development of local industries to meet these needs, and the backward
and forward linkages created by these enterprises would provide spin-off benefits to
the community [Loxley (1985) 53].

Choice of product and the scales of economy are two other issues which the

convergence strategy considers. Notonly are the community’s needs considered in
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choosing a product, the available resource base is also evaluated. Housing
construction, therefore, would a good choice for a Northern community surrounded
by forest, particulaﬂy if there is a need for improved accommodation.. Exportation -
of bre-fabricated homes, for example - is not out of the question, but it. is only
| considered once the community’s needs have been met [Loxley (1985) 59].
Communities could link up with other near-by communities with a similar strategy and
trade could be developed for those goods that are in excess of need. Aslong asthey
blend with the' convergence strategy, there is a role for both trade and foreign aid in
Thomas' theory [Loxley (1981) 165}. This fiexibility can be applied to a local initiative -
as well, with aid coming from thé state rather than foreign sources, and trade
between communities and regions, rather than countries. The Canadian CED
Network (CCED Net) - a national organisation dedication to the study and promotion
of CED - also supports the collaboraﬁon of urban neighbourhoods in a metropolitan
area or small towns in a rural region. Collaboration overcomes the problems faced
by small populations regarding scale of production [41.

Contrary to mainstream economic thought, convergence strategies do not
assume thailarge-scale productionis always best. Thomas believes thatthe positive '
association between technical efficiency and scale has often been exaggerated and
that many industries do not lose much efficiency if they operate Below what is
considered to be optimal [Loxley (1985) 59,60]. Often economies of scale are offset
by high transportation costs. Thomas also suspected that empirical measures of

economies of scale can be complicated by price distortions caused by monopoly
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power [Loxley (1981) 164]. Thomas proposed producing at the level where the fall
in average cost was steepest, arguing that this critical minimum Iavel will usually be
less than the least-cost scale level [Loxley (1985) 60]. Most of those who support
strategies similar to convergence agree that small-scale production is best for CED.
Itis preferred because it allows a more personal work environment, a more ‘spatially
balanced econon1y’, more community participation and control, and the ability to
- fashion technology to the skills and level of employment existing in the community
[Loxley (1985) 59]. | |
As LoXley points out, many Aboﬁginal communities are small and evena 100
person work force is considered large scale. This being the case, a. convergence
approach would require interaction and cooperation  between two or more
communities in order to maintain and sustain a critical minimum level of production
[ 1985) 61]. He also recommends that sheltered markets (when government policy
shields a company/industry from full exposure to the market) be considered as a
substitute for subsidization. Government purchases, for example, can protect a
community against the vagaries of market competition. Because inefﬁciencies_can
arise from shelters, leading to unreasonably high prices, sh'elters would have to be
carefully negotiated and structured to minimize inefficiencies [(1985) 62]. Limits to
exposure to high prices can be measured relative to: the added costs of community
training; the netsocial benefits which accrue to the community from the development
of local business; and, the net improvement in government expenses when one

considers capital and other costs on one hand, and reduced payments in welfare and
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increases in tax revenues on the other. All these items would be calculated in terms
of present value [Loxley (1985) 63].

The Canadian economy does not provide a ffiendly énvironment for a
convergence strategy. |t will only work where proxies can be im:blemented to
simulate the following: control of trade flows; ability to tax and take; public control of
land and resources; power to redistribute income; and production planning. Proxies
include state fundjng, coherent government policy and commuhity-owned economic-
development conveyances such as community-development corporations and
cooperatives [Loxley (1985) 57]. These items will be discussed’in a later section.
2.3.4 Steady state econbmy and sustainable development

Awareness of environmental degradation and resource depletiqninitiated the
modern environmental movement. But concerns about the implications of unlimited
economic growth are not new:

| cannot . . . regard the statibnary state of capital and

wealth with the unaffected aversion so generally

manifested towards it by political economists of the old

school. l'aminclined to believe that it would be, on the

whole, a very considerable improvement on our present

condition [Daly quoting John Stuart Mill, 12].
Like Mill, economist Herma‘n'Daly is very critical of the ‘growth-at-any-cost’ economic
policy adhered to by the developed world. Indeed, as noted earlier, it is often this
attitude which engenders impoverishment in communities and :makes CED
necessary. Daly takes a radical perspective on modern economic activity and

suggests that a return to moral considerations needs to be part of economic

development.
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Daly notes that economics originated as abranch of moral philoéophy and that
ethical content played as big arole as analytical content up to and including the work
of Alfred Marshall. He is very critical of the ‘layer upon layer of abstruse
mathematical models’ that permeate modern economic theory, to the exclusion of
‘moral and ecological realities [3]. He maintains thatwe can no longer afford to ignore
these realities in the face of resource depletion, environmental degradation and
‘existential scarcity’, defined as ‘anomie, injustice, stress, alienation, abathy, and
crime’ [3]. Whereas mainstream economists believe that access to mass
consumption is the cure to existential scarcity, Daly pos:ts thatit only exacerbates it -
and in many cases, is actually the cause of it. We are conditioned to believe that ‘
consumption equals happiness, with the result that we are continually trying to fill a
void with an endless cycle of shopping. Unproductive advertising ensures that we
are constantly yearning for something; happiness is never realized.

Daly does not agree that the public interest is necessarily reﬂeCted in public
choice. Ethics cannot be boiled down to personal taste, and comrnunity has to be
more than an aggregate of disconnected individuals [3]. Given the scarcity of natural
resources, we must question the morality and logic of mass consumptlon in a world

where many do not have access to basic necessities. Furthermore, by eschewing the
consumption treadmill communities avoid cultural sterilization, family breakdown and
environmental degradation.

Similar to Daly’s steady-state economy, a sustainable model of CED-

incorporates social justice, economic viability and environmental protection. These
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three tenets of sustainable development lend themselves naturally to the integrated
- approach favoured by many CED theorists. The convergence strategy, with its
emphasis onreal needs - as opposed to demands driven by ignorance and advertising
- blends seamlessly with a sustainable development philosophy. Like Daly, Loxley
notes that not all needs are material in nature; we have psychic needs that are cannot
satisfied by markets [1985, 16]. Because both sustainable development and a
convergence strategy promote self reliance and local culture, communities have a
fighting chance to presérve their history, language and traditional family relationships,
rather than succumbing toa uni-cultural, consumption-driven and ultimately empty life
style. Young people will not want to abandon vibrant communities that provide them
with a sense of identity and meaning in their lives.
The International Institute for Sustainable Development (1ISD) also highlights
the need for an integrated approach to development:
For dévelopment to be sustainable it must integrate
environmental stewardship, economic developmentand
the well-being of all people - not just for today but for
countless generations to come. This is the challenge
facing governments, non-governmental organizations,
private enterprises, communities (my italics) and
individuals” [International Institute for . Sustainable
- Development (1ISD)]. '
Environmental stewardship is a clearly stated goal in our definition of CED, and
ecological considerations are woven into much of the literature on CED.
Nozick notes that community development is not an isolated activity.

Everything a community undertakes impacts on other social and natural systems ...

[slustainable CED calls for an ecological consciousness which views development
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as fitting harmoniously within the larger sociaAI and natural econ-system of Which itis
a part’[85]. A CED program should incorporate plans to recycle, reduce and reuse.
The convergence strategy goal vof consuming what is produced and producing what
is consumed lends itself naturally to the reduction of waste by eliminating -
transportation of goods to and from the community. A plan to develop
environmentally friendly products would be an excellent way fora com:munity to take
advantage of one of the fastest growing industries in Canada, while adhering to
sustainable development practises.

A susteinableQdevelopment framework highlighting social juStice, economic
well-being and environmental protection should be used as a foundation for any CED
pregram. Although Loxley’s convergence strategy was presented as an example of
a strategy that conforms easily with sustainable development, other economic
strategies, or combinations thereof, may lend themselves naturally tova sustainable
development approach. For example, an Aboriginal community that chooses to
combine to a tradmonal subsistence strategy with lmport substitution  will
| automatlcally practise sustainable development CED will not have a lasting and
meaningfulimpactunless the three tenets of sustainable developmentareintegrated
into the objectives of any strategic plan.

2.4 Strategic planning and tools

| According to Loxley, strategic planning is ‘the direction taken by economic
policy in a number of key areas’[1985, 4]. His convergence Strategy is an example
of how to both conceptualize and implement a strategic plan. Before a direction can

be taken, goals and objectives must be articulated clearly, program activities and
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i)perations must be specified and those activities and operations must be linked to
goals and objectives in a clear, plausible .and rational manner [Hudson and
MacDonald, 168]. One of the more important issues to be dealt with in any plan is
that of ownership. | |
2.4.1 Ownership of capital and natural resources
The theme of private versus community ownership is common in CED
literature. Many CED strategies favour small, private-business en_terprisé. Loxley
posits that this choice can have as much to do withideology as complying with sound
CED practices. The literature often links private enterprise to the emergence of a
middle-class from disadvantaged groups, thereby allowing margin_alisedvpeopie to
‘make it’ in mainstream society. Once the ‘strongest and best’ gain access to ihe
mainstream, those left behindwiil be inspired to follow their example: Evenifthe less
fortunate never follow the leaders, they will be convinced that the possibility to
succeed is there, and that failure to improve their lot is because of some fault of their
own. The possibility of blaming the system is removed, and the status quo is -
maintained [Loxley (1985) 19]. |
Loxiey argues thatthere are solid reasons for considering local 6wnership and
“control. If patterns of investment are to change to benefit the community, and if
- social surplus is to be reinvested in the community, local ownership and control are
necessary ‘[(1985) 24]. Nozick agrees that outside ownership of land, capital,
industry and planning must shift to local ownership and control [78]. Some of the
kinds of organizations that can help a community regain control include

neighbourhood associations, umbrella organizations and community-run
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organizations.  Institutions such as community-development corpofations,
community-land trusts, cooperatives and community- loan funds can provide the
'ﬁ’amework from which communities can plan and implement a CED strategy

A community-development corporation (CDC) represents a specific
community and can receive and distribute monies from both private and public
sources. A CDC will be involved in the initiation, planning and implementation of a
'CED strategy. Itis managed by local residents and can act as an intermediary
between the government and the commun-ity. A CDC can also act as developer for
housing, property ménager, partner with private enterprise, business developer and
community-loan fund manager. Neighbourhood associations can play a similar role .
[Nozick, 7]. |

Acommunity-land trust (CLT)is a non-profitorganization. Itreceives financing
from charitable donations, churches, governments, unions and the business
community. A CLT has open, community membership and an elected board. The
purpose of a CLT is to purchase and develop properties for the benefit of community
members, by leasing land for commercial and residential purposes. By protecting
land from the ups and downs of market values, land speculators and absentee
landlords, the community is provided with stable and adequate housing and
commercial property. The CLT will retain ownership of the land, which it leases to
corﬁmunity members who own the structure located on the land. Under the terms of
the lease, the CLT controls the resale value of the building and has the first option
to buy should the owners decide to sell. Once bought by the CLT, a property will

revert to the trust and be sold to another CLT member. In this way community
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- members are assured of always having a stock of affordable héusing [Nozick, 78,80].
Poor people typically do not have access to credit; community-loan funds
(CLFs) are meant to fill this gap. Unlike commercial banks, decisions to lend are
based on a combination of the social value and economic viability of a business plan.
- Loan capital is provided again from unions, governments, the business sector and
. churches. ltis either lentto the CLF at a low interest rate, or donated. The CLF then -
lends the money out, usually in small, start-up loans, to community members who |
must work with a business advisor to ensure good management. Linking the loanto
technical assistance has had promising results in some instances [Nozick, 80,1].

A c‘:oovperative model of ownership removes differences between owners,
workers, managers and consumers; a member of a cooperative is all things at once.
As both owner and worker, a member is motivated to make a profit and provide
secure employment at the same time. One of the most famous cooperative success
étories is in Mondragéﬁ, Spain. Community members have built an elaborate
nétwork of 200 interconnected cooperatives employing 20,000 people [Nozick, 82].
A community by no means has to undertake such a large-scalel cooperative;
‘Mondragon is highlighted to show the potential and flexibility of the cooperative
" model.

The issue of ownership of land, capital and industry cannot be reduced to-a
one-plan-fits-all formula. The characteristics and goals of each community must be
(;onsidered one at a time, so that the best blend of ownership vehicles is designed
- forthe community in queé.tion. The next sub-section will look at various tools thatcan

be used in the process of designing, implementing and evaluating a strategic plan.
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2.4.2 Strategic-planning tools

Aninput/output matrix - normally associated with natlonal Income accountmg -
can also provide an overview of backward, forward and fi inal-linkages in a
community’s economy. This tool provides a technical investigation of what can be
produced, with the amounts of intermediate products used in producﬁon according
| to the level of technology and resources at hand [Gunn and Gunn, 45] The matrix
provndes a snapshot of the mterdependence of the various production sectors ina
given economy It allows one to determine at a glance those industries which are
providing linkages and those which are not. When C.Y. Thomas examined the
input/output matrices of some small, undeveloped countries, he found that the centre
of the matrices were almost empty; there were very few intermediate linkages. In
contrast, when he looked at matrices for developed economies, he found that the
centre was full [Brewster and Thomas, 116-126]. An input/output analysis can
provide valuable insight into a local economy and help determine the impact new
projects and/or investment w}iill have on it [Gunn and Gunn, 45].

Gunn and Gunn present an example of how an input/output analysis can be
-combined with other tools to provide a detailed picture of a local economy’. 7he .
Cleveland Metropolitan Economy, prepared by A. Gurwitz and G.T. Kingsley, is a
study meant to establish a database on a local economy for the purpose of providing
future planning and analysis. The investigators conducted an input/output analysis
to determine the percentage of employment connected to exports by lndustry, and

estimates of growth rates by industry. They then developed conventional earnings

“For more details, see Gunn and Gunn, pages 45 - 49
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- multipliers for eagh industry and service (earnings multipliers estimate how much an
increase in 'eXport business will cause Ioc;al income to grow). The study provided a
clearer picture of patterns of ups and downs in employment across sectors of the
economy. The investigators determined that job creation had occurred in the service

- ‘sector and identified those areas of manufacturing which were still performing well.

- They also identified strong possibilities for areas of new growth, such as health

services, and recommended strategies to protect jobs for industrial wbrkers. Gunn
and Gunn point out that this model of analysis wbuld be useful for public-policy
~makers as well as for community groups, unions and private companies [47].
Gunn and Gunn explain how a study of this type can also bé used to obtaivn
insight into surplus-value creatipn and appropriation [47]. A statistical ‘measure
known as ‘value added per production worker’ tracks variances in productivity in a
,Q'iven industry. Itis the sum of profits and manufacturing costs (except the cost of
raw méterials and intermediate goods) incurred to prodﬁce a firm's final products.
Despite the difficulties in compiiing this statistic, and concerns aboutits accuracy, the
authors were able to determine some trends in the Cleveland area'. Both the city and
| the greater Cleveland area had higher than évérage US value added per production
hour, but the gap was closing. They found thatinvestmentin the Cleveland area was
deteriorating compared with national levels [48].
The study was also able to learn what was happening with wages in the local
~economy. Researchersvwere able to correlate low wages with sectors, such as
ser‘vice, whichwas expanding, and high wages with the manufacturing sector, which

was shrinking. This overall decrease in disposable income will have negative

30



consequences as the poiNer of the multiplier is diminished [48].

'The combinétion of the information on productivity, investment and wages
allowed some very general obéervatiohs to be made about social surplus. Therewas
~ahigher, but declining value added per manufacturing hour and a decline in capital

investmentin mariufacturing. Vague as this informationis, itdoes allow poIiCy makers
to understand trendsinalocal economy and begin to formulate meaningful strategies
to imprbve a community’s prospects.

‘The social accounting matrix (SAM) adds governments and households tb the -
input/output matrix. Itcan also incorporate social groups by race, gender or income
level, thereby allowing for a }m-ore complete analysis of income distribution in an

| economy. Gunn and Gunn outline how the US Forest Service adopted the social
accounting matrix and designed the Impact Analysis System for Planning (INPLAN).
INPLAN linked the social accounting matrix to an income distribution matrix which
provides information on wage distribution and income derived from property
ownership. INPLAN results provide a detailed picture of how changesin an economy
effect wage and income distribution [49].
INPLAN researchers used Nicholas Kaldor's theoiy on ihcome disiribution as
" a basis for their analysis. They assumed that savings/consumptii)n and factor
payment patterns vary between social classes, thereby paying more attention to the
structural aspects of distribution than does most economic analysis. Property
ownership patterns, labour u~nion activity and government policy weie also included
in the model. Gunn and Gunn posit that this model, if refined and made accessible

with computer software, could allow community developers to evaluate the
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magnitude and proportion of wage and non-wage income that a projeét wiil generate.
Planners could also estimate the multiplier effects a project will produce [50].

The INPLAN researchers devised seQeral indices to provide quantitative
'rheas‘,ures of the impact projects havé‘on income distribution. One matrix analyses - |
direct and indirect economic effects and externalities. The matrix :_dem‘onstrates
gains and externality losses, in dollars, across sectors and income groups. The
informationis then condensedinto a community-impactindex statistic. 'This in_dicaior
"estimates, qualitatively speaking, how a change in the community - such as the
building of a new factory - affects the majority of the local population [Gunn and
Gunn, 51].

The above models}show how analytical tools such as input/output analyses
-and the multiplier can direct communities and policy advisors in the design of a
development strategy. As we will see in the following sub-section, there are also
tools available for evaluating the effectiveness of éxisting or past programs.

' 2.4.3 Measures and indicators

Once a strategic plan has been devised and implemented, it should}be
evaluated during the course of its implementation to ensure that it stays on track.
Communities and policy makers alike need to be able to assess past programs to
‘determine if meaningful change has occurred. Developmentindicators are ‘statistics -
which measure socio-economic conditions and changes over time for various
segments of a population’ [Lamontagne quoting Land, 209]. A develiopment index
conflates the weighted combination of two or more indicators, giving us a more

integrated snapshot of a community’s condition. Development indicators give us an
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integrated measure of development which includes political, social, cultural and
economic perspectives [Lamontagne, 209].

Research done by the Department of Indian and Northern Development

(DIAND) concluded that development indicators should:

1) be simple to build, use and interpret;

2) include economic, social, spiritual and cultural dimensions;
3) measure both non-market and market economic activity;
4) combine objective and subjective indicators so as to consider the perceptions and N
feelings of community members and allow prioritization;

'5) be able to accommodate and provide information for all stages of community
development [Lamontagne citing DIAND, 212].

Lamontagne notes the introduction of the concept of development planning
into CED. He defines development ‘p‘lanning as ‘the application and broadening of
strategic plé_nning principles to include promotion of individual and community well-
being’[210]. E.T. Jackson and Associates provided some valuable research findings
in their work done under the auspices of a large research project of Aboriginal
representatives across Canada. The thrust of the research was to look at the history
of development indicators and to determine their potential in CED for Aboriginal
communities. The guidebook which resulted from the group’s efforts sets outAthe
tools and processes for implementing development indicators, as well as collecting

and analysing data [Lamontagne, 214].

The guidebook ties development indicators to a specific strategic plannving '
process and shows the community how to use worksheets to track the progress of
their efforts. It uses an integrated interpretation of development with the more linear

process of development planning. Development planning is cut into five steps:

® assess the community situation;
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set priorities and development goals;

identify activities which will meet goals;

implement the development activities; and
- monitor and evaluate results.

| The following process - as explained by Lamontagne - prdvides a‘fr'amewo‘rk

for working through the plannihg process using indicators. The works;leet operaies
much the same way as a flow-chart, with one activity automatically leading to
~another. It begms by allowing goals identified in the strategic- plannmg process to
be evaluated with a specifically designed goal-indicator. For example a goal-
indicator which determines the ratio of transfer payments on a'Band’s total income
would help determine if the goal of inéreasing self-generated income by 25% over
.. five years Was being met. The data needed to build this indicator are, the value of |
provincial and federal transfers tothe Band (VPFP), categorized by payment, and the
_annual value of Band income from other sources (VBIO), giving us a ratio of

VPFP/(VPFP + VBIO) x 100.
| Once a strategic goal's progress s méasured by agoalindicator, planners (V:an
.then conceptualize activity goals which will facilitate realization of the initial goal. In
our example, an activity goal that would improve thé above ratio may be the provision
~..of loans to Band businesses_. Just as we moved from a strategic goal to a goal .
~indicator, we would now move from an activity goal to an activity indicator. To
continue the example, the activity indicator would be the nature and size of a
corporation’s portfolio. The data needed to build this indicator are, the value of loans
_inthe primary seétor (LP), secondary sector (LS) and tertiary sector (LT), value of

loans (VL),~'value of loan guarantees (VLG) and value of equity participation (VEP).
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- The following can then be derived: share of loans: VL/(VL + VLG + VEP) x 100; and
“share ofloan guarantees: VLG/(VL + VLG +VEP) x 100. This framework allows
strategic planning and development indicators to work together so vthat the project
moves forward in a logical and controlled way. The guidebook was designed for use
by Abongmal groups, and its basis in an mtegrated approach to CED is conducive to

;these communities. However, there is no reason why the gu:debook framework
could not be apphed to any communlty wishing to lmplement a simple system for
linking strategic goals to development indicators and activities [Lamontagne, 219].

The following figure summarizes the sequence of steps explained above.
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- Development Planning and Indicators®

STEP#1
The Vision: Strategic Planning
Define an overall vision
Assess the community situation
Outline strategic goals
Identify goal indicators

STEP #2
The Action: Operational Planning
Identify the activities to meet the goals
- Identify activity indicators '
Implement the activities

STEP #3
The Reflection: Evaluation and
Monitoring
Evaluate the activities’ performance
and efficiency
Determine whether the strategic
goals are being met

‘We have seen examples of how a program may work through steps one and 2: we
-~ will now‘ turn to step threé and examine concerns about evaluation.
We need to be ab_le to adequately evaluate a CED program so that we can
determine whether or not meaningful chénge occurred or is occurring. Hudson and
MacDonald’s review of some'ofthe literature found that an ongoing evaluation is

preferred to a once-and-for-all or periodic evaluation. Because CED programs are

®Source: Development Indicator Project Steering Committee, quoted by
Lamontagne, Francois, 216.
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by nature dynamic processes, itis more éfﬁéient to evaluate and monitor a program
while itis unfolding. This way, planners can more easily identify problems or quickly
determine when things have gone off track and intervene as required [167].

We have discussed the importance of articulating clear} goals and linking .
programs activity and operations rationally and realistically to those goals. Not only
is this formulation a pre-requisite for successful CED, it is required for meaningful
evaluation. -If program goals and operation were never clearly conceptualized, it will
, not be clear what is to be evaluated, nor how to do it [168]. |

Itis also crucialthata progrém remain stable throughoutits lifetime. Although‘
exogenous events cannot be controlled, program changes should be avoided. If
alterations are introduced midway through, it will be difficult to determine which
-~ aspects of a program produced the results being evaluated. Itwillthen beimpossible -
to reproduce a succ_essful program, or avoid repeating an unsuccessful one. |

The importance of a variety of stakeholder views in the evaluation process is
a common theme. Stakeholders can include staff, program funders and program
- beneficiaries. An evaluator can also reviewproposals, grant applications, program -
descriptioné and interview community members to obtain an overview of what the
exbectaﬁons of the program were. Once the evaluator has determined a draft
version of the program structure and logic, it can be verified with stakeholders.
'Further,interviews may need to be conducted to fill in gaps between the structure and |
logic in the draft, or to address conflicting views held by different stakehélders. The
final draft can then provide the evaluator with the necessary informatio}n to design an

evaluation questionnaire [Hudson and MacDonald, 171].
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Drawing on the final version of the evaluator’s program structure and iogic the

foliowmg questions could be asked:

® What are/were the salient characteristics of the community, such as problems,
resources, demographics and institutions?

® How many persons were/are involved in the program and what are their -

‘ backgrounds and skills? How much time did they dedicate to the program?

e What are the dominant forms of community decision making? Is there a

hierarchy of power within the community? Who is at the top and who is at the
bottom? Did this hierarchy change as a result of the program? For better or

worse?
® Were community members included in the planning process?
e Were women allowed to participate in all levels of planning and -
- implementation? If not, what levels were they excluded from and included in? -
® Were community members provided with clear information about the purpose
and aims of the program? Were they kept informed as_the program
progressed?
e Which institutions and individuals were helped by the program, and which (if
any) were harmed?
® Does the community have more ability to control its environment because of
' this program? '
® Did the program improve/solve the community’s problems? .
® Are changes permanent and wide-spread?
® How do community members view the future prospects of the community?

Evaluation questions will o_bviously vary according to each program.
Hudson and MacDonald note three sets of concerns about measures and data .
collection procedures:
1) identifying specific indicators or measures to be used to gather information on the
evaluation; 2) identifying methods used to collect the measurement data; and, 3)
simplifying the frequency of collecting the data, along with the samples or persons
from whom it will be gathered. The first concern raises the question of 'h‘ow much
emphasis to put on eocial objectives as opposed to economic. We must deal with the
guestion of whether or not social objective are subject to reliable measurement. The

second concern can be addressed with a combination of quantitative and qualitative
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methods such as existing social indicators, in-person, phone and mail surveys; focus
group interviews, public forums and hearings and observational techniques. As
noted by Hudson and MacDonald, evaluation decisions have to be made in the
context of trade offs between robustness, timing, physical and monetary constraints
and the expectations for use of the eValuation results [173]. The third concefn
requires decisions about how to apply the measures and to whom. For example, the
- evaluation could call for repeated appl}ication of measurement of the same ya‘riabl.e's,
br it could d'.emand‘one measurementand comparison of a variety of Variébles. [173].
According to Watson, there are five criteria to measure CED effectiveness:
® there should be concrete evidence that significant numbers of community
members were able to find decent and continuing employment which .
- substantially reduced their dependence on transfer payments; _
® there should be a strong indication that a community has addressed the

employment-related problems of its- members by developing community-
based solutions to these problems; : '

® there should be sound community-based evaluations of current programsand
services that could be effectively used to improve the existing array of
programs; :
. there should be concrete evidence of, and a perception by the community of,

improvement in the efficiency with which existing programs and services are -
used to provide employment options[136-7]. ' ‘

What ever method of evaluation is chosen, Watson also insists that an
evaluation must provide the following:

° the program being evaluated must be replicable;

® the outcome of the program must be measurable; | .
] there must be a valid and reliable basis of comparison between those who -

participated in the program and those who did not, so that the incremental
effect of the program can be determined [143]. '

Evaluators need to remain flexible and creative as they work with program
participants. Impartiality and objectivity are key to ensuring that the evaluation

delivers what it is meant to. The primary purpose for planning and implem_enting an
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evaluation is to aid decision making about the program. It should measure thé

possibility of attainment of goals, and reveal impediments to the attainment of those
goals ['Hudso'n and MacDonald, 174]. Whetiier done as the program unfolds or idng ‘
after it is finished, e\ialuation should always inform us how to improve CED.
2.5 Financing CED

Earlier we looked at the importance of ownership of resources and capital in
' "CED. As desirable as community owneiship may be, communities are-often not in
a position to claim control over resources and few _community }members have acceSs }
to capital. Access to capital becomes a crucial first step in many CED initiatives.
This section will examine some of the options available, with a focus on __the
imp.ortance' of sustaining accéss to financing. |
2.5.1 Finance sources

Loxley notes that two types of funding are req'uired by CED organizations: 1)
- funding to pay for overhead costs, including salaries and administration, of those
entities thatwork in CED; and 2) the financing of the business initiatives precipitated
by those entities [( 2003b) 2]. Because banks are unwilling to providé:credit to CED
initiatives, financing must originate from other sources. Once of the most important
" sources of 'C'ED financing in Canada is the caisse populaire or credit union.

A credit union is a member-owned, cooperative bank. Populér as they are in
the CED literature, Loxley warns that even these cooperatively-owned banks may not
be an ideal source for CED funding. Credit unions still have to turn a profit for their
inembers and they face stiff competition, particularly in larger urban centres which |

have not been abandoned by the larger banks [(2003b) 3]. Nonetheless, credit



unions such as the Vancouver City Credit Union (VanCity) and the Assiniboine Credit

'Union (ACU) in Winnipeg have been able to provide substantial funding for many

CED initiatives. The ACU was able to adopt policies févourable to CéD when its
board was taken over by a grbup called The Greening of the Assiniboine [Loxley
(2003b), 7].

- Churches, foundations, philanthro'pists, government and the -businéss :
community'can be other sources of finance for CED. These organizations will often
provide‘funding to community—loan associations, community-developmentloan funds,
community-land trusts and community development corporations. Funding from ,
: :tnesé sources is sometihes complirnented with training and technical assistance,
often leading to the érrival of other businesses in the community [Loxley (2003b) 4].

The existence of many of the above soUrces of funding is due to the fact that
favourable tax treatment is afforded to charitable donations or retirement savings
contributions. Agencies such as the Unitéd Way are.willing to funnel charita.ble
donations into CED initiatives. Generous federal and provincial tax credits are also
givento labour-sponsored venture capital funds that are sometimes willing to support
CED. Tax policy, therefore,'is one way in which the government impacts on CED; .
- actual provision of government funds is another. As important as government
funding can be, prudence dernands that it be treated with caution.” A change of
government or sudden economic downturn could find communities suddenly cut off
from funding whic_h they were counting on. As Loxley explains, there are strategies
for minimizing the potential instability of government funding.

A CED trust or endowment fund can be established to manage lump-sum
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contributions from the government. Interest earned on the fund could provide CED
institutions with capital and operating funds. The CED iostitutions would be managed
by a combination of government representatives and an arms-length group of
community members. Funds managed and funded in this way remove the vagaries
- of governmeﬁt budgets and eiections from CED planning, although it remainsto be -
seen if govemments. will be willing to relinquish control of how funds are invested
[(February, 2003b)15]. |
Lastly, it has. been proposed that neighbourhood development or renewal
* corporations undertake certain business initiatives, like property management and
deveiopme:nt. It is hoped that neighbourhood corporations can obtain non-market
financing to this end [Loxley (2003b) 20].
Kemp and Coyle agree that financing is a critical issue for CED. Inadequate
: | ,:'ﬁnancing-instruments and/or lack of funding cause many CED initiatives to fail. They
| also agree that pro-active tax policies are needed, and ihat more coordin}ation and
policy integration between provincial and federal governments is crucial [259].
2.5.2 Four key issues in CED financing in the United Kingdom
- Examination of CED financing in the United Kingdom may provide some -
insight into Manitoba’s situation. Lawless’s research on the evolution of CED in
Yorkshire and The Humber found financing to be the ‘Achilles’ heel’ of CED. Those
| ‘he interviewed in his study claimed that CED is driven by the financial agenda, rather '
- than its potential in ameliorating socieil exclusion [140]. He posits that there are four
key issues rogardirig financing: ‘the ecology of funding’ _énd ‘grant. dependency;

matched funding; the question of asset bases; and the underlying tensions between
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: '-‘inco‘me'generation and Qrant dependency’ [140].

| By the ‘ecology of funding’, Lawless is referring to the increasing dependency
on a number of grants from various organizations. Although learning the intricacies
of grant application can provide valuable job skills, itis suggested that the net benefit
of fundmg by grants is severely reduced by the huge opportunity cost of time and '
energy in completmg a myriad of forms. And because receiving grants is not
guaranteed, it is very difficult to plan long-term initiatives [140].

The United_}Kingdom’s membership in the- European Union (EU) adds the .
"_dimensien of matched funding to CED. The European Social F‘und (ESF) awards up |
to 45% of funds to a project, making the UK responsible for funding the rest. Project-
level matched fundihg adds the complication of ensuring coordination across a wide _
. range of domestic and EU funding regimes. Lawless reports that one pro;ect had
to overcome the * uncoordinated nature of the bidding cycles, varied policy agendas
adopted by differentagencies, and contrasting monitoring requirements, all [ofwhich]
werked against creating an innovative, strategic, and sustainable approach to CED
' *_*['140]. The literature on the Canadian experience aleo notes a lack of coordination

between federal and provincial governments; it remains to be seen if the problems

E faced in Canada share the same characteristics as those in the UK.

Lawless notes that conventional CED wisdom in the UK puts more faith in a
- CED initiative when it owns an asset. Owning buildings allows many valuable B
services to be housed in the community, such as childcare and after-school clubs
and revenue-generating activity. However, the UK experience has shown that

property owned by trusts and charities cannot be used as collateral for loans [143].
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Thejlaét issue concerning financing in the UK expérience is that of balancing
commercial activities with non-commercial activities. Grantfundingis often premised
on the promise of future income generation, and this emphasis can detract from
’}._‘r‘neeting equélly imporfant social objectives. Once a graht—funded program begins . |
to generate income, it will be less _Iikely to secure future Qrant funds, mé'kihg it hore
likely yet that social issues Will be ignored. Projects which try to achieve both
commercial and social objectives end up creating tensions within the communiiy.
Lawless beli‘gves that this tension between the pursuit of social_ obje_ctives ‘él;ld -
commercial activities is ‘the most important single question impacting on the CED
community’ [144].

in Manitoba, the NDP’s more progressive policy towards CED, combined with _
- the formatibn' of solid orgénizations such as the Assiniboine Credit Union and SEED
(Supporting Employment and Economic Development) Winnipeg.(a non-profit
organisation that provides start—up money for low-income individuals and
_ organisations), have contributed to.a strong financial base for-CED initiatives.
However, experience in the UK has shown fhat available financing can in itself Iéad ‘4
to problems, and, as Loxley has pointed out, too much dependence on government
funding can leave initiatives high and dry when governments change parties;

Thusfar this thesis has looked at the salient issues found in CED literature.
" The next two sections will look at these issues within the confext of Aboriginal and
gender issues. |
2.6 Aboriginal communities an@ CED |

Giventhe emphasis on community self-sufficiency, CED has particular appeal
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to Aborigirial communities. Even before the advent 'of globalization, Canada’s
Aboriginal Peoples Were deliberately marginalised from the economic benefits most
Canadians enjoyed. Thé Indian Act and federal government policy such as the
reserve system-and the Federal Department of Indian Affairs all served to remove | '
Aboriginal people from main-stream economic develdpment (Loxléy '(1986) 75).
Today’s Aboriginal peopie are baught in a power struggle with provincial'and federal
governments over land claims and rights of self-determination. As Aboriginal people
gain more }political power and say over thei‘r‘future, they must grapple with how CED .
will be adrﬁinistered in their communities. An integrated apbroach to }CED
theoretically gives them the ability to concentrate on cultural and socialissues as well
as economic, and therefore holds much appeal to those who wish to conserve their
culture. But serious questions arise about the compatj_bility of native values with .
successful private énterpriSe, ﬁerhaps narrowing the numbers of strqtegies that an
Aboriginal community can cho‘ose from.

2.6.1 Aboriginal culture and tradition

This section relies on the research of J. Loxley ‘s chapter 3: Strategies For the

Economic Development of Native Communities, from his 7he Economics of CED, A

Report Prepared for the Native Economic De velopment Program.
Although deliberate institutional repression has diminished, native tradition is .
still under assault by racism and the pervasive nature. of the mass-consumption
culture foundin maihstream Canada. Given thatthe physical contextin which native -
culture evolved and existed has largely disappeared, many worry that revived

traditions will be relegated to the status of historical curiosities. Traditional native
| 45



culture may only be able to survive intact in remote areas where the traditional
~ economy persists. Certain CED strategies, however, are more compatible with |
traditional ways and can help communities regain selffsufﬁciency, dignity and a new
place in the Canadian landscape.

For those Aboriginal people who é_t_ill maintain a traditional lifestyle, CED
strategies which concentrate onactivities such as hunting, fishing, trapping,voutﬁtting,
and forestry work are _compatible' with Aboriginalé’ attachment to the land and will
help}reinforce native culture. Aboriginal social relations are organized along
communal lines and emphasis is put on the opinions of the elders .who areheldin -
high esteem. Our private-enterprise syStem does. not accommodate éommﬁnal |
values nor the participation of elders, and it therefore is highly doubfful that native
culture can survive using a business-only CED strategy, evén if a close relationship
to the land is included.

Desirable as it may be to revive native traditioh, no strategy should support
ideas which are notlonger acceptable to large pQrtions of Aboriginal people, such as
- discrimination against women. Aboriginal society is not devoid of sexism, and
~ women are often the ones who suffer the most in communities in crisis. Aboriginal |
people are also not immune to abuses in power whichl can deprive individuals of
basic rights afforded to all C‘énadians. It is, therefore, not alwayé desirable or
possible to support certain native traditions in CED. A convergence strategy
probably has the best chance of preserving native valu-es and is, for this reason, the
strategy which bestworks in Aboriginal communities. Infact, convergence principles

have been found to be successful even in urban settings, as evidenced by Neechi
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Foods in Winnipeg.

It was earher noted that Aboriginal women often represent the most
drsadvantaged wrthln a marginalised group We will next turn our attention to a
feminist reading of CED to understand the position of women in general.

2.7 Women and CED
. Many women believe that CED and women are a natural fit. Not only are
‘women over-represented in poverty statistics [Conn, Women Co -0ps and CED 34],
-and therefore stand to benefit the most from CED, but the phllosophy and practlces '
ofthe women’s movement have parallelled those found in CED, and may even have
' preceded them [Conn, CED in Canada from a Women'’s Perspectlve 1]. Conn
drscovered that CED had a new vocabulary for strategies that women'’s groups had
been implementing for years. “Social accounting”, “community control”and “valuing
the informal economy” were familiar concepts with new names. Alderson, Conn,
‘vDonald and Kemp S research highlights four main features in women s CED .
mmatlves 1) the redeﬁnmon of productivity; 2) establishment of a multlple bottom-
line; 3) development of collective resources; and 4) guarantee of inclusivity[121].
2.7.1 Women and productivity |
| Conn’s concerns about women'’s role in the economy revolve around unoaid ‘
work and inequitable pay. Firstly, she does note that many CED projects which
include women have acknowledged the importance of the many productive activities
- women perform at home, such as child-rearing and geriatric care [CED in Canada
from a Women’s Perspective, 2]. This concern is expanded in an article written by

Alderson, Conn, Donald and Kemp, who note the conventional definition of
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| ~productivity as ‘the profit created by labour through the efﬁeient production of goods

* rend Sefvices’ [121]. Froh a woman’s perspective, this definition excludes all of the
ﬁon-market work' berfo_rmed by women that is essential to society. WithOut
childbearing, childcare, elder-care and household management, the formal economy
- ‘would notbe able to operate. Women s CED expands the definition of productlwty to
include women'’s unpald work.

'Reproduction is a reality in most women’s lives, and communities need to
reeognize and accomrﬁodate this reality in a way which allows women to participate
~fully in the economy. Women should ‘have access to .the same jobs as men, -
| "‘rega,rdless of women’s potential for pregnancy. Complex as this issue i, employers.
and employees alike must find innovative and creative ways to deal with this issue.

CEDalso needsto recognize the unpaid domestic work performed by women. |
: Those_wome_n wh_o'never work outside the home still need access to benefits denied
them, ‘SUChjaS pen'sion plans. Women who work outside the home often face hours
of domestic work when .they return home. There are many ways in which a

community can help with this double load. For example, workers’ co-ops can install

o ’Y'Washers and dryers on site so that workers (menincluded) can get the laundry done "

‘whlle atwork. Co-ops can also provide hot mid-day meals to staff so that they do not
have to spend so much time prepanng meals at home. |

Childcare is of prime importance for women who also work outside the home.
~ Until politicians acknowledge the need for universal affordable daycare, communities
will have to. forge their own solutions (some claim that this is exactly how Ottawa is

hoping society will respond to their inaction, thereby eliminating the need for action).
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Daycare centres can be organized on site to simplify the travel logistics of workmg .
families. One women’s group in B.C. organized their collectlve to accommodate
childcare. Each of the five women takes a turn caring for the whole group’s children
one day a week [122]. Ideally a communiiy could set up collectives that would allow
'..the chlldren s fathers to also participate in childcare, freelng up even more tlme for -
the mothers. |

Women's CED also respects the unpaid work women perform to provide
services to the community, such as volunteer counselling, tutoring, administratif/e
| work, community'k_itchens and health-care s;Jpport. This work needs to be r'e-deﬁhe_d ’
as productive so that communiﬁes can recognize its importance in maintaining a
healthy society.
2.7.2 Multiple bottom line and collective resources

Conn believes that a feminist perspective on CED puis more emphasis on
socia_l vs. commercial accounting, thereby ensuring that the true purpose: of
,developmeht is notlostin a flurfy of statistics and equations [CED in Canada from a
, Wome_n’s Perspective, 3]. Social accounting considers the real cbsts of pollutipn,
crime, family violence, economic instability, occupational disease and CommUnity '
dislocation. Any economic strategy should include these negative externalities in its
analysis to determine if the net outcome will be positive or negative. The community
- ‘needs to bear in mind that the social and financial costs for contamination cléan-up,
vcrime prevention, health-care provision and family-support services are borne by the
community, not the corporation that brings. the jobs. | |

Whereas conventional economic development celebrates corporate and
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personal competitiveness, women have successfully demohstrated that working
collectively delivers results. Women across Canada have combined their ﬁnaanal
resources and expértise and started co-operative businesses. By doing so,‘they
- have taken control over their working conditions, pay, skill deVe!opmentand réali_zéd N
their persoﬁal objectives [Alderson, et al, 124]. .
2.7.4 Inclusiveness

Given that community participation is central to our definition of CED, and that
" women are pért df'any'community, one may logically expect women to participate .'
in any 'CED project.” Conn claims that in practice, womén_are often exélUded from
community committvees,vor - at best- are offered inconsequential, téken posiﬁons '
[CED in Canada from a Women's Perspective, 3]. Exclusion of women from CED
. planning should notseem strange given that women have often been excluded from
participating in Conventiopal economic developmenf as well [Alderson, et al,'125].
Old habits die hard, and many of the programs adopted by governments and
cpmmunities alike haVe not considered the strengths nor the concerns of women.
- Women's CED meansto éorrect this irhbalanée by ensuring thatwomen areincluded -
i_n both the planninxg and implerﬁentation of CED programs. Women also must
participate in local, provincial and national CED networks [Alderson, et al, 125].

Feminists insist that the education and advocacy of women is critical to
meaningfulCED. By understanding the chafacteristics of women’s CED, policy‘(::an '
b‘e crafted to strengthen the role of women in both CED and society as a whole

[Alderson, et al, 128].
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2.8 Government policy and CED
Government can never take the place of community:
what it can and should do, however, is create political,
- institutional and financial frameworks which help local
people rebuild their communities from the bottom up,
making them safer places in which to live and ..
generating a better quality of life which can support
‘wider economic opportunities [Rice and Prince citing the
Social Justice Commission (1994:370), 243].
Social policy makes up the largest portion of public spending in Canada's
’ budgets Not oniy have social policy expenditures of all governments increased in
absolute terms, but their share of total spending and of GDP have increased each
year since 1980 [Prince and Rice, 236]. The increase in social spending has been
the source of tremendous political debate in Canada. The right, in its attack on the
deficit, has piaced'excessive growth in spending, particularly social spending, as the -
primary cause of inc’reasing deficits, regardless of evidence which refutes this notion
[Prince and Rice, 239]. This ideology of deficit politics dominated the politicai
landscapei in the 1980s and 90s and resulted in program cuts, workforce downsuzmg,
privatization and deregulation and a shrinking of expectations as to what

governments are responsible for in our economy. This assault on government

spending has been extremely successful, in spite of Gunn and Gunn’s observation

- .that governments spend in a more socially productive way than does the private .

sector.  However, Rice and Prince believe that the attack against government
spending has begun to slow, and that we have entered into a post-deficit era,
‘dominated by ‘dividend politics’.

The Liberals have indicated a willingness to at least partially restore social
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spending now that the federal"de‘ﬁcit has been tamed, and provincia{governmehts

are also loosening their purse strings [Rice and Prince, 239]. But deﬁcit—ideology

| politics haYe_ hardened the public's views on social spending and the role of .
government, and its proponents promise to closely monitor how social spénding is
undertaken. Thus, the new money that is available through budgetary surpluses
gives us, at b_est,_ a small political window of opportunity to improve social programs

'} : _.‘[Rice and P_rince, ‘240]. Ah examination of how the government can invest in CED"
fhore efficiently is, therefore, particularly- relevant at this time.

2.8.1 Government coordination and Iegisvlation

One of the most common criticisms of policy in Canada is that governmeﬁ_ts
have tended to actin a piécemeal fashion. There is no comprehensive CED pbiic_y '
and program environment, andvno national framework to link federal departments
with provincial and municipal levels of government. [Galaway and Hudson, 12].
Brodhead and Lamontagne have alsé noted the importance of the regulatory .
framework in which CED unfolds, the importance of establishing networks to facilitate |
the dissemination of CED experiences, the need for combrehensive*policy and for
legislation to support CED initiatives [265].

Watson notes the need for ‘su‘bstantial improvementin federél—provin'cial and
interdeparthient_al cooperation in the implementation: of employmeht—related
programs. ..’ [136,7]. Criticisms of a particular federal-government program include:

‘widespread failure . . . to coordinate govemrhent programs atalocal level' [137], and
- a mismatch of the skills of government employees with the requirements of their jobs.

The provincial department was wary of becoming too involved in a project because
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past experience had taught them that when the federal government pulled support,
- ‘they were left to pick up the slack in 'pfoviding services.’ Researchers note alack of
articulation of the policy role of the federal department, failure to use effective
o veoordina'ting mechanisms, and the use of discretionary policy development'end
informal mechanisms [137].

If regional, national and local CED organizations could be brought uhder the
umbrella Qf avlvnatienally administered ‘CED network, prac'tivtioners W_ould be able io
exchange and build on their accumulated knowledge. Computer communication
linkaées and seminars are two areas in which government could undertake to
;i.mprove excﬁange between both levels of government, and government with

community organizétfons. The application of new commuhication technoiegies could
greatly improve CED cobrdina{tion [Brodhead and Lamontagne, 265].

The federal government, in partnership with provincial and municipal Ievels
would be the most logical institution to take up the necessary tasks of documentatlon
analysis and communicetion. A government run CED network could maintain an
inventory of CED models and offer expertise and educ(ation on tools and training

“devices. A national CED support structure would meet the needs of eoth CED
: ’:.pract'itioners and policy—fnakers [Brodhead and Lamontagne, 273].

Economic development - has become increasingly dependent on
intergovernmental coordinatie_n and cooperation, yet experience has shown that
| federal, municipal end provincial levels are qften notworking from the same plan, nor
do they shaﬁre-,the same goals [MacNeil, 186]. There ,ean even be a lack of cohesAion

between different federal departments. Not until departments and levels of
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government stop working at cross purposes will CED be able totakea decrsrve step
forward |
2.8.2 Government financing

Section 2.5 looked at financing CED, and highlighted the importance of

. .government funding-. Besides providing direct financing for CED project, pro-active _,
fpolicies‘ such as tax incentives can encourage co‘rpvorations and individuals to-
partrcrpate in community rnvestment The Canadran CED Network: recommends'
that the government create a new tax incentive instrument in the form of g targeted
tax credrt to pnvate -sector contnbutors To qualify, contnbutors could provrde
financial capltal to a community for any number of CED initiatives, thereby meeting |
the need for equity capital. Promrsmg programs whrch could act as models include
the Community Economic Development Investment Funds’ in Nova Scotia, and a
‘Program in New Hampshire'administered by its Community Development Finance -
| Authority [15]. Government also needto assure long-term ﬁnancing of C’ED’projects
by building partnerships with credit unions, pension funds and co-op drouos [Coady
and Galaway, 205]."

The’ fundlng policy of govemment should be premrsed on and granted to B
rndependent CED organizations (CEDOs) such as communrty development
corporations. ltis important that CEDOs do not just act‘as agents and recipients of
an externally-designed program, but that they be viewed as partners in the entire
_‘ process Governmentfundlng should be offered as aresource to communrtres which :
design their own strategies for i Improvement [Canadian CED Network 7]

Access to and rnformatron on financing should be made avarlable through the
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- » .'vgovemmental national CED network recommended above The ecology of funding

discussed by Lawless could be mlmmlzed by streamlmlng the grant—appllcatlon
process under the auspices of a government agency.
2.8.3 Community participation

Government policies must be inclusive of marginalised greups if CEDisto -
make meaningful progress. Marginalised groups inc!ude Aboriginals, visible
minorities and women [Brodhead and Lamontagne, 268]. According to Nozick, one
_ojf the goals of an integrated approach to CED should be meeting the needs of '
[individuals [82]. In order to ensure that individuals’ concerns are”_h_eard and -
understand, it is crubial that all community groups be included in the. planning and
implementation process.

In the UK, the popularity of commumty participation reflects a vanety of
advantages beheved to accrue to community members. it is believed that decusxon- |
- making and action will be more closely aligned to the actual needs of the community
[McArthur, 308]. The Canadian literature also notes the importance of local
- knowledge of community conditions. Too often the government has proposed -
' solutions that do not correspond with a community’s particalar situation, -having |
applied a program that was not specifically designed [Canadian CED Network; 6].
But if the 'community is working as a partner with government and/or the private
. sector, an unequal distribution of power must be taken lnto consxderatlon tis
possible that the aspirations of community members will be absorbed and modified
to adhere to the agenda of government officials [McArthur, 308]. Evaluations of

government programs in Canada have raised similar concerns [Watson, 137].
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Full community particivpation can also result in conflict between groups with |
different view points and needs. Communities are not homogenveous; different
groups and classes exist, and consensus is not typically easy to obtain [beley (1985)
6] Nvot}»only'does.power need to be redistributed between outside agents and the -
community, and within the community, ihe fact that outside authorities often exercise
their power by manipulating agents within the community needs to Be'recogniied
[Loxley (1985)7]. |

Loxley raises the issue of estéb'lishing what a community’s needs afe. ‘We
cannot expéci mérginalised, deprived people to truly grasp what they need if they
have never experienced a ‘reasonable standard of living. Policy-makers need to
decide if they will be politically- -neutral facilitators whose task is simply to
_accommodate decision-making within a narrow range of chouces oriftheirroleisto
educate and instruct community members to strive for a more economlcally, soually
and culturally satisfying life style [1985 12,13]. MacNeil notes that when ‘
governments work as partners in CED, they must consider the féurrent state of
| jearned helplessness’ and undertake stratégies to allow people to transform théir -
community through its economy [179]. More radical community workers not only
subscribe to the ‘edﬁcated and persuaded need’, but encourage community
members to engage in political activism [Loxley (1985)14].

Stating that CED réquires the full participation of community mem_b"e_r_s is more
complex in practice than in theory. Itis therefore preferable that any policy address
this issue carefully and up front. Policy-makers must have a thorough understanding

of the historical and present relationships within the community, together with the
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position of the comfnunity vis-a-vis outside agents, prior to embarking on strategic
planning. When déaling with Aboriginal communities, policy-makers need to be
particularly sensitive to the cultural and historical context of their situétion. ldeally,
Aborig.inal ci\ii_l s}e‘rv'ants should be available'to mediate between the community én_d ‘
the government. There is always conflict between the competing forces of autbnomy
and the community, and policy-makers must ensure tha_t one force does not
: ,_d_ominat_e the other [Rice and Prince, 216].
: :2.8.4 Sirategic plar__ming, indicators and planning tools

We saw earlier that strategic planning is a crucial éomponent”of CED. The
governmentshould take aleadrole in the development and dissemination of effective
: strategic-planning models. A data base of models should be housed in a natio“nél _
network so that communities could study the various plans available. 'Expertis'e |
should also be offered to communities so that the best plan can be chosen an‘d :
modiﬁed, if need be. Training should also be offered in the design and use of
' "ihdic_ators and strétégic planning tools.

The distribution of gains brought about by CED’pr}og_rams must differ from
What would be expected if the project were initiated by private or cor{)orate entivt'i’es '
[O’Neill, 62]. Not only should economic indicators such as business start-up‘s
' bankruptcnes net growth in employment and investment spending be tracked but -
socual indicators such as |mprovements in health and education, retentlon of youth
in communities and increased usage of traditional language can and should also be
monitored.

* Externalities must also be considered if a strategic plan is to be sustainable
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and environmentally sensitive. Indicators which consider pollution and its effects on
health must be incorporated in any industrial planning. The long-term effects of
" resource deuletio'n must also be factored into any co.st—beheﬁt analysis, and that .
analysis must include social and cultural considerations. o
2.8.5 Evaluation - |

Watson insists that evaluation must meet three requiremen‘t.s. First, the

-‘ program th.at is being evaluated must be a .'replicable prescription for a problerrji | A
progrém that cénnot be repeated cannot teach us anything general. Second, ghe
outcome of the program must be measurable. Third, there has to be a robust and
_ ‘rehable base of companson between those who partlcxpate inthe program and those 1
' -.who do not, so that mcremental effects can be understood [142,3].

A caveat must be added‘wnh regard to the collection and,. utilization of
empirical datato validate CED: Research cdnducted in the UK by Knox and Hughes
| differentiates between the _Americah.éxperimental style of evaluation and the UK
approach. Ths UK perspective is reflected in the following guidelines on poiicy |
evaluation: | |

~ Evaluation is not a scientific exercise éimed at
producing definitive answers to all questions, and
- judgementlies at the heart of it [Knox and Hughes citing
H.M. Treasury, 1988, 243].
This attitude is at great odds with the American style of evaluation whxsh demands
the use of control and experlmental groups This approach is very hard to adopt in

reality, particularly. when conditions: of random assignment -of control and

experimental groups cannot be met [243,4];
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Knox and Hdghes propose that a quasi-experimental design can be more
- useful when _conditions of random assignment cannot be met. lnv this case, non-
equivalent “co'l'ntr‘oll‘or comparison groups are used, without .random assignment to
either group. Instead, similar groups are compared to obtain before-and-after
measures. Difficulties arise with this type of evaluation design as well. For example,
' “ ifaCED progfam were implemented in a community in Northern Manitoba, a control
community would have to be chosen for comparison. Evéluators fnay have a variety
b_f communities to choose from a’nd deciding which community variat;les should be -
‘c,_onsidered important enough for comparison is not always easy. The issue of self-
~selection als_o presents a problem. A community which h'aé taken the initiative to
implementé CE"D program may pocess unique characteristics that éannot be found
in control commhnities, making policy comparisohs difficult [244].

Policy-makers must be prepared to evaluate programs as they unfold and
| 'é'nce'théy are completed'. One theme that is repeated in the Ifterature is that of time -
l_ines. A community must be allowed to use as much time as is n_gedéd to fully
understand its situation and make appropﬁate plans for change. This presents a
_problem for policy-makers if the time required exceeds the limits of government
funding anﬂ ‘is further complicated when -more than oné level of government is - |
involved [MacNéil, 184]. Evaluation should be flexible enough to accommodate the
inherent time line of the community, and not follow the dictates of a one-size-fits-all
~government program.
| Policy—makers must not close the books and begin evaluation before a

program has had sufficie_nt time to bear fruit. A study in the UK concluded that there
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was no pointintrying to measure levels ofimprovement if a community was no where __
- close to meeting its goalé [Knox and Hughes, 245]. We in Canada cannot expectthe -
effects of centuries -of discrimination against Aboriginals to disappear in the time it
takes for one or two business cycles to run fheir course. Policy-makers must commit
to the long-run and be prepared to wait generations, if need be, before fhéyjudge the
effectivenesé-.of CED This may imply tumfng to a more process-oriented stylé of
evaluation. |
Knox and Hughes recommend that, where possible, the evaluatibn process
_-focus on the -more“imme_diate, realistic and demonstrabie‘objectives', and that the -
' quantitative part of the evaluation be complementéd by a more qualitative focus |
which highlights the procésses involved. In other words, there should be a change
from emphasising the outcome to focussing on the process. A balanced evaluation
: design shoqld be process~orienie'd | and emphasise qualitative wor.k' w_it_hih ,
com munitiés.' Surveys conducted in pérticipating and non-participating chmunitie‘s |
can provide quantitative data to supplement the qualitative research [246;7]. This

level of commitment (and faith in qualitative information) is often difficult to adhere

" toin the realiiy of constantly-changing political parties with wide-rangihg ideologies.

Emphasis must be put on educating both policy evaluators and politiciaﬁs'that‘CED

objectives are not always set in strict, quantifiable terms. In the word:s of Knox énd '
Hughes:

- ... [A] combined qualitative and quantitative approach-

© - can capture the policy context and the experience of

those subject to the policy, set alongside the use of
economy and efficiency indicators [248].
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‘La.st'ly, policy-evaluators mustremember that their rOIé isthatofa neuiral'ahd a
detéched dbéer‘vei’. In-house evaluators must not use evaluatioh as a means of
protecting their jobs or making the government look good. 'On the other hand,
external evaluators who are paid for their opinions must not let the lure of future
- ?é’ontracts taint their conclusions. Policy evaluation should be an iterative process . |

Which will ultimately result in more robust CED programs [Knox and Hughes, 249].
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Cﬁabtér 3: CED and Government Policy in Manitoba: the 1960s and 70s.
Having reviewed the literature on CED to date in the previous chapter, 'this
chapter will now exalmine CED government policy in Manitoba. The survey will begin
- with the orig_ins}vqf CED in Manitoba in the 1960s, at that time called ‘community _
developme'-n.t"'. -'Séction two will review important developments in p_blicy which
occurred in the 1970s under the provincial NDP government. This section will also
review federal policy regarding development of Aboriginal communities.
7 3.11960s | |
| Debate over the ‘deﬂnition of ‘community developr'nent"‘ in fhe 19663 fnirrbred
‘fhe debate thatis fo_urid in today’s iiterature'on CED. Social workers séw commu‘nity
developmentas a grass-roots initiative which targeted social issues, adult educatOrs
“sawitas ah educational and growth process, architects and éngineers beliévéd that -
fhe physicél aspect of community were important, and eConomiéts chussed on
industrial development [McEwen, 7]. The United Nations work in community

developmentin developing countries provided the basis for community development

~in Canada:

In the United Nations the term community development
has come into international usage to connote the
process by which the efforts of the people themselves
are united with those of the government to improve the
economic, social and cultural conditions of communities,
to integrate these communities in the life of the nation,
and to enable them to contribute fully to national
‘progress [McEwen quoting Ernest Grigg, Chief,
Community Development Division, U.N., 1960].

When the provincial government set up the Manitoba Community
| Development Services - in cooperation with Indian Affairs - in 1958, the community
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development movement was born. in Canada. In fact, other provinces used
Manitoba as a training and recruitment base for community development officers.
~ [McEwen, 16]. |

According to McEwen, COmmunity development was first in.troddced to
Aboriginal communttie_s in Manitoba in the late 1950s by Jean H. Lagasse [7]. As |
director of Cpmmuriity Development Services for the province, he directed a three-
year study mto the living condmons of Mamtoba s Aboriginal peoples. Lagasse
'beheved that commumty development in Manitoba should focus on two basic |
problems: ‘[the main emphasis of community development in Manitoba is economic
development and social organisation because it is in these two areas that tormer
- ‘government services have been most delinquent’ [Lloyd quoting Lagasse, 39). He
'beli‘eved that health, welfare and education wdu!d not deliver ény. more bénefits than |
they had without the improvement of economic and social conditions. "I'"n accdrdahee
with Lagasse’s recdmmendati'ons, in 1960 three community developmertt officers
- were assigned to Norway House, Grand Rapids and the Camperv'ille arees,vand, an
economic Ii'eiSOn d’fﬁcer was appointed in Winnipeg. In 1961, Berens River and The
Pas were included in the new operations [Lloyd, 39].

Progress in these centres depended on the pre-existing economic conditions

© of the regions in which they were located. For example, community development _ .

goals were reached fairly extensively and quickly in Grand Rapids where full
employment had previpdsly been reélized,‘ thanks to the development of a hydro-
electric plant. In contrast, Norway House, which had no hydro-electric development,

still relied heavilypn welfare payments. Inthe Camperville region, a six-month data- -
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collecting survey was needed before the government could begin to uhderstand the

needs of the area. In 1961, a sUccessful pulpwood cooperative was ‘established'in
' Berens River and for the fi rst time in many years no social assistance had to be paid -

~ [Lloyd, 40] | |

In The Pas, a sincere effort to alleviate the problems facing Aboriginal people

was launched in1961. Government heanngs allowed the public to express concerns

) ‘A.vover housmg, employment Job-tralnmg, education, the bu1lding of a Fnendship :

Centre and transient and jail servnces [Lloyd 40].
In 1959, a project was launched by the Indian Affairs Branch in northerh
‘Manitoba. Walter Hlady investigated how community development could assist the
| ChipeWyan- l'ndian_s who lived on the outskirts of Churchill. For two cent’uries,. th_e :
movement of thie nomadic tribe had been connected to the trading post in Churchill,
but the Band had independently decided toabandon its traditional life style and was
_ __living in sub.-stan.dard 's_hacks on _the outskirts of the white community. Band |
" ‘members were experiencing difficulty in adapting to both -their‘non-nomadiclife-style .
and working for wages. They spoke English, but were not used to being employed ,
_for wages and did not pocess skills that would help them cope in their newly adopted
~world, leaving the majority dependent on welfare and dnemployment payments. The
| purpose offthe pioject was to determine what improvements could be made in the |
Band’s living conditions within a short period - six months - and to determine what
community development i_nitiatives were necessary for the long run [Lioyd, 41].
In 1967, when Lioyd studied the results ol‘ the Chipewyan project, he found -

thatit had helped them to become self-reliant and to achieve an acceptable standard
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of living. He attributed the success of the program partly to the use of a school
. '-_teacher-asa resource person to runlanguage classes and show films. This teacher -
'. vwas able to be an effective mediator because, as a no'n-goVernment,"hon:church
worker, he was trusted by the Chipewy}an community. His skills as an educétbr
-allowed him'to comhdnicate more effectively than if he had been a layperson‘[41].

Under the auspices of the new Cdmmunity Development Services in Ménito_b’a, N
We begin t6 see cbordination betweeh the provincial and the federal go\)ernments.
Because Indian Affairs sharéd in the ﬁnéncing of the Service’s initiatives, plans for

new projects had to be approved by the regional supervisor of Indian Affairs. The

" Service needed to maintain close ties with various federal departments, such as the . _V

Department of Mines, in order to coordinate services ahd avoid vduplic‘a-tﬂtibn [Lloy_d,
- 42]. Manitoba, alqng‘ With the_othér provinces, signed an agreerﬁent with the
Agricultural Rehabil:itation and Development Administration (ARDA) of the federal
' government. Paragraph 11 of the agreement provided for the extension of the v
agreement. to. Abdriginal communities. Services offered‘ included: soil and'watér
conversation; research and development of rural resources, including industry,
education anh_d training; and, community development f_or rural areas as designated
) gih federal-provinciél agfééme_nts [McEwen, 15]. | |
| Adult education was evplving alon.gside community development during this
period. Courses were offered in many communities - large and small - throughout
Manitoba. Most of these courses were sponsored by the Community Welfére
Planning C‘ounc.ilvof' Winnipeg [Lloyd, 42]. |

In 1964, Professor J.G. Dallyn of Community Development Services in the
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vDepartment of Welfare, Winnipeg, 'p_r'epared a report on the state of community
develo'pme}n't, in Manitoba. He believed ihat although the Service had pre\}e_n |
successful, its reach was insufficient. In order to deliver benefits to all of Manitoba’s
Aboriginal peoples, the Service would have to be greatly extended. He also
. ,_recommended that community development officers work in more than one .
-'comrhunity, forcing them to standardize their procedures so they were not applicable .
to just one setting [Lloyd, 43]. . |
Dallyn believed that the standardization of procedures required a ‘process
~focus’ _arid recommended a move aWay from the more ihdividualisti'c ‘project focus"..
In order to be* more process-oriented,'_he thought that the community de\)eiopment
efﬁcer needed to: K
1) motivate community members and determine their felt needs;
2) develop new leaders;
3) develop new community organisations;
. 4) increase use of government services.
F’ridr to moving on to points 2,3, and 4, Dallyn recommended that some e*perie_nce
in social organizing needed to be builtup in communities. In orderto accomplish this |
preliminary development, the province needed to be organised into appropriate units
and to set upa service sequence. A_comﬁunity officer specialized in this process :
would spend siX months in a community before his successor would begin working
on points two through four [Lloyd, 43].
Dallyn perceived that there were too many arbitrary methods being employed _
‘-te deél with commLmity pfoblems. He thought that if real progress were to be made, -
a more systematic way of dealing with recurring problems had to be established

[Lloyd, 44]. It is asif the complaints about the lack of structure in CED today are
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| '_i'b'eing echoed into the past.

McEwen’s book also allows us to peer backwards and see the fi'rﬂs't.rnuaings
of many of the issdes facing CEl) today.  For example, he talks ahoUt a lack ot
understanding and articulation of goals, and the need toincorporate traditional valu'es
E into CEDinitiatives Understanding oftheimportanceoftraditional culturewas based B

- on the development work done with Greenland's Inuit people The Danes followed
a development policy which incorporated local language, customs and workers,
resulting in tremendous improvements in Greenland's Inuit communities [1 1]

| McEwen outlines some of the weaknesses in the structure of community
development services for Abori'gin‘als inthe 1960s. He believed thatthe deﬁcrencr_es.
of band councils, b_ased on their lack of legal authority,'administration skills and '
training prevented them from acting effectively. He noted that provincial and federal
~civil servants were often placed in a conflict of interest. Once a cdmmUnit)i .
development officer educated Aboriginals as to the extent of their plight, he was
accused by other civil servants of unleashing tough criticisms of and discontent with
governmentpolicy. Many community development officers found it easier to conform
» '_{O the status quo and act as project office‘rs, rather than as an agents for meaningful .
change [29]. He also noted a lack of adequate resources at the proyincial level, a
scarcity of coordination between pro\/incial and federal agreements, and problems _'
arising from the status and non-status.indian situation. The fact that the province
controls resources, roads, public health and wildlife, while the federal goVernm'ent o
has legal responsibility for all matters concerning ‘Indians and land reserved for

Indians’ further complicated community developmentinitiatives [33]. McEwennoted
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that region'éi ’devél_opment $chemes which did not consider local r'esoufées would
probably fail. He also highlighted cases where industrial development was
proceeding withoutthe participation of local Aboriginal communities, allowing pockets
- of poverty to exist Within thriving regions [32]. He noted the profound distrust that -
particular. He believed that career civil servants relied on the ongoing existence of -
‘Aboriginal marginalfSation to keep their jobs [33]. | |
McEwan _recommended the ‘recognition and adoption of the follow__ing
principles: ihét cdfnmunity -dev'elopm'ent belong to the pé'ople, with th'eA’communivt'y
development officer acting only as a catalyst; that the comrhunity obtain access to
resources; thatthere be complete and effective coordination of government services
"'-i'n regional s‘éttin'gs; that the need for pilot projects to initiate the movement be "
:r,ecognized; and, that community develdpment begin Within"the' culture and AValue
system of the community [31 -38]. |
From this bri_éf overview of the state of community developmentin .Manitoba
- in the 1960s, we see the shape of today’s CED taking form. M‘any of the we_aknesses R
b_f communityideyélopment, and the recommendations for their imprdvement, can bie
found in today’s CED literature. This repetition of criticisms and recommendations
implies that many of the problems facing Aboriginal communities in the 1960s have
"ot been ’re‘.med'ied. The next section will outline the major steps ta.k'en in :
government policy in Manitoba in the 1970s. |
3.2 1970s |

A bipartite ’(provincial/federal),pr_ogram which bridged the 1960s and 70s was

68



implemented under the Fund for Rural Economic Development Agreement (FRED)
between 1967 and 1977. According to the 1990 report authored by Decter and

Kowall and published by the Economic Council of Canada the FRED Interlake
| Agreement was a clear example of a successful effort to improve the socral and -
- economic fabric of aregion. The combined investment of both governments totalled

$85.1 million, and was divided between resource management, human resource

L 'development and infrastructure spending According to the report, the Interiake

:region was transformed from a severely disadvantaged rural area of poverty and
widespread underemployment to a region with sustainable economic,.development'
fiii}. Developments u_nder this ;program included: the establishment of a Seagram’s
Company distillery inGimli; a goose—orocessing plantin Teulon; a pro.motional—we_ar
(baseball cao) co'mpany alsoin Teulon; and; the expansion of the Harbrook Ch_ees_e '
plant. Agricultural production was diversified under the program, and the demand for
the region’s rye was given a boost by the Seagram’s distillery. Managerial and
' _ _technicaltrainingwas provided forfa,rmers and fishermen, as well as funding forfarm :
’imanagement and improyement proposals. Under the -plan, fish.. marketing .
arrangements and:ﬁshing ‘equipment were improved [33]. Improvements in‘-the
region’s infrastructure not oniy supported the growth of local industry, but greatly
_ |mproved the quality of life for those .who lived in areas with poor roads and little
access to water [31] |
The report also notes that whereas the before-and-after economic indicators
were well documented, other essential ingredients that contributed to the program’s

- Success were not. The 1990 report, in an attempt to address these omissions,
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emphasised the following lessons to be learnt from the Interlake experience:

. that community participation s a necessary step in successful CED programs
-+ that CED planning must include robust analytical work in order to effi iciently .
- link funds fo strategic investments; _
e that human-resource development plays an lmportant role in CED.  FRED

~included a large education and training component; ,
*  that a minimum time frame of at least ten years is required to realise
~ meaningful CED;
. thatafederal- =provincialagreement may best be used as an underpinning and

funding source for a project, with community-based tnmatrves provndmg the
_plannrng and control [40, 41] ' _

tis als_o important to note_ the report’s emphasis on the lnterlake-Agreements
implementation structure Govemment line departments were able to take their
mandate directly from the Agreement and avoid the policy swnngs of changing
- ‘governments. The FRED Interlake Agreeement was Structured in suchaway asto -
:allow stability and contnnurty in spite of changes in governments mlnlsters and
departmental organrsatrons in both levels of government [20].
The report also hlghlights some of the problems raised in a bipartite effort'of
" this nature. Thefederal governmentwas more concerned with economic adjustment
and labour mobllrty, whereas the province was focussed on-economic development
within the area. At the community level, the Area Development Boards’ priorities

were education, agncultural development land drainage, recreatronal development

,"and rnfrastructure improvements. Giventhe differing pnontues of the partles tensions

were inevitable. The report suggests that the higher the level of govemment the
more emphasis was put on broad economlc indicators. This emphasis leads to a
greater commitmenttolabour moblllty asopposedto developmentwhlch encourages

4‘ resrdents to stay put [43, 44]. Giventhe success of the program itis obv10us thatthe -
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level and quality of icommunity participation was enough to overcome the federal
‘government’s short sightedness. | |

| The- Manitbba Progressive Conservative party, headed by D'uff Roblin, |

represehted the province in the initial FRED planning. In 1969 the province elected

the NDP government of Edwar_d Schreyer, and it was this party that held power for
- ‘the b_alance' of the 1970s. Provincial CED policy in the 19703, therefore, would be
'A :nﬂos,'t influenced by the NDP. |
The NDP’s - policy was rhost cléarly articulated in its Guidelines for the
'Seventiess, premiséd on four:principle‘s: | |

1) the maximization of the general well-being of all Manitobans; o
2) the greater equality of the human condition for all Manitobans through a
more equitable distribution of the benefits of society; , ’
3) the implementation of an effective ‘stay option’ which would prevent
Manitobans from being coerced by economic forces to leave their province or
to leave the region within the province in which they prefer to live; ‘

4) the promotion of public participation in the process of government, and
more .particularly, in the development decisions which would affect all ]

- Manitobans in the years ahead [Province of Manitoba, 13].

The Guidelines are organised into chapters thaf explain the go“ve.rnment»’s‘
policies on a range _'of issues, such as economic policy, housing, soé}al goods’én’d_
'services and regional development.. The four underlying principles are woven into
~each of these policy areas. Although the Guidelines do not have a chapter dedicated _
épeciﬁcally' to.. CED, it is possible to extract enough information ffom a variety bf
chapters to cobble together a snapshot of the government's approach towards CED.

The next section will review what the Guidelines said about economic policy.

®The information for this section is from the three volumes of Guidelines for the
Seventies, published by the Province of Manitoba.
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3.2.1 Economic policy

The governhqent Was committed to full employment, tax reform and slowing -
migration within and out of the ‘provin‘ce. The Province acknowledged the difficulty
in lowering unemplqyment in one provfnce located in a country with -high
" unemployment. Given that national Ppolicies play a greater role in Manitoba’s
economy t_hén prVincial policies, it was u-ncle'ar how much differ_ence brovihéial '
policies could make, no matter how well-intentioned. Mehtion is made of the
development of programs for winter jobs, student summer employment and positive
| . effects on employment as a result of,expansionary budget spending. The Guidelines

~ ‘also promised to establish a Guaranteed Employment Sy.stem7 which would operate -

as a ‘residual’ em.;j)one_r for those who could not find work. Concern is ‘aISO
expressed for disadvantaged persons, Aboriginal people and women living in-ru'ral.
areas, although concrete strategies for helping these people are not 6ﬁered.

.ThejNDé "government was committed to tax reform. It wished to adj:ubst |
property taxes, being the most régressive form of taxation, by changing to an ability-
to-pay basis. Other regressive taxes such as the provincial sales tax and farm
~ property taxes wo:uld aI_sq have been adjusted, putting more reliance on progressiVe‘ :
ftaxeé s.uch as personal and corporate income tax. Tax }l(.)opholes~-fo,r.,wealth'y-‘
individuals and corporations were to be closed off, tax incentives to corporatiohs R
were to end, subsidies to large corporations - which tended to be foreign owned and

- committed to capital-intensive investment - were to end. Tax incentives would be

’For a detailed analysis of Guaranteed Annual Income policies in the US and Canada,
see Hum and Simpson’s “Economic Response to a Guaranteed Annual Income: Experience from
Canada and the United States.”
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"'Shlfted to mrddle and lower-income earners, who spend a greater portlon of their _
income and strmulate the economy through increases in aggregate demand

The Guidline’s stay option was firstly, an attempt to keep Manitobans in
Manitoba and secondly, an effort to allow those who lived in rural and more remote
* areas to remain there. Many Manitobans had to leave rural areas, partrcularly inthe
}north because of a'lack of employment opportunities. ln the south |t was argued.
that farmers-did not receive an equitable share of income because thelr mabrllty to

control the prices of their products weakened their economic posmon Depopulatron

of agncultural land was already a problem in the 1970s and the stay option was o

me‘ant to make it easier for farmers to stay on the land, allowing the towns whi¢h
serviced farmers to retain jobs, population and a tax base. It was thought that a slow

down of migration into the larger urban areas was desirable so that the problems that

c}Were-groWing in the cities, particularly Winnipeg, could be more easily addressed. |

The stay option was meant to curb depopulation and fight poverty in rural areas halt
mcreasrngly expensive urbanlzatlon ‘and to reform northern development so that '

those who lived in the north could clarm a fair share of the benefits.

In order to rmplement the stay option, the Guudehnes proposed changes to

agrrcultural policy thatwould encourage farmers to stay on therr land and dlscourage
the growth of large corporate farms. Aid was to be directed to low-income farmers,

and agricultural production was to be reorganised through the establishment of
- ..»?cooperatives and land banking. The government also meant to encourage farmers . |
to switch to more profitable forms of production. Higher expendlture on rural health

care and other provrncral services was also planned.
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 3.2‘.2 Health and sgcial development

The Guidelines recognized that good health was more than énabsencé bf ,
disease, and that the public had a social responsibility‘to ensi;re that basic needs
-were provided to all citizens. Basic needs, such as adequate incpme, Sheltef,
ta;dljcation,f h‘ealth' éare andv nutrition, are referred to as ‘social utilitiés’ in the |
Guidelines. ProVision by the government of these social utilities was premised-on

the understanding that all of society benefits when everyone is provided for. The

«.-- -social-utility-approach also recognized that those individuals who cannot provide for -

. i :t_hemselves have been disadvantaged by the inadequaciés.'of the “social and"- ~
economic system, and that their problems did not stem from lack of ability or
‘motivation. | |

Havmg establlshed that health care, education and other essentlal socual
services had to be available to all Manitobans, it was determmed that these services
had to be improved in rural and remote areas. Provision of these services played a
key role in the effectiveness of the stay option, maximizing the general well-being of
o ’_'-Mani_tobans, and inéreasing the general equality of the human condition. Thé riseof ~
.the,pubﬁc health-care system in Canada went a long way to meeting the Guideline’s
goals, but an extension of insurance benefits was deemed necessary to guarahtée
optimal coverage. | ‘The goVernmen; recommended that nursing hofne Care,
- prescriptiondrugs, Qental sefvices and ambulance services be included in thé publi¢ .
health‘—caré systerﬁ by 1980. | | |

The Guidelines recognized that a market economy does not provide nor

guarantee aliving income for all. Itendorsed the existence of federal initiatives such
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as Old Agé Security, the Cahada Pension Plan and fhe Guaranteed Income
Supplement as essential to the well-being of seniors, but also recognized the need
for the provin@:e and the municipalities to coordinate the provision of social services
‘} g'to the u'ne.mploye‘d and fhe poor. vaernment policy subécribe.d to the beliéf that -
Welfére recipients tended to be the aged, infirm, unemployable and single mothers,
in contrast to the-pdpular_ belief that theywére able-bodied but somehow lacking fn
initiative and character. Although the government committed to the continuéd
| provision of Vyelfar.e, it also expressed a desire to implemént a guarantee.d annual |
income experirﬁ_ent. |
o The Guidelines pointed out thatincome-maintenance policies had to be seen
~as a part of comprehensive social pblicy. It viewed the existing federal-provincial
‘;‘_a:rran'ge‘ment of we'lfare p'rovision as ad hocand ineffectual. The federal government
had é reputation fo:r pulling o;jt of programs and leaving the province with all the
responsibvility and costs; when the proviﬁce could not provide the extra funding
needed, itwas the poor and needy who suffered. The Guidelines recommended tﬁat
" thé federal gb_vérhnient meetits responsibiliﬁes to néedy Canadians, while' allovvv"ing :
the province moré flexibility to dves‘ignits own programs to meet local situations.
Because the province did not believe that the federal government was
.. . committed to_.a}guar_ant_eed annual income; it was prepared’ to launch an experiment
-' :,_o’f its own. [t proposed to »offer a guaranieed-annual income program atthe same
time as necessary :changes were made in the areas of work incentives and: job
creation. The guaranteed-annual income initiative was meant to complement a re-

vamped welfare system and to allow the-poor an avenue out of their situation. The
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guaranteed-annual income strategy would be implemented through a negative
income tax. |
3.2.3 Regional perspectives
The section on urban regions did not contain any strategies specific to CED.
There was no evidence ef consideration of separate communities within large urban -
areas, and certainly in the 703, the growing Aboriginal community within Winnipeg
had not yet received the attention it deserved. As presented in the Guidelines, the
urban strategy offered sweeping ahd, for the time, very progressive ideas for urban
development, but was very short on details es to how these goals would be reached.
More detailed planning was coneidered for recreation and green spaces in an effort
to ensure that all city dwellers had access to recreational and cultural activities.
The commitment to rural development in Manitoba focussed on agricultufal
-and industrial development. There is a re-stating of the four principles and the three
broad policy issues within the context of rural regions, as well as the policy
prescriptions that were offered in the section on economic policy. There was an
acknowledgment of the need to consider social costs and benefits when setting a
development.strétegy, not just economic indicators. At the heart of the Guidelines
policy on rural areas is the stay option, itself premised on the raising of gross
agricultural output and farm income. Once again, rather than offering concrete goals
“and strategies, the Guidelines . . . provide a framework in which future policies can
~ be developed and programs implemented to assist all citizens to influence the
changes which arevtakin‘g place in our society rather than merely succumbing to

them’ [39].
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The section on northern Manitoba is more develdped than the two previous
sections, perhaps because of the community development work doné in the 1960s
in Aboriginal communities. The Guidelines acknowledge the dang_efs of using only
economic indicators to measure well being, and the importance of qualitative factors
such as environmental conditions. The Guidelines also recoghized that rapid
economic development in the north had occurred alongside deteriorating conditions
for Aboriginal people who were not allowed to participate in the development of
}ﬁorthem resources. The same social services available in the south needed to be .
extended to northern communities and the stay option is discussed in_}th-e context of
northern communities. Not only did policy aim at curbing the migration of northerners
to the south, it was hoped that by improving services to the north southerners who
went north for high-wage jobs could be convinced to stay.

One of the more interesting policies concerning the north is the wish to widen
the participation in political structures and processes. It was acknowledged that the
government was perceived by northerners as remote and disinterested in northern
‘issues. The Guidelines proposed that changes in loéalv government could empower
horthern communities and bridge the schism between the capital and the north. This
pfocess was already underway in Aboriginal communities with the election of local
band or community councils to take on responsibilities previously handled by Indian
Affairs. Bothlndian and Metis communities had found their voices with the formation
of the Northern Association of Community Councils. Itwas hoped that organisations
of this nature would continue to facilitate the decentralization of provincial activities

and the increased autonomy of northerners.
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The Guidelines noted the need to address the duality of the north; thatis, the
comparatively high living standards in northern urban centres and the unacceptably
“low standard of living in the more remote communities. Once again, details as to how | '
.t_o’ attack this problem are few7 and one is referred to the more general policies
outlined in the economic and social welfare sections. Thereis, however, one specific
policy noted; that of the recovery of economic rent and the diversiﬁcatioh of the
economic base
A very small portion of the close 0 $300 million of mineral productlon was
returned to the province by taxation and/or royalties. Given that natural resources
belong to all Manitobans, it was unacceptable that so much of the mineral wealth was
' extracted for the profit of so few. It was acknowledged that the mining companies '
had a right to secure a normal profit, but the estimated $60 million in ecdﬁdmic rent-
Which arose due to ;he intrinsic value of non-renewable resources - sf;ould nothave
ended up in the poekets of private enterprise. Furthermore, the exhaustien of
 Manitoba’ s non- _renewable resources was no doubt hastened by allowing economic
rents to accrue to multinational corporations whose interests were very differentfrom
those of northern communities. There was a recognition that government policy |
should seek to increase the benefit that northerners receive from development of
| " their resources by offering Hydro employment to locals and by encouraging _
enterprises such as'a house-prefabrication plant in Churbhill. It acknovﬁedged that
training, education, intensiﬁe.d industrial liaison, counselling and 'other, supbort
services should have been offered, that the development of northern resources

" should have proceeded at a more ‘orderly’ pace, and that any economic.rent from
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resource developmént should have paid for the provision of social programs ‘to
benefitnortherners and all Manitobans. There is also arecognition thatthe econohié
base needéd to be broadened so thatitwas not ovefly dependent on non-renewable
resources.

We begin to see a more coherent CED focus in this séction with discussion of
“vehicles for Community economic development'’. Indeed, this is the first time in this
chapter’s literature review that the full term ‘community'economic development' is
used, as opposed to ‘community deveiopment’. The Guidelines introduced the -
concept of economic development ins‘truments'and talked about developing: new
~mechanisms. Investment in less capital-intensive projects were prefevrred over |
capital-intehsive mining development. Initiatives which are less capital-intensive tend
to be more accessible to local entrepreneurs and provide more jobs for locals. Itwas
also recommended that such enterprises be collectively or cooperatively developed
by communities. - Cooperatives, crown corporations with local participation, and
municipal development corporations were encouraged, élongside a commitment to
continue aiding individual and local corporate interests. As the followi}lg section will
demonstrate, the crown-corporation vehicle can provide an efficient means to
" implementing positive changes in a community.

Moosé Lake s a relatively remote community located forty air miles south east
of The Pas. Its population of 700 traditionally had little opportunity for employment
outside seasonal activities like trapping and fishing. The surrounding forest was
identified as a valuable resource and the provincial government took action to help _ |

the community take advantage of this resource. Training and capital were provided,
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allowing operations to begin, using local workers and providing them with on-the-job -

~ training [Annual Rebort - Moose Lake Loggers Ltd., 1971].
~ Under the authority of _the' Manitoba Natural Resources Development ACt, _
.Moosé Lake Loggers Ltd. was established as a crown corporation in 1971. The
, format_ion of the crown corporation was the third stage in a four stage plan. Phasé |
one establiéhed_é tréining program for mechanical skills and appropriate wdrk habits. |
In phase two, a development-oriented body was formed withiﬁ the Department of
Mines, 'Resources and Environmental Management. This organisation helped local
. ~loggers develop their skills. During the crown-corporation stage, a board of directors -
' .Was,struck which included local résidents and outside business people [Annual |
Report - Moose Lake Loggers Ltd., 1971]. |

Thé fourth ph'ase was the withdrawal of the government and the transfer of the

- ownership of the corporation to the Moose Lake Indian Band in 1992. Underthenew

owners, 100% of the employees were Aboriginal (compared to 80% under the crown
corporation) [Annual Report - Moose Lake Loggers Ltd., 1992]. According to the
annual report:

Moose Lake Loggers Ltd. (MLL) was a Manitoba crown
corporation. It was formed in 1971 under the authority
of the Manitoba Natural Resources Development Act.

. The goal of the corporation was to create an
economically viable logging operation that would
provide employment opportunities for the residents of
Moose Lake, and help local residents to develop the
skills necessary to operate and mange the entity.
These objectives have been met.

A review of the crown corporation’s annual reports from 1971 to 1992 shows

that the road towards the viability and eventual transfer of ownership of the
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corporation Was .‘ndt always smooth. MLL went through considerable start-up
difﬁculties leading to annual operational losses of around $551,000.00 [Annual

Report - Moose Lake Loggers Ltd., 1992]. Concerns in the Report on 1973 - 74

-l.ogging Opératio_ns included: problems in maintaining a full work force; the -
| resignation of the manager; lack of communication bétween thé community and the :
board of directors; low productivity; break-downs in machinery; and the community,’s ,
desire to take ovef the operétion before it was deemed appropriate. However,
: acéording to t_he_ 14975—76 annual report, the social benefits accruing to the community
‘were consiaefablé'. Woodcutters’ income was considerably higher than What could
be made by fishing or trapping. Thirty-four man years of employment were created
in 1976, although the high rate of worker turn-over spread those years over many
“workers [3, 4]. |
The considerable implicit social benefits provided to the c'ommuni'ty as a result of the
program suggest that this type of community crown-corporation® can Be an effec‘t'ive
CED vehicle.

'Cha'nnel ‘Area Loggers was ahothef community-crown corporation formed o
under Provincial Bill 17 that was able to implement positive changés in a northern
community. Under the guidance of Johh Loxley®, the ‘choice of technique was

changed from capital intensive to labour intensive. Prior to the change the operation

8Community-crown corporation implies the inclusion and participation of
community members on the board of directors.

® Information for Channel Area Loggers was obtained through an interview with
Dr. Loxley on March 25, 2004.
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Was subject to down time caueed_ by the need to maintain the skidders in working
order. Loxley changed production to a process known as ‘cut and pile’. Rather than

using Iarge‘machi'nery, more workers were hired who then used chain éaws to cutthe
wood iﬁto e_ig’j_ht-fbot lengths and stack therﬁ in piles. The piles of wood Were Ieter .
collected by machines called ‘cherry pickers’. This technique allowed mo.re local

people to be employed and, at the ‘same time, costs were brought down

- considerably.

Although Chennel Area Loggers’ performance improved, it was-not able to-
overcome internal management problems and, therefore, did not turrraround to the
extent the Province demanded. Québécois cutters were hired and their high
~productivity allowed the corporation to improve its bottom line. This improvement-in
the books,frll.OW_ever, had no direct benefit to the local community. Despite fh'e
eventual loss of local employment opportunities, the implicit benefits which accrued
to the community before the hiring of ihe Quéebécois workers demonstrates that this
type of vehicle de-servesmore attention. |

Other types. of provincial vehicles used for CED included the Manitoba
Development Corporation and the Communities Economic Develepment Fund
(CEDF). The CEDF was formed as a Provincial Crown Corporation in 1 971 (and still
exists). The _,man.da_te of the CEDF was to provide financial and technical assistance
to small buSineSSes and community development corporations in Noriherh Manitobe.
Programs s'upporting economic development and the fishing industry were funded
by the Manitoba Agricultural Credit Corporation [Aboriginal and Northern Affairs

©2007).
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The Guidelines recommended that these vehicles for community economic
development be strengthened and more closely integrated. In order for the
| . r'ecommende}d municipal development corporations to be effective, new legislation |

was required, along with the provieion of support services. ltwasalso eug;gested that
local credit unions be stfengtﬁened and that treasury branches be established to
vprovide much needed capital to northern communities.

'The., lack ‘of public goods such aé transportation, communicatiAons éhd =
electricity was identified as one of the causes for slow economic development in the
north. ltwas acknowledged that the provision of the same public goods enjoyed by
ssoutherners was necessary before improvements in northern communities would be _
':realized. The positive chénges that came out of the FRED Interlake program could
be replicated in northern areas.

Thisreview of Guidelines for the Seventieshas allowed us to examine the very
A,broad perspective the government had'towards CED. lts policy objectives (the stay
option; greater edui’ty and general‘well being for all and broader parﬁcipation) were
' better articulated than its strategies for realizing its objectives. It must be said that
in spite of the lack of strategic planning, the policy objectives were progressive and
_that the origins of _ineqUities in the Manitoba economy were well understood and -
articulated. Aswe survey the social situation in Manitobatoday, we can only assume
that this promising government policy- was never implemented.. As we'will see in the _
next section, the degree to which promising policy was not‘ realized is greater than

this review of the Guidelines has revealed. .
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3.2.4 The Great Northern Plan

This sectlon will examine the highlights of a complex piece of pohcy that was
proposed for Northern Manitoba in the 19705 This policy was known as the |
‘Northern Manitoba Development Strategy'®, and it represents a ‘landmark in the

evolution of CED theory. The Northern Plan takes a leap from the more poorly

- conceived-and articulated policy we saw in the Guidelines to a tightly organised and -

coherent strategy for implementing CED. The Northern Plah prbvidesﬂus with one
of the first examples of CED that is more familiar to today’s practmoners Not only
'does this pohcy demonstrate how clever adaptation of existing economic theory can
'-be the source of mnovatlve thinking in CED, it can teach us about. moving from
theow to lmplementatlon The plan was never lmplemented for reasons that need
to be understood.

The state of Aboriginal peoples in the 70s in Manitoba was termed as
: underdevelopment a phrase usually reserved to descrlbe Thlrd—World condmons _
Local human needs were not being met because of a blockage of gconomic and
social development. The northern strategy was meant to unblock economic and
social potential by directly attacking the root of underdevélopment, perceived vto
| reside in the ‘side effects of colonialism. | |

The plan Was premised on the economic theory, known as convergence', of
a development economist named C.Y. Thomas. Thomas studied the economies of

~smaller nations such as those found in the Caribbean and balkanised Black Africa.

Yeora complete analysis of this plan, see Loxley's The ‘Great'Non‘/;em Plan’.

""The strategy is explained in greater detail in chapter two of this thesis.
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When he analysed the economies of these smaller countries, he found that few .,
; value added llnkages had been formed, and that the economies were dependent on
the export of unprocessed resources, or staples’?. The extraction and immediate
export of an unprocessed product does not offer the opportunity for the development

of an industrial sector. As aresult, these countrles were'forced to import many‘of the
commoditiesthey ne'eded. Thomas classiﬁed these economies as divergent; that is
to say that they exported the raw material they produced in order tov import the
commodities they consumed. He believed that international trade relations which
v .,e_mp_haslse.'Competi'tive advantage sever the link between production patterns and
~the resource base. vCount‘ries end up not using their own resource's to- meet their
needs. |

Thomas’ solution to these divergent economies was a convergence strategy,
that is, to develop an economy which produces what it consumes and consumes
what it produces. He believed th_atcountrles often had more than enough tesources
attheir disposal to provide for many of their needs, but that these resources were 0o
often overlooked. He proposed the creation of a gtoup of industries that would
' ‘produce basic goods. By basic goods he meant those goods which are greatly used | "
in the production of a large range of consumption goods. The_se goods, such as
those found in the machine-tool sector, establish many backward and forward
linkages and demonstrate high growth elasticities (be/hg/hcreases/hpercapita value

" added in a given sector relative to changes in per capita income). Structurally

6. See chapter two of this thesis for a more extensive examination of Harold Innis’ staple theory.
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* speaking, itis the strong presence of fheee productsin high‘ly} developed e_c'ohomies B
which distinguishes them from lesser-developed economies. |
Thomas’ strategy was drawn up with small economies in mind, which is why
it lends itself to CED. His strategy is premised on small-scale production and the
| :c.j:ecentrélizat.ion of ecohdmic activity, making italogical chdice-for CED. The market . |
continues to function within a convergence strategy, but it's festricte{_j to fhe small-
scale production dic_tated by th_e plan. Mariy needs are met through the ’pr_ovisi_on of
public goods, including housing, healthcare, recreation and‘_educatioh.
'Thomas"sﬂtrategy is premised on two very important political asstjmptidns. :
One, the econorﬁy mustbein a Sovereign nation, and two, the society of that nation
must be in transition to a socialist system It was thought that the strategy could
~work, in spite -of the lack of compliance with these conditions, for the following three _,
rreasons: firstly, it was fhought that identification of the various possibilities for
productionin the noﬁh would finally overcome the entrenched idea thatthe resource
base is not adequate to support the population. Secondly, it was believed that the'
participation of Aboriginal people ir‘\‘t'he strategic planning would precipitate the
developme‘ni--,of. pol.itical consciousness, thereby eradicating one of the éausee of V
underdevelopment in the north. Thirdly, the original Thomas strategy was modiﬁe’d
so as to make compliance with these two conditions less important. The private
.-ownership of mining and forestry enterprises was notchallenged, norwas the I”e,akihg :
of surplus from these ventures. Because the state was heavily involved in hydro, |
mining, land ownership and forestry, itwa.s hope_d that state representation would act

as a reasonable proxy for social ownership of the means of production. There was
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also a perception that the NDP government of the day vvas trdly interested in a sea
change in the nature and role.'of-the state (a perception that was relnfOrced in the
‘Guidelines), and that past pattems of development could be reversed. |
The plannrng reached very advanced stages. A convergence strategy was
developed and covered all major sectors. For example, the forestry sector plan
envisaged creatlng/reviving fifteen sawmills which would provide lumber for local

construction and mining. Thlrty two community harvestlng operations would supply

,'the sawmrlls and would help to replace workers from outsrde the area, once they quit . -

orretired, with prevrouslyunemployed community workers. Forestryresourceswrthln
twenty five miles of the communmes would be held for communlty use. A particle
board plant and a small thermo- chemlcal process pulp and paper mill would
| purchase and process sixty five per cent of the wood wastedin the sawmrlls thereby .
establishing forward linkages to furniture and home construction. The home
construction industry would in turn precipitate the need for factories prodocing
. ‘wlndows, doors, stairsetc. -.‘creating yet more linkages (backward) to forestry and
: :other industries. A complex plan to implement agricultural productlon whrch would
have complemented the industrial plannlng was also drawn up.
It was estimated that 2300 jobs would be created directly, with the twenty per
cent mlnrmum employment of Abonglnal workers for existing industries addlng an
| addmonal 3000 jObS for Native people by 1981.
The plan was not implemented for various and complex reasons. Most

importantly, the planners were misguided on two counts. First, the state machinery

L ~in the north could not be changed so easily. Second, the idea that the mildly social -
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democratic party in powér would want to, or be able to change its role of aidingvahd
abetting capitalist accumulation to implementing a convergence strategy was, in
~retrospect, overly optimistic. Loxley claims that ‘the planners failed to comprehend -
 the pblitic.al cohere__nce of capitalist development, and the extent to-which their
proposed strategy challenged both the ide_ology of capitalist accumulation and the ,
political institutions which serve it' [1981, 172]. Adding to these problems was the
- acute fiscal crisis"thét the government had to contend with in 1976-7'7. Cuts from the
| federal govérhméht meant that the province would receive only half the fUﬁds it had |
requested, and provincial belt tightening meant that politically questionable projects
such as the Northern Plan were relegated to the back burner.
In spité of the defeat of the NDP government in 1977 and the dissipation of iis | '
CED policy with the arrival of a Conservative government; the NDP’s tenure provided
" fertile ground for the development of CED theory in Manitoba. Under the auspices
of this government we see the evolution of the more loosely articulated comm‘unit_y
) developmén_t to-the more éohesive CED theory that is taking shape today. In fact,
much of the Work that was done in the 70s, including the Great Noﬁhern Plan, has
greatly influenced such current CED initiatives as Neechi Foods.
As noted, much of the provincial policy development was influenced directly
:  0~'r indirectly by federal pOIicy. Federal policy is particularly impo_rtant for Aboriginal
community development given that it is the federal government that is reéponsible
for the administration of Aboriéinal matters. The next section offers a summary of
erderal strategies implemented in Canada from the post World War Il period, up ’to

the 1980s. .
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3.2.5 Government poliey and‘ Aboriginal community development®

After World War [1, federal policy on Aboriginal peoples was premisedon thre,e
broad policy structures: the Federal Departnﬁent of Indian_Affairs, the reserve sysfem :
and the Indian Act. Although these structures made sure that Aboriginal people were
kept separate from the benefits of mainstream Canadian society, they also Helped
Aboriginal peoples malntaln their culture and identity.

Thereserve system ostensibly set up to allow Aboriginal peoples ! to continue -

their traditional Iife style, was. also conveniently conducive to the federal

government’s immigration and.industrial-development strategies. Aboriginal peo‘plle
~were removed from produetive lands and' placed in barren areas without being
adequetelyf comb‘ensated for the disruption in their lives and their loss of- Iivelihoed. '
The Indian Act further restricted Aboriginal opportunities by disallowing the use of
Aboriginal land as collateral for loans. Economic activity on a reserve is,-however,

_tax exempt, unless a business is incorporated.

After World War i, the Hawthorne-Tremblay Report provided-a review of'.
government Aboriginal development policy. It concluded that Aborigihal- people did ,
-not have access to eufﬁcient resources on the reserves to meet the needs of eifher
- the present or projected population. The report’s solution was to fecommend that
Aboriginalsﬁ ni'igr’ate from the reserves to urban centres. The Indian Affairs Branch
would offer increased funding to train and resettle young Aboriginals in Wage

employment in urban areas - thereby changing its focus from ‘economic care-taking

13Informatlon for this sub-section is taken from Loxley’s Chapter 3, Strategies for
the Economic Development of Natzve Communities. o
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or maintenance to economic development’ [Loxley citing Hawthorne, 76]. Thereport
 ‘clearly s_tateswthat»community development should begin to play a secondary role to | '
community dismantling, by encouraging Aboriginal peop'le to ebéndon their homes,
 families and-traditions.' Community development would be limited te:helping older
people and those who did not wish to migrate to cope with the conditions in their
' communrtres ln fact the report advised against mvestrng in commercial farmlng,
~evenin areas with favourable agricultural conditions. ltwas reasoned that resources
were better spent by retocating Aboriginal people into urban-wage jobs.
The report did, however, begin to recognize the importance of sovereignty for
:Abori'ginal peoples. ltrecommended that the Indian Affairs Branch startto offermore : |
support to Aboriginal communities, rather than ordering and directjng them _'rn.a
paternalistic manner. It was tnought that Aboriginale should run their own welfare |
and local affairs, and recognized that they possessed special constitutional nghts
The emphasrs on migration that is present in the Hawthorn—Tremblay report '
and in the 1969 White Paper on Indian Policy, was met with disapproval by the.
Canadian Aboriginal community who responded with their own Red Paper, presented
to the Prime Minister in 1970. Aboriginal peoples believed that federal policy would
'severely undermine Aboriginal culture ‘and identity. Federal policy then evolved from |
migration to businees development, sectoral development, and then; in the 1970s,
to community-based economic de\relopment.
In 1970, the Department of Indian and Northern Affairs (DINA) set up the
Indian ‘Econo.mic Development Funds (IEDF). This vehicle was meantto premote the |

formation of an Aboriginal business class through the support of individual
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| entrepreneurs Iltwas hoped that proﬂtable and job- -Creating enterpnses would begm
to flourish in Abongmal communmes thereby provndlng a means of i |mprovmg hvmg |
condmons. This focus on growing a business class - also present in provincial
programs - was centred around development in the service or export sector.
~-Services such as technical assistance, training and loans were provided to -
' ‘community membe}(s over a five-year period. |

The success rate of the bUSiness-development stra.tegies was mixed, but .in . |
-general, not high. Sdccess rates were highest inthose programs thatenjoyed'a high
- rate of Abonglnal involvement and less government interference. Although the ,
sectoral programs were more successful than the pro;ect—by -projectapproach, ltwas
still thought that the sectoral programs had only a limited effect on Aboriginal
communities. These programs were based on one sector or commodity and'
“,"therefore delivered only- one, narrow. aspect of a total strategy, preventing
communities from realizing broad social and economic lmprovements. '.
| The combiyna‘tioh ofa recognitiOn of the weaknesses of sectoral;)rog.rams and '
the pressure from Aboriginal groups for self gevernment caused the federal

government to Shlﬁ its policy focus. By 1979, DINA’s Communltv Based Approach .

to__Indian Soc:o Economtc Development contamed a clear recognition and

commitment to more local control of socio-economic development by way of

Aboriginal band government, the need for community—based planning and
_', _rir'nple'mentation of 'develepment projects', and the need fof the departrnent to shift}-
from-controlling Abbriginal development, to facilitating it. The specific econo_mic

development strategy proposed was a convergence approach, with an emphasis on
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. -:s‘topping Ieakagés and the development of appropriate technology, alternative -
energy, the reinforcement of subsistence, job creation and import supstitljtion. |

Harvey Bostnom“; descﬁbes thé evolution of federal policy towards Canada’s |
Aboriginal peoples in the 1960s and 70s in three stages: the function—by-functibn
| appr'oéch; t_heWhiﬁe Paperapproaéh;and,the pragmatic apbroach. Thefunvctionv-:by- 2
function stage Was.in place frofh 1964 to 1968, and began with a submission to
Cabinet outlining the federal position vis-a-vis the provinces. There was concern that

federal services to Abo_riginal people would duplicate provincial services, leadingto

- administrative cohfusion‘ énd high costs. In order to avoid‘these praoblems, the
Cabinet memorand:um, recommended that they negotiaté a ‘function-by-functidn’
approach. to extending provincial services. Although the federal government
acknowledged that it held primary réspons»ibility for improving the lot of Aboriginal
people, it was irit‘efested in the eventual devolution of its responsibility onto fhe |
provinces.

The approachwas premised onthe principle of federal-provincial cost-sharing
- for Aborigin’al‘ services. Itwas proposed that for each province costs for Aboriginals -
would be allocated 50/50 in each program sector between the federal and provincial :
governments. The.costs would ,depend on thé per capita costs for"“operating: the _
program for non~Ab6riginals, with all costs greater than this amount being borne by

- the federal government. This formula would result in a cost—sharing ratio. of about

“The information for this section is taken from Harvey Bostrom’s ‘Recent
Evolution of Canada’s Indian Policy’ in The Dynamics of Government Programs for
Urban Indians in the Prairie Provinces.



97:3;it was*'és’timéfed that as the economic and social conditions ofAborigir-\aI people
improved, per cepita costs for Aboriginal pebple would be reduced relative to non-
Aboriginal per capita costs. As Aboriginal costs went down, the provinces’ portion of
" the costs would grédu.ally be increased until ‘normal’ cost-bearing levels were
.'obtained.

A federal-provincial conference of Ministers of Indian Affairs convened in
Ottawa in Octot-)er: of 1964. The Ministers agreed that there should be fno’re
'vcoo_p.eratior_u -and coordination between ‘the two leyels | of government, that -
consultation With Aboriginal peoples was essential in order to impreve g.overnmerilt
services, that-each province faced different problems and that, therefore, flexibility
in policy was needed, and vﬁnally, that more work needed to be done regarding
" | j'f-linancial aspects of program extensions. It appeared as if eubstantial progress had
been made and that major changes would follow. | |

~As of December f985, .ilndian Adviéory_ Committees were to meet regularly |
with Indian Affair_s officials. In various provinces, coordinating committees were
| form'ed. Tlljeﬁr"s't __‘function’ to be addresse'd in this new ‘spirit of cooperation Wa_s '
welfare prograrﬁs. But all provinces except Ontario objected to cost-sharing of
welfare programs; they felt that costs should be entirely borne by the federal
government.. By October 1966, the prairie premiers expressed their concern for the :
: :e'ontinuing and rapid deterioration of living conditions for Aboriginal peoples.
Rec.ommendations.for implementations for a more comprehensive federal apprqaCh
to Aboriginal matters were made to the Prairie Econemic Council. It was' also

~recommended that a complete review of government policy towards Aboriginal
A o , .



peoples be undenat<en, and that constitutional and taxation issues be clarified.. .

A series of events, including a change of Prime Minister from Pearson to
Trudeau - which in turn led to an uphéava! in Cabinet - meant that the Council’s
recomtnehdétion‘slwould go unheeded. By the end of 1968, itwas clear that virtuétly |
rto progress had been made in the implementation of a provincial role in Aboriginal
services. Manitoba wanted to receive 100 per cent of the costs of providing direct
, --_services to Aboriginal peoples from the federal government. lt also requested that -
l"a formula to calculate federal contributions to indirect services be drawn up.’
Repeated attempts by the provinces to meet with federal officials were |gnored
‘Unknown by the pro'vinces, Trddeauvwas orchestrating a federal effort to ﬁnd a ‘final
- solution’ to th_é lndia_n problem. The function-by-function approachwas abqut togive .
way to the White Paper.

The 1969 White Paper was an attempt to undertake a new and more efficient

means of dealing with the ‘Indian problem’. Its underlying theme was ‘non-

T "d‘isc'rimi,natory participation by Indians in Canadian society’ [Bostrom quoting fromthe ' ’

‘White Paper, 531]. ‘Commendable as the theme sound‘s,_there}were fttrtdamental
t)roblems with the approéch. ‘Dis‘ttriminator'y’ treatment referred to thé special I"e}g'al '
status of Aboriginals, together with the administrative network which governed éhd
',‘supported }them.-k It was somehow assumed that to eliminate Aboriginals’ special .
status woutd be" ,td provide them with the means to improve their Well béing. Th‘e

specific measures to be implemented were:

. the removal of the legislative and constitutional bases of dlscnmlnatlon
(special status);:

-+ the redirection of all Aboriginal-related program responsibilities from the -
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federal to the provincial governments. This would result in all Canadians
receiving services from the same source and remove differences between
Aboriginal and non-Aboriginal people. This blending of services would be
accomplished by having the provinces take over the same responsibility for -

~ Aboriginal people that they had for non-Aboriginal citizens. Federal monies -

being spent on Aboriginal programs would be transferred to provinces;

the transfer of the control of Aboriginal land to Aboriginal people. The Indian
Act would have to be repealed in order to accomplish this transfer;
immediately direct federal money to Aboriginal economic development;

the elimination of the Department of Indian Affairs and Northern Development
over afive-year period. Any responsibility for Aboriginal people thatremained

with the federal government would be delegated to other federal departments;

the appomtment of a Commissioner who would consult directly with Aboriginal -

‘people in'order to recommend how to proceed with the adjudication of claims;

the inclusion of the executives of the National Indian Brotherhood, together
with provincial associations, in a discussion about the role they would play in
the new policy and the amount of funding that would be necessary [Bostrom
(1984b) 532, 33]. '

" \When the details of the White Paper were made public, it was energetically rejected

by Aboriginal leaders, who had not been consulted during its devell.opment In

particular, Aboriginal leaders flatly rejected its proposal to eliminate the Indian Act,

believing that removal of the Indian.Act would erode the government's legislative

' responsibility towards Aboriginal peoples. (This responsibility had been established -

under the British North American Act and was carried forward under the Constitution

Act, 1982). In protest, the Red Paper was drafted by the Indian Association of

Alberta, and endorsed by the Manitoba Indian Brotherhood. Presented to the Prime

) _. _Minister in‘June ofv 1970,‘ the Red Paper set out the following_poi_nts:

°*

that the recognmon of special Indian status is required;
that the federal government is forced by the British North American Act to -
assume responsibility for Aboriginal people and their lands, and cannot
delegate this responsibility to the provinces;

that it is neither possible nor recommendable to eliminate the Indian Act

[Bostrom (1984b) 533, 34].

leen that Abonglnal Ieaders had previously beeh promised that they would
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be consulted before‘any significant policy shifts occurred in Indian Affairs, the federai
- government could hardiy deny thatthe White Paperhad been conceived in bad fa_,ith. .
The Prime". Minister was swayed_by the Aboriginal leaders’ protests and did‘nOt
implement the proposals of the White Paper, effectively putting a halt to the policy
momentum that had accumulated over the year. Some of the papers which made up
'~ the White Paper, howeVe-r,vwere salvaged and the papers dealing with the provinces’ ‘ 1
role in providing services to Aboriginal peoples were sobseguentiy use'd' as policyv
o guidelines for the Department{of'indian Affairs [Bostrom (1984b) 534i. | |
As Bostrom explains, the dissolution of the White Paper_ left the federai
‘ government wrthout a coherent policy for Aboriginal peoples and wrth its. Department -
of Indran Affairs in a state of chaos. The exercise, however had given Canada’s
Aboriginal people a new sense of themselves and the role they wished to play. They
had forced the federal government to commit to an increase in financial assistance
| : :a‘nd to improve the organisations which administered'AboriginaI affairs."The federai- :
government’s failure to shift the bulk of its responsibilities to the provi__nces resulted
in the adoption of yet another}federai approach to Aboriginal affairs, known as the
’ pragmatic approach |
| The- pragmatic approach took over the disarray left by the White Paper :
Bostrom believes that many of the White Paper objectives were imbedded in the new
approach, particularly with reference to finding a final solution and to transferring
..more responsibiiity to the provinces. In 1970, Manitoba contributed fifteen per cent
* ‘to total Aboriginal program costs; by 1976, that amount had increased o thirty per-

cent. It was estimated that by 1984, Manitoba would be paying 50 per cent of totai |
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_costs [Bostrom (1986b) 535].

" The federei government hoped to ameliorate the climate of distrust and.
hostility, which had.arisen under the White Paper disaster, by focussing more.on |
direct consultation with Aboriginal peoples. However, Aboriginal peoples continued
-to be suspicious about the transfer: df'feQeral responsibilities to the p_rovinee'S.
Altheugh th'eyunaeistood the inevitability of this transfer, they were reluctant to press |
the provinces to do more because a shift in policy seemed to imply a loss of their
-special status under the British North American Act [Bostrom (1986b) 535].

, In ke‘ebing with the White Paper, notonly was the' Department of Indian Affairs -
| "trying to hand off responsibility to the provinces, it was deiegaiing more dnd more of"
its work to other federal 'departm_ents; Accordingly, Departments such as National :
‘Health and Welfaie, Employment and Immigration and Regional E(‘:on'omic
- Expansionwere dedicating more oftheir‘budgets to Aboriginal programs. An ettempt .
te shift res"-po'nSibiiity for Aboriginal housing to Canada Mortgage and Housing
Corporetion was stopped by the National Indian Brotherhood. |

- Bostrom’s main criticism of federal policy under the pragmatic approach is that

" its main focus seemed to be to hide or disguise the rapidly-growing budget for R

Aboriginal programs by spreading the costs amongst \iarious departn;en'ts‘. ‘This‘
resulted in a disjointed and dysfunctional policy effort which did Iittie to meet ihe
needs of Aboriginals. -His criticism of federal policy overali in the 1970s was wnth
_regard to the iack of consuitation with the people who would be most affected by the .
changes being proposed This leftthe federal governmentworking atcross purposes

with both Aboriginal communities and provincial governments.
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- By the end of the 70s, the provincés found their role as stakeholders in
Abongrnal affalrs to be greater, forcing them to be more pro active in therr
relationships with the federal government and Aboriginal communities. Given that

the provmce was ln a strong posmon to negotlate wrth the federal government, it

. '_,could msnst that government polrcy be based on mutual understandlng and -

acceptance between all parties, and that those policies be coherent and well-
planned. Becadse provinces }Vwere better -positioned to u;nderstand the .parti,oUIar
4pvroblems of their Aboriginal popuﬁlation,'t_hey could_ alsoforce the fed'eral government
-‘ to deat with Such .growing issues as ‘increaeed Aboriginal d’rbanization. , ] |

According to- Bostrom, Winni‘peg’s total Aboriginal population had reached
between 20,000 and 30,000 people by 1976. It was estimated that 97 per cent of the
~ status Indians who lived in urban settings lived in Winnioeg [(1984a) 36]. Bostrom .
* ‘highlighted the extreme poverty facing the members of this group and refers to the -
appalling statistics on Aboriginal health, education, employment, conflictwith the'»law |
‘and demands for social assistance [(1984a) 36].

Government policy to address the growing urban-Aboriginal crisis was
woefully madequate Bostrom believed the main problem with both, federal and
provrncral _pohcy was that programs were short-term and ‘dealt with the statistics of
unemployment rather than with the serious problems facing Native people’ [(1984a)
' -“~5.4].»_Atthough loan financing was offered under some programs, no hetp was -
.available to support botential entrepreneurs start up successful bus’inesses..
Programs which offered short-term employment were offered by federal and :

provincial levels, but there was no attempt to coordinate these. programs to
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) ‘comblirﬁent each other and provide greater benefit io the co’rhmunity. -All of these |
initiatives were dirécted at unemployment in general, With no attempt to targ'_et
specific Aboriginal iésueé. Bostrom suggests that the existence of so many short-
~term projects, s_uchv as the Local InitiétiVes__ Program, Canada Works and'Yoqng
Canada beks w.aé testimony to the weakness of long-term initiatives [Bostrom,
(1984a) 54,55].
Bostrom does, however, acknowledge that some of the long-term job creation
programs were more successful iri helping Aboriginal peoples. He notes LEAP ’
(Local Employment Assistance Program; afederal initiatiVe) and ICEP (the Inner City’
Employment Program; a proyfinci'al initiétive) as examples of Iong—térm progréms :
whi_ch, although not térgeted Specifically at Aboriginal peoples, were available 'tp
" Winnipeg's u_rban-Aboriginal population. LEAP’s main focus was on individual who
had not b}e'en} abl‘é to find long-term employment. The-h‘andicapp'ed, ex-convicts,
Aboriginal peoples and women were targeted. Grants of up to $250,000.00, paid out
over three years, were offered to qualifying programs. Examples of successful bids
.iivr:\cluded a fdy-manuféCtUring plant that hired ex-convicts and an in‘sullation— .
manufacturing enterprise which employed Aboriginal pe‘oples [(1984@)“,““641]’ |
The ICEP focf,usééd on Winnipég’s inner core, énd because a large portion of |
the inner core consisted of Aborigina] peo_plés, this program did benefit them. The
v‘progra'm Wans meant to help chronically -"unemployed_ péople, }t’ho'se dn soéial -
assistance and éingle parents, all of whom lived in the inner core. Between 1976 and
1979, fifty-two per cent of those who found employment under ICEP-funded
| programs were of,A'bori‘ginaldescent [(19843) 56]. In 1976, three million dollars was 7

99



approved for spending; by 197'9, one and a half million dollars had been spent.

During this period, twenty projects had been funded, as of 1979, thirteen were still in

. operation even though funding had ceased [Bostrom, (1984a) 61]. Encouraging as

~ ‘this program was, it could not survive a change in the provincial government.. The -

= . Conservatives, who took office in 1977, terminated the programin197.-9. Not until all

political parties embrace core CED principles will communities be able to avoid
_ .destructuve and frustratmg policy swmgs Wthh are often premised more on ldeology
“than sound CED theory
3.3 Conclusions
Early on it was determined by McEwen that consideration of local resources
- and commumty involvement were necessary for progress to occur. These concerns -
| k"were addressed in the Northern Plan, and although the plan was not implemented,
its legacy has strengthened and informed CED initiatives today. On the other hand,

fack of consultation with Aboriginal communities continued to be an obstacle

- throughout both decades and added to the distrust and cynicism Abongmal peoples o

: felt towards the federal government.
Some coordination began between the federal and provincial governments in
the 1960s. This coordination bore fruit by the 1970s with the success of the FRED
A'p'rogram. This model deseNes to be re-analysed to determine if its success could ' '
vbe replicated. | |
Unfortunately, bipartite "coordination‘ was not evident in Aborig;inel policy’.‘ In
vfact, federal Aboriginal policy was so disjointed and incoherent that it would have
“been very ;di_fﬁcu_lt to coordi_pate it with any outside party. Some of the mofe -
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discouraging federal pblicies iﬁcluded; recommendations for migration, attempté to
form an Aboriginal busineés class with nd consideration of Aboriginal culture, failure
o ~acknowled_ge the need_fo,r Aboriginal sélf—governmenf- and the ihability,of_’tﬁe .
federal govérnmént tocometoan agreément with the provinces regarding Aboriginal
issues. Although the White Paper and its legacy demonstrated the federal
}government’s misunderstanding of Aboriginal Commun_ities, it did serve to galvanize '_
. ';a‘n Aboriginal political wili ihat had been Sofely missing.

We also saW the ‘contin'.ued inadequacies of government policy towards the
growing urban-Aboriginal population. ltwaé noted that short-term programs had little
success, in contrast with a greater s'uct:ess rate for long-term initia‘tivves;

_}On the p(dv_ihcial front, the NDP's Guidelines for the 70s begah.to move 'i:n a
more promising d}irection. The stay option, tax reform, acknowledgement of the

importance of social indicators and recognition of the need to consider northern and

. rural communities were important developments. The stay option, although never -

| v:implemented, needs to be reconsidered. Vehicles such as.the community crown"
corporation provided interesting experiments also worth révisiting.

A convérgenbe strategy continues to hold promise for many communities.
- Neechi Foods, er example, has sh’oWn that a. conVe’rgerice mbdel can offer a
5uccessful"lapproé'ch. The following chapter will continue to follow the évolutioh of

government policy throughout the 1980s and 90s.
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Chapter 4: CED and Government Policy}in Manitoba: the 1980s and 1990s
With the exception of the Guidelines for the Seventies and the Fund for Rural | "
‘Economic DevelopmentAgreement sofarthis thesis has dealtwith mostl'y Aboriginal
CED policy in Manitoba. But the structural changes which began to emerge inthe -
1980s and gather force for the next two decades meant that more and more non-
‘ Abonginai communitles were beginning to ‘lose ground economlcaily -As
communities tried to deal with growing levels of poverty, CED policy began to have
a broader application across Manitoba, particularly in urban centres.
Beginning in the 1980s we startto see more reference by government to CED.
.v -;Government‘ officials began to pay' attention to the growing _body of literature . |
regarding CED, andits influence appears in such policies as the Canadian Aboriginal
Economic Development Strategy_ (CAEDS) and the Native Economic Development
‘Program (NEDP). However application of CED tenets does not necessarily follow
-from reference to CED strategies, and the governments failure to successfully .

implement the CED portion of the NEDP wrli be examined. Because part of the

failure is attributable to the long-standing systemic pro_blems_between Aboriginal

. peoples and the federal government, the NEDP will be considered within the context

*of this relationship.

CEDwas also a component in the Northern DevelopmentAgreement (NDA),
a bipartite plan between the province and the Department of Regional andindustrial
- Expansion. However CED pnncrples were not adhered to, making the results less
effective than they could have been.

Specific reference to CED reappears in the 1990s under DIAND programs.
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These programs will be reviewed and compared to the NEDP and NDA experiences |
to see if any progf_eés was made in policy design.
CED principles were also included in the tripartite Core Area Initiative (CAl)

and Winnipeg Development Agreement (WDA). As opposed to many Aboriginal

= -.communities; Wi‘nni’peg’s inner city did (and does) have tvhve immediate capacity to -

"ado_pt CED strategies. The fact that the potential for CED was not fully realised
provided the basis for much criticism of the CAl. Both the CAl and WDA will be v
reviewed in section two of this:'chapter. | |
4.1 Federal Abo_’rigfnal policy |
4.1.11980s
Five broad situations stand out in government policy in the 19805. First was
the change occurring within DINA. It began to move away from its paternélistic role
towards a role of facilitator of _Abori‘ginal_ pfograms. It also fecognised the heed fo ’
1implement long-term policy rather than short-term, ad hoc programs. fhe‘plight Qf |
o Aboriginél women also began to be addressed. The Naﬁve EconomiérD'eveloprﬁént '
Program (NEDP) was set up to deal with these and other issues. The rabid rate'qf
'vurb_anisatio'_n, of- Aboriginal cpmmunities‘ was the second situation to ar_isé in the B
A1.9805; howeQef,_ the federal government failed to address this problem. The third

situation affecting federal programs was what Bostrom called a ‘paradox in basic

.~ policy’, being the contradiction between the government’s co-existing strategies of

" _. -:a:ssimilation and isolation of Aborigihal peoples. It had existed since the previous .
century and continued to hamper relations between the federal government and

| Aboriginal peoples. ;The fourth development was the implementation of the bipartite
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o 'Northern Development Agreement. The fifth situation was a sharp movement in

govemmentto cutfunding and become more accountable and effi C|ent Th:s section
N will examine each o_f these situations and explain their effects on CED.
‘Depart'ment of Indian-and Northern ‘Affairs 1 |

- By the e'n'd_'of the 1970s and the beginning of the 805, DINA was -gradu_élly
changing from é di,rector of Aboriginal programs and-services to a facilitator of
Aboriginal-directed economic development [Loxley(1986)86]. Emphasis was being
put on communlty control and a move away from the paternalistic role the
;.government had played facilitated the change to a communlty -based economic *
strategy. |

A discussion paper issued by DINA in 1980 (entitled Indian Economic and

‘ Emplovme_nt Development) noted théfc)llowing policy weaknesses: there was a lack
of focus on Io_ng—tefm development; Aboriginal control of projects was insufficient;
énd, funding was scarce and poorly administered. The previously introduced

business-development approach and make-work and job-creation projects were not

. _r._cpnside,red-effectiye'in introducing meaningfulimprovements. We will, however, see -

" a eohtinued adherenee to business development despite concerns about itS'-
effectiveness. ltwas noted that greater cOntrol hadtobe grented to the Tribal cou‘néil |

level and'that ﬁnah‘cing had to be increased and funnelled through Aboriginal

~financial in'stituti_q‘ns. Although the es‘tifnéte__d cost of these improvements was high

| ($1.42 billien)’, it was believed that this amount would be significantly offeet by the |
decrease in social assistance that would accompany the expenditure [Loxley (1986)
87,8].
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Loxley noted a contradiction between DINA’s official stance on devolution of
services to Tribal councils and its practice of retaining control over Aboriginal issues.

Background papers prepared for the House of Commons Special Committee on

'“-’"fv‘lndian Self'Governme‘nt noted that DINA programs made sure that Aboriginal

governments were excluded from the development prooess.' It was reoor'n‘ntended'
tha_t the land base‘ of Aboriginat communities be enlarged, partl;' through'.the '
resolution of land olaims ano that . Aboriginal peoples begin to benefit from the

' development of- resources on their Iands These changes which would begin to put o
control of resources and government into the hands of Aboriginal peoples would be
underpinned by a new relationship with Ottawa. Itwas recommended thatboth DINA

and the Indian Act be eliminated, in what was perhaps a reflection of the continued

o '_.Air:tﬂue'nce of the defunct White Paper [Loxley (1986) 88,9].

By 1984, DINAwas implementing Comprehensive Community B_aseo Planning
(CCBP). The effectiveness of@this strategy, however, was compromised by lack of
Afunding, failure of departmental staff to grasp the importance of CCBP and tne
. pngomg aosence of Aboriginal input [Loxle)r (1986) 89,90].. Loxley _notes instanoes '
where DIAND (Department of Indian and Northern Development, the new name for
"DINA) financed commonity initiatives that it ended up undermining by buying
» __;p_roducts from the communities’ competitors [1986, 91].
| In spite of its com'mitment on paper to CCBP, the government continued to.
ha\re a disproport_ionate amount of faith in business development as-a panacea for
Aboriginal problems.. It should have adopted a holistic CED strategy and channelled _

‘adequate resource into building commUnity infrastructure, skills and confidence so
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that a bus'iness. developmen_t strategy could have functioned once important
_groundwork was done. | |
_,Canadran Abonglnal Economic Development Strategy (CAEDS)

Busrness development contrnued to be promoted by the federal government ‘
tnroughout the 1980s and 90s. The Aboriginal Business Develop‘ment Program

launched the Canadian Aboriginal Economic Development Strategy in 1989. lts goal

. .was to .‘provide Canada’s Aboriginal citizens with long-term employment and -

“ :busrness opportunities’ [Industry, Science and Technology Canada, 1989} Support‘. |
under this program was available to Status and Non-status Indians, Metis and Inurt .

individuals and entltres Applrcants had to present a well-developed business plan

.and be able to provrde equity or other frnancrng for the proposed pro;ect Thrrty to E

forty per cent'ﬁn‘ancing was available for capital costs and infrastructure expenses
to establish or expand a commercial enterprise, and for costs to develop new
products, services or innovative production techniques. The program wouldfinance
7 up to sixty per centof the cost of marketing initiatives and seventy-five per cent ofthe "
costs for business plans, ongoing business supportand tralning. ' 'lt would flnénoe np'
to ninety per cent of ;devevlopmental pilot-project costs. Program funding was subje'ct '
to full or partial repey'ment
The program expected applicants to have ahigh Ievel ofbusrness literacy from .
the start. lt advised applicants to have business expenence do market research,
have their own source of financing, be able to manage and motivate staff and devote
long hours to their prOJects Given these requirements, it seems that at least some

: _of the expected apphcants would have been able to starttherr busrnesses wrthout the -
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targeted help of the program. The information does not stipulate what the repayment
terms were, S0 it cannot be confirmed whether or not they were better than market
already achieved a high level of busmess competency and possessed a strong
entrepreneurial rnstlnct it seemed to do nothing for those Aborlginal peoples whose
skills and resources lagged far behind what was required to qualify for support |
The- CAEDS was not-a CED strategy It segmented one aspect of CED :
(economic development) and hoped it could provide results on its own. ‘The lack of
attention to social issues and the crucial underpinning they provide for economic
| __development,meant that this program was not as effective as it could have been.'
The Native Economic and Development Plan (NEDP) acknowledged the.
extreme failure of government policy to provide adequate education to Abor_iginal | -
peoples. However, the CAEDS advocated the emergence of an Aboriginai business
class in-waltlng apparently assuming that education was notanissue. Notonly was
- there dlscordance between these two federal initiatives, there was a srngular lack of |
coherence in the NEDP Task Force Paper. On one hand it acknowledged the
tremendous importance of education and training in economic development; on the
~other hand itwent to great lengths to distance itself from assuming responsibility for -
this crucial component. By assuming responsibility for. issues “such as'l
entrepreneurship, capital accumuiation creatlon of surplusand Abonginalownership, -
the NEDP tried to wash its hands of the training and education problem it was
- claimed that training for the sole purpose of preparing Aboriginal peopies for K
emplo'yment in the general work force did not contribute directly to those issues
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included in the NEbP's mandate [NEDP Task Force,12]. The NEDP task force
.‘recommendation_s of 1985 were mea'nt to prepare Aboriginal peoples for the kinds _
of initiatives offered under the Aboriginal Business Develop'ment Progra'm‘; Given the
severity of the problems facing Aboriglnal peoples, it would have been imoossible'for
the NEDP policy prescriptions to produce a group of entrepreneurs who could qualify
-':-'--‘”.‘for programsﬂ under'the ‘Aboriginal Business Develop'ment Program. Part of the
NEDP’s mandate was to offer support and training to indiwduals who had fallen'
between the cracks of the mynad of other government programs. As noted time and '
time again in the literature fallure of government policy to effectively address
- Aboriginal |ssues must partly stem from this ad hoc method of pollcy appllcation
The NEDP also contained a CED component Wthh unfortunately did not live
up to its potential. The next section will reveal why CED is even more difficult to

implement in Aboriginal communities.

| ,v ;The NEDP’s Element ll Community -based Economic Development

Of the four elements in the NEDP, Element Il dealt specifi cally w1th
community-based economic development. Element |l was to:

‘assist[...] in the development of community economic
self-reliance through contributions to an-economic

" animation process and resultant economic development
projects in selected -Native communities’ [Native
Economic Development Board, 1985b}.

Patrick Falconer's Urban Native Community Economic Develooment and

- NEDP’s Element : Problems, Prospects and Policies provides an in-depth analysis o

- of the NEDP’s Element Il and offers insight into what went wro_ng. Falconer refers

... to community economic and social conditions which the literature accepts as most - |
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“commonly present in successful initiatives. They include:

. a sense of social uniqueness;

. a shared ideology;

. perceived economic/social decline;

. collective action taken at a previous time;

. local leaders'with experience;

. local producers and employees with experience;
an independent social structure;
"« . -an already developed economy;

. -an absence of competmve organisations;

. a stable economy;

. a large urban, non minority-status community [Falconer 135].

Falconer' agrees that Canada’s urban-Aboriginal communities do not share

* - -most of the noted aftribu,tes,‘ and describes most urban-Aboriginal communities es :

."steeped in poverty, with low-educational achievement, social alienation, poor self—'l
image, high unemployment and little work experience, low incomes and nigh -
‘dependency on transfer_payments, few home-grown businesses, and minimal—io-no
- capital formation or _local leadership[1 34]', Falconer suggeStsnth‘at partof Element|il's '.
failure waé fhe ‘NEDP’s inability to- understand the ‘.diSSonance between the
prerequisites to success and the actual situation in most Aboriginal communities. It

was not enough to extend CED principles to a community that was not ready, able

e v _"‘éfnd willing to work with those princip’les.- Falconer posits that significant time and 1

effortis required before urban-AboriginaI communities willbe ready to full‘y imole.me,nt'
CED strategies:

whlle this process is not inconsistent with a CED

~ program, the goals  and flavour of- community

- development must reflect a more preliminary social

- emphasis than suggested by a final product economic
focus [Falconer, 136].

The literature indicates that communities that show the greatest success in
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- implementi'_ng CE_D.have certain chafacteriStics, as noted ébove.} CED initiatives
hust be désighed in such a way as to accommodate ¢Ommuniiies that do nbt
necessarily share these qualities. As Falconer notes, a strategy with a stronger focus
on social ra‘th._er thén economic results would likely provide more favourable results.

' Thé usual chélléhges for Vurban CED are _ekacerbated in Aboﬁ_ginal :
neighbourhoods, and the common problems of Aboriginal éommuni_gies take on a
more complex hue When thosé_a cbmmunitiés are located in a large urban area. As
difficult as it is to define the word ‘community’, the definition is ev’en‘ more _elusiye

“when a combination of different ethnic grou'[‘)s is involved. .Is comm_un’ity.déﬁn_ed: by - |
levels of poverty‘, geographic Iocétibn, or ethnic associaﬁon? Aboriginal peoplesface
racism bqth in the areas where they live and in the rest of the city.

in keeping yyith Bostrom’s analysis (which follows) of_thefederal government’s

* ‘policy paradox, Falconer Was ‘most concerned by the unresdlved issues between
Aboriginal peoples and.the federal ,go've_rnment, suggesting that the Aborig’ihal .
‘condition required more than CED prescriptions. He stated that NEDP policy also

-needed to deal with the following cohsideraﬁons either before, or at the same timé,

as itimplemented CED strategies:

. self-determination;
. political accountability;
. role of women;
. migration;
program instruments; -
= zero-sum game scenarios' [Falconer, 7].

This term refers to the unigue situation faced by urban vs. rural Aboriginal peoples.
Urban Aboriginal peoples represent a minority in a larger marginalised community, and they face

* resentment from their non-Aboriginal neighbours when they are treated differently by the
government. There is often pressure from non-Aboriginal peoples - who do not understand the
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The legal distinctions bétween Aboriginal sub-groups led to s,l_chisvms wi_thin
Aboriginél cbmmuni_ties, makirjg iteven mo‘re difficult for the community to coaléScé |
‘around a common cause. Furthermore, Aboriginal neighbourhoods :must conteﬁd
" with the dyﬁamiés of the city as a whole, and many who migrate from rural ‘éreaéér_e '
not culturally prépared for life in a bity- [Falconer, 103, 104].

Urban Aboriginal peoples who have migrated fromreserves automatically lose

- their treaty. rights. ‘The federal government does not recognise the principle of

‘fporta‘bil'ity of treaty rights, and bands with inadequaté fun.dingAt_omeet the needs of
reserves are not in-clined to transfer money to band members once they leave the |
reserve. The lack of community cohesion, a political profile and access to funds
,Ieaves these individuals without resources [Loxley and Wien (2003) 225].
Falconer also noted a lack of policy to deal with urban Aboriginal peoples He
aﬂributed the absence to the fact that this population asserted very little poiitical
influence. He believed that even badpolicy woul‘d have been better than no policy,
:noting the rapid developm}enjt of national reserve-based political organizatiohs that -
.'f_ormed in response to the White Paper in 1969 [Falconer, 103]. Persistent; systemic :
racism - particularly forurban Aboﬁginal commun’ities - is another hurdle which m_‘u.st -
‘be overcome. | |
-In order for policy to overcome this quagmire of problems, it MUST take Ié N
long-term s".tahce.‘ .'CED'is a slow process, requiring at a IeéSt»twenty-yearvtime frame.

Policy, therefore, must be realistic and reliable enough to sustain changes in

. unique relationship Aboriginal peoples have with the government - to stop ‘preferential treatment’

o ofAbonglnal peoples.
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government. The NEDP, a fouf—year initiaﬁve, was no{ nearly long enough.
The complicated nature of Aboriginal CED means that development must be
. comprehenswe Before economic initiatives can be considered, a solid social base
.rmust be buiit. Communmes must be safe orderly and. physncally pleasing; families.
and human resource development must be supported by the commumty.
Communities must have a source of income production, property ownership and
».ma'intenance, and health facilities. .Elemeht Il did hot consider the impo_rta'nce of
these pre—éohditibns. | |
| Organisaﬁon'al and individual leadership have to be fostered in Aboriginal
communities. Organisations should be stable, represent the cemmunity as awhole,
- be able to motivate, and have the ability to plan and implement long-term initiatives. -
: j'IndividuaIs with strong leadership skills must have influence over the various
community groups, be long-term residents of the community and have relevant :
'.eXperienc'e and cOnnections [Faiconer, 135]. Once again the Iack of a
- comprehensive. strategy did not allow for the development of the appropn_ate :
o_rganisatio'-ns‘ prior to looking to.economic development. | |
Element Il was meant to support specific activities in selected communities.

Falconer contends that the criteria for both the choice of activities and communitie_s

"’“"_""were problematlc Given that CED is a blend of economic, social, cultural and

political objectives,’ Falconer found too much emphaS|s on the economlc The
economic factors Wil| not begin to be addressed until the other three |ssues have
been dealt with.

. 'Just'b.ecause social, political and cultural areas are not capital intensive d’oes -
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not mean that they do not re"quire effort and commitment to amelf'oréte. PbiiCy
makers did not understand that the less-capital intensive, social projects - which did
“not meet thle,s'election criteria - required caréful attention before economic progress -
could be} fnédé.[FaIconer,138]. A more comprehensive strategy‘ could havve
overcome this problem. | |
An NEDP internal document found a mismatch between the scope of the
. '_.a.ctivi'tie's eligible fbr fundihg, and thé minimum outb'uts (reasonable a:_s_'_th‘eyv wére) :
éxpected fromthose ac_ti\_/ities [FaICOner, 140]. Falconeralso nbtes unr_galistib criteria
for community organisations wiihih Aboriginél communities (suchas‘a representéti\)e
leadership that is broadly suypported’ by the community’ and, ‘historical or potentfal |
" economic Iinkagé with surrounding commuﬁities’ [Falconer citing the NE’DP, ,141].
Finally, the NEDP's mandate}was far too short to deliver meaningful results
[Falconer, 141]. |
The NEDP also formed a task force on Native women. As noted in the .
literature review, CED tenets can be partiéularly meaningful to'WQmen’s groups: The -
following section én the NEDP task force on Native women reflects CED's
compatibility with Aboriginal women, but it also highlights the added obstacles they
face. . | |
NEDP Task Torce ‘on Native Women
The task force on Native Women and Economic Development conducted
interviews with Canadian Aboriginal women for the firsttime in history. Observations
- ‘which arose included:
. Aboriginal businesswomen often had a natural tendency towards convergence
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style strategies. Many of the business ideas presented were small-scale, but
designed to meet the perceived needs of their communities. Women were
less likely to want to leave their communities to set up their businesses; :

e - like men, women were found to be lacking in edu_catio_n, businese skills and -
business connections; o
. women faced more than the above obstacles; they also had to cope with lack

of daycare services, sex discrimination, and a degree of active or passive -
power exercised over them by their husbands'®; S
. “women often did not have adequate information about the NEDP and other
government ‘agencies. The uncoordinated manner in which the various

~.governments offered programs was also noted as an obstacle; _.
. the training programs were perceived to be subject to rules which limited
women's accessibility. .For example, class size and age limits seemed
arbitrary and counter-productive [Native Women and Economic Development
Task Force, 1985]. :
The report that came out of the consultations resulted in an NEDP assisted
) V"Abo'rigi.haf Businéss Women’s National Workshop in Winnipeg in 1985. The
WOrkshop led to the formation of a national Aboriginal Women’s .Busin_ess
Development Corppraﬁon. The Board reported that this task force had taken
-important first steps in breaking down the barriers Aboriginal women faced [Nativ_e
-Economic Development Board(1985b) 5]. Itis difficult, however, to imagine how -
conditions forwomen willimprove until the issues raised by Falconer are addressed.
The Northern Development Agreement (NDA)
In November.of 1982, the federal and provincial governments entered into the
o :NDA. This agreement was an extension of the 1974 Canada/Manitobe__qu;hlands_- ,

Agreement. The recognition that economic and social development were long term

endeavours allowed for the extension and continuation of the original agreement

Sactive power referred to the authority of predominately male band councils who would:
rarely consider the concerns of women. Passive power control referred to the necessity of ,
women to have their husbands co-sign for loans and/or their inability to access credit because of
their husbands’ poor credit rating.

114



~under the auspices of the NDA. |

. The. agreement was Jomtly run by Canada Regional Economic Expansion (the
new name for DRIE) and the province’s Department of Northern Affairs. The first
version of the NDA ran until November 1987 with the following objectives:
o dev"e,lop':IOCaIlyfbased income and employment opportunities;

. to increase participation of the northern labour force in employment‘
opportunities, partlcularly In major resource sectors: and

. to facnhtate increased partlcrpatron of individuals in northern development by
' removing physical barriers to human and economic development [Northern
Development Agreement Development Progress Report, 1-2]. E
| vln November of 1987 the NDA was extended to March 31, 1989, bringing total :
contributions of .$M2‘61.55 - $M.1 73.21 from the federal government and $M88.34
from the provincialv[Northern Development Agreement Progress Report 1]. The
~.agreement. was heade_d' by a ministers’ committee which lncluded the principal
' federal minister (Industry, Science and Technology Canada) and-provincialminister-'
(Department of Northern Aﬁalrs). ‘The ministers’ committee appointed an advisory v
committee which included eight members who represented northern and Aboriginal
. -orgamsatrons Thelr purpose was to review program progress and advrse for future ,
’drrectron A management board of four federal and four provincial representatlves |
ranand coordlnated the agreement, and several program advisory committees aided
in the implementation of various programs. Each committee had eight members
iy "-representin'g" federal, provincial and northern interests .»[Northern Development ’
| -Agr.eement Progress Report, 2,3]. |

There were four sectors in the'NDA program:
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4. CED (§71.8M);

2. Human development ($144.2M);

3. Community improvement ($38.35M);.

4. Management and consultatlon ($7.2M).

'Each sector was further dlwded into prolects and programs [Northern. Development
VAgreement Progress Report 4,5]. |

‘The structure alone indicates that the agreement was not premlsed on CED

as defined by this thesis; i.e., sectors two, three and four should be part of CED. The

purpose of program one was to ‘assist local and reglonal groups and organlzatlons'

| _"rn the ldentlﬂcatron of development ¢ of new employment opportunltles and to provide "

for ‘the costs of undertaking analysis, feasibility studles market research and an :

- array of services necessary to develop sound econom/c(my empha3|s) development

'prOJects atthe localand regional levels [Northern DevelopmentAgreement Progress
'.Report 6]. Although it may be argued that the mere namlng and organlsatlon of the -
sector_s in thls way does not necessarlly mean that the spirit of CED was not followed,
the fact that northern communities were not included in program design would

vlndlcate otherwise.. Once again we see a top- down paternallstlc approach to
) ';communlty development Given that the advisory commlttee had elected ofﬁcrals o
from each' of: |

. Northern Association of Community Councils;

. Manitoba Métis Federation;
Manitoba Keewatinowi Okimakanak Inc.;
'« First Nations Confederacy; and

"« Interlake Reserve Tribal Council,
community participation should have been possible at an earlier stage. If this was

not the case, money may have been better spent preparing these organisations to
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plan and impllement a CED strategy. |

Socialissueswere certainly considered under sectors two and 3, butthe same
concerns that Falconer had under the NEDP may have applied here as well. For
_' _’example under sector3, extreme health and public safety problems were addressed _ 7
vand one wonders if these issues should have been dealtf rst, ratherthan at the samev
time as the other sectors As per Falconer’s observations with urban Abongrnal
communities, considerable ground work may have been necessary priorto Iaunchin_g
A.vincome and employ-ment oppo'rtunitie_s that'people may not have been prepared’for .
undervSector 1. . | |

Program five allocated $M7.3 to local government development, including

funds to help| local govemment develop community-delivered services. Monies were

o '.also dedlcated to admrmstratlve trarnrng within local governments and tralnrng for -

local fire and emergency servrces, equipment acquisition and _infrastructure
maintenance. No Where in the progress report was the issue of self-governance
referred to, leaving one to assume th:at at least some Aboriginal communities Iacked
' ,the'means to’_f_u"_yoperateaCED strategy. Some Manitoban Aboriginal communtties '
were benefiting from the Indian Tribal Concept whereby responsibility for reserve
administration was being transferred from DIAND to the tribal level [Indian and
~.Northern Affairs Canada '(1983) 38]. The progress report makes no reference to the .

" “Indian Tribal Concept, so it is not known whether or not this situation-was taken

advantage of in the implementation of any of the programs. * Under program B B

9, Northern Manitoba Affirmative Action, career training was offered to northern
“residents. Using program retention and graduation as a yardstick, some programs
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were more successtul than others. Areas such as band management,_commun‘r_ty B
,educationfacilitator'and program administrator had much higher rates of graduation
~than did the Unrversrty of Manitoba, Communrty College, Northern: Nursmg Program
and Social Work Program ACCESS programs. The withdrawal rate in the latter
programs was high, however the overall enrolment numbers as of 1989/90 were

strong [Northern Development Agreement Progress Report, 32, 38]. Inkeeping with

= the flndrngs ofthe NEDP Task Force on Education, the poorer rate of graduation may

tndrcate that some, northern residents were not adequately prepared for post-
secondary education. On the other hand, education in the first group would h'a\./e :
helpedto facilitate le‘a‘dership_and political awareness whichwould inturn strengthen
~ the c_ommu‘nity for future endeavours.

'Program'ﬁ dealt with youth development. Various -sponéors,tn different
regions allowed student youth, particularly of Aboriginal ancestry, to participate in
company actrvmes and thereby prepare them 10 enter the labour force. There
._jappears to have been a high rate of partrcrpatron both of sponsors and youth. Atotal
of 817 student youth and 70 supervrsors participated throughout the north although.
it is not known how many participants went on to obtain full-time employment.(

Program one (Community/Regional Economic Development Planning)
| provrded much more short-term employment and socral |mpact than IOnvg'-term"(for -
example, 22 short-term jobs vs. 3.5 long-term in 1986/87). Program itwo (Resouroe
Opportunity Development) provided more long-term social impact than short-term,
and both long-term and short-term opportunities were considerably higher in
| Program Two (194 5 long -term jobs vs. 168 short-term jobs in 1989/90) _[N‘orthern_'
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Development Agreement Progress Report 9, 18].

Judgmg the NDA from the Progress Report alone is difficult. It does appear

-_that the Agreement did not embrace CED principles per se, and any success thatdrd -

arise fromthe Agreement surely could have been augmented had an rntegrated CED
strategy been adopted. The 'long-term and short-term social impact from Program
one appears to have been considerable, perhaps because northerners were better
prepared to work in the resource sector It is not known whether or not the :
Agreement had an »environmental component to ensuré the sustarnablllty of this
sector.

The report d|d not consider whether or not linkages were formed from the
' '?resource sector development (the importance of llnkages was discussed in chapter
one of this thesis). The program appearsto have been rmplemented in drsconnected
segments, with little thought given to the industries which co‘uldvprovlde backward,
, forward or ﬁnal Imkages Sparsely populated areas rich in resources 'do ndt
necessanly make the transmon from a resource-dependent economy to a more |
developed, independenteconomy easily, and certain kinds of resource development

will lead to more linkages than others. It is not clear from the Progress Report

.- whether or not the Agreement took these issues into consrderatlon, or if a -

| :con_vergence strategy was present.

The breakdown of employment and student numbers does offer ﬁgures‘for :
both status and non-status Native people but this is the only reference to the greater
- structural problems within the federal/Aboriginal relatronshlp The very fact that self

government is not even mentioned meant that CED per se could not have been th‘e
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goal of the Agreement The results of the NDA would have been much more

' transparent had the Progress Report contained more socral lndrcators such as o

changes inincome, improvements'in housing, use of Native Ianguages in educatlon
percentage changes in school enrolment and changes in migration.

The mablhty of the federal government to relmqursh control to Abonglnal
V.‘_'communrtles compromised the success of both the NDA and NEDP In order to
better understand why the federal _government failed mth:s-aspect, it ls n‘ecessa_ry .to.
examine the dysfunctional relatiOnship between the federal governmen_t and the |
Aboriginal population. The following section will examine_the origins of this situation;
| Pollcy paradox L |

Bostrom noted that federal Abonglnal policy suffered from a fundamental flaw
which can be traced back to its roots as part of a colonial power. He labels this flaw

.as a paradox in basxc policy’ (521) The paradox arises from the contradictory

: ';federal policy goals of Abonglnal assimilation and isolation. Attempts to assrmrlatej ‘

Aboriginal peoples began as early as the 1830s. Churches.and schools
endeavoured to ‘civilize’ Aboriginal peoples by convincing them to adopt EurOpean
’,ways but at the same time the govemment lmplemented pohcres which |solated
| Aborlgrnal peoples from the rest of society. The Indian Act, the reserve system and
the inability of individuals to act as their own economic agents meantthat even those
who may have been amenable to cultural change were denied the means to adapt
~[521].

| Bostrom believes that the contradictory policies of asSimiIation and isolation :
did not seem to disturb government officials, who did nothing to try to lmprove'the _ |
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L - way services-were delivered. Infact, so deep-rooted was this paradoxical approach .

) "_thatBolstrom claimed in 1984 that its legacy could still be detected in DIAND praxis |
[522]. Notonlywas no consideratiOn given f_or the lack of coherence infederal poliCy,
but Aboriginal culture itself was ignored during' the next development to affect policy
~decisions. - |
, Neo-conservatism

| Federal Aboriginal policy in the 1980s was beginning to be influenced by th”e
ideological swing towards the primacy of the free market and a business approach
s 'v‘-t'o'wards_runn"lng gouernment. Much Aboriginal policy, regardless of the department ’
ln which it originated, was business—developrnent oriented, with little emphasis on
social issues. It was believed that the formation of an Aboriginal buslness class :
‘would be the catalyet‘for deeper social improvements. Although mention is ma}de'of
" the lmportance, of community-level _partici'patlon, there is little evidence .of pro- o
communlty stra‘tegies such as- convergence. Support for Aboriginal. culture is
expressed, with no consideration of the potential conflict between Aboriginal values
“and caprtallsm The issue of whether ornot Aboriginal culture canadaptto capltalrsm
',»'|s not - considered (or if caprtallsm ‘can accommodate Aborlgrnal culture)
Wotherspoon writes of the contradrctron often faced by Abongrnal “l/vorkers in
intermediate-level professrons Thehlghlylndlvrdualandfragmentarynatureofmost |
.professronal and entrepreneurial posmons causes these workers tofeel isolated from
A» their cultural and family ties [163]. Slmply trying to graft the prevalent economlc :
model onto Aboriginal communmes,ﬂles in the face of CED, which demands
community consuiltation and planning.
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'Nevir_houSe has also addressed the issue of whether or not Aho'riginai cuitu.re .
and capitalism are compatible. " He maintains that Aboriginal societies are
modernising and that this process of modernisation is reflected in the new economic,
| culturai and poiitical institutions sprouting up in Aboriginai societies [91]. He does __
';acknowledge that the rapid pace of change being experienced by Abonginal peoples "
wrli mevrtably lead to socrai probiems but overall he seems optimistic about the iong-
‘term prospects for:a mamage between Abonginai culture and capitallsm ThIS

Optimism is partly due to his observation that no Aborlginal group has rejected
capitaiism and that some Abongmal communities are eagerto adopta modified form |
| of capitalism that does not contradict traditional Aboriginal belief systems [92].
Newhouse posits that capitalism is an adaptable system and that therefore,
, -.Abo_riginal_communities can use it to their advantage. He notes the many economic -
programs already in existence where ". . the rules of access to capital are being |
examined and revised. . .“[93] and the possrbiiity of First Natlon S governments taxmg ,
.individual and corpo'rate incomes. He predicts that the influence of Abonglnai vaiues
;wnil resuit ina new form of capitalism. It will be more personal and inclusive, of social
’ deveidpmentand economic developmentwnl be lessindividualisticand competitive
allowing input from the community, individuals and government. Inaccordance with
the Aboriginal belief system development will be more respectful of the environment
- ‘and surroundmg communmes, and development will value investment in human
capital over individual capital accumulation. Wealth distribution will be less
probiematic than in the prevaiiing form of capitalism; emphasis will be on Abonginai
values of sharing and kindness [96].
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Newhouse pornts to several developments within ’Aborig'in'al 'soc'iety a’sproof
that this process of modifymg capitalism is already underway (for example theuse
of CED models and their evaluation by development indicators), and also
"recommends the use of cooperatives, partnershnps and corporatlons [971]. Newhouse E
seems to be deSorlblng CED, and as such, one could argue that th|s is not SO much
a modification of capitalism as a rejection of its core va|ues of competition and capital
accumulatlon (and therefore a re/ect/on of capitalism).

| Regardless of whatitis called, this ‘new caprtahsm will requrre the Iong—term
thoughtful support of government to reach fruition, a condition that Newhouse is well
aware of: ‘[g]reat care needs to be taken in the choice of mterventuons by '
.governments and outside agents [97]. There are Aboriginal communities that have
. plotted a wable CED course; itis now up to the government to provrde the funds and -
support to ensure their success. With strong government intervention, capntahsm
" does have the capacity to accommodate different institutions and deliver a more
» equrtable outcome. However the strong adherence to free-.marketprinciples .—whiCh __
. ':p’rompted cuts in socnal spendlng in the 1990s - represented a step backwards for
these communmes. |

By 1988 the deficit-fighting era had begun. The demand for more
_,acCountabi_lity for the spending ot public"funds and the call for business-like practice's
beganto be refleoted in federal polrcy The failure of the government to: |mplement |
CED strategies may in part be related to this strong emphasis on industrial and
business development, to the detriment of social and cultural considerations. Aswe
- will see next, this ideolo.gical movement would intensify in the 1990s, but atthe same :
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tiyme, CED tenets would start to gain ground.

4.1.2 1990s

Federal policy in the 1990s contmued on one hand, along the same lines we -

 saw in the 19805. Business development was emphamsed ‘the issue of self-
~ government continued to be raised andthe federal government still struggled _w|th N

‘how to provide more coordinated, effectwe policy while suffering deep budget cuts'.

CED continued to be highlighted in ,pohcy papers but lts actual lmplementatlon -

' remalned overshadowed by busmess -development strategles

The government continued to ignore a growing and pressing problem: the
urban- Aboriginal population. Although. the Aboriginal community did benefit
- ‘somewhat from non—Aboriginal specific programs such asthe Core Area Initiative,
this marglnahsed segment of Manitoba’s cities contlnued to grow ata faster rate than
the rest of the populatlon and- wuthout attracting the attention of federal pohcy ‘

makers.

In keepmgwaththe growing environmental movement, thefederal goVernment o

began to mtegrate the concept of sustainable development into |ts policy. ThlS
section will continue the review of DIAND business-development programs offered,

look at developments in self-govemment introduce DIAND's strategy for sustainable

- _development and review the situation for Metis and non- -status lndlans

BuSiness—developr’nent programs |

The Canadian AboriginalEconomic Development Strategy (CAEDS) wés
‘reinacted in 1989. The Strategy: |
| . signalled the -federal _govetnment’s comtnitment to
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Aboriginal economic development. Instead of the

traditional government-directed exercises of the past,

CAEDS assists communities to develop their own

expertise and build their economies [Indian and
= Northern Affairs Canada (1992b) 1].

There is a continuing expectation that Aboriginal peoples will turn to the
‘private sector in an effort to obtain self-reliance rather than remaining dependent on

‘the government Itis also suggested that they forge partnershlps with territorial and _

';provrncral govemments to obtain technical and fi nancral support and access to -

natural resources [lndl_an and Northern Affairs Canada (1992b) 1].
In a move to provide more coordinated policy, the Strategy organized the
servrces ofthree federal departments the Department of Indian Affairs and Northern
Development (DlAND) lndustry Canada (IC) and Human Resources Development '
Canada (HRDC). Community development and resources were controlled by
DIAND, business development by IC and skills d‘evelopment by HRDC . Research
-and advocacy were shared by all three. DIAND's commitment to Aboriginal -
'avutonomy was reiterated in the Status Report [Indian and Northern Affairs :Canada"
(1992a) 1].
The Status Fteport outlined a ‘new perspeotive’ in its policy approach: CED_;
- It explained that CED was:
- a 'relatively new. way of looking at econonic
development. lItis a bottom-up (community controlled)
process of local and regional revitalization that makes
the community the foremost player in its own growth
and renewal. . . CED argues that the economic and
_ social well- belng of a community are too closely

interconnected to be handled separately [Indian and
Northern Affairs Canada (1992a) 2]. :
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The report acknowledges the influence of the growing .CED movement. lt'notes that
o ""CED theory is at the forefront of development economics, anditborrows on co.n'cepts | ’
:from- the Westcoast Development Group [2]. Itis odd that CED is referred to as a
new concept when it had been speciﬁcally referred to in the NEDP and NDA. )

DIAND was: 'responsi?ble for two programs: Community l-Econlomio
"De.,\v/’elopme;nt Orga,nizationsv(CEDO..s)-and the Regional Opportunities,~'Progr»em o
(ROP). CEDOS wére created by-tribal councils, First Nation's’ not ‘aseociated wiih
tribal councils ancl Innuit and l'nno communities. It was the communities that set
policy and controlled the serylces offered by CEDOs. Services included economlc
ks -;end employment advisory services end-equlty-fundlng sup'port. CEDOs also acted . 7
es alialson between the community and the government. The long-term goa'l of each
' CEDO was to be a self-managed, program-serviced and advisory ‘in'stitutio‘n.,

.Federal funding wae funnelled through the CEDOs for a variety' of ec_onornic

| _deve'lo_'pme’nt" purposes, including ‘strateoic planning, ‘ﬁnancing, trainlng _énd
employment.[Indian and Northe'rn’Affairs Canada (1992a) 3].

The purpose of the ROP was to help interested parties to take advantage of
: _e_conomic opportunities throughout thelr region. lts focus wae on sectoral 1

: ’:_development, ‘alth‘ough ftmds could not be used directly for business d_.evelopmentf

nor equity funds, two areas tha_t fell under Industry Canada’sjurisdibtlon'[lndian_'and '
Northern Affairs Canada (1992a) 4],

The Commercral Development Program (CDP) was presented as a
complement to Industry Canada’s ‘Aboriginal Business Development Program stlll |

in existence. This program'’s policy paper for 1993 is an exact replica of the 1989

126



~paper reviewed in the previous section, so itis unlikely that much ch.ange towards
CED occurréd. The CEDP report explains that DIAND and IC use a ‘one-window’
approach to business financing, to avoid confusion. Any application for financing is
) ei/aluated by IC and forwarded to the appropriate department [Indian and Northern
. - Affairs Canada (-1‘:9923) 4.

a Fifty million dollars had been invested in each of the préirio‘us fouryears since :
1992, allowing Aboriginal communities to take control. of many “services and -
pr'ograms. By.Maroh of 1990, the percentage of organizations in the p‘roce'ss.ot
.'obtaining full-se_r_vioe capability had'increased more than three' times over- }thv‘e _
previoth yéar’s -ﬁgures. The su_ccess‘.of this transition was attribu}ted to the quality |
of the staff, consisting of over five-hundred economic development ofﬁcers. Seventy-

four per cent of these officers were Aboriginal, seventy per cent had a post—

o _‘secondary education and seventy percent lived in rural areas [Indian and Northern

Affairs Canada (1992a) 7]. The fact that so many commUnities andﬂuoom’m'unity’
members were taking control was a positive step toward CED.

Acoording to the report, DIAND contributed $55.6 million to 379 CEDOs

"throughoutCanadain 1992-93. ltis claimed thateach dollar spent on pro;ectfunding o

attracted another $2 50 from the private and/or public sector Forty -one per cent of
total DIAND expenditures went to operations, thirty per cent to business

development, té_n_, per cent to employment and training, seven per cent to resource
B v;"d:evélop‘mént, and twelvé per centv to planning [9]. With the l_)ulk of the money
concentrated in operations and business development and NO money dedicated to
| social development, it seems unlikely that results were as optimal as they could have
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 .been.

In Manitoba, Sowind Air Ltd. was an example of an Aboriginal busineas-towbeneﬁt
: from the CEDP. Still in business. today, Sowind was started by Chief Oliver Owen |
‘and Roland Hamilton, both of whom are commercial pilots of Abonginal descent. Not

‘; only d|d Sowmd provnde new jobs to. Abonginal people, |t improved air servnce to |
remote communmes in Manitoba and Northern Ontario [Indian and Northern Affairs

Canada (1992a) 13].

" Aboriginal self-government

* The federal governinent continuea to struggle with the concept of Abpriginal )
ae!t—government thteughout th_e 1990s. It blames the deplorable state of Aboriginal
culture strictly}on the govemment’s misguided attempt to assimilate a people who
'.dld not want to be assimilated [Department of Indian and Northern Affairs Canada
| (1995) (none of the pages are numbered)] No recognition is given to the poilcy s

inner contradiction between assimilation and isolation, and the The Indian Act, the

reserve system and systemic racism are not mentioned.
. DIAND does acknowledge that past policies have not worked, and it renews -
" ‘:its comntit_ment to facilitating Aboriginal self-government, in keeping with The 1993 "
Red Book promises of Jean Chrétien. Most of the ideas expressed- have bk'een .
tecycled from past noiicies, but this time there is a fifm commitment to negotiations
- between the 'federai, territoriai and ptoi/inci»al governments and Aboriginai peoples o
[Department. of indian and Northern Affairs Canada, 1'995]..
In keeping with the deficit-fighting theme of the 1990s, DIAND explained that
there would be no new funding available for this initiative, and that funds would have
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to be r'eallooated from existing sources. It also explained that complete Aboriginal
self-government lay far in the future; years of nego_tiation were anticipated.
Recognition of Aboriginal right to self-government did not mean * soverelgnty in
' fthe mternatronal sense’, but that varying degrees of authonty could be exercised by | :
Aboriginal peoples, who would remain Canadian cmzens and be fully protected byr
and subject to the C‘anad/an ChaﬂerofR/ghts and Freedoms [Department of Indran
and Northern Affalrs Canada, 1995]

: ‘DlAND explamed that the face of self-government would vary between the
rnany dlfferent Abongmal groups in Canada. Not only are there inherent dtfferences
_inlanguage, culture and economic systems between the six distinct cultural regions,

but Aboriginal peoples are further differentiated by the artificial categories of Status

_and non Status Ind:ans and Métis. Each group will have ltS ownissues thatwﬂl have -

to be dealt with, and DIAND promtses to do so with the full consultatron of Abongrnal
| peoples [Department of lndran and Northern Affairs Canada, 1995]. The lack of |
'detarls and/or clarification would indicate that the department had not begun to
-‘ formulate a strategy for self-government. |

Sustainable development

Towards Sustainable Developmentwas published by DIAND in 1997, inwhich

o _the department’s. phllosophy towards this issue was. dlscussed The book also ,

-'mcluded mformatton from consultatlons with Abongmal peoples and. details on.
DIAND’s strateglc plannlng (the first time in this policy review that strategic planning
Steps are displayed-and explained).

DIAND commits to the principles of'sustainable development and explains
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now it will incorporete sustainable deveIOpment practices into its mandate to serve
Aboriginal peoples and northerners. DIAND’s strategy has to deal with the ongoing
-issues of: devolution of programs to Firet Na_tiOns;'implementation of Aboriginal _self—
| governmen't;' an,dl't'he improvement of social and economic conditions for Abor_ig'tn_al |
peoples [DIAND (1997) 11, 12]. |

Of particular interest are the issues raised by First Nations and Inuit in the

s 4'-.p_rovinces.. Aboriginal people believe that they do not interpret the spirit and intent of -

| 'eXIStlng treaties the same way the governments do. They fear that any change to :
existing policy - to include a sustarnable development component for example -
‘could erode their treaty nghts, the governments obligations or the developmentof
federal-provincial agreements [DIAND (1'997) 21]. First Nations’ fear of loss of their | .
ri_ghts is grea'ter tnan their immediate commitment to sustainable development. ‘_flt
was noted, therefore, that resolution of treaty and land-claim issues was paramount
to the |mplementatlon of sustainable development practlces [DIAND (1997) 21 22]’
| "',:'(and to the adoptlon of CED)

Other concerns included:

. the lack of Aboriginal control of on-reserve resources;

. the belief that most reserves are too small and isolated to be self-sustaining;
. the lack of access to off-reserve resources;

. the lack of consideration of the differences between Aborlglnal communltles

- indesigning sustainable development policy; ,
. “the beliefthat consultatron means one thingto the governments and another
. to First Nations'’

. the belief that exnstrng and historical legislation, rules and decision maklng

processes continue to violate the fundamental rights of First Nation People,

, The -governments use consultation to mean the dissemination of information, such as
" decisions taken unilaterally. First Nations take the word to mean the participation of all pames in -
-the decision making process [DIAND (1997) 22}. '
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and to maintain them in a state of dependency;

. the lack of technical capacity to implement sustainable development
technology in Aboriginal communities [DIAND (1997) 21 - 26].
In keeping with CED tenets, goals, objectives and targets were developed to

deal with the above concerns. Some of the goals included:

. improvements in the relationships between First Nations and government
departments;

« . the integration of sustainable development into DIAND’s decision-making
process;

. the maintenance and support of the interrelationships between communities

and healthy environments; and - ,
. emphasis on traditional knowledge and values [DIAND (1997) 29,30].

DIAND then sets out the action needed to reach the above goals. Mostof the
action amounts to}no. more than non-specific plans to ‘work with other federal
departments’, ‘. . . work with the First Nations and Inuit to facilitate participation and
interactionin policies ‘and plans of other govemmentdepartmenté and the provinces’,
or ‘to be determined in discussion with First nations and Inuit’ [1997, 31]. Some of
the more specific action included the remediation and clean up of contaminated sites,
andtheinitiation ofdebartmental guidelineson sustéinable developmentassessment
of policy [1997, 32,33].

- Metis and non-status‘ Indians

Federal policy for Metis and non-status Indians (MNSI) was even Iéss
organized and focussed. = Overall, Loxley criticised MNSI policy for being
underfunded, ad hoc, and poorly implemented [1986, 94]. Projécts were neither
community-based, nor did they reflect a convergence strategy}.

Rather than administering MNSI policy under the umbrella of one agency,

MNSI peoples accessed programs offered by various agencies such as the Canadian
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Employment and Immigration Commrssnon (these agencies also supported status—
Aboriginal development) Loxley categonzed the dlfferentprograms as: employment .
- creation; tralnlng, and business development [1986, 91] Examples include: the
Local Employment Assistance and Development (LEAD) Program; the ‘Local
Economic Assistance Program (LEAP); Canada Communl_ty Development Projects
‘:(.:CCDP). Programﬁ and the New Employment Expansion‘and‘ _Developm__en_t (N.EED) k ‘v
l?ro’gram. lncongrul:ties e*isted between,some.of the programs offered; joh-crea_tion
| projects duplicated.some of -the strategies-'found in training programs, and. some
;tralnlng programs seemed to encourage migration rather than communlty
v‘ development[Loxley (1986) 93]. Business developmentwas handled by the Federal -
Business Development Bank Wthh provrded services to companles considered too
high risk for commercial banks (although its threshold for risk was not terribly high).
_4 1.3 Conclusmns
Although CED made onto the radar screen in the 1980s, it was not practised -
by* any level of government. The overarchlng problem with the implementation of
CED could be traced to the eeri'ous and unresolved issues between the federal
V-government and Aborlglnal peopless Not until a people has full control over its
resources and the ablllty to chart its own course can CED be fully lmplemented Any ._
program to aid Aboriginal women will face enormous difficulties until this larger
problemis dealtwith. Rather than dictating to Aboriginal communities what mustbe
“done, all level of governments must accommodate community designed programvs. '~
As highlighted by Falconer, these large unresolved issues also Confounded :
the situation of urban Aboriginal peoples.. He raises serious concerns about’the :

132



- _--_éﬁectiveness of CED given the deeper_ problems of se_lf-determinaﬁon, politic'al :
: :accountability, the (ole of women, racism, migration and a lack of government policy |
to deal with urban—Aboriginal issues. The, failure to resolve treaty and Iand—claiim .
issues prevented -CED from :'realis_ing its full potential in Manitoba’s Abori'gina_.l
-‘corﬁmunities_. | |
"Lack of fuhding continued to be an obstacle, and'.this was only 'eXacerbeted

by the government’s commitment to neo-conservative, cost-cutting ideology.

Although the NDA did not fully implement CED, the bipartite agreement

"';'~""'_"p"r0\/'ided a dsoli‘d vehicle for prb'gram delivery. As an extension of the_"

.‘Can'ada/Manitoba Northlands Agreement from 1974, the NDA Was in e;‘(i's-t'en(.:e.fer
el'most 16 years an:d was ob\{iouely able to weather changes in bo{h federal and ‘
provincial governments. Also, fhe combination of resources, both administrative an__d
" monetary, ef_fectiyely doubled the me'ans by which to help communities.

| ‘In tﬁe v19.9(-)s, the continuing transfer of power,frem DIAN‘.D tb Aboriginel
communities allowed Aboriginal peoples to inch towards true CED strategies. The
CEDO appeared to be an effective way to have Aboriginal communities participate
” |n strate.gic blannih'g and 'administrat.ic'm of programs while receiving suppﬁﬂor‘t fro}m the i
federal government'f The dedicetio_n of moreresources and steff toDIAND brograr_ns,
including Aboriginai staff, alse_ repreeented a positive step forward. On.the other
-hand, the segmentation of DIAND programs between CEDOs, ROPs (both run by
-' DIAND) ane I'ndQStry Canada'may have reselted ininefficiencies. The 1990s ve,rs:io_n :
ofthe CEDP wae'simply more business development promotion without a supporting

CED strategy.
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" The federal government's stance on self-government, the resolution of which
is a prerequisite to full implementation of CED, remained vague and non-committal.

No definite goals were expressed and certainly no commitment of resources was

. _mentioned. The heavy emphasis put on business development would indicate that )

-'.g'ove'mr'nentwas moreinterestedin assimilatingAboriginal peoplessinto.mainstream -
society, perhaps witﬁ the hope_that the sovereignty issue would eventually go away.
The concerns raised by Falconerin the 1980s remained untouchedin the 903'.
‘-Attempts to. apply CED will continue to be dlfﬁcult until progress can be made i in the
areas. of self—government portablllty of treaty rights -and Abongmal polmcal
awareness, educatlon and leadership development.
The appearance of the government’s commitment to sustainability and
"+ recognition of concrete CED tehets,. goals and objectives represented a positive ;
| development in the 1990s. However, experience shows that the meré mention of |
pri'nciples-dqes not ensure their adoption, and not until the climate of distrust felt by - |
'Aboriginal peoplesr towards the federal government changes will sUstainable
-} deye_lopme‘nt be implemented. The decision to undertake suétainable deyelcpm,ent R
practices, and hbw, should be made by Aboriginal cohmunities,‘no't,the federal
government.

Throughoutthese two decades the federal government continued to rely more

o _' ‘on business development than a CED strategy, in spite of its commitment on paper "

to CED. Itseemed thatfederal officials did not fully understood the concepts behlnd
CED and that they could not break their habit of favouring business development

'Social and sustainable development issues were secondary, and ad hoc with their
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fortune depehding on the success of business developmént. But bf course 'btjsi.n_e'ss.
éannot flourishina ¢orhrhunit_yfwith grave social problems, and the prégréss thatdid
occur was less than it could have been had business development been integrated
",.into a holisﬁic CED strategy. | |
The”néxt;section will turn to the Core Area Initiativé. Although fhis prograh
was not aimed directly at Winnipeg's Abdriginal peopless, they were directly effected
asresidents gf the core area. Results, however, could have been improved had the -
) '...a:gréem‘ent better éonsidéfed CED tenets. |
.{LZVCED in Winnipeg |
4.2.1The Core Area Initiative (CAl)

Any review of government policy and CED in Manitoba would be‘incompie'_te
‘without considering the CAl: Hailed as C'énada’s most famous urb‘an—écondhic :
initiative, the CAI received internationél recognition from-such organisations as the
United Nations, Organisation for Economic Cooperation and Development and The
,.World Bank. .‘This‘ _sectiOﬂ will distill the analyses of a group of urban-developmeht ,
" ‘-’and‘CED experts who have concluded that the CAl did not realise its‘potentival.
Background to the CAI , |

Although Winnipeg'’s inner-city decline was not unique in North America, the
“rate of_its decline-was more serious than in cher Canadian cities. Winnipég’s innef—
‘city indicatbfs wéré disturbing: income and education levels and -labour-force |
participation were worsening; the schism between median incomes of the inner cify
and the rest of the city was growing; there was a decrease in the median income of

the inner city (something that occurred only in one other Canadian city); and, -
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unemployment was increasing much quicker in the inner city than in the rest of

Winnipeg (a 5.0% increase in 1981, compared with 2.5% for the rest of the city).

= [Stewart, 155]. The inner-city housing stock was deter’iora'ting, with most residents -

| v'forced to live in multi-family, rental dwellings. In 1986, more than half of inner-city

7 residents were paying more than 25% of their gross income on housing; and 4214% :

‘had to pay more than 30%. Affordable housmg was partlcularly eluswe forthe young,
-‘elderly, smgle parents and Abongmal peoples [Stewart 156]

| ‘The’ scope of the CAl was unprecedented in Canada and some experts
wonder how much of its inception and rrnplementatron were attributable to certain

unique (and perhaps non-repeatable) circumstances. The political impetus for the

o : 'v"in'itiative came from Lloyd Axworthy, who had founded and‘directed the Univer’sity of :

Wmnlpeg s Institute for Urban Studres He had written extenssvely on the declme of
: Winnipeg’s inner crty and asone of a very few federal cabinet mmrsters from the
West, was able to harness federal support for an urban-renewal pIan'[Keiman 24]'
Axworthy was also able to devise a plan to accommodate the equal partrcrpatlon and .
financial support ofthe provincial and municipal governments Kelrnan believes that
although the CAl's genesis was partly the result of Axworthy’s efforts and position,
we can and should consider the possrblhty of exploiting and extendlng the program’s
-successes [25].

The CAl was a $1_96 mill_ion, tripartite agreement to aggre§sively attack
W‘innipeg’s ongoing inner-city problems (L'ay}ne 257). The two phases of the CAI |
spanned a decade from 1981 to 1991. The first phase ended in 1986 atwhich time

| itwas renewed for anotherﬂve -year period. The tota! initiative can be broken into the :
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following three components, vyith the amount of funding for each one :

*  housing, employment and afﬂrmatxve action, and community lnmatlves -
$76.6M;
*  industrial and small business. development and large- scale physmal re-
, ‘development - $103.8M:
. administration, evaluation and information - $8.4M [Loxley (2000)‘ 100].

The second and third components received 57% of total funding and the first,

L 43%.

- Analyses overview

Layne takes issue with the'me,thod used to evaluate data fromthe CAL. She - |

claims that ‘qualitative generalmes are made in terms of outputs and inputs - such
as number: of houses renovated or amount of money spent - mstead ofin outcomes -
such as sustamed improvements in the rate of unemployment She also notes a |
scarcity of longitudinal and cross-sectional studies which could provide more insight

into the initiative’s outcomes [268,69]. Butevena cursory look at some of the data

o V'reveals 'some. dlsturbmg trends. Not only did many dlstressed conditions prevall ’

'dunng the CAl's duration, some worsened. Except for educatton the dlspanty'

R between residents in the'inner cnty and the rest of the city widened. Unemployment

poverty and crime all lncreased between 1981 and 1991. There was a dlsturbmg

- 8.1%i mcrease in the number of i mner—cnty households that fell below the poverty line

[Layne 269 70] In 1998, Winnipeg’s inner cxty was ldentmed as “one of the natlon 'S
worst centres of poverty” [Layne citing McKinnon, 270], and Layne suggests thatthe
CAl did NOT fuffill ltS mandate to improve the social and economic condmons of the

| . lnner cnty [270] Although itis not possnble to know what would have happened had



the CAl not occurred'®, it is difficult to conclude that it was an unqualified success

7 story.

Part of the reason that absolute improvement waé not '(‘eas'ily_obtéyivhéd' cén be.
 discerned by examirjing the emfployméntinitiatives. The Employment e;nd AfﬁrméiiVe
Action component bf phase | trained over 500 core-area res‘i'dents' (at a cost of
§31,000.00 per- graduate) and prévided‘ them with jobs. The participants’
' Qnembloyrﬁeht fate fellto 12.4 percent after training fromSi": percent befbr_e, and their
average total incomes increased by two-thirds. Atthe same time as earned income |
tripled, the gr‘_aduvate_s’ need for government transfers went down by 80 percent. This
| ':,:c:bmp'onentalso sﬁcceésfdlly trained.hur-ses and social w(_)rkers, many of_ m\._/vho}‘m were -
Aboriginal people [Loxley (2000), 100]. .

The unemployment rate in the coré area was not affected by thé first phaée
of the CAl. lthas be'eﬁ argued, however, that this lack of improvement was becauée
of 'the' 67 peréent increase in the Abo_;iginal Iéb_bur_ force whiéh drove v.:the '
unemployment .rat'e up. Had thé CAI not been in effett, the increase in the
unemployment rate would have been that much higher [Loxley (2000), 101].

All components df the second phase of the CAl created 1,968 jobs (excluding .

“ ‘-'y(/ork.ndt directly related to CAl construction initiatives).v Seventy two- percent of
- these jobs were in i_he private sector. Alth¢ugh most of’thesé jobs tended to hav_e
lower.wages (between $15,000.00 and $20,000.00 a year), they paid much more

~than the average Aboriginal worker would have made in Winnipeg [Loxley '(2000),

18Working Margins reported in 1991 that “conditions would have been significantly worse
in the absence of the CAI" [Loxley (2000) 101].
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1101] In total, 2,241 people partlcupated in second -phase tralnlng programs ThIS
time afﬁrmatlve actlon and tralmng were integrated right into CAI lnmatlves
themselves and the cost per graduate was less than half the cost in phase one

[Loxley (2000), 101]. Turnover for CAl placements was high, however, suggesting.

.- that the training programs may need. to be revised. Because the Aboriginal'labour :

| :forc,e continued to grow at a rapid rate, the second phase also faced an uphill battle :
in trying to reduce unemployment. As nofed by Loxley, the CAI increased the Iabour - |
'supply more than it iinoreased the demand for labour [2000, 101]. | |
-_Silve"r'note:d that the total amount épent does-not sound nearly as imp‘ressiv.e o
when itis a‘ve’rag}ed out over the ten-year period. TWenfy"million dollars was spent
per year, being less than two percent of the total annual income of inner-city

residents (estimated at $1 billion) [(2000)132]. Silver notes the comments of Lloyd

o ’_ Axworthy h:mself with respectto the emphasns on physical lmprovements ratherthan f

»somal indicators. Axworthy claimed that the millions of dollars spent by both the

" public and private sectors on such initiatives as Portage Place, the Exchange Dlstnct .

and the Forks did nothing to address the core problems of poverty, unemployment,
'. poor-hOu_sing arid alcoholism [(2000)133]. Layne also 'highlights the impact the CAl .
- had on physicai development, to the detriment of social and economic. outcomes

which were considerably more ‘modest and transitory’ [273]. One of the most

- common criticisms of the CAl one ﬁnds in the literature is that the core causes of

. }systemlc poverty were not addressed and that the alarmmg conditions whnch were
the impetus for themmatlve are still present in the inner city [Layne, 273; Silver,
(2000) 132,3; Stewart, 155].
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| SteWan supgests ‘tna't the debate vbetween social development vs. brick and
mortar wae never aaequately addressed. She also claims that, in keeping with much
urban policy (and CED tenets), the CAl neglected the important link' between
_.economxc performance and social well belng There was, accordlng to Stewart a
palpable gap between ‘symbolic and substantive pohcy which w:dened as’ the
initiative progressed [158,9].

Stewart also notes problems arising from a lack of community participation.

4 : -:S__he.sugge_sts ,tha‘_t'_there was a degree of complexity in the CAl model that rendered -

:i‘t‘ inaccessible to community interaction. She accuses the initiative of been'.

accessible only after the fact, and then only for the purpose of garnerihg suppoft‘for .
the program’s reneWal. There 'was not enough community input during the planning
- stages when it weuld have been most effective [159]. The 1990 C'ommunity' Inquiry
into Inner "-Ci'ty? ﬁevitalisation also found that the 'CAI did not accommOdate
participation from core-area residents. Tom Carter, Inquiry Chair, noted that there

was a wealth of knowledge and insight within the inner city that was not tapped by the

7 initiative [Silver, 133].

Stewart also.notes the weak role played by the City of Winnipeg, and aecuses
it of a lack of leadershiﬂp; visi_on and ‘poor use of “urban intelligence-‘:""'[158]. 'She '
believes that the objectives of: the CAl were too broad and comprehensive for the
) Ievel-offina'ncial'a'nd organisational snpport'[157]. Stewart Claims that the initiative’s

greatest failing was that it failed to inspire some form of lasting legislation to

YUrban intelligence refers to the municipal government's use of a wide array of indicators
- such as unemployment, income, housing, health and crime - to monitor conditions and devnse
strategles for effective mtervennon and revxtalxsatlon [Stewart, 152].
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strengthen:poliicy commitment towards the inner city [1 59]
| Both Layne and Stewart are critical of the CAl's lack of a long-term strateg’y.
Program stability suffered from a scarcity of long-term funding and other support
'_.._mec_hanisms {Layne, 273;Stewart, 161].
| In spite of the foregomg cntlcrsms of the CAl, most of its Cl’lthS acknowledge
that it did produce some rmportant posmve outcomes that deserve to be studred
‘One of the initiatives most salient charactenstlcs was its tnpartlte structure
The tnpartlte agreement “

Although this structure was the focus of some criticiemzo, Keirnan attributes

much of the success of the CAl to its tri-level delivery structure [26]. Not only was the

L - funding shared by three levels of government (effectively tripling resources), but .

-'p‘olicy decisions were made by a tri-level Policy Committee. 'Tne tri-level nature of -
the committee was also able to avoid duplication of programs and to unify and focus
resources in a much more effective way than if the different levels had operated
_-independently [Keiman, 26]. Notonl.y were financial resources concentrated each
level brought awealth of technical and managerial expertise to the program Keirnan |
believes that the tn level framework allowed for a high degree of cooperation, focus
and coordination of public resources, thereby multiplying the effectiveness of each
- level kof_’gove"rnm'ent. He attributes the success of c_omplicated programs such es ’

Artspace to the fact that the CAl had such strong linkagés_ th'rou‘ghout government'

levels and departments [27]. Layne also believes that one of tne CAI's most

20Stewart for example notes that this model may have allowed the drfferent government
" levels to avoid the spotlight and tough questions. Which level was responsible for. what was -
sometrmes blurred [158].
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impressive accomphshments was the buﬂding of trustand cooperation between the .
three levels of government [273] Itis hoped that future programs wuil be able to reap
- the benefits of this relationship. Perhaps one of the most important beneﬁts of-this B
'tri level agreement is that the CAl'was able to wnthstand changes in all three levels
of government.

The same stability which allowed the initiative to weather political storms aiso
- "’m‘ade inner- city renewai more attractive to private investment. Keirnan Stewart‘and ‘ :
‘Layne all agree thatthe CAlwas abie to marshal the support of the pnvate sector to-
a significant degree. Layne notes that ‘the claim that that [sic] reinforced confi dence '
in the private-sector.investment commumty and reintroduced pnvate spending in the |
corearea is e indisputable’ [271]. Attentlon from the pnvate sector was, however .
a mixed blessing. Private investors tend to be much more interested' in physical
improvements than in less tangibie social indicators, and part of the CAl's failure to
address the real problems facing the inner city were no doubt the result of the pnvate
‘;sector s focus on physrcal VS. human capital [Stewart, 159]

The strength and stabillty afforded by a tripartite agreement md:cate that this
model should be u_sed agam: Not only are resources muitiplied, but a level of

coordination canarise between the differentlevels and departments'which allowsthe

effect of the 't,hree-vleveis of government to "be great_er than the sum of their pa'rts. '
However, this stability and strength can be squandered if the program facks long-
term vision and funding. The vision should include legislative changes that will aliow
the program to leave a lasting legacy for both the community and for future CED .

*initiatives.
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Conclusions
Although the participation of the private sector should be encouraged,

" -emphaSIS on physrcal improvements should not overshadow the greater needs for-

social amelioration; it is argued that the economic component of the mrtlatlve ' g

received more than its share of resources?'. A holistic, true CED approach would not

;have skewed resources SO heavrly towards physical upgrades and away from'
f.communrty consultatlon educatlon safety, employment-and culture A greater |
degree of community participation would help ensure that residents’ concerns are not
drowned out by corporate interests. The wealth of knowledge held by inner-city»
o '?r'esiden_ts must also be tapped in the planning process to ensure that money is being -
s,.pe.nt where it will do the most good. There is no reason to expect a functionary in

Ottawa or even in the P'rovincialt_egislature to understand the needs of core-a_rea :

tesidents. More resident participation would also have resulted in spending on

"housmg and communlty facilities instead of on ‘grandiose town planning gestures -

[Loxley (2000) 103] As reported by the coordinator of the 1990 Communlty Inquiry
into Inner city Revitalization,
. inner city residents hold the key to sustained
- revitalization efforts. In principle, they have the most at
stake, and their needs and aspirations - not those-of
outside institutions or investors - should-prevail [Silver,
(2000) 133]. : .
The inquiry also determined that the link between education and economic |

development was not strong enough. The benefits to inner-city Aboriginal peopl_e

“would have been greater had more emphasis been put on afﬁrmativeéaction hiring, -

21 A breakdown of funding by component appears eartier in this section.
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-partlcularly by companres that recerved government support It. was found that
. overall there wasa failure to integrate the trarnmg part of the CAI wrth its jOb creatlon -
initiatives [Loxley (2000) 100]. The program itself caused anincrease in the labour

force which was not adequately dealt with. There should have been a stronger

- attempt to increase the demand for labour in anticipation of the growth in its supply

| Better results could have been realtzed from the Economlc Stimulus programs and -
the lndustnal Development Program (nerther of which hired Abongtnal workers) if
they had been better coordtnated wrth the training component of the initiative [Loxley
(2000) 100]. Loxley also notes the high tumover rate W|th CAl _|Ob placements
further rndlcatlng thatthe training component was not adequately mtegrated into the '
Economic Stimulus programs [2000, 101]. |

The first phase of the agreement provided substantial improvements in

o ._communlty mfrastructure and housing. SIX thousand houses were improved and 500 :

" v'new houses were burlt The second phase burlt 327 new houses and more than 1000 "

R " houses were renovated [Loxley (2000) 102] Although the mmatrve claimed that it

was impossible to determrne the |mpact ofthese housingimprovements on the area 's
.resrdents one must assume that many families’ lives were substantlally lmproved
Under the second phase of the agreement, 300 grants worth more than $14
millionwere dedicated to facilities and services in the community [Loxley (2000) 101}.
However, the Initiative’s greatest shortcoming was its failure to link those resources
o '.'to«CED_tenets | |
| [vlery. little funding under the Nerghbourhood and

Community Development component was aimed at
communlty economrc ‘development ‘per se’ [Loxley
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“(2000) 102].

| .:A 1990 Community Inquiry into Inner City Revitalisation revealed that""’cOm'm'unity'-
residents desired to take part much more in the planning and decision-making;’ In
keeping with CED tenets, it belleved _that there should have been more emphasis on

‘ -"locvalowne'rship,'self—determination and community facilities and infrastruotdre, -and B
. less emphasis on expensive .briok-and mortar projects [Loxley (2000) 1 02].

There is empirical evidence that inner-.city residents wish to control the
revitalisation process themselves and further evudence to indicate that the
i ‘_ '_:'development ofmdlgenous organlsatlons isa necessary condmon forsuccess|[Silver ’
‘(2000) 135]. The tripartite agreement could have offered the inner crty a strong

: foundation on whrch the communlty could Have charted its own course. Wrnnlpeg is
host to a number of small but vital community organisations, such as Rossbrook
- . House, which are sensitive to the particular"'needs of the inner city, and have strong .
ties to community members [Silver (2000) 136, 137]. Had the CAI worked more
closely with these programs they could have helped them to overcome their funding
and resource shortages allowing them toimplement CED strategies that would have
) ydelrvered more satrsfylng results. Given that the ‘foundatrons of sucha commumty- : },
ba_sed strategy are already in place [Silver (2000) 136], the i government should have
connected with and supported: them The lrst of community organisations increased
in the 1990'5 with the formatlon of SEED Wlnmpeg, West Broadway Development
| Corporatron Neechl Foods and the North End Community Renewal Corporatron to
name a few. Any future government CED initiative would do well to collaborate with

such organisations.

145



-Silver -‘-ar_g'u‘es that government must play a new role. It should not be
designing and implementing programs. Government should work with inner city

organisations to develop and enforce operational standards and ways to measure

s their acco_untabili',ty; Once community organisations operate according to set -

4:s‘tar_1'_derds and prove accountable, the government then is responsiblé to ”enSUre'.
reliable and adequate funding [2000, 138]. |
Winnipeg's CAI was cleerly a bold experiment and is worthy of all the attentior:!‘
it has received. Despite its considerable.shortcomings, it did 'provide-ve|uab'l.e o
. iessons for':C'ED ;.).ractitioners. Any future urban initiative would be w’el_lv advis‘e‘d-vt;o
study the CAl carefully before taking definitive action; the tripartite agreement'”in

particular offers a way for CED to weather changes in political parties. The greatest

e " tragedy of the CAl is that the three levels of government did not absorb the criticisms .

they received. Rather than listening to community members and CED praetiiioner_s,
the agreement which foliowedistrayed even further from CED principles.
4.2.2 Winnipeg Development Agreement
- Implemented from1995 to March; 2001, the Winnipeg Development . |
Agreement (WDA) was meant to Cont_inue the work started by the CAl. - lttoo was
based on a tripartite agreement between federal, provincial and city governments.
With each level of government contributing $25M, the project addressed three areas:
e community development and security; o ’ :
«  labour force development. Those on social assistance, older and displaced
workers, single parents, Aboriginal people, and young, unemployed or under-
: ‘employed people with post-secondary education and/or training; e
. strategic and sectoral investment. Transportation, small business, tourism,
information technology were targeted. Sectors connectedto the city’s cultural

diversity were also included [Final Report, 2002].
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Prior__to the ihplementation of the WDA, a public consultation process -was :
held to collect comnjﬁunity inpuf. The public forum was jointly}chaired by three Ievels
" of go_vernme_nt and seventy-three individuals and groups presented their ideas and
concerns. Ma.nyuorganizations andA'individuaIs who did-not appear '}personallliy
submitted written nresentations. A sample of participants incIuded:{Winnip’eg
Housing Coalition' Mission House' Council of Women, Capital Region; Economic
'.:'Development Centre North End Housmg Project; Abonglnal Councﬂ Winnipeg |
School Division: and the Lord Selkirk “Community Centre [Pubhc Consultatlon
Process Final Report 1] |

Three roundt_able discussions-also took place, with each group addressing onve
". Qf the 'three‘ above themes. .Attendance at the roundtables wasvb'y in\/_itation and .
discussants repfesented community stakeholders with conce'rns about the speciﬁc
theme being addressed [Public Consultation Process Final Report, 1].

' The Agreements commitment of all three levels of government to deal with _
. ;fundamental root causes of the problems rather than the physmal _Symptoms’
[Wlnmpeg Development_ Agreement (1995) 5], was diluted by its City-wide scope.
.Thel WDA,’s'.mandat.e was to seNe the enﬁre city of Winnipeg; it did not focus on
_ciommunities in need where the root causes of poverty reside Once agaln
community’ economlc development had to share valuable resources W|th mdustnal '
and entrepreneurial development, with little benefit accruing to the core area.
Conclusions

According to Silver, the community-based organizations (CBOs) which arose .
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out of both the previous agreements represents the mostimportant contribution from

those agreements Silver claims that CBOs allow community members to participate

o -_'|n the CED process and that CBOs greatly facilitate solutrons for mner-c:ty decay .

[(2003)1] Although serious problems still exist |n Wrnnlpeg S mner-cnty, the optlmrsm

' that exists for its future isin large part due to the efforts of the previous agreements |

v[Sllver (2003) 2]. A study commissioned by the Urban Futures Group found that real

-- progress |s made when CBOs form to meet Iocal needs and when reasonable (| e.,

sufficient and dependable) levels of fundlng are avallable tothe CBOs [Silver, (2003)
2].

The momentum realised by the renewal of the tnpartlte agreement provrdes ,

:hope for the next stage even though CED persewas not lmplemented by the CAl

nor (epecially) the WDA_. The next chapter on current policy will begin with an - '

analysis of the recently signed Urban Developrnent Agreement, being the next stage

_of the tripartite deal.
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Chapter 5- Current CED Policy

Aswe Iook at currentgovernment pohcy towards CED, we see afundamental shn‘t B

on the provuncral Ieve! Manitoba's = creation of the Commumty and Economt_c
Development Committee of Cabinet (CEDC) has beenreferredto ‘an excellentmodel

or best practlce that could be emulated by other provmces and territories in Canada '

| .:'[The Canadtan CED Network (2003) 83]: The committee’s CED Pohcy Framework

'and CED Lens are bold, VISIOnary moves towards lmplementlng CED tenets ln-
Manitoba communities. | .

Some current federal policy does not appear to have made the cruCialjump fror_n
1 disjointed business/entrepreneur develonment models -combined'wjth human -
resource and traintn_g programs, to the practice of CED as nnderstood by this thesi.é.
Despite DIAND’s ‘rediscovery’ of the concept of CED in the 1990s, there is little
levndence that Indian and Northern Affalrs Canada'’s Economic Development Program _
‘;has internalised the meanlng of CED or begun toimplement it. ‘However, thefederal '
governmentis now suppomng more cemmumty—drlven initiatives than before and, as
a party to the new: Urban De_ve}lopment Agreement, it is hoped that even more
financial support will be forthcoming for marginalised communities. |

'The fede-r_all_ government”s Western Eeonomic, Diversification efﬁce an(:t-:its '
Community Futures Partners of Manitoba program hae enjoyed censiderabl'e
success in strengthening local economies. Most of the programs in the various
. .Community Futures Pa_rtners, however, have targeted business developmentandit .
.:i_s not .always clear how deeply’ the_ communities have .b,eneﬁted'- from this
development. |
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- 0On the urban front, the next stage in the tnpartlte agreement offers Winnipeg a -

| :new opportunlty to improve conditions in its inner city. Thls chapter will begin with a

7 review of the Urban Development Agreement and then follow with an analysrs of -

current provincial pollcy, then federal pollcy for Aboriginal communmes followed by

-'an exammatron of the work belng done by Western Dlver31ﬁcat|on The penultrmate o

sectnon wrll examme the increase of provmcual and federal funding for commumty-
based initiatives. The insights and policy advice of vanous key informants will be

presented in the concluding section, and where applicable, throughout the chapter.

L ', -:.5 1 The Urban Development Agreement

Desplte the shortcomings of the CAl and the dlsappomtment wrth Wmnrpeg

 Development Agreement the tnpartlte agreement does offer CED a valuable

template for future urban development As of May, 2004 all three levels of
' government srgned on to the Urban Development Agreement (UDA) in a further .
extensron of the tripartite model, fuelling hope for Wlnnlpeg s marginalised
communities.
Each party to the agreement will contribute $25M, lor a total of $75M, over the
next ﬁve yeare. There vare four component programs:
Aboriginal partic:ipation wlth three key prlorities:
i. Abongmal economlc development
. Aboriginal training, education and employment;
fii. Aborlglnal health and social development
e "Buuldlng sustarnable neighbourhoods. .'
This component will work with the already existing housmg policy of the City of

Winnipeg and Nerghbourhoods Alivel. Overall citizen participation will be
included, with a strong emphasis on Aboriginal andrecent-immigrantcitizenswho
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make up a significant portion of the inner city. Initiatives such as those that

encourage community capacity, physical renewal, community development and

sustainable development will be funded.

'« Downtownrenewal. -

- Capital infrastructure projects which enhance recreation, health and 'wellness,

~ tourism, downtown residential neighbourhoods, accessibility to downtown and the

arts and culture will be given priority. Safety, crime prevention and help for
Winnipeg's homeless will also be given priority, although it does not appear that
a CED focus will be used. ‘

e lnn*ovati'_on and technology [Urban Development Agreement].

Parts of this new agreemeht appear to be more committed to community
participation and the high priority given to Aboriginal social and health issues is
encouraging. If these problems can be dealt with before, or simultaneously with
__-education and employmént opportunities and economic development, some of the -
problems highlightéd in Falconer’s report may be addressed. Funding in this
component will be granted to those initiatives that promote one or more of the
prioriﬁes noted above.

‘There a_ppeérs to be a move towards a more holistic CED approach and this -
should be enhanced by component two for sustainable neighbourhoods. By working
with already existing community organisations such as Neighbourhoods Alive! this
component should be able to deliver strong results, proVided itis adequately funded.

Components three and particularly four lean much more towards bricks and
mortar projects and entrepreneurship. It remains to be seen if the mistakes made in
the CAl and WDA will be repeated, namely skewing the spending heavily towards

business development and capital infrastructure projects to the detriment of social

issues. The agreement does not allocate specific amounts of funding between the
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.components and it iS not clear what criteria willbe used to award fuﬁding to the many
~ proposals that will be submitted to components three and 4. On the other hand,
componeni three (downtown renewal) does acknowledgethe need to deal with safety
and homelessness, hopefully allowing any capital improvement projects to include
a social component. However, if this component is not approached with a
’ "'c':om’prehen'si'Ve CED strategy, results will‘ likely be disappointing again.

An evaluation plan is to be developed within the coniing moﬁths. It will:

identify major evaluation issues, responsibilities fo;
evaluation activity and data collection, and the scope and
timing of date collection including baseline studies,
monitoring and Component Program reports [Urban
Development Agreement, 10]. -

Although it is difficult to khow what direction the UDA will take, Garry Loewen is
not optimistic that its results will be better than what happened under the first two
agreements. He notes that too much money in these agreements gets frittered away
~V,in areas thatdo nothelp communities in stress. Loewen believes thatthe agreement -
;l‘S not geographicaliy targeted enough. " Although the ethnic focus i§ positive and
needed (the Aboriginal community component), there are other core-area
communities that require specific attention, and this will probably not occur under the
| new agreem’entzz. According to Loewen thé tripartite agreement has proven to be

an effective way to administer programs, but at times there is a lack of coordinatidn

between parties that dilutes the benefits.

22 terview with Garry Loewen was conducted in March, 2005
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5.2. Manitoba's CED Policy Framework
Accbrding to The Canadian CED Network; ‘the mostcomprehensive engagement |

with CED is clearly taking place in Mahit_oba . .." [2003, 83]. The CED Poliéy

Framework was derived by a provincial interdepartmental working groﬁp to respond

. to concerns raised by Manitoban comrﬁunities. Communities believed that;

. governr.ne“nt did not see CED as a priority and, therefdre, did not offer 5uppo’rt for

. t%(Ee[g)j;overnment was not flexible enough to deal with community needs:;

+ there was a lack of coordination of government services [Government of

Manitoba (2003b) 1].

One of the most important developments in this policy is the govemment"s
commitment to integrate and coordinate its resources with in-cofnmuniiy 'initiatives
such as Neighbourhoods Alive!, The Communities Economic Develépment Fund,
The Community Choices Program and the Northern Development Strategy. It has
also provided core fundingk to community groups such as SEED Winnipeg and the B
Neighbourhood Renewal Organizations, thereby supporting pr’ograrﬁs that stimulate
community participation. The Sustainable Development Act legislates
environmental, human health and social concerns into economic decision making
) ,[Govemment of Manitoba (2003) b 2].
| The government clearly stétes that ‘business as usual’ has not p_rovided equal
opportunity to all Manitobans énd thai it wishes to balance business objectives with
a community’s social and environmental development [Province of Manitoba (2003)
| 2]. Perhaps most importantly, the province »recognises: , |
that [CED] processes and strategies must be owned and
driven by communities, (my italics) and be directed towards

fostering the economic, social, ecological, and cultural well-
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_béing of communities . . .’[Provinée of Manitoba (2003) b 4].
The government‘ understands that CED is not something that is forced upon a
community from outside, but that itis a process of endogenous change, directed by
- the community itself. ltisalso worth noting how similar the province's description of .
‘ "_CE‘D‘vis io the one adopted for this thesis. |
- Support for CED is delivered t_hrough'the government"s-commitmént to five main ,
goals:

1. Building greater community capacity in such areas as community education,
organizational and strategic development, institutions and relationships; - '

2. Nurturing individual and community pride, self-reliance andleadership. This goal
is of particular interest in addressing the needs of urban-Aboriginal communities;

3. Building knowledge and skills;
4. Developirig businesses that is sensitive to social, environmental and economic
- requirements. In other words, recognising that CED is about more than business

development; : '
5, Supporting sustainable economic development. This goal addressés the need'for '
economic diversity and linkages between sectors and businesses. Avoidance of
leakages in order to build the local economy is targeted [Province of Manitoba (2003)
b 5]. s ' ’
Another ifnporta'nt policy decision taken by the province is the adoptioh of 10-key |
CED principles. These principles were developed in Winnipeg by Aboriginaland non-
Aboriginal community members. These principles specifically target the répair of
. leakages, facilitate the formation of economic linkages within the community’s -
economy and allow for the development of dignity, security and equity within vthe"

community. The 10 'principles_vpromote:

1. Local emplo,ymeht (long-term) that will lead to self-sufficiency;
2. Local ownership-and decision making; :
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Local economic linkages;

Avoidance of leakages - reinvest local profit back into the community;
Development of local knowledge and skills;

Protection and improvement of the environment;

Health and well-being;

Neighbourhood stability and community. cohesion;

. Human dignity;

1 0 Improvement ofinterdepartmental and intergovernmental collaboration [Provrnce
of Manitoba (2003) b 6].

L OCONDUT AW

The significance of Manitoba's adoption of these 10 CED principles cannot be

overstated The first three prmcrples were inspired by the convergence .theory

',-[Loxiey and Wien 232] presented in Loxley’s The Great Narthem P/an” and first -

appeared (withthe exceptlon of number 10, which applies directly tothe governme_nt)
when Neechi Foods?* adopted them as its guiding principles. Since then the
| Community Development Business AsSocietion, SEED Winnipeg, the Jubilee Fund,
- Christmas V_L.'I,.T'._E; and the Assiniboine Credit Union ‘have also embraCed thes_e
principies. From Manitoba; the principles spread and have been accepted by the

Canadian CED movement as fundamental to its philosophy. That a government

. - .body would acknowledge and accept these principles is a major breakthrough in -

' 'poiic_y, oecause it is: acknowledging that conventional free-market principles do not"
*always work. The adoption of the principles by the province is the m'énifestatio'n of
a vcoherent theory into a workeibie policy.

| Not only }doe‘s the CED framework try to identify and overcome community {

barriers to CED, it acknowledges that its own departments may experience

% The Great Northern Planwas examined in Chapter 3.
~ *Neechi Foods is an Aboriginal worker-owned retail co-operative in Winnipeg's North
- End. ' . :
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resistence to CED. Departments are encouraged to redirect existing resources to
support CED and to submit estimates to an ‘Estimates process’ when existing funds
- ‘are not sufficient to cover a required CED program [Province of Manitoba (2003)b °
8l. .Departments are to re-evaluate policies and progra'ms to ensure that they are
consistent with CED tenets. |

The CED Lens is part of this new policy framework. It is a tool to ali‘gn
“departmental plannmg with the Estnmates process so that CED activities can: be
identlﬂed deve!oped and implemented. The Lens also helps government workers
to understand and work with the_CED strategy. It can be applied to any area where
government works with CED, including legislative reform, funding, admlnlstratlon
44_chent accessrblhty ‘community consultatlon and coordlnatron wrth other pohc:es and .
programs [Government of Manitoba (2003) a 1] |

The following section wnll canvass the opinions of government officials and CED
‘practitioners on the province’s CED policy.
: _5.2'.1 Resnlts of in-person interviews with Shauna MacKinnon, Dere’k Pachal and
Garry Loewen25; |

MacKinnon believes that the CED Lens is important because it places a
__framework around the idea of CED. Also, CED is specifically defined, so everyone

: '.-|s workrng from the same base The Lens provides the province with a useable tool;

25lntervrews were conducted in March of 2005. MacKinnon was Project Manager for the
CEDC Secretariat, Province of Manitoba; Garry Loewen is a long-time CED activist, was the first
~ executive director of SEED Winnipeg, and first executive director of the North End Community
Renewal Corporation; Derek Pachal is also a long-time community acnvnst and former-executive
_director of SEED Winnipeg. A .
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part of the reason that it is so u‘seable isbecause there was a lot of c_ommunity
_ consultatlon in its design. But she worries that this tool is not being used enough
The provrnce needs to build in a process so that the various departments begrn to |
| implement the Lens.

MacKinnon points to resistence from various departments to accept the Lens.

e ~She notes that some departments, such as Intergovernmental Affairs, have aligned -

: V'tnemselves with the:Lens, butother departments, like the Department of Industry, are :
much more interested in working with big business than with communities. Also,
-government services and procurement programs have not supported the Lens.
: Accordrng to MacKmnon there is a sustainable development procurement pohcy ,
which' has a CED element to it, but itis not. being used atall. The government has |
.to educate its employees about CED and the Lens so that they will begin to

implement it. Employees also have to be trained to measure progress so that

" 'improveéments can be made to policy.

Loewen also has the impression that aside from a specific prograrn foous, the
Lensis notyet deliveringresultﬁs. ‘He does not believe that government departments '
have re-shaped themselves so that their non-CED programming can reflect CED
 priorities. | |
| According to MacKinnon, on th‘e other hand, Aboriginai and Northern Affairsis a
department that has embraced the CED Lens. Ithas developedits own program and
included CED principles. But she points to a lack of coordination between the three

| }-;Ievels of government partlcularly in the area of housing, asan obstacle to lmprovmg :

Abongmal communities.
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Along wrth Loewen and Pachal, MacKmnon does not believe thatthe CED Lens
: :vyould survive a changein government The Lens is clearly politically driven and any -
new government would feel compelled to terminate it. For this reason MacKinnon
sees a sense of urgency in the’ Len’s implementation. The more the various
| departments can mtegrate the Len’s pnncrples the more entrenched and resrstant
they will become Pachal suggested thatusing Iegrslatlon to enshrine the Lens would
be one way to ensure that it survives. MacKinnon contemplates the possibility of

integrating CED into the already existing sustainable development legislation. The

- -_s‘ustainable' development| legislation already has socialand environmental objectives,

'. .'and the social side Iends itself to the adoptron of a CED component. However, given -
that changes to legislation happen so slowly, Pachal would prefer to’see educated
government employees adopt'the CED Lens simply because they understand that
it is an efficient _vyay to help communities. Both he and MacKinnpn seea need_'to
educate th‘e provinCial civil ‘service about CED.

The province’s CED Lens, then,isan important step forward for CED in Manitoba
| and even for Canada. ltis the firsttime a government has adopted a comprehensive
B 'CED strategy and attempted to implement it throughout its’ bureaucracy However
it must be noted that adoption of the Lens is only the first step of many that need to
be taken. Education of civil servants so that they will begin to implement the CED ‘
Lens is crucial. The»faster the Lens can be worked into the everyday business of the
' government - thrdugh gdvernment procurement for example - the sooner'CED will
hecome part of standard government policy and be shielded from the «yagaries of

political change.
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9.3 Federel:_GOV_ernment
5.3.1 ‘Com.mnnlty lEconomic Development Program (CEDP)

In spite of the name of this program, it has~ much more to do with business
development than thh CED as understood by thlS thes:s The CEDP is meant to _
v‘ : '_-provnde long term development opportunmes in employment and busnness The
CEDP continued the ~concept. of the Community Economic .:.Development
Organizations (CEDOs) lntrodnced inthe pollcy assessment for the 1990s. By 2001 ;
505 CEDOs had been set up to help Tnbal councils, Flrst Natuons and lnunt
communmes develop community economlc plans’ (a definition is not provxded) '
develop business, training or resource development plans; hold equity positions in
private or community enterprises; and manage financial and technical services
| - [Indian and Northern Affairs Canada (2001) 5].

No vvhere in the__ program’s information pamphlet is-CED, as referred to in the
department's 1990 Status Report, mentioned®. There is no mention of social or
cultural issues and the whole program seems to be directed exclusively at economic
development.

The CEDP is meant to allow First Nations communities access to the menu of
programs offered by the federal government, such as the Resource Partnerships
Pro‘gram, the Major Business Project Program and the Procurement Strategy for

Aboriginal Business. Various tools are available to participating communities and

*The Status Report referred to CED as ‘a relatively new way of looking at economic
development. Itis a bottom-up (commumty controlled) process of local and regional revitalization
that makes the commumty the foremost player in its own growth and renewal. . . CED argues that
the economic and social well-being of a community are too closely interconnected to be handled
separately’ [lndlan and Northern Affairs Canada. (19923) 2] S ‘
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include: business plans, the NatnonaIAbongmaI Capital CorporatronAssocratlon lnter
nettools and mformatlon sheets.- The program is somewhat more streamhned than
‘previous programs offered by this department however there is no indication that |t '
canbe consrdered an apphcatnon of CED Notonlyis there an absence of socnal and
cultural ussues but itis not clear how much control the communmes W|II have over the
projects that do get accepted.
The next section will examine a federal department that offers programs to both
N -_'Aboriginal and non-Aboriginal communities.
5 3.2 Western Economlc Diversification Canada
According to the Western Econom|c Diversification (WD) web site,
“WD administers programs and services that advance
innovation, entrepreneurship and ‘sustainable
* communities. In all our activities we. use innovative
partnerships with publicand private sectors, other levels
of government, academic and financial institutions, and
research centres to make the most of our investmentin

Western Canada [http://www.wd.gc.ca/about_asp].”

_In the fulfilment of its mandate WD has been involved in CED programs, although

L ':|t is not dedicated speCIf cally to CED. Accordmg to Dale Johnston, WD has notyet’

pinned downa worklngd_eflnltlon of CED, althoughitis considering it”’ - Because WD
offers its services to a variety of different types of initiatives, it can find ‘itself
_,supporting_a CED-based program, and it will accept the CED definition ad.opted by
the co_rnmu'nity. | L |

According to Johnston, WD is a facilitator of partnerships. Itis able to partner

27ale Johnston was interviewed on March 21, 2005. Johnston has worked for many
- years for both the federal and provmmal govemments in the area of CED.
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vvith the province, other federal departments and with municipalities. | As well'as
bringing partners to the table, WD can provide much needed funding to community
- '-pr01ects The closest that WD comes to a CED policy is through the admrnrstratron ‘
| of its Community Futures Development Corporatlons (CFDCs) |

Manitoba has 16 CFDCs each one led by alocal board of volunteer dlrectors
‘Ateam of employees provides a‘... range of community economic development and
- business servrces [Western Dlversrﬁcatlon Canada, last page]. The CFD_CS are to B
h_elp communrty organlsatlons plan CED, build strategles and rmplement the
community’s plans [Western Diversification Canada, last page]. Although the term

CED is used often in the WD literature, itis not clear in what context the term is being

B }.i'u_sed; There are varying degrees of CED practised by the CFDCs and some donot

practlse it all. Dr. Robert Annis of the University of Brandon s Rural Development
Institute notes that rural communltles often use the term CED differently than do CED
'practitioners 2 Notwithstanding th}e lack of a real CED focus, the CFDCs are
.’providing a_valu'a'_b_le service to Manitoba co"mmuniti'es and", in some cases, may t)e -
building CED strategies without being aware of it. | |

Johnston points to WD's support of grass-roots developmentin the province's

' north The Northern Diversification Centre Initiative in La Pas looks for alternatrves

R (¢ forestry and other resource- based capltal -intense development Projects may ‘
include the gathering and proc_essing of wild mushrooms or rice and the making of

Christmas wreaths. CFDCs work together with the communities to market the

. 28Telepho_n.e’c'onversatlon with Dr. Annis, April, 2005
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products at the local level so that they can be shipped south for sale. Although it is

_.not CED, stnctly speaking, these prOJects are communrty driven, and WD’ s rolei is to

facilitate and fund these sorts of community-based initiatives. |
According to Johnston, WD has a solid working relationship with the province.

But he cites a recent Association of Manitoba Municipalities report that recommends

~.-more lntegratlon of federal and provrncral programming A strategic plannlng .

| sessions with the provrnce is planned to deal with this recommendation, and :
communities will also be invited to participat‘e. |
WDisto be highiy commended for its vsupport of organisations such as SEED
-'Wmnipeg and, through its CFDCs, for community-based programs throughout the
provrnce However WD would do weii to adopta more CED specific focus, either by
settingup a CED departmentto promote CED to communities, or by the development

of a comprehensive CED strategy such as the province’s CED Lens. A

fcomprehensrve strategy would ensure that the CFDCs are not jUSt attending to

busmess development all the time. Johnston notes that it is easier for the provrnce
to desrgn sucha strategy thanthe federal government. Something like the CED Lens
would have to come out of the Treasury Board, notWD. He does think thatwhen the
'v-provmce applies ItS CED Lens, it helps WD to practise CED as well.

Along wrth WDs support for community-driven pro;ects is the growing
tendency of both the federal and provincial governments to Support community
initiatives. The following section will examine this trend.

54 Bilateral government support ot community initiatives N |
| The federai'and provin‘cia‘l governments have recently prov_ided ﬁnanciai
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_support for initiatives in Winnipeg. In 1999 a joint agreement between the
;governmentof Canada and the Manrtoba Economic Partnershrp Agreementdelivered *
a total of $200,000. 00 to SEED (the federal government’s portion was $100,000. 00
and was funnelled through Western Economic Dlversrﬁcatlon) [Loxley (2003b), 9] |
In fact most of SEED’s core fundrng comes from both. the federal and provrncral
' governments The governments decisions to grant SEED charitable tax status '
means that the United Way can stream donations to SEED, allowing it to direct

money o communities as it sees fit. The same charitable tax status granted to LITE

L -and the. Jubrlee fund allows these organisation to also receive charitable donations -

: .'[Loxley (2003b), 14]. Human Resources Development Canada finances SEED’s :

- Jearn$ave program which helps people save for business starts or education [Loxley
(2003b), 11]. |

_Another example of provincial/federal collaboration is seen‘with the support

| of a not—for—'proﬁt' development cor'poratio‘n known as Community Ownership

Solutions (COS). Western Economic Diversification and the province’s Department

of Intergovernmental Affairs each committed $250,000.00 over four years. COS'’s

'~“"v‘man'date is to supportenterpnse start-ups and incubation and to encourage "

employee: empowerment, management and ownership [Loxley (2003b) 12].

. However, the funds that were committed by the Crocus Investment Fund which

initiated COS - ($90,000.00/yearforfour years) will no longer be available since the
fund has been shut down.
The'.Ur.ba.n Entrepreneurs with Disabilities Programs was both initiated and is

financed by Western Economic Diversification [Loxley (2003b) 12]. Some of the
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renewal cofpora‘ti_o_ns, suchasthe West Broé“dway‘ Dev_eloprhent Corpo’ratioh and ’the
North End VCommunity Renewal Corporation, rely heévily on government funding.
Governmentfinancial supportprovides the base for many CED initiatives in Winnipeg
~ [Loxley (2003b) 14].
. Loxley noteé that both provinci‘al and federél support of CED iﬁ V\_Ijn_r_\ipég has
fhcreased noticeably. This imp_roy,ement-on the provincial level is due to the election
| _of the NDP goVernment in 199_9 énd the adoption of the‘CED,Lens. On the federél

ffbnt, Western Economic Diversiﬂi:atibn inparticular has provided importantfinancing
‘for SEED and other initiatives [2003a; 2]. " o

5.5 Results of interviews with kéy informants
Semi-structured interviews were conducted with a variety of key informants,

. _-including government Are_presentatives and community leaders. Interviews were .

: v:conducted in spring, 2005, with the following key informants:

. Joan Hay - community activist '

. Darlene Klyne - community activist

. Dale Johnston - has worked for provincial and federal governments A

. Garry Loewen - long-time CED activist, first executive director of SEED
‘Winnipeg and first executive director of the North End Community Renewal

.~ Corporation _ o R
. ‘Shauna MacKinnon - formerly of the Community and Economic Development
' Committee of Cabinet ' .

. Nanette McKay - Executive Director - North End Community Renewal
Corporation ,

. Derek Pachal - long-time CED activist and former executive director of SEED
Winnipeg _ ' ‘ :

e Tom Simms - long-time CED activist, now with the Community Education

Development Association (CEDA).

This section will be‘orga_nised according to the topics covered.
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'5 9.1 What has been achleved in Mamtoba in CED, and the role government has
played

Key informants had a \{ariety of resAponses to this topic. Joan Hay felt that
‘policy has made things more difficult for people in need. She, alo‘ng with Darleﬁe
| Klyne, were "qrifiéal'of the amount of pape; work and regulation invelved in,bet_h
funding organise't_ions and helping.indi.viduals with immedia.te needs.

Allkey informants recognised the importance of government funding for CED.
_ _._T_pm Simms..notec_l‘the, improvement in funding since the NDP took office. He |
" v'_belie\‘/eé,- however, that over the last two decades in generalj’t-here has.been a lack
ef_ apolicy frameworkand notes the emphasjs on projectvs rather than comprehen_'si\)e
policy, although things have improved since the 1980s. |

»Garry Loewen sees two accomplishments in CED: funding and poljcy
‘chan}ges. -Ft“J'ndi‘ﬁg»of organisations like SEED Winnipeg, Community Olv\./ne’r"ship |
Solutions and Neighbourhoods Alive! are significant for two reasons: firstly, they are
being funded _by government, and secondly, the governments have made a policy
- decision to let .commUnityfbésed enterprises design and run the programs. Thisis
a huge improvement from the days when government'-dves‘igned programs were-
administered from afaf, or contracted out to the private sector. There is no.'w.-a :
‘community-based pjhilosophy end dynamic to much of the government pelicy being

' 1mplemented in the cities, and this represents a. s:gnlflcant accomphshment

Loewen also points to improvements in welfare administration. Whereas the :

province used to prohibit someone who was on welfare from borrowing money to

start a business, today itis allowed. Heis also encouraged by a new CED equity tax
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credit from the province which will allow organiéations to raise money for the start up

of social enterprises. Unfortunately, there is a considerable amount of legal work

L ~involved which is too costly when weighed next to the often small amounts of .

" AIihve‘s-tnient needed: MacKinnon also praised this policy - Which provides~4a~30%-'
‘credit on investment in-CED;enterprises_— but said that the Iegis'lation Iac-ks‘,a _
.community mechanism to make it work.

- According to vLoewen, there has élsopeen significant commitment of_ policy-tb i
pre-employrh'ént life-skill trainihg, job—s'kills training, Iitefacy'and addictions tfeatmeh't. |
Most importantfy, there was government funding that went to ‘communi.fy

organisations to do this work. He believes that government policy has made a huge

- difference in advancing CED.

" Derek Pachal thinks that the most significant policy achievements have been

Neighboufhoods Alive! and the grow bonds approach. Neighbourﬁodds Alivé_'! is - |
important because its programs are designed by communities, allowing thém fo set -
 the priorities when they prepare their application. The comrhunity gets to‘rhake all -
ihe décisidhs: Pachal worries that a change in govemmént'will rﬁean the ehd'bf
Neighbourhood Alive! and would like to see changes in legislation that would protect
this kind of policy.

o The g;Qw bonds have been useful tools in rural and northern communities.
Gro'w bonds provide a vehicle through which people can invest jn”cbmmu,nity
development and the gdvernﬁent guérantées the amount of the initial in_vestmeht |
‘[Loxley (2003b)19]. Aninvestor has the potential to earn a return oh the investmeht,

'v but e‘ven if é return is not paid, the principal fs guaranteed. V'Although this initi_atjvé'is :
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not targeted exclusnlely at CED projects, it can be used in a CED context: LoeWen
argues, however, that grow bonds IackaCED values-framework, rendenng them an
ineffective _,CEDA_tool. |
" From Shauna MacKinnon's perspective, the adoption of the 10 principles
(from the CED Lens) by the Winnipeg CED community has been significant.
- Furthermore; the adoptlon of the. principles by the province’s CED Lens has :
" .:Iegmmlsed the pnncnples She also points to the strengthemng of organisations, -
awareness of CED and the growmg polmc:satxon of communltnes Government has
had a role in providing funding and in the dissemination of the prnnclples. Not all
. communities un_d'erstood whatthe princvip'lesimeant until the government popUlarieed
"them. ' |
Nanette McKay also sees the province’s CED Lens as a significant
aecomplishment in CED. She believes that the Lens sends an important message
. .‘province-wide to change practises. ‘She also sees a 's,tronger commitment by the
}province to CED. Although there is some understanding of CED in Ciiy‘ Hall, she
believes that there is a lack of. pohcy29 to support CED at the munncnpal Ievel
McKay thlnks that a Iot of innovations in CED come through what she calls
" ‘maverick CED’ CED that happens in the- community W|thout the intervention of -
pohcy Most pollcy comes about because the communmes have pushed for it.
Government has to remain open to new ideas that come out of communities. McKay

also recognised the importance of government funding to the NECRC. anding for

2She defines pohcy as formally defined rules and practises of governments and major -
institutions in a social env:ronment as well as the unspoken practises that exist in that system.
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various types of development may have been available through foundations, butit

) -_,rs government core fundlng that aIIows the NECRC to coordtnate development rather -

than having to attend to bit by bit.

5.5.2 The need for further policy improvements
_lFundtng

| ’ All mtervrewees agreed that the recent tmprovements in fundlng need to :
continue. Not only is more funding required, but project time lines need to be
| extended. McKay, Loewen and Hay all point to the unrealistic time lines placed on

| , ._many government pr‘bgrams. CED_can take up to 20 years to deliver results, and |

'1pulllng fundlng before programs have had a chance to deliver results is extremely.‘

frustrating for communttles who are commltted to change. McKay complains that the -

government has a very short attention span.

As well as cnttcrsmg the amount of fundmg available and short program ttme
||nes Loewen asserts that CED organisations need money that s not tied to specaftc |
programmatrc results Enterprises need core funding - not project funding - that wrll
allow themto create program plans and initiate project applications. Loewen claims
+ #:that-(}:onsulta'tions' with-the Voluntary Sector Initiative reveal that this lack of core -

| ‘fonding is a major concern in the community-based sector. |
Business-development tools

The ability for'CED enterprises to raise capital is crucial. Loewen refers 2 00)

grow bonds agarn as an example of a tool that could be fitted to urban CED. He

suggests that the province hand over the ability to issue grow bonds to CED

organisations who could then raise the capital, making it available to entrepreneurs
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who are starting or expanding a business ih thé north end. In return, certain hiring
“requirements would be agreed to, allowing the CED organisation to be part of the .
recruitiog arm of tho business expansion.

He believes that programs that hév_e worked in the renovation of downtoWn
Winnipeg, such as Centre Venture, could also work in the north end, West Broadway
or Spence Neighbourhood. A program of this nature would prOvidepuinca!ly—owoed
buildings to a CED enterprise who would either reoovate them, or sell them to
someone who would. This tool would allow the community to revitalise while
providing organisational sustainability at the same time.

- Tax credits provide another tool for CED enterprises. Both Pachal and
Loewen recommend that the province implement a tax credit similar to the New
‘Hampshire modél. }Th"is tool would give up to a 75% iax credit to cono’rations that
invest in businesses and/or CED act_ivity’of any kind, and would allow partnershios
" to grow between private enterprises and community organisations. He believesthat
more than money is exchanged; relationships can be forged that créate a dynamic

which is beneficial to both parties. The existing tax incentive offered by the province
is a step in the right direction, but a more extensive tax credit would make the
_- ii}ncentive even more appealing to corporations. McKay, however, complains that .
many of the organisations in the north end do not have the capacity to take
advantage of a tax-incentive program, with the possible exception of SEED
Winnipeg.

McKay also pointé to a need for impfovements in the tools used to evalu'a_te '

CED. Governments want proof that NECRC's programs have made a difference in
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the community, but the kind of indicators that McKay needs are not available at the
neighbourhood levél. Indicators such as em"ployment levels, employment by sector,
store-front vacancies and business growth are only available at a national or
provincial level, and are of little use to the NECRC. Data needs to be further broken
down into neighbo»Urhoods. |
| Johnston agrees that the developfnent of evaluative tools'is important and is |
optimistic that the methodology being developed by WD will be useful. It would-be
helpful if WD would share their research with other levels of government and with
- communities. |
‘McKay also }sees a role for government to play with financial i"nétitutions.
Regulatioﬁs, or some form’ of ifwcentives; need to be found so that financial
institutions provide the appropriate services for CED. Asfinancial markets tighten up,
“big banks are less willing to invest in CED, and those that are willing to are limited by -
regulations. In some cases a provincial loan guarantee has allowed programs to go
ahead. |
Coordination betwéen federal government departments
Loewen sees a need to improve federal 'program_min‘g .between departments.
He describes programs as ‘heavily siloed’, that is, there is a lack of'communicétio_:n
and coordination between federal departments. He points to the /earn$ave program
as an example of an initiative that initially had to face the ‘siloed” mentality of Human
ve.md Resourée Development Canada (HRDC). HRDC had a mandate for |
émployment, but not for housing, making it difficult for pfogram participéﬂnvts to save
for a down-payment on .a horﬁe. Thé Winnipeg Individual Savings Account Pilot
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I' ~Project was set up with donations from the Province of .Manitobva, the Thorna_s Sill -
Foundation and the United Way. This program, on the other hand, allqws
participants to save for both education and housing [Loxley (2003b) 11]. -
Education and job placement

Simms belieVes that the true measure of the succesvs of CEDisin hew Mény :
people can turn their lives around, and that this only happens when people are
placed in good jobs. He sees an opportunity in the fact that the work force is aging
R _and that there are so ’many upcoming potential empleyees in the Aboriginal
‘ populatlon Forty per cent of the Wmmpeg School Division’s employees are over 50 -
years of age, and the government should be Iooklng now at a training program to get
Aboriginal people into these jobs. This strategy would have the added benefit of
getting Aboriginal teachers into the- system who could provide a much-needed
Aboriginal perspective to Aboriginal students who may otherwise drop out of school. |

Simms, Hay and Klyne all consider the work done at the Urban Circle Tralnlng
Centre as important. Simms believes that this program eventually needs to be
-expanded so tha't.traini.ng is not just available for low-end health—care jobs and -
| teaching assistants, but for teachers, nurses etc. Alllevels of_gov'ernme'ntalso 'need |
to place Aboriginal workers in the civil service. Good, unionised jobs will be avaivla'b-le :
‘as the civil service eegins to retire, and training should be happening now to ensure
that Aboriginal workers are ready for these jobs. Indian and Northern Affairs Canada B
hopesto have 50 percent of its Manitoba staff represented by Aboriginal workers (e‘s
of 2001, 48.2 percent of its staff were Aboriginal) [Loxley end Wien, 237]. Itis not

known if other federal departments have a target for hiring Aboriginal workers. The
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province’s 'goal is to hire enough Aboriginal workers to repre‘sent iO percent -of iis
workforce; as of 2003, 7.85 percent of all workers were of Aboriginal descent [Loxley
and Wien, 237]. Only 4.4 percent of the City of Winnipeg's workforce is Aboriginal,
, slightly less ;han the percentage of Aboriginal representetion i_n the 'cityv’s labour . |
market (4.6 percent) [Loxley and Wien, 237]. | |

Klyne and Hays were beth adamant that education (and CED prOgrams) for
Aboriginal people be holistic and that it contain Aboriginal culture. - Too many
Abonglnal students suffer from feelings of madequacy brought about by centunes of 2
racism and loss of Aboriginal culture and language. Hays has found that many First
Nations individuals who come from the north are behind in their math and science

skills. When there is no support for them to upgrade those skills, they end upfailing,
- 'feeli,ng discoureged and vreturning home.

Loewen seesa need for support for work- experlence programs. Meaningful
employment is only available to those who have the proper expenence and many
disadvantaged people will only get that expenence with the support of government
programs. Johnston agreed thatindividuals have to be given ways to obtain positive |
life skills and upgrade their work skills. He wonders why some Manitoba
communities are turning to immigration to meet their labour-market needs when
‘Aboriginal .communities "adjacent to tvhem have extremely hiéh rates of -
| unempleyment. He has‘ been involved with programs that work with Ab‘original"
youths to get them into entry-level jobs, but notes that they are expensive to fUn.
‘One must consider What the opportunity cost is of NOT running these programs; the
long-run social costs will not doubt be far greater.
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Welfare reform
Welfare (or Employment Income Assistance - EIA) was another area targeted
' for policy i lmprovement Hays and Klyne complalned of the lack of practlcal help .
avallable to individuals. If someone needs a bus pass or a new pair of jeans to go to
school, money should be available for that without having to go through layers of
bureaucratlc wranglmg Hays also spoke of a lack of respect for welfare clients, and
| ;i '_.wants Case workers to acknowledge that people do not choose to be on social -
ass:stance |
Loewen believes that changes to welfare regulations could be helpful. For
example, it is now punitive to move people from welfare lnto employment maklng it
-' very dlfﬁcult for people to make mcremental changes in their lives. Accordmg to 3
McKay, social assistance rates are far from adequate and the policies that enforce
it are resistant to change. People on social assistance should be allowed to
participate in-home ownership, for example. She suggests that Manitoba look at
" "Saskatchewan S pollcy for social assistance and housing co- ops It makes much
more sense for people to be buxldlng equnty In a home rather than paying rent. She
believes that the Saskatchewan model has proven to be very stable; when people
are allowed to mvest in their own home they flnd and keep stable employment, they
stay ini one place and their children finish school This one small change in social
assistance policy end up making a huge difference in people’s lives.
Aboriginal communities
Through her experience with Aboriginal peoplein the Spence Neighbourhood,
Hays sees a need for institutional help for those who move to Winnipeé from 'rutal |
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and northern areas. She thinks that a sort of government launch-off centre is
required so'that people could learn what resources are available. Housing is the
biggest problem faced by newcomers, and they need time just to' adjust'“to' an u'rban
environment. |

Both Simms and Klyvne believe that racism is still the biggest obstacle facing
) Aboriginal communitles As Klyne says, one only has to read the /na'/an Actto see
how raCIsm has beeninstitutionalised. Simms worries that the demsuons being made
about Aboriginal communities is being made by non-Aboriginal people. There is a
power imbalance that only exacerbates the problems faced by these communities.
| _. 'vj/'\boriginal iivomen

McKay, Klyne and Hays agree that access to quality childcare and education
are the most pressing issues facing Abonginal women. On one hand there is
pressure on women to upgrade their skills and go to work on the other hand they
have to Iook after their children. Quality, affordable child care wouid make all the -
difference to many women who are willing and able to improve their lives.
Klyne also hopes that a better policy can be found to deai with domestic violence.
| Aboriginal women want to keep their families together, and the high rates of
‘Aboriginal—male incarceration do nothing to solve the violence, nor maintain stability
in the family. She heliev_es that Aboriginal communities must be given the tools to
deal with this issue in their own way.
5.6 Conciusmns

Much "of the UDA and federal policy, including Western Economic |

Diversifiation, are still too tilted towards ‘business development and the UDA may
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miss yet another opportunity to facilitate change in Winnipeg’s needy communi_ties, _
although the .Abor'igtnal component of the UDA could prove helpful. The most helpful |
move is found in the federal and provincial governments’ willingness to channel CED
funding through community-based organisations such as Neighbourhoods Alivel.
This new -funding,- likely the result of the CED community’s efforts to educate "
governments about CED - combined witha more currentfavou.rab'le politieal cl_imate -
cannot be assumed to last forever. Accordingly, ways need to be found'to prote.ot'a -
CED funding from changes in political attitude. |

‘The provnnce s CED Policy Framework is perhaps CED’s best hope of '. :
preservmg support As noted by the key lnformants the CED Lens has already had
a significant impact on Manitoban communities, institutions and even on WD. We

must remember, however, that the job is only half done. Not only has the current

. government not fUlly imp'lemented the Lens, but we can expect it to be abandoned :

1f and when the NDP loses power The CED Policy Framework’s greatest testliesin
whether ornota mechanlsm can be found to anchor the framework permanently into
government practise. That mechanism may be legislation, education, or a
 combination of both. |

Federal programs towards CED continues to be mired in a-business-

development-only philosophy. The Community Economic Development Program,

_for example is targeted at business, ﬁnancnal and technical services and - although-

* it does consider the possxblhty of bu:ldmg equity in community enterprises - there is -
a notable lack of dlscussmn of social, cultural and environmental issues. There is still

no federal policy to deal with the growing urban-Aboriginal population, and issues
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~vs.ucrv1 as self-gove.r.nment-, Aboriginal he_élth, education and housing hayvev not been
brought under the CED umbre_ﬂa.

WD’s Community Futufes Develophent Corporations offer the potential to
deliver CED to Manitoba’s rural comrhunitie_s, but to date little CED persehas taken
place. The 'approach taken by the CFDC"s, it must be noted, is decided b}y}' the |
communities involved, and it may well be that these communities are nbt aware of
CED strategies. Dale Johnston indicated that WD is willing to support CED initiatives
- .when the communities propose them. WD shoUId take aleadership role in educating -

rural communities about CED.
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Chapter 6: Conclusions
This thesis has examined forty years of government policy towards CED. It

| showed how* communlty development inthe late 1950s and 605 evolvedinto today’s _

3 ';concept of CED. One may be struck by the similarities between those earlier policy -

ideas and today’s CED The earlier pollcy, for example, contalned the same
economic vs. social development debate that exists today. But today’s- pollcy
environmentis much more influenced by organlsatlons such as The Canadlan CED
'Network communlty-based assoctatlons non-profitenterprises, thevoluntary sector '
and academic research. Itis in good partdue to the combination of these influences
that provincial policy has advanced as much as it has.
As one traces the evolution of government pollcy towards CED, one is struck -
'by the ﬂexrblllty of the provincial government relative to the federal. The progress |
made by the province, however, has beenln fits and starts and is often dependent ,
-on the right political climate. As Tom Simms pointed outin his interview, CED policy
- was vrrtually non- exrstent in the Filmon years, and the archlval research also .
revealed that lmprovements on the provincial front have more often corresponded |
wrth NDP governments. Whatever the swings in politics, CED has been kept on the
table thanks to the strong social-movement spirit that exists in Manitoba.
o "lndependent"r)rganisations such as Neechi Foods, for example, have insplred CED
development in the rest of the provlnce. | |
Examples of coherent CED policy were found in the 1970s under the NDP s
‘Guidelines, and the community-crown-corporation model. The bipartite agreement

" also made a successful appearance in the 70s with the FRED program. This B
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initiative’s ability to deliver resu'lts'vdespite changes in government is te:stimony to the
importance of the bipartite agreement.

The tnpartlte agreement also offers apolicy vehicle that is resrstant to pohtrcal o
changes The CAl was the premrer example ofa tnpartrte agreement mdeed one
of the most salient features of the CAl was the use of a tnpartite model. For all its
problems, the CAl would not have fared as well as it did had it not been for the
v-:'sv:uccess’ful' cooperation of all three I.e'vels of government _
| Others have pomted to the need to enshrine CED principles i in Ieg|slat|on S0 |
that they do not disappear when polltrcal parties that are not CED- fnendly galn |
power. Education of the civil service at all three levels would also avoid periods of
policy drought Which can set communities hack for deoaoes. Nan_ette' MoKay ‘_and -
Derek Pachal hope.that once civil“servants see the positive effects of coherent CE.D
policies they will continue to use CED tools, regardiess of what party is in power.

The federal government’s failure to absorb CED tenets is reflected in its

: :contrnued adherenceto busmess development. One mustwonder how muchfederal

polrcy is lnﬂuenced by strong busrness lobbylsts This bias towards economic -

development can be seenin federal policy for Aboriginal programs and throughou't :
| the three tnpartrte agreements for the crty of Winnipeg. A clear defi nmon of CED
should be . ofF crally adopted by the federal government and circulated to all its |
departments so that everyone understands what the goals of CED are.

Key informants and the literature also refer to a lack of coordination between

.. -government departments that goes deeper than just having different interpretations -

| 'of CED. ltis impo_asible for policy to be holistic when it is administered ad Aoc by
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several different departments, especially given that federal departments are so
v'-entrenc'hed‘ in their 6wn agendas. This same handicap is found to a certain degree ‘
:in the smaller provincial government, where the CED }Lehs_ has not been
ivmplemented throughout. | |
The increased tendeney of the federal and provincial goVernmente to fund
"community‘-based programs _and orgenisat‘ionsis one of the most positiye‘moves
made "in pdliey. ".Given the unwieldy nature of federal programs in particulaf, it |s
logical to provide funding to community organisations who understand what needs

to be done. Gone are the days when docile communities wait for Ottawa to tell them

‘what-to do and hdw to do it. Government should be acting as a faci/itator of

commumty—based mmatlves Government programs need to offer a framework for
communities; how each communlty constructs and fills in that framework will depend
on the community-. Securing funding into the future, however, remains a
'» considerab!'e’ challenge.

Governrﬁent should exploitthe etrong institutionalsuppdrtthat exists for CED.
Partnerships between universities, non-profit groups, the voluntary sector, women’s
groups, credlt unions and community-based organisations offer a strong foundation :
: ';on Wthh to build CED lnltlatlves Manitoba in particular is home to many vibrant

| community enterprises who cpuld, if properly funded, instigate positive change.
Examples of successful CED enterprises euch as Neechi Foods, which influenced
V,the perineial government, should be examined at the federal level.

| -More i.ntegra'tionoffedera|and provincial programmingis needed. Progravms |
such as the Canada/Manitoba Economic Partnership Agreement show that progress
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is made when the two governments work together Governments need to share data
‘as well as lnformatlon about successes and failures. A federal data bank for CED '
would allow provinces to access lnformatron from all levels of government across
Canada.
The City of Winnipeg needs to develop a CED policy frameworik that .
" .'complements the provmce sCED Lens. Nanette McKay complarned ofalackof CED
awareness at City Hall, although there are, she says, individuals wko .understan_d _
CED tenets. This lack of awareness at the municipal and federal levels translates
.'lnto tight time lines being imposed on funding, as well as funding b‘eing tiedto h
| 'unreallstic "'ekpeotations. The City is also hesitant ‘to relinquish oontr’ol to
commu‘nitles, preferring to administer programs itself.
Government also needs to provide more tools to communities. Secure
R ‘_'ﬁnan_cin_'g into the':future remains an obstacle to progress. Alternatives to Ca‘nada’s ’
‘blg banks, who refuse to support CED initiatives, must be consndered Credit Unlons
such as the Assmlborne are willing to participate, but can only do so much given that '
they have to make a profit for therr shareholders Governments can provide useful
tools such as the New Hampshire-sty_le of tax incentive or a'grow—bond strategy that B |
would 'function in an urban setting. |
CEDpractitioners need access to meaningfulindicators, and governments are

the only organisations equipped to provide them. Government alsoneeds to provide

-_'or support training in CED to rndrvnduals and communmes Rural communmes in .

partlcular would benefit from more exposure to CED theory and practrse WDis well
posrtloned to provide or sponsor this tralnrng
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- CED offers tremendous hope to Abongrnal communrtres but government
must first look for ways to build capacity in these communities. Falconer nghtly
warned that urban Abongmal communrtres have to deal with self—determrnatron |
Vpolitical accountability, the role of women, racism and migration atthe same time, Aor

“before, a C,E—D program is implemented. Ahoriginal youth need education and job -
training, and,programs that have been successful in the past, such as LEAP, need
to be revisited regardless of the expense. - The opportunity cost of not dealing with

_Abongmal unemployment will be far greater than what must be spent today.- Klyne :

':beheves that Abongrnal women have to be empowered through access to day care

and education. Once women are allowed to play their traditional role i in Aboriginal
communities, healing and meaningful change will occur. The vacuum in federal

| policy towards First Nations People, 'es'peciall'y at the urban level, ,Only exakcerbate's

the problems: | |
Policy towards CED is slowly progressing. As acknowledged by atmostall the

key informants, government policy has meant the survival of CED. The adoption of

- -..~the CED Lens by the province, in particular, represents a strong beacon of hope, but -

" :the,Lens must be implemented throughout the civil service or its full impact-will not |
be felt. If the federal government can find a way to internalise CED tenetsfand .
-streamline its polioy» interdeoartmentally and with the province, more effective
- programs wil_l be available. | |

Policy’s greatest chaltenge will be in dealing with Aboriginal communities,
simply because many of the problems are based on the highly dysfunctional nature

of existing federal/Aboriginal relations, making the CED equation even more
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complicated. Not until the over-arching issue of Aboriginal self government is sorted

out will the equation be simplified.
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