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CHAPTER 1

Introduction

The work of the North End Housing Project NEFP) was an attempt to apply a number of

theoretical orientations to the problem of decline in an inner city neighborhood of

Wiruripeg. Although the focus of the program was housing, NEIIP moved well beyond

this focus to address problems of neighbourhood distress in an integrated and

multidimensional way. It used a cluster strategy in housing development to create a

critical mass of new residences that could have an impact on neighbourhood housing

markets. It took a convergence approach to community economic development that

directed local production to meet local basic needs. The project used the concept of social

capital to build social ties among neighborhood residents, to provide mutual support

among families, and to enable the community to address its needs more effectively.

Finally, the project engaged with Aboriginal residents to explore a cultural basis for

community building and to acquire the means to influence neighbourhood affairs.

NEF{P's work was set in a context of citywide policies that contribute to the process of

core area underdevelopment. These policies intrinsically subsidize suburban sprawl,

accelerate core area population loss, and discourage inner city housing investment. While

analysis of such policies was critical to understanding the dynamics of decline, advocacy

for their change was beyond the scope of this small nonprofit housing initiative.

The pages that follow describe this comprehensive approach to neighbourhood

development. The initial chapter traces the policy context and urban expansion dynamics

that contribute to core area decline. It is followed by a discussion of potential strategies



for addressing decline at the neighbourhood level. These include the economic, social,

cultural, and physical dimensions of renewal.

Central to these strategies is the concept that decline is initially driven by neighborhood

housing markets. Significant tracts of worn-out housing serve to concentrate low income

families in geographic localities. The result is a compounding of social stresses related to

poverty. Because of this key role in shaping the quality of neighbourhood life, housing

can also be a critical intervention point for renewal. If a sufficient mass of renovated

housing can be developed in a given locality it can have an impact on neighbourhood

housing markets and stimulate a cycle of reinvestment that may ultimately help to modi$

the social reality of the community.

The benefits of rebuilding housing can be compounded further by combining renovation

with a strategy of community economic development in which local production is directed

to meet local basic needs. NEHP attempted this primarily by creating homeownership for

residents, and by employing and training unskilled local residents to carry out all of its

renovation work. Such a convergence of production with local need can strengthen the

economic linkages within a community and ensure that resources flowing into an area

circulate to the fullest extent possible and maximize creation of community assets, skills,

andjobs-

NEFIP's program was expected to contribute not only to affordable shelter, but also to

increased neighborhood stability and enhanced social support ¿rmong neighbours. Such

informal ties and social support have been empirically linked to benefits in health,

parenting practices, educational outcomes for children, neighbourhood crime levels, and

access to employment and educational opportunities- Some of this mutual support was



created by the program spontaneously. Some was intentionally promoted by NEFIP's

outreach program.

While housing markets impact the character of community, improvements to community

life can also impact housing markets. As the social climate of neighborhoods becomes

more attractive, homebuyers are more willing to purchase there, and homeowners have

greater incentives to make improvements to their properties. The social and the structural

dimensions of neighborhoods are therefore interrelated, and can create mutually

reinforcing positive dynamics.

Of particular relevance to the social strengfhening of community was the presence of a

relatively large Aboriginal population in William Whyte. Aboriginal residents make up

thirty-eight per cent of the total population of the neighborhood. This study found that

Aboriginal residents held distinct cultural value orientations, and that they preferred to

build community in a pattern that was quite distinct from mainstream residents. The

intentional redevelopment of neighborhood housing and social linkages in William Whyte

provided an opportunity for Aboriginal residents to pursue a more culturally-based

community and to acquire a measure of selÊdetermination in neighborhood affairs.

The study was, in many \¡/ays, an example of participant observation. The author was a

member of the Board of Directors of NEHP and of Inner-City Renovations, Inc. The

author was on the Boards of both organizations from their inception until the completion

of the study. This position within the decision-making process of these programs

permitted insights into evolution of strategies and gave access (with permission) to the

organizational data included in the study. The result provides a detailed review of

development planning and outcomes.



Having outlined theoretical orientations to appropriate neighborhood development, the

study focused on measurement of the impact of NEFIP in the William Whyte

neighbourhood. The evaluation of the initiative began by assessing the effects of NEHP's

cluster approach on local housing markets. NEHP was attempting to raise neighbourhood

property values to create incentives for collateral housing renovation and reinvestment.

The study measures changes in neighborhood housing prices on a street-by-street basis

over an eight-year period. Such an assessment required the creation of a custom database

of housing sales for the locality. The findings suggest that the work of NEHP may,

indeed, have had an impact on housing prices in William Whyte.

The study assesses the community economic development dimensions of NEFIP's work.

It traces patterns of community income retention, community asset accumulation, and

equity buildup for individual families. A social cost benefit analysis shows that creating

work for previously long-term unemployed residents generated savings for government in

welfare payments and other transfers, and it created new tax revenue through the payment

of income taxes and sales taxes. Nearþ half the costs of the subsidies for renovated

housing were returned to the public treasury through the creation of employment for

previously unemployed neighborhoo d residents.

The study undertakes a qualitative assessment of community building efforts in the

William V/hyte neighborhood. Interviews with residents of NEHP housing show that

neighbours were beginning to recognize the effects of neighbourhood stability on their

sense of control over neighbourhood affairs, and on their sense of social support from

others in the locality. Interview data show that homeowners outside the NEFIP program

weÍe beginning to make investments in their properties because of perceived

improvements to the resale values of their homes.



The Aboriginal population of William Wh¡e indicated an interest in pursuing

culturally-based community building. The vision involved not only the recovery of

teachings and traditions, but an exploration of culturally-based neighborhood

decision-making and institutions. Such culturally-based community development is a rare

phenomenon among urban Aboriginal residents, and offers significant potential to improve

their position in urban settings.

The NEHP approach was experimental. It attempted to combine a number of

development strategies within one integrated program. It was able to channel significant

public resources not only into affordable housing, but also into economic development,

community-controlled organization with no government appointees to its board. By

integrating economic, social, cultural, infrastructural initiatives, the project attempted to

achieve outcomes that would exceed the sum of its strategic parts. The evidence suggests

that this is beginning to occur.





CHAPTER.2

Equify or Growth?
Public Policies

for Appropriate Development
in \ilinnipeg

The city of Winnipeg has had a long, and in some ways unique experience with economic

development planning. Periodically the city has commissioned economic development

reports that have attempted to identiSr its unique competitive advantage in a globalized

economy (Price Waterhouse, 1990; McNeal, Hildebrand, and Associates 1978). More

uniquely, Winnipeg has also implemented a series of focused economic development

initiatives desþed to address.inequitable and disturbing symptoms of inner city economic

decline. The most significant of these redevelopment programs has been the Wiruripeg

Core Area Initiative (CAI) (Decter and Kowall, 1990; Kiernan, 1987a;1987b).

These two kinds of programs have been implemented with varying degrees of consistency

and success. It is evident, however, from Winnipeg's record of virtually static economic

and population growtlr, and from the intensifying pace of core area decline, that these

strategies have yet to prove fully successful. Some argue that more diligent efforts are

needed to attract niche industries and to adopt business-friendly taxation policies to

reignite the city economy (Winnipeg Chamber of Commerce, 1999; Holle, 1999a, 199b;

Price Waterhouse, 1990). Others have called for a comprehensive program of core area

reinvestment involving housing renovation, human and social development, and

revitalisation of inner city businesses (Kriener, 1999; Simms; 1998).

This dissertation will argue that neither of these approaches - alone - will be sufficient to

redress core area decline, or to produce balanced economic growth for the city as a

6



whole. Growth stimulation programs have - at very best - had quite limited success in

achieving rapid economic expansion, or in slowing inner city decline (Krumholz, 1999;

Bates, 1997; Loveridge, 1996; Bee, 1994). In the limited number of cases where

economic stimulus strategies have achieved rapid growth, the benefits have often not been

well distributed, Many cities have seen rapid overall expansion accompanied by continued

core area decline, growing inner city unemployment, and increasing poverty (Krumholz,

1999; 7991; Orfield, 1997; Shuman, 1997;Drieq 1996).

Reinvestment policies, by themselves, have also frequently failed to achieve their intended

objectives (rvorth, 1999; Modarres, 1999; Leo, 1998 a; Nowactrq 1997). The winnipeg

Core A¡ea Initiative may be considered a significant example. The program mobilised

over half a billion dollars of public and private investment ($266 million public, and $240

million private) (Decter and Kowal, 1990) and implemented 10 comprehensive programs

for social and infrastruclural renewal. The trnitiative added 550 units of housing to the

core area, it trained 5,121 core area residents, and provided financial support to 314

community services and facilities (Carter, 1991; Decter and Kowal, 1990; Winnipeg Core

Area Initiative, 1992). The Initiative has frequently been cited as a particularly successful

and unprecedented example of cooperation among three levels of government.

In terms of its overall impact on the processes of core area decline, however, the Initiative

has been less than successful. Census data on core area conditions show that decline was

more serious by 1996, five years a.fter the Core Area Initiative was completed, than it was

in 1981 before the program began. The pace of this deterioration appears to be

accelerating.



The Initiative achieved a number of specific, project-level goals It did not succeed,

however, in triggering self-sustained processes capable of reversing the dynamics of

central city decline. This raises serious questions about the level of public resources, and

the scale and comprehensiveness of programs, that will be needed to address inner city

problems.

This study will argue that for core area development to take place, policies for inner city

reinvestment must be combined with policies for management of overall growth across

Winnipeg's entire urban system. It will contend that the forces that drive central city

decay are inextricably linked with policies and processes that facilitate rapid residential

expansion at the city's suburban fringe. OnIy when the issue of balanced urban

development is addressed can one expect incentives to operate in favour of extensive

reinvestment in Winnipeg's inner city and, as a consequence, can one further expect public

resources to become avartable for adequate rehabilitation. This dissertation will describe a

set of policies to promote such managed growth. It will then draw on urban economic

development experience from across North America to propose a set of complementary

policies for strategic reinvestment in the city's core area.

Having addressed concems at the level of public policy, the study will then describe a

specific strategy in one prograrr\ the North End Housing Project. This project is one

example of the type of programs that will be needed in clusters across the core area. The

project combines housing renewal with a focus on rebuilding the neighbourhood economy

and its social and cultural fabric. Finally, the dissertation will focus on one specific

concefi\ the need to adapt community economic development to the cultural orientation

Aboriginal persons who makeup a large minority of neighbourhood residents.



Profile of Winninee's Develonment Issues

Urban decline is typically measured in terms of a series of indicators that portray the decay

of community infrastructure and the depletion of resources from neighbourhoods (Leo et

ã1, 1998a; Broadway, 1998; Committee on Economic Development, 1995). These

indicators include loss of population, deterioration of housing, loss of business investment,

the increasing concentration of vulnerable families in geographic areas, high rates of

unemployment and poverty, and the intensification of social problems such as crime,

substance abuse, and family violence. The Committee on Economic Development (CED)

(1995, p.3,Il-12) has argued that the process of decline is compounding and

selÊreinforcing.

Decter and Kowal (1990) describe the conditions in Winnipeg's inner city that led to the

implementation of the Winnipeg Core Area Initiative:

The core area exhibited the classic signs of urban decay: increasing out-migration
from the region, with a trend toward an unskilled and uneducated population;
serious deterioration of the available housing stock and of the quality of
neighbourhood life; and an increasingly less active business community in which
the trend was toward seeking better business opporrunities available outside of the
core area.

The purpose of the CAI was to set in motion process that would reverse this spiral of

decay (winnipeg core Area Initiative, 1992; Lyon and Fentoq 1984; Levin, l9B4).

Although appropriately cautious in its predictions, the program did anticipate that

significant public investment would stimulate corresponding private investment, and in

turn restore the attractiveness of the core area as a place for commerce and residence

(Decter and Kowal\ l99l; Clatworthy, 1938). The final report of the Initiative accounts

for the failure to trigger such parallel investment largely in terms of the fwo economic



recessions that occurred during, and immediately after, the program (Winnipeg Core Area

Initiative, 1992).

Others explain the failure in terms of faulty assumptions and the inadequate scale of the

project. In a prescient conrment on the program in 1984, Earl Levin, former Planning

Commissioner for the City of Winnipeg, and Director of City Planning at the University of

Manitoba, stated

The Initiative will failto revitalize the core. Neither will the North Portage Project
revitalize the core... the area of downtown deterioration is too extensive, and its
nature too complex, and the redevelopment proposed too small in scale and too
simple in structure for it to be able to generate a strong surge of new vitality
throughout the entire downtown ...

The condition of the core area is s).rnptomatic of a much more deep-seated
endemic malaise from which the city as a whole is suffering.

The accuracy of Levin's predictions is borne out by current empirical data on the core

area. The indicators show that the process of decline has continued unabated, and its

intensity is now increasing.

The data presented in following tables show conditions in Winnipeg's core area from the

most recent census in 1996. These are compared with equivalent data for 1981 The

tables present a picture of the inner city before the major investments of the WCAI, and

for the five-year period immediately following its completion. For these data, "core area"

refers to the 25 census tracts encompassed by the boundaries of the WCAI in its first

phase (Klos, 1996> These boundaries were extended slightly in the second phase. The

data show that the indicators of decline are substantially more serious in the most recent

census than they were in 1981-

10



Population Change

Loss of population is a key indicator of decline (Krumholz , 1999; Leo et al. 1 998a; CED,

1995; Dector and Kowall, 1990). The Winnipeg core area lost population for th¡ee of the

four census periods after 1981. The cumulative loss for the two decades is -11.5 per cent.

By comparisoq the city of lVinnipeg as a whole, gained population over the period for a

cumulative increase of 15.4 percent. While this growth is not dramatic (averagsng .77

percent annually) it nevertheless reflects moderate development.

Eight census tracts in the inner city lost over -20 percent of their population for the period

1976 to 1996. Four of these lost over -35 percent. Population loss increased dramatically

for most core area census tracts from 1991 to 1996 after the termination of the Core Area

Initiative.

Table 2.1 Population Change - Winnipeg, the Core Area, and Selected Census Tracts1976 to 1996

Gainlloss

þer census period)
76-81 8l-86 86-91

Total Gain/Loss
for period

91-9ó 16-96
City of Winnipeg
Core A¡ea
Census Tract 34
Census Tract 13

Census Tract26
Census Tract 33

Census Tract 28
Census Tract22

t.l 5.6 5.6
-9.5 4.1 -2.0

-I2.3 :7.t -9.0
-22.2 -2.9 -10.8
-20.6 2,5 -5.4
-25.8 3.6 -2_7

-7.0 1.4 -7.r
-3.0 4.0 -4.6

1.0

-4.1
-13.1

-4.8

-r9.2
-13.7
-10.s
-t7.9

15.4
-1 1.5

-35.6
-35.8
-37.8
-35.5
-16.9
.2T.7

Source: Statistics Canada, 2000

IJnemployment

Core Area unemployment rates have typically been higher than those for the city. This

disparity, however, is growing. Unemployment rates were 57 percent higher than the city

rate in 198I, 87,1 percent higher in 1986, and 109 percent higher in 1991. By 1996 core

11



area unemployment was 175 percent higher than that for the city. In six census tracts the

unemployment rate was over 300 percent higher, or four times the city average.

Table 2.2 Unemployment Rates - Winnipeg, the Core Area, and Selected Census Tracts 1981 to
1996

968t
Unemployment Rates

86 9r

City of Winnipeg
Co¡e Area
Census Tract26
Census Tract 34

Census Tract22
Census Tract 43

5.1
8.0
8.6

10.6
8.6

r0.7

7.8
14.6

18.2

18. I
22.1
r'7.2

8.5

17.8

24.3
23.7
25.8
')L )

6.7
18.4
32.7
29.2
28.2
26t

Source: Statistics Canada, 2000

Incomes

Table 2.3 compares core area incomes to the city average. In 1996 average family income

in the core area at $34,138, or 58.6 percent of the city average of $58,221. In

communities such as Logan and Spence (census tracts 25 and 22) averuge incomes were

$23,835 and $23,482 respectively, or just over 40 percent of the city average. While

average income for Winnipeg rose by 3.1 percent over the period, average incomes for the

core area declined by -10 percent. In census tracts 22 and 33 income loss was -29.7

percent and -30.1 percent respectively.

Tabte 2.3 Famity Incomes in Constant (1999) dollars - Winnipeg the Core Area, and Selected
Census Tracts 1981 to 1996

Average Family Incomes
In Constant (1999) dollars

Increase/Decrease
In percent

Census Periods Cumulative

8r-86 86-91 9t-96 8l-96969l868t
City of Winnipeg
Core A¡ea
Census TractZ1
Census Tr¡icIzz
Census Tract 33

56,464 58,848
37,936 37,097
28,474 23,589
33,392 27,260
39,488 3+,929

60,980 58-221
37,482 34,138
22,L78 23,835
25,038 23,482
29,751 2',7,568

4.2 3.6
-2.2 t.0
-17.2 ó.0
-18.4 -8.2

-il-5 -14.8

4.7 3.1

-9.8 -10.0
7.5 -16.3

4.2 -29;7
:7 .3 -30.1

t2



In 1986 22.2 percent of income flowing into core was derived from government transfers.

By 1991 the fïgure was25.2 percent and by 1996 it was 30.2 percent (Statistics Canada,

2000). In 1986 there were only three census tracts in the core area where more than 30

percent of income was derived from goveÍìment transfer payments. By 1991 there were

eight such census tracts, and by 1996 there were thirteen. Table 2.4 shows the percentage

of income derived from transfer payments for Winnipeg the core areq and selected

census tracts for the last three census periods.

Table 2.4 Percent of Income Derived from Government Transfers - Winnipeg, the Core Area, and
Selected Census Tracts 1981 to 1996

Percent of Income from Transfers
86 91 96

City of Winnipeg
Core A¡ea
Census Tract 34
Census Tract25
Census Tnct43
Census Tract 36

ro.2
22.t
41.8
34.3
31.8
41.6

11.5

25.6
51.4
4t.4
38.2
37.5

13.6

30.2
53.2

47.4
43.6

42.3

HousinE

Housing in the inner city of Winnipeg follows trends that are similar to population,

employment, and incomes. Housing values rose in Winnipeg in real terms by 11.9 percent

from 1981 to 199ó. In the core area these values stagnated, showing only a 1.1 percent

increase for the period (Statistics Canada,2000). While this figure shows the lag in values

between the city and the core area, these averages mask some very serious losses that

occurred in specific localities. Census tracts 22,25,34, and 35, for example, lost value

rangmg from -12.2 percent to -19.6 percent for the period (see Table 2.5)

13



Table 2.5 Housing Values - Winnipeg, the Core Area, and Selected Cenzus Tracts 1981 to 1996

Housing Values
In Constant (1999) dollars

Increase/Decrease
In percent

Census Periods Cumulative

81-86 86-91 9l-96 8r-96969l8681

City of Winnipeg
Core Area
Census Tract22
Census Tract 25

Census Tract 34
Census Tract 35

94,657 108,592
63,797 67,988
67,346 60,627
53,632 76,943
66,997 6'.7,012

57,219 61,386

t4.7 8.5

6.6 18.7

-10.0 25.2
43.5 -14.8
0.0 2.4

-l1.5 2'7.7

-10.1 r 1.9

-20.1 1.1

-26.9 -r7.5.
-31.6 -16.5
-2r.5 -19.6
-35.9 -r2.2

rt7862
80,729
75,931
65,532
68,613
78,389

1o5,943

64,526
55,537
44,795
53,879
50,259

A much more serious pattern appears within this time period. From 1991 to 1996 housing

values fell across Witnipeg by -10.1 percent. For the core a.rea these recent losses were

much more precipitous. Housing values fell in the core area by -20.1 percent from 1991

to 1996. Four census tracts in the core lost between -30.7 and 36.2 percent. Table 2. 5

presents these data.

Not only are housing values rapidly falling, but the number of structures in the core area is

declining and the extent of deterioration is spreading. The number of dwellings in

Winnipeg increased from 1981 to 1996 by 2A.6 percent. They increased in the core area

by a much more modest 1.4 percent. This net increase for a fifteen-year period masks a

recent trend over the last two census periods. From 1986 to 1996 the core area lost 860

units or 2.0 percent of its stock. The loss of structures accelercted in the last census

period sevenfold.

This loss in absolute numbers of units is accompanied by rapid spread of deterioration. In

1981 there were six census tracts in the core area in which sffuctures in need of major

repair exceeded l0 percent of the stock. By 1991 there were 17 such census tracts. By

L4



1996 there were 19. In must be remembered that deteriorated structures are more likely

than others to be demolished so that, with the net loss of units, it is likely that these

figures understate the spread of deterioration.

Each of these measures of urban decline tends to reinforce the same conclusion. Inner

city decline, by every accepted measure, was substantially worse in i996 than it was in

1981, prior to the Core Area Initiative. Since 1991 decline has accelerated. A recent

study of 22 inner cities across Canada found that deprivation levels in Winnipeg were the

highest of any such localþ in the country (Broadway, 1998). Since the study was based

on 1991 census data, it is possible that the disparity between Winnipeg's core area and

other inner cities in Canada has grown even worse.

Processes of Inner Ciqv Decline

The process of inner city decline follows a fairly well-recognized pattern in cities across

North America. Most observers argue that process is complex and multifaceted, but that

the quality and age of housing stock is a critical factor (Krumholz,1999; Downs, 1999;

7994; Blair, 1995; Orfield, 1997;Lyon and Fenton,1984; Drier, 1996, Goetz,1996).

As Downs (1999, 1994), Krumholz, (1999) Orfield (1997), Lyon and Fentoq (1984)

argue, decline typically begins in the oldest residential districts of cities. As central city

housing begins to age and wear out those residents who have economic options move to

newer, more attractive housing at the city's suburban edge. This leaves the older housing

to those residents of lesser economic means. In this way the housing market "filters out"

the more afluent residents of older neighbourhoods and concentrates low income families

in geographic areas often in the central city @lair, 1995). Such concentration tends to
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compound the social stresses that accompany poverty such as family breakup, substance

dependency, and school attendance problems (CED, 1995; Wilsoq 1996). These stresses

in turn, exacerbate poverty (Wilson, 1996). The more social stresses that concentrate in a

neighbourhood, the less attractive the area becomes to residents so that stress creates

avoidance, and further outmigration. Increasingly, those who have economic options

abandon such areas.

Since low income families are much less able than others to finance homeownership,

housing tenure in deteriorated neighbourhoods shifts increasingly to a rental basis. In

Winnipeg's core area 71 percent of housing is rented, compared \lvlrth 29.6 percent in

non-core areas (Statistics Canada, 2000) Rental properties generally are repaired and

maintained only in relation to their potential to generate revenue. But since the need for

maintenance increases with the age of the housing, and rents decline, there is a tendency

for older rental housing to receive diminishing levels of care. Eventually these structures

wear out to the point where their rents no longer justifu major maintenance. Landlords

wìll often rent such properties for whatever revenues they can generate and allow

deterioration to run its course (a practice known as "milking" (Taub, 1994)). When the

structures become unusable they are simply left vacant. There are currently 735 vacant

houses in the core area of Winnipeg (Winnipeg Free Press, March l l, 2000, pAl).

As properties in an area deteriorate they depress housing prices for a whole

neighbourhood. Average housing prices in Winnipeg's North End have fallen from

$40,000 in 1988 to $22,000 in 1998 (Winnipeg Real Estate Board cited in Harris and

Scarth, 1998). This fall in prices creates a disincentive for all homeowners in a locality

from undert¿king costly repairs. The resale value of homes may no longer justifu

significant investment. Thus the decline of a few properties in a community imposes
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external costs on all properties in the neighbourhood, and decline spreads from one

community to adjacent areas.

Where resale values are low, and where insurance claim rates are high, financial

institutions and insurance companies often "redline" neighbourhoods. They draw a

figurative red circle around localities that have poor resale rates and high levels of

insurance claims. Ten major insurance companies redlined eight postal zones in

Winnipeg's cofe area in 1996 (Winnipeg Free Press, March 22; 1996, p. A1-42)' Under

pressure from the media these companies later agreed to underwrite properties on a

rotating basis, or to charge a 25 percent premium for inner city properties.

The property tax base of declining areas is so low that municipalities have difficulty

improving services and providing facilities. This underinvestment further contributes to

the decline of community life, further spurs outmigration, and further depresses housing

values. Again the processes are mutually compounding'

Decline and Urhan Growth

The process of decline is closely linked with the process of suburbanisation (Downs 1999,

L997; Krumholz and Keating, 1999; Orfield, 1997). As new, more attractive housing is

built on the suburban fringe, inner city residents are attracted away to new localities. This

process is sensitive to the cost of renovation and repair in the central city compared to

that of new homes in the suburbs (ruS, 1990; Blair, 1995). Lyon and Fenton (1984) have

shown that a filtering process, and middle class suburbantzation, have been characteristic

of Winnipeg's development since the city was incorporated in 1873. Construction of four
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bridges in the 1880s and '90s, and the building of the Winnipeg Street Railway made

possible the development of affluent suburbs such as Armstrong Point, Fort Rouge, and

Wellington Crescent, and more middle class suburbs such as St. James, St. Vital, and St.

Boniface. Zonng restrictions, lot size requirements, construction specifications, and

minimum housing costs served to set aside such localities for more economically affluent

residents (Lyon and Fenton, 1984). No home in Crescentwood, fbr example, could cost

less than $3,500 when middle class homes of the period v/ere constructed for $2,000 or

less. Houses on river frontage were placed on lots of 91 metres in depth with a minimum

construction cost of $10,000. Alan Artibise (1977) writes

Developers, in contrast to the North End, clearly thought of these areas as

desirable residential locations, With wider streets, larger lots, and building
restrictions only the more affluent of Winnipeg's residents could move to these

a.feas.

Lyon and Fenton (1984) show that property transactions within such communities

continue to require conformity to original community building restrictions and that

deviations from such restrictions are permitted only with a waiver from city council.

Current policies, therefore, continue to maintain the economic stratification of Winnipeg's

neighbourhoods.

Not only do zoning restrictions ensure the exclusivity of suburbs as residential areas for

the afluent but, as the next section will show, public policies also serve to subsidize and

stimulate the growth of zuburban areas. This creates economic incentives for greater

abandonment of the city's core area.
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Subsidized Growth

In 1991 The Institute of Urban Studies produced a background paper on policies designed

to manage V/innipeg's urban growth. The Institute assessed the argument, often put

forward by developers, that newly constructed suburbs "pay for themselves" through new

city revenues. The Institute also discussed the concept that urban fringe developments are

the best sites for new localities because home buyers seek a community of interest through

standardized development patterns in new localities. New suburbs are therefore said to

conform to the homebuyers' wishes more appropriately than the mixed amenities of older

revitalized core area neighbourhoods (Institute of Urban Studies, 1991).

Regarding the revenue generating potential of new developments, the Institute showed

that developers are required to submit a Financial Impact Analysis (FIA) that estimates

both the capital costs to be incurred by the new development, and new revenues for the

city that are expected to be generated. The Institute outlined the specifics of the FIA for

1990. Leo, et al (1998a) indicates that these specifics have not changed as of 1998.

On the cost side of the analysis, three types of capital items are taken into account in an

FIA. These are street expansion, sewers and water maing and new parks (Leo, et a1.,

1998a; ruS, 1990). Other capital expenditures that residents will reasonably expect when

the neighbourhood is developed, are not included in the cost estimates. These include fire

halls, librarieg schools, recreation centres, sports fields, and swimming pools, and police

stations (Leo, et al., 1998a; IUS, 1990). These large capital costs are not borne by

developers, nor are they passed on to the purchasers of new homes. Instead they are

ca¡ried by all taxpayers in the community.
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There are also considerable operating costs for new developments that are not calculated

in the Financial Impact Assessment. Only those operatirrg costs that are expected to be

"unusual" must be identified in the FIA. No account must be given of "usual" operating

costs such as snow clearance, street maintenance, transit operation, garbage collection,

fire fighting, library services, and the operation of schools (Leo, et al., 1998; ruS, 1990).

In Island Lakes, for example, the city had to operate transit services to the community at a

loss for several years until population grew to the point where revenues paid for the

service (Leo, Brown, and Dick, 1998). Because revenues from a locality depend to some

extent on employment levels and commerce in the area, and costs are incurred by both

provincial and municipal levels of government, there is currently no standard way of

assessing the overall costs and revenues from new developments. The Institute of Urban

Studies (1991) concludes

taxes and charges from suburban development are probably not generating the
revenue surplus required for maintenance ...

The view that low density suburban development is somehow revenue generating
does not appear to be tenable in the North American conteld. There is no evident
reason why this would be any different in Winnipeg. (p.31)

The creation of new neighbourhoods that cater to homogeneous groups also creates a

"vicious circle of waste." for the city. As older neighbourhoods lose population the city

must continue to maiütain underutilized infrastructure such as schools, streets, and

community centres. At the same time new services must be installed in newly developed

areas. This places a major strain on city infrastructure costs.

It is clear that by undercharging for capital and operating costs of new localities the city

and province effectively subsidize the outward expansion of the city. These subsidies

reduce the cost of home purchases in the suburbs relative to that of renovation or infill

construction in the core area. Thus the city is effectively subsidizing the abandonment of
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this central city while undermining its ability to service the urban system. As a later

section will show, the government Manitoba has also been subsidizing growth beyond the

city's boundaries.

Unbalanced Growth

The Map in Figure I shows population change in Winnipeg over the five-year period from

1991 to 1996. Population loss is shown in maroon, magenta, and dark blue. Population

growth is shown in green, yellow, orange, and red. Maroon indicates losses from -19.2

and -12.6 percent. Magenta shows losses between -12 6 and -5.9 percent; and blue shows

population change between -5.9 and 0.7. Yellow, orange, and red show population gains

of ranging from 20.6 percent to 40.5 percent. The map shows that population loss is

characteristic of the majority of neighbourhoods in the city of Winnipeg. There are 157

census tracts in the Winnipeg CMA. Of these, 97 lost population from 1991 to 1996.

The loss is particularly intense in the city's core area. The most drastic loss is on either

side of the CPR tracks and along Sherbrooke Street to the south, The most intensely

ravaged communities are Lord Selkirk Park, North Point Douglas, Logarq Centennial, and

Spence.

Sixty census tracts in Winnipeg had positive growth. However, 13 grew at less than the

cþ average of 0.2 percent annually. A ftrther 37 grew at less than 2 percent per year.

lilhile population growth was negative or moderate for most of Winnipeg

neighbourhoods, 10 cen$.¡s tracts grew at a remarkable pace. Five of these grew at over

20 times the cþ average, and two grew at over 40 times the city rate. These high growth

census tracts are shown on the map in yellow, orange, and red. Table 2.5 shows

Winnipeg's high growth census tracts and the neighbourhoods to which they rougtrly
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correspond. The pattern is clearly one of exodus from the bulk of the city and growth at 

the fringes. 

Table 2.6 Rapid Growth Census Tracts - 1986-1996 

Census Tract Neighbourhood Population Growth 
I 1986 - 1996 1991 - 1996 
I Increase Rate Increase Rate 
I # Yo # Yo 

CT 500.03 Richmond West 
CT 140.03 Peguis 
CT 100.04 River Park South 
CT 110.03 Island LakesfRoyal Woods 
CT 560.03 Leila NorthlOld Kildonan 
CT 5 10.0 1 Whyte RidgeLinden Woods 

Ex-urban Growth 

Statistics Canada also reports rapid population growth beyond the city limits in 

Winnipeg's Capital Region. The Map in Figure 2 illustrates this growth. The highest 

rates of growth were in East St. Paul and St. Clements. Most of these ex-urban 

communities received extensive subsidies from the province of Manitoba. In 1998, for 

example, the province provided grants to the rural municipality of Headingly totaling $9.3 

million. With a population of 1,600, such grants averaged $5,800 per person in the 

community. The Winnipeg Free Press pointed out that if such a per capita grant were 

made to the city of Winnipeg it would total $3.6 billion - enough to eliminate the city's 

entire debt (Winnipeg Free Press, Jan. 28, 1999). $2.4 million of the grant was for water 

and sewage, $600,000 was for a treatment plant, and $6.3 million was for a bridge. 



are 1 

Population percentage change. 1991-1 996 
AAAN - Winnipeg 11 57 areas] 

I 
- 

1 Legend 
-Water- 

'-1 9.2 - -1 2.6 

3 
# of areas per interval 

I. 7 I 7 9 1 3 4 1 2 1  I I - - - =  1 1  3 

nrce: Statistics Canada, 2000 



Water is a critical resource for housing development. The province supplied water 

treatment plants not only to Headingly, but also to the R.M. of MacDonald at a cost of 

$5.4 million. MacDonald7s new suburbs of Oak Bluff: La Salle, and Kingwood, just 

beyond the city boundary, are now the fastest-growing communities in Manitoba 

(Winnipeg Free Press, Jan. 28; Feb. 1; 1999). Of new schools built or expanded in the 

capital region, half were in the ring outside Winnipeg, where only 12 percent of the area's 

population resides. 

The city of Winnipeg recently decided to provide a sewer connection to the town of 

Headingly. The city's planning committee is now considering a request fi-om a developer 

of commercial properties that the city construct a freeway past an area where it wants to 

develop big box retailing. The developer has offered to pay 15 percent ($3 million) of an 

expected $20 million cost. The land under consideration is far fi-om any existing 

development and is currently zoned for agriculture (Winnipeg Free Press, July 23, 1999, 

p. A 3). 

Taxes and C 

Winnipeg is widely identified as a high-tax urban center (City of Edmonton, 1999; Holle, 

1999; Harris and Scartb, 1998). It is often assumed that the cause of these high taxes is 

excessive spending on inefficient city operations. In fact, a study conducted by the city of 

Winnipeg showed that Winnipeg's expenditures on operations were the lowest per capita 

of nine comparable Canadian cities (Winnipeg, 1993). A Coopers & Lybrand (1997) 

study found that the cost of services in Winnipeg was lower than Calgary and Edmonton 

and described Winnipeg as a "low-cost provider of services" (cited in Harris and Scarth, 

1998). 
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Analysis of the 2000 city budget estimates showed that the highest proportion of 

Winnipeg's expenditures went to servicing its debt (City of Winnipeg, 2000). Debt 

servicing grew &om 1 1.1 percent in 1971, to 19.7 percent in 1980. It declined to 15.5 

percent in 1988, but grew again to 18.6 percent by 1996. Debt servicing is projected at 

20.5 percent of the budget expenditures for the year 2001 budget (City of Winnipeg, 

2000). 

Detailed financial statements indicate that by far the largest portion of this debt (46.7 

percent) is attributable to the construction of bridges and streets (Harris and Scarth, 

1998). The majority of debt for streets and bridges was incurred for construction of new 

systems to serve outlying areas of Winnipeg. 

The outstand'mg debt for Winnipeg is currently $822 million (City of Winnipeg, 2000). 

Tables 2.7 and 2.8 show the main sources of such debt in the periods when it grew 

substantially through the 1970s and in the 1990s respectively. 



Table 2.7 The 1970s debt growth in Winnipeg

Bishop Grandin Boulevard and Bridge
Widening the Trans-Canada Highrvay East

Widening of Dugald Road
Reconst¡uction of Oak Point Highway
Reconstruction of McPhillips Street
(Total Value in 1997 dollars)

$21 million
$5 million
$4 million
$8 million
$3 million

$127 million

Table 2.8 The 1990s debt gronth in Winnipeg

Main/l.Iorwood Bridge
Chief Peguis Trail
Charleswood Bridge
Pembina Highway dualing
Bishop Grandin Extension
(Total)

$102 million
$34 million
$30 million
$20 million
$36 million

$222 million

Harris and Scarth (1998) point out that, of ten major street and bridge projects mentioned

in the Strategic Infrastructure Reinvestment Policy (Winnipeglgg8) only two are in the

inner city. One of these, the Main-Norwood Bridge was constructed to service suburban

sprawl in Southeast Winnipeg.

Taxes and ljrban Sprawl

Some cofirmentators, such as Peter Holle (I999a; 1999b), argue that ex-urban sprawl

constitutes a flight from high property taxes in the city of Winnipeg. He calls the city an

"urban curiosity" because it combines slow gfowth while exhibiting sprawl. There is, in

fact, nothing unusual in this combination @owns, 1999; Krumhoþ 1996)- In its study of

ex-urban migratioq the Capital Region Review Committee found that only 25 percent of

those who resettled outside of V/innipeg cited "lower taxation" as a reason for their move.

Sixty-one percent cited "preference for semi rural lifestyle" as their reason for relocating
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(Capital Region Review Committee, 7999). Given the fact that Winnipeg is a very

low-cost provider services, and that the rise in taxes over the last tkee decades has been

primarily due to the costs of new infrastructure to service urban sprawl, it appears that

Holle has misunderstood the sequence of causation. These data suggest that the artificial

subsidization of settlement at the city's periphery is a greater pull factor in urban sprawl,

than taxes are a push factor.

Managed Growth

In 1981 the city of Winnipeg attempted to address the problem of urban sprawl and to

redirect development back to the city's core area. City planners produced the Greater

Winnipeg Development Plan, subtitled PIan Winnipeg (I-e-dri,. 1993). This document was

to replace the 1963 Metropolitan Development Plan. Not only had the earlier document

reached the limits of its time horizon, but its projections had proven higtrly inaccurate.

The Metro Plan had assumed that Winnipeg's post-war growth rates of six percent

annually would continue. The plan projected Winnipeg's population growth would reach

791,000 by 1986. The city's actual population reached only 594,551 (Levin, 1993,

p.285). Based on these population predictions, the plan had also assumed that motor

vehicle traffic in the city would doublg that the population of the suburbs would triple,

and that 100,000 new homes would be needed. Plans for new school space construction,

streets, bridges, highways, and the acquisition of parks were all based on these inaccurate

population projections (Levin, 1993, p.285).

The 1981 plan sought to correct these population estimates. The new plan acknowledged

the city's slow-growth condition. This Plan argued that slow growth should be viewed

not as a crisis but as an opporbunity, and that rather than agonizing over Winnipeg's
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supposed lost prominence based on size, the city should use its moderate growth

condition to balance and redevelop its central core. Plan Winnipeg put forward a vision

of containment of outward sprawl and of reinvestment in older communities. The plan

projected annual employnent growth of a modest 0.54 percent, mostly in service

industries. It anticipated growth of housing stock at I percent annually, and population

growth of 0.69 percent (Levin, 1993). These estimates have proven remarkably accurate.

The Plan presented the no-growth situation of Winnipeg as an opportunity to establish

equilibriurn, reinvestment, and revitalization.

What does this more modest rate of growth mean for Winnipeg? It can mean the

opportunity for the city to refocus its twenty-year growth potential away from the

suburbs and toward the downtown and adjacent areas. By redirecting its growth,
Winnipeg will be able to resist the effects of suburban sprawl, to renew its older
neighbourhoods, to revitalize its downtown area and to rebuild its essential

services. With redirected, refocused growth, Winnipeg will retain its enviable

compactness, preserve its traditional sense of community, and reap the benefits of
lower costs of services, transportation, and precious energy. The PIan Wiruripeg
vision, then, will employ economic and social development to preserve the best of
the past, to innovate for future needs, ensure that basic services can continue to
operate efficiently and effectively ... and do all this without unreasonable financial
burdens

Critical to the l98l plan was an attempt to establish a line, well within the city boundaries,

but beyond which the city would not extend municipal services. This was the Urban Limit

Line (ULL) which encompassed areas of vacant land where services were already installed

or could be done so economically. The ULL is shown in Figure 3. Within the Urban

Limit Line was sufficient area for ample new development. In 1990, for example, there

was sufficient vacant land, or fully serviced lots, for 46"145 units of suburban single-family

dwellings (Institute of Urban Studies, 1991). Demand for housing was projected to be

21,320 units by the year 20t1. This meant there was 116 percent more space available for

construction than was expected to be needed for 20 years, in spite of the fact that the

ULL was drawn considerably closer to existing development than the city's boundaries.
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CMHC concluded that there were "no constraints acting to restrict the availability of

serviceable residential land" in Winnipeg in 1982 (cited in Institute of Urban Studies,

1 ee 1).

In spite of the apparent reasonableness of the Urban Limit Line the concept was

controversial. Many believed that the boundary subjected freedom of choice for the

location of residential housing to the dictates of city bureaucrats. They argued that

freedom was a fundamental social value, and that the LILL unnecessarily curtailed this

right. Proponents of the LILL, on the other hand, argued that the plan did nothing to

curtail choice. The line simply set limits on the extent to which the public purse would

finance the exercise of such choice (Institute of Urban Studies, 1991).

Plan Winnipeg had to be referred for approval to the Minister of Urban Affairs. The

referral was made in 1986, but approval was delayed for two and a half years. The

Minister believed that the limit line had been drawn too far from existing development. In

his view this would facilitate too much new construction on the city's fünge and would do

little to direct development toward the inner city (Levin, 1993). The conflict between city

council and the minister continued for two years. It was finally resolved by a compromise

in which development within the I-ILL would occur in stages, utilizing land closest to

existing development first. It was hoped that this would encourage new construction to

occur in the core area. In 1988 the government changed, and by 1992 the Urban Limit

Line had been dropped from all city development plans (Levin, 1993).

Figure 4 shows population growth in Winnipeg from 1991 and 1996 relative to the Urban

Limit Line. The map shows areas where population growth has exceeded 20 percent. AII

such areas lie outside the Urban Limit Line Had the ULL been in effect, the cost of
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services to these areas would have been the sole responsibility of the developers. These

new areas would have added nothing to the city's capital debt, and the cost of the homes

would likely have been significantly higher. Lower infrastructure debt costs for the city

could have made more resources available for inner city development. The higher cost of

the housing would have made renovation and infill construction in the inner city relatively

less expensive and more attractive to developers and homebuyers.

Growth Man¿sement

The Urban Limit Line was one attempt to achieve a measure of growth management for

Winnipeg. As Leo et al (1998a) point out, however, the concept was simply an artifice of

the Wiruripeg Development Plan. Although the Plan, once adopted, was meant to be

binding on the city, it could be by-passed by city council through a simple majority vote

(Levin, 1993). A more effective growth management tool is one that grows from political

consensus, and recognizes converging interests among builders who utilize specific

knowledge of its restrictions as an advantage over outside competitors, environmentalists,

farmers, and inner city activists, and has the force of law under the provincial government.

Such growth management tools have been utilized in Portland Oregon, and Minneapolis

St. Paul, and are now being initiated in Florida, Washington State, New Jersey, British

Columbia, Maryland, Colorado and Vermont (Leo, et al, 1998a). Each is legally binding

on the region and enforced by regional goverrunent.

Slow Growth

A key factor in all discussion of urban economic development is the potential for city-wide

growth. Leo, Gbbons, and Shaw (1998) have called growth the "holy grail" of urban
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development- For three decades there has been considerable anxiety expressed about the

fact that Winnipeg's rate of economic and population growth has been relatively slow

(Holle, 19994 1999b; Levin, 1984;1993; Artibise, 1977; Winnipeg 2000, Price

Waterhouse, 1990). In the twenty year period from tr976 to 1996 Winnipeg grew at an

annual rate of only 0.77 percent (Statistics Canada, 2000), In the last census period, from

1991 to 1996, annual growth fell to only 0.2 percent. Winnipeg has slipped from being

the fourth largest city in Canada in 1988, to ninth largest in 1995 (Statistics Canada, 2000;

Holle, I999a;Price Waterhouse, 1990).

Economic development strategies intended to overcome this slow growth have regularly

been advocated. Despite almost complete implementation, however, these approaches

have still had little perceptible impact.

\ilinnipeg Economic Development Stratery

One proposal to restore economic expansion and population growth to Winnipeg was

commissioned by the Winnipeg Task Force on Economic Development (Levin, 1993).

Entitled Winnipeg Economic Development Strategt, the report was a comprehensive

assessment of Winnipeg's economic development policies assembled by management

consultants, Price Waterhouse (Levin, 1993; Price Waterhouse, 1990). The report

attempted to identify Winnipeg's competitive advantage in a global economy, and to

propose business retention and attraction strategies that would revive the cþ's economic

and population growth.
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"the process of creating well-being and wealth. It is the transformation of ideas

and resources into products and services for which there is a market and profit
potential This development occurs within a free market economy and is driven by
the profit motive (p t)

Central to the analysis and the recommendations that followed, was a phenomenon the

report referred to as the "business climate." This factor was assessed by means of

50 face-to-face interviews with businesses located in Winnipeg and organizations
involved in the city's economic development. From these interviews, "leads" and
"perceptions" were gathered. This information was then compared to existing
information and statistical data through a complete analysis in order to establish
the facts (reality versus perception). Finally, the entire situation was reviewed
using our experience in other Canadian and U.S. cities and regions (p 32).

The elements of the business climate were categorized in terms of fixed or changeable

advantages and disadvantages. Fixed advantages and disadvantages were, by definition,

unalterable, and were therefore not a key focus for policy intervention. Similarly,

changeable advantages were not a primary focus because these were considered features

to be preserved rather than altered. Recommendations in the report centred largely on

changeable disadvantages. These were identified as

"high tax climate; anti-business legislative environment; and negative image in
other parts of Canada" (Price Waterhouse, 1990, p 48).

The specifics of this negative business climate \ryere, according to the Report:

- The second highest personal and corporate income tax rates in Canada (p.42)
- Capital tæres. (Manitoba had the lowest rate, but only four other provinces had

such a tax).
- Payroll tax on corporations with gross payrolls over $300,000.
- Workers Compensation premiums that were slightly higher than the Canadian

average
- Commercial Property Taxes (Winnipeg had the third lowest of ten Canadian

cities, but these were still cited as a problem.)
- ProJabour legislation consisting of policies such as final offer selection and the

right ofworkers to refuse overtime
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The report identifies a number of measures taken by the new Conservative government of

the time to improve this anti-business image (Price Waterhouse, 7990, p.44). These

include:

- raising the ceiling on the payroll tax
- establishing a corporate income tax holiday for new businesses in the first year

ofoperation, and phased reductions over the next four years

- reducing personal income tax rates by 2.0%
- providing up to $30 million to establish a seed and equity capital fund.

- implementing a business start loan guarantee program

While these changes were applauded, the report stated that "business is still skeptical

about the ability of a minority government to achieve needed changes" (Price Waterhouse,

T990, p.44).

Other recommendations of the report included:

- Creation of "Winnipeg 2000," a committee of: business leaders, the Mayor;
and provincial Cabinet ministers to promote the city (p. 83)

- Promotion of a major international athletic event such as the Grey Cup or
Canada Games (p. ql)

- Creation of a University/Industry collaboration referred to as a Scientific Park
(p ea)

The report identifies seven areas as business investment opportunities. Four of these were

considered "very cornpetitive", and two were deemed "most favourable" (pp. 63-64).

These were:

- health care products and services

- informationprocessingoperations

Heading the list of information processing is "Telemarketing."(p. 66).

While business may have been skeptical in 1990 about the ability of a minority

government implement "needed changes" there could have been little doubt about this

ability a decade later. The lYinnipeg Economic Development Strategt had become the
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guiding economic policy for a majority Conservative government for two terms. This

was, perhaps, not surprising since the chair of the Winnipeg Economic Development Task

Force for whom the study was coÍrmissioned was then, Deputy Mayor, Eric Stephanson

who later became a prominent minister in the provincial Cabinet, and Finance Minister

from 1994 to 1999.

Citing economic achievements of 11 years in office, the provincial government produced a

report in 1999 entitled Ihe Manitoba Advantage (Manitoba, 1999). This document

identified initiatives taken by the government to improve the investment climate in

Manitoba. The policy measures closely parallel the proposals of the Price Waterhouse

report. They include:

- Personal income tax rate reduction by seven percentage points since 1988.

- Payroll tax rate reduction fromZ.Z1o/o to 2.T5Yo.

- Payroll tax exemption increase from $100,000 to $1 million. A reduced

rate for payrolls between $l million and $2 million.

- Capital tax exemption increase from $1 million to $5 million.
- Corporate income tax rate reduction for small businesses from TÙYo to 8o/o,

with further annual cuts of one percent proposed untll2002
- A 10% Manufacturing Investment Tax Credit
- A 15olo Research and Development Tax Credit.

- Retail Sales Tax applied alongside of the federal Goods and Services Tax

instead of on top

In addition to the tæ< measures, the province also:

- Created Winnipeg 2A00 to promote the city's image as a centre for
investment

- Provided loans and technical advice to 40 call centres in province that
employ over 4,000 persons. 34 percent of the call centres are engaged in
telemarketing (Manitob4 I 998)

- Hosted the Grey Cup in l99l and the Fan American Games in Winnipeg in
1999.

- Created SmartParh a $5.6 million collaboration between the University
and industry to facilitate the commercialization of research and new

technologies (Manitob a, 1999).
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Whatever the merits of the Manitoba approach from an empirical perspective, there are

two problems with Price Waterhouse strategy for the city of Winnipeg. First, while it

promises economic and population growth for the cþ, it says nothing about the spatial

distribution of that gowth. Second, the document defines economic development as

"the process of creating well-being and wealth."

The Strategy makes no comment about the social distribution of that economic wealth.

The study, in fact, cites Cleveland, Ohio as a "turnaround" success story and an example

of what can be achieved tkough its approach @rice Waterhouse, 1990, p.76). This

example is very telling.

It is true that Cleveland experienced a boom in downtown development throughout the

1980s and 90s. World Trade magazine rated the city number one in its review of "Best

Cities for International Companies" (Shuman, 1997). British Petroleum, Ohio Bell,

Medical Mutual, and Eaton Corporation built downtown office headquarters in the city

and Society Bank (now Key Corp.) built the state's tallest office building at 56 storeys.

Cleveland built a $450 million stadiun¡ a $94 million Rock and Roll Hall of Fame, and a

$56 million Great Lakes Museum of Science and Industry (Krumholz,1999).

While the city was in the midst of its downtown building boonq however, its inner city

was languishing. Cleveland's population fell from 915,000 to 505,000 from 1950 to 1990.

The city lost a 125,000 residents during the 1960s alone. Twenty-five percent of its

residents with incomes higher than the median, left the city. Forty-two percent of

Cleveland residents live-in poverty, and 68 percent of the city's students never graduate

from high school. The Cleveland Teachers Union maintained that $35 million had been

diverted from schools between 1990 and 1995 through tax abatements for downtown
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development. The Cleveland school district was put into receivership in 1995. 17,000

people live in what a federal official called "the second worst public housing in the

nation". Depopulation led to the abandonment of thousands of buildings in Cleveland's

core area. The city has been taking over the sites and no\¡/ owns 16 percent of Hough, 13

percent of Fairfax, and 6 percent of Glenville. Cleveland has the second highest index of

racial segregation in the United States (Krumholz, 1999).

Economic development forWinnipeg must involve a more complex and sociaþ balanced

concept than simple reduction of taxes and attraction of industry. The city must attend to

its growing levels of inequality, its substandard neighbourhoods, and its inner city

deterioration.

It is clear that Winnipeg economic development strategy has been substantially

implemented. However, its impact on the city in terms of population growth and

economic expansion has not been dramatic. Wínnipeg's growth rate continues to be slow.

Job growth for Manitoba, contrary to frequent claims, has been the second lowest in the

country after Saskatchewan (Winnipeg Free Press, February 4,2000).

Taxation Strategies

Paul Brace (1997) is widely recognized for his work on the empirical measurement of

taxation effeøs on statelevel economic development in the US. His paper on the subject

won the Best Paper Award of the American Political Science Association in 1995. Brace

cites meta-research by Bartik (1991) of 58 interstate and intermetropolitan studies. Bartik

found that 36 reported negative effects of high taxation, while 22 reported insignificant or

positive effects. A similar review by Eisinger (1988) of 14 studies found eight studies that
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showed that taxes had little or no effect on development, while six found that they had

some, or significant effeøs. Accordino (1994) reaches similar conclusions in his review of

this literature. Brace (I99i7) concludes that

We remain uncertain of the effects of taxation on the long-term economic
development of states. Considering the evidence to date, the best we can say is
that state taxes probably hinder growth on some econornic indicators, and in some
periods, under certain conditions, in the short run. Though impressive advances
have been made, we lack sufficient confidence to make general assertions about
these effects (p.1a8)

Discussing the varying results of attempts to measure the development effects of taxation

Brace argues that

A major shortcoming of many of the studies of state political economy is a failure
to come to grips with the complex, multifaceted nature of taxation and
expenditure.

Brace shows that lower taxation, if it comes at the cost of sustained investment

expenditure on education and infrastructure, can result in a measurable decline in

economic growth. To illustratg he quotes V/atkins and Perry Q977) that "no firm will

locate in a region unless the requisite social and physical overhead capital has already been

installed." Brace argues that "short run growth from lower taxes may come at the cost of

long term economic development if expenditure on education and ihfi'astructure cannot be

maintained" (p.149).

Empirical evidence from an emerging series of studies shows that actually increasing state

(or provincial) taxes to finance improved public services, particularly education and

infrastructure, can produce gowt¡ in the rate of private employment, in personal income,

or in the provincial or state economy (Bracg 1997, p. 150). There may also be

unforeseen complexities to the simplistic use of lower taxes as a route to economic

development. For example, growth often creates demands for new public services that
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may outpace the new revenues created by that growth. New employment attracts

in-migrants who may take over 70 percent of the jobs that might have gone to local

residents (Accordino, 1994, Bartih 1991).

A number of commentators point out that incentives for industrial attraction are available

in virtually all economic jurisdictions. This ubiquity means that their value for any one

region versus another is virtually negligible (Kossy, I99¡:I;B.lair, T995; Blakely, 1994).

Industrial location decisions continue to be made on the basis of traditional considerations

such as ready access to suppliers and markets, availability of labour skills, and community

quality of life. Taxes typically rank sixth in priority in such location decisions (Krumholz,

1ee1).

Post-Growth Condition

Economists such as Derek Hum (1984) and Errol Black, @lack and Silver, 1999) argue

that Winnipeg's slow growth is related to a change in the city's role at the center of the

wheat trade. They argue that the prairie region grew as a stapleJed economy based on

wheat production. The manufacturing sectoE centred in Winnipeg, grew primarily to

serve this staple sector through the production of farm implements, work clothing, and

railway stock. Froductivity in the staple sector grew faster than its market, and much of

the labour force in farming became redundant adding to Winnipeg's unemployment levels.

The manufacturing sector has grown more slowly than the staple sector. The challenge

for Winnipeg is now to diversify away from wheat production to other sectors. Many

economists argue that this diversification can occur, but it is unlikely to be as extensive or

rapid as the pre-World War I and the post-World War fI boom years (Leo, et al. 1998b;

Silver and Blacþ 1999).
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A Comprehensive Approach

Lower taxes for the city of Winnipeg are unlikely to serve as a panacea, either for the

recovery of city-wide economic expansion, nor as a means of stemming the decline of the

city's central core. Attempts to manage V/iruripeg's current development problems will

require a curtailment of subsidies for suburban and ex-urban expansion, and a conscious

reinvestment in the city's declining core area.

While core area reinvestment is clearþ necessary, the success of such a program is far

from certain. In the past, a number of well-intentioned programs, supported by large

resources, have failed to achieve a widespread reversal of core area economic decline.

These programs include Urban Renewal (1962), neighbourhood Improvement Program

(1973), Community Improvement Projects (1978), Community Services Contribution

Program (1979), the Winnipeg Core Initiative (1981), and Winnipeg Development

Agreement (1995). As Lyon and Fenton (1984, p.69) state,

whether or not renewal activities fit into a priori comprehensive plan became a
secondary consideration to efforts to attract federal and provincial funds into
municipal coffers. 'When 

the interests of senior governments changed, so did those
of the municipalities

Three levels of governrnent have jointly promised funds of up to $22 million for housing

in the core area Winnipeg over five years (Winnipeg Free Press, Marclu I l, 2000, p. Al).

The provincial government has also created a new single-window funding initiative called

Neighbourhoods Alive! The program provides resources for community groups to

engage in planning and to address housing, employment, community safety, recreation,

and training in specified high needs neighbourhoods in the city (Manitoba, Iggg). If such

programming is to be effective it will be important to draw on five decades of experience,
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both locally and across North America, to identify strategies for inner city development

lhat hav e proven successfu 1.

A survey of successful programs suggests a number of principles that, if carefully applied,

can provide opportunities for success. It is important to emphasize, however, that no two

communities are identical, and that borrowing from other contexts may not always be

appropriate- neighbourhoods are multidimensional and complex social and economic

systems, and neighbourhood renewal is a complex and unpredictable process. The results

of development may take significant time to appear. Being duly cautious about the

uncertainties, it is possible to distill some lessons and principles from inner city renewal

experience that appear promising. The following section will highlight some key issues

and principles that appear to be most salient, and it will illustrate these principles through

brief case examples from promising initiatives.

Two critical issues that must be addressed in inner city development are the compounding

processes of core area decline and the geographic concentration of poverty. These two

issues are central to the dynamics of the urban decline process. Housing is a key

determinant in the social and economic makeup of a central city neighbourhood, and it is

the deterioration of local housing stock that drives decline and creates spatial

concentrations of poverty (Downs, 1999; Krumholz, 1999; Schwartz, 1999). Large scale

reintroduction of housing, both to residential areas, and to declining central business

districts, has been shown to have a significant effect on renewing the economy of inner

city areas (rrousing Policy Debatg 1999, Schwartq l99v; I(rumhoþ 1999; Levin, 1984;

Worth, 1999) To have an impact on urban decline, significant public investment must be

made in core area housing.
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Scattered-site investment, however, of the type undertaken by the Wirnipeg Core A¡ea

Initiative will not effect change in core area cofirmunities. Individual renovations across

the core will not achieve sufficient concentration to have an impact on the local housing

market. Recognition of this principle has led some groups to experiment with cluster-site

development to effect neighbourhood change. The Dudley Street Neighbourhood

Initiative in Boston, for exarnplg referred to this concept as an attempt to achieve "critical

mass" (Medoffand Sklar, 1994). As their plan stated, critical mass is

the process of aggregating sufficient square footage of new or rehabilitated space

to affect the eústing market or create market of its own (pI06)

The Dudley Street group was granted the power of eminent domain by the city of Boston

to expropriate derelict houses. The Dudley Street Initiative was able to aggregate

suffficient sites to construct or renovate enough housing to affect the local housing market.

Critical mass has been an important element of success in the redevelopment of the South

Bronx in New York City (Angotti,l999; Worth, 1999; Schwartz, 1999), and the North

Lawndale ghetto of Chicago (Gloth, 1999). In those inner city neighbourhoods

achievement of critical mass has resulted in a return of market builders and market

purchasers of homes to some of the most decimated neighbourhoods in the United States.

The South Bronx provides a strong example. The borough, containing six districts, is one

of the poorest areas of New York City. In fact it contains the poorest congressional

district in the United States (Schwartz, 1999). During the 1970s the area lost 300,000

residents, or 40 percent its population. Two of its six districts, Morrisania and Tremont,

lost 60 percent of their population. As sociol.ogist Nathan Glazer wrote

(residents) felt they were being driven from their housing by crime, arson, and by
the flooding of buildings as vandals ripped out the plumbing (quoted in Van Ryzin
and Genn, 1999)
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Violence in the area was the theme of a well known movie Fort Apache: The Bronx. The

New York Times commented that the South Bronx \ryas "as crucial to an understanding of

American urban life as Auschwitz is crucial to an understanding of Nazism" (quoted in

Worth, 1999).

From 1986 to 1997 New York City undertook the largest municipally sponsored housing

program in United States. The city made a larger commitment, in dollar terms, to

affordable housing than did the next 50 largest cities combined (Schwartz, 1999; Worth,

1999). By 1989 the city was spending $850 million per year on housing. Its overall plan

was to spend $5.1 billion over the next ten years. Thirfy percent of this amount was

allocated to the South Bronx. The critical mass concept was captured in a statement by

New York Housing Commissioner, Abe Bidermaq who stated

the goal was to rebuild the entire South Bronx - to take every vacant building and

make it viable housing unit (quoted in Wortl¡ 1999)

The outcome of this investment is measurable. In the Bronx the number of units in vacant

buildings fell from 22"596 in 1986, to 4,832 in 1997, a decrease of 78 percent (Van Ryzin

and Genn, 1999). As Robert Worth (1999) writes

driving past the bodegas and vacant lots of Brook Avenue in the Melrose
neighbourhood, you suddenly come upon a solid block of immaculate light blue
houses with gates and welcome mats. Keep driving and you'll see them appear
again and again in different shapes and sizes, like flashes of suburbia amidst the
older tenements. Most of them were built by the New York City Partnership and
are designed for families with an income of about $50,000.

While such moderate income housing was built in the community, 60 percent of the total

funds were spent on housing for the lowest income groups (Van Ryzin and Genr¡ 1999).

The policy has affected housing markets and population in the South Bronx. In

Morrisania and Tremont population increased by nearly 20,000. Housing values in the
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two districts increased by $70,000 in real terms. Across all the districts targeted by the

New York plan housing values increased by $7,000 (Van Ryzìn and Genn, 1999).

While much of the re-occupation of the South Bronx was by moderate income

households, there was little displacement of the poor. Single parent families actually

increased in Morrisania and Tremont, as did the percentage of households receiving public

assistance (Van Ryzin and Genn, 1999). Median household income in the area actually

decreased, and the poverty rate has increased, as the lowest income gfoups returned to the

area to take advantage affordable, but significantly improved, housing.

The South Bronx has also seen a stimulus in other markets. There has been an increase in

bank lending (Worth, 1999). Partly this has been stimulated by the U.S. Community

Reinvestment Act which rates banks on their success in meeting the "convenience and

needs" of low income communities. But partly the activity is due to a renewed

neighbourhood economy. As one banker told Robert Worth "there's a market here now,

because there's a working-class community" (Worth, 1999). Major retail stores such as

J.C. Penney, Home Depot, Old Navy, and Toys R Us, have also retumed to the locality.

The New York Post is building a color printing plant on the main street of the South

Brorx. There is now a beer bottling plant, a fish farfiL and a computer company located

there as well (Worth, 1999). The restoration of sufficient housing, and the creation of

mixed income communities, can begin a process of restoring the local economy

(Schwart¿ 1999; 1997; WorttU 1999; Krumh olz, 1999).

The North Lawndale area of Chicago was the ghetto neighbourhood from which Martin

Luther King launched his northern civil rights campaign in the U.S. in 1966. The area's

mostly black population fell from 125,000 in 1960 to 47,296 in 1990, and the area lost
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half its housing stock over the period (Gloth, 1999). Median family income in 1990 was

$i5,190 or 44 percent of the median for the city. Unemployment was 27 percent. The

poverty rate was the ninth highest for the city which itself was fifty percent higher than the

national rate for the U.S. Thirteen percent of fatalities in the neighbourhood were related

to alcohol or drugs (Gloth, 1999)-

The residential exodus from North Lawndale was accompanied by industrial

disinvestment. Intemational Harvester closed its plant in the late 19ó0s. Western Electric

closed its giant Hawthorne plant on the edge of the community shortly thereafter. Sears

Roebuck moved its head ofüce out of North Lawndale to downtown Chicago in 1973

along with 7,000 employees. They removed their remaining 3,000 employees from their

catalogue operation in the community in 1987. The latter event has been critical to the

redevelopment of the community. Sears tried for years to market its properties in North

Lawndale for commercial purposes, but \ryere unsuccessful. Between 1988 and 1991 the

company formulated a plan, in collaboration with housing developer Charles Shaw, to tear

down its catalogue operations and to construct 600 units of new housing. Sears planned

to sell these properties to market-rate home buyers. As Robert Gloth (1999) writes

rilhat was strikingly different about this plan was its mixture of housing types and

affordability, reaching families with incomes as low as $15,000 and as high as

$80,000. Shaw believed that North Lawndale was marketable and that mixed
income development was the only path to sustainable neighbourhood development
(p. 80)

For community residents, a significant fear was that large scale market-based development

would result in speculation, gentrification, and perhaps wholesale displacement of the

lowest income groups. Sears engaged in extensive consultations with the community and

local church groups to ensure that a mixed income neighbourhood would, in fact, include

significant housing for families with the lowest incomes. The city of Chicago has
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supplemented the development with tax credits, tax increment financing, and municipal

housing loans to ensure even more affordable housing in the area. In 1994 the city

secured $20 million in federal funds to rebuild a 50 block area to the south of the Sears

project. The impact on the housing market has been measurable. From 1994 to 1995

North Lawndale had the second highest rise in average housing prices of any community

in Chicago. Prices rose from $45,000 to $78,000, or 75 percent (Gloth, 1999). Most of

the in-movers have been middle class African American families from other

neighbourhoods and the suburbs of Chicago.

A critical role has been played by the Harrison Steans Family Foundation in North

Lawndale. The foundation chose to focus on this area in an attempt to build an

overarching plan. The foundation is providing $1 million per year to North Lawndale (66

percent of its total grant capacity) with the intent of developing community ownership and

participation by residents, and individual and organizational capacity. The foundation's

plan states a belief that "people are embedded in familieg social networks and institutions,

and communities, ... (and that) healthy communities have multiple components" (Giloth,

leee).

Critical mass has been important in North Lawndale. But like the South Bronx, success

has yet to be fully achieved. Robert Giloth (1999) writes "driving around North Lawndale

in 1998 does not obviously nor dramatically reveal pockets of hope ... what one sees most

is vacant land". As Gloth (1999, p.83)says

Revitalizing inner city communities requires the right balance of favorable external
factors and internal capacities for neighbourhood organization and development
(Keating and Smith, 1996). Community organizing, planning, or development
alone cannot easily overcome the forces of disinvestment in neighbourhoods
experiencing dramatic change.
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Still, Gloth points out that the city of Chicago has bet on North Lawndale as a candidate

for rebinh. The city has allocated a further $50 million to the community and designated

it a primary development area.

Social Canital

The second critical issue that must be addressed in inner city reinvestment is the

compounding effects of concentrated poverty. This can partly be done through

comprehensive social programming directed toward the multiple layers of stress that affect

particular central city families. The concept of "social capital" has provided significant

insight into the approach by which social programming can benefit inner city communities.

While definitions of social capital vary widely, most agree that the concept involves levels

of trust, exchange of information, and nofins of reciprocity, mutual aid, and information

sharing within communities (Gittell and Vidal, 1998; Temkin and Rohe, 1998, CED,

1995). Two forms that are particularly important, according to Putnam, are bonding

capital, the type that brings people closer together who already know each other, and

bridging capital, the type that brings together people who did not previously know each

other (Gttell and Vidal, 1998).

Development efforts oriented to building social capital focus on building more organic

connections ¿Lmong social programs. They provide complementary services to the same

families, rather than discrete services to separate clients (Gtell and Vidal, 1998)

Examples of social capital programs include employment programs that involve social

support, childcarg transportation, small-scale financing nefworking with employers, local

labour market researclr, and follow-up supports for participants after placement in jobs
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(Reid, 1997; Grttell and Vidal, 1998; Medoff and Sklar, 1994). Education programs

include not only remedial classes fbr children, but suppoft for parents to help them

become involved in their children's education. Crime has been shown to be more highly

associated with weak social ties and community disorganization, (residential density,

transience, and single parent families) than with poverty (CED, 1995). Crime prevention

programs focus on developing norms of community affiliation, connection to opportunity

structures, and involvement of residents in recreation with young people (CED, 1995).

If the three levels of government are to significantly affect core area development, then

programs must go far beyond the reconstruction of physical infrastrucfure. It will be

important to build collaborative structures with local organizations that have the capacity

to build social capital. While housing may atûact mixed income residents to

neighbourhoods, community building is needed to restore noftns of trust, mutual aid, and

communication. This can only be built household by household, and street by street, by

community residents themselves. Government will require the aid of neighbourhood

groups, rooted in the community, to achieve this objective.

Economic Diversity

A third principle that complements both critical mass and social opportunity building is an

approach to inner city renewal that consciously builds mixed income communities.

Reinvestment policies introduce economic diversity to areas of concentrated poverty.

This was clearly important in the achievements in the South Bronx, North Lawndale, and

Dudley Street (as well as the Hough area of Cleveland (Krumholz, 1999), and Lake Parc

Lane in Chicago (Rosenbaurq Strohg and Flynn, 1998).
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Conclusion

This chapter has attempted to show that decline and deterioration of Winnipeg's inner city

is not an irreversible phenomenon. While decline is linked to the agtng process of city

infrastructure, it is also exacerbated by policies that stimulate the outward expansion of

the city and corresponding abandonment of the core. Relatively high taxes are more an

outcome of this process than its cause, and while reduction of taxes may slow the process

of ex-urban flight, it will not be sufficient to reverse it. Nor will reduction of taxes

address issues of suburban flight.

The conditions of sprawl and central city decline are not unique to Winnipeg. Such

problems are characteristic of the growth patterns of most North American cities. While

Winnipeg has taken considerable steps, at various periods, to reinvest in its core area, the

city has not come to grips with the expansion dynamics of its urban system. Any new

attempts to invest and rebuild in the inner city must take this reality into account. As

Keating and Krumholz (1996, p.216) state

Our past failures in neighbourhood revitalization are due partially to a lack of
metropolitan perspective. Every president since the 1950s has affirmed his

support for urban neighbourhoods. Such programs as Urban Renewal (1954),

Community Action Program (T964), Model Cities (1966), Community
Development Block Grants (1974), neighbourhood Self-help Development Grants
(1977), and Empowerment Zones (1994) in one way or another were created to
provide support for urban neighbourhoods. All have fallen short because they
have not dealt with the fact that metropolitan problems are linked and that regional
disparities are found in the primacy ofthe regional marketplace in defining people's

worth and entitlements. Building a reform agenda for neighbourhood
revitalization must take these metropolitan factors into consideration.

The allocation of $22 million to build and renovate housing in \ilinnipeg's core area is a

significant commitment. There can be no doubt of the necessity of such a program given
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the rapid deterioration of infrastructure and declining social conditions in the core.

However, if these resources are used for scattered-site development, as they were under

the V/innipeg Core Area Initiative, their effectiveness will be diminished. Investment in

housing is intended to provide decent accommodation for inner city families. A wider

objectìve, however, is for these investments to have a strategic impact on the

impoverished housing market of the core area. To achieve this, investment should be

directed to cluster site development that can achieve critical mass and restore the

attractiveness of core neighbourhoods as places for residence and investment.

Achievement of critical mass can affect local housing markets. Public investment can

serve as a catalyst for this process, but market forces will be necessary to achieve the

sufficient scale for widespread renewal to occur.

As population returns to the inner city, retail investment is likely to follow. The route to

business development is through renovation of housing and the return of population. As

spending power rises in the local economy, businesses will inevitably seek to take

advantage of it. To the extent that these businesses employ local people they will

contribute to the strength of the local economy. The return of business will add to the

attractiveness of the area and this will further contribute to the process of renewal.

A third principle of reinvestment is that it should aim at building neighbourhoods that

reflect economic diversity. This is necessary to mitigate the effects of concentrated

poverty in the inner city and social isolation. Building economic diversity will involve,

firstly, deliberate efiÊorts to develop mixed income housing in the core. Dudley Street,

North Lawndale, the South Bronx, and public housing projects in Chicago, are examples

of the benefits of building mixed income communities. Crime levels, children's school
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performance, and perceptions of personal safety have been measurably improved by a

introducing economic diversity to neighbourhoods (Rosenberg Strohe, and Flynn, 1998;

Leo, et al. 1998a; Downs, 1994). This objective should be incorporated in all core area

development proposals.

Finally, it will be important to make resources available to community organtzations for

the complex work of developing social capital. Employment programming, crime

prevention, recreation programs, support to families, and community advocacy, are

necessary complements to the process of rebuilding physical infrastructure.

A network of agencies currently exists in the inner city that is deeply integrated into the

texture of these communities. These inner city organzations have been poorly resourced

in recent years (Silver, 1999). Redevelopment of the core should include significant

resources for those organzations that are able to develop community capacity. This will

require a collaborative approach on the part of government, and a commitment to

complement the vision and initiative of neighbourhood orgarnzations that are familiar with

the needs ofresidents and are able to provide relevant services.

Inner cþ development is a formidable challenge, both in terms of resources it demands

and its strategic design. Some of the examples in this study zuggest that development can

be successful if these elements are appropriately combined.

More challenging perhaps than the mobilization resources and appropriate planning will

be the development of a political consensus that V/innipeg's current pattern of urban

gowth is destructive to the overall fabric of the urban system. The creation of a balanced

approach to $owth and the return to market incentives in housing, will impose costs on
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those who currently benefit from subsidies to suburban and exurban development. It will

be a challenging political task to advance policies that adjust incentives more in favour of

low income residents of the central city.

The current consensus for development appears to be partly a response to a perceived

crisis in the core area. To move beyond a crisis reaction will require patience, political

will, careful design, and a commitment to community. If these can be sustained, then

redevelopment may be achievable.
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CÉ{APTER.3

Neighbourhood Economic Developrnent

Strategy: William \Mhyte

The North End Housing Project is attempting toapply a comprehensive development

strategy to neighbourhood renewal. In doing so it has drawn on two major theories of the

process neighbourhood decline and revitalisation. The two theories of decline and

revitalisation are illustrated in Figures 3.5 and 3.6. The project has incorporated these

two more specific strategies into a broader approach to economic development. This is

shown in Figure 7. The fust theory of decline argues that neighbourhood deterioration is

primarily an outcome of the operations of urban housing markets. These markets play a

major role in segregating urban populations by incomes and ethnic status (Rothenberg et

al., I99I; Galster, 1996; Megbolugbe, 1996; Vandell, 1995). In low income

neighbourhoods negative externalities compound the problem of concentrated poverty and

create selÊreinforcing cycles of decline and disinvestment. This housing-related aspect of

neighbourhood decline is shown in magenta at the left side of Figure 5.

The second theory of neighbourhood decline is that the social stresses of geographically

concentrated poverty, fear of crime, depletion of population, and isolation from outside

opporrunities lead to a situation in which low income communities lack social capital.

Social capital is broadly defined as networks of mutual aid, norms of trust, the capacity

for collective action" and access to opportunities beyond the community (Gittell and

Vidal, 1998; CED,1995; Lang and Hornburg, 1998, Putnam, 1998; I995a). A lack of

social capital in a neighbourhood means that problems go unaddressed, that families lack

support in times of need, that neighbourhoods do not establish and enforce community
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Figure 5. Neighbourhood Decline Process
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norms, and communities are unable to access opportunities beyond their boundaries

(Sampson, 1997; Briggs 1998). Such a situation can have an adverse impact not only on

the quality of life of a neighbourhood, but also on its capacity to develop economically

(Wilson, 1997). Social capital deficits and housing market dynamics can interact in

mutually compounding manner to reinforce the process of decline. Temkin and Rohe

(1998), for example, have shown that lack of social capital in a neighbourhood can have a

negative impact on housing prices. The decline of social capital is shown in blue at the

right side ofFigure 5.

The North End Housing Project is attempting to address neighbourhood decline by

intervening in the neighbourhood housing market and by building social capital. These

two strategies have been combined with an overall approach to economic development in

which local production is used to meet local basic needs. It is expected that the project,

given adequate financial investment and careful attention to community development, may

achieve some measurable results in slowing the process of decline in the William Whyte

neighbourhood.

This chapter will describe NEHP's Alfred Avenue revitalisation strategy. The Alfred

Avenue project is situated on a two-block section of housing within the William White

neighbourhood (please see Map 1). NEHP is has renovated 10 houses in this section, or

12.7 percent of the total of 61 houses on the two blocks. NEHP has also worked to

secure grants for fifteen homeowners on the block, bringing the total number of renovated

homes to 25, or 45 percent of the total. The Alfred Avenue project is one cluster among

a number throughout the William Whyte neighbourhood in which NEHP and other groups

are involved in non-profit renovation work. It is anticipated that the cluster approach may

develop street-block level impacts in terms of positive externalities and community

52



~, CITY DF WINNIPEG ~. I
~~~~ PLANNI"'G. PRa>ERTY & DEVELOPMENT DEPT. HYTE -. f; ._1 \ '\.. ':':':': _ WILLIAM W'" I 1

'!f ~... " H,._--..-.,~' ...... '.'-' '.' _ -'''_ ..~-.- . - ,
r,._ a •• ......t _c _, _ .... &_.
OWl"'" IV· "' ..,,,.. "9H"""OOQ"" -"\I I.NC) IlflJDlAlIOtsrRllaS I

_a_ - ..... OChr-ey ........ • .-1 "',... __"



development, and that the collection of clusters throughout William Whyte may have

similar effects across the neighbourhood.

This chapter will first develop a rationale for each component of the strategy based on the

research literature. It will then identify some specific goals within each strategy and relate

these to the literature. Finally, the chapter will describe approaches that other researchers

have used in creating operational definitions for key objectives. In this way this section

will survey the literature and attempt to link theory, practice, and measurable outcomes.

Housing Market Theory of Neighbourhood Decline.

Rothenberg, Galster, Butler and Pitkin (1991) have argued that neighbourhood decline is

an outcome ofthe dynamics ofthe local housing market. This, in turn, is integrally related

to a wider system of submarkets across a metropolitan area. This view is shared by a

wide range of researchers (Downs, 1999, 1997; Krumholz, 1999; Orfield, 1997, Galster,

1996; Megbolugbe, 1996; Vandell, 1995). The process is shown in the magenta section

of Figure 5. The theory has its origins in the urban sociology of Burgess and Muth, but

was developed in its most comprehensive form by William Grigsby (Megbolugbe, 1996;

Grigsby, Baratz, Galster, and MacLennan; 1987). According to the theory, new

construction occurs primarily at the periphery ofcities to take advantage of open land and

more spacious lots. As more afiluent families move to these new localities, older housing

is left to families of lesser means. In this way the housing market "filters out" more

affluent residents to newer parts of the city and spatially concentrates lower income

groups in older geographic areas (Vandell, 1995). As housing infrastructure ages and

populations become increasingly low income, the rents commanded by older structures are

often insufficient to cover major repairs (Mills and Hamjlton, 1994).
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Both owner-occupants and landlords must make economic decisions about whether to

invest their resources in the local neighbourhood, or to use them elsewhere (Mills and

Hamilton, 1994; Megbolugbe, 1996). Such decisions depend on property values, and on

expectations about whether such values will increase or decline (Galster, 1996; Vandell,

1995). The deterioration of one or two properties in an area can send a signal to the

whole locality that the area is beginning to decline, and this can affect decisions by other

owners as to whether to invest in major repairs. Each property that deteriorates,

therefore, imposes external costs on other properties that surround it. In this way small

pockets of decline can spread in a self-reinforcing process (Galster, 1996; Vandell, 1995;

Rothenberg, et. al. 1991).

The North End Housing Project, in collaboration with other non-profit housing groups,

will attempt to renovate sufficient housing in clusters in the William Whyte area to have

an impact on the neighbourhood housing market. While providing immediate benefits for

the occupants of the housing, the project will also attempt to create positive externalities

and to affect investment decisions of other property owners. In this way significant

reinvestment may begin, and the cycle of decline in the area may be slowed or possibly

reversed. This reinvestment process is shown in the tan coloured section ofFigure 6.

Can and Megbolugbe (1997) studied 944 housing transactions within a three-month

period in Miami, Florida. They developed a hedonic pricing index that included a spatial

parameter. The spatial component was intended specifically to take into account positive

and negative externalities within local housing markets.
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The accuracy of conventional indices that included structural characteristics and

neighbourhood attributes, was increased by this spatial parameter between 13.9 and 17.9

percent, depending on the index (Can and Megbolugbe, 1997). The authors found that

the similarity of prices increased in proportion to proximity to other properties, regardless

of structural and locational characteristics. It is therefore reasonable to assume that

upgrading a significant number of houses within a neighbourhood can have an impact on

investment decisions, and ultimately on property values, of other homeowners in the

immediate locality.

Housing price impacts will be measured by the percentage change in average house prices

within a specified geographical radius of the Alfred Avenue project, as recorded in the

Winnipeg Real Estate Board's Active, Pending, Sold, and Expired Listings (WREB,

2000).

Social Capital and Decline

The Committee on Economic Development (1995) in the US has described what it calls a

"new understanding" of distressed conmmnities and a "sea change" in the way that

neighbourhood problems are addressed. The Committee argues that the new

understanding begins with observations about non-distressed communities that foster

rather than inhibit positive outcomes among residents.

Such communities encompass many relationships and institutions by which
residents share information, work toward common goals, and acquire needed
support. They are not isolated from the society outside their borders and residents
maintain and utilize resources and contacts from across their metropolitan areas.
Through these mechanisms, formal and informal, healthy communities identify and
address problems, reinforce social norms, and promote productive lives for
individuals and their families.
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Figure 6. Neighbourhood Redevelopment Process

In-migration from

other parts of the city

t

I NEHP I
I

t
Home

ownership
program

Investment
in housing

I
~

.W "~tt, 1
:~ ;'

j

i j

L ..J

Positive
External

ities

~ .Increased
property
values
and
rents

Increased
Maint
enance

~...

I

Community
Renovat I I

tions

Housing Market Investment Social Capital Development



The concept of "social capital" was used by the Committee to zummarise this set of

interrelationships in nondistressed communities. The concept was first used in nineteenth

century sociology and later revived by Jane Jacobs in her 1961 critique of urban design

(Lang and Hornburg 1998). James Coleman utilised the concept in his sociological

studies on education in the 1970s (Portes, 1998). Social capital has been given its most

recent and well-known application in the work of Robert Putnam (1998, 7996, 1995a,

1995b, 1993). In his research on governance and economic development in ltaly, and its

relevance to the US, Putnam has drawn attention to the important role that social capital

may have for economic development.

Putnam (1995) cites numerous studies of rural development that show the importance of

indigenous networks of grassroots associations. He argues that these

can be as essential for growth as physical investment, appropriate technology, or
(that nostrum of neo-classical economists) "getting prices right" (p. 65).

He cites studies of the rapidly growing economies of East Asia and points out that such

analyses regularly underline the importance of dense social networks for the success of

development. Such networks foster trust, lower transaction costs, and speed information

and innovation. Futnam (1995, p.65) finds a similar pattern among innovative high-tech

western industries such as the "network capitalism" of Bennetton and the Silicon Valley.

Knack and Keefer (lgg7) and Wilson (lgg7) have sought to verifr these findings through

separate research and analysis.

Putnam (1998, 1995) refers to a body of literature that indicates that many inner city

neighbourhoods may be deficient in social capital. Fear of crime can cause families to
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disengage from community activities and become socially isolated (Wilson, 1996; 1987).

The large-scale relocation of low-skill, entry-level employment from the inner city areas to

the suburbs has meant that central city residents are increasingly geographically separated,

not only from employment locations, but also from the social networks through which

information and access to such employment is made available (Harrison and Weiss, 1998;

Melendez and Harrison, 1998). The outmigration of relatively better educated and better

employed residents from inner city neighbourhoods has meant a loss of other important

network contacts for those who remain in central cities.

Much of Putnam's discussion of the relevance of social capital to inner cities builds on the

earlier work of William Julius Wilson (1996; 1987). Wilson documents the "spatial

mismatch" of jobs and skills in central cities across North America. Unemployment is

growing in central cities, while low-skill entryJevel job growth is occuring mostly in

suburbs. Wilson documents increasing concentrations of poverty and social isolation of

inner city residents. His work has been extended by numerous researchers including

Abramson et al. (1995) Kasarda (1993) and Orfield (1997).

Wilson believes that the concentration of poverfy and social isolation have resulted in a

deterioration of the social fabric of low income communities. His in-depth research

through the Center for the Study of Urban Inequality at the University of Chicago, was

canied out among 2,490 inner city residents in Chicago. The researchers found that

impoverished, high crime neighbourhoods had relatively low levels of involvement in

structured community activities. These are considered important for achieving collective

community objectives, and for enforcement of informal social control (Sampson, 1997,

Sampson and Raudenbust4 1997; Wilsorq 1996). The neighbourhoods were also found to

have low levels of contact with mainstream society. These types of social networks are
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considered important for accessing resources from outside the community. While V/ilson

found shortfalls in these forms of social capital, his researchers found that inner city

communities in Chicago had relatively high levels of social integration in terms of local

neighbouring and support.

While other research generally supports Wilson's findings (Harrision and Weiss, 1998;

Briggs, 1998; Briggs and Mueller, 1997; Lang and Hornberg 1998; Temkin and Rohe,

1998) considerable variation has been found in levels of neighbouring and social support

in other inner city communities. Many studies have found substantial deficiencies in these

forms of social capital as well (Sampson, 1997;Bnggs and Mueller, 1997). The decline

of social capital and its effects on housing, is shown in the blue section at the right hand

side ofFigure 5.

Gtell and Vidal (1998) have stated that since the publication of Putnam's work

There has been a virtr¡al industry of interest and action created around the

implications of his findings for the development of low income communities

The Local Initiatives Support Corporation (LISC) in the U.S., for example, has launched

a national demonstration projeø in three localities where community development

corporations (CDC's) have well-established track records in renewing housing, but need

more work in building cornmunity (Gitell and Vidal. 1998). The Ford Foundation has

sponsored a four-city initiative which seeks to "bridge the traditional separation between

human services and physical revitalization" (Chaskin and Joseph, 1995, p.1000, quoted

and Gittell and Vidal, 1998, p. 41). The Surdna Foundatioq and over a dozen other

foundations in New York City, have launched the Comprehensive Community

Revitalization Program (CCRP). CCRP works with five mature CDC's throughout the
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city. The network attempts to broaden the impact of development beyond assisted housing

by building bridges among residents and neighbours and facilitating progÍams such as

job-readiness and placement, homeownership skills, and neighbourhood problem-solving.

The program also identifies common advocacy objectives among the communities and

helps in addressing them (Gttell and Vidal, 1998).

The virtual "industry of interest and action" around social capital referred to by Gtell and

Vidal has produced considerable research into the dynamics and dimensions of social

capital and its connection with economic and social development. While much has been

learned from this research, there are many issues yet to be explored. Lang and Hornberg

(1998), for example, argue that there is a need to standardize definitions and measurement

of social capital, and to identify key actors for building and promoting it. Putnam (1998)

argues that, in spite of finding powerful correlations between social capital and desirable

outcomes such as street safety, job creation, and neighbourhood redevelopment, we know

little about how social capital actually produces such effects. Research is needed into the

different forms of social capital, such as informal and formal, function-based and

place-based, bridging and bonding. trutnam (1998) argues further that, while it is evident

that social capital can increase or decrease, we have little understanding of how to create

it deliberately.

Putnam is somewhat pessimistic about the possibility of intentionally creating social

capital. He believes that the phenomenon may take generations to take root and grow.

Others, such as Harrison and Weiss (1998) Briggs and Mueller (1997) Gttell and Vidal

(1998) believe that cornmunity based organizations (CBOs) and community development

corporations (CDCs) are demonstrating some success in developing social capital in

distressed neighbourhoods.
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The North End Housing Project will attempt to address the infrastructure needs for

adequate housing in the Alfred Avenue neighbourhood. It will also attempt to strengthen

and develop social networks among residents, and to build neighbourhood social

structures through which residents can take collective action on coÍtmunity issues. Such

neighbourhood-based organizational networks are necessary for addressing community

problems and for accessing resources from outside the community. While the issues to be

addressed through such networks are yet to be fully identified, the most important

objective is their development. As community needs are identified these networks may be

activated to address them. As concrete issues are addressed, the networks themselves will

be strengthened. Currently, the networks are addressing housing needs of residents, and

recreational and culural needs of Aboriginal youth.

Typical issues that have been addressed by social capital development include

enhancement of neighbourhood safety (\ù/ilson, 1996; Sampson, 1997; Sampson and

Raudenbush, 1997; Bursik and Grasmick, 1993), access to employment (Reid, 1997;

Harrison and Weiss, 1998; Melendez and Hanisoq 1998), and access to fi.rrther resources

for community investment (Gttell and Vidal, 1998; Kirumholz, 1996; Medoffand Sklar,

1994). NEHP will maintain the dual objectives of building community capacity and

addressing specific concerns. The pdect will draw on insights obtained from research on

social capital to plan such interventions and to measure outcomes.
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Strengthening the Economic Structure

A third theory that has shaped the development planning of the North End Housing

Project has been an overall strategy for economic development. The strategy was chosen

from among a variety of approaches that are compared in the literature.

Douglas (1995), Blair (1995), and Davis (i993) and Loxley (1986) argue that the

approach that has dominated most economic development theory has been a focus on

building the economic base of a community. Such an approach assumes that export

markets are the primary source of growth for a small community. Export activities are

referred to as "basiC'to the local economy. As Blakely (1994, p.135) writes

"the best job creation strategy is one that stresses increasing "basic" employment.
Basic employment is associated with business activities that provide services
primarily outside the local area via the sale of goods and services

Non-basic activities are those whose products are sold within the local economy. They

are seen as economy-serving rather than economy-building (Blakely, 1994). The

assumption in this approach is that basic activities bring new income into an area (Davis,

7993; Blair, 1995) and allow the cornmunity to purchase items that it does not produce

for itself.

Export-promotion is advocated in economic base approaches because communities are

expected to take advantage of large markets outside the local economy, and through

increased sales, to be more likely to achieve economies of scale in production. Pursuing

large export markets beyond the local economy is expeøed to enable a community to

focus on its comparative advantage. Consumption needs may then be met through

imports from other communities that are similarly focused on their comparative
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advantage. The whole approach is thought to create efficient allocation of resources

across regions. Over time the local economy is expected to diversifii around its economic

base.

In economic base models, the ratio between basic and non-basic activity is assumed to be

constant (Blair, 1995; Davis, 1993). An increase in export income is expected to produce

a proportional increase in local economic activity through cycles of respending. The ratio

of local spending to export income is referred to as the multiplier. It is the multiplier that

is considered to be constant (Blair, 1995; Davis, 1993; Loxley, 1986). In reality,

however, the value of the rnultiplier depends on levels of leakage from the local economy

through purchases of imports, payment of taxes, and the retention of income as savings by

local residents @lair, 1995; Douglas, 1995; Davis, 1993). The respending pattern

depends on the strength of linkages within the local economy. Leakage from the local

economy is shown in Figure 7.

Davis (1993) and Blair (1995) argue that the economic base approach is particularly

limiting in its assumptions. By assuming that the local multiplier is a constant, the

approach ignores opportunities to build the local economy through investment, through

closing income leakages, through tightening linkage structures, or through import

substitution (Fairbairq 1 99 | ; Kinsley, 1997 ; LorJey, 1 986).

Import substitution is an approach in which the community begins to supply locally, what

was previously imported. As Loxley (1986) points out, the advantage of zuch a strategy

is that a ready-made market exists for the commodities and the market is known and

quantifiable.
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Import substitution can be strengthened further if investments are made in economic

activities that can maximize backward, forward, and final demand linkages. Backward

linkages are opportunities to provide inputs to local production. Forward linkages are

opportunities to purchase of the outputs of local production (Blakely, 1994; Blair, 1995;

Davis, 1993). Final demand linkages are sales to purchasers who do not process the

commodity further. All linkage-building increases the local multiplier.

Fairbairn et al. (1991) provide an example of such an approach. Attracting a new industry

to a locality may increase cornmunity income directly by 5 percent. If the multiplier is

1.25 percent, then the total benefit to the community would be an increase in income of

6.25 percent (1.25 x 5). Another industry may add only 2 percent directly to local

income. But if the industry can strengthen linkages among local suppliers, it may increase

the multiptier slightly from 1.25 percent to 1.3 percent. The total effect from this

investment would be an increase of 6.6 percent in community income (2.6 percent from its

owlr volume, and 4 percent from tighter community linkages). Such a

community-building approach may bring in less income directly, but it may produce a

larger overall increase in local income through greater local circulation.

An import substitution approach can be enhanced even further by questioning the current

pattern of demand that exists in the local economy. The demand pattern is usually

determined by the income distributioq and by the range of products available in the wider

market (Loxley, 1936). Current demand may be dominated by the purchase of luxuries by

the affiuent, and by a shorrfall of demand for basic necessities among low income

residents. Commodities such as housing healthcarg education, nutritious food products,

and other items, are examples of basic needs. It will be important for community-based

development to invest specifically in meeting the basic needs of the community. Such a
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strategy moves beyond simple import substitution towards an approach that Loxley

(1986) has referred to as convergence. This is in contrast to a divergent economy in

which production satisfies outside demand and local consumption is supplied by imports.

A convergence approach is one in which local production is directed toward meeting local

basic needs.

Currently 60.8 percent of housing in the William Whyte area is rental. (City of Winnipeg,

2003). 79 percent of this rental stock is absentee-owned (NEHP, 2000) This means that

approximately 48 percent of community expenditure for housing leaves the

neighbourhood in housing costs and profits for landlords .

According to the 1996 census, 17.6 percent of housing in William Whyte was in need of

nrajor repair (Statistics Canada,2000). This is virtually double the city average of 8.9

percent, and is the second highest level in Winnipeg (after census ttact 42 at 20-5

percent). 63 percent of renters in the area spend over 30 percent of their income on gross

rent (Statistics Canada, 2000). For Winnipeg the average is 43.5 percent. According to

CMHC (2000, TggT) a household that spends over 30 percent of gross income on

housing, or whose accommodation is in need of major repair, is considered to be in "core

need" (Carter, 1997).

By focusing on housing, NEFIP is retaining local income and resources for community

use. It is building backward linkages by creating a renovation company that hi¡es local

residents for renovation work. The project is meeting basic needs for the lowest income

residents of the community by providing decent and affordable shelter. The project will

attempt to slow outmigration and disinvestment by creating positive externalities in the

locality. The residents hired for renovation work were former social assistance recipients
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who were specifically trained to work in the program so that the project is imparting basic

skills and helping residents to overcome dependancies.

As of 200l,the project intended to renovate up to 125 houses over five years. NEIIP

wouldcharge an average of $479 per month for these homes, which was equivalent to

average rent for the area (Statistics Canada, 2000). Approximately 70 percent of rent

charges wouldbe applied to mortgage interest, property tax, and insurance. The balance

wouldbe held in reserve for maintenance, replacement, and management costs.

Management costs contributed to a salary for a local resident who was in training as a

properfy manager.

These \ilere resources that previously left the community in the form of salaries and

profits. On 125 houses, this would amount to $215,550 annually that wouldbe retained

for community reinvestment.

NEHP will attract up to $6.6 million for housing renovation in the community ($3.5

million in government subsidies and $3.1 million mortgage financing). Forty-two percent

of this amount, or fi2.7 million wouldbe spent on renovation labour. The balance wouldbe

spent on acquisition of properties and on construction material, In 2001 all of the

project's labour was hired locally, except the lead carpenter. Earnings of renovation

crews, local contrac'tors, and local subtrades are shown in Table 3.1.
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Table 3.1 Amount Spent on Local Hiring for Renovation Work in the First 5 Years

Year NEIIP Reno Earnings Local renovator Earnings Subtrade Earnings TOTAL
crew contracts peryear contracts peryear contracts peryeaf

per yearper year per year

1999
2000
2001
2002
2003

TOTAL

10

10

10

10

10

129,644
r29.644
129,644
129,644
129,644

648,222

23t,289
276,347
2'16,347

276,34',7

l,l5l,M6

15

20
20
20

10

25
3A

30
30

92,116
194,466
259,289
259,289
259,289

927,332 2,772,00

Residents would also accumulate equity in their homes over five years. This was

projected in Table 3.2. Again, this amount, totalling $193,000 by year 5, represented

resources that were captured for community use.

Thus significant resources in housing investment, housing upkeep costs, local wages, and

capital accumulatiorL were being retained in this project for community use, and the

outcome of this work was production to meet the shelter needs of local residents.

Tabte 3.2 Accumulation of Equity for Participants in the First 5 Years

Year Houses Cumulative
renovated houses

peryear inproject

Equity to accumulate by 2003
per house

(by fifthyear)
all houses

(by f,fth year)
(b) x (c)(a) (b) (c)

1999 l0
2000 25
2001 30
2002 30

2003 30

10

35

65
95

r25

3,174
2,435
1,69'.7

1,120
538

TOTAL

3r,740
60,875
50,910
33,600
16,140

t93,265
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The Intervention Strategy

Apart from the general approaches discussed above, there are number of specific

objectives that NEFIP will attempt within its overall strategy. These objectives are the

subject of considerable discussion in the research literature on housing projects and

community economic development.

Homeownership

Rohe and Stewart (1996) studied the relationship between homeownership and

neighbourhood stability. The authors extensively reviewed the research on

homeownership. They also conducted their own analysis of correlations between

owner-occupancy and neighbourhood conditions across 2,569 urbanized, non-affluent

census tracts in the U.S. between 1980 and 1990.

In their review of the literature, Rohe and Stewart (1996) found consistent differences

between homeowners and renters in terrns of household behaviour and community

involvement. They were careful to point out, as do Rossi and Weber (1996), that research

also shows that homeo\¡iners differ from renters on a fundamental range of variables

including socio-economic status, expectations of mobility, family size, marital status, age,

race, and numerous others. While it is possible to control for many of these variables, the

consistent and extensive differences between homeowners and renters means that one

cannot ultimateþ nrle out the possibility of selection bias as the explanation for effeøs of

homeownership on communities. Nevertheless, the research does reveal consistent

differences between homeowners and renters in terms of individual behaviour and
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interactions within neighbourhoods. This suggests that homeownership, itself, may be

important for neighbourhood stability.

The literature review conducted by Rohe and Stewart shows that homeowners maintain

their properties at a higher standard than do either landlords or tenants, and they spend

more on household repairs than do landlords. Homeowners participate more extensively

in neighbourhood organizations, they associate more on an informal basis with other local

residents, and they feel a greater sense of commitment to local communities than do

renters. Owners generally have much higher levels of residential satisfaction than do

renters. Finally, the strongest and most consistent findings are that homeowners are

charactenzed by less housing mobility (i.e. longer tenure). Rohe and Stewart (1996)

argue that this is consistent with a theory that homeowners have both economic and use

interests in residential property, while landlords have only economic interests, and renters

have only use interests.

The findings on property maintenance levels are of particular relevance for NEFIP.

Galster (cited in Rohe and Stewart, 1996) has argued that

if non-trivial numbers of previousþ rented dwellings are converted to
owner-occupancy in a given neighbourhood, one can predict that the overall levels
of upkeep in that area will be enhanced greatly. The expected impact is likely of a
much larger degree than would ensue even from dramatic increases in resident
socio-economic status, optimistic neighbourhood expectation, or neighbourhood
cohesiveness ... indeed, expanding the number of homeowners appears to be the
single most potent means for encouraging the upkeep of dwellings in a

neighbourhood. And the differences are even more dramatic when considering
low-income occupants.

Rohe and Stewart's (1996) own research shows significant effects of homeownership on

neighbourhood stability. The researchers measured stability in terms of the percentage of
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occupied units in a fiact where the current householder had resided for more than five

years. The researchers controlled for age of householders, the presence of children, the

mean number of bedrooms, the age of housing, the completeness of plumbing, household

income, and race. They found that homeownership explained more than half (R2: .56) of

the variance in length of tenure in neighbourhoods. Other factors that affected tenure

were crime levels and career situations.

The authors also compared changes in ownership rates in 1980 to property values in

1990. Since rising property values attract homeownership, and the two variables are

endogenously related, the researchers used a two-stage model to analyse the effects. They

first calculated predicted homeowner rates in 1990 using changes in property values and

housing characteristics from 1980. They then estimated changes in property values based

on predicted homeowner rates from the first calculation. The study found, after

controlling for a wide variety of variables, that each percentage point increase in

homeownership in a census tract raised property values by $800.

NEIIP will encourage homeownership among all participants in its project. It is expected

that ownership status will contribute to the neighbourhood in terms of stability of tenure,

increased maintenance, increased participation in community social life, and residential

satisfaction. These effeøs, in turn, are likely to contribute to increased neighbourhood

property values.
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Access to Credit

Temkin and Rohe (1998) found that communities in which mortgage capital was more

readily available were less likely to decline over a ten-year period than were others where

mortgage finance was more difficult obtain.

The Canadian Coalition for Community Reinvestment (1999) argues that a lack of

available mortgage credit is a major impediment to the production of affordable housing in

Canada.

Financial institutions will generally not consider an applicant for a mortgage if the

mortgage pal'rnents (gross debt service) would be higher than 32 percent of the

applicant's income. ... yet the majority of low income households, particularly
single mothers and young families, must pay significantly more than this on

housing costs, whether in rent or in mortgage payments. ... There is no significant

statistical evidence that people payrng more than 32 percent of income toward
housing or mortgage costs have higher default rates.

NEI{P will act as an intermediary on behalf of low income families in obtaining credit for

homeownership. It will renovate homes to adequate standards, sponsor low-cost

mortgages, screen tenants for credit risk, and provide opportunities for participants to

create five-year payrnent histories. The project will also agree to repurchase homes in the

event of default. This should provide significant securityto the lender.

In spite of these safeguards, however, it is still questionable whether any traditional

financial institution would have provided loan capital to the North End Housing Project or

its tenants. As Vidal (1995) states

it appears that many conventional financial institutions need to relearn how to do
business in poor neighbourhoods. Thoughtful bankers faced with the hard facts of
unequal access to credit admit that many commercial banks to not know how to
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evaluate the credit history of prospective low income borrowers, are not well
equipped to evaluate the risk of business loans in low income neighbourhoods, and

àÍe not well positioned to do effective outreach and marketing in those

neighbourhoods. The leading-edge CDFI's (community development financial

institutions) are demonstrating that it is possible to do business profitably in low
income neighbourhoods and neighbourhoods of colour.

Significant community organizing has succeeded in electing a community oriented board

to the fusiniboine Credit Union. The institution has altered its lending policies to actively

promote neighbourhood revitalization (Assiniboíne Credit lJnion, 1999, p.l). This is

reflected in the Annual Report of 1999 which states

'We continue to unfold a model of socially responsible financial services ... We

continued to expand our involvement in neighbourhood revitalization projects.

We played a major role in the establishment of community development initiatives
and bolstered our effort to provide financial services to those generally not well
served by financial institutions (Assiniboine Credit Union, 1999, p.1).

The availability of mortgage credit to participants in NEIIP homeowners project is a

critical aspect of the overall revitalization of the locality.

fncome Assistance

It would appear that NEHP is the only homeownership program in Winnipeg that is

specifically available to families on social assistance. This is important because such

families are, by definitioq those in greatest need. Most homeownership programs require

at least one family member of participant households be employed. To make ownership

available to assistance recipients, NEFIP has advocated with the Department of Family

Services and Housing for changes to the Employment and Income Assistance Aø.

Examples of issues are as follows:

(a) Acquisition of a major fixed asset (.q,rtty in a house of approximately $4,500)
should not be subject to a penality.
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(b) Treatment of the NEHP program should be similar to another program,

Canada Mortgage and Housing's Rural and Native Housing Program
(Manitoba, 2000 Section 19.1.22)

(c) The practice of placing a lien on the principal portion of the mortgage should

be ended as has been done in Saskatchewan (Manitob4 2000 Section 19.1.11)

Preliminary discussions with the Department of Family Services have been positive,

although no formal changes have yet been announced.

Building Social Capital

The literature on social capital and community organizing provides some support for

attempts by community groups to build social ties and networks within localities. This

section will review the literature on some of these initiatives, and will indicate various

means by which attempts have been made to build social capital in other localities. This

section will also outline how outcomes have been measured.

Temkin and Rohe (1993) developed a measure of social capital that they referred to as

"sociocultural milieu". The measure consisted of items drawn from the Pittsburgh

Neighbourhood Study. This large-scale survey studied 5,896 heads of households across

the city of Pittsburgh. The large sample size and sampling strategy provided data that

'were representative at the census tract level. The survey evaluated the sense of

community and the social fabric in terms of the percentage of residents who felt strongly

attached to their neighbourhood; visíted with neighbours; were helped with small tasks;

who discussed neighbourhood problems; who had friends in the neighbourhood; and who

worked, shopped, or pursued recreation in their neighbourhoods.
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Temkin and Rohe hypothesised that neighbourhoods that were low in social capital would

show greater decline over a ten-year period than neighbourhoods where social capital was

stronger. Social capital, ìt was reasoned, would allow neighbourhoods to mobilize more

effectively against threats from crime, physical deterioration, or diminished public

resources. Lower crime rates and healthier social environments would be capitalized into

the value of housing in the neighbourhood. The dependent variable in the study,

therefore, was housing price changes between 1980 and 1990.

The regression analysis indicated that social capital, as indicated by the composite

measure, had positive and significant effects on housing prices. Neighbourhoods with

relatively large amounts of social capital are less likely to decline when other factors were

held constant. The regression containing the social c,apital variable had an adjusted

R-square that showed housing prices eight percentage points higher than the regression

with control variables alone.

Briggs and Mueller (1997) attempted to measure the outcome of attempts by three

established CDC's to build social capital. The researchers compared neighbourhoods in

which CDCs were active with matched comparison areas where no intervention had taken

place. They used a mixed methods approach in which surveys were conducted, and

ethnographic data were used to extend and interpret the findings.

From a review of the literature Briggs and Mueller (1997, pp.l4-15,203-209) show that

social ties, whether close or casual, are very difficult to build. This is the case in affluent,

medium, or low income communities. Not only do residents of low income communities

struggle with the isolating effects of crimg joblessness, and high population tumover, they
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also value their privacy and are wary of intrusive, demanding relationships with their

immediate neighbours.

Briggs and Mueller found, however, that two of the CDCs in their study were able to

significantly increase networks within realistic parameters. Two neighbourhoods where

CDCs were active had a statistically significant higher proportion of residents who knew

seven or more people well enough to speak to them occasionally, than did comparison

neighbourhoods. In one community, a statistically highly significant 40 percent of

residents knew ten are more persons in the neighbourhood well enough to speak to them

occasionally. As Briggs and Mueller (1997) argue

In the context of social relationships, "casual" should not be taken to mean

unimportant. Not only can casual ties be important sources of information
Granovetter (1973,1974) butthey appear to be a source of security and familiarity
in threatening neighbourhoods (Merry, 1981). Neighbours may be important

without being "close." ... previous studies also provide evidence that poor peoples'

networks are smaller overall and more strained, from a social support standpoint,

than those of higher income people.

NETIP will assess its social capital-building efforts through surveys and ethnographic

research in the Alfred Avenue neighbourhood and in a comparison neighbourhood in

which no CED intervention has occurred. It will build on some of the survey items and

measurement techniques utilized by Temkin and Rohe (1998) and Briggs and Mueller

(1ee7).
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Employment Development

A social capital type program that addresses the compounding effects of poverty and

social isolation is a new generation of workforce development programs (Harrison and

Weiss, 1998; Melendez and Harrison, 1998; Reid, 1997). These programs have achieved

significantly improved results over earlier models. Conventional workforce development

models have assumed that employability was primarily an issue of imparting necessary

skills to structurally unemployed people. Problems were defined in terms of the skill

deficits of participants.

A new approach recognizes that one of the most critical aspects of finding employment is

gaining access to the networks that employers use to contact and recruit new workers.

Irurer city residents tend to be disconnected from these networks by geography and social

distance (Wilson, 1996; Briggs and Muelle¡ 1997; Hanison and Melendez, 1998).

IVorkforce development programs have significantly enhanced their success by focusing

on recruitment and hiring networks.

As Harrison and Weiss (1998) state

conventional underlying models and beliefs about how labour markets work,

especially for poor persons of colour, are inadequate, if not plain \¡/rong. For

these populations especially, workers are not hired through what economists call

"queues," ... rather, they are hired through intersecting social and business

networks of various kinds.

The implications of this view are profound. Not orùy does theorising about social

networks offer a radically different way of understanding how labour markets

work in reality but also it calls for entirely different policy approaches to the

problem. These approaches emphasize acting on the social structures through

which people are processed rather than focusing centrally on the "disabilities" of
the poor.
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The Centre for Employment Training (CET) in San Jose, California raised incomes for

in¡er city Chicano youth by 33 percent, compared to the 15 percent achieved by the U.S.

Department of Labour's Job Corps. The Centre achieved a $6,700 increase in annual

earnings for criminal offenders and high school dropouts, and these increases persisted for

four years after job placement. This was far greater than the performance of 13 other

programs evaluated nationally by Manpower Demonstration Research Corporation, the

company that evaluated federal welfare-to-work legislation across the United States

(Melendez and HarrisorL 1998).

Harrison and Weiss (1998) reviewed ten such programs. CET is typical of the ten. They

found two elements in CET that they believe accounted for its unusual success. First, the

organization had become deeply integrated into the trusted training and recruiting

networks of well-established companies such as Pacific Telephone and Telegraph, IBM

Lockheed, General Electric, United Technologies, and Pacific Gas and Electric. And

second, CET was deeply imrnersed in the social, political, and cultural networks of the

.West 
Coast Hispanic movement. In fact, CET grew out of the migrant farm workers'

organzngactivities that eventually led to the United Farm Workers of America (UFW).

Harrison and'Weiss (1998) argue that intermedia¡ies can function as bridges between the

networks of employers and unemployed persons. The most appropriate intermediaries to

fill this role are community-based organizations (CBOs), and community development

corporations (CDC's).

During the last ten years, these and other community-based groups have begun to
seek out partnerships, collaborations, and "strategic alliances" with other CBOs,
with schools and colleges, and with private companies located within
neighbourhoods, across the city, in the suburbs, and ever¡ in some cases, across

state and regional borders. In short, CBOs have increasingly entered, or created,
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inter-organizational and boundary spanning networks. They have done so in many

fields, of which the employment training area is only one.

In its social capital building initiative, NEHP will discuss with local residents possibilities

of developing local employment networks to access employment opportunities across the

city. Programs will attempt to bridge the structural distance that separates inner city

residents from employment. Specifically, NEHP will attempt to make contact with

Aboriginal youth through culturally-based activities. This project will attempt to help the

youth identift their personal strengths and interests that the program may channel to

opportunity structures within the wider community.

Social Capital and Neighbourhood Crime

Recently considerable attention has been paid by researchers to the connection between

social capital and neighbourhood crime (Sampson, 1997, Sampson and Raudenbush,

1997; Guena, 1997; Bursik and Grasmick, 1993; Furstenberg, 1993). It has long been

evident that crime levels vary in relation to neighbourhood social conditions such as

poverty, residential mobilþ, housing density, and percentages of single parent households

in the locality (Sampson, 1997). More recently, a number of researchers have found that

social capital networks are important mediating variables in this covariation. (Sampson,

1997, Sampson and Raudenbustr, 1997; Spergel, 199ó; Bursik and Grasmick, 1993;

Taylor, 1997).

Sampson and Groves (cited in Sampson, 1997), for example, analyzed data from the

British Crime Survey. This large study involved 60 households proportionately selected

from each of over 200 communities in England and Wales (over 10,948 respondents).

The largest overall relationship was found between unsupervised youth peer groups and
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rates of victimization by street robbery and stranger violence. Family disruption was the

largest predictor of the prevalence of unsupervised youth peer groups. Local friendship

networks had a significant negative effect on robbery. These in turn were inversely

affected by neighbourhood mobility (length of tenure). Participation in community

organizations had significant inverse effects on stranger violence, and this was positively

correlated to socioeconomic stafus.

Similar research conducted in Chicago (Sampson and RaudenbuslL 1997), using a sample

of 8,782 residents from 343 neighbourhoods, found that levels neighbourhood

disadvantage and instability covaried with measures of mutual trust and informal social

control. These variables, in turn, mediated the association between disadvantage and

multiple measures of violence and victimization.

Bursik and Grasmick (1993) provide a similar comprehensive review of the literature.

They find a relationship befween social capital and the ability of neighbourhoods to

exercise informal social control. Social control is defined, not as the rigid imposition of

dominant norms and the suppression of nonconformity, but rather as the need for

communities to achieve cofirmon goals such as freedom from physical threats (1993,

pp.14,33). The authors show that social control can be exercised at the private, parochial,

and public levels in the community. At each level social control operates through specific

social networks, and is dependant on specific forms of social capital at that level. At the

private level, for examplq primary groups express disapproval, criticisnq withdrawal of

support and esteem, and ultimately ostracism of those whose behaviour is unacceptable.

At the parochial level, interpersonal networks and interlocking institutions such as stores,

schools, churches, and voluntary organtzations extend parental nofrns and allow for

recognition of outsiders and control of activities occurring in public space (Taylor, 1997).
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At the public level, the community attracts resources and public goods such as

cooperation with the local polìce in its efforts to deter crime (Bursik and Grasmick, 1993).

Clearly, social capital networks must exist at each of these levels for their social control

effects to operate. Building various forms of social capital is critical to the process.

While such correlations between social networks and neighbourhood safety are becoming

increasingly apparent, it has been difficult to translate this knowledge into neighbourhood

interventions. Where this has been done it has, in turn, been difficult to measure the

outcomes. As Briggs and Mueller (1997) found, building social networks, in itself is an

exceptionally difficult task. Measuring the outcomes of such efforts at the neighbourhood

level is also a highly complex undertaking This explains, in part, the scarcity of studies

that verify the effectiveness of neighbourhood interventions to reduce crime. The crime

reduction effects of social capital are shown in Figure 9, which is taken from Bursik and

Grasmick (1993).

Given the challenges of both implementation and measurement, it is significant that one

CDC area studied by Briggs and Mueller (1997) found that victirniz,ation rates were only

five percent in that neighbourhood, compared to 12 percent in the comparison

neighbourhood. This was significant at .05 level. This suggests that community

mobilizing, and social capital building effForts, of one CDC had an impact on

neighbourhood crime levels. The researchers emphasize that this was only a momentary

snapshot of the community, and to be a valid measure, repeated tests would be necessary.

The outcome is nevertheless encouraging.

NEFIP will attempt to build social capital networks. It is expected that these can be

drawn upon to address specific problems such as uuemployment, neighbourhood
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victimization, youth alienation and neighbourhood decline. It is also expected that social

capitd, networks will improve the overall stability of the neighbourhood and its

attractiveness to homebuyers and mìgrants. Social capital is expected to contribute to the

overall improvement of neighbourhood property values, which will be a key dependant

variable in this research. The social capital building process, and its links to housing

values, are shown in the green section at the right side of Figure 6.
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CTIAPTER 4

Community Economic Development

and Aboriginal Culture

Thirty-eight percent of the population William Wh¡e identified themselves as Aboriginal

in the 1996 census (Statistics Canada, 2000). While not the largest Aboriginal

representation in a Winnipeg census tract in percentage terms, the two census tracts (43

and 45) that span the William Whyte community had the largest and second-largest

Aboriginal populations in the city, in absolute numbers. There were in 1,730 Aboriginal

people in census tract 43 and 1,530 in census tract 45 and (Statistics Canada, 2000).

Neighbouring census tracts 34 (Lord Selkirk Park) and 26 (Spence) had the highest

representations of Aboriginal people in percentages terms at 44.1 and 42.I percent

respectively. In absolute numbers, however, populations in these tracts were much

smaller at 980 and750 respectively.

The North End Housing Project is not specifically an Aboriginal agency. Housing in the

projeø is available to any inner city resident whose income is below the specified

threshold, and who has a commitment to remain ìn the locality and to help to improve it.

The project has, however, significant Aboriginal representation on its board (25 percent)

among its staff(66 percent) and among its tenants (50 percent).

In its concern to build community, and to develop socìal capital, NEFIP may wish to

reflect Aboriginal cultural concerns in the design and shape of its project. This may affect

anything from the structure of the organizatioq its choice of programming, to the actual

desþ of housing and neighbourhood planning. Waldram (1987) and Simon et. al.
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(1984), for example, have argued that entirely different principles of community and

housing design are important, from an Aboriginal perspective, than those normally used in

euro-canadian urban design.

Aboriginal program participants, neighbourhood residents, and elders from various

traditions, will be consulted about the importance of culfural considerations in each aspect

of the program. Such consultations have already resulted in a culturally-based program

for youth in the neighbourhood.

Cultural concerns have been identified as fundamental in all planning for community

economic development in Aboriginal communities (RCAP, 1996; Gadacz, 1991;

Morisseffe, et al., 1992;Cornell and Kalt; 1990; Asclq 1.992; MacArthur; 1989). Cultural

concerns will be seen as critical in building community cohesion and a sense of

appropriateness and validity of the project among Aboriginal participants. For this reason

it is important to review the significance of culture as a critical element in community

economic development planning in communities with significant Aboriginal populations.

Ahoriginal Perspectives on the fmportance of Culture and CommunÍt}' Economic

Develonment

ú/'e, the first people of this land now called Manitoba, are a people of
indomttable will to survive, to survive ãs a people, proud, strong and
creative-

During the centuries in which we lived on this land, we faced mcmy times
af struggle, for the land is not always kind, and our people like øry other
people had tofndways to adøpt to a chønging environment.
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These last one hundredyears have been the time of most dfficalt struggle,

but they hqve not broken our spirit nor altered our love for this land nor
our attachment and commítment to it. We have survived as a people ...

Three fundamentøl facts underlie this paper and qre reflected in all
aspects of it...

First, we are determined to remain a strong and proud and identifiable
group of people.

Second, we refuse to have our lives directed by otherswho do not sndwho
can not htow our ways.

Third, we are a 2hth-century people, not a colourful folkloric remnant.
íil'e are capable and compelent and perfectly able to a.çsess todrry's
conditíons and develop ways of adjusttng positively and stccessfttlly to
them.

llahbung: Our Tomorcows
By the Indian Tribes of Manitoba
(Manitoba Indian Brotherhood, I 9 7 I )

With these words the leaders of 54 Indian bands in Manitoba introduced a vision for the

future of their communities which included directions for comprehensive social and

economic development. The statement was one of several issued across Canada by

Aboriginal leaders in response to proposals contained in the 1969 Statement by the

Government of Canada on Indiøn Poligt, commonly known as the White Paper.

The White Paper had proposed that the Government of Canada take steps to end all

special status for Aboriginal people, to çonvert reserves to systems of private ownership

(from collective occupation of tnrst lands), to abolish the Indian Act, to dismantle the

Department of Indian Affairg and to place Aboriginal people under provincial authority

rreatingthem as citizens on "equal" terms with atl other Canadians. In short the proposals

would end the historic relationship that had existed between Aboriginal peoples and the

govemment of Canada. Integral to the approach was Pierre Trudeau's notion that for
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cultures to remain vibrant they must "compete" with other cultures for survival and

receive no special protection from government (Weaver, 1981).

The unanimity and determination of the Aboriginal response to these proposals took the

government by surprise (Weaver, 19Sl), The White Paper proposals galvanzed political

activism in Aboriginal communities at levels that had never been previously achieved. In a

number of statements First Peoples articulated an indigenous vision for the future that

entailed their ongoing collective occupation of reserve lands, settlement of outstanding

land claims, and demands for the authority and resources to pursue development based on

their own cultural and historic identities (Indian Chiefs of Alberta, 1970; Manitoba Indian

Brotherhood, 1971).

The response to the White Paper by Aboriginal groups - and by the public in general -

became so clearly negative that the govemment quickly began to retreat from its

proposals. Within 2l months the policy paper was formally withdrawn, and although the

comprehensive package of policies \¡/as jettisoned, many observers believe that current

government policy still reflects the White Paper's objectives. The approach to their

implementation, howeveq is now incremental rather than comprehensive (Weaver, 1981;

Miller, 1986, Weetamah, 1996).

rilhile First Nations achieved a full retraction of the White Paper proposals on March 17,

1971, they did not achieve corresponding acceptance of their alternative proposals for

culturally-based models of development. As W'eaver (1981) says

the skills necessary to counter the 1969 White Paper are understandably different
from those needed to sustain high-level policy negotiations and compromise.
Indians organized agøinst the White Paper out of fear of losing their special rights,
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but when they organized for specific policies, such as education, housing, and

economic development. government compliance was negligible

This lack of compliance has meant that proposals for implementation of indigenous

models of development have remained broadly defined and largely hypothetical. The

concrete details of such models have yet to be fully explored.

In spite of the general absence of functioning models of culturally-based economic and

social development, it is evident frorn the broadly based resistance to the assimilationist

intent of the White Paper, and from repeated statements since that time (Indian Chiefs of

Alberta, 7970; Canada, 1996) that there is a strong sense among Aboriginal individuals

and communities of enduring cultural uniqueness, and distinct ethnic identity.

Consequently, as new proposals for social and economic development are put forw-ard, it

is highly important that consideration be given to the cultural assumptions upon which

they are based. Such assumptions may have serious implications for the feasibility of

these proposals, the level of benefrts they are likely to provide, and the extent to which

they are embraced by the community for whom they are intended.

This chapter will explore these issues. It will do so with particular reference to

development proposals for a community in the inner city of Winnipeg. In the 1996

Census of Canada 37.8 per cent of the residents of this community identified their ethnic

origins as "Aboriginal" (City of Winnipeg, 2000; Statistics Canada, 2000). This was by

far the largest category of ethnic selÊidentification in the community, and was followed by

Filipino at 9.9 per cent, and by Southeast Asian at 1.9 per cent.

Residents of this neighbourhood have begun to organize to address specific needs in their

community. Initial efforts have focused on issues of housing, community safety and
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employment for youth. As the organizing process continues it is expected that residents

will wish to address such issues as the cultural appropriateness of ownership structures,

decision-making processes, neighbourhood layout, housing design, and cultural expression

in community activities.

It will be important to have explored these issues in advance so that in public planning and

discussion, the widest range of options can be made available to the community.

Experiences in other communities, culturally similar to William Whyte, will be the best

source of insights into such issues. There are also a variety of theoretical positions on the

relevance of traditional culture to contemporary Aboriginal people in Manitoba which will

be important to consider. Some of these experiences, and approaches to the analysis of

cultural issues, will be assessed below.

Traditional Culture and its Significance for Contemporary Urban Aboriginal

People

There are generally three quite different approaches that researchers have taken to

determining the significance of traditional culture for contemporary Aboriginal people in

Manitoba. These may be referred to as the acculturation view, the strategic view, and

wholistic development view-

The first theoretical position is that traditional cultural values, in terms of patterns of

behaviour or cognitive experience, are no longer of any significance to the situation of

contemporary Aboriginal people. This position is taken by Lithman (1983; 1984) who

follows Dunning (1964> in this conclusion. Lithman argues that the most significant

feature of individual and community experience for Aboriginal people is the defining of an
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ethnic boundary between themselves and the dominant culture to avoid the indignities of

racial stereotyping and prejudiced treatment. He recognizes some differences in cognitive

or social orientation, but these are considered insignificant in determining individual or

collective behaviour.

A second view is that culture is indeed significant. However, its importance does not

derive from a subjective experience of difference on the part of the people concerned. In

this view cultural practices are seen as a set of ceremonial activities and symbolic

expressions that were meaningful in the past, but are no longer considered so in

contemporary society. These ceremonies can be revived in the present as focal points for

unifying a group of people in the broader task of political and economic organizing

This is the approach is taken by Sawchuk (1978) in his analysis of the re-emergence of the

Manitoba Metis. Elias (1991) treats the issue of culture in a similar way in his survey of

the role of culture in a broad range of Aboriginal community economic development

initiatives.

A third view is that culture constitutes an experiential and cognitive reality for a

significant segnent of the contemporary urban Aboriginal population and has central

importance in ensuring that development is an authentic expression of their values and

orientation. Culturally based development is therefore a process not only of recreating

lost traditions, but of giving expression to current belief systems and value orientations of

contemporary urban residents. The building of culturally-based institutions has a role in

uniting Aboriginal people from diverse backgrounds, but it is also a process of developing

outward social structures that reflect an inner cultural reality. Such congruence between

social structures and subjective values can have an important role in healing broken
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identities for individuals who have internalized negative stereotypes, and for those who

feel alienated from political, economic, and social institutions that do not reflect the their

cognitive and affective orientations.

This view is taken by Morissette et al (I99?) and Hanson (1985), and it has been used by

IVeibel-Orlando (1991) in her extensive ethnography of urban Aboriginals in Los Angeles.

This view is consistent with an earlier body of research carried out by Hallowell (1955;

1991) who explored the thought world of Ojibwa people in Manitoba" and it is the

approach that is reflected throughout the report of the Royal Commission on Aboriginal

Peoples (RCAP) (Canada, 1996). Each of these views will be explored below to assess

their significance for economic and social development in William Whyte.

Aboriginal People as Fully Acculturated

George Lithman (1983; 1984) spent four years at the Fort Alexander (Sagkeen) Reserve

approximately 140 kilometres northeast of Winnipeg. He uses the pseudonym Maple

River for this community. Lithman analyses the interaction patterns between reserve

residents and members of the dominant society, and the apparent failure of a number of

social and economic development projects in the community. Lithman is interested in

theories such as "culfural differences," and "cultural obstacles to change," which attempt

to explain the withdrawal of Aboriginal individuals from significant educational and

employment opportunities, and the withdrawal of the community from development

initiatives.

Lithman's study is relevant to William Whyte because first, as one of the largest and

closest reserves to the city of Winnipeg its residents are likely to be culturally very similar
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to Aboriginal people in the cþ's core area. Second, Lithman believes that those

Aboriginal people who have had extensive exposure to euro-canadian culture have lost

virrually all meaningful orientation to their traditional cultures. If this conclusion is

correcq then long-term residents of urban centres such as William Whyte must be similarly

acculturated. The implications of this position for a cultural assessment of \ù/illiam Whyte

are therefore highly significant.

There are four parts to Lithman's argument. First, he accepts Dunning's conclusions

regarding the acculturation of southern Aboriginal people. Lithman (1983) states

Dunning (1962; 1964) demonstrates that "southern" reserves have been

thoroughly exposed to the euro-canadian society and that it is improper to analyse

their contemporary situation in terms of permutations of earlier cultural patterns
(p.23)

Elsewhere (1984) he writes

Maple River is almost an archetypal B reserve community ... Type B communities
are cha¡acterized by long contact with the national economy and way of life, and

their institutions are patterned rather after outside models than after native
traditions (p.6),

In the second part of his argument Lithman adds his own observations to Dunning's

conclusions. He challenges a basic assumption in the "cultural obstacles to change"

explanation for underdevelopment which assumes that Aboriginal people are economically

disadvantaged because they have yet to embrace modern social and economic

conventions. Lithman argues (1983)

the people of Maple River for at least a couple of generations have been able to
act in accordance with very "modern" standards. They have been wage-earners
with long term involvementin industrial circumstances and have run complex bush
operations in very modern manners. ... Lack of "modernity" would therefore seem

untenable as an explanation to the failure of development projects (p.133)
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A third element in Lithman's view is that the "cultural obstacles to change" explanation for

underdevelopment involves an oversimplified concept of culture and therefore wrongly

interprets current reality.

He cites a typical example (1983, p.135). An economic development project in New

Mexico employed Zunt and Navajo workers in an electronics plant. The project \¡/as

deemed to have failed because personnel policies ".went against Zuni custom". and ignored

thefact that "in the value ranking ofZuni culture ... religion has priority over work".

For Lithman, this approach assumes that culture is a rigid and all-encompassing structure

that makes no allowance for change or human choice.

people are not automats adhering to the rigors and demands imposed by a given
and non-negotiable moral order (p. 135)

He cites Eric Wolfs (1969) objection to this concept of culture by showing that cultures

have been interconnected, and sometimes interdependent, on a global scale for millennia.

Peasant societies, by definition, have been tied to the larger society, and have at times

been capable of revolutionary action.

Lithman argues for a more complex notion of culture which

Requires an analysis of the interaction of both internal and external, social,
cultural, ideological, and economic factors (p. 138).

Lithman's fourth argument is the most significant. He contends that factors other than

culture best explain many problematic behaviours observed in Aboriginal communities.

He specifically examines such actions as withdrawal from educational and employment

opportunities, and the abandonment of economic development initiatives. Lithman argues
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that these behaviours are, in fact, inter-ethnic interactions, and he believes that they follow

fairly predictable patterns. Such actions typically occur in situations where members of

the dominant society have the power to define the social status of Aboriginal participants

in the interaction. According to Lithman these definitions reflect "stigmatized ethnic

stereotypes" and "intense discrimination" (1984, p.60). In such situations Aboriginal

people understandably withdraw, even though doing so may be costly in terms of

economic betterment or social advancement. Lithman argues that these interaction

patterns do not occur in situations where Aboriginal people have the power to define their

own status.

It is this pattern, according to Lithman, that explains the failure of development projects in

Aboriginal communities such as Sagkeen. The phenomenon has very little to do with

culture. A significant example of this phenomenon is the failure of an agricultural

demonstration projeø at Sagkeen. This example demonstrates Lithman's methodology in

the study of culture.

Lithman argues that the development project failed because the lines of responsibility for

its implementation were fragmented. The band council, the Ðepartment of Indian Affairs,

private consultants, and the four reserve families chosen to operate the farms, each had

conflicting responsibilities. The results of these conflicts were large cost ovem¡ns, long

delays, and failed objectives. The four farm families'u/ere in a poor position to argue for

more autonomy because intense rivalry had already occurred in the community over their

selection. The project eventually broke down and the community withdrew from further

development initiatives. Lithman argues that culture had little or nothing to do with this

breakdown.
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The "cultural obstacles to change" were thus not of any other order than other
factors entering into the Chief and Council's decision making opportunity (p. lal)

The chief and councilors ... and the other community residents want(ed) to create
an Indian community where the indignities of most interaction with white men can
be avoided (p. 151)

Lithman argues that the emphasis on fairness and equality in community discussions was

not a cultural issue, as Sagkeen residents maintained, but a reflection of material concerns.

When 65 per cent of the community's total provisioning was channeled through the Chief

and Council, material advancement depended on one's ability to influence this distribution

mechanism. Lithman argues (1983)

anyone's gaiq be it money, a job, a house, or whatever, is regarded as another
person's loss þ.139)

Thus disputes over the community distribution system, and about fairness and equality in

material benefits were not, according to Lithman, cultural issues. They were simply a

reflection of the community's dependence on white society, and on the band council as a

channel for resources.

For Lithman this conclusion is further warranted because of his own, and Dunning's,

empirical findings regarding acculturation,

In every reasonable sense of the concept the selection of the farmers reflected
actions which are most significantly analysed in terms of the cultural context. It is
possible to see that what is involved here is what Bordieu called a habitus ... a
created memory ofpast experiences (p. 1a0).

The distribution mechanism, and its stress on egalitarianism, must thus be seen as
one way in which experiences have been routinized. The experiences that have
had the most substantial impact ... are those relating to inter-ethnic interactioq and
their effect on the habitus can most easily be described as the creation of a wall of
autonomy around the Indian community (p. lal)
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The obstacles to change are not, therefore, cultural. They are an example of the

inter-ethnic interaction pattern that Lithman has previously identified.

lt is imponant to point out, however, that the residents of Maple River had a very

different interpretation of these events from Lithman's. The residents did regard the issue

as fundamentally a matter of culture. They did see the difficulty as one that involved

cultural value differences between themselves and mainstream society. Lithman's account

reveals that with regard to the failed agricultural project the community believed

it is possible to define "fair shares" and that Indian society from Aboriginal days to
and including the present, has been charactenzed by sharing while white society
has and is characterized by competition (p. 139).

In another example Lithman indicates that the band council had to weigh their decisions

very carefully regarding allocation of resources because of possible perceptions of

unfairness. Disputes over fairness could lead to political repercussions for the band

leadership.

an acknowledgment of the stark principle of competence in farming and allowing
this to be the guiding principle in the selection of farmers would be an

unacceptable ... denial of fair share principles. Indeed, to sidestep the equitability
principle would have been a denial of the Indianness of one's work and the
Indianness of the community ... Equality is one ideological underpinning of being
Indian.(p. 140)

Lithman deals with these examples of the community's perceptions of issues in a very

particular way. He reinterprets the community's view as a "cognitive articulation" (p.

i39) of what is, in his view, a situation of material scarcity and dependence on the band

distribution system. In the second example, the community's interpretation is construed as

an example of "opposition ideology" at Maple River (p. 1a0).
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Lithman treats the community's perception of cultural issues as ideological and symbolic.

He then substitutes his own interpretations for those of the community. This raises very

fundamental questions in the study of culture. In such a study a determination must be

made as to whose interpretation of the meaning of events will be taken as definitive.

Roger Keesing (1981) points out that

To look at a way of life through the eyes of native actors, in terms of cultural

meanings and values ... presents us with what are ultimately illusions. These

cultural systems depict as eternal and cosmic what have been created by humans in

real political and economic contexts and are constantly changing. If we look at a

culturally defined world as "real," we are left without a theory of change, or a
clear conception of how ideational systems are rooted in social realities (p.370).

These are the objections that Litkman has raised, both to the "cultural obstacles to

change" explanation for underdevelopment, and to the ideological notions of fairness and

equality espoused by residents at Maple River.

Keesing (1981) points out that this "objective" approach is problematic

If we treat the view from within as an illusion we insufficiently appreciate the

meanings and motives of native actors and the richness of cultural structure ...

more deeply troubling, the analyst who steps outside a people's own world of
cultural meanings to treat them as illusions assumes that the realities he or she

substitutes for them are absolute (p.370).

Based on his observations as an outsider, Lithman has concluded that traditional culture is

no longer relevant to this community. He does so in spite of the insistence by the

community that cultural differences are meaningful and real.

Keesing (1981) argues that neither the "objective" approach nor the "subjective" view are

sufficient in themselves. A balance must be maintained befween both approaches.
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There is no alternative, if we are to understand Trobriand life, than to immerse

ourselves deeply in these symbols and meanings and, in the process, to take them
as our realities.

An adequate anthropological conception must take both a view from within and a
view from without (p.370).

Marvin Harris (1988) takes a similar approach.

Lithman has rejected what he believes to be an overly simplistic concept of culture

contained in the "cultural obstacles to change" theory. But he has not replaced this with a

concept of his own that is more subtle, profound, or flexible. Instead, in determining that

traditional noüns are no longer relevant to Maple River, Lithman has assumed that

modernization and acculturation have taken their place.

But Marcus and Fisher (1986) argue

Westernization is much too simple a notion of contemporary cultural change. The

cultures of the world's peoples need to be constantly re-interpreted as these people

re-invent them ... External systems have their thoroughly local definition and
penetration and are formative of the symbols and shared meanings of the most
intimate of life worlds of ethnographic subjects (pp.24, 51).

Not only is Lithman's work problematic from a methodological perspective, but it appears

that Dunning, on whose analysis Lithman heavily depends, has used a similar

methodolory. Dunning (1964) based his conclusions on the study of "Pine Tree," a

Southern Ontario Ojibwa community. His findings in this community were generalized to

all "southern" Aboriginal communities. Dunning apparently identified, in advance, the

cultural markers that he believed would indicate the contemporary presence of traditional

culture. Having searched for these markers at Pine Treg and found none present,

Dunning concluded
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In terms of linguistic knowledge, kinship obligations-relations, marriage and the
family, mythology, and magico-medical therapeutic practices, the population
isolate is by no means unified within the boundaries of traditional Ojibwa norrns.

On this basis Dururing (1964) concluded that the people of Pine Tree were fully

acculturated.

These (are) persons who appear to have lost the essence of their traditional culture
and who themselves would have been lost in the larger population but for
government protection (p. 3 5).

Nowhere, however, does Dunning indicate that the people of Pine Tree were given the

opportunity to identi$r for themselves what may constitute the "essence" of their culture.

The "markers" that Dunning chose were those that were outwardly observable by the

researcher, rather than those inwardly perceived by the residents. Dunningls criteria for

choosing these markers of "Indianness" were that they be:

1) "easily observable and could be collected on a short field trip".(p. 4)
2) "related to public or social behaviour" (p. 4)

Dunning further states that his study "is in no sense... an adequate ethnography of the

society" (p +).

It is indeed questionable whether generalizations about the acculturation of large

populations should be made on the basis of a brief study, and on ethnography that is

acknowledged to be insufficient. This casts even further doubt on Lithman's conclusions

since he relies heavily on the conclusion that Dunning has "demonstrated" that traditional

culture is no longer relevant to southern communities.
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fndigenous Views of the Relevance of Traditional Culture

Aboriginal people at Maple River, and elsewhere in Manitoba, clearly do not accept

interpretations of their cultural orientations such as Lithman's or Dunning's. The

Manitoba Chiefs, in their response to the assimilationist proposals of the infamous White

Paper of 1969, argued that their cultural uniqueness was the fundamental basis upon

which all future planning and decision-making for their communities should occur. This

insistence on the importance of culture did not signify that the communities wished to

disengage from contemporary reality and preserve a static and outmoded tradition, as

Lithman suggests. Instead the Chieß stated

We are a 2}th-century people, not a colourful folkloric remnant. We are capable

and competent and perfectly able to assess today's conditions and develop ways of
adjusting positively and successfully to them

This engagement with contemporary reality, and adaptation to it, however, does not, for

the chiefs, indicate acculturation, or that traditional culture is of no existential importance

to contemporary Aboriginal peoples. Again the Chiefs have insisted

We are determined to remain a strong and proud and identifiable group of people

... we refuse to have our lives directed by others who do not and who can not
lmow our ways.(emphasis added)

The Royal Commission on Aboriginal Peoples (1996a), after extensive interviews across

the country with Aboriginal people, came to a similar conclusion. The Commission

summarized their findings as follows

Reflecting on the descriptions of Aboriginal life, philosophy and spiritual practices
presented to us, commissioners came to a number of conclusions. We arrived at
the shared conviction that there is an Aboriginal world view that assumes different
features ¿rmong different peoples across Canada. We became convinced that
distinctively Aboriginal ways of apprehending reality and governing collective and
individual behaviour are relevant to the demands of survival in a post-industrial
society. And we concluded that this heritage must be made more accessible to all
Canadians (p.616).

97



Aboriginal people continue to assert that their culture is a distinctive and experiential

reality, and that planning for their future development should be rooted in their uniqueness

as a people. Any proposal for the restructuring of Aboriginal communities, therefore,

should take distinctive cultural concerns into account as a central consideration.

Culture as a Political Organizing Tactic

A second approach to analysing the significance of traditional culture for Aboriginal

people in Manitoba is that taken by Sawchuk (1978) in his analysis of the reformulation of

the ethnic identity of the Manitoba Metis through the Manitoba Metis Federation.

Sawchuk's analysis lies midway between Lithman's approach, which gives little or no

importance to culture, and one which makes culture the central feature of the

development process.

Sawchuk studied the emergence of the Manitoba Metis Federation (l\,flVIF) as a vehicle for

the preservation and reformulation of ethnic group identity. The process had an ultimate

goal of enabling Metis people to emerge from situations of poverty and political

powerlessness. Early in his research Sawchuk faced the question "rryhom are you

studying?" (1978, p. 3). This question led to an assessment of two approaches for

determining ethnic identity.

The first is termed "subjectivist" and is represented by BartlL Moerman, and Bessac

(Sawchuk, 1978, p.8). This approach concentrates on selÊidentification as the means by

which the boundaries of an ethnic group are determined. The second approach is referred

to as "objectivist," and utilizes criteria observable by outsiders such as territorial

contiguity, language use, and racial type (Sawchuk, 1978, p.8).
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Sawchuk found he was unable to utilize either approach. Both failed because both relied

on cultural markers as a means of identification. One set of markers was selÊidentified,

the second was observable to outsìders. Sawchuk was unable to find any markers,

subjective or otherwise,that would apply to all persons who would be considered eligible

for membership in the Manitoba Metis Federation.

There is almost no way to isolate and identif,i the contemporary Metis using any of
the "cultural markers" Barth suggests ... It can't be done with language, dress,

dwelling type, or basic value orientation.

Sawchuk concluded that it was "wiser to forget about isolating the cultural markers and

concentrate instead on the social processes that delineate ethnic groups." He further

concluded (1978) that

the political uses of ethnicity were particularly important In fact, the

manipulation of the concept of Metis ethnicity by the formally constituted

Manitoba Metis Federation was primarily a political and economic strategy (p 11)

Sawchuk found that the primary integrating factor for MMF membership was not culture,

but political and economic organizing. He indicates that this was a particular

characteristic of the Manitoba Metis, and he does not suggest that trait-based approaches

are irrelevant to all ethnic groups. His experience also cannot be taken to mean that there

were no distinctive cultural features to be found among any members of the MMF.

Sawchuk simply found that a common cultural orientation was not a characteristic all

members of the MMF. Some of his informants 'were conscious of a distinct culture. For

example one informant stated

lVhere I come from (I'm a rancher) you are judged by the number of cows you
owrr ... Our value system is based on human beings. Human beings are more
important than cows, or high academic standing, or the degrees that go with it, or
bank accounts, or you name it. ... When I say value system, I would say that the
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native people ... live in a more or less communal society, where they believe that

they should share, and they do shate .-.

Sawchuk states that when the Metis make such statements they are making a clear

distinction between themselves and the dominant society and they are often critical of the

mainstream value system. He writes (1978)

Notice that the distinction made here is between Metis and white values, not Metis

and Indian ones. The Indian and Metis share virtually the same value system

(p 41)

Sawchuk argues that while this alternative value system does not necessarily reflect the

world view of all Metis, it is becoming increasingly useful as a political and economic

organizing tool

Many Metis are making new attempts to create a viable identity, even to the extent

of drawing upon cultural symbols of a group that a few years ago was considered

nearly extinct and which often has little connection with their own background (p.

44).

In this instance, a Manitoba Aboriginal group was undergoing a political and economic

organizing process. Cultural traditions were used as a tool or a focal point for uniting

people and reconstructing individual and collective identities. Distinctive culture is not

necessarily a subjective, experiential reality for all members of the group? but was used as

a powerful unifying symbol, important for building a distinct identity.

Culture as the Centre of Social Development

A third approach to analysing the significance of culture for contemporary Aboriginal

people is to see the collective expression of culture as the central objective in a community

organising process. In this view culture is seen as both a contemporary experiential reality

and a set of traditions with which people can associate and identify. It is a concept that
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can unify all other strategic activities. This approach is taken by Morrissette et. al. (1992)

in their proposal for developing a comprehensive set of culturally-based alternative

institutions for the Aboriginal community in V/innipeg. Weibel-Orlando (1991) found this

view to have the greatest explanatory value in her ethnography of the Aboriginal

community in Los Angeles. Hanson (1985), Asch (1992), Cornell and Kalt (1990), the

Manitoba Indian Brotherhood (I971), and the Royal Commission on Aboriginal Peoples

(1996) have all argued for variations of this model.

In contrast to simple dichotomies between "traditional" and "modern" such as Lithman's,

or the search for traits that charaú"erize all members of the group, as in Sawchuk's work,

these models acknowledge a wide range of cultural orientations within the Aboriginal

community. Such diversity reflects the varying degrees of salience that cultural issues may

have for particular individuals, and the diversity of tribal traditions that may be

represented in a heterogeneous urban community

Thus Morrissette et al (1992) develop a continuum of cultural orientation patterns for

Aboriginal persons in Winnipeg. These orientations range from Traditional, to

Neo-Traditional, to Non-Traditional. Subcategories within these divisions create finer

gradations (Figure 10 ) Morrissette argues that individuals can, and do, change

orientations along this continuum from time to time.

Weibel-Orlando (1991) creates a similar continuum for the Los Angeles Aboriginal

community. Orientations to culture range from "Traditional" to "Progressive," and there

are subdivisions within these categories involving rural and urban orientations, various

tribal afüliations, and "full-blood" and "not full-blood" difflerences (Figure 11.). Hanson

(1985) believes that the conceptual orientation of Manitoba Aboriginal people ranges
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Figure 10. A Contlnuum of PossÍble ldentlfication wlth Tradltlonat Aboriginal Culture
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between what he calls a "subsistence orientation" and an "industrial orientation." These

"dual realities" call for "dual strategies" in development. Although Hanson speaks of

dualities, in fact, he makes clear that he is referring to a continuum orientations falling

between these two extremes (p 24)

This acknowledgment of diversity within a general cultural orientation presents a much

more comprehensive picture than do simple dichotomies of how culture is shared within a

group of people. Such comprehensiveness is particularly important in a heterogeneous

community such as William Whyte where individuals have experienced varying degrees of

acculturation, or where there is a diverslty of tribal traditions. The need for such

comprehensiveness has long been recognized in theories of culture.

Roger Keesing writes (1981)

In real communities of Manus and Bulgarians the knowledge of the world
organized in the minds of individuals varies from person to person, from subgroup

to subgroup, from region to region ... yet individuals share a common code.

In the real world the knowledge we describe as cultural is always distributed

among individuals in the community (p.72)

Ward Goodenough (1994) expands on this point

Each person has his or her own idiolect (or personal speech pattern). The same is

true of people's understanding of what they consider to be customary practices,

values, and beliefs - the culture - of groups in which they function as members ...

A community carries among its members a number of different traditions, each

with its own history.

The cultural makeup of a society is thus to be seen not as a monolithic entity

determining the behavior of its members, but as a melange of understandings and

expectations regarding a variety of activities that serve as guides to their conduct
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and interpretation. The content of these understandings keeps changing over time

as the frequency and contexts of interaction change (pp.266,267)-

Thus identifying a cultural basis for community development does not utilize, as Lithman

has charged, a concept of culture that is rigid and all encompassing, and which permits

little adaptation or change. Nor does it require widespread uniformity among all members

of the community, as Sawchuk assumed.

This approach to culture suggests that although there is wide diversity, there is a common

core of cultural values and beließ. It is around this core that members of a heterogeneous

neighbourhood such as William Wh¡e may begin to find sufficient consensus to start to

build culturally-based community institutions. While non-Aboriginal participants in NEFIP

may not identify with these institutions, they may nevertheless find value in them. They

may also acknowledge their importance to Aboriginal participants, and agree to

incorporate them into the program.

Weibel-Orlando (1991) describes the way in which the Indian community of Los Angeles

was able to build culturally-based institutions while at the same time accommodating

considerable diversity

All of the usual markers, the whole cloth of community (common territory,
mutually intelligible language, and shared ethos) appear at first glance to be

missing in the Los Angeles Indian community. Yet its members have created a

negotiated community. Choosing to ignore or to suspend the salience of ethnic

markers that would have been divisive, Los Angeles Indians underscore and make

salient those notions of traditional Indian ethos and lifeways that a critical mass of
its members agfee are shared pantribal traits and values (p.7).

The M.I.B. (1971, p.45) make this point in their proposal for comprehensive, indigenously

controlled community development. They acknowledged, first of all, the diversity of tribal

traditions among Manitoba First Nations.
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Historically Manitoba has been occupied predominantly by Sioux (Dakota), Cree,

the plains Ojibway, and Chipewyans.

The culture areas of Manitoba are the Barren Lands, the Precambrian Shield, the

Boreal forest area, and the Plains.

Having recognized this diversity, however, the M.LB. also believes that it is possible to

build culturally-based development on an underlying set of common values and traditions.

The various cultures of the tribes mainly conformed to the areas, but they had one

coÍrmon way of life - and that was the tribal life.

The Royal Commission on Aboriginal Peoples (Canada 1996a) anived at a similar

conclusion

We arrived at the shared conviction that there is an Aboriginal world view that

assumes different features among different peoples from different locales but that
is consistent in important ways among Aboriginal peoples across Canada (p.616).

Not only is there diversity in the cultural traditions with which individuals identi$ in the

Aboriginal community of Winnipeg, but there are various forms that such identification

may take. Morrissette et. al. (1992) build on a distinction made by Anderson and Frideres

(1981) between cultural au/areness, and cultural consciousness. Cultural a\ryareness

denotes a knowledge of culture which may? or may not, be of personal importance to the

individual. Cultural consciousness refers to a subjective orientation to cultural patterns

that is intrinsic to a person's thought world and deepest value commitments.

For those with a cultural a\ryareness, the building of culturally-based community

institutions is a process of re-identification wittr, or reacquisition of traditions that have

been lost to the person as an individual. For those who retain a cultural consciousness,

culturally-based development builds community institutions that are congruent with an

inner subjective reality. As Morrissette (1992) found in working with Aboriginal youth in
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Winnipeg's inner city (and as the Royal Commission heard repeatedly in its consultations

across the country 11996c, p.5301 ) the building of culturally-based community institutions

can be a power:fuI means of healing for individuals whose selÊesteem has been lowered

through a process of social and political domination, or who have internalued negative

racial stereotypes (Canada,1996; Duran & Duran, 1995; Morrissette, 1992)

Such an analysis conceptualizes development as more than simply a process of economrc

improvement. It is seen as social and cultural revitalization through collective action.

Such an approach is in sharp contrast to conceptions of development advocated by Indian

and Northern Affairs Canada (INAC).

fndigenous Development versus OfÏÏcial Models

McA¡thur (1989) has summarized the approach to development taken by the Department

of Indian Affairs

One finds many references in government documents and literature to Indian or
Native "economic development." It is usually extremely difücult to find a clear

definition of what the term is assumed to mean. The Department of Indian Affairs,
for instance, uses the term to apply to business development and so-called human

resources development programs. Business development is described in
departmental documents as involving enterprise financing through the Indian
Economic Development Fund, and the provision of management advisory services

to Indian owned businesses.

Aboriginal spokespersons have been critical of such approaches continuously since they

were first introduced in the late 1960s. They are seen as n¿urow, insufficient, and

culturally inappropriate. Many argue that such models hasten assimilation because they

impose structural forms upon Aboriginal communities that undermine their traditional

social institutions. These strategies heighten divisions and break down communal patterns
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by employing structures based on individualism and competition. (This was the criticism

made by Sagkeen residents in Lithman's case study)

Strator Crowfoot, Chief of the Blackfoot in Alberta called the Canadian Aboriginal

Economic Development Strategy (CAEDS) "another step by govemment to dismantle its

obligations to Treaty Indians" and "an attempt to mask the government's on-going process

of assimilation." (quoted in Elias, i991, p.33).

Michael Asch (1992) has described the traditional pattern of productive relations among

the Dene of the Mackenzie ValleY

On the one hand, there is what I have called the bush subsistence mode of
production. From it, the Dene provided for themselves, through locally produced

ãnd finished goods, many of their subsistence needs. This is done within a

framework in which co-operative labour, collective economic responsibility,

communal land tenure, and the mutual sharing of surpluses are valued and

institutionalized.

Asch argues that it is particularly important that the Dene retain these social structures

through the process of development. Only through complete indigenous control of

development can the Dene prevent the intrusion of potentially alien social structures which

will disrupt traditional patterns, Disruption of Dene society is already evident in the

effects of government transfer payments in the community.

As in other capitalist transactions, these payments are made directly to individuals

or heads of the nuclear family. Thus, they emphasize the separateness of these

units and individualize ownership of property ... The payment of welfare to

individuals and nuclear families isolated poverfy and created a division between

"rich" and "poor." Thus, it not only relieves the community of its traditional

responsibility to share mutually, it actually provides the context for the penetration

of its opposite tendency ... social differentiation based on relative wealth.

Jack Beaver (1979) made a similar observation in his report to the National Indian

Socio-Economic Development Committee. He argued
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Intervention by Indian Affairs in the form of "packaged" manpower and training

courses and other "ready made" goods and services will not promote development.

Indeed, such intervention, by creating "have" and "have not" classes both within
and among Indian communities, may only further exacerbate the problems of a

dual economy and the tensions resulting from social stratification (p.29).

Such observations indicate that NEFIP must be cautious in simply adopting ready-made

structures and forms in its community development activities. Culturally appropriate

development cannot be predìcated simply on the economic advancement of particular

members of the community nor can its objectives be simply to increase participation in

mainstream society, Appropriate development must be designed and controlled by the

local community, it must build on local cultural values, and it must contribute to collective

unity rather than increased divisions. Because of differences between communal

subsistence cultures and mainstream capitalist cultures, such development may utilize

structures that are viewed as unorthodox in mainstream economic development practice.

A term that is often applied to such a comprehensive approach, and which encompasses

economic, social, cultural, and political objectives, is "wholistic" development.

'Wholistic Development

There are essentially two grounds on which calls for wholistic development are made.

The first is pragmatic. As already discussed, development must address not only

economic advancement but also social, political, and cultural issues.

The M.I.B. identified this need in Wahbung (M.I.B., l97T) and Jack Beaver (1979)

articulated the same point in his report to the NISEDC.

Programming for development has separated the elements of social structure,

culture, economics, and band government and treated them as disconnected
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"things" rather than the threads of a fabric of a single reality. The understanding

of Indian culture as a whole has never been reflected in Indian Affairs policies.

The M.I.B. (197 I) stated

In developing methods of response and community involvement it is imperative

that we, both Indian and Government, recogruze that economic, social and

educational development are synonymous and thus must be dealt with as a "total"
approach rather than in parts (p. xv).

Twenty-six years after the publication of lV.ahbung and the Beaver Report, the Royal

Commission on Aboriginal Peoples made the same criticism of the federal government's

latest development program the Canadian Aboriginal Economic Development Strategy

(CAEDS). The RCAP (Canada, 1996b) stated

Development policies and programs should be designed and delivered by

Aboriginal institutions ... No program comprehensively addresses all elements of
economic development; CAEDS was designed to do so but was not implemented

as designed (p.837).

A second reason for advocating a wholistic approach is that wholism is considered to be

consistent with Aboriginal approach to conceptualinng and addressing problems (Canada,

1996b, p.8a5). Many Aboriginal spokespersons assert that in Aboriginal thought patterns

complex issues are not divided into constituent parts for analysis and eventual resolution.

Instead, attempts are made to address overall patterns comprehensively, and to maintain

or restore balance among component parts.

The Four Winds Development Project (1988) was convened in 1982 in Alberta to address

chemical dependency issues among Aboriginal people (FWDP, 1988, p.4). The council

put forward a series of principles for addressing dependency problems, and for promoting

the social health of communities. These principles were developed at a gathering of over
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100 elders and cultural leaders representing over 40 tribes from across North America.

The first principal put forward was that of "wholeness" (1988).

A1l things are interrelated ... Everything in the universe is part of a single whole. ...

We can understand something only if we can understand how it is connected to
everything else.

'We 
are born into this world with wholeness. Along the path of life we sometimes

have experiences that shatter this wholeness. If we have been hurt and broken
apart, we need to be made whole agun (pp.25-29).

A similar principle was identified by the First Nations' Resource Council which met in

Calgary in 1989 to develop a set of culturally appropriate social indicators for community

controlled development for CAEDS (Gadazc, 1991). The consultation was initiated on

the assumption that mainstream social indicators may not reflect the priorities and

concerns of the Aboriginal people. Again the group identified wholeness as a primary

principle in restoring health to communities. The council created a diagrarn based on the

Plains Indian medicine wheel that incorporated the various elements of a balanced and

healthy community life. This diagram was then used in all subsequent discussions.

Robin Ridington (1982) has described the role of wholistic thinking as an adaptive

strategy in a traditional subsistence mode of economic production

hunters and gatherers typically view their world as imbued with human qualities of
will and purpose ... They internalize detailed information about topography
seasonal changes and mineral resources. They plan their own movements in
relation to the information they hold in mind about the world in process around
them... Instead of attempting to control nature, they concentrate on controlling
their relationship to it ... The carrying device is an essential artifact of hunting and
gathering technology, but the technique of being able to carry the world around in
your head is even more fundamental.

It is this origin in the hunter-gatherer ethos that forms the basis of many culturally specific

proposals for development in Aboriginal communities. Hanson (1985) has argued that

this "subsistence" orientation continues to be relevant for many individuals in Manitoba at
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a cultural consciousness level. Morrissette et al (1992) have argued that these values are

relevant for many others at the cultural awareness level.

Marshall Sahlins (1972) has attempted to summarize social and technical characteristics of

subsistence economies. Many of his observations are pertinent to the tribal traditions of

Aboriginal peoples in Manitoba.

Social Characteristics of Subsistence Economies

Sahlins (1972) argues that the conceptual and social orientation of hunting societies is

radically different from those of industrialized or agrarian peoples. What many have

deemed a "mere subsistence economy," or the "incessant quest for food," or elsewhere

"life based on meagre and unreliable natural resources," Sahlins renames "the original

affiuent society" (1972, p.2). He cites a number of empirical examples that show that

hunter-gatherers work relatively fewer hours per week than do most agriculturists and

industrial workers. Hunter-gatherers enjoy a dietary balance and nutritional variety that

can be charactenzed as abundance. They often exhibit behaviour patterns that suggest a

sense of material confidence and economic security. What many have regarded as

material deprivation in hunter-gatherer societieg in terms of inadequate clothing,

property, or housing, Sahlins interprets as elements of a rational strategy to increase

mobility and therefore to maximize productivity. Riddingfon (1982) and Wenzel (1995)

share a similar view.

Central to the economic success of subsistence economies are social relations of exchange

and sharing. These patterns are classified generally under the term of reciprocity.

However, this concept, in fact refers to a continuum of behaviours. Sahlins outlines the
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pafterns that make up this continuum. They include "altruistic giving," which means

caring for those in need, and involves no expectation of return. The midpoint in the

continuum is called "balanced reciprocation" in which sharing occurs, but uniike altruism,

it involves a time-limited expectation of equivalent return. And the opposite end of the

continuum from altruism is "impersonal exchange." This is a quid pro quo transaction

such as barter, and generally occurs in interactions with those who are outside one's own

community (Sahlins, 1,972, p.195).

The social dimensions of reciprocity are as important as its material aspects.

A material transaction is usually a momentary episode in a continuous social
relation ... A great proportion of primitive exchange, much more than our ov/n
traffic, has as its decisive function this latter, instrumental one. the material flow
underwrites or initiates social relations (Sahlins, 1972, p.l85-6).

Such redistribution and exchange can be a function of kinship rank, and thus it can serve

to reinforce or legitimate leadership. Reciprocity can also serve to strengthen social

cohesion. Community sharing may protect needy individuals and families from material

scarcity and economic hardship. The practice of reciprocity involves a continuous process

of redistribution of material wealth and equalization of economic condition As Sahlins

writes (1972, p.205) "in primitive society social inequality is more the organization of

economic equality."

Moral sanctions form a third strand in this social structure consisting of material, social,

and normative elements. Sahlins quotes Oliver (1955) who states that

although the Siuai have separate terms for 'generosity', 'cooperativeness,' morality,'
and 'geniality,' I believe that they consider all these to be interrelated aspects of the
same attribute of goodness.
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Sahlins cites examples of reciprocity among the Plains Cree, the Northern Chipewayans,

and the Assiniboine in the work of Mandelbaum, Hearne, and Ðenig, respectively (pp.

254,267). Leacock (1986, p.150) provides an extensive description of reciprocþ among

the Montagnais and Naskapi. Dunning (1959, p.63,7I) documents this pattern among the

Ojibwa at Pekangikurn, and Hallowell (1955, p.103) describes it at Berens River.

Clearly if development of Aboriginal communities is to be culturally based, the traditions

thatit must draw upon will be those of its subsistence origins. Part of this tradition is still

extant in the contemporary practice of reciprocity. Development based on a subsistence

orientation may entail the use of organtzational forms that differ significantly from those

of mainstream industrial capitalism. Decision-making may be collective and egalitarian.

Distribution of benefits may be communal and may serve to redistribute wealth and to

protect the needy from deprivation. Such values may be incorporated into community

development project where all participants, Aboriginal and non-Aboriginal, recognize that

non-market principles are operative, and in which participatiorq consultation, and

egalitarianism are important values.

Cornell and Kalt (1990) in their empirical analysis at Harvard University of the conditions

under which selÊdetermined economic development has been successful in 15 Aboriginal

reservations in the U.S. found that

The primary social organizational factor has to do with the goodness of fit
between patterns of tribal organization and centralized tribal governments ... Our
hypothesis is that tribes with stark mismatches between culturally legitimated
social organization and formal government structures do relativeþ poorly in
reaching and implementing the collective decisions required for development
(p.107).
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Hanson (1985, p.18) argues that development which reflects the values of subsistence

oriented Aboriginal people will differ from mainstream models in terms of

decision-making structufes, in the distribution of benefits, and in the comprehensiveness of

approaches. Such an approach will involve first, horizontal, or "planeristic"

decision-making structures. These structures wilt be collective and inclusive, and will

operate on the basis ofconsensus.

Leadership in such models will reflect a pattern that was functional in the subsistence

mode, in which responsibility shifted among individuals according to the expertise

required in specific situations. Spiritual support was necessary for successful completion

of community tasks, and flexibility of leadership was necessary because the support of the

Manitous could ebb and flow among individuals.

Secondly, Hanson argues that the benefits from development must be distributed relatively

evenly through the community so that

no individual who remains apart of the band oriented web of relationship will be

able to sink too far below or rise too far above a local standard þ.29-30)

Finally, traditionally oriented development will pursue non-economic as well as economic

objectives, and will be oriented initially to meeting immediate needs rather than long-term,

more abstract objectives.

In keeping with the "ethos" of their hunting/food gathering past, there is little
tendency toward accumulation of material wealth or acquisition of power and/or

prestige. The strategy which is required demands that it be clearly needs oriented,

responsive in short time frames, flexible to meet changing priorities, and respectful

of the planeristic or horizontal concept of authority and organizational form. The

framework of development is essentially a technically-aided, locally organized self

help program (p. 60).
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Hanson (1985, p.64) argues that co-operatives are an orgaruzational form that can

incorporate the characteristics described above. In the past, however, co-ops have been

advocated in northern Manitoba, and elsewhere, as a kind of panacea for culturally

appropriate development in Aboriginal communities. In Hanson's view, this strategy

failed because it did not recognize that there is cultural diversity within Aboriginal

communities themselves. Development authorities wished to implement the strategy

relatively rapidly, and they were unprepared to allow time for consensual, collectively

controlled processes to emerge. To expedite implementation, control of the co-ops was

not kept in the hands of subsistence oriented residents, who were the intended

beneficiaries. Instead

management and control was handed over to selected individuals (who were) local

change or industrial oriented (p 65)

The problem in the use of co-ops was not the organizational structure itself but the

manner and speed with which it was implemented.

Hanson further argues that entrepreneurial forms of business also failed in Northern

communities because community members tended to be resistant to the individualistic and

hierarchical nature of private enterprise. Individual owners were seen as attempting to

stand out from the colledivity, or to rise above others in social status. Consequently

community residents avoided patronizing such businesses and they could lose up to half of

the market in a community. This pattern of resistance has been observed in a number of

other communities (Armstrong, 1989; Ponting, 1986; Beaver, 1971)

Hanson advocates the implementation of a mixn¡re of organzational forms in a balanced

manner in communities, so that individuals with diverse cultural orientations can all take
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part in development. The RCAP (1996b) has made a similar recommendation. They

argue that there is

little benefit in categorizing approaches to economic activity using outmoded
ideological constructs, such as the idea that collectively owned entities should

disdain profit or that individually owned enterprises or shareholder-owned
corporations should be driven solely by the bottom line (p. 887).

The RCAP has indicated that a wide variety of organizational structures and have proven

viable in Aboriginal communities including individual proprietorships, partnerships,

co{porations, co-ops, joint ventures, and crown corporations. These have been both

for-profit and non-profit, and have pursued a wide variety of objectives apart from

earnings maximization. These have included re-investing in the firm, funding of

community facilities, support for cultural or social activities, and hiring more individuals

than were warranted by the business.

A survey of neighbouring Lord Selkirk Park community (Neechi Foods, 1994) found that

7l per cent of residents believed that community ownership was the type of business

ownership best suited to their neighbourhood. The percentage was slightly higher among

the Aboriginal respondents to the survey at 74 per cent. A study of 26 Aboriginal bands

in Ontario found that 2l favoured band ownership of enterprises over individual

ownership (cited in Elias, 1991).

Ownership and decision-making structures, and the distribution of surpluses, will vary

according to communities, the specific objectives of the project, and the human and

material resources available. Control of development must be finnly in the hands of the

community affected so that they have the autonomy to evolve structures most suited to

the particular cultural orientation of individuals who are project participants.
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In rural communities discussion of the autonomy of the local community leads rapidly to

the issue of Aboriginal selÊgovemment and related discussions of settlement of land

claims, local taxation powers, the extent ofjurisdiction and a range of other issues. The

concept of community autonomy is more complex in urban areas where Aboriginal

populations are more heterogeneous, where geographical boundaries are less distinct, and

where Aboriginal people and non-Aboriginals share communities. Far less discussion has

occurred concerning Aboriginal selÊgovernment in urban areas because of these factors.

Where Aboriginal self-government in urban areas has been discussed, generally three

models of the concept have emerged. These can be considered for their relevance to

William Whyte.

Three Models of [Irban Aboriginal Self-Government

Three models have emerged so far in the sparse debate on urban Aboriginal

selÊgovernment. They are first, the extraterritorial model, where authority is based in

Aboriginal communities outside the city, and where jurisdiction is exercised over reserve

members who live in the city. This model is operative in Winnipeg in the form of the

Canada/lvlanitoba/Indiarr child welfare agreement which allows regional Aboriginal

authorities to exercise jurisdiction in child welfa¡e cases over the children of band

members who live in the city (Wherrett and BrowrL 1995). As devolution of authority

over band affairs progresses in rural reserves, proponents of this model would see an

extension of tribal authority over band members who live in urban centres.

While this model may be appropriate for administering child welfare, health care, and

other specific social services, it is not likely to be a model that is well suited to unifying
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and governing a community such as William Whyte. In this model decision-making is

based outside of the local community, jurisdiction is divided among various tribal councils,

and selÊgovernment would not include Aboriginal people who no longer have affiliations

with a provincial tribal councils. This model would tend to divide, rather than unify,

jurisdiction over the community, and there would be no provision to include

non-Aboriginal people in the process of development. This approach would not seem to

be the best option for enabling William'Whyte to address its collective needs.

A second approach is referred to as the neighbourhood model. This approach assumes

that Aboriginal people would exercise jurisdiøion over a specific locality in which their

members make up a numerical majorþ. This kind of proposal, in fact, has a significant

history in Winnipeg. An early and prominent example was the Neeginan project initiated

in the mid 1970s by a group of urban Aboriginal leaders. The project attracted significant

government funding for a feasibility study of an Aboriginal village that would house

culturally-based social services, settlement services for new migrants to the city, and

Aborþinalbusinesses that would serve the local community (Krotz, 1981).

Neeginan \Mas controversial becausg as some argued, it would have created an intentional

ghetto in the core area that could stigmatize residents, and could inhibit successful

integration to the wider urban environment. Other observers, such as Earl Levin, the head

of planning for the city of Winnipeg, argued that the "ghetto model" would be helpful.

Levin argued that ghettoes had provided a support base for other ethnic gloups such as

Jews and East Europeans in becoming established as urban residents, and Neeginan could

do the same for Aboriginal new arrivals (Krotz, 1981).
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Community meetings were held, extensive architectural designs were made, but when the

feasibility study was completed, government suppoft for implementation was not

forthcoming. Eventually the Neeginan corporation simply disbanded.

The neighbourhood model is inappropriate for William Whyte. Aboriginal people make

up 38 per cent of the population of that neighbourhood. The remaining62 per cent are a

significant majority. It is simply not feasible that a minority, significant as it is, could

exercise culturally based jurisdiction over a such a large majority.

A third model for urban community self-determination involves no immediate political

impediment. This is referred to as the Community of Interest approach (Wherrett and

Brown, 1995) In this approach the Aboriginal community develops specific

culturally-based institutions to address a broad array of needs such as housing, education,

safety, social services, health care, and other functions of community life.

A specific version of the community of interest model for Winnipeg has been developed

by Morrissette et al(1992) (Figure. 13). This model proposes that a comprehensive set of

Aboriginal institutions could be developed that meet the needs of the urban population in

a culturally-appropriate \¡/ay. In this model the colonization process is considered to have

disrupted the original indigenous Aboriginal institutions. Having rendered traditional

institutions dysfunctional, the colonizing governments imposed alien, culturally

inappropriate institutions in their place. Morrissette calls for the replacement of these

colonial institutions with newly created, culturally-based, Aboriginal patterns.

Morrisette et al (1992) point to the creation of Children of the Earth High School, and

Nijimahkwa Elementary School, as examples of culturally based institutions in the area of
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education. The Bear Clan Patrol was a culturally-based community safety organization

that provided community policing and dispute resolution. Ma Mawi Chi Itata Centre (for

whom Morrissette and Morrissette were directors) is an example of culturally-based child

welfare and family support services.

Ponting (1986) ¿Ìrgues that such institution-building can proceed to the point where a

community achieves what he calls "institutional completeness." In Ponting's view this has

been achieved at the Khanewake Mohawk community of Montreal. He refers to

Khanewake as "a large scale success story in community development" (1986, p.151).

Aboriginal institutions can co-exist in a community with non-Aboriginal ones, as is the

case in health care, the justice system, and child welfare. Waldram (1989, p.42), for

example, found that 60 per cent of urban Aboriginal patients visiting an urban clinic in

Saskatoon would like to combine traditional healing with mainstream methods in a clinical

setting. Such an intermingling could occur at the neighbourhood level in a comprehensive

project such as the North End Housing Project. Its exact configuration would need to be

an outcome of reflection, exploration and accommodation among participants.

The discussion process in V/illiam Wh¡e is a small begínning in the process of the

community taking control of its institutions and future directions. It remains for the

community to identify priorities, locate resources, and to build institutions that are

sensitive and reflective of the cultural bases of this community. The task will be all the

more demanding given the struggle faced by inner city residents just to accomplish daily

survival.
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Conclusion

After decades of discussion of the relative importance of culture to Aboriginal people, and

in the wake of more than a century of concerted efforts by government to assimilate First

Nations, there continues to be an insistence from Aboriginal communities that cultural

distinctiveness is fundamental to their social survival. The value systems and world views

of Aboriginal peoples have undergone major transformations in the colonization process,

but Aboriginal community leaders continue to insist that their culture, though now

modified, is still recognizable and indispensable to their identities as peoples.

As William Whyte community seeks to unite in addressing common problems, the intrinsic

value orientations of participants will become a fundamental consideration. Culture is not

simply a colourful additive to an otherwise material process of economic improvement.

Instead, the rebuilding of culturally based community institutions, and the expression of

shared traditions, is the philosophical basis on which much of the planning and design of

development for Aboriginal people must proceed.

The challenge for this neighbourhood is to arrive at a "negotiated community," similar to

that observed in the Los Angeles Indian community. In William Whyte the challenge will

be to take these negotiations further to include non-Aboriginal participants in the

progr¿rm. Early experience with the Aboriginal Youth Employnent Project has so far

been successful in gaining broad community support for a culturally-based employment

and education project.

Culturally-based community improvement in William Whyte will be a slow process. It will

involve introspection on the part of individuals who must identify their deepest value
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coÍrmitments. It will involve mutual accommodation and adaptation from Aboriginal and

non-Aboriginal participants in the process. Consultation will be needed with elders and

knowledgeable persons in identifying the true significance of Aboriginal traditions and the

appropriate value bases for community projects. Finally, creating culturally based

community development will add further difficulty to a process that is already highly

demanding and has limited resources.

As a North End Housing Project seeks to build community and to restructure a

neighbourhood, it cannot ignore the fact that the largest identifiable group in the

community is Aboriginal. Nor can it assume that all accommodation must be made by

Aboriginal people to euro-canadian institutions. For real healing to occur in the

community, for development of a truly hospitable neighbourhood setting, and for

authentic control and participation in the development process, it will be important for

Aboriginal participants to contribute in a culturally-based manner. It will be tempting to

by-pass cultural exploration and to choose ready made options for the community. To do

so, however, would be to miss the point of development.
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CÍIAPTER 5

Housing Reinvestment
in William Whyte:
Impact Assessment

The original intent of this research was to conduct an impact assessment of North End

Housing Project's community economic development intervention. The evaluation was to

be conducted in three parts. The first was to be a quantitative study of the effects of the

project on employment development and the housing submarket of William Whyte. The

second was to be a qualitative study of culturally-based community development work

among Aboriginal residents of the neighbourhood. The final part was to assess the social

capital building efforts of North End Housing Project among residents of the community

in general.

When the time came to conduct the research, however, the original plan for the study had

to be reconsidered because the project had experienced some internal difficulties. The

North End Housing Project had embarked on a "scaling up" initiative in which the number

of homes to be renovated was to grow from 25, to 50, and ultimately to 100 per year

OIEIIP, 2002). This was an ambitious undertaking for a small, non-profit community

group. During the initial part of this expansion the Executive Director was taken ill and

had to be away from the project for several months. A senior planning person was also

away on parental leave for ten months. During this period the Board of Directors took

effective charge of the project and focused primarily on expanding the scale of the

renovation program. It was difficult for the Board, as a group of volunteers, to attend to

all day-to-day management concerns of the program. There was little time or

management attention available for social capital building initiatives. The staff person in

charge of community outreach at the time also proved rather ineffective, and eventually
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uias replaced. The result of this challenging period in the organization's development was

that little social capital building work occurred.

As a consequence of the break in effective programming in social development, there was

little point in attempting to assess the impact of this work. For the purposes of this

dissertation, it was decided to shift from an impact evaluation of community building to a

needs assessment This would involve a series of interviews with neighbourhood residents

that would then form a basis for planning social capital development work for the future.

The research would complement the culturally-based needs assessment that had already

been done with Aboriginal residents ofthe community.

Quantitative outcome assessment, then would focus on the impact of the renovation work

on employment and the local housing market. Qualitative research would focus on social

capital need among neighbourhood residents, and among Aboriginal residents in

particular.

Quantitative Evaluation

The primary objective of the North End Housing Project was to provide affordable,

adequatg and suitable housing to low income residents of William Whyte. Its

effectiveness in this respect could be measured both quantitatively and qualitatively. One

criterion for assessment would be CMHC's concept of core housing need which

establishes basic standards of adequacy, suitability, and affordability for housing in Canada

(Carter, 1997; CMHC,2:Ðt2). Because the concept measures need, it is cast in negative

terms. Inadequacy is defined as housing that is lacking a bathroorq or is in need of major

repair as defined by Statistics Canada in the census. Unaffordable housing is shelter that

consumes more than 30 percent of the resident family's gross income. Unsuitable shelter
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is that which fails to meet a number of occupancy standards including: at least one

bedroom per cohabiting adult couple; one bedroom for each unattached person over 18;

and at least one bedroom for each same-sex pair of children under 18. As Canada's most

widely accepted standard for appropriate housing, it was important that NEHP's units

meet these minimal criteria.

NEHP's housing met these core need criteria for 80 percent of its residents, as shown in

Table 5.1. Twentypercent of NEFIP families spent more than 30 percent of their gross

income on housing costs. Sixteen percent had significant maintenance problems.

A substantial number of NEFIP residents were receiving Income Assistance. This often

means that housing costs for these families are greater than 30 percent of their gross

income. As a recent study on housing need in Manitoba stated

The vast majority of households counted in the core need estimates (in Manitoba)
are already being assisted by welfare. In the existing welfare benefit structure, the
basic shelter allowance is always greater than 30 percent of the total welfare benefit.
Even the estimated 8,000 households who receive welfare and live in social housing
are counted as being in core need (Lampert, 1999:ii).

As discussed in the final section of this dissertatio4 16 percent of NEI{P families

indicated that their homes still had significant maintenance or upgrade problems in spite of

recent renovations. Problems working with very old structures, and inadequate grants at

the beginning of the program, created a backlog of upgrade work that was being

addressed as the study was conducted. Eighty-four percent of NEFIP residents expressed

satisfaction with their homes.
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Table 5.L Core Housing Need among NEm Residents

Core Need

Measure
Standard NEIIP tr'amilies

Affordabilif

Suitability

Adequacy

< 30o/o of Gross
Family Income

SufFrcient rooms
for each adult and child

Homes not in need

of major repairs

2l.3yo of Gross
Family Income

(on average)

All homes met
CMHC criteria

84 % of NEHP homes

met the criteria

In addition to the straightforward goal of providing affordable, adequate and suitable

housing, however, North End Housing Project was also attempting to have an impact on

the dynamics of the neighbourhood housing submarket in \üilliam Wh¡e. In Parts One

and Two of this dissertation, the hypothesis was developed that a significant determining

factor of neighbourhood decline is the perception on the part of property owners that

housing values were falling, and that surrounding properties were lapsing into disrepair.

Such perceptions of neighbourhood quality were thought to inhibit properfy owners from

investing in their properties. Homeowners and landlords see little hope of recovering

investments through resale of their properties if housing values are declining. As

maintenance is neglected, the value of housing continues to fall. As values fall,

maintenance is further neglected. The cycle of decline thus compounds itself.

The North End Housing Project was attempting to have an impact not only on the quality

of neighbourhood housing, but also on perceptions of the neighbourhood as an

environment for housing investment. To impact such perceptions, the project needed to

renovate a "critical mass" of housing and to create a perception of positive
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neighbourhood change. In this way it was hoped that the project would stimulate private

market forces to complement the public reinvestmentthat was being made in the homes.

Data Sources

Measuring the impact, if any, of NEFIP's work on housing markets required an

examination of trends in housing prices at the neighbourhood level. There are two

potential sources for such information, the City of Winnipeg's Neighbourhood Housing

Indicator Data (NHID) (Winnipeg, 2000), and the sales statistics maintained by the

Winnipeg Real Estate Board. Unfortunately, there are limitations to both sets of data.

The NHID is the most appropriate for this study because the information is broken out

according to Winnipeg's identified neighbourhoods. The NHID also provides a median

house price for the City of Winnipeg. Unfortunately, the NHID data have not been

updated since 1999.

WREB information on property sales is an alternative source of data. It is updated

monthly. Unfortunately, the WREB does not calculate a median or a mean house price

for the City of Winnipeg. It also does not provide information that corresponds to the

city's designated neighbourhoods. Instead, the WREB data are provided according to

WREB's own geographical divisions of the city, referred to as Real Estate Areas.

Generally, a Real Estate Area is larger than a city neighbourhood. Real Estate Area 4\
for example, encompasses three neighbourhoods, William Whyte, North Point Douglas,

and Lord Selkirk Park (Map 1). Real Estate A¡ea 5A encompasses the Spence and West

Broadway neighbourhoods (Map 2).
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:ap 1. Real Estate Areas 4A, 4B, and 4C Source: Winnipeg Real Estate Board. 1999
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Decline

Data from the NHID and from the WREB are presented in Table 5.2. A glance at either

set of data reveals perceptible trends in housing prices.

Table 5.2 Housing Prices in William Whyte aud Real Estate Area 4A

Year William City of City of Real Estate Real Estate
Whyte Winnipeg Winnipeg Area 4A Area 4A
NHID NHID WREB WREB WREB

(median) (mean) (Annual Figures) (Jan-to-June
Figures)

(1) (2) (3) (4) (5)

1990 36,500 79,500
1991 34,400 77,000 86,060 32,644
1992 33,000 78,000 85,666 31,373
1993 27,000 79,000 89,928 33,594
1994 28,000 79,500 89,436 30,019
1995 26,000 78,000 87,748 28,358
1996 27,000 81,000 90,122 23,890
1997 28,000 83,000 90,908 22,952
1998 23,450 82,700 91,505 21,211 22,028
1999 17,500 86,725 92,461 19,611 17,948
2000 93,878 21,657 21,041
2001 99,892 22,770 22,670
2002 103,655 26,628 30,157

Decline/Increase
(%)

1990-1999 -52.1 9.9
1991-1999 7.4 -39.9 n/a
1999-2002 n/a n/a 12.1 35.7 68.0

The NHID data for William Whyte neighbourhood (column 1) show a pattern of decline

from 1990 to 1999. Prices fell by -52.1 percent during the period; from $36,500 in 1990,

to $17,500 in 1999. As mentioned, however, these data are available only up until 1999.

It is not possible to gauge whether any recovery of prices occurred at the neighbourhood

level beyond that year. Median housing prices for the City of Winnipeg (column 2) are

also taken from the Neighbourhood Housing Indicator Data. Prices show a pattern of
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modest increase over this period. They rise from $79,500 in 1990 to $86,725 in 1999, an

average annual increase of 1.1 percent. Again these data are available only up until 1999.

As mentioned, the WREB does not publish a mean or median house price for the city.

Average prices for Winnipeg can be calculated by combining data from individual real

estate areas, and by deleting rural areas from the sample. These calculated mean prices

for Winnipeg are shown in column 3. They show a moderate increase in prices similar to

the median values in the NlllD data. From 1991 to 2000 mean prices rose by 0.9 percent,

slightly less than the rise for median prices at 1.1 percent. After 2000 these prices

increased sharply, by 6.4 percent in 2001, and by 3.8 percent in 2002.

Average annual data for Real Estate Area 4A are shown in column 4. The pattern of

decline in prices seen in the NlllD data for the William Whyte neighbourhood is also

evident in these data for the larger Real Estate Area. Housing values in Area 4A declined

by -39.9 percent from 1991 to 1999. This is slightly less steep than the decline ofNlllD

values for William Whyte. The difference is probably because the geographical

boundaries of Area 4A encompass a greater diversity of housing. The average selling

price of a house in Real Estate Area 4A declined from $32,644 in 1991, to $19,611 by

1999 - (-39.9 percent). After 1999 a pattern of recovery is evident in Area 4A. By 2002

annual mean prices had recovered to $26,628, an increase of 35.7 percent over the 1999

level. These trends are shown in Graph 1.

The WREB published its January-to-June figures for Real Estate Area 4A in July, 2002.

At that time the WREB interpreted the recovery of prices in the area as probably due to

housing renovation through groups such as NEHP (Winnipeg Free Press, July 25, 2002).

The WREB drew a similar conclusion about similar data in the West Broadway area

(Squire, 2001). These January-to-June figures are shown in column 5.
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There appears to be little doubt that recovery of the real estate market is underway in Real

Estate Area 4A. The trend has been dramatic and has persisted for three years. As

mentioned, however, these data cover a broad and somewhat diverse geographical area

which encompasses three neighbourhoods. They provide little insight into what may be

occurring within a specific neighbourhood such as William Whyte, and they provide little

information on what may be occurring in micro-neighbourhoods such as that surrounding

Alfred Avenue. Consequently, it is difficult to assess possible causes of price recovery

from these data.

This study attempted to narrow the geographical focus of analysis from the broad locality

ofReal Estate Area 4A to the specific neighbourhood of William Whyte, and in particular

to the micro-neighbourhood around Alfred Avenue. It attempted to isolate and trace the

possible neighbourhood effects of the renovation work of NEHP to determine whether

price recovery could be attributed to the work of the Project.

The hypothesis was put forward by WREB that public funds invested in housing in the

locality caused the increases in housing prices in Real Estate Area 4A Others, however,

have questioned whether housing reinvestment is the only explanation. Members of the

media, for example, in personal conversation with the author of this dissertation,

suggested that the rise in in average prices in the neighborhood may reflect the fact that

NEHP is buying substantial quantities of property and paying higher than market prices

for it. In other words the effect is key directly to NEHP's own activity and is not to any

external effects. Another suggestion was that price rises in William Whyte may be simply

a reflection of the more general increase in prices that has occurred across the city. Both

ofthese hypotheses have been examined.
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It is important to state at this point that while NEHP had purchased and renovated 48

properties, as of September, 2003, none of its properties had been resold. NEHP was a

rent-to-own program. Once renovated, its houses were rented to prospective purchasers.

Only after five years of rental could a tenant exercise their option to purchase a home

(details of such options are provided in the Chapter 7). Since the program had begun in

1999, no participant of the program had become eligible to exercise their option to

purchase. Eligibility for the option did not corne into effect until rnid-2004. The period

for the present study is 1994 to 2002. Until then all NEHP residents were tenants not

owners. Therefore, none of the housing sales discussed in this section reflects a sale by

NEHP ofa renovated home. No such sales had yet taken place.

The question of whether NEHP may have caused prices to rise in William Whyte then,

applies only to prices at which it purchased properties. To affect mean housing prices,

NEHP would have had to have purchased large quantities of housing and paid relatively

high prices for the stock. Table 5.3 shows NEHP purchases for each year of the study

compared to sales on four streets in the William Whyte locality, and to all sales in Area

4A. (The four-street sample was chosen specifically for this study and will be discussed in

greater detail below). NEHP purchases are deleted from the four street sample so that

comparisons are only between project purchases and non-project purchases. Properties

that were donated to NEHP in exchange for tax receipts were also deleted from NEHP's

average purchases so that comparisons are only in terms ofmarket purchases.

It is clear from this table that average NEHP purchase prices were below those for the

neighbourhood for each year of the project, whether compared to sales within William

Whyte, or to those in Area 4A generally. Price rises detected in Area 4A, therefore, could

not have been caused by inflated prices paid by NEHP for its properties.
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Table 5.3 NEHP Purchase Prices Compared to 4 Streets and Real Estate Area 4A

1999 Number 2000 Number 2001 Number 2002 Number
Price of sales Price of sales Price of sales Price of sales

NEHP 15,300 5 14,286 7 12,850 12 22,345 11
4 Streets 17,253 37 14,343 23 18,327 22 23,988 36
Area4A 19,611 118 21,657 114 22,770 102 26,628 138

The second suggestion is that price rises in Real Estate Area 4A may simply be a

reflection of more general improvements in the Winnipeg housing market. This proved to

be a more complex question to investigate. It is certainly true that house prices rose

significantly across Winnipeg from 2000 to 2002. After nine years in which the general

rise in prices in Winnipeg had been 0.9 percent, they suddenly spiked upward by 6.4

percent in 2001 and by 3.8 percent in 2002. Similar spikes were seen in many other real

estate areas across the city. However, it is not clear that generally improved market

activity in Winnipeg was producing the pronounced increase in prices in Real Estate Area

4A.

Firstly, prices in Area 4A began to rise one year earlier than the upward spike in Winnipeg

prices (1999 vs. 2000). Secondly, the year that prices began t9 rise in 4A coincides with

the year in which significant housing renewal work began in that area (1999). Thirdly,

prices rose much more dramatically in 4A (l0.4 percent in 2000, 5.1 percent in 2001, and

by 16.9 percent in 2002) than they did in the rest of Winnipeg (1.5 percent, 6.4 percent,

3.8 percent respectively). Finally, additional attempts to compare price rises in 4A to

those in more neutral but comparable areas were hampered by the fact that housing

renewal work was also taking place in those other areas. Comparable areas in which no

renewal work was occurring, although low-priced, did not have values nearly as low as

those in 4A. It was therefore difficult to isolate the impact of housing renewal work from
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effects of improved market activity to try to identify their differential effects. This analysis

is discussed in more detail below.

Comparison

To try to identify possible causes of price increases in Area 4A, an attempt was made to

compare this locality to similar real estate areas in which no renovation work had

occurred. Finding a suitable comparison, however, proved difficult. Area 4A has the

lowest housing prices in the city. The second lowest prices are those in Area 5A, which

roughly corresponds to the Spence and West Broadway neighbourhoods (Map 2). While

prices in 5A are the second lowest in the city, they are still, on average, 23.2 percent

higher than those in 4A across the period of this study. Area 5A has a history of decline

similar to that of4A. The housing price histories of these two areas are shown in Graph 2

and in Table 5.4, along with those of the next three lowest cost housing areas.

Unfortunately, Area 5A does not provide a neutral comparison for Area 4A Significant

housing renovation work began in Area 5A in the same year as it did in 4A. Lazarus

Housing, Housing Opportunity Project, Lion's Housing, Spence Neighbourhood

Association, and the West Broadway Development Corporation all undertook housing

renewal work in this locality at this time. The area, provides no real contrast to Area 4A.

The patterns of decline and price recovery are very similar in both areas (Graph 2). It is

impossible to know whether this similarity is attributable to renovation activity, to changes

in the wider housing market in Winnipeg, or to both.

The next closest comparisons to Area 4A are Areas 5D, 4B, and 3A. These are the next

three lowest priced housing areas in Wmnipeg (although their prices are 32.1 percent,

57.4 percent, and 83.2 percent higher respectively, than those in 4A). Price trends in
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these areas are also shown in Graph 2 and in Table 5.4. Area 3A (roughly equivalent to

Elmwood West) is fairly isolated from Areas 4A and 5A, since it is separated

geographically by the Red River (Map 3). It is likely, therefore, that prices in this area

were sheltered from any spillover effects from housing renewal work in the study areas.

This makes 3A a good comparison geographically. Unfortunately, Area 3A is also the

highest priced locality of the five areas, and for this reason is the least appropriate

comparison to 4A. Trends in housing prices in 3A more closely resemble those for the

city of Winnipeg than those of the declining areas, as is especially evident from Graph 2.

Although prices do decline slightly from 1991 to 2000, their recovery rates are similar to

those of the city (4.2 percent in 2001, and 5.4 percent in 2002 for 3A; compared to 6.4

percent in 2001, and 3.8 percent in 2002 for Winnipeg). It is difficult to argue strongly

that this shows that renewal work caused sharp price increases in Areas 4A and 5A,

however, because of the dissimilarity of housing quality and price. The price difference

between Areas 3A and 4A, and the fact that 3A lacks a history of decline, makes its

comparability uncertain.

Area 4B is adjacent to 4A, and Area 5D lies between 4A and 5A (Maps 1 & 2). It is

quite possible that spillover effects of renewal work in 4A and 5A may have influenced

prices in these areas. Graph 2 and Table 5.4 show price changes for 4B and 5D. Price

increases are not as dramatic in these areas as those in the study areas. Price trends in 5D

are similar to those in 5A but less pronounced. Price recovery in 4B is similar to 3A.
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Table 5.4 Lowest Priced Real Estate Areas - Price changes and Cumulative Price Changes in Percent compared to the City of Winnipeg

City of % Real Estate % Real Estate % Real Estate % Real Estate % Real Estate %
Winnipeg change Area 4A change Area 5A change Area 5D change Area 4B change Area 3A change

since 1991 since 1991 since 1991 since 1991 since 1991 since 1991

1991 86,060 0.0 32,644 0.0 38,706 0.0 41,539 0.0 43,515 0.0 51,467 0.0
1992 85,666 -0.5 31,373 -3.9 36,584 -5.5 38,284 -7.8 44,263 1.7 51,249 -0.4
1993 89,928 4.5 33,594 2.9 -- - 37,207 -10.4 42,443 -2.5 48,183 -6.4
1994 89,436 3.9 30,019 -8.0 37,833 -2.3 37,536 -9.6 46,992 8.0 49,449 -3.9
1995 87,748 2.0 28,358 -13.1 34,027 -12. I 35,843 -13.7 43,819 0.7 48,328 -6.1
1996 90,122 4.7 23,890 -26.8 27,987 -27.7 32,505 -21.7 38,767 -10.9 49,447 -3.9
1997 90,908 5.6 22,952 -29.7 27,372 -29.3 33,067 -20.4 37,089 -14.8 47,288 -8.1
1998 91,505 6.3 21,2II -35.0 29,027 -25.0 29,179 -29.8 39,986 -8.1 43,571 -15.3
1999 92,461 7.4 19,6II -39.9 23,752 -38.6 30,908 -25.6 36,771 -15.5 47,568 -7.6
2000 93,878 9.1 21,657 -33.7 28,522 -26.3 30,361 -26.9 39,535 -9.1 44,536 -13.5
2001 99,892 16.1 22,770 -30.2 34,276 -11.4 34,037 -18.1 39,422 -9.4 46,405 -9.8
2002 103,655 20.4 26,628 -18.4 32,971 -14.8 35,387 -14.8 42,674 -1.9 48,896 -5.0



Graph 2 - Five Lowest Priced Areas
Housing Price Changes in Percent
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Table 5.5 Price Year-to-Year Changes in the Lowest Priced Housing Areas during Recovery Period

Area4A Area SA AreaSD Area4B Area3A
Price change Price change Price change Price change Price change

% % % % %

1999 21,657 10.4 28,522 20.1 30,361 -1.8 39,535 7.5 44,536 -6.4
2000 22,770 5.1 34,276 20.2 34,037 12.1 39,422 -0.3 46,405 4.2
2001 26,628 16.9 32,971 -3.8 35,387 4.0 42,674 8.2 48,896 5.4

The evidence is not conclusive, but suggests that there may be a factor in 4A and 5A that

is causing prices to rise more dramatically than those for the City of Winnipeg. This

factor may be affecting 5D since it lies between 4A and 5A.

Non Parametric Test

In order to examine this impressionistic evidence more precisely, a nonparametric, rank

sum statistical test was conducted on all five real estate areas shown in Table 5.4. The

test was applied to price changes from 1991 to 2002. A nonparametric test was chosen

for these data because small sample sizes for these price changes over time exclude the

assumption that values have a normal distribution. In such a situation an appropriate test

is the Mann-Whitney rank sum test. Results for this test are shown and Table 5.6. The

Mann-Whitney test compares values in pairs, therefore each real estate area and the City

ofWinnipeg are compared to area 4A.
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Table 5.6 Results of Wilcoxon Rank Sum (Mann-Whitney) test.

Real Estate
Area

Rank
Sum

Expected
I I

z Prob > I z I I Significant I Not statistically
I I Different
1 I

4A
3A

4A
4B

4A
5A

4A
5D

4A
Winnipeg

161
92

163
90

120
111

139
114

185
68

126.5
126.5

126.5
126.5

....... - .

110*
121

126.5
126.5

126.5
126.5

2.268

2.397

0.704

0.821

3.841

I I
0.0233 I 1

I Different I................ _-_ _-... . .

I 1
0.0165 I I

.. I ..P.if!.e.r.e.Il.t J. .
1 I

0.4813 1 I

...............................1 L.. !'!().~ ..I?~~~~~~ .
I I

0.4118 1 I

............J .J !'!().tp~~~~~~ ..
I 1

0.0001 I I
I Different I
1 I

*The expected ranks sums for area 5A are unequal because there is a missing datum for Area 5A

The rank sum test shows that area 4A and Winnipeg are statistically different. This

suggests that some external variable may be affecting housing prices in 4A, which is not

affecting prices across the city. The test shows that areas 4A and SA are not statistically

different. This suggests that if some factor is operating in 4A to make it different from

Winnipeg, a similar factor may also be affecting SA A similar result was found for 4A

and SD. This is consistent with the impressionistic evidence of the graphs. Ifprices in 4A

and SA were affected by housing renewal, and if the effect carried over to SD between

them, then this is the result that one would expect. There may, of course be some other

factor that is producing the effect. 4A is also statistically different from area 3A

A possible explanation for these patterns may be that both market changes in the rest of

the city, and housing renewal, are having an effect in 4A, SA, and SD. The initial price

recovery may have begun in response to renovation work. This would have been
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indicated by the year in which price recovery began in the areas. After nine years of

decline there is quite a dramatic price recovery in 1999. This is the year when renewal

work began, and it is one year prior to the upward spike of the Winnipeg market.

Although initially this recovery may have been stimulated by renewal work, it might have

been augmented by rapidly rising house prices across the city. Since renovation continued

beyond 2001, both 4A and 5A would have been affected by both factors.

Table 5.7 shows the ten real estate areas with the highest price increases in Winnipeg from

1999 to 2002. Table 5.8 shows this data for 2000 to 2002. Interestingly Areas 4A

(William WhyteILord Selkirk ParkINorth Point Douglas) and 5A (SpencelWest

Broadway) are the only heavily deteriorated areas that experienced high price increases in

the first period. Area 4A is the only deteriorated area that had high growth in the second

period. The other areas in these lists are, by and large, newer suburbs in which significant

new construction was likely to have occurred.

Table 5.7 Ten Areas with the High Price Increases in Winnipeg - 1999 to 2002

Rank Real Approximate 1999 2002 Price
Estate Neighbourhood Prices Prices Change
Area Equivalent in Percent

1 IN Wilkes South 106,500 277,050 160.1
2 5W Headingly (North) 65,433 104,500 59.7
3 lW Headingly (South) 161,417 238,500 48.8
4 SA SpenceIW. Broadway 23,752 32,971 38.8
5 4A William WbyteIN. Point Douglas 19,611 26,628 35.8
6 lK Fort Richmond 113,464 147,448 30.0
7 IB CrescentwoodlRockwood 71,371 90,004 26.1
8 3M Kern Park (Transcona) 74,374 90443 21.6
9 ID South/Central River Heights 105,468 128,057 21.4
10 lL Waverly Heights 104,376 126,629 21.3
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Table 5.8 Ten Areas with the High Price Increases in Winnipeg - 2000 to 2002

Rank Real Approximate 2000 2002 Price
Estate Neighbourhood Prices Prices Change
Area Equivalent in Percent

1 lW Headingly (South) 156,680 238,500 52.2
2 3N South Transcona 66,000 99,512 50.8
3 lK Fort Richmond 117,625 147,448 25.4
4 2A Old St Boniface 63,396 78,789 23.0
5 4A William WhyteIN. Point Douglas 21,657 26,628 23.0
6 3H Oakwood Estates 111,602 133,207 19.4
7 lL Waverly Heights 106,303 126,629 19.1
8 4H Maple Glen 101,538 118,979 17.2
9 3F Springfield 83,999 98,171 16.9
10 4J Tyndall Park 77,123 89,954 16.6

Neighbourhood Focus

Comparisons among the lowest price real estate areas in the city suggest that there may

have been some impact of housing renewal efforts on neighbourhood house prices. Real

Estate Area 3A was isolated from spillover effects of renewal, but was sufficiently

different in price as to be of doubtful use as a comparison for Area 4A.

To investigate this question further, this study sought to focus more specifically on the

William Whyte area, and to try to trace housing price trends at the micro-neighbourhood

level. In this way it attempted to look more closely at potential external impacts of

NEHP's housing renovation work. The hypothesis to be investigated was that renovation

work in William Whyte had positive external effects on the values of surrounding

properties. A further hypothesis was that improved property values could stimulate

greater investment by homeowners in maintenance. These investments could then

contribute to improved property values and these in turn could stimulate further

investment. Such microlevel studies are consistent with other analyses of positive
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externalities of housing renewal (Lee, Culhane, and Wachter, 1999; Santiago, Galster, and

Tatian, 2001; Schill, EUen, Schwartz, and Voicu 2002.). This hypothesis was explored

below.

Procedure

To investigate whether improved housing prices in the William Whyte neighbourhood

after 1999 could be attributed to the housing reinvestment work of NEHP, it was

necessary to analyze housing prices on a street-by-street basis. The study compared

housing prices on Alfred Avenue, where NEHP's development work began in 1999, with

those on three similar streets roughly adjacent to Alfred where no development work had

occurred. The hypothesis for the study was that price recovery would appear first on

Alfred Avenue at the time ofNEHP's renovation work, and would spread to other streets

as expectations of further housing re-investment took hold. Megbolubge (1998) and

Schill, et al. (2003) show that positive externalities have their most significant effects at

the micro neighbourhood level. In the latter study these impacts were measured within a

radius of 500 feet (10 to 20 lots) of properties in which public investments were made.

Other studies (Santiago, et aI. 2001) used a radius of 1,000 to 2000 feet.

This section provides a quantitative analysis of housing pnce changes. It will be

supplemented by a qualitative study of homeowner perceptions of housing values in the

neighbourhood, of attitudes to maintenance investment, and of actual maintenance

decisions.
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Data Sources

This study required analysis of property sales on a street-by-street basis. No definitive list

of such sales is readily available. The Manitoba Government Land Titles Office records

all land title transfers, but it is not possible for the public to search multiple transactions on

a street-by-street basis at this office. Individual searches can be done for specific

addresses, but these would have been of little use for this study.

An alternative set ofproperty sale listings was the Winnipeg Real Estate Board's Multiple

Listing Service (MLS). The MLS database is available to WREB members, and it was

made available to the researcher by kind permission of the Board. The MLS data provide

a relatively comprehensive picture of housing market activity. They show not only

property sales, but also those properties that are currently on the market (active),

withdrawn from the list, or expired without sale. These active, withdrawn, and expired

data were helpful in analysing the real estate market in years when there were very few

sales on particular streets. In those years the number of properties active, the number of

days on the market, vendors' asking prices, and differences between asking and selling

prices served as alternative indicators of market vitality. This analysis is presented in

Chapter 6.

While information in the MLS database is quite comprehensive, it is not complete. A

significant number of properties are never listed with WREB's Multiple Listing Service.

These may be sold privately without a listing, or sold directly by the city of WInnipeg.

Many of the properties acquired by NEHP between 1999 and 2001, for example, were

never listed on the MLS. The MLS database is a significantly extensive sample, but it is

not exhaustive. There appears to be no obvious bias in the data in terms of price, quality,

or location. Prices for William Whyte examined in this study, for example, ranged from
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$500 to $85,900. The samples are quite large, and they reflect a good range of housing

characteristics. In a six-block area on four streets over nine years, for example, there

were 263 sales, or an average of7.3 sales per street, per year. There were 1,325 entries in

total when active and expired listings were included. While the MLS database is not

exhaustive, it does appear to provide a reasonable proxy for the William Whyte housing

market

Another potential source of data on neighbourhood sales was the DIGEST Business and

Law Journal (Real Estate Supplement Publisher. 1994-2000). This was a private

publication that attempted to list all property transactions registered at the Land Titles

Office for a given month or year (a disclaimer is made in the publication, however, that

completeness is not guaranteed). Unfortunately, the DIGEST ceased publication in 2000

and therefore did not provide a continuous set of data for the whole period of the study.

A further problem was that the DIGEST combined both residential and commercial

property sales in the same database, and provided no means of distinguishing between the

two. This factor also made it unsuitable for the present study. The only appropriate

proxy for the housing submarket, therefore, appeared to be the MLS data.

Hypothesis

The study assessed the impact of NEHP's first cluster development on Alfred Avenue.

The project was undertaken between 1999 and 2000. NEHP renovated eight properties in

a two-block section of Alfred Avenue. A ninth property was a block further down Alfred,

and a tenth was one street over on Aberdeen. The cluster is shown in Map 4. The

housing cluster strategy was chosen specifically to create an impression of improvements

to a "critical mass" of housing, and to create positive externalities in the locality. Other

clusters were developed shortly after the Alfred Avenue project. One was in Lord Selkirk
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Map 4. Alfred Avenue Project (1999-2000)



Map 5. Lord Selkirk Park Pro.iect. William Whyte 2 Project. Infill Project.
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lVrsp 7. North Point Douglas Project (2002-2003). 



Park from 2000 to 2001 (Maps 5 and 6). A more extensive program was then carried out

across William Whyte from 2001 to 2003 (Map 5). A third initiative began in North Point

Douglas in 2002 (Map 7). These additional clusters were expected to reinforce

perceptions that a critical mass of housing was to be renovated.

Assessment

Trends in housing prices on Alfred Avenue were compared to those on adjacent streets.

Four streets were originally chosen for comparison - two to the north of Alfred, and two

to the south. Originally these comparison streets were Redwood, Aberdeen, Burrows and

Magnus (Map 4). Burrows and Redwood, however, had to be excluded from the study.

Burrows and Redwood are four-lane thoroughfares with intersections controlled by traffic

lights. Traffic flows on these streets are much greater than those on residential streets

such as Alfred. It was anticipated that the housing markets on Burrows and Redwood

may have been different from that on Alfred, and these streets may have been

inappropriate comparisons. Burrows and Redwood were dropped from the study, and

Manitoba and Boyd were added as the next closest streets to the south (Manitoba), and to

the north (Boyd).

Boyd, however, also turned out to be an inappropriate comparison. Housing prices on

Boyd were found to be substantially higher than those on the other streets across most

years of the study. This comparison is shown in Table 5.9. Prices were, on average, 31.3

percent higher on Boyd, than the combined average for Alfred, Aberdeen, Magnus, and

Manitoba. They ranged from -7.9 percent lower in 2001 to 64.0 percent higher in 2000.

A t-test (see below for a discussion of the t-test) found these differences to be statistically

significant for the overall average across the study, and for four individual years of the
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nine years examined (please see (Appendix A) for significance levels). Boyd Avenue,

therefore, appeared to reflect a housing submarket quite different from that of the other

streets. It was probably a reflection of the market in Real Estate Area 4C to the north of

Mountain. Prices in Real Estate Area 4C were, on average, 98.6 percent higher than

those in Area 4A from 1991 to 2002. Differences between Areas 4A, 4B, and 4C are

shown in Table 5.10. As a different housing submarket from the other four streets, Boyd

was also excluded as from the study. This left only Aberdeen, Magnus, and Manitoba as

usable comparisons.

Table 5.9 Housing Prices Boyd Ave. compared to Four Study Street Average (significant t-test
scores in bold)

Year Boyd 4 Streets Difference Difference I-test degrees of Significance
(price) (percent) score freedom Level

1994 30,500 26,374 4,126 15.6 0.590 34
1995 36,195 22,896 13,299 58.1 2.003 29 .05
1996 27,486 22,839 4,647 20.3 1.113 36
1997 25,117 20,841 4,276 20.5 1.294 37
1998 22,875 14,372 8,503 59.2 2.298 30 .025
1999 19,330 17,253 2,077 12.0 0.512 45
2000 23,525 14,343 9,182 64.0 2.766 39 .005
2001 16,875 18,327 -1,452 -7.9 -0.331 28
2002 36,000 23,988 12,012 50.1 1.806 39 .05

Average 26,434 20,137 6,297 31.3 2.361 16 .025

Source: WREB l\.1LS (Note: Data for Boyd were collected early in the study. Some data are missing
compared to later data.)
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Table 5.10 Price Differences Real Estate Areas 4A. 4B, and 4C.

Year Real Estate Real Estate Difference Difference Real Estate Difference Difference
Area4A Area4B from 4A from 4A Area 4C from4A from 4A

in Dollars in Percent in Dollars in Percent
(2)-(1) (3)/(1) (3)-(1) (6)/(1)

(1) (2) (3) (4) (5) (6) (7)

1994 30,019 46,992 16,973 56.5 53,601 23,582 78.6
1995 28,358 43,819 15,461 54.5 53,061 24,703 87.1
1996 23,890 38,767 14,877 62.3 53,375 29,485 123.4
1997 22,952 37,089 14,137 61.6 50,838 27,886 121.5
1998 21,211 39,986 18,775 88.5 48,813 27,602 130.1
1999 19,611 36,771 17,160 87.5 47,078 27,467 140.1
2000 21,657 39,535 17,878 82.6 51,417 29,760 137.4
2001 22,770 39,422 16,652 73.1 52,839 30,069 132.1
2002 26,628 42,674 16,046 60.3 54,730 28,102 105.5

Average 26,226 41,273 15,047 57.4 52,075 25,850 98.6

The east and west boundaries of the study area were Main Street and McGregor Street.

Housing west ofMcGregor also appears to reflect a different housing submarket from the

blocks further east. Housing prices west of McGregor, for example, (addresses 595 to

750 on Alfred) were higher for seven of the nine years of this study, and averaged 30.0

percent higher across the period. Average prices ranged from -5.9 percent lower in 1997

to 92.9 percent higher in 1998. Higher prices were statistically significant using a I-test

for five of the nine years of the study (Appendix A).

These prices are compared in Table 5.11. Real Estate Area 4B begins at Arlington, two

blocks west of MacGregor. This area had higher average prices for every year of the

study. On average, prices in 4B were $15,047 or 57.4 percent higher than those for 4A

from 1991 to 2002. These differences are shown in Table 5.8 (along with those of4C).
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Table 5.11 Housing Prices West of MacGregor on Four Study Streets compared to prices East of
MacGregor

Year West of East of Difference Difference t-test degrees of Significance
MacGregor MacGregor (price) (percent) score freedom Level

(nos. 600-800) (nos. 200-600)

1994 30,163 26,374 3,789 14.1 1.090 47
1995 31,063 22,896 8,167 35.7 1.399 32 .10
1996 35,461 22,839 12,622 55.3 3,410 47 .0005
1997 19,611 20,841 -1,230 -5.9 0.138 37
1998 27,718 14,372 13,346 92.9 4.658 45 .0005
1999 10,718 17,253 -6535 -37.9 -1.645 46
2000 25,703 14,343 11,360 79.2 3.504 39 .0005
2001 28,733 18,327 10,406 56.8 2.078 35 .025
2002 26,474 23,988 2,486 10.4 0.711 53

Average 26,183 20,137 6,046 30.0 2.159 16 .025

This study therefore analyzed housing prices on six blocks from Main Street to McGregor

Street (Map 4) and on four streets - Aberdeen, Alfred, Magnus and Manitoba). This was

consistent with the 500-2000 foot radius commonly used in other studies. Low prices in

these study areas, compared to surrounding areas, appear to reflect the more deteriorated

conditions in this part ofWilliam Whyte.

Study Outcome

The study analyzed all MLS housing sales on six blocks of the four streets across the

years 1994 to 2002. As mentioned, there were a total of 263 MLS sales for the period.

The mean number of sales per street per year was 7.3. Mean sale prices for the four

streets are shown in Table 5.12, along with the number of sales per year. Prices for years

in which there were fewer than three sales (for example on Manitoba Avenue in 2000 and

in 2001) have been kept in the table. Normally these samples would have been considered

too small to be meaningful. However, these data have been kept in the table for two

reasons. First, a paltry number of sales can be an indication of precisely the phenomenon
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Table 5.12 Comparison of Prices Among the 4 Study Streets

All 3 Comparison
Year Streets Streets Alfred Aberdeen Magnus Manitoba t test Signif Degrees

Average # Average # # # # # Alfred/All Level of freedom
(1 ) (2) (3) (4) (5) (6) (7) (8) (9) (10) (12) (13) (14) (15) (16)

94 26,366 31 26,780 22 25,536 9 26,378 9 29,000 2 26,705 11 -0.300 - 29
95 22,770 27 24,025 20 19,186 7 26,657 7 19,000 5 24,863 8 -0.844 - 25
96 22,717 30 21,417 24 27,917 6 18,367 9 22,696 7 23,729 8 1.561 0.100 29
97 20,841 30 20,620 21 21,354 9 22,761 10 19,427 8 16,667 3 0.209 - 28
98 14,569 26 15,047 17 13,666 9 18,400 6 13,187 8 13,300 3 -0.504 - 24
99 17,614 38 16,923 28 19,550 10 18,223 13 18,375 6 14,078 9 0.604 - 36
00 14,343 23 10,900 14 19,700 9 10,117 6 12,414 7 5,000 1 2.794 0.010 21
01 18,629 21 17,560 15 21,300 6 22,000 5 17,863 8 5,250 2 0.709 - 19
02 23,281 34 22,515 26 25,769 8 26,300 10 22,033 12 14,500 4 0.570 - 32

Overall Avg 19,731 19,159 21,026 20,363 18,995 16,199
Total Sales 260 187 73 75 63 49 All Total 260

Avg# 28.9 20.8 8.1 8.3 7.0 5.4 Avg 7.2

Decline
a) 11994 - 1998 -44.7% -43.8% -46.5% -30.2% -54.5% -50.2%

Decline
b) 11998 - 2000 -1.6% -27.6% 44.2% -45.0% -5.9% -62.4%

Recovery
c) 11998 - 2002 59.8% 49.6% 88.6% 42.9% 67.1% 9.0%

Recovery
d) 12000 - 2002 62.3% 106.6% 30.8% 160.0% 77.5% 190.0%



that is of interest to the dissertation. Secondly the sales data may be supplemented by

other data which reinforce the pattern described here. They do so, however, ton the basis

of significantly larger samples.

Column 1 of the table shows the mean sale prices for all four streets combined across all

years. Column 2 shows the number of sales per year. Column 3 shows the average prices

for the three comparison streets (excluding Alfred) and Column 4 shows the number of

those sales per year. Columns 5 through 13 show mean sale prices for each individual

street (Alfred, Aberdeen, Magnus, and Manitoba) and the number of sales per year for

each street. These data are also shown in Graph 3. Alfred Avenue is the street where

NEHP renovated nine properties in a twelve-month period from 1999 to 2000. It is

shown in the graph in black.

Decline

The first pattern to notice in these data is the rapid decline of housing values from 1994 to

1998. This pattern is evident in the combined data (columns 1 and 3), and on each

individual street (columns 5 through 13). The pattern mirrors the decline seen in the data

for Real Estate Area 4A and for William Whyte neighbourhood (Table 5.2 and Graph 1).

The pattern is clearly seen in Graph 3. There is a clear downward trend for all streets

until 1998 and for most streets until 2000. The cumulative percentage of decline from

1994 to 1998 is shown in row (a) below Table 5.12. The cumulative decline from 1998 to

2000 is shown in row b). The two trends are shown separately because for Alfred Avenue

the trend turns positive in 1999 while trends for the other streets continue to be negative.

The steepest decline for 1994 to 1998 was on Magnus at -54.5 percent. The least decline

was on Aberdeen at -30.2 percent. For Alfred and Manitoba declines were -46.5 percent

and -50.2 percent respectively.
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Graph 3 - Alfred and Adjacent Streets
Housing Prices
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For three of the four streets decline did not end in 1998. On Aberdeen and Manitoba

prices declined by a further -45.0 percent and -62.4 percent respectively over the next two

years (row b below the table). On Magnus, prices rose briefly and then fell again to

$12,414 in 2000, the second lowest level for Magnus for the period.

Reversal

Average housing prices on Alfred Avenue, in contrast to the other streets in the group,

recovered from 1998 to 2000. As shown in row b) below the table, prices on Alfred rose

44.2 percent during the period from 1998 to 2000. Over the longer period from 1998 to

2002 (row c) prices on Alfred rose by 88.6 percent. While prices declined after 1998 on

Aberdeen, Manitoba, and Magnus, the trend for Alfred moves sharply upward in 1999.

This is evident in Graph 3.

To summarize, prices recover first on Alfred in 1999 and continue higher. Recovery

follows on Aberdeen and Magnus in 2001, and finally occurs on Manitoba in 2002.

Recovery on Alfred coincides with the year in which NEHP started its renovation work on

that street (1999). The ten-house cluster was begun in 1999 and completed in 2000.

Renovation work continued in other parts of William Whyte and in adjacent

neighbourhoods after 2000 (Maps 5, 6, and 1). This continued renovation work, plus an

improving general real estate market, may have reinforced any positive perceptions of

housing market trends in the neighbourhood. It must be borne in mind that NEHP had

not sold any of its properties, but simply rented them to low income tenants. Any effect

of NEHP work on housing markets could only be through perceptions of neighbourhood

change, and not through price signals from NEHP sales.
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Discussion

This pattern of decline and recovery tends to confirm the study hypothesis. Recovery

begins on the street where major development was undertaken. It appears in the year that

the work was begun (and one year prior to any sharp increase across the city). Recovery

spreads to other streets from Alfred in a widening geographic radius. This would suggest

that the housing development may have had an impact on housing prices across the

neighbourhood.

The study attempted to confirm the significance of these impressionistic findings by

subjecting the data to a statistical test.

The data for the four streets were analyzed by means of a simple t-test (Bernard, 1994).

The procedure compares two means taken from the same parent population and indicates

whether any differences between them are greater than would be expected in a normal

range of variability. Differences greater than normal variability suggest the effects are

caused by an external agent. In a t-test, differences that have a p-value of 0.1 percent or

less are considered significant. In this study the I-test was applied to the mean prices on

Alfred Avenue compared to the combined means of the three comparison streets for each

year ofthe study (please see Appendix A for significance levels).

For the study hypothesis to be confirmed one would expect to see no significant difference

in means in the years prior to the renovation activity. During and after that year, one

would expect to see a significant and positive difference on Alfred Avenue. As positive
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expectations spread to other streets in subsequent years one would expect to see prices on

those streets "catch up" to Alfred.

Results

The results for the I-test for Alfred Avenue are presented in Table 5.12. As the table

indicates, there were two significant findings for the period. One occurs in 1996, and the

other in 2000. The first finding is only slightly over the significance threshold of 0.1. The

result appears to be due to unusually low prices on Aberdeen ($18,367), while those on

Alfred were unusually high ($27,714). The unusually high value on Alfred is due, in part,

to one sale at $42,000 that year. The remaining sales, still averaged $25,333 which is still

higher than the average for the four streets that year. The low values on Aberdeen reflect

the fact that out of nine sales that year there were none over $28,000. This is unusual,

and occurs only one other time on Aberdeen over the nine years. (Actual sales for all four

streets over the entire study period are attached in Appendix B)

This finding is only slightly into the significant range. If Aberdeen is excluded from

comparison with Alfred (i.e.. only Magnus and Manitoba are used, with a mean price of

$23,213), the significance of the comparison disappears. The I-test score for Alfred at

$27,714, compared to the mean price ofMagnus and Manitoba at $23,213, is 1.091 which

is not significant. Similarly, if the single high end sale on Alfred of $42,000 is excluded,

the value for Alfred is $25,333. If this price for Alfred is compared to the existing mean

for the three streets at $21,417 (which includes the low price on Aberdeen) the I-test

score becomes 0.949, which is not significant. It appears that the significant score for

1996 is due either to abnormally low prices on Aberdeen, or to one high end sale on

Alfred Avenue that year. The data appear to be an anomaly, and one that would probably

disappear if samples were larger.
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Conclusion

The results of this study support the hypothesis that NEHP renovation work may have

had an impact on housing prices in William Whyte. Particularly suggestive is the fact that

a dramatic and statistically significant upturn in prices on Alfred occurred in 1999, a year

that coincides with the undertaking of renovation work on that street. This impact would

likely be a positive externality of the renovation work, since NEHP paid consistently

lower prices than the neighbourhood average for its acquisitions, and as of 2003, it had

not resold any of its properties. The inference that renovation work had a positive

external influence will be further tested through interviews with residents of the Alfred

Avenue neighbourhood. That study will assess perceptions of housing values and

maintenance decisions based on those perceptions.

These data suggest that NEHP's strategy of renewing housing in clusters may have been

effective. The steep decline in housing prices appears to have been halted and reversed.

Average prices in 2002 have returned to levels close to those of 1994. Since their lowest

point (1998) prices have improved by 59.8 percent on the four streets, and by 88.6

percent on Alfred Avenue itself

This recovery has most likely been aided and accentuated by the robust activity In

Winnipeg housing markets. It remains to be seen whether improved housing prices will

contribute to increased maintenance decisions by homeowners. This dimension will be

explored through interviews in Chapter 10.
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CHAPTER 6

Housing Market Analysis

The preceding analysis of changes in housing values in William Whyte focused on data

from actual sales. This reflects an assumption that the most definitive measure of the

value of property is the amount that a purchaser is prepared to pay for it. This is an

important assumption. However, it produces certain difficulties when markets are

depressed. In years when markets are weak there may be very few sales and the result is

very small sample sizes. This occurred on Manitoba Avenue between 1997 and 2001.

Sample sizes were as follows:

Table 6.1 Sample Sizes for Housing Sales on Manitoba Avenue 1994 to 2002

Year

1994
1995
1996
1997
1998
1999
2000
2001
2002

Number of Sales

11
8
8
3
3
9
1
2
4

The normal approach to dealing with such small samples is to delete them from the

analysis. It is difficult to contend that they are meaningful because they may simply

represent isolated or atypical examples. In the case of declining housing markets,

however, in a small area such as six blocks of one street, very sparse sales, at very low
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pnces, may be an indicator of the phenomenon that is the subject of the study. This

creates a dilemma over whether to include such data in the analysis, or to ignore them.

If the only information available about these transactions were sale pnces, then the

appropriate action would be to delete small samples. In the case of the William Whyte

housing market, however, more comprehensive information is available, and it is based on

significantly larger samples. This allows for more comprehensive analysis of what may be

occurring in these markets.

This information includes the number of properties offered for sale, the length of time they

were on the market prior to sale or the expiry, trends in asking prices of properties, and

the differences between asking prices and final sale prices. The Winnipeg Real Estate

Board uses similar data to indicate the vitality of markets in each of its real estate areas.

A selected sample of the WREB's data is shown in Table 6.2

Table 6.2 shows the type of information that is tracked by the WREB for each real estate

area in Winnipeg. It includes the number of listings, the volume of sales, average selling

prices, average days to sale, and the ratio of sales to listings. The data provide a useful

picture of the relative vitality ofthe market in each area.

Table 6.2 Data from Selected Real Estate Areas in Winnipeg - Jan. 1 to Dec 31, 2001

4A Ie 2G SA IE 2B 3E

Listings 238 303 149 262 131 138 71
Sales 102 255 135 109 78 125 58
Avg Selling Price 22,770 137,705 94,265 34,276 247,363 76,774 119,456
Avg Days to Sale 84 41 17 100 97 37 38
% SaleslListings 43 84 91 42 60 91 82
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Areas 4A and SA, for example, are evidently slow markets. Prices are low, properties are

on the market for a relatively long period of time, and a relatively low percentage of

listings result in a sale. Only 43 percent of properties listed in Area 4A eventually sold.

Forty-two percent of those listed in Area SA resulted in a sale. Housing was on the

market an average of 84 days in 4A, and 100 days in SA, before it finally sold. This may

be contrasted with areas such as 2G and 2B in which 91 percent of properties listed were

sold, and housing was on the market an average 17 and 37 days in the two areas

respectively. Higher priced areas did not necessarily have a quicker turnover, or more

certainty of sale. Areas 1C and 3E, for example, had higher prices than other areas in the

sample, but they had fewer sales per listing than 2G and 2B (82 percent in 3E and 84

percent in 1C compared to 91 percent in both 2G and 2B). On average properties took

38 days to sell in 3E and 41 days to sell in 1C compared to the quick turnover of 17 days

in2G.

Area IE is a high priced neighborhood. This real estate area roughly corresponds to the

Tuxedo neighborhood ofWinnipeg. It has the highest real estate values in the city. Such

high-end properties, however, took longer to sell, than more moderately priced ones in

neighbourhoods such as 1C, 2G, 2B, and 3E. Properties in IE were on the market on

average 97 days compared to 2G (17 days), 2B (37 days), 3E (38 days), 1C (41 days),

and 4A (84 days). Only 60 percent of listings in Area IE concluded in sale compared to

3E (82 percent), 1C (84 percent) 2G (91 percent) and 2B (91 percent). These data

provide an insight into the relative vitality of these submarkets.
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Data for William Whyte

Similar data may be compiled for the six blocks of the four streets in William Whyte which

were examined earlier in this study. Such data may be used to supplement sales data in

cases where samples are very small. These data include:

the number of listings per street per year

the ratio of sales to listings per year

the number ofdays to sale or expiry ofa listing. ("Expiry" will be defined

in a particular way for this study. This will be elaborated below)

comparisons of the asking prices to final sale prices

trends in asking prices

Market History of an Individual Property

Before considering aggregate market history for the four streets, it is useful to examine

the information available on an individual property in the WREB database. This will help

to clarify the working definitions that were used in this analysis. Table 6.3 presents an

actual entry for a property in William Whyte as it appears in the WREB database. The

address and the Multiple Listing numbers for this entry have been disguised to preserve

anonymity. All other values and dates are as they appear in the database. Various

"attempts to sell" the property, as defined by this study, are shown for clarification.
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Table 6.3 Sample Listing from the Database of the Winnipeg Real Estate Board.

555 Neighbourhood Street

ML# Status Price Date DOM
(days on the

market)

1200 X $ 20000 12/31/02 175
1100 A $ 20000 07/09/02 4th Attempt
1000 X $ 29900 09/30/01 107
9999 A $ 29900 06/15/01

............................. ............................... ........................•..•..•••••...•. __ .........................•.........................•................................••

8888 S $ 11000 02/24/98 13 3rd Attempt
7777 A $ 13900 02/24/98

................. -. .-•................................................................. ......................... ........................................... __ .................
6666 X $ 24900 07/31/96 182
5555 A $ 24900 04/10/96 2nd Attempt
4444 A $ 33900 01/31/96

•....................................................................................................................... ............. -....... -.- ......................... -_ ... _...............................................
3333 X $ 39900 01/08/95 92
2222 X $ 42500 09/21/94 92 1st Attempt
1111 X $ 44500 06/14/94 92

The parameters for this study were all listings in the WREB database between numbers

185 (Main Street) and 600 (MacGregor Street) on Alfred, Aberdeen, Magnus, and

Manitoba, between January 1, 1994 and December 31, 2002. Information for this

particular property is shown in Table 6.3. It begins with the first listing at the bottom of

the table on 06/14/94. This listing expired on that date (status "X"). The property had

been listed at $44,500, and the "days on the market" (DOM) for the listing were 92.

Reading from the bottom upwards, the next listing in the table expired on 09/21/94. This

time the price was at $42,500 and the property was on the market again for 92 days. A

third listing for the property expired in January, 1995. The asking price this time was

$39,900. Again the property was on the market for 92 days.

The WREB database treats each of these listings as separate because each was allowed to

expire. However, as the database indicates, the property was relisted each time within
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days of the previous expiry. Each listing was at a lower price. It seemed reasonable,

therefore, for the purposes of this study, to treat these three listings as one attempt to sell

the property. If this were the case, and then the original asking price was $44,500, and

the final price was $39,900. Total days on the market were 276 (92+92+92). In this

study, such consecutive listings will be treated as one "attempt to sell". The total DaM

for this attempt will be referred to as "days to sale or expiry", or (DTS/X).

In taking this approach to consecutive listings, the study needed a definition of when one

attempt had expired, and another began. For the purposes of this study then, an attempt

to sell a property was deemed to have ended if there was a break: between listings of 12

months or more. Using these definitions, the remainder ofTable 6.3 may be interpreted as

follows.

After January 8, 1995 this house was off the market for 12 months and 13 days. This

marked the end of the first attempt to sell. On January 31, 1996 the property appeared

again as "active" (status "A"). It was now listed at $33,900. While still active, the price

was reduced to $24,900 in March, 1996. Finally the listing expired (status "X") in July,

1996 at the reduced price of $24,900. It was followed by a 19-month period in which the

property was not listed. The drop in price for this attempt was $9,000 ($33,900 

$24,900). The total days to sale or expiry (DTS/X) was 182.

After 19 months off the market, the property was listed again in February, 1998, at

$13,900. This attempt, at a drastically reduced price, resulted in a sale within the month.

The closing price was $11,000. The price drop in this attempt was $2,900

($13,900-$11,000) or 20.8 percent. The total days to sale or expiry (DTS/X) was 13.
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In June, 2001, 555 Neighbourhood Street appeared again as active (status "A") listed at

$29,900. This listing expired, and after ten months the property was listed again at

$20,000. This listing also expired without a sale. This was taken as the fourth attempt to

sell the property. Total days to sale or expiry (DTS/X) for this attempt were 282

(107+175). The drop in price was $9,900 ($29,900 -$20,000) or 34.1 percent.

It was quite evident from this property history that the vendor was having difficulty selling

the property. It was first listed in 1994 at $44,500. The property was on the market for

276 days without a sale, and saw three price drops. Repeated attempts were made over

the next four years to sell the property. The asking price fell from $44,500 to $13,900.

The property eventually sold for $11,000. The property appeared on the market again,

shortly after, at $29,900, but despite a price drop to $20,000, this attempt ended without a

sale.

Aggregate Data

If these types of data are tracked over eight years for each street, particular trends appear.

(This data is "soft" in the sense that it deals with asking prices rather than selling prices.

It also involves arbitrary decisions by vendors to allow listings to expire rather than to

continue to offer the properties for sale. However, the trends related to these activities

are evident in the graphs and tables that follow. It will be argued that they suggest a

weakening of markets and then recovery. These patterns are consistent with those

revealed by the data on sales. In particular, these data fill out the picture of the housing

market on Manitoba Avenue where sales samples were very small. This broader picture

suggests that, although the samples were small, these may be indicative of a weak market

in which there was little demand.
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As mentioned earlier, the information that is available from this analysis is the following::

trends in asking prices

the number of listings per street per year

the ratio of sales to listings per year

the number ofdays to sale or expiry of a listing.

comparisons of the asking prices to final sale prices

Asking Prices

The first data to consider are the asking prices for the properties. These are shown for the

four streets in Table 6.4 and in Graph 4. Clearly, in terms of data quality, asking prices

are not as significant as selling prices. They are determined by the expectations of

vendors rather than the payments of purchasers. Nevertheless, it can be argued that a

trend in asking prices gives some indication of markets. Unless markets were weakening,

one would not expect to see a trend to lower asking prices. In a robust market one would

expect to see asking prices remain relatively constant, or to show an increase.

Table 6.4 Asking Prices on the Four Streets from 1994 to 2002

Year Asking Prices

Aberdeen Alfred Magnus Manitoba
Price Listings Price Listings Price Listings Price Listings

1994 35,422 16 31,045 22 32,517 23 39,511 31
1995 33,816 31 34,320 30 31,314 29 33,665 28
1996 33,446 38 34,384 27 29,775 27 33,413 26
1997 32,447 34 37,103 28 26,446 32 24,259 17
1998 29,991 22 24,333 24 24,510 29 25,325 19
1999 22,035 17 25,974 23 23,063 15 19,771 14
2000 25,500 16 27,288 20 18,428 16 27,615 10
2001 30,300 16 29,818 17 21,894 16 21,691 11
2002 30,190 21 28,646 14 23,600 19 23,400 11
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The trends in asking prices are similar to those for selling prices. This was evident in

Graph 4. Over time, asking prices decline. Manitoba Avenue and Magnus Avenue are at

the lower end of this trend. Prices stay low for longer on these streets than they do on

Alfred or Aberdeen.

The first sustained recovery in asking prices is seen on Alfred Avenue. This occurs one

year prior to recovery on any other street. This pattern resembles that of sale prices

(Table 4.10 and Graph 3). Magnus spikes upward in 1994, but then continues lower.

Manitoba spikes dramatically in 2000 but then continues to be relatively low. On closer

inspection, it was found that one house listed in 2000 accounted for this spike. The

asking price for this property was $69,900. (This was the second-highest listing out of a

total of 167 for Manitoba Avenue. The highest was $115,000 in 1994. The asking price

of 69,900 is 2.5 standard deviations greater than the mean for all 167 entries across 9

years for Manitoba. Graph 4a shows the asking price for the same data with this one

entry removed. The trend is quite clear without this outlying value. It is evident that

asking prices recover first on Alfred Avenue.

Days to Sale or Expiry (DTSIX)

The days to sale or expiry DTS/x are shown in Table 6.5 and Graph 5. The sample sizes

for these data are smaller than those for asking prices (but still larger than samples of

sales) because DTS/x pertains only to sales or expiries, while asking prices include active

listings in the sample. The trend in these data shows increasingly long periods on the

market, up until 1998 for Aberdeen and Alfred, and up until 1999 for Magnus and

Manitoba. As Graph 5 indicates, in 1999 recovery occurs first on Alfred Avenue and
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Graph 4 - Asking Prices
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Graph 4a - Asking Prices
(Outlying Value on Manitoba Deleted)
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Graph 5 - Days to Sale or Expiry
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Aberdeen. It is followed by a dramatic recovery on all four streets in 2000. By the end of

the study, DTSIX values are again close to those of 1994 on all streets except Manitoba.

Table 6.5 Days to Sale or Expiry DTS/x on the Four Streets from 1994 to 2002

Year Aberdeen # Alfred # Magnus # Manitoba #

1994 97 10 127 13 140 23 128 24
1995 157 18 171 16 232 29 180 18
1996 192 20 235 13 248 27 252 20
1997 191 24 257 18 185 32 193 11
1998 295 13 332 14 226 29 261 9
1999 241 16 285 18 373 15 277 13
2000 108 12 136 12 142 16 146 4
2001 132 9 147 13 84 16 126 8
2002 169 21 162 11 148 19 232 10

Average Difference Between Asking and Selling Prices

The amount by which vendors dropped their prices during particular selling attempts is

shown in Table 6.6 and Graph 6. Again, the trend is one that might be expected if

markets were declining and then recovering. The drop in price grew larger during the

period when selling prices in the neighborhood were declining. The price drops becam~.

less as selling prices recovered. Graph 6 shows the drop in price in percentage points and

Graph 7 shows these values in actual dollars. A significant recovery in these values is

seen in 2000. This recovery occurred on Alfred Avenue the previous year (1999).
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Graph 6

Avg. Difference Asking-5elling Prices
In Percent
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Table 6.6 Average Difference between Asking Price and Selling Price in Percent on the Four
Streets from 1994 to 2002

Year Aberdeen Alfred Magnus Manitoba

1994 -12 -6 -7 -11
1995 -8 -14 -16 -12
1996 -12 -19 -21 -14
1997 -14 -21 -9 -19
1998 -21 -32 -19 -24
1999 -29 -19 -32 -37
2000 -12 -15 -23 -16
2001 -19 -15 -19 -23
2002 -8 -18 -16 -21

Table 6.7 Average Difference between Asking Price and Selling Price in Dollars on the Four Streets
from 1994 to 2002

Year Aberdeen # Alfred # Magnus # Manitoba #

1994 -3205 -1,977 -2,500 -3,288
1995 -2,956 -3,971 -4,900 -4,161
1996 -3,314 -8,033 -6,473 -4,439
1997 -4,306 -6,795 -3,114 -6,264
1998 -6,500 -9,960 -4,417 -9,456
1999 -7,472 -5,433 -10,685 -8,998
2000 -5,467 -3,200 -4,683 -5,725
2001 -3,857 -4,208 -3,550 -3,280
2002 -4,382 -6,414 -4,953 -5,755

Ratio of Sales to Listings

The ratios of sales to listings is shown in Table 6.8 and in Graph 8. These data do not

reveal a particular pattern. It was expected that as the housing markets weakened, that

this ratio would decline. Instead, for all four streets the trend in these data is upward.
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Graph 7

Avg. Difference Asking - Selling Prices
In Dollars
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Oddly, there is a significant spike in 1999 on Manitoba and Aberdeen. There is a lesser

crest on Alfred Avenue the same year.

Table 6.8 Ratio of Sales to Listings on the Four Streets from 1994 to 2002

Year Aberdeen Alfred Magnus Manitoba

1994 37.5 36.4 8.7 35.5
1995 39.4 23.3 17.2 28.6
1996 23.7 22.2 25.9 30.8
1997 29.4 28.6 25.0 17.6
1998 27.3 37.5 27.6 15.8
1999 76.5 43.5 40.0 64.3
2000 37.5 45.0 43.8 10.0
2001 31.3 35.3 56.3 18.2
2002 47.6 57.1 63.2 36.4

Graphs 9 and 10 help to explain the pattern. Graph 9 shows the number of listings per

year. As anticipated, fewer and fewer properties appear to be offered for sale as average

sale prices fell, and as the number of days to sale increased. This pattern is evident on all

four streets, but particularly on Manitoba. The trend is visibly downward on Manitoba,

with no increases from 1994 to 1996 as on other streets. There also fewer listings per

year on Manitoba. As Table 6.8 indicates, there were an average of 4.3 fewer listings

(19.5 percent), annually on Manitoba than on the other three streets. This trend to fewer

and fewer listings, is one that would be anticipated ifmarkets were weakening.
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Graph 8 - Sales to Listings
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Graph 9 • Listings
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Graph 10· Sales
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Table 6.9 Listings on the Four Streets from 1994 to 2002

Year Aberdeen Alfred Magnus Manitoba

1994

1995
1996
1997

1998

1999
2000

2001
2002

t6
31

38
34
22

I7
l6
t6
2I

23

29
2',7

32

29
l5
l6
16

19

3t
28

26

t'7

l9
t4
t0
ll
11

22

30

2"Ì

28

24
23

20

t7
l4

Table 6.10 Sales on the Four Streets from 1994 to 2002

Year Aberdeen Alfred Magnus ùIanitoba

1994
1995
1996
1997
1998
1999

2000
2001
2002

6
6
9

l0
6

13

6
5

10

8

7
6

8

I
l0
9

6
8

2

5

7

8

I
6
,7

9

t2

ll
8

8

3

J

9

I
2
4

'What is not anticipated, however, are the data on sales. These reveal no clear pattern.

The number of sales generally increases across the period for Alfred and Magnus. The

number of sales fluctuates horizontally for Aberdeen, and the data trend downward on

Manitoba.

For both Aberdeen and Manitoba the number of sales spike in 1999. On Alfred they also

peak in this year, although not has dramatically as on Alfred and Magnus. There appears

to be no ready explanation for the data on sales.
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Conclusion

The data on sale prices on the four streets revealed patterns that suggested that markets

declined &om 1994 to 1999 and then recovered thereafter. The recovery appeared first

on Alfred Avenue in 1999. From that point it appeared to spread to the other streets. It

was difficult, however, to draw firm conclusions, partly because sample sizes on Manitoba

Avenue were very small.

A more comprehensive perspective on these markets may be gained by examining the

supplemental data presented here. These data have much larger sample sizes. The

average sample size is 2l.9listings for asking prices, and 14.5 for DTS/X. Generally, the

information from these sources is consistent with the patterns that appeared in the data on

sales. Asking prices, for example, declined and then recovered over similar periods to sale

prices, They recovered first on Alfred in 1999 and then subsequently on the other three

streets in both sets of data. The number of days to sale or expiry increased from 1994 to

1998 indicating weakening demand over these years. Price drops also increased and then

declined over the same years, All of these data reinforce the impression that the market

on these four streets, and particularly Manitoba, were becoming depressed.

These alternate data provide a plurality of measures to indicate that the housing market on

Manitoba Avenue was in serious decline ftom 1997 to 2001. The main purpose in

examining these data is to supplement the small samples in the information on sales.

Since market deterioration is evident from a variety of measures, it is reasonable to

conclude that the very small numbers of sales, and very low prices, on Manitoba Avenue

over these years, are an indication of decline rather than an absence of data. It may be
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appropriate, therefore, to retain the figures on sales on Manitoba, not because they are

definitive measures, but because they are indicative of a more generally observable

phenomenon of decline and recovery.
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CTIAPTER 7

Employment Creation

and Income Retention

As stated in the Chapter 2 of this dissertation, NEIIP attempted to apply principles of

community economic development to its work on housing renewal. Key principles in this

approach are summarized in Table 7.1. In attempting to utilize local production to meet

local basic need (convergence), and to retain local income and resources for community

use, the project created local ownership of housing and, where possible, employed local

residents to carry out its program. The project built backward linkages from the housing

work by creating its own renovation company. It built forward linkages in the form of a

Salvage Shop in which used building materials \ryere recycled from NEHP demolitions and

sold at low cost to residents of the community. NEHP built final demand linkages by

insuring that housing would ultimately be owned by local residents who qualified as low

income. All local hiring had a focus on developing skills for a segment of the population

who had previously lacked such skills, or had been structurally unemployed. These

dimensions of community economic development are discussed further below.

Basic Needs

The project served to meet a basic need of low income residents by providing adequate,

suitable, and affordable shelter in an area where housing had previously been deteriorated.

The project attempted to affect the local housing market to produce external benefits in

units close to NEIIP housing. The project also attempted to slow outmigration and

disinvestment from the neighborhood.
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Table 7.1 Communify Economic Development Principles

Use of locally producecl goods and services

Pu¡chase ofgoods and services produced locally

Circr¡lation of income within the local community

Stronger economic links within the local community
Less dependency on outside markets

Greater community self-reliance

Producton of goods and services for local use

Pu¡chase of goods ald services produced locally

Circulation of income within the local community

Stronger economic links within the local community

Less dependensy on outside markets
Greater community self-reliance

Restoration of balance in the local community

Local reinvestment of profits
Use of profits to expand local economic activity

Investment tlat increases community self-relia¡ce and cooperation

Long-term employment of local residents

Employment in areas that have experienced chronic unemployment or underemployment

Reduction of dependenry on welfare and food banks

Opportunities to live more socially productive lives
PersonaVcornmunity self-esteem

More salaries spent in the local community

Local skill development
Training local residents, geared to community development needs

High labour productivity
More employment in communities that experienced high unemployment

Local decision-making
Local co-operative forms of ownership a¡rd control

Grass-roots involvement
Community self-determination
Working together to meet community needs

Public health

Physical and mental health of community residents

Healthier families
More effective schooling
More productive work force

Physical environment
Healthy, safe and attractive neighborhoods
Ecological sensitivity

Nei gtrborhood stability
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Dependable housing
Long-terrn residenry
Long-term community development

10. Human dignity
Self-respecting and commr¡nity spirit
Gender equality
Respect for seniors and children
Social dignity regardless ofphysical, intellectual orpsychological differences; regardless of

national or ethnic background, color or creed

Retention of Housing Charges

As of Juþ 31,2003, the project had renovated 47 houses. Rents charged for these

properties were in line with average rents for the th¡ee neighbourhoods in which the

project was working. Average neighbourhood rents, and those charged by NEIIP, are

compared in Table 7.2. Figures for neighborhood rents are derived from the 1996 census.

These are the most recent data available at the neighborhood level. The Cþ of Winnipeg

makes Statistics Canada census information available according to local neighbourhood

boundaries (Winnipeg, 2003). Calculations from the 2001 census by neighbourhood will

not be available until early in2004 (Winnipeg, 2003).

Average rents for NEHP units for 2002 are shown in column I of Table 7.2. Average

rents for each of the neighborhoods from the 1996 census are shown in column 6. Data

on rents from 1996 have been adjusted for 2002 prices. This was done in two ways.

First, rents were adjusted for price inflation using the Statisties Canada consumer price

index for Manitoba (Statistics Canada, 2003). Rents adjusted in this manner are shown in

column 2 ofTable7.2.

ìilhile adjustment for inflation is an appropriate approach for most prices, it may not be

appropriate for rents. Manitoba has statutory rent controls and rents rise more slowly
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than general prices. The 1996 rents have been adjusted by the annual rent control factor

in column 4 of the table. Rent increase guidelines are shown in Table 7.3.

Table 7.2 NEtr Rents
Dwelling)

Compared to Average Neighbourhood Rents (One F'amily Householtl

NEHP
Rents
(2002

Prices)
(1)

Neighbour-
hood rents

CPI l)ifference
Adjusted NEtr vs

(2002 neighbourhood
Prices) in %o

Ø (3)

Neighbour-
hood rents
Rent Control Difference
Adjusted NEHP vs

(2002 neighbourhood
Prices) in %o

(4) (s)

Un-
adjusted

(1996
Prices)

(6)

tll
WilliamWhyte
Lord Selkirk Park
North Point Douglas

Average (all NEHP/
neighbourhcod rents)

476
464
nla

466

484
407

470

454

-1.7

3.9

2.7

462

389
M9

433

3.0
8.7

429
36r
417

4027.5

Source: City of Winnipeg (2003)

Table 7.3 Rent Confrol Guidelines for Manitoba

Year Rent Increase Guideline Change in CPI
for Winnipeg

in percent

1997
1998
1999

2000
2001
2002
2003

LÙo/o

l.}Yo
l.OYo

I.OYo

I.5o/o

2.Uyo

I.jVo

2.2
2.4
3.7

2.8
3.4
1.8

nla

Source lVlanitoba Department of Housing (2003) and Statistics Canada (2003)

As shown in columns 3 and 5 of Table 7.2, NEÉIP rents are marginally higher than those

for the neighbourhoods. While NEIIP has attempted to ensure that its rents are
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affordable, it is unable to charge equivalent rents to the neighbourhood average. There

are fwo reasons for this. First, the average size of units in NEFIP is greater than the

average for the neighborhood. NEIIP emphasizes family housing, and across its portfolio

unit size averages 3.2 bedrooms. Average size for the three neighborhoods is 2.1

bedrooms (Winnipeg, 2003). Quality is also a factor. NEITP housing is fully renovated.

The census indicates that 580 units of the 4,010 in the neighbourhood (14.5) percent are

in need of major repair (Winnipeg, 2003).

NEI-IP has a commitment to ongoing maintenance, and it includes a small premium for this

its rents. NEHP's housing charges are designed to cover the cost of providing the units.

This calculation is described below.

IlousinE Charges

NEIIP rents are currently determined by a formula. The calculation establishes a base rent

for the number of bedrooms. It then includes an additional amount for the square footage

of living space on the main floor (excluding bedrooms), and alesser amount for the square

footage of the lot. Typical calculations are shown inTableT.4

U0



T able 7.4 NEHP Rent formula

Base Rent.

2 Bedroom $400.00
3 Bed¡oom 425.00

4 Bedroom 450.00

5 Bedroom 4'75.00

6 Bedroom 500.00

Additional Amounts:

- Per sqrure foot of living space

on the main floor excluding bedrooms $0.09
- Per sqìuìre foot ofexterior lot $0.0025

This formula it designed to cover NEFIP's property costs as shown in Table 7.5

Table 7.5 NEm costs covered by monthly rents.

Cost 3 Bedroom 5 Bedroom All NEHP units
In Dollars In Dollars In Percent

Typical Rent $490.00

Mortgage Payment $245,00
Property tax
Maintenance
Insurance
Management

TOTAL

95.00
75.00
45.00
30.00

$490.00

$540.00

$270.00
110.00
85.00
45.00
30.00

$540.00

50.ïYo

19.sYo

15.5%
9.0o/o

6.0%

100.0%

According to the i996 census 2,365 of the 3,635 units in the three neighbourhoods, or

65.0 percent, lvere rental (Winnipeg, 2003). A local survey conducted by NEFIP

indicated that approximately 70 percent of rental housing in William Whyte \ryas o\ /ned by

absentee landlords CNEHP, 2000). This was consistent with the findings of older studies

in this locality (CMFIC, 1980; Westdal f986). This means that approximately 45 percent
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of housing charges on rental properties left the community as rent paid to absentee

landlords.

NEFIP is attempting to capture a portion of these resources for community use. NEFIP

rent structures vary depending on the stage at which the house was added to the program.

(Early rents were determined by a formula different from those added later in the program.

Rent controls prevent these rates from being standardized across all NEFIP homes). As

Table 7.5 indicates, on average, 78.5 percent of all NEHP rent charges are applied to

mortgage payments, property tær, and insurance. The remaining 21.5 percent is devoted

to management fees (6.0 percent) and a reserve fund for maintenance and replacement

(15 5 percent). Management fees contribute to salaries for two local residents, one of

whom is in training as a property manager, and the other who is the bookkeeper for the

organzation. Signifïcant maintenance work is also carried out by a local resident.

For the 47 houses that were rented as of July 31, 2003, annual rent revenue \¡/as expected

to be $257,864 (NIEIIP,20A3). Of this amount, $55,440 (21.5 percent) will be retained

for management fees and maintenance costs which will contribute to employment for local

individuals. Mortgage payments totaled $11,155 monthly, or $133,860 annually. A small

but growing portion of these payments contributed to equity in the homes. Annual

increases in equity are shown in Table 7.6.
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Table7.6 Cumulative Equity inNEHP Housing.

ACTUAL EQUITY

Year Number Equity
of Houses Added

Cumulative
Total

PROJECTED EQUITY

Year Number Equity Cumulative
of Eouses Added Total

1999
2000
2001
2002

2,387

t5,632
20,t69
26,510

2,387
18,019
38,188
64,698

7

20
24
46

2003

2004
2005

2006
2047

30,146
32,375
34,784
37,371
40,150

94,844
r27,2t9
162,003

199,374
239,524

46
46
46
46
+5

Source: NEIIP Audited Financial Statements. 1999 -2003.

Under for-profit absentee-owned rental housing, equity in properties generally accnres to

the owners. Management and maintenance fees may also be paid to nonlocal employees.

Under NEfIP's lease-to-purchase plan, and its policies of local hiring, most of these

resources are retained for the benefit of community members. Under NEHP's

lease-to-purchase progfam, equlty in housing will be transferred to low income tenants

who will take ownership ofthe properties (see discussion below).

Community Assets

As of March 31, 2003, NEIIP had attracted a total of $3.9 million in revenue and

financing to the community. Of this amount $3.3 million was used for housing

renovation. Government grants accounted for $1.98 million of these renovation

resources, and $1.16 million was mortgage financing, while foundations provided

$158,000. These dataare summarized nTable7.7
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Trble 7.7 Renovation Activities of IYEHP Resources Atfracted to the community

REVENUE AndFINANCING

Renovation:
Mortgage tr'inancing
Grants (Government)
Grants (Foundations)
SUBTOTAL (Renorzation)

Operating:
Grants (Government)
Grants (Foundations)
Fees

SUBTOTAL (Operating)

Property:
Rental Revenue

SLIBTOTAL (Property)

TOTAL ¡¡'EHP REVENUE

E)GENSES

Renovation:
Wages & Benefits
Property Acquisition
Material
Subtrades
SUBTOTAL @enovation)

Operating:
Salaries
Benelits
A¡tministration
SUBTOTAL (Operating)

Properfy:
Mortgage Payments
Property Taxes
Property Insurance
Property lvlaintenance
Other
SUBTOTAL (Property)

TOTAL NEHP E)(PENSES

SI]RPLUS/IDEF'ICff

$1,164,028
r,977,338

160,3 r0
3,302,3s1

273,990
153,691

154.039
581,720

362.838

362,838

s4r24ó,809

sL,964,622
635,506
528,378
320,161

3,670,317

330,862
28,560

252.985
612,407

201,700
57,382
L1 5\)
60,318

3,999
362,838

s4,648,674

($401,86s)
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NEFIP has assembled $2.45 million in housing assets and holds additional property in

vacant lots. All housing is eligible for purchase by local residents. NEIIP has created

local ownership of these resources in the sense that the organization is community

controlled. Fifty percent of the membership of its Board are local residents and 50

percent are technical volunteers from the broader community. It will create individual

ownership of many of these assets through its homeownership program. (The difference

in the amounts invested in renovation ($3.3 million) and the value of the assets created

($2.45 million) is a function of the need to subsidize deteriorated housing in this locality.

This will be discussed further below.)

Table 7.8 Assets Created by NEtr - 1999 -2003

00-01 ot-oz 02.03 03-04 TOTAL
(as of July 3l)
(lst Quarter)

Renovated Housing
In Progress
Completed

PORTFOLIO

New Construction
Vacant Lots

Under Construction
PORTFOLIO

12fi
l3

5
4721

9
1n

9
lo

41

1g

Housing Assets 248,504

Mortgage Equity 2,387

632,586 1,383,914

15,632 20,169

183,466

26,514

s2,448r470

$64,698
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Emloyment Created

Of the $3.3 million spent on renovation worþ approximately $1.03 million was paid for

renovation labour (wages and benefits). The balance was spent on acquisition of

properties ($635,506), on construction material ($528,378), on subtrades ($320,161),

and on overhead (5221,65t¡

Duringthe first three years of the project (L999 to 20oZ) 90 percent of NEÉIP's labour

was hired locally (all crew members except the supervisor). The residents originally hired

for renovation work were former social assistance recipients who had been specifically

trained to work in the program.

In July, 2002 the project spun off a separate company to focus on employment creation.

The company, was named Inner City Renovations, Inc. (ICR) It was a for-profit joint

venture among four non-profit housing projects and an employment development

initiative. The housing projects agreed to make available at least 50 percent of their

renovation work as set aside contracts for the new company. ICR was expected to

complete the work within standard budgets.

ICR defined its objectives as providing employees with:
- full-time year-round employment (unusual for the construction industry)
- better than average wages for the sector
- a health benefit plan
- on-the-job training and classroom instruction
- a higher than average supervisor-employee ratio
- services of an employee support professional
- two staffpositions on its eight-member Board of Directors
- participatorymanagement
- a commitment to worker ownership after two consecutive years of profitable

operation (ICR, 2003, p.3)
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NEHP made available 88 percent of its contracts (14) to ICR in the first 12 months of the

new company's operations. NEFIP reserved two of its contracts for a special crime

prevention employment program which ran at the same time. (This will be discussed

below).

As of May, 2003, ICR had 19 target employees. Five were original trainees who had

come to the project through the NEFIP training and employment program. The remainder

were rerruited directly by ICR (9) or through Manitoba ÉIome Builders Association Level

1 Carpentry Program (3), Youth Builders (1) and the crime prevention program of NEFIP

(1)

Ten months into the ICR project, a formative study was conducted by Social Capital

Partners (2003) to assess the degree to which the project was achieving its social

objectives. This study provided a demographic profile of ICR target employees. Selected

items from this study are presented in Table 7.8. ICR attempted to maintain a similar

demographic profile throughout its program.
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Table 7.8 Demographic Profile of ICR E

Total *Target

Group" employees l9
Gender Male

Female
l7 89Yo

2 LlYo

Descent Aboriginal
NonAboriginal

13 680/0

6 32o/o

Education Some High School
Some Post-secondary

Higlr School (or GED)
Bachelor's degtee

9

7

2

I

47o/o

37Yo

IlYo
s%

PriorWork Unemployed
Self-employed

Ernployed part-tirne
Employed fuIl-time

l5
2

I
I

79o/o

lIYo
sYo

5o/o

Previous Source
of Income

Income AssistanceÆI
Employment

Occasional Contracts
Training Grant

Other

9

4
')

I
1

47Yo

2l%o
100Á

5V"
5o/o

Crimfual Justice
History

Convicted of a Crime
On ProbationÆarole

ll 58Vo

2 lIYo
Lowest wage
in ICR $9.00 per hour

Average wage
in ICR Sl2|15 per hour

By June, 2003,ICR had revenues of $828,969 from renovation activities. An outline of

ICR revenues and expenses is shown in Table 7.9. NEI:P contracts contributed $302,512

to revenues. Other sources of revenue are shown in the table. ICR paid $359,516 in

wages and $58,152 in benefits to the locally hired crew. ICR's average \Mage vvas $12.75

per houq and its lowest hourly wage was $9.00. These rates \¡/ere competitive with those

in the industry.
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Table 7.9 ICR Activities - August ,20O2 to June 30, 2003

REVENTIES

Nofth End Housing Project
Spence Neighbourhood Association
'lVest Broadway Development Corp.
Commercial Renovations
Residential Renovations
Grant Revenue
Wage Subsidy Revenue
Other

TOTALREVENUE

E)GENSES

Wages & Salaries
Benefits
Material
Subtrades
Manaçment Salaries
Administration

TOTAL Ð(PENSES

NET INCOME/(LOSS)

302.512
92,t32
5,450

310,064
8,148

46,607

6,443
98

s771,454

$359,5 16

58.152
260,s56
157,056
72,288
34,757

$942,323

s-l70,870

ICR has made a positive start. Its goal is to employ 30 to 50 employees. The set-aside

contracts from the housing projects have provided a relatively constant demand for ICR's

v/ork. The program has also benefited greatly by having fuirly ready access to ñnancing

from two employment development initiatives, Social Capital Partners and Community

Ownership Solutions.

Unforn¡nately, there have also been difficulties. ICR has had problems finding a manager

who could balance the sometimes conflicting demands of training and profitable

production. Employee absenteeism has been a problem, and productivity and skill levels

need to be developed. These issues have meant that ICR has had difficulty staying within
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budgets on particular projects. Much of this is expected in the start-up phase of a socially

and technically complex operation. Adding to these problems, however, have been

obstacles faced by all four nonprofit housing projects in their renovation activities.

Mortgage financing has been held up by the regulator of the credit union (the Credit

Union Deposit Guarantee Corporation). The mortgage guarantor, CMHC, has also tied

up mortgages. Both guarantors are anxious about their considerable exposure to the

neighbourhood projects, and they want to see one hundred percent holdbacks until

renovations are completed. The projects, however, have no source of operating capital

other than mortgages and partial gants. Lines of credit have also reached their limits and

the financial institution is anxious to curtail these as well.

The provincial government has responded by creating a loan guarantee. However, by

August, 2003, after four months of discussion, the guarantees are still not finalized. ICR

has had to respond to the slowdown in activity by layrng off crew members. A key

objective, year-round work for its employees, has therefore not been achieved. When

renovation resumes it is anticipated that the employees will be rehired, but some will drift

to other activities.

As of July, 2003, prior to the layoffs, ICR and NEFP were creating 34 staf years of

employment for local neighborhood residents. Employment for local residents is shown in

Table 7.10. Average earnings for these employees ranged from $19,760 for trainees in the

crime prevention prograrn, to $38,000 for the NEHP bookkeeper. Total actual earnings

for all employees were $642,082.

180



Table 7.10 Employment Created 2003*.

Staff Years Earnings
Average

(per employee)
(1) (2)

Earnings
Total

(Actual)**
(3)

Earnings
Total

@udget)
(4)

Renovation
Properly Manager

Bookkeeper
Maintenance

Trainers
Crime Prevention Participants

l9
I
I
I
2

10

26,520
31,500
38,000
30;000
34,866
L9,760

359,516
3 1,500
38,000
30,000
69,732

148,200

503,880
3 1,500

38,000
30,000
69,732

r97,600

* Estimates are unavailable for earlier years - ICR figures are for August 2002 - June 2003
** As per NEIIP and ICR accounts

Many of these positions were created over the fiscal year 2002-03. Column 3 of Table

7.10 shows "actual" earnings of these employees compared to "budget" earnings in

column 4. This refers to the fact that two of the programs, ICR and the crime prevention

program, grew to their current staff complements incrementally over the year. ICR, for

example, began with five employees and grew to 19. The crime prevention program, (or

Aboriginal Youth Housing Renovation program (AY,R)), began with four trainees and

gre\¡r to ten. "Actual" earnings refers to the total that was paid to employees over 12

months. "Budget" refers to the amount that would have been paid had all teq or all 19

employees, been on payroll for 12 months. It is anticipated that budgeted employment

levels will be maintained over the coming 12 months. Actual earnings for ICR renovation

crews for the year were $359,516. Actuals for AYR were $148,200. Budgeted earnings

for the two programsfor 2004 are $503,888 and $197,600 respectively.

181



Crime Prevention Project

Early in 2001, NEFIP was approached by some neighbourhood young people who were

seeking assistance in finding ernployment. These youth had been involved in gang activity

since their early teens. Some were no\¡/ being released from federal penitentiary. They

were in their late twenties and had young families. They expected to be under police

surveillance, and to be reincarcerated if they became involved with their previous

activities. With lengthy criminal records, little education, and unconventional appearances

such as tattoos, these Aboriginal youth had few job prospects. They approached NEHP

to ask if the project could help with their employment.

NEFIP developed a crime prevention employment program which it called the Aboriginal

Youth Housing Renovation Frogram (AYR). It hired two Aboriginal carpenters as

trainers, and provided four vacant houses for use in renovation and training. NEFIP also

secured funding grants to subsidize the extra time that participants would take to

complete a house.

After two years of activjty, the program has been a qualified success. Some participants

have been rearrested on old charges. Some have breached parole by consuming alcohol.

Some have had to leave because of substance problems. But none has been arrested for

an offense committed while participating in the program. Participants were paid $9.50 per

hour. One of the trainees has gone on to more secure employment with ICR.

The project employed an average of eight participants over its second year. The project is

seen, not only as employment development, but also as a crime prevention initiative.
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Renovation Financing

To finance the renovation of properties, NEFIP uses a combination of public grants,

forgivable loans, and mortgage fìnancing. The precise combination of public grants has

changed over time, as new public programs have appeared, and others have been

discontinued. NEHP has also had to adapt its grant structure to increasing costs of

housing acquisition. As property values have riserq so also have the costs of renewal. (As

one member of the NEÉIP Board put it "we are victims of our own success").

A typical renovation project (one house) for NEIIP is shown in Table 7.11. This example

is based on average costs for 22 umts that were renovated during the middle phase of the

NEIP's program. This sample was chosen because it reflects the most typical funding

structure for NEFIP's 47 properties. (In mid-2003 the grant structure was changed and

the combination of an $18,000 Residential Rehabilitations Assistance Plan (RRAP)

forgivable loan, plus a $10,000 Affcrdable Housing Initiative (AIil) grant [$28,000] was

replaced by a single AIil grant of $31,000).

These figures reflect typical costs. There is a wide variation in these costs, however,

among the 22 projects. Acquisitions, for examplg in this sample ranged from $0 to

$30,000. Renovation costs ranged from $31,000 to579,927. Properties acquired at no

cost were donated either by the City of Winnipeg, or by private owners seeking a tax

receipt. These properties tended to be seriously deteriorated. City properties had usually

been seized for tax arrears, or had been deemed unsanitary. Private orruners donated

properties which could no longer be profitably rented. While acquisition costs on donated

properties were nil, renovation costs were correspondingly high.
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Tabte 7.11 NEm Financing and Renovation Costs- August ,2002 to July 31' 2003

FINANCiNG

Mortgage
RRAP - Residential Rehabilifation Assistance Program)
NHA - (Neighborhood Housing Assistance)
WHIII - (Winnipeg Housing and Homelessness Initiative)
AHI - (Affordable Housing Initiative)

TOTAL

COSTS

Acquisition
Renovation

Overhead
Contingenry
Resewe

TOTAL

3 i,350
18,000
i0,000
10,000
10,000

79,350

$14,000
51,140
10,300

1,900
1,700

79,040

The very process of renovation was unpredictable. Many unanticipated problems

presented themselves when interior walls were removed. Most of the properties were 80

to 100 years old. Many \ryere insulated with sawdust, and their foundations were

constructed from fieldstones. Program budgets included a small contingency fund, but

this was often not sufficient to cover the problems encountered. The funders also

allowed a small reserve fund in case a component of a house such as a furnace, a roof or

a water heater, which \À/as thought to be in good condition at the time of the renovation,

later proved to be defective. It was a politically sensitive question how much in public

resources should be provided for a reserve fund. The example shown in Table 7.11 is

typical, but represents considerable variation ¿rmong specific projects.

Financing for the project is shown in the top section of Table 7.1 l. The primary source of

resources is mortgage financing from a local credit union. Mortgage funds are made

available at 75 percent of the assessed value of the fully renovated home (occasionally
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they are financed at 85 percent, but the advantages and disadvantages ofthis are debated

within NEIÐ). The renovation work that NEHP will perform is taken as a down payment

on the mortgage. (As discussed earlier, this approach has now created problems with

CMHC and the Credit Union Deposit Guarantee Corporation).

While the mortgage is a key source of financing, the project is by no means viable on

borrowed funds alone. It requires significant public grants. A typical mortgage of

$31,350 is shown in Table 7.11. It is equivalent to 75 percent of the end value of the

project, or $41,800. A typical project cost, however, as Table 7.11 shows, is $79,040.

Mortgage funds are insufficient even to cover the cost of renovation. The cost of

acquisition adds a fu¡ther $14,000, and costs of overhead are $10,300, while contingency

and reserve funds add a further $1,900 and $1,700 respectively. The total cost of the

project at $79,350 exceeds the end value of$41,800 by 89.8 percent.

Partly this is a symptom of working in a deteriorated market. Assessors indicate that were

these same structures located in a different neighborhood, their end values would have

been significantly greater. A second part of the problem is that investment in renovation is

seldom recoverable in the resale of a property. The subsidies reflect what is needed to

restore neighborhoods to habitable condition.

As Table 7.11 shows, a typical subsidy is $48,000 ($79,350 minus $31,350). This

calculation uses the value of the original mortgage to determined the subsidy rather than

the end of value (mortgage plus downpayment). This is because when tenants eventually

purchase the propert¡ the price of the transaction is the mortgage amount only. Both the

down payment and the added renovation costs are part of the subsidy. This will be

described in greater detail below.
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Lease-to-Purchase

NEI{P makes properties available to low income applicants on a lease-to-purchase basis.

To be eligible, a family must have an income below the Statistics Canada Low Income Cut

Otr(LICO). Estimates of LICOs for 2002 are shown in Table 7.12. This income-based

eligibility criterion is set out in the bylaws of NEF,IP. It is also a requirement for NEFIP to

receive forgivable loans under the Canada Mortgage Housing Corporation's (CMHC)

Residential Rehabilitation Assistance Program (RRAP) (CMHC, 2003; Manitoba, 2003).

Table 7.12 National Council of Welfare Estimates of Low hcome Cuûoffs 2002

þamily size for Cities of 500,000+

1
t
3

4
5
6
7+

t9,256
24,069
29,934
36,235
40,505
44,'Ì',75

+9.043

Source: National Council Welfare, 2003

NEIIP's charitabletax status also requires that beneficiaries of the program be defined as

low income. The Canada Customs and Revenue Agency (CCRA), in granting status, was

geatly concerned that purchasers would make windfall profits on the resale of homes that

were subsidized by tax-deductible donations. Significant care \¡/as needed to design a

lease-to-purchase formula that would ensure that early resale of properties did not occur,

and that renovation subsidies were retained. Eligibility for provincial grants has a similar

requirement, that purchasers of housing be low income. The definition used by the

province is that the family be at or below the second quintile of income levels for

Manitoba (Manitoba, 2003).
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Not only must an applicant family be low income, they must express a commitment to

homeownership, to long-term residence ìn the neighborhood, and to the general goals of

the NEIIP in terms of community betterment. Residents have the opportunity to serve on

the Board of Directors of NEHP, to serve on Board committees, and to take part in

community building activities. The Board of NEHP has 16 members. Eight positions are

reserved for community members, and eight are for members appointed in a technical

capacity. Four of the community positions are allocated to residents of NEÉIP properties,

and four were allocated to other members of the local community. This arrangement

ensures that organtzational resources are under community control.

Ootion to Purchase

Upon rental of a property, a resident is given a standard lease. They also receive a

document that provides an option to purchase the property. This option agreement

specifies a price at which the resident may purchase the property, a time when the option

may be exercised, and certain conditions that the purchaser must meet to be eligible to

exercise the option. The conditions are that the tenant must have five consecutive years

of residence in an NEFIP properry, and thæ they must have complied with a Home

Maintenance Agreement outlining expectations for proper care of the properfy.

Terms for Pronerfv Purchase

The financial terms of the option are outlined in Table 7.13. The purchase price of the

home is the amount owing on the first NEI{P mortgage on the property. If the tenant

exercises this option, they assume this existing mortgage. This avoids a down payment.

The public grant portion of the cost of renovationg the down payment, and any equity
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Table 7.13. NEHP Home Ownershiu Model - I'First" and "Secondrr Mortsases

Original Cost
ofthe Proiect

Mortgage 31,350

Subtotal 31-350

RRAP
NHA
WHHI
AHI

Subtotal

TOTAL

Cost to
Particinant

Financial
Position
of Resident

Year 0 Year I Year 2

18,000
10,000
10,000
10,000

48p00

793s0

lst Mortgage

Equity

Balance Owing

2nd Mortgage

Amount Forgiven

Balance Owing

31,350

2.606 3,254 3,952 4,703 5,513

28,744 28,096 27.398 26.647 25.837

Year 3 Year 4 Year 5 Year 6 Year 7

Monthly Payment

48,000

-4,800 -4,800

48.000 43.200 38.400

231 231 231 231

6,385 7,325 8,337

-4,800 -4,800 -4,800

24.96s 24.02s 23.0r3

33.600 28.800 24.000

Year 8 Year 9 Year 10

q

I,

427

n3

231 23t 231 231 231 231 231

4,800

9J00-I

2

10,602 r 1,867

-4,800

14300-

20.748 19.483

4,800

9"600

4,800

4300

4,800

0



accumulated, transfer to the purchaser as a subsidy. However, the purchaser is not

entitled to this subsidy immediately.

Instead the purchaser provides a promissory note in which they agree to repay this amount

to NEHP. This document is referred to as a "silent" second mortgage. It is silent in the

sense that although it is a legal debt, no payments must be made against it. It is held as a

guarantee for NEHP that the individual will not resell the properly prematurely. This debt

is forgiven in ten equal installments over a ten-year period.

If a homeowner must sell their property prior to the end of ten years for some compelling

reason, they may apply to the Board of the North End Housing Project. If the Board

accepts the reasons for the sale, it may forgive all or part of this debt.

NEHP also holds a right of first refusal to repurchase the property. This runs in

perpetuity. In such a case NEHP would repurchase the property at the value of the first

mortgage. The owner would then retain any equity accumulated. The home would be

made available to another low income applicant.

It is critical to the integrity of the NEIIP program to retain the zubsidies in homes for at

least ten years and to ensure that houses continue to be available to low income families.

It is critical to funders and to CCRA that purchasers do not make a windfall gains on the

arrangement. If the resident remains in the home for ten years the second mortgage is

forgiven. They then have title to the property, and they owe only the balance of the first

mortgage.

The two mechanisms, the right of first refusal, and the silent second mortgage, allow

NEHP to achieve a number of program objectives which include the following:
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1)

2)

3)

to facilitate homeownership for low income residents at an affordable rate.

to ensure long-term residence of homeowners in the community.

to ensure that highly subsidized renovated properties remain available for

purchase by other low income residents.

to ensure that participants in the program do not realize windfall gains by

reselling subsidized homes at market rates.

to make homeownership available to residents who are on Employment and

Income Assistance. No down payment is required to assume the mortgage. A

resident may take ownership of the property even if they possess no assets.

There are no regulations in the Employment and Income Assistance Act that

prevent this from occurring (Manitoba" 2003a), and EIA regulations allow for

shelter allowances to be used toward mortgage payments. A home in which the

participant resides is an exempt asset with regard to EIA liquidation rules.

Manitoba Department of Family Services and Housing will, however, place a

lien on the equity portion of mortgage payments. NEI{P is advocating against

this practice. It is contradictory public policy to subsidize housing renovation

and encourage homeownership, and then to take back the zubsidies from those

who have been assisted.

The only real impediment to ownership by a person on Income Assistance may

be that the financial institution, or the guarantor of the mortgage, may deem the

recipient's income-to-debt payment ratio too low, and refuse to qualify the

mortgage. NEIIP intends to challenge such a decision. There is little evidence

that low income mortgage holders have higher mortgage default rates than more

aftluent borrowers. Mortgage payments tend to be less than the rents that such

applicants are currently payrng (Canadian Community Reinvestment Coalition,

4)

s)
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1.999). If necessary, NEFIP will seek an alternative guarantor for the mortgages

such as the Jubilee Fund, a socially conscious lending facility.
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CIIAPTER 8

Social Cost Benefït

Analysis

North End Housing Project received grants from three levels of government for housing

renovation. These grants were intended primarily as subsidies for improved

neighbourhood shelter. However, NEÉIP attempted to maximize the benefits from these

subsidies by hiring structurally unemployed persons from the neighborhoods in which the

project was working. This employment focus of the program meant that subsidies for

housing might also be considered as subsidies for employment creation. In fact the $i.98

million in public grants received by NEFIP over the four years of the project was roughly

equivalent to the $1.96 million that NEFIP paid in renovation wages and benefits. The

balance of its expenses (for acquisitions, material, and subtrades) were covered by

mofigages a¡d foundation grants.

When public funds are utilized for any purpose it is important to assess the impact of their

use. A common technique for analysing the benefits and costs of local development

projects is referred to as social Cost Benefit Analysis (CBA). This methodology is

discussed by Davis (1993) Gittinger (1982) and Schofield (1987).

The foltowing is a CBA of the employment creation activities ofNEFIP and its renovation

contractor Inner City Renovations (ICR). This particular analysis has been adapted from

a similar study prepared by Culpeper (1975) in which he assessed a housing prefabrication

plant in Churchill, Manitoba. This analysis will first use a standard CBA to outline the

benefits and costs of the NEHP renovation work. It r/vill then make an estimate of the net

impact ofNEIIP/ICR employment creation aøivity on govem.ment finances.
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Social Cost Benefit Analysis

Social cost benefit analysis begins with an analysis of the financial flows of a project on a

strictly commercial basis. The approach then makes adjustments to the financial

calculations by estimating the "social" or "economic" costs and benefits of the program

(Gittinger, 1982). The most common adjustments for social costs and benefits are for

capital and labour. Often the most important difference between market and social

valuations are labour costs in a situation, or in a region, of widespread unemployment.

Culpeper states that

The difference (if any) between social and market net benefits indicates the basis for
a subsidy, since the social (or any) benefits would likely not be realized in the
absence ofsuch a subsidy.

Assumptions and Sources

The data for this analysis came from two sources. The first was a statement from NEFIP's

internal accounts showing revenue and expenditure for the period from April 7, 1999 to

March 31 , 20Qi . This period essentially spans the life of the NEIIP project. The revenues

and expenditures from this statement are summarizedin Table L l.
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Table 8.1. NEm Renovation Account - Revenues and Expenses - April 1999 - March, 2003

REVENTIES

Government Grants
Mortgage Fina-ncing
Foundation Grants

TOTAL

E)GENSES:

Wages & Benefits
Property Acquisition
Material
Subtrades

TOTAL 3,448,667

This source was used to determine the relative percentage of NEHP revenues derived

from government grants. This percentage, in turn, was used to calculate the government

grant portion of the work that was contracted to ICR. CI\{EFIP no longer carries out any

of its own renovation work. Instead it contracts this role to another community

organization whose focus is training and employment creation. NEHP has worked with

various groups in this way, but for the l1 months under consideration in this analysis, the

organization was ICR), As Table 8.1 shows, 59.9 percent of NEFIP's revenue derived

from government grants. The balance was raised through mortgages (35.4 percent) and

from foundation grants (4.5 percent).

The second source for the study was a monthly cash flow statement presented to the

Board ofDirectors of ICR in July, 20t3. This cash flow statement is summarized in Table

8.2. It was prepared when ICR had been in operation for only 11 months. Because the

project was in its start-up phase, its worldorce had grolvn from 12 to 23 employees over

the period. Nineteen of these 23 workers were defined as "target" employees. They were

inner city residents with limited skills who had histories of significant unemployrnent.

in Dollars

s1,977,338
t,164,028
160,310

3J0rs76

sr,964,622
635,506
528,3',78
320,16r

in Percent

59.9
35.4
4.5

1000
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Table 8.2 ICR Activities - August ,2002 to June 30, 2003

REVENT]ES

North End Housing Project
Spence Neighbourhood Association
West Broadway Development Corp.
Commercial Renovations
Residential Renovations

Grant Revenue
Wage Subsidy Revenue
Other

TOTALREVENUE

EXPENSES

Wages & Salaries
Benefits
Material
Subt¡ades
Management Salaries
Administration

TOTALE)GENSES

NET INCOME/(LOSS)

9302,5r2
92,132
5,450

310,064
8,148

46,607
6,443

98

771,454

359,516
58,152

260,556
157,056
72,288
34,757

942,325

-$170,870

Since the number of workers in ICR grew continually over the period, the figures from the

11 months covered by the statement in Table 8.2 were not zuitable for CBA. (CBA uses

one figure for the size of the workforce). Instead, the figures from the end of the period,

April to Junq 2003, \ryere used for this analysis. This was a period when the ICR

worldorce had a steady complement of 23 employees. It was also a point in time (June,

2003) when the organization conducted an extensive study of the demographic

backgrounds of its workers. The latter information was necessary for the analysis which

follows.
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Table 8.3 shows ICR's revenues and expenses lrom April to June, 2003 (columns 1, 2,

and 3). A total for these three months is then shown in column 4. The totals from column

4 are then prorated for 12 months in column 5. These prorated annual figures will be used

to calculate NEFIP's portion of ICR work for the year.

Column 6 indicates the percentage of ICR revenues that were derived from each source.

It indicates that 25.7 percent of ICR renovation work was contracted frorn NEFIP. Since

NEHP accounted for 25.7 percent of revenues, it was assumed that25.7 percent of ICR's

expenses could also be attributed to NEHP activity. This NEFIP portion of ICR's

activities is shown in column 7. This estimate of NEIIP activity was then used to create a

five-year cash flow of NEFIP renovation work.

Column 5 projects an annual loss for ICR of -$418,428 for all its activity. Column 6

projects a loss of -$107,733 for the NEHP portion of its work. The managers of ICR

argued that this was an unusual situation brought on by a very complex and challenging

commercial renovation on which ICR underbid. ICR lost over $200,000 on this project

alone. By contrast, many of its housing renovations were completed on budget. Apart

from the $200,000, the remaining loss was seen as a necessary part of the start-up phase

of the ICR program in which worker productivity was developing. Its shareholders

expected that the company would reach a break-even position (or become profitable) over

the 12 months of 2004. It is important to note that ICR's shortfall was not covered by a

public subsidy. Instead its losses for 2003 were made up by equity contributions from

ICR's shareholders (Community Ownership Solutions and Social Capital Partners).

In Table 8.4, the NEËIP portion of ICR's activity is shown as a discounted cash flow over

five years. The discount rate is 5.5 percent, or one percent above the prime rate for

September, 2003. This analysis accepts ICR's current losses as a given. Since these

195



Table 8.3. ICR Quarterly Revenue and Expenses (Prorated)

April May June

(1) (2) (3)

ICR Cashflow

REVENUES

North End Housing Project 36,947 18,159 30,945
Spence Neighbourhood Association 5,139 7,228 18,353
West Broadway Development Corp.
Commercial Renovations 86,966 77,624 52,854
Residential Renovations
Grant Revenue
Wage Subsidy Revenue
Other

TOTAL

E)(PENSES

Material
Subtrades
Supv. Salaries
Supv. Benefits
Wages
Benefits
Management Salaries
Administration

TOTAL

NET TNCOME(LOSS)

Quarter
Total

(4)

129,052 103,011.

35,607
38,178
9,666
1,755

29,320
5,325

11,788
3,M9

Prorated for
12 Months

(s)

86,051
30,'120

217,444

0

0

33/,2ß102,152

57,159
23,849
12,645

1,688

38,357
5,120
2,692
4,744

Revenue
Sources

in Percent

(6)

135,088

-6,036

69,944
21,346
12,418

1,716
37,667

5,204
3,792
5,393

344,204
r22,880

869,776

0

0

NEIIP
PoÍion of
Activities
(2s.7%)

(7)

146,254

-43243

162,710
83,3',73

34,',l29
5,159

r05,344
15,649
18,272
13,596

43Sfø2

-104,607

25.7%
9.2%

65.tyo

157,480

-55,328

1,336,860

0.0%
0.0%

650,840
333,492
138,916
20,636

421,376
62,596
73,088
54,344

1,755,2S8

-418,428

344,204

100.0%

167,573
85,865
35,767

5,313
108,493
l6,ll7
18,818
13,gg2

4stw

-107,733



losses were driven by start-up costs and a one-time commercial loss, this can be

considered a worst-case scenario.

Tabte 8.4. ICRDiscounted Cash FIow (Commcrcial)

when we went on to the

REVENTJES

Government Grants
Mortgage Financing.
Foundation Grants

TOTAL

E)GENSES:

Material
Subtrades

Supv. Wages

Supv. Benefits
Wages
Benefits
Maragement Salaries
Administration

TOTAL

NET TNCOME/(LOSS)

Discounted Flow

Present Value -485,358

206J44 206,t40
12r,352 r2r,352
16,712 16,772

206,140 206,140
t21,352 12r,352
16,712 16,712

206,140
r2r,352

16,7t2

344,204 344,204 344,204 344,204 344,204

167,573
85,865
35,767
5,313

108,493
T6,l\7
18,8 18

13,992

4s1W

-107,733

-107,733

167,573
85,865
35,767

5,3 13

108,493
16,t17
18,818
13,992

45I,g31

-1t7,733

-102,1 l8

167,573

85,865
35,767
5,313

108,493

T6,II7
18,818
13,992

4stw

-r07,733

-96,794

167,573
8s,86s
35,767
5,3t3

108,493
16,rl7
18,818
13,992

45L,931

-107,733

-91,748

167,5'.73

85,865
35,76'.7

5,313
108,493

T6,IL7
18,818
13,992

451,93',7

-L07,733

-86,965

Social Cost-Benefit and Discounted Cash Flow Analysis

Social CBA is intended to show whether the investment of public funds in NETIP housing

renovation (and that of other housing programs) is justifiable in terms of the social

benefits they produce. As Culpeper (1975) indicates,
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social and commercial profitability will diverge if market prices of inputs (market

costs) and/or market prices of outputs (market benefits) do not adequately reflect
social valuations of these costs and benefits.

The most common, and in many cases the most important divergence between market and

social values, is in the employment of otherwise long-term unemployed labour. The

standard practice in calculating the social cost of inputs is to determine their opportunity

cost (the value of the input in its next best alternative use) (Davis, 1993; Schofield, 1987).

In a situation in which a number of workers have been chronically unemployed, the

product forgone by society in hiring them for the project is virtually nil.

As Davis (1993:103) states

Unemployed resources are resources that are in excess supply at existing market
prices and are thus not currently utilized in commodity production. The opporfunity
costs of the use of such resources in a particular project are nil, since no production
is forgone by their use. In other words, the appropriate valuation for each of these

resources is a shadow price of zero rather than the market price.

As Gttinger (1982: 258-259) says

the price of labor in a perfectly competitive market, like other prices in that
impossible place, would be determined by its marginal value product. That is the

\ilage would be equal to the value of the additional product that one additional
labourer could produce

... Because the marginal value product of labour is also the opportunity cost of
labour in the economic accounts, we make another statement: if you take a labourer

away from a farrr_ community where he is producing very little or nothing and put
him to work productively in an agricultural project that produces something of
value, we did not have to forego very much to use this labour to realize new
production. This being the casg we can consider the cost of the labour to be very
low - some economists would say even zero.
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Unemployment Status

A demographic study of ICR workers indicated that in the second quarter of 2003 there

were 19 target employees. The key characteristics of these workers are shown in Table

8.5. Fifteen of the 19 workers (79 percent) were unemployed prior to being hired by ICR.

Nine were on Income Assistance or Employment Insurance, one was receiving an

employment training grant, and one was living on the remainder of earnings from a small

contract. Four refused to indicate whether they had been on income assistance or not.

(They may have been embarrassed by the stigma, they may have been making an income

illegally, or they may have had other reasons for not wishing to discuss the issue). Th¡ee

employees indicated that they had derived some additional income from child support

payments.

For the purposes of this analysis, only the 15 workers who indicated they were

unemployed when hired by ICR were counted as long-term unemployed. The assumption

that they were unemployed for long periods was borne out by other data, including the

number who were receiving transfer payments, their prior income levels, their sources of

income, and other qualitative information contained in the ICR demographic profile.
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Table 8.5 Demographic Profile of ICR Employees

Total "Target
Group" employees 19

Gender Male
Female

89Yo

rt%
L7

2

Descent Aboriginal
NonAboriginal

13 680/0 
I

6 3ZYo I

Education Some High School
Some Post-secondary

Fligh School (or GED)
Bachelor's degree

9
7
2

I

47o/o

37Yo

IIYo
50Á

Prior Work Unemployed
Self-employed

Employed part-time
Employed firll-time

I5
2

I
1

79o/o

IlYo
sYo

5o/o

Previous Source
of Income

lncome AssistanceÆI
Child SupporU

or No Response
Employment

Small Contract
Training Grant

9 47o/o

4 zIYo
4 160/0

| sYo

I 5o/o

Criminal Justice
History

Convicted of a Crime
On Probation/Parole

11

,
58o/o

llYo
Lowest wage
in ICR $9.00 per hour

Average wage
in ICR

I

ï12.75 per hour I

Adjusted Cash Flow

In Table 8.6 the market costs in ICR s projected cash flor¡¡ are adjusted to reflect social

costs. This is done by reducing to zero all wage costs for structurally unemployed

workers in ICR. Since the number of such workers is estimated at 15 (or 79 percent of

target employees), the nonsupervisory \ iages and fringe benefits are reduced by 79

percent. The cost of material is reduced by 14 percent to reflect the fact that sales taxes

are not a cost to society, but rather are a transfer among its members @avis, 1993;

Gittinger, 1982). As shown in Table 8.5, this produces a discounted cash flow that is

positive, in contrast to the commercial cash flow in Table 8.3 which was negative.
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Table 8.6. ICR Discounted Cash FIow (Social)

REVENUES

Government Subsidy
Mortgage f inançir¡g.

Foundation Grants

TOTAL

E)GENSES:

Material
Subtrades

Supv. Wages
Supv. Benefits
Wages
Benefits
Management Sala¡ies
Adminisûation

Discounted Flow

Present Value

206,140 206,140
12t,352 t21,352
16,712 t6,712

206,t40 206,t40
121,352 121,352
16,712 16.712

144,113 L44,tI3
85,865 85,865
35,767 35,',767

5,313 5,313
22,',784 22,784
3,385 3,385

18,818 18,818
13,992 73,992

330,036 330,036
14,1ó8 14,168

12,066 r1,437

206,140
t2t,352
16,7t2

344,204 344,204 344,204 344,204 344,204

TOTAL 330,036
NET INCOME(LOSS) 14,168

14+,113
85,865
35,767

5,313
22,784

3,385
18,818
13,992

144,713
85,865
35,767

5,313
22,784

3,385
t8,818
13,992

L44,tI3
85,865
35,767

5,313
22,184

3,385
18,818
13,992

330,036
14,168

12,72914,168

330,036
14,168

13.429

63,830

The cash flow shown in Table 8.6 provides a significant justification for a housing subsidy.

It does so only in terms of employment creation. These benefits emerge from the program

quite apart from any benefits of improved housing. This positive cash flow occurs

because employment of unskilled and semiskilled workers represents 27.6 percent of

ICR's expenses.
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fmpact on Government Revenues

The objective of ICR was to become commercially viable and profitable over the 12

months of its second year of operation (August, 2003 to luly, 2004). It is possible,

however, that the company may not achieve this desired productivþ level. The program

may continue to show a commercial loss.

A government subsidy to support ICR's employment creation activities may well be

justified A continuing subsidy, however, is usually viewed as burdensome on government

finances. As this section will show, however, the net effect of a subsidy on government

finances is significantly less than its nominal cost may suggest.

Continuing to employ ICR target workers will generate new revenues for government in

the form of new income taxes and new sales taxes. It will generate savings for

government in terms of transfer payments that no longer need to be paid. A savings of

expenditure has the same effect on govefftment finances as new revenue.

The net impact on govemment finances of subsidizing the earnings of ICR workers is

shown in Table 8.10. This table was developed on the basis of the following assumptions:

1. Of the total of 19 target workers, 15 (or 79 percent) were unemployed when

hired by ICR.

NEIIP accounted for 25.7 percent of ICR revenues and expenses including

labour. NEIIP therefore provided employment for.

4.9 target employees (.257 x 19)

3.9 previously unemployed workers (.257 x 15)

3.1 individuals who had been receiving transfer pa)¡ments (.257 x 12)

,)
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-) The total annual ICR revenue from NEFIP contracts was $344,204. Of this

amount, $206,140 was derived from government grants. This is shown below:

Sources of
NEIIP funds Amount

Government grants $206,140
Mortgages
Foundations
TOTAL

121,351
16,713

344,204

Percentage
of total

59.9Yo

35.3Yo

4.9Yo

100.0%

(2.20*26s.2)
(3.08*265.2)

(1,400*15)

4. Income tax was calculated at the lowest marginal federal and provincial tax rates

less nonrefundable tax credits, as follows:

Average wage ($12.751hr * 40hrs * 52wks) :526,520

Federal tax(16o/o of annual income less basic personal amount)
(26,520-7,634)*0.16 : $3,021

Provincial tax (l0.9Yo of annual income less basic personal amount)
(26,520-7,634)*0.109 $2,059

5. Employment Insurance contributions by employees and employers were

calculated as new revenues fbr government for the 15 previously unemployed

ICR workers. EI contribution rates for 20OZ (the year of the statements) were:

$2.20 per $100 of earnings for employees

$3.08 per $I00 of earnings for employers

New revenues per employee from EI contributions were.

Employee contributions
Employer contributions

TOTAL

Total contributions for 15 employees were

583

817
1,400

21,000
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6 GST/PST of 14 percent was generated on additional disposable income of

workers. These increases in disposable income were estimated as follows:

gross wages - federal taxes

- provincial taxes
- average welfare payments for an ICR employee

or: s26,520
-3,022
-1,960

-1 4,858
6,680

gross wages
federal taxes
provincial taxes
average welfare payments for an ICR employee
additional disposable income per employee

7.

No allowance was made in this calculation for personal savings since families

were unlikely to have significant surplus funds for this purpose.

GST and PST on material were included only in the calculation of net revenues

from the housing subsidy. Had the housing subsidy not been made available,

purchases of material would likely not have occurred. Since the housing subsidy

is taken as a given in the calculation of the employment creation subsidy, the

GST/PST on purchases of material was not included as new revenue in this

subsidy. These purchases would have occurred regardless of which contractor

carried out the renovations.

8. Of the 15 previously unemployed workers, 10 indicated definitively that they

'were receiving government transfer payments prior to being employed by ICR.

These transfers were as follows.

Income AssistanceÆmployment Insurance 9

Training grant I

Four employees declined to say whether they were on Assistance or not. For

the purposes of this study, it was assumed that two of these employees were
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receiving assistance and two \¡/ere not. Therefore, the total receiving transfer

payments were:

Income AssistanceÆmployment Insurance

Training grant
Assumed to be receiving Income Assistance

TOTAL

Family configurations for ICR workers \ilere estimated based on the

demographic profiles of the employees.

Income Assistance incomes for Manitoba were taken from the National Council

of Welfare (NCVD estimates for 2003 (NCW, 2003) . The NCW provides these

estimates on the basis of four typical family configurations. Of these, th¡ee

applied to ICR workers as shown below.

9

I
2

t2

Configuration

Single employable
Singleparent, I child
Couple,2 children

ICR
Families

2

2
,7

Income
per Family

5,562
12,799
18,103

Incomes of
all ICR families

rt,t24
25,598

126,721

9. The amount of the training grant was estimated as an Employment Insurance

benefit for an ICR wage. The EI benefit rate is 55 percent. The average \ryage

in ICR is $26,520. This provides a benefit of:

(26,520*.55) : 14,586

10. These assumptions are relatively conservative. It is likely, for example, that

single parent families had more than one child, and that a number of two-parent

families had more than two children.

This calculation uses the ICR average \¡rage for all employees. Some employees

earned higher than the average wage. For these workers there would be savings
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to the federal government of the Canada Child Tax Benefit over the amounts

they had received on income assistance.

ICR losses in Column 2 were also probably over estimated. If a subsidy were

required for ICR it would likely be much smaller than the amount assumed here

(because of the one time commercial loss and startup costs) but they benefits to

government in the revenues and transfer payments savings would be the same.

New Revenues

Based on the above assumptions it is possible to calculate the net effect on government

finances of paying subsidies for housing renovation and for employment creation. Table

8.7 provides an estimate of new revenues from taxes paid by the 15 employees who

previously had been unemployed. These new revenues are shown below.

Table 8.7. New Revenues from Employment Creation.

Per
Individual

Alt Total
Previously Material

Unemployed
(15) ($650,840)

NEHP NEHP
Previously Material

Unemployed
(3.86) ($167,573)

Federal Taxes

Provincial Taxes
EI Contributions
GST (new disposable income)
PST (new disposable income)
GST (material)
PST (materiâl)

TOTAL NEW REVENUE

3,021
2,059
1,400

468
468

7,415

45,315
30,885
21,000
7,Or4
7,t14

ltt,228

45,559
45,559

91,118

11,661

7,949
5,404
1,805

1,805

28,623

I1,709
11,709

23,417

Note: Some calculations may appear inaccurate due to rounding of factors.
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ICR generated $l II,228 in new income taxes on new employment. The program

generated $91,118 in GST and PST on the material purchased for construction. NEHP

generated a proportionately smaller amount of new revenues at $28,623 plus $23,417 , for

atotal revenue gain of $52,040.

Transfer PaEment Savings

An estimated twelve ICR employees were receiving transfer payments prior to beginning

work with ICR. Transfer payments savings were achieved for government by employing

these individuals. These savings are calculated in Table 8.8.

Table 8.8 T"*rf""Pu

Family
Configuration

or
Type of
Transfer

Recipients Annual
Welfare
Income

@er Recipient)

Annual
\ilelfare
Income

(All rcR)
@ecipients)

Annual
Welfare
Income

(Ail NErrP)
@ecipients)

(ICR * 2s.7%)

General Assistance
Single Parent, I Child
Couple,2 Children
Training Grant (EI râte)

TOTAL

2

2

1

i

t2

5,562
12,595
18,103
14,586

TI,I23
25,595

126,72r
14,586

178,011

2,859
6,579

32,567
3,744

45,749

Table 8.8 indicates that $178,011 would be saved in transfers to all ICR employees, while

545,749 would be saved just for those workers whose employment was generated by

NEFIP activity.
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Net Cost of Subsidies for lfousing and Employment Creation

The total net effect on government finances is calculated in Table 8.10. This table shows

two calculations. In column 1, the net effect of the housing subsidy on government

finances is calculated. A subsidy of $206,140 generates new revenues valued at $52,040

and creates savings in transfbr payments of $45,749. The real cost to government of the

subsidy is therefore only $108,351 or 53 percent of its nominal cost of $206,140. (These

savings are realized differentially by federal and provincial governments. The federal

goveffìrnent will save on Employment Insurance costs, while the provincial government

will save on Income Assistance. Since the subsidy for housing is provided jointly by

federal and provincial governments, the savìngs to both levels are combined in this

calculation). Additional revenues can be expected to accrue to the city of Winnipeg in

new properfy taxes. These were not calculated because at the time the study reassessment

had not yet occurred.
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Table 8.10. Net Effect on Government Finances

Housing

(l)

Employment
(worst case)

(2)

Employment
(moderate case)

(3)

Total Subsidy

New Revenues

Federal Income tax
Provincial Income Tax
EI Contributions
GST/PST on Disposable Income
GST/PST on material
SUBTOTAL

Savinss in Tranfers
Welfare Savings
EI Training Savings
SUBTOTAL

TOTAL SavingVNew Revenue

Net Subsidy in Dolla¡s
Net Subsidy in Percent

-206,r40 -r07,734 -53,734

11,661

7,948
5,404
3,610

28,623

42,005
3,144

45,',749

74,372

20,638
33Vo

LL,66I
7,948
5,404
3,610

23,41',7

52,040

11,661

7,948
5,404
3,610

42,005
3,',?44

45,749

97,789

-108,351
-s3%

28,623

42,005
3,744

45,',749

74,372

-33,362
-3l%o

Column 2 shows the net effect of the employment creation subsidy on government

finances. A subsidy of $107,734 for NEIIP work generated ne\¡/ revenues valued at

$28,623. It created savings in government transfer pa]¿ments of 545,749. The real cost of

the subsidy to government is therefore only $33,362 or 3l percent of the original amount

of $107,734.

As stated earlier, the losses covered by this subsidy were a worst-case scenario. Without

the onetime coÍmercial loss, for example, the need for a subsidy would have been half as

great, or $53,867 vs. $107,734. If ICR workers continued to work at lower levels of

208



productivity, and a financial support from government was necessary then such as subsidy

would create a positive contribution to the public treasury. Since the subsidy would now

be only $53,867, but the new revenues and savings would continue to be $74,372, the net

benefit for government would be $20,505. This calculation is shown in Column 3.

It is evident from this analysis that the real cost of subsidies to government is far less than

their nominal cost would suggest. The social outcomes of these investments are not fully

accounted for here. Other social benefits from the subsidies would reduce their cost even

further. Such benefits might include savings in crime reduction through employment

creation, or savings in health care costs through the health benefits of improved housing.

Eleven ICR employees had histories of criminal offenses. Two were on parole at the time

of the study. Evaluations in the USA have found that for every $1 invested in

employment creation for ex offenders there were $1.45 in savings from crime reduction

(U.S. Department oflabor, 1995).

Dunn (2000a), Schwartz (2000), and Alexander (2000) have shown that improved

housing can have significant positive impacts on the health and well-being of residents.

The pathways for these beneficial effects include not only the improved condition of

housing struchres, but also by improving the relative standing of the participant in the

social gradient of health. The latter benefit is potentially much larger than those

associated simply with improved physical structures. This social gradient has been

observed in virtually all industrialized countries (Dunn, 2000; Evans, 1994; Mustard and

Franlq 1994).

Dunn (2000b) conducted a multiple regression study involving 650 respondents living in

12 neighborhoods in Vancouver. He found improved health outcomes associated with

better quality housing. In summarizing his findings, he states
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These results show that the meaning people invest in their homes, their satisfaction

with their homes, and the amount of control they are able to exercise in the social

and economic aspects of their domestic relations are empirically linked with
selÊreported status, health satisfaction and mental health status. Other variables

that were linked to health status simultaneously with housing factors were consistent

with the population health perspective and included social support, employment

status, marital status, disability status, and selÊreported stress level.

It is evident, therefore that public subsidies for housing, and potential subsidies for

employment creation, are well repaid by generating new revenues, and by achieving

savings in transfer payments. Such subsidies also provide psychosocial benefits for

previously unemployed individuals who receive employment and training. They create

health and crime reduction benefits for residents of neighborhoods that acquire new

housing. Such subsidies are well justified from a financial and social perspective.
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CTIAPTER 9

Explorations in {Jrban Aboriginal

Neighbourhood Development

Community economic development theory acknowledges not only the need for

restructuring neighborhood economies, but also for social inclusion, social development,

and the building of social capital. The two remaining chapters will explore the need to

develop social capital in William Whyte.

William Whyte is an inner city distressed area in the city of lVinnipeg.

Average fantily incomes in the neighbourhood are less than half those for

the rest of the city (Winnipeg,2002a)- Unemployrnent rates are three times

the city cwerage- Sirteen percent of the housing in the William Whyte is in

need of major repair. The communiry is on the border between the hvo

highest crime districts in the city (Winnipeg, 2002b). Thirry-eight percent of

the popalation of William Whyte is Aboriginal (Winnipeg, 2002a).

Many would take exception to the above description of this neighbourhood as

disproportionately negative. They would argue that no community is without its

redeeming qualities (McKnight and Kretzrnann, 1999), and William Whyte certainly has

its own. Some see this neighbourhood as "friendly" and "accepting", and say they would

not \¡iant to live anywhere else in city (Social Planning Council, 1995). As one informant

for this study stated

I grew up here. I understand this community. I feel good being in it.
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The William Whyte residents who were co-researchers in this study have lived in this

community most of their lives. They know its territory intimately and they feel secure on

any of its street corners. Each has had to find strategies to survive in this harsh

environment. One \¡ias a "bouncer" in one of William Whyte's toughest drinking

establishments. Another is a single mother. In the midst of this research her refrigerator

broke down and she lost a week's worth of food supplies before the landlord came to fix

it. Her rented house was deemed beyond repair by the North End Housing Project.

In the conversations outlined in this paper, these researchers do not minimize the stresses

of growing up in poverty. They talk about their aspirations for themselves, thei¡ families,

and their neighbourhood. They are acutely aware of being Aboriginal in a society where

stereotypes are prevalent, where the legacy of colonization is painfirlly present, and where

social distance cuts offaccess to the city's opporrunity structures.

As Jason said,

Everything in our community is inadequate ... Back when all those houses were

getting burned, I think people were crying out for adequate housing. They didn't
realize what they were doing ... People were giving you a message.

This research was a response to a situation in which the North End Housing Project

(IrIEIP) \ryas attempting to make neighbourhood development a participatory process.

NEHP had renovated ten houses on two blocks in the William Whyte neighbourhood, and

\¡/as contemplating renovating 25 more in the locality. This renewed housing was made

available to local residents on a lease-to-purchase basis. The organization was also

interested in developing playgrounds, community space, and specialized residency.

NEHP's vision was to create a kind of urban village. The organization was asking local

residents to express their wishes in the design of this renewed neighbourhood

environment.
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NEFIP had gone door-to-door inviting community residents to attend consultation and

planning meetings. The gatherings were reasonably well attended, and the discussions

were lively. On further reflection, however, it became evident that those present were not

completely representative of neighbourhood demographics. Some at the rneetings were

local residents who were employed in social agencies. Others \¡/ere nembers of a

community foot patrol, a vocal and mobilized group who took a somewhat adversarial

approach on many community issues. Some were present almost ex fficio, such as the

community police ofificer and the pastor of the local church. Not well represented in the

meetings, however, were those less comfortable speaking in public, those who felt

marginal to the process of planning and delivering neighbourhood programs, and those

whose struggles with daily living did not often permit them to attend meetings.

Noticeably absent were rnany residents who were Aboriginal.

It seemed from this experience that if the housing organization wished to hear from those

for whom neighbourhood redesign was primarily intended, then it needed to engage in a

different form of consultation. Particularly, if there were a unique cultural perspective to

be gained from Aboriginal residents, the process of gathering such input must be adapted

to Aboriginal cultural preferences. Preliminary discussions with Aboriginal board

members of NEIIP, and other Aboriginal acquaintanceg suggested that this was a likely

hypothesis

The project, thereforg engaged two Aboriginal residents of William Whyte and an

Aboriginal former resident as indigenous researchers. One researcher had significant

familiarity with social research, taught in an inner city program of the University, and had

worked for many years with local Aboriginal social agencies. He had written on the

subjea of culturally-based community development (Morrissette, Morrissette, and
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Mackenzie, 1992) and had given considerable thought to issues of social and cultural

development. The other two researchers had little background in social research. They

were known to the first researcher through kinship and friendship ties, and through

participation in community youth programs. In other aspects of their lives, however, they

were typical of most William Whyte residents.

The research was partly an exercise in participatory neighbourhood planning. However, it

was also, in part, a formative ethnographic exploration. The organization was interested

not just in the physical renewal of the community, but also in helping to build social

capital, and in enabling residents to draw together to access needed resources for

collective attention to social needs. An ethnography would be helpful in understanding

culturalþbased aspirations in the community, and in bringing to light any obstacles about

which a mainstream organization may be unaware because of cultural distance.

The term "ethnography," here, is used advisedly. It refers not just to the in-depth

qualitative methods that were used in the study, but also, as Wolcott (1999), Fetterman,

(1998), LeCompte and Shensul (1999), Creswell (1998), Shweder (1996) and others have

insisted, to an approach in which the central research question is cultural description. As

Shweder (1996) says "a true ethnography is about something called a culture."

Fetterman, (1998) provides two very broad definitions of culture, one that is ideational,

and one that is materialist.

the classic materialistic interpretation of culture focuses on behavior. In this view,
culture is the sum of the social group's observable patterns of behavior, customs,
and way of life (Harris, 1968, p.16). The most popular ideational definition of
culture is the cognitive definition ... according to the cognitive approach, culture
comprises the ideas, beliefs, and knowledge that characterize a particular group of
people ...
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although neither definition is sufficient, each offers the ethnographer a starting point
and a perspective from which to approach the group under study.

Similar definitions are found elsewhere (Creswell, 1998; Goodenough, 1994; Harris,

1988; Keesing, 1981; LeCompte and Shensul, L999). While the study was conceived with

such definitions in mind, the concept of culture was left open for indigenous researchers,

and their informants, to define. One objective of the research was to explore what the

term "culture" may mean to inner city Aboriginal respondents. Since the study wished to

identifu a cultural basis for community development, it seemed important to allow the

significance of the concept to emerge from the informants themselves.

Epistemological fssues

The design of this study, its content, analysis, and findings, and its use and dissemination,

were influenced by paradigms that have been critical of traditional ethnographic methods

of the past. Such criticisms are grounded in epistemological, political, and ethical

concerns, many of which were distilled in a collection of essays edited by James Clifford

and George Marcus (1986) entitled Writing Culture: the Poetics and Politics of

Ethnog'ap|ry. Other critical approaches have emerged in circumstances of

underdevelopment in the former colonies of the Western world, and in circumstances of

oppression in industrialized countries (Harrison, 1997; D'Amico Samuels, 1997; Tandon,

1986). As a methodology, these approaches have come to be referred to as Participatory

Action Research (Fals Bord4 1992; Hall 1986; Lather, 1986; Tandorl 1986;

Rahma4l993).

The essays in the collection by Cliffcrd and Marcus, and its companion volume by Marcus

and Fischer (1986), Anthropologt as Cultural Critique, are widely seen as reflecting a

turning point in the practice of ethnographic writing. Denzin (1996) referred to their
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impact as "a profound rupture" in the practice of ethnography. James, Hockey, and

Dawson (1997) called the volume "a watershed in anthropological thought." Feminist

anthropologists @ehar and Gordon, eds., 1995) have said that Writing Culture presented

"a double crisis" in anthropology, one that underscored questions of epistemology and

representation at a time when feminist researchers were grappling with issues of gender

bias and domination in anthropological research.

Epistemolog¡

This study attempted to take into account some of the main criticisms raised by Writing

Culture. These were outlined by Clifford in his introduction to the volume. In it he

argued that ethnographic research was partial. By this he meant that ethnography was

neither neutral nor complete. He argued that cultural writing was based on a series of

"systematic - and contestable - exclusions" (Clifford, 1986, p.6) These often failed to take

into account the ethical, political, and personal contexts within which ethnography was

created. These exclusions helped to establish the ethnographer's authority and portrayed

culture as a neutral scientific subject and a "unified corpus of symbols and meanings"

(1986, p.l0).

Clifford argued that little was said in traditional ethnography about the circumstances

under which the ethnography was created. It seldom discussed the means by which the

researcher gained community trust, for example. Nor did it take into account the ways

that colonial relations might atrect the interaction between researcher and subjects.

Seldom discussed in traditional ethnography were uncertainties involved in constructing

cultural hypotheses. Traditional accounts frequently excluded dissenting views from the

community that took exception to the perceived consensus on cultural values. Little
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discussion was found in traditional cultural research about the possible impact that an

ethnography may have on the community once it was made public.

Clifficrd pointed out that ethnographies were representational artifacts. They involved the

evocative use of allegories, figures, and tropes, and that these were interpretive devices.

As such they should be used consciously and critically. Clifford called ethnographic

artifacts "true fictions" (1986, p.6). He did so, not to suggest that they were false, but

that they tryere something "fashioned or made" and that other representations may be

equally valid or persuasive.

Clifford's strategy for dealing with such systematic exclusions was to become "rigorous"

and "serious" about partiality. He argued that ethnography should become selÊreflexive.

"who speaks? who writes? when and where? with or to whom? under what
institutional and historical constraints?" Clifford asks (1986, p.13).

Hertz (1995) identified reflexivity as an attempt to understand the researcher's location of

self within power hierarchies of the field

to be reflexive is to have an ongoing conversation about experience while
simultaneously living in the moment ... through personal accounting, researchers

must become more aware of how their positions and interests are imposed at all
stages ofthe research process - from the questions they ask to those they ignore,
from whom to study to whom they ignore, from problem formation to analysis,
representation, and writing - in order to produce less distorted accounts of the social
world (1995, p.vüi)

Clifford also calls for multivocality (1986, p.l3) to reflect a variety of perspectives on

cultural meanings and values expressed by the community. He especially emphasizes the

importance of indigenous resea¡chers, whose training may be comparable to that of

outsiders, but whose insight and knowledge are that of the community
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The present study attempted to take these critiques of ethnography seriously and to

incorporate some of these strategies into its methods.

Participatory Action Research

'While Clifford and Marcus subtitled their volume The Poetics and Politics of

Ethnography, some have argued lhat the authors have focused more on poetics than

politics @'Amico Samuels, T997; Harrison, 1997; Behar and Gordon, 1995;

Mascia-Lees, 1989). In discussing reflexivity, D'Amico Samuels writes

it will take more than thinking about thinking to make subject and object fuse ... the

sleight of hand here is that the ethnographer... alters the way he/she chooses to

, present information as if actual relations within the field work experience are

actually altered (1997, p.76)

As Rajesh Tandon (1986) ¿lrgues

research in social settings has always been political. It either maintains, explains, or
justifies the status quo or questions it.

Issues surrounding the relations of production of ethnographic knowledge involve far

more than epistemology. Social research is often conducted in situations of material

deprivatiorq racial discriminatior¡ gender oppressioq and colonial domination. In such

situations ethnography that simply builds theory, or merely adds to cultural knowledge,

may be found wanting. Human needs are far too immediate, and human relations too

inequitable, to allow for casual investigation without engagement in change. Research is

too valuable a commodity in terms of the time and labour of community participants, and

in terms of its power in securing resources, to serve mere speculation. Many would argue

that the only appropriate use ofthe scarce resources ofresearch is to advance an agenda
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for concrete social change. (D'Amico Samuels, 1997; Harrison, 1997; LeCompte and

Shensul, 1999: Paine, i991; Rahman;1993).

If research, then, is simply one step in a process leading to tangible change, then a further

ethical question must be raised. Whose prerogative will it be to define community

betterment? If community members have not only the right, but also the cultural

awareness and detailed knowledge necessary to define appropriate change, then research,

as one stage in this process, should also be placed under community control. Many have

argued that in a social change process community members should exert a determining

influence over all aspects of information gathering and interpretation. This would include

the purpose, design, conduct, analysis, use, and dissemination of the research (Barnsley,

1992; Colorado, 1988, Lather, 1986; Tandorl 1986; Rahman, 1993). The role of the

outsider in such a scenario becomes one of technical consultant and sounding board, but

the agenda and knowledgeable interpretation in the process belong to the community.

(Barnsley, 1995;Rahman, 1993>. ds Maruyama (1981) and her colleagues found in doing

participatory research in US prisons.

I needed to function only as a catalyst using the Socratic dialogue technique. At no

point did I need to supply the team with sociological or psychological theories. The

team produced higlrly sophisticated conceptualizations of their own. (p. 268)

Adair (1972) Worth (1967) and I found that the less contaminated the endogenous

researchers were by academic training, the more insightful their products are, and

that the untrained researchers can be higltly articulate and capable of research (p.

270).

While community participation and control have important ethical and political dimensions

for research, they are also highly significant in terms of epistemology. Colorado (1988)

points out that authentic indigenous knowledge in Aboriginal communities is accessible

only when particular conditions are achieved. Traditional people are able to disclose

traditional knowledge only when the cor¡ect attitude, balance, and holistic conditions are
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created. Relationship, placg and time are critically important. Elders are not permitted to

share information unless properly approached. Those who do not know the protocols

cannot acquire desired information. Tuccaro (quoted in Colorado, 1988) emphasises the

importance of prayer, reciprocal feelings of trust, the need to share a joke, and to choose

the right time and place before intimate or traditional knowledge can be shared. If

researchers cannot create a relationship of mutuality, respect, and shared purpose with

their subjects, then it is unlikely that they can acquire authentic information. In this study,

then it was considered highly important for Aboriginal cultural concerns be investigated by

Aboriginal persons themselves, and for them to determine appropriate methods.

This report will attempt to be self-reflexive and multivocal. It will give voice to

indigenous researchers who have exercised a determining role in the study's purpose,

design, analysis, and interpretation. These researchers will continue to exercise control

over the use and dissemination of its results. The subject of the research was the cultural

underpinnings of local neighbourhood aspirations. It was important, therefore, for

Aboriginal community researchers to conduct this study in a manner that was culturally

grounded and acceptable to others in the community. The study was one component of a

larger agenda for community and social change.

Description of the Research Process

The research in the William Whyte community was conducted by a research team of four

individuals. Two researchers were current residents of William Whyte. Jason Bousquet

and Samantha Bruyere had grown up ìn the locality and were well acquainted with many

of the residents. A third researcher, Larry Morrissette, had also grown up in the locality,

but moved away when his son was threatened with violence. Larry continued to work in

William Whyte in Aboriginal social agencies, and had done so for over twenty years. The
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fourth researcher, Lawrence Deane, was a doctoral student from the University of

Manitoba. Lawrie was also a member of the Board of Directors of the North End

Housing Project, served as its Treasurer, and is the author of this dissertation.

In the quotation above, Tuccaro (1985) suggests that disclosure of cultural information

can only occur under appropriate conditions of trust. In the context of Euro

Canadian/Aboriginal colonial, racial, and intercultural relations, such trust is often difficult

to achieve. In the case of this research, trust relationships were long in the making.

Lawrie Deane and Larry Morrissette originally met six years earlier. They worked briefly

on an international development project. Larry was arranging an overseas exchange

between inner city Winnipeg Aboriginal young people and indigenous peoples in areas

such as Indi4 Indonesia, Mexico, and New Mexico. Lawrie had spent ten years working

in India, and was currently a program officer with a Canadian nongovernment

development agency. He was providing Larry with some assistance for the Indonesia

visits. As it turned out, the tour took place without the involvement of the Canadian

NGO, but Larry and Lawrie got to know each other through the project.

Larry was a graduate from University of Manitoba's inner city social work program. He

and Lawrie both became instructors in the pro$am. In 1999 the two collaborated in

teaching a course for the Aboriginal Focus program of the U of M. The course was on

community organizing from an Aboriginal cultural base.

Lany and Lawrie arrived at considerable theoretical agreement through delivering this

course. This was later reinforced through working on progr¿rms ín the inner city. They

located funding and designed programs for cultural learning as a means of encouraging

inner city Aboriginal youth to find healing, and to make prosocial choices for themselves

221



and their communities. Later, the two were approached by members of an Aboriginal

youth gang who were looking for avenues to earn a living through means other than

crime. The gang members had sparse education, lengthy criminal records, and

unorthodox appearances (tattoos, hairstyles, etc.). They saw few opportunities for

employment through available labour markets. At the same time they had young families

to care for, and little to look forward to except longer terms in penitentiary, and greater

surveillance by police. While a number of opportunities for legitimate employnent were

discussed, one that presented itself immediately was housing renovation.

The North End Housing Project was renovating homes using locally trained labour. It

was proposed that the "gang guys" form their own crew. The participants brought their

values of mutual support and solidarity from the gang context to the work site. With

supervision from two Aboriginal carpenters, they turned out three renovated houses over

the course of the year. More importantly, none of the participants re-offended during the

period,

'When 
the idea of exploring an Aboriginal basis for community development was discussed

with Larry, he introduced Lawrie to Jason Bousquet and Samantha Brtryere. Both had

been participants in youth assemblies coordinated by Larry in the early 1990s and were

now in their mid-twenties. Jason had traveled with Larry to meet with Zuni and Oaxcan

indigenous young people in Mexico and New Mexico. Samantha had become a single

parent mother of two. Both had struggled with educatioq unemployment, and other

difficulties of irurer city life. Both had an interest in traditional culture as a means to

healing and developing positive identities. Both were concerned about broader

improvement in the community.
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Research Method

The researchers visited nine families and two individuals over the course of the study. A

semi-structured interview schedule was developed for information gathering, but the

researchers were also free to probe and explore issues that local residents felt were

relevant (LeCompte and Shensul, 1999). Notes were taken of all interviews. The data

were then debriefed verbally among all four researchers, and the debriefing sessions were

tape recorded. Since three of the researchers were community members, the debriefing

sessions served both as reporting sessions, and as occasions for indigenous interpretation

and analysis of the data. Valuable discussion and synergy developed around perspectives

and ideas during the debriefing sessions. On two occasions other community members

parlicipated in the debriefings and contributed to the analysis.

One debriefing session was a report to the Outreach Commiuee of the Board of Directors

of North End Housing Project. The session began with a structured presentation of the

findings of the study, and was followed by questions from board members, and an

in-depth discussion of the material.

Culturally-based design

The importance of involvement by local residents in the design and conduct of the study

was evident right from the beginning. Some items in the interview schedule were

contributed by the non-Aboriginal researcher, and despite the fact that the wording was

adapted by community researchers to be more understandable to residents, respondents

consistently found these items difficult to answer. The typical response was "no answer".

Examples were the following:
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NEHP is planning to fix up some buildings and vacant lots on the street. If you had

some input, what kind of cultural uses would you like to see (for the structures)?

"no answgr"

If space were available, how could you see it being used for cultural activities?
"no answgC'

As Jason put it

It's like they know what it is, but they don't know what it is.

On the other hand the neighbourhood researchers contributed items to the schedule which

would likely not have occurred to the non Aboriginal researcher. These items appeared to

have immediate relevance to community members, and elicited lengthy responses.

Examples were the following:

Do you have a spirit name?
How important is your culture to you?

What type oftraditional ceremonies have you been to?

Later Lu.ry commented

They know right away what you're asking

Appropriate Process

One of the first changes the researchers made to the approach of the study vias to urge

that tobacco be shared with each of the families interviewed. The community researchers

also proposed that we distnbute pencils and candy to the children, or simply give them a

loonie ($1 coin) when the family was visited. The researchers felt this was necessary to be

respectful of the time respondents were giving to the process, and the personal knowledge

and insight they were being asked to share.
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As Larry expressed it

One of things we used within the survey was we gave tobacco away ...

they know what tobacco means. It's a gift. It's a way of respecting what you have

to say to me. If you said something to me that I believe, and it will help me with my

life, I'll give you that tobacco, and you take it and you understand. It's like a

medium ... then all the ideas that everybody has about other things, they become

more natural

Samantha's comments were similar.

What they really like is that we're grring out tobacco. They really, really, really like
that, eh, Jay? (Jason). It's like you know we offer it and it's like "come in," you

know, and giving us a drink, (and) being comical with us.

The issue of sharing tobacco, and the interpretation of its significance, \¡/ere the first

instance of the importance of reciprocity in the study. This value was to be emphasised

repeatedly throughout the research. Had community members not been involved in the

design of the study, this important social value might have been overlooked, Since most

urban Aboriginals are bicultural, they might have accepted a nonAboriginal approach to

asking for social dat4 but the impact on the quality of information can only be imagined.

Themes

When the researchers presented their findings to the Outreach Committee of the Board of

North End Housing Project they chose to highlight two main themes. The first was that

Aboriginal community members felt a "distance" or a "disconnection" from the housing

program. Secondly, the community indicated that they wanted space for recreation

programs for young people, and some means through which Aboriginal young people

could learn their language, retain their traditions, and maintain a greate.r closeness to

parents and elders. There was a concern that yourtg people were leaving the community

to find recreation and friends elsewhere.
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Disconnection

In presenting the first theme, Larry stated the following

All the people we spoke with (including some [that Jay spoke to] on his own)
there's this feeling among the people of the aÍea - the Aboriginal people, native
people, whatever you want to call - us. There's a real distance between this
program and the possibility of ever being a part of it.

It's no reflection on the work you've done. It's no reflection on the work you're
attempting to do. @ut) there's a feeling that - with any program - there's this
distance that always evolves and creeps up. We've heard that among some of the
old people and the other residents.

Jason put the concern another way.

Like Larry was saying, Aboriginal people in the community they don't feel like they
can be connected to the idea of the program

They feel like it's far-fetched, and it's like not possible for them to achieve the goal
òf actually owning their own house or having their own property.

On another occasion Larry put the issue more surprisingly

What we've heard so far is that people don't feel connected. They're telling white
people they feel connected. But ttrey're not telling the truth. They don't feel they
can go over here and then apply for housing. Even if they know that it's there, they
don't feel they could apply for it.

The theme came up repeatedly in various debriefing sessions throughout the study, and it

was reflected in the comments of a nurnber ofinformants.

Some of the staff found this difficult to accept. They felt the need to defend the

inclusiveness of the program. They produced datato show that 17 of the 25 houses in the
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project had been rented to Aboriginal families, and five out of twelve Board members

were Aboriginal. The program, they argued, was reaching Aboriginal families,

How, then, were the researchers to explain the findings? Perhaps they had imposed their

own biases on what they heard. But quotations from key informants were numerous and

quite clear in their intent. It appeared that some Aboriginal residents felt they could take

part in the program, but many felt that they could not.

Samantha says

To everybody we go and see they notice that there's white people getting the
houses.

Jason: (That older man) he thought it was just for the white folks. Yeah, that's what he

said. He believes it. Native people couldn't be involved in something like that, eh?

Like he was kind of shocked when I told him his daughter can own a place like this.

Some board members were quite concerned by these reports. One asked the researchers

to help her understand the problem. She said

It disturbs me that the Aboriginal community finds a program like this - ownership
of housing - unobtainable.

I've heard about a culture of poverty, where even if you had an opporfunity to
better your position in the world, it's hard to make a mental switch to break out.

I guess my question is - this whole progfam is tailored for poor people who
wouldn't be able to go to the bank and have collateral to make a down payment to
get a mortgage to own house. If the Aboriginal community is entrenched in a
culture of poverty - that makes even that unattainable - then I wonder what we can

do.

Larry's response was not to engage in theoretical questions about the validity of the

culture ofpoverty concept, but instead to propose concrete steps to address the situation.

I guess - from what I've heard - (what we should do is) do a few tests. Involve a

few Aboriginal people. And walk them through the process.
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This phenomeûon of the disconnection and withdrawal from material opportunities has

been documented elsewhere in studies of Aboriginal communities near Winnipeg. Georg

Lithman (1983; 1984) studied the Sagkeen Reserve which is one of the largest and closest

reserves to the city.

Lithman described the repeated collapse of development opportunities at Sagkeen. He

indicated that residents of the reserve repeatedly withdrew from opportunities for material

advancement such as education, employment, or community economic development. He

character'ued the withdrawal from these opporrunities as an inter-ethnic interaction. He

used this term to emphasize his view that culture played little part in the interactions.

Lithman argued that withdrawal behavior follows fairly predictable patterns and he

developed a six-part typology to describe them. The interactions varied according to the

exterìt to which Aboriginal people felt they could control the outcome. Withdrawal from

economic opportunities, Lithman believed, was due to stereotyped beliefs on the part of

white people about Aboriginals and their behavior. Aboriginals withdrew to avoid "the

indignities of most interactions with white men' (1983, p.151). Lithman argued that this

pattern explained the preference of Aboriginal people to live in poverty on a reserve rather

than obtaining "the seemingly infinite advantages connected with joining the mainstream

socieq/' (1984, p.58). It is this view that gives the book its title, The Community Apart

(1e84).

As discussed in Chpater 3, Lithman went to some length to argue that "Indian culture"

was not a relevant factor in explaining these patterns. He had four reasons for doing so.

First, following Dunning (1964), Lithman argued that southern reserves had such lengthy

exposure to the mainstream economy and w'ay of life that they had lost their Aboriginal

cultural orientation. Such "Type B communities," Lithman argued, were "patterned rather
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after outside models than after native traditions." Sagkeen, he said, was an "almost

archetypal B reserve community" (1984, p.6).

Secondly, Lithman objected to a common stereotype that Aboriginal people were

culturally unprepared to take part in an industrial economy. He observed that Aboriginals

at Sagkeen had functioned very successfully in a paper mill, and in complex bush

operations, and in numerous other ways. He argued that the stereotype was simply

untrue.

Thirdly, Lithman contended that expressions of cultural difference at Sagkeen were

primarily examples of "opposition ideology." Following Schwimmer (1972) and Blau

(1964, p.224tr), Lithman (1984, p.167) suggested that opposition ideology was likely to

be found in majority-exploiter/minority-exploited situations. The ideology provided

symbols of internal solidarity among the minority, and reversed the scaling criteria of the

majority group

The minority can claim it lives "righ1" while the majority lives "wrong". (1984,
p.167)

Lithman argued that the use of opposition ideology at Sagkeen "produced substantial

measurable social and economic advantages" by serving as a rationale for extracting

benefits from the dominant society for past injustices done towards Aboriginals (1984, p.

t7o).

Fourtlrly, a focus on values such as "fair shares" and "equaliql', according to Lithman,

does not derive from an Aboriginal cultural orientation of community members, but from

the peculiar economic and political distribution system found on Íeserves in which almost
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all material provisioning is channeled through chief and council (1984, pp.125-139).

Lithman says

the potency of the symbols can only be understood as a result of the fairly recently

changed framework of the political economy of the reserve community.

Withdrawal in William Whyte

The pattern that Lithman describes is similar to that observed in William Whyte.

Aboriginal people withdrew from economic opportunities. These included chances to

obtain renovated housing and to qualifr for home ownership, offers of employment, and

free food at a food bank. Unlike Lithman's analysis, however, this resea¡ch suggests that

these interactions had a very significant cultural element. The interactions were to avoid

indignity, certainly, and by coincidence the context for this was often inter-ethnic, but the

indignity did not necessarily involve avoiding racial stereotypes. Often participants

withdrew to avoid interactions based on values that were incompatible with, or perhaps

even offensive to, their own value orientations. In some cases the interactions were

intra-ethnic rather than inter-ethnic. Withdrawal in these situations was from interactions

with other Aboriginals, most of whom were themselves residents of \Milliam Whyte. The

pattern of withdrawal indicates that social services, employment opporÍunities, training

programs, and housing initiatives may need to be offered through an alternate value

system from mainstream models, if they are to be embraced by a broad spectrum of

Aboriginal people. In fact the entire context of service provision may need to be altered

through the development of culturally-based community institutions.

The clearest indication of the cultural element in the phenomenon of withdrawal appeared

in the solutions proposed by Larry, Jason, and Samantha to the problem of disaffection.

They suggested that NEFIP hold a giveaway.
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As an orgaruzatian - as the North End Housing Project - there are ways of bridging
gaps, or closing those gaps, between Indian people and the organization itself. And
one idea we talked about was like the give away. The Board maybe could get some

funds . . (and) buy some school supplies, and have a giveaway on the street.

What it does is, within the Aboriginal community, there's always been a standard.
You go to a pow-wow - you see a giveaway. You go to. somebody's birthday - you
see a giveaway. So you're creating a situation where you're developing a line of
respect with people in the community and involving them.

Larry is arguing not only that the ceremony of a giveaway is commonly practiced and

understood by the community, but that the force of its ethic is also keenly felt among

Aboriginal residents. The value system of reciprocity, according to Larry, is still

compelling even ¿rmong Aboriginals who have had long exposure to mainstream society.

Because at one point or another they need to return that gift. That gift you give
isn't charity. It's an extension of who you are as an organization, to people who
understand that kind of communication. And it's been successful. We've done that
(before).

The concept is new to nonAboriginal board members, and they have a number of

questions about how it should be done.

Lorraine: How do you invite people?

Lany: You just let people know by talking to them ... that it's to help the community out
a little bit with school. It's in the approach, eh? You know it's not charity. You're
demonstrating that from the work you've done as a Board ... the houses you've
given to other peoplg that you're prepared now to give something back to the
community. You know what I mean? It's like almost bordering on being proud of
what you've done, and demonstrating your accomplishments to the community. So
it's not like a charity thing, like people don't see it that way. Indian people in
particular don't see it that way. They just see it as, well these guys are giving back.

And that's a ceremonial expression of the reality that people had to live, they had to
give-and-take in order to survive.

Moore (1993) documented extensive contemporary practice of giveaways and reciprocity

among the Plains Indians of Oklahoma and neighbouring states. Weibel-Orlando (1991,
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p-281) indicated that such a system "characterizes the distribution of resources among

Indians to this day" in Los Angeles.

According to Moore (1993, pp.2a9-50), reciprocity is celebrated publicly at pow-wows

and giveaway ceremonies in small towns and urban centres across the plains. His study

shows that 541 such events occurred in the State of Oklahoma over a two-year period

(1978-80). He argued that such public events were symbolic expression of an underlying

material reality.

If one explores behaviour in modern Plains Indian communities on a day-to-day
basis th¡ough the year, as an ethnographer, it is clear that there is a real material
system for distributing the means of subsistence which underlies and parallels the
symbolic system exhibited at the simple grveaway.

The most usual requests made by needy families which I have observed over the
past twenty years are as follows: (1) food, (2) gas money for travel, (3) fuel for the
home, (4) telephone calls, and (5) air fare.

Moore (1993) indicates that patterns vary with tribal traditions, but there is a basic unity

to all such practice.

the most significant and most fundamental aspect of the giveaway and pow-wow
complex is the redistributive function. It is fundamental because it keeps people
alive, providing them with the means of subsistence - food, money, heat, medical
care (p.268).

This phenomenon of equalizing exchange appears subtle to nonAboriginals, but can be

very compelling for Aboriginal participants. The community researchers argued that

much of the indignity that Aboriginal people wish to avoid in their interactions with social

services pertained not so much to the interethnic nature of the interaction, but to the terms

on which the services \¡/ere provided. Charity and handouts were viewed as demeaning

because they offered no way for recipients to reciprocate the gruing. Because a pattern of

mutual expectation of giving and receiving had not been established, there was a

corresponding absence of trust. Interactions where trust was not established were
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avoided. Some Aboriginal people in William Whyte endured material hardship rather than

receiving assistance that did not occur in the context of trust and reciprocity.

Samantha: Yesterday I was at the Family Resource Center and the (food bank) delivery
was just coming in, and there was not one Native person going there to get the
food. It was all white people.

Lawrie. So why is that?

Samantha: I don't know why that is.

Lawrie: Why do you think? People are not coming out for something that could
obviously benefit them? Would you, yourself go for food?

Samantha: No

Larry: No.

Jason: No. I don't mean to insult it or anything, but I wouldn't.

Samantha. I would call Larry at home 'I have a problem. Come on, you can help me out'
I wouldn't go to no food bank.

Jason. I guess that's about as close to the truth as you can get, Native people are like
that, they're really stubborn. Sure they're poor and oppressed, but they have some
pride.

Larry.It's a trust thing.

You know if I came up to you and asked to borrow - a pack of smokes - and you
told me 'no' it would break the trust. Because it takes a lot to even ask somebody
for help. It does, eh? Like when you're going through a hard time. (To) ask for
diapers. (To) ask for money for milk. And if you like brush me ofl and say'go to a
food bank' It breaks the trust.

One individual who had experience with Aboriginal street gangs articulated the issue this

way:

Joe: That's where gangs come in. You have a hard time, bang, they're there to help you.
That's what they do. Bang, they help you with what you need. That's why the
gang thing is so big now. They know what you need.
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That's why people go to gangs. They take care of you - they do. They don't let
you go without, you know what I mean.

The element of mutual obligatioq however, is also extremely powerful.

They know what you need. (But later on they say) "Well come on, man. We
helped you out ...

I just got offered $2000last week to go break someone's legs.

Jason: (laughs ironically) There's work in the community, but it's not the work we want
to do. Do you know what I'm saying? 

.:

Joe: See I've been raising my kids for the last six years, eh? .. I went to work and all that
other stufl and all my friends started coming back around in the summertime, and
they said let's (hang out. I said "I have to go to work").

(they said) I'll pay your wage. Two people gave me minimum wage just to hang
out.

The next thing that happened they said - Hey can you give me $40?

Jason: Like, we got friends out there. They make money and stuff. Me and Joe, like
seriously, if we were in a rough position, \rye're more than sure, we could say to
them "I need some cash. I'm in a real spot, eh?" And it wouldn't be borrowing. It
would just be giving.

Larry. See, white people don't do that

Jason: Go for it!

Larry: They don't recognize when someone's going through a hard time, because you
won't say you're going through a hard time. People will know. I need this, I'm out
of smokes. People know. They just know. It's not a hard stretch.

But we need to find a way to be able to do that without the crime attached.

Like Joe talked about. There's got to be a way to get people sort of looking after
each other. Some way to strengthen everybody. When somebody is going through
hard time, they don't feel like their begging. I mean, that's the biggie, eh?

It is difñcult for nonAboriginal people involved in such situations to grasp the strength of

this value orientation. Just as the Board members could not understand why a low income
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person would not avail themselves of the opportunity to own a home, the manager of the

renovation workers' employment program could not understand why, of his 19 workers

who had been trained through the program, none would accept a role as supervisor. The

role came with a substantial increase in wages, and a number of workers had the skills to

function in the capacity.

According to Larry, howeveq accepting the role of supervisor would break a strong ethic

of relative equality among the workers. They saw themselves as part of a family-like

group. The manager also had difficulty understanding why the workers - who were

frequently in financial diffïculty - \¡/ere prepared to lend or give away part of their wages

to relatives and fellow workers who were in need.

Takjns the sunervisorv ìob misht have been functional for narticinants from a financial-^^- --r-'''---J J-- -"-O---

perspective, but it would not have been workable in relationship terms within the group.

Lithman (1984, pp.81-82) documents a similar reluctance at Pine Falls for Aboriginals to

become supervisors in a paper mill. The explanations they gave to Lithman were that "All

the White guys started to raise all kinds oftroubles ... so I resþed" (p.82). But in NEFIP

the problem is occurring intra-ethnically, among a workgroup that is all Aboriginal. In

this situation the workers are unwilling to be boss over their peers.

Larry suggests that the project adopt a different concept of supervision. He suggests that

leadership be given to different individuals, at different times, to perform particular tasks.

One might take the lead in drywall taping. Another may head up the crew for roofing.

Yet another may take leadership in finish carpentry. Larry believes the group would

acknowledge the leadership ability of individuals for specific tasks, but would not

appreciate a peer taking on a structural position as boss. This would be viewed as
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"braggingi' . Certainly none of those who were offered the role was prepared to take it,

and the lure of money was insr¡fficient to override relational values.

The implications of what is being discussed are very significant for organizations wishing

to be of assistance to urban Aboriginals. In contrast to Lithman's contention that most

Aboriginals in southern Canada are fully acculturated, this research suggests that many

urban Aboriginal people have value orientations that differ significantly from the

mainstream, and that these norms exert significant influence on individual action and

behavior. The testimony is certainly widespread in the literature that there is a persistent

Aboriginal cultural consciousness. @attiste, 2000; Canada, 1996; Duran and Duran,

2000; Hart2002; Henderson,20OO; Moorg 1993).

Thie rliccr¡ssinn ¡loes not â!'qr!e t.hat tradi¡-ional cultural orientations are necessarily fully

intact, coherent, or experienced equally among all urban Aboriginal people. Just as each

individual has their own idiolect, or personal speech pattern in a commonly shared

language, so each individual has their own idomatic expression of a commonly shared

culture (Goodenough, 1994, p.266). Colonization and assimilation, of course, have also

had devastating impacts. Leroy Little Bear (2000) describes Aboriginal consciousness this

way.

Colonization created a fragmentary worldvie\¡/ among Aboriginal peoples. By force,

tenor, and educational policy, it attempted to destroy the Aboriginal worldview -

but failed. Instead, colonization left a heritage of jagged worldviews among

Indigenous peoples. They no longer had an Aboriginal worldview, nor did they

adopt a Eurocentric worldview. Their consciousness became a random puzzle, a

jigsaw pvzzle that each person has to attempt to understand. Many collective views

of the world competed for control of their behavior, and since none was dominant

modern Aboriginal people had to make guesses or choices about everything.

Aboriginal consciousness became a site of overlapping, contentious, fragmented,

competing desires and values (p.8a).
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It is this colonized consciousness that is so troubling to urban Aboriginal people, and that

necessitates the arduous journey toward decolonization and learning one's identity. As

Hart says (2002)
Our people must relearn what it means to be ourselves, whether Cree, Anishinaabe,

Dakot4 M'kmaq, Haida" Inuit or any of the other peoples (p' 34)

We have to recapture our people's language, history and understanding of the

world, take those teachings which will support us in the attempt to overcome

oppression and reach mino-pimøtisiwin - the good life. On a spiritual level, we must

learn and understand the values and beliefs of our people and freely decide those

which we will internalize. (P. 32)

This is not an opposition ideology, as discussed by Lithman, designed to ertract

advantages from exploiters, but rather it is a perplexing personal journey to reconcile

conflicting internal intuitive orientations and recovered traditions, to arrive at an authentic

personal identþ.

This "random puzzle" that Little Bear describes may explain why some Aboriginal

residents of Wiltiam Whyte are quite comfortable appþing foq and residing in NEHP

houses, while others feel distant. As discussed earlieq there is no single orientation to

culture. Aboriginals accoÍnmodate to mainstream society in various ways. As Little Bear

says, each has appropriated different pieces of the puzzle. Some have clearþ come to

terms with nonAborþinal institutions. This explains how some Aboriginal groups can

operate food banks and replicate mainstream institutions. For others, generations of

discrimination, alienation, and cultural misunderstanding have created profound levels of

wariness, distrust, and perhaps cultural searching. They may prefer to keep their own

counsel, and keep to their owrt viays.

If there are significant numbers of residents within William Whyte whose experience is of

this fype, then NEFIP must find ways to reach across the culturd, raital, and colonial
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divide. If NEFIP is to build inclusiveness and a sense of community participation among

residents of V/illiam Whyte, it rnust work with community members on their own terms.

Community Children's Cultural Development

Community members told researchers they had a vision for cultural learning activities for

their children.

Jason: There's lots of people out there willing to spend time with these kids. We went to
one house - Ruby - she was doing beadwork, making medicine bags. She vvas more

than willing to help along those lines. She has a spirit narne, but she wouldn't tell
us.

And they are really leaning towards native studies, native language, cultural
teachings. Like not going to a ceremony and being part of it, but learning the ideas

behind it. The thought. Because they believe kids are suffering cultural identity
loss. They want to speak their own language.

Samantha: Yeah, everybody says that.

Jason: Everybody wants to be involved, but there's nothing out there for them to get

involved with. And everything's culturally based that they want. Except hockey

and soccer.

Most everybody focuses on a place where everybody could get together.

Everyone's going to say the same thing, I'm more than sure. Like they want elders.

They believe that if these kids had a place to go, and there were elders around

steady, just by the elders being there, they would learn respect, for self for
everything.

The implications of this enduring cultural orientation for urban Aboriginal people is

far-reaching for social and economic development initiatives in inner city depressed areas.

It suggests that it is not sufficient simply to make available economic or material

opportunities, and expect people to utilize them. If these are premised on incompatible

value systems, they may have only limited relevance for the people they are intended to

benefit. Nor is it sufficient that agencies are Aboriginal-controlled. While this may
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address the inter-ethnic aspect of the interaction, it may not resolve problems of

incompatible values. Many Aboriginal agencies borrow their models of service from

nonAboriginal programs, and find their services have only limited relevance (Hart, 2002;

Duran and Durarq 2000).

Hart (2002) says

The way out of this conundrum lies in applyrng the concept of praxis to our helping
services. ... Aboriginal practitioners can use Aboriginal theories and approaches in
their helping practices. In turn, these theories and approaches should be based upon
the peoples' worldviews, beliefs and values (p.35).

This means that the hard work of relearning what it means to be Cree or Anishinaabe or

Haida or Inuit also applies to organizations. They must undertake a process of discovery

to develop an Aboriginal form of helping. In fact, the task may be broader than simple

service delivery. Aboriginal social development may require building culturally based

institutions in the urban neighbourhood setting.

As Larry says (albeit rather harshly)

(I{EHP and other neighbourhood groups) are not Aboriginal programs, I agree.

But I also agree that shouldn't be an excuse not to look out for Indian people, and

expand on some of the local ideas at the community level. Because everything has

become so compartmentalized. Like, if you"re Aboriginal, you go to the Aboriginal
Centre. If you're Aboriginal you go here. And it's a thing that really tears apaft
community. So if a Board, or grouping of people, really seriously considers
working with Indian people, it has to be seen as a partnership, but a partnership that
could be entered at any level.

You go to (many Aboriginal organizations) they"re pumping out a bunch of noise -
it's almost like a vacuum - we'll put you through a few courses and you're expected
to be white at the end. That doesn't work. We've got issues of racism,
discrimination, poverly, all those things. Hurdles we have to somehow deal with -
independently of training programs ... at the community level, that's where you live
and breathe. You go home and you're stuck there. Or you're part of the whole
scene and somehorÀ¡, some way, sort ofjoin partnerships.
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Hart agrees that what is needed is the development of culturally-based institutions within

urban neighbourhoods (2002)

Social institutions such as justice, education, health, recreation and spiritual systems,

must be developed and based upon the languages, values and beliefs of the people
(p :s)

Morrissette, Morrissette, and Mackenzie (1992) have developed a paradigm for a range of

culturally based institutions that might be put in place in urban neighbourhoods (Figure

13). In this model the colonization process is considered to have disrupted indigenous

Aboriginal institutions and replaced them with alien and culturally inappropriate

structures. Morrissette calls for the replacement of these colonial institutions with

culturally-recovered Aboriginal patterns.

You know people in the community can be made into elders if they have elders
around them who transfer over that knowledge and they become the teachers. Then
it is built into the community.

Some such institutions have been established within William Whyte. Nijimahkwa

Elementary School and Children of the Earth High School are examples. Others have

been attempted, but have struggled with the process of developing culturally based

models. Ma Mawi Wi Chi Itata Centre and Bear Clan Patrol are examples of this. The

vision is to establish culturally-based healing education, employment, safety, community

decision-making and spirituality in the local neighborhood. The value systems on which

the alternative institutions are based extend much beyond those of reciprocity and trust.

Little Bear (2000, p.79) and Gaywish (cited in Hart, 2002) and The Four Winds

Development Project (1988) develop extensive lists of Aboriginal values that should

inform community building. Gaywish suggests for examplg that basic values include: (l)

vision/wholeness; spirit-centered (2) respect/harmony, (3) kindness, (4) honesty/integdty,

(5) sharing, (6) strengtlt, (7) bravery/courage, (8) wisdom and (9) respect/humility. While
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helpful, such lists require explanation if they are to be applied. Little Bear describes how

these values may be interwoven into daily life.

Aboriginal values flow from aboriginal worldview or "philosophy". Values are those mechanisms put in

by the group that more or less tells the individual members of the society that, "if you pursue t

following, you w,ill be rewarded or given recognition by the group," or, alternatively "if you pursue

lowing, you will be ostracized or punished by the group." Aboriginal traditions, laws, and customs

the practical application ofthe philosophy andvalues ofthe group.

Arising out of the Aboriginal philosophy of constant motion or flux is the value of wholeness or totality.

value ofwholeness speaks to the totality ofcreation, the group as opposed to the individual, the forest

as opposed to the individual trees. It focuses on the totality ofthe constant flux rather than on individual

patterns. This value is reflected in the customs and organization of Plains Indian tribes, where the locus

social organization is the extended family, not the immediate biological family. Several e

families combined to form a band. Several bands combined to form a tribe or nation: several tribes o

nations combined to form confederacies. The circle of kinship can be made up of one circle or a nurnbe

concentric circles. These kinship circles can be intercormected by other circles such as religious

ial communities. This approach to Aboriginal organization can be viewed as a "spider web"

Wholeness is like a flower with four petals. When it opens, one discovers strenglh, sharing, honesty,

kindness. Together these four petals create balance, harrnony, and beauty. Wholeness works in fhe sa

interconnected way. The value strenglh speaks to the idea of sustaining balance. If a person ìs whole

then he or she is in a position to fulñU his or her individual responsibilities to the whole. If

person is not balanced, then he or she is sick and weak - phvsicallv, mentally, or both - and cannot

lús or her individual responsibilities. The value strength brings out other values such as independe
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Figure 13. Circles of Developmenb Traditional Systems, Colonization and
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During the pre-contact and peaceful co-exisænce periods Aboriginal societies werc
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As a result of internal colonialism traditional Aboriginal systerns and roles were
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respect. Independence means being a generalist, which means knowing a little bit about everything.

Independence manifests itself in many different ways. It may manifest itself in long absences from

on the trap line, in not asking for assistance when in trouble, and in being "a jack of all trades"

quest for balance manifests itseH in rvhat Rupert Ross calls the ethic of "noninterference-'

Noninterference is respect for others' wholeness, totality, and knowledge.

aboriginal value of sharing manifests itself in relationships. Relationships result from

the g¡oup and with all of creation. Sharing speaks not just to interchanging material goods but also,

importantly, to the strength to create and sustain "good feelings." Maintaining good feelings is

why a sense of humor pewades aboriginal societies. Sharing also brings about harmony, which

ns strcngth and balance.

Because the shared heritage is recorded in the minds of tìe members of society, honesty is an

Aboriginal value. Honesty is closely related to sûength and sharing and may be seen as a commitment

these values. It is based on being aware that every being is animate and has an âwareness t}lat seeks

understand tl¡e constant flux according to its own capabilities. Aboriginal people seek to use such

to maintain their balance and to sustain harmony and cooperatìon. Under the custom

nce, no being ougùt to impose on another's undersrsnding of the flux. Each being ought

the strength to be tolerant of the beauty of cognitive diversity, Honesly allows Aboriginal people

that no one can ever knorv for certain what someone else knows. The only thing one can go on

what the other human being shares or sâys to you or others- And, in all of this, there is an

ion that tlte person is reporting an event the way he or she experienced it ..'

is a value that revolves around notions oflove, easygoingpess, praise, and gratefirlness. If

and good feelings pewade the group, then balance, harmony, and beauty result. If individuals

ppropriately and immediately given recognition for upholding strength, honesty, and kindness, and then
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"good" order will be maintained, and the good of the group will continue to be the goal of all

bers of the society

the four interrelated petals of the flower demonstrates why collective decision-making

is such an important Aboriginal custom. It is important in all aspects of aboriginal life, including

governing external relations, the utilization of resources, movements within the Aboriginal

tory, and the education of the younger generation. Customs with regard to external relations i

and friendship with other tribes and nations; trade with outsiders; treatment of visitors and adoption

outsiders; and warfare and defence of territory. Customs about the utilization of resou¡ces incl

lective hunting and hawesting a g¿Lme and plants and the equal sharing of these

itionally, the families within a t¡ibal territory did not move around the territory randomly. In fact,

nded families had responsibility for certain parts of the territory and moved within that particular part

though there may have been no strong demarcation between families and even though extended

families may have joined and moved around the territory together. The fact that many families

certain pa¡ts of the tribal territory is reflected in the Sundance camp, where certain bands

parts of the camp circle. This was also reflected in the original occupation of reserves: certain

bands occupied certain parts of the reserve and, in many cases, reflected tÏe occupation pattern of

traditional territory.

It is not the intent of this chapter to describe in detail every Aboriginal custom; anthropologists have

of that. They have done a fairly decent job of describing the customs themselves, but tlrey

failed miserably in finding and interpreting the meanings behind tÏe customs. The frrnction of Aboriginal

values and customs is to maintain relationships that hold creation together. If creation manifests itself i

terms of ryclical pâtterns and repetitions, then the maintenance and renewal of tlose patterns

. Values and customs are tlle participatory parf that Aboriginal people play in
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Institution Building

Ponting (1986) argues that institution-building has proceeded in some communities to the

point where they have achieved "institutional completeness. " In Ponting's view this is the

case at the Khanewake Mohawk community of Montreal. He refers to Khanewake as "a

large scale success story in community development" (1986, p. 151)

The final shape of institution building in William Whyte cannot be determined in advance.

It must be an outcome of community discussion. The process would be one of

community orgamzingthat respects cultural values and ways of interacting as they exist in

the community.

As this research has showrq Aboriginal culture still exerts a powerful influence on inner

city Aboriginal residents. Years of colonization, impoverishment, and immersion in the

mainstream life have not erased its relevance. Aboriginal culture may be a collage of

jigsaw pttz.zle fragments, it may be an amalgam of traditional values, mainstream

adaptations, and inner city survival skills, but urban Aboriginal culture is nevertheless

recognizable to those who share it, and it is powerfill in its normative influence. There is a

strong quest on the part of inner city Aboriginal people for cultural coherence, personal

identity, and community completeness. If NEFIP's goal is to restore not just the physical

infrastructure of the community, but its social and cultural bonds and linkages, then the

orgamzation must pay attention to the cultural orientation of the largest ethnocultural

group within its boundaries. The work of community building must belong to the people,
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and it must build on their own understanding of what it means to be both urban and

Aboriginal.

Larry.I think what you need in that area is community workers. People who just talk and

share ideas.

The people we interviewed, they're coming from a certain perspective, meaning that
when they're talking about 'family,' they're not talking just about 'nuclear' family,
or 'locational' family. I think what they are trying to throw out to us - what I
believe - my o\¡¡n assumption - it's a community effort.

What I mean by'family'- there's a concept of community. And if you take that
further, there's also a concept of being Aboriginal, and being connected to other
Aboriginal people. And I think that becomes the basis of the bottom line. That's
the potential to organize, or to bring people together around. Regardless of issues

on every side, the potential is there. There'd be stuff right on your street that you
could tap into and create situations. All of it provides some kind of focusing point -
focal point. Some way somehow to create a connection to the culture.
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CTIAPTER 10

Community Building in

William Whyte

There is growing recognition in the community development literature that if community

development corporations (CDCs) wish to have a significant impact on severely

deteriorated neighbourhoods they must focus not only on the development of physical and

economic infrastrucfure, but also on the social fabric of communities @riggs and Mueller,

1997; cohen and Philips, 1997; Gttell and vidal, 1998; Halpern, 1995; Medoffand Sklar,

1992). The ability of a community to absorb and utilize resources depends to some

extent on the stability of its social environment, the climate of cooperation and trust

among its residents, the security participants feel in being vocal and visible in their

communities, and the level of optimism they have that personal and social circumstances

can be improved. Neighbourhood renewal entails rebuilding both physical and social

infrastructure. Addressing one dimension of neighbourhood need, while neglecting

others, may seriously limit the effectiveness of development interventions.

NEIIP experienced significant challenges in acquiring, renovating, leasing, and

maintaining neighbourhood housing. It also faced struggles in developing its own

organizational capacity. By necessity, the organization's commitment to providing social

supports to neighbourhood residents received less attention in the initial years of the

project than its organizers intended. Nevertheless, the Board of Directors and staff

remained comrnitted to both social and physical neighbourhood renewal. Their intent was

to ensure that projea housing \¡¡as accessible to all who needed it, including those whose

own sense of alienation prevented them from applying. They believed that it was

necessary to develop community cohesion and a sense of collective identity and efficacy in
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the neighbourhood. They believed that residents of NEHP should not only have suitable

shelter, but would also benefit from improved social ties with their neighbours and from

increased access to resources outside the community. As the organization's core activity

and productive capacity in housing renewal became more stable, it was able to focus more

specifically on community building.

To do so, however, it was important that residents of the community be full participants in

the process of identi$ring community needs. Community change must incorporate the

insights of those who live in a locality from day-to-day and who will be affected by its

outcomes. NEI{P could act as a catalyst for this process, it could contribute some

technical knowledge of a range of possible interventions, it could also assist with access to

public resources, but rnuch of the task of orgaruzing and identifying priorities lay with

community members themselves.

This section will describe an initial effort to generate interest among residents in building

social ties among one another and becoming more organized. The interviews were a

preliminary exploration of residents' perceptions of need in William Wh¡e. This process

was to be an initial step in a more long-term, and steadily evolving interaction among

NEFIP residents and staff

Methodology

These interviews were useful in providing information about the social climate of the

neighbourhoods. They also served to create some interest among participants in taking

action on some of the issues that were raised by the study. This reflected an approach that

LeCompte and Shensul (1999) and Patton (1990) refer to as "astion" research. The goal
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of the research is not simply to generate information, but to facilitate action on the part of

participants in addressing community needs.

The research consisted of in-depth interviews with 16 families in NEIIP's target areas.

Twelve families were residents of NEHP housing. Four were residents of the broader

community. Two of these nonNEHP families were key figures in an existing residents'

association that was active in one of the neighbourhoods.

At the time of the study there were 48 resident families in NEHP. In meeting with twelve,

the study interviewed 25 percent of the total. While this number may appear significant, it

was not intended as a statistical random sample. Patton (1990, pp. 184-185) indicates

that with a population of 50, one would need to interview 44 randomly sampled

participants to achieve a 95 percent level of confidence.

Instead, respondents constituted what Patton (1990) and Agar (1996) refer to as a

"purposeful sampld'. As Patton says

In many ways a major trade-off between quantitative methods and qualitative
methods is a trade-offbetween breadth and depth. Qualitative methods permit the
evaluation researcher to study selected issues in depth and detail (p.165).

The logic and power of probability sampling depends on selecting a truly random
and statistically representative sample that will permit confident generalnation from
the sample to a larger population. The purpose is generalization.

The logic and power of purposeful sampling lies in selecting information-rich cøses
for study in depth. Information-rich cases are those from which one can learn a
great deal about issues of essential importance to the purpose of the research
(p.169). (emphasis in the original)

248



Patton (1990), LeCompte and Shensul (1997), and Agar (1996) outline a number of

strategies in choosing such samples. Patton (1990) describes 15 approaches. Examples

include "extreme" samples, "homogeneous" samples, "maximum variation" samples, and

"intensity'' samples. The approach chosen here was adapted from Patton's "stratified"

purposeful sample.

the purpose of the stratified purposeful sample is to capture major variations rather
than to identifu a common core, although the latter may also emerge in the analysis
... this strategy differs from stratified random sampling in that the sample sizes are
likely to be too small for generalization or statistical representativeness (p.U{.

Little was known in advance of what characteristics might influence perspectives of

participants in the study. A set of variables was chosen, somewhat arbitrarily, to produce

variation in responses to study questions. The sample was stratified in terms of

geographical neighbourhood, Aboriginal or nonAboriginal descent, length of time as an

NEIIP resident, and residence or noffesidence in NEHP housing.

No claim was made that these were the most salient categories to choose, nor that the list

was sufficient. In a formative study there is no way to know which characteristics may be

most relevant. As Agar says (1996)

Because of your informal work (in the community), you are condemned to too much
knowledge about your population. To return to sampling design, you can easily
think of numerous variables that should be used to stratify the sample ... even with
just 12 variables, assume that each has only two values ... they would, of course,
have many more. You now have a sampling frame of 2r2, or 4,096 cells to be filled
with intervieïvees. If you only put five in each cell, your grand total would be
20,48A interviewees. Impossiblg and yet that is the price you pay for being
sensitive to too many things that might relate (to your study population),

Table 10.1 shows the stratification of the sample by the categories as indicated. The

intent was to gain a diversity of perspectives in the study. Some categories naturally

overlap among participants.
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Table 10.1 Diversity of respondents in study.

Study
Sample

Total ltlEffi
Residents

AREA

lililliam Wh¡te (lVest of Salter)
lüilliam Whyte @ast of Salter)
f-ord Selkirk Park
North Point Douglas

TOTAL

22
ï2
10

4

4S

8

4

J

I

G

NEHP RESIDENCE

Residents
Non-residents

TOTAL

T2

4

16

ABORIGINAL DESCENT

Aboriginal
Non-Aboriginal

TOTAL

9

7

ß

LENGTE OF TIME WITH NEHP

Short-term
Medium-temn
Long:term

TOTAL

Fourteen of the 16 interviews were tape-recorded. Two participants asked that their

interviews not be taped. Notes were then taken of these interviews and responses were

paraphrased. Otherwise recordings were transcribed and analysed. Quotations

reproduced in this report are verbatim

5

4
J

n
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Because the researcher was also a member of the NEFIP Board of Directors, there was a

concern that residents rnay feel obligated to participate in interviews. At the suggestion of

the University of Manitoba Joint Faculty Research Ethics Board, NEFIP residents were

approached by a neutral, arms-length community organzation, the North End Community

Renewal Corporation (NECRC), about their willingness to participate in the study.

Respondents were informed that they could decline to participate if they so wished, and

there would be no repercussions on their status in NEHP.

Analvsis

Transcripts of the interviews were subjected to qualitative analysis as suggested by Agar

(199ó), Creswell (1998), Fetterman (1998), LeCompte and Shensul (1999) and Patton,

(1990). The transcripts were first read through to gain an overall sense of their meaning.

They were then read agun and material with similar content was color-coded with

notations in margins. As color-coded material was read a third time, significant themes

were identified. This generated an initial list of 14 themes. The transcripts were then

physicaþ cut and arranged by color-coded themes on a large board (Agar, 1996).

Materials were then read by theme. In gathering themes together, similarities and

differences emerged.

Some themes were identified as major, while others were considered minor. This

distinction was based partly on the relative quantity of material on each themq as well as

the number of respondents who mentioned the issue, and the relevance of the issue to the

overall research question.
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This classification led to some unexpected results. For example, it was anticipated that

"neighbourhood safety'' and "youth gangs" would constitute major themes, and would be

discussed in the context of "negative aspects" of the community or "social problems".

Instead, only five respondents indicated that they felt unsafe in the community, while

eleven did not regard safety as an overriding issue. AJI respondents were well aware of

problems in the community, but some described personal strategies in dealing with safety

problems, while others indicated they simply did not feel personally threatened.

Perhaps more surprising for the researcher, was the lack of discussion of youth gangs.

Only five of the sixteen respondents mentioned the issue without being specifically asked.

Those who did mention the problem tended to do so more in passing than as a central

issue. Only two respondents felt that they could recognize gang members visually, and

only one thought they could do so with certainty. Others doubted if they could be

identified by their outward appearance.

One longtime resident, who had expressed considerable concern about safety in the

community made no mention of gangs. When asked directly about them she responded "I

haven't seen any''. No one described any direct contact or harm inflicted on them by

gangs.

Nearly all respondents, however, had concerns about "social problems". They tended to

identi$ these as derelict housing, excessive litter, poverty, loud parties and fights, slum

landlords, and the "transience" ofmany neighbourhood residents.
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The original list of 14 topics was thus reduced to nine. Of these,

major themes, and four were considered rninor. The original 14

Table 10.2. The reduced list of 9 is shown in Table 10.3

Table 10.2 Initial Set of Themes Identified in Interviews

five were considered

themes are shown in

l. Re¿sons for living in Williarn Whyte
2. Housing satisfaction
3. Aboriginal issues/race

4. Negative aspects of the community/
Transience

Social problems

5. Neighbourhood safety

6. A place to gather
7. Micro-neiglbourhood boundaries
$. Çsm¡¡rrnity interventionVsolutions
9. Positive aspects of the comrnunity
10. Social capital
ll. Limits to interventions
12. Gangs
13. Connections to the broader community
14. Neighbourhood effects of positive activity

Table 10.3 Final Set of Themes ldentifÏed in Interviews

Five major themes
l. Housing satisfaction
2. Positive and Negative aspeÆts of the community
3. Safety

4. Neighbourhoodchange
5. Interventions

Four minor themes
l. Youth gangs

2. Micro-neighbourhood boundaries
3. Social capital
4. Limits to interventions

The five major themes will be discussed below. Minor themes will be reported on briefly.
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The interview schedule is shown in Appendix C. Questions in the schedule were

open-ended and contained items such as the following:

What would you say are some positive aspects of the William Whyte
neighbourhood?

What would you say are some negative aspects?

What are some actions that North End Housing Project could take to help build a
social community?

The inquiry attempted to understand residents' views of their community, their

perceptions of strengths and needs, and ways that NEFIP could be involved in

strengthening social ties among residents. The topics were approached in an open-ended

way. Respondents elaborated on issues in ways they felt were important. An attempt will

be made to represent both the commonalties and the differences in views among

respondents- All interviewees will be given fictitious names to preserve their anonymity.

Housin&Satisfaction

While the study was interested in the quality of community that existed in the

neighbourhoods, the zubject of satisfaction wìth NEHP housing was unavoidable. Several

residents wished to raise concerns about their homes

This was perhaps inevitable in a housing project that was attempting to renovate old

structures with limited resources. The extent of the problems, however, was disturbing

for the researcheq who was also a Board member of the organization. One outcome of

the study was that maintenance and upgrades became an even greater priority for the

Board than they had been to date.

254



Problems that came to light were prioritized by NEIIP maintenance cre\rys as:

- serious and urgent (a health or safety risk, or likely to lead to further structural
damage)

- moderate (important to address - but not a health or safety risk, and not likely to
lead to further structural damage)

- minor (one that the tenant themselves might address with assistance, or one that
could be put on a waiting list)

Two homes had serious problems such as defective wiring or roofing problems. Three

had lesser problems, such as drywall damage or floor finish problems. Seven (according

to residents' o\iln selÊreport) were relatively problem free. These issues are listed in

Table 10.4

Table 10.4 Housing Problems Among Respondents.

Type ofProblem

Serious
Moderate
Minor orNone

TOTAL

Number
Reporting

2
J
,7

õ

One outcome of the research was for Board and management to give even greater

attention to maintenærce and upgrades. Problems had arisen for two reasons. Initial

grants for housing renovation had been significantly less than those available later in the

program. In some homes upgrades were still needed, and resources from funders still had

to be secured. Second, there had been significant discontinrity in NEHP management

over the life of the program (as discussed earlier in this dissertation), Some requests for

maintenance had been neglected during this time. The organizationhad a backlog. It had

recently hired a second construction manager, in whose job description upgrades v/ere a
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key priority. Partly as a result of this study, it was resolved to present a request to funders

for further resources for upgrades.

Jim and Linda described their disastrous initial experience in moving into an NEFIP house.

There was a hole this big in the basement. It was full of mice when we moved in.
We moved in Easter weekend, and our sewage backed up downstairs. They came in
and turned on the water, and the taps started leaking. So they had to shut off the
water and fix that. The back door fell off. It was like "oh, what else?" The fridge
didn't worh but they got one out that day.

It was a rough start. But we just laughed about it. W.e were just so happy to be
living here. Anything could have went wrong, and we would have just smiled about
it and said "that's OK."

Løwrîe. So did it work out for you here with North End Housing Project?

Oh definitely. We love it here. We didn't get the brand-new everything, but we're
glad. No, we like the house. Everything about the house.

Kerry is an Aboriginal single mom. She says

This is an older house. So of course it's a fixer upper. You would expect that. I
kind of wanted that anyway- I don't like the new houses, the prefabs, I hate those.

So when I moved in here, I kind of knew the deal. I knew it's an organization that's
struggling to get bigger. There's going to be some growing pains. And the things
that I had (deficiencies) weren't that big. And a lot of things I could just kind of do
myself. I mean there are still some things to be done, but they're preffy minor I
think.

Some ofthe houses are new constructions with geothermal heat pumps. Sarah Lynn said

When I first moved here with my "et'' we lived in Southdale. And he and my son
came out here to look at the house, because I refused. My impression of the North
End was always the impression of the North End. I grew up knowing the North
End wasn't a place to be in, .... So I refused to come look at the house.
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And then my son and him came home and they were like "oh, I really want the
house. It's beautiful. We want to move there. We want to move there." And I just
said "no". I refused. I said "no". I started cryrng.

Then I came and looked at the house, and I said "OK, let's move". In my lifetime, if
I ever get to move into a brand-new house that I don't have to clearq I don't think
it's going to happen very often. So I'm taking it. And I'm a tough cookie. I've put
up with a lot of flak in my life. I figured I could deal with it. So, yeah, we moved,
and that was that.

The executive ofNEFIP has now asked for a biweekly update on progress on maintenance

issues, partly as a result of the study. They have a six-week plan to ensure that any

backlog of maintenance is brought up to date. The organization has made it a key priority

to ensure that all homes meet a safe and acceptable standard.

Positive and Nesative Asnects of William Whvte

V/hile the issue of housing was critically important, the focus of the study was

neighbourhoods and building relationships among residents. Respondents \ryere asked to

describe how they would charactenze William Whyte as a place to live. Only after this

question was answered, were they asked to identify either positive or negative aspects of

the community. Responses to these questions were very mixed.

Five respondents saw the community from a "problem" perspective, while eleven saw the

community as a place they could make their home. Only two NEHP residents found their

communities unsafe or intolerable. One of these was in the process of moving out.

Although she appreciated the opportunity for homeownership, her children had been

threatened and harassed, and she was moving to Point Douglas. Three of the four

nonNEIIP residents expressed negative views. All views are listed in Table 10.5.
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The generally positive attitude among NEHP residents is fairly understandable. They had

made a conscious choice to take up housing in the area, and were contemplating

long-term homeownership. Many had been long-term residents of the area prior to

moving into NEFP houses and were quite used to dealing with the locality. Interestingly,

however, the nonNEI{P respondents who had negative views of the community were also

long-term residents.

Table 10..5 shows the numbers of each population group who had generally positive or

negative views of the neighbourhood. Ten of the 12 NEFIP housing residents took a

positive view while two took decidedly negative views.

Table 10.5 Positive and Negative Views of the Neighbourhood by Residence of Respondents.

N[m Residents
nonNEHP Residents

Total

Positive

t0
I

11

Negative

)
3

5

Total

12

4

T6

Kerry is an Aboriginal single mom. She says

In general, (I've lived) in the North End, half my life. So about 15 years. Different
streets, but always the North End. It's just attractive because there's a high
Aboriginal populatior¡ and a lot of my relatives live in the area. So that's why I
lived in the area. You get to know the area" and you know where everything is, so
you're familiar with it. So you just end up staying in the area. On Alfred I lived
three years.

Laurie. Do youfeel there are lots of posiîives, or lots of negatives about the
community?

I would say mostly positives.
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Those whose perspective on the neighbourhood was generally negative were heavily

represented among non NEFIP long-term homeowners in the community. One said she

felt "stucH' in the community because her home was now worth only half what she had

originally paid for it. She did not have sufficient resources to sell at a loss and move

elsewhere. At the same time she had witnessed serious problems. There had been a

stabbing across the street in which a man had died. Another man had hanged himself from

a tree in her yard. Fortunately, this individual survived because someone held him up

while Bernice called an ambulance. The paramedics arrived in two minutes.

Two other non NEIIP long-term homeowners had come to the area25 years earlier. One

had a cottage at the lake to which she resorted as often as possible. Another owned rental

property in the community. When asked to chaructenze the William Whyte

neighbourhood as a place to live, one replied "lousy". They loved the houses they owned,

but they deplored the decline that had happened over the time they had lived there.

Ellen said

I want it to be the community it was 20 to 25 years ago. You could still walk down
the street, sit on your front porch and not worry about anybody accosting you. You
would run into Sally, Fred, and Jane who lived a block alryay, and you already knew
them. A place where you would have a wanted to bring up kids. A place that had a
lot of programs.

But so many of those things are stuff that we had 25 years ago everywhere in the
city, but nobody seems to have anymore. Like when I was a kid there was a
playground that had a Rec Tech (recreation technician) working in it, and
playground supervisors, and they did games, and you went in the wading pools, and
all that kind of stuff. That's not there anywhere.

Sarah is an Aboriginal single mother who grew up in the community. Her strategy is to

come to terms with what is taking place, but not to be a part ofit.
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If you don't associate with (certain) people, which means prostitutes and people
selling drugs at the corner. If you don't say "hi" to them. You get a hard time.
You can't be prejudiced.

If you stick your nose up at the prostitute they're going to see that. Smile and say
"hi" and you won't have a problem. It's the only way to survive around here.

Jim and Linda are very upbeat about the community.

Linda- I think that the positives would be ... I think the people around here are
friendly. More friendly than other places that we've encountered.

Jim. Yeah. They're more down-to-earth. You find people in North Kildonan, East
Kildonan...

Linda. They're stuck up.

Jim. Like especially because we lived in rental, like we were renting.

Linda. We came from North Kildonaq and it was worse in North Kildonan than
here. We had more problems there than here. Crimewise and that. And gangs.

I'd much rather live in theNorth End than in North Kildonan.

Neighbourhood Safefy

A key issue for some is safety. Gwen is an Aboriginal mother of two. Her daughter is 13

and her son is 14. Gwen and her husband came to Williarn Whyte from another part of

the North End. They came to this area specifically to take advantage of homeownership.

Although her house has some deficiencies, she thinks "the goals of the North End Housing

Project are really good, and it's a good opporlunity for people who can't get a mortgage

for whatever reason". However, Gwen has concerns about safety in William Whyte.

We knew it was going to be a little bit rough. But we didn't know it was going to
be this rough.

I don't know, I just don't feel at home here. I just feel unclean here. I just find it's
very dirty around here.
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I go to work, and I'm always afraid to get a call,that someone walked in and jumped
the kids.

(my kids were) swarmed. They weren't beaten up. They were hit. They were
assaulted. And my daughter was surrounded by four or five girls and they robbed
her.

They saw her coming out of the store, the corner store, and they took her pop and
her freezies, and whatever. And she came home crying and that was really shocking
for me. Because they would do that in broad daylight.

The young people around here, most of them are very disrespectful. My kids have
been jumped. My son several times. My daughter twice.

Those girls on Aberdeen were threatening her. They actually cornered her in the
Bridge (drop in center). They chased her into the bathroom. They had a pool ball
(in the end of a socÐ ... I tried to deal with it myself. They told me to Ê-- off.

My son doesn't go anywhere. Or if he does he goes with his friend, or I go with
him to the store. He's afraid to go anywhere. And that's not good.

Gwen has already found a house. She is returning to Point Douglas and will move soon.

Others have had a diftrent experience. Amy and Jacques live south of Selkirk Avenue

I don't think it's any worse here than in any other - I hate to say it - North End
neighbourhood. But there is not a lot of real stuffgoing on. Well there is, I guess,
but it's not really visible ... This block is mostly old folks. 'We don't really hear
much or see much.

Jim and Linda are east of Salter Street

Lswrie- What canyou tell me about crime inWilliam Whyte?

You know, in the year in halfwe've been here we haven't had one problem. We
haven't been vandalized. ...I can't say anybody we know on this block who's had
any problems with break-ins or any crime at all.

But we really haven't had any problems.

Kerry commented most extensively about gangs. She says

'Well, 
you see kids around, but it's been pretty quiet. We had some guys down the

street, or whatever, I think they were bikers. We just kept a really close eye on
them. ... We had a house down here that was demolished, and I think they were
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probably gangs too, like the teenagers. But, yeah, you can't really do anything
about it. You can kind of tell they're gang kids, not without a doubt ... and you
don't want to call the police on them if they're not a gang kid. And you have to be
empathetic towards that too, because a lot of kids that are in gangs are there
because of a lot of social problems. It's just not my area of expertise to help them.
It's sad because they are transient too.

Lawrie. What would you say øre the reasonsfor people getting into gangs?

Well, we're working on a documentary (film) actually about girls in gangs. So, I
read this study and, you know, when you're young, especially Aboriginal kids. I
was specifically basing it on Aboriginal girls and why they are attracted to gangs.

You know there is low selÊesteem and sexual abuse and physical abuse, emotional
abuse, there's poverty. You know there's alcoholism and drug addiction in the
family when they're growing up. So they have no sense of security. They just want
that sense of family that's missing that they never had. So a gang offers them that.
They offer money which is something they think will solve things. They'll have
some food to eat. They'll have some clothes. And they'll feel better about
themselves because they'll have that Nike jacket. So a lot of social problems. If
you help those things when kids are young, hopefully they won't be attracted to
gangs. And they get a sense of loyalty and they start participating in crime because
that's your family (the gang). You'll do anything for your family. So it's really sad.

Lawrie. How do you think they process Ìn their minds some of the violence they are
involved in?

I think they grow up with it. And so it's just a given. You see your mother getting
beaten. You see your father fighting all the time. So you think, well OK that's your
role model. That's who you're basing yourself orç so that must be how it should be.
Because everybody else does it, right? So you don't see anything rvrong with it.
You might have a little sense that it's vvrong. And there's a lot of anger too.
You're angry at the world because you never had a chance to be a kid or to be
loved. It's really sad.

Social Capital

During discussions of positives and negatives some respondents described significant

incidents of neighbouring and mutual aid in the community.

Jim and Linda were working on their driveway.

Linda. We dug it down about three inches, like all away from here to the front.
And we had to move all the lime and then we had to spread all the gravel. Well, we
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had all the neighbours coming over and offering to help. And when \¡ie got our load
of gravel, neighbours came out with shovels. Without saying a word they just came
and helped shovel.

Jim. When John and Laurie were living over here they came and helped. Brian
came and helped ... Robert came and helped. So yeah, we had it done in no time at
all.

Linda. Yeah they just came all came out with their shovels without anybody asking
or saying a word. You wouldn't see that in North Kildonan.

Ellen, who had described the William Whyte community as "lousy", told a remarkable

story of neighbour involvement.

I know the experience I've had with the community garden that I've got. It's right
across the street from me. It's just a perennial garden. It's all full of flowers. It's
only in its first year, but it's blooming. And I have met more people from my street
this last suÍlmer, and people from the area thatjust drive by. And they say "oh, I
see you out there watering every day, and I thought I'd come over and talk". And
they might live three or four blocks away.

In the evening people come by and they'll just kind of stroll through and look at the
flowers. People who said before they wouldn't have walked out of their house. But
now they know they can go there, and it's well lit, and it's got flowers and they are
not scared to be th¡ough there. And they see there is no vandalism and there's no
graffiti that's happened to it either.

Løwrie. Why do you think there has been no vandslisn?

Because the kids helped me. r was very adamant. "Can I help you water?" "yeah,
here's the hose". And just teach them how to do it. And they helped me weed.
And I kept saying, you know, "It'll be really nice when these bloom, if nobody picks
them. So everybody can come and see them". And so far I lost only one plant.

'We've got five others that are the vegetable gardens

We relocated three beds. And we didn't even do it as a Residents' Association.
The people who were interested. We got a lot from the cþ at 362 Aberdeen. And
one lady and her husband took their van and pails. And they moved like 45 gallon
pails of soil in their van and filled up three beds. And they had them planted the
next day with vegetables.

It was one of the success stories.
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Neighbourhood Improvements

Nearly everyone, including those with views that are negative, recognizes that things are

improving. Bernice who felt "stuck" in the neighbourhood said

I have to say NEFIP has done an excellent job of renovations. I don't know how
you select your tenants - there might have been some better selection. But on
average you've gotten some pretty good tenants

Barbara has lived in the locality lor 25 years and she has lived on Alfred Avenue for 15

years. She moved into North End Housing from another house down the block. She says

Like, I won't ever leave this community. I like the community. Aifred Avenue in
particular is getting a whole lot better. As is the rest, you know, point Douglas.
The streets are getting better.

Lcrwrie. Tell me inwhatways?

People are friendlier. People get out more. You can actually say "hi" to your
neighbour and nobody's going to tellyou to. Hal "Screw yourself'. Or whatever
you want to say. In general it's getting better.

Lcnvrie. How come it's getting better?

I think because of the new housing. People can actually see that better housing
makes for a better neighbourhood. And I guess, too, it's got to do with North End
Housing Project screening. They sort of watch which families are going where, and
if they're really serious about wanting to do anything. So, you know, that changes
the whole context of things,

And I thinh even owners are seeing what North End Housing Project is doing. So,
all of a sudden they're doing it. Like just across the empty lot there, by Hope
Centre, that big house. That hasn't had a new roof in 50 years. But it's getting a
facelift this year. And not because she really wants to do it, you know.

She wants to keep up, because she's also keeping an eye on what things are worth,
right now. Because housing prices are definitely going up in this area. You've got
Habitat atthat end - you've got nice houses down this end.

I think it was llabitat, not the cþ, that did that little park down there. Put new play
structures and ever¡hing in. So that brings everything up. Kids can actually use
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the park without having to be scared of it. They cut down all the trees where people
can hide. It just used to be like a sniffer place. And where people would go to do
drugs and whatever. And now the kids can actually use it. So there's lots of things
going on.

Lqwrie. Can you think of any other examples where people are fixing up their
places?

I think just about everybody is. Even the old people across the street managed to
put a coat of paint on their house. Over on Burrows, there's a lady there that - she

has a house full of birds - she must have thousand birds.

Lcwrie. Pet birds?

Pet birds - plus her three collies - but she's never, ever, done anything with her
house. In all the years - in 25 years that I've been in the North End - as she ever
done anything to that house. She did. She hired somebody who came and put a

new roof They painted the outside. They took down the old fence. She said she's
going to put in chain-link now. And she's actually going to get front stairs. She's
never had front stairs to her house. Just a sort of shell. At one time there were
stairs there. You know, and it's all over, people like that.

I have to give you another "for instance". This house here right across and beside it
is a little house. Right next door on the left-hand side. Now that has always been
an eyesore. The lady owns the house. She's owned it for years. She never did
anything to it. As soon as that house was done, and these houses were done, she
got a new roof. She got siding. She did it on her own.

Lawrie. Has she done work on the inside?

She had the wiring done. She lives there by herself. She's a nurse. She's maybe
sixty years old. But that's what happens. People start fixing up and cleaning up.

Interventions

Having discussed positives and negatives in the community, residents were asked if there

were some way NEFIP could be involved in helping residents make the community better

socially. The researcher expected a significant range of concrete suggestions. Instead,

most respondents were hesitant.
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EllerL is an example. She is very active in the community. She presented the researcher

with a list of 3û initiatives identified by the neighbourhood association as actions that the

community could take to address issues. They ranged from a neighbourhood cleanup

campaigq to land assembly for infill housing. Fourteen of the initiatives were to be

carried out by residents themselves.

But when asked if there were ways that NEHP should be engaged in community building,

Ellen was hesitant, a little at a loss.

We've tried so many (initiatives). We have them ongoing. It's really hard to chip
away at that.

Gwen, who is moving out because of safety issues, says

It's like a domino effect ... You fix (one) problem, it's going to affect something
else, and so on, and so forth, and all of a sudden you're back to square one again. I
think the problems here are just too massive. And it just seems hopeless sometimes.
But, yet I know that communities can create change. They did that in the States. In
some areas they took back their neighbourhood. And if they can do it, I'm sure that
the North End Housing Project, with the help of other agencies, would be able to do
it. But the neighbours would have to get to know each other. I know they have the
William Wh¡e neighbowhood thing. But I've never actually gone to any of the
meetings.

None of the respondents c¿rme up with a spontaneous list of concrete solutions. Instead,

hesitantly, they suggested facilitating greater social interaction at the

micro-neighbourhood level. Even this intervention, they suggested, should have limits.

Kerry says

I don't think necessarily we'd all be having coffee at each other's house or anything.
But just to know them a little bit more. Just to break the ice. And if you have a
little bit of knowledge, you'll be more capable of going over there when there is
something happening. You'd feel you know them a little more.

Ellen says:
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Unless you're offering something free
would be phenomenal.

People have to be drawn out of their
around here aren't weird.

and fun to get people out. Block parties

homes somehow and realize that people

Gwen, who is very concerned about safety, and garbage in the area, has a similar

suggestion. She says

If all these agencies get together and get the people to know each other. Have
monthly get-togethers to get to know the neighbours, work together to try to get
this neighbourhood cleaned up. And I don't mean the gangs and stuff I'm talking
about garbage.

It is the idea of socializingwith one's neighbours that resonates most strongly with all the

residents interviewed. Barbara says,

Some of the things that bring the community out was like yesterday Hope Centre
held, like a "Hi Neighbour". And "Come in and see what's going on in Hope
Center. Stay for supper". Beautiful vegetarian lasagna. You know, there was a lot
of people out at it. All the people that you see. Like my neighbours here, and at the
end. They were all there. So that's kind of nice. And they hold a powwow once a
year. This will be the second year they hold a powwow.

Kerry again.

I think we need to have a stronger tenants' goup. We don't really have a tenants'
group. But just to get to know each other, r guess. You know, meet and greet.
Something so we can all get together and get to know each other. Because that's
the thing ... we don't really go past that "Hi, how are you?" You don't really get to
know each other that well. So I think this coming together for different things helps
a little.

Maybe even just on a smaller scale. You know the Alfred people all meet together
kind of thing. And that way you know your immediate little community a lot better.
And the Christmas parties and stuffare great but we don't really get to know each
other. Because there are so many of us.
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The Strength of Weak Ties

Simple mingling of neighbours in the context of serious community social problems may

seem a simplistic intervention. It is a little surprising to the researcher that this is the

extent of the recommendations that emerge from the study. There were no strong

advocates of foot patrols, political lobbying or additional social services. Beyond simple

"get acquainted" events there were few strong recommendations for social interventions.

There may be significant wisdom in the approach that residents are proposing.

Briggs and Mueller (1997) state

Residents of low income neighbourhoods, like those in most neighbourhoods across
the country, value their privacy and are wary of intrusive, demanding relationships
with their immediate neighbours (p Z)

Images of urban neighbourhoods - poor or nonpoor - swarming with densg close
relationships among large numbers of people are terribly misleading. More accurate
is the image of many small worlds co-existing and coming into fairþ limited contact
in any shared space. To elaborate this point, most people's social worlds are quite
small and often nonlocal, unless you ask about weak ties - neighbours you greet
casually or people you deal with frequently at work but to whom you are not
emotionally close ... (p.20$.

In the context of social relationships, "casual" should not be taken to mean
unimportant. Not only can casual ties be important sources of information
(Granovetter,1973, 1974) but they appear to be a source of security and familiarity
in threatening neighbourhoods (Merry, 1981). Neighbours may be important
without being "close" (p. 205). (emphasis in the original).

These authors' observations are supported by significant empirical research on the

importance of social networks. Sampson, Morenofl and Gannon-Rowley (2002)

reviewed 40 quantitative studies published in peer-reviewed social and behavioral science

journals between 1996 and 2001. They sought to identifiT processes by which

neighbourhoods may affect the well-being of children and adolescents. Their interest was
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in the "persistent patterns that link problem and

concentrated poverty and other indicators of residential

2002, p. aaa).

health-related behaviors with

differentiation" (Sampson et al.,

Their empirical research found a reasonably consistent

relevant to children and adolescents

a) there is considerable social inequality among

socioeconomic and racial segregation

set of neighbourhood factors

neighbourhoods in terms of

b) a number of social problems "tend to come bundled together at the

neighbourhood level" including, but not limited to, crime, adolescent

delinquency, social and physical disorder, low birthweight, infant mortality,

school dropout, and child maltreatment.

c) these two sets of clusters are related - neighbourhood predictors common to

many problematic child and adolescent outcomes include the concentration of

poverty, racial isolation, single parent families, rates of homeownership, and

lengfh oftenure.

The concern of this meta study was the processes by which neighbourhoods impact child

and adolescent health and social problems. The researchers found four types of

neighbourhood processes that appeared to have independent validity. They were:

Social Ties and Interaction: The density of social ties, the frequency of social

interaction among neighbours, and patterns of neighbouring.

Norms and Collective Efficacy: The willingness of residents to intervene on

behalf of children in a community. This depended on conditions of mutual trust

and shared expectations (social norms). Residents \ryere more likely to

intervene where rules and expectations of behavior were clear.

a)

b)
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c) Institutional Resources: The quality, quantity, and diversity of institutions in

the community that addressed the needs of youth, such as libraries, schools,

learning centers, child care, organized social and recreational activities, medical

facilities, family support centers, and employment opportunities.

d) Routine Activities - How land use patterns and the ecological distributions of

daily routine activities bore on children's well-being. These included the

location of schools, the mix of residential with commercial land use, and flows

of nighuime visitors.

The authors argue that the strongest evidence links neighbourhood processes to crime.

They point out that this was not surprising given the influence of social disorganization

theory in criminology. Eleven studies suggested that crime rates were related to

neighbourhood ties, patterns of interaction, social cohesion, and informal social control.

A number of studies indicated that concentrated poverry, disorder, and low

neighbourhood cohesion were linked to greater mental stress. This, in turq linked to

high-risk adolescent behaviors such as early sexual initiation, teen childbearing, and

conduct disorder (Sampson et a1.,2002).

Cabello and Mcl-oyd (2002) reviewed a large volume of literature that identified the

impact of social support as a potent influence on parenting. Isolation from social support

was repeatedly associated with child abuse and neglect among poor families. They found

that mothers with high levels of social support were generally more nurfuring, more

consistent in parenting, and less likely to use punitive strategies such as scolding and

ridicule. Mothers who reported high levels of satisfaction with social networks responded

more sensitively to their children.

In a review of the literature on the relationship of housing to health outcomes, Dunn

(2000) found
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it is now widely acknowledged that the quantity and particularly the quality of social

contacts individuals have are strongly associated with a wide variety of threats to
health status (House, et al., 1988). The Alameda County study, one of the most

widely cited examples of such research, showed individuals' scores on a combined
social network index predicted mortality with a relative risk ratio of 2.0, in an

analysis that controlled for selÊreports of physical health, SES, smoking, alcohol,
exercise, obesity, race, and life satisfaction (Berkman & Syme,1979). The index

was constructed from selÊreport data from 4,775 survey respondents on four types

ofsocial contacts.

Harrison and Weiss (1998), discussed earlier in this dissertation, showed the importance

of social contacts beyond the community (what Putnam refers to as bridging capital) for

low income residents in gaining employment.

Based on views expressed in by these residents, and the benefits described in a large

literature on social capital, it appeared beneficial to respond to the study findings by

initiating social events for residents of NEHP housing. The objective was simply to

facilitate getting to know one another - "something free and fun to get people out" - as

Ellen suggested. Later these low intensity interactions might involve a focus on specific

issues, but initially the emphasis would be on building social connections.

It was important to recognize a small geographical base for these events. Most residents

had concepts of small micro-neighbourhoods with "imagrnary boundaries". Many

indicated that they were wary of attempting to get to know others from more than a few

blocks away.

The results ofthis study led to an initial meeting ofNEIIP residents and the organization's

Outreach Committee. The purpose was to plan some social events. Initial proposals

\ilere:

- "Meet atrd Greet" potluck dinners in each community
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Halloween social for adults

A volunteer day for cleanup and minor maintenance

These activities may appoar inconsequential. However, their objective was to build

linkages. These social ties, although casual, could prove to be highly valuable as a

resource. As more specific issues arosq fairþ casual and informal network connections

could be activated to address specific needs. This is the essence of social capital; a stored

resource inherent in social relations and available for use when needs arise.

It is not possible to predict what may come of these initiatives. Not all tenants will

necessarily take part. Nor will all necessarily appreciate each other's company.

Establishing informal links, however, may provide a basis for meeting community needs in

the future. As Kerry says.

So I think this coming together for difFerent things helps a liule.

M"yb" even just on a smaller scale. You know the Alfred people all meet together,
kind of thing. And that way you know your immediate little community a lot better.

Just to know a little bit more, just to break the ice. And just if you have a little bit of

knowledgg you'll be more capable of going over there when there's something happening

... you'd feel you know them a little more.
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CHAPTER 11

Implications for

Neighbourhood Renewal

North End Housing Project has taken an approach to neighborhood development that is in

many ways highly innovative. It has sought to combine strategies from a variety of

disciplines in one integrated and community-controlled initiative. This multidisciplinary

approach has enabled NEIIP to have an impact on the William Whyte community that

goes well beyond the provision of affordable shelter.

NEFIP's strategy of attempting to impact local housing markets and to rebuild physical

neighborhoods is unusual for a nonprofit community group. Seldom is there a

convergence of public resources and community capacity sufficient to attempt a objective

of this scale. The results of this study suggest that this approach is having an impact, not

only in terms of neighborhood properfy values, but also on maintenance investment

decisions made by local residents who are not direct participants in the NEIIP program.

There were also measured impacts on the quality of neighborhood life in William Whyte.

Residents reported increased neighborhood stability, reduced fear of crime, increased

levels of social support among neighbours, and gteater satisfaction with living in this

distressed locality.

The stratery of convergence of local production to meet local basic need was relatively

innovative. The strategy is an alternative to a more cofirmon approach of export

promotion. The occasion to combine a convergence approach with significant levels of

public investment was an unusual opportunity. The approach has succeeded in capturing
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significant resources for comrnunity asset building and for re-circulation of community

housing charges.

The strategy of hiring and training previously unemployed residents to perfbrm all of

NEIIP's renovation work added significant value to the community and additional benefits

from housing renovations. Many of the participants are now employable in an industry in

which there is robust demand for labour. Over half the monetary value of the public

subsidies put into housing returned to the public treasury in the form of savings in welfare

and other transfer payments, and in the generation of new revenues for government. The

psychosocial benefits of stable employment for these participants were not assessed in this

study but are well documented elsewhere.

Also innovative in the NEÉIP project, was the attempt to combine housing renewal with

extensive community social development. Across North America community

development corporations (CDCs) are beginning to recognize that developing affordable

shelter is only one aspect of creating a liveable community. The reciprocal connection

between adequate housing and the quality of community life suggests that interventions in

both areas will reinforce each other.

In the area of social development, two NEFIP activities have been of particular

importance. The first was the initiative to address culturally based social renewal ¿Lmong

Aboriginal residents of William Whyte. In a neighborhood in which the largest

recogntzable group is Aboriginal, the rebuilding of community provides an occasion to

re-establish culturally based decision-making structures and social institutions. This

initiative is higlrly innovative for an Aboriginal population in an urban setting.
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The crime reduction program involving Aboriginal long-term offenders has demonstrated

that meaningful employment, social support, and cultural recovery can be a very effective

in assisting ex*offenders to desist from crime and to pursue legitimate activity. The

program now has a two-year track record of success, and will be studied further as a

model for other localities .

Interviews with residents in this study have shown that the quality of community life

within William Whyte has begun to improve. Residents report a greater sense of

community control and security, and greater opportunities for social support among one

another. The impoftance of these neighborhood relationships should not be

underestimated. A large literature has shown that social supports can play a critical role in

helping community members cope with stress, maintain health, find employment, and

appropriately care for children. The housing development program offered considerable

scope to increase and strengthen these mutual ties among neighbours.

The NEFIP program is still in its beginning stages. It has struggled to develop its own

organzational capaúty, while attempting to address complex problems within a distressed

community. The program has, however, begun to show results. This study suggests that

it is not simply the investment of resources that accounts for NEHP's impact, but a

coordinated strategl to address the multiple dimensions of community decline and need.

It is possible that such a multifaceted approach may slow the processes of decline or

perhaps, on a small geographical scale, may succeed in reversing them. The benefits of

this integrated approach suggest that there is much in the NEIIP progr¿rm that could serve

as a model for initiatives in other localities.
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Appendix A - Significance Levels for f-test Scores
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Appendix B- t-test of Housing Prices for each Street

Table B.l. t-Test Analysis - Alfred compared to Average of the 3 Other Streets (Aberdeen, Manitoba,
and Magnus) (significant t-test scores in magenta)

Alfred 3 Street Difference Difference t-test degrees Significance
Year Average (Price) (Percent) score of freedom Level

(1) (2) (3) (4)
(1)-(2) (3)1(1 )

1994 25,536 26,780 -1,244 -4.9 0.180 29 -
1995 19,186 24,025 -4,839 -25.2 0.863 25 -
1996 27,917 21,417 6,500 23.3 1.5(J! 29 o. lO()

1997 21,354 20,620 734 3.4 0.209 28 -
1998 13,666 15,047 -1,381 -10.1 -0.394 24 -
1999 19,550 16,923 2,627 13.4 0.725 36 -
2000 19,700 10,900 8,800 44.7 2.7 l)-I- 21 ().O1O

2001 21,300 17,560 3,740 17.6 0.797 19 -
2002 25,769 22,515 3,254 12.6 0.400 32 -

Table B.2. t-Test Analysis - Aberdeen compared to Average of the 3 Other Streets (Alfred, Manitoba,
and Magnus) (significant t-test scores in magenta)

Aberdeen 3 Street Difference Difference t-test degrees Significance
Year Average (Price) (Percent) score of freedom Level

(1) (2) (3) (4)
(1 )-(2) (3)1(1 )

1994 26,378 26,361 17 0.1 0.004 29 -
1995 26,657 21,410 5,247 19.7 0.917 25 -
1996 18,367 24,581 -6,214 -33.8 -1.609 28 -
1997 22,761 19,880 2,881 12.7 0.853 28 -
1998 18,400 13,419 4,981 27.1 1. ()05 2-1- O.lOO
1999 18,223 17,298 925 5.1 0.228 36 -
2000 10,117 15,835 -5,718 -56.5 -1.464 21 -
2001 22,000 17,575 4,425 20.1 0.794 19 -
2002 26,300 22,023 4,277 16.3 0.808 32 -



Table B.3.t-Test Analysis - Magnus compared to Average of the 3 Other Streets (Alfred, Aberdeen,
and Manitoba) (significant t-test scores in magenta)

Magnus 3 Street Difference Difference t-test degrees Significance
Year Average (price) (percent) score of freedom Level

(1) (2) (3) (4)
(l )-(2) (3)/(1)

1994 29,000 26,184 2,816 9.7 -0.321 29 -
1995 19,000 23,627 -4;627 -24.4 -0.712 25 -
1996 22,696 22,723 -27 -0.1 -0.006 28 -
1997 19,427 21,355 -1,928 -9.9 -0.532 28 -
1998 13,187 15,183 -1,996 -15.1 -0.710 24 -
1999 18,375 17,472 903 4.9 -0.171 36 -
2000 12,414 15,188 -2,774 -22.3 -0.718 21 -
2001 17,863 19,100 -1,237 -6.9 -0.249 19 -
2002 22,033 23,961 -1,928 -8.8 -0.379 32 -

Table B.4.t-Test Analysis - Manitoba compared to Average of the 3 Other Streets (Alfred, Aberdeen,
and Magnus) (significant t-test scores in magenta)

Manitoba 3 Street Difference Difference i-test degrees Significance
Year Average (plice) (percent) score of freedom Level

(1) (2) (3) (4)
(1)-(2) (3)/0)

1994 26,705 26,180 525 2.0 -0.566 29
1995 24,863 21,889 2,974 12.0 0.536 25
1996 23,729 22,349 1,380 5.8 0.331 28
1997 16,667 21,304 -4,637 -27.8 -0.875 28
1998 13,300 14,734 -1,434 -10.8 -0.351 24
1999 14,078 18,712 -4,634 -32.9 -1.038 36
2000 5,000 14,768 -9,768 -195.4 -1.140 21
2001 5,250 20,037 -14,787 -281.7 -1.975 19
2002 14,500 24,452 -9,952 -68.6 -1.354 32



Appendix C

Social Capital
Needs Assessment

(RESIDENT)

Interview Schedule

Hello, my name is Lawrence Deane

I am with the North End Housing Project. I am also doing research for a Ph.D. at the
University ofManitoba in housing and community development.

As you know, the North End Housing Project is renovating housing in this
neighbuorhood and making it available on a rent-ta-own basis. We are concerned about
how people feel about living in this neighborhood We would like to work with you to
make this community a better place. I would like to get your ideas on how we can do
this.

This interview will take about an hour ofyour time. Would you be willing to give us your
ideas?

Thank you.

I just want to let you know that your participation in this interview is completely
voluntary.

a) you will be free to decline to answer any question, or discontinue your participation
in the interview at anytime.

b) a copy ofthe report ofthe interview will be available ifyou require it.
c) we will try to be accurate and respectful in describing any cultural, traditional, or

religious customs that you describe in the interview.
d) we will ensure that any information given in any intenJiews will be treated as

confidential, and that no names will appear in any reports.
e) With your permission, I would like to tape-record the interviews so that I don't have

to take notes. Once the final report is complete these tapes, and transcripts or
conversations will be destroyed

j) ifyou are dissatis.fied with the way that these interviews are conducted, or have any
complaints, these can be expressed to:

The University ofManitoba Office ofResearch
244 Engineering Bldg.



474-7122

or
Mary Williams, Executive Director
The North End Housing Project
509 Selkirk Avenue.
953-1892

g) a copy ofthis information will be left with you in case you have any concerns or
complaints regarding this research



I . How long and he lived in William Whyte?

2. Do you own or rent your home?

3. Do you plan to stay a long time in this community?

4. How would you describe William Whyte as the community?

5. What are positive qualities of this neighborhood?

6. What are some negative aspects of this neighborhood?

7. Are you involved in any group activities in this community? If so, how many? Can
you tell me about what these groups do? Why do you feel it's important to take
part in these groups?

8. About how many people in this community do you know to say "Hi" to?

9. About how many people in this community do you know well enough to have a
conversation with?

1O. About how many people in this community could you borrow something from if you
needed to?

11. Ifyou needed help (with childcare, or house repairs) are their people in this
community that you could ask? If so, about how many?

12 Are you employed? If so, where?

13. Are you going to school? If so, where?

14. Ifyou were trying to find a job how would you go about it? (Probe concerning
networks within and beyond the community. Probe concerning agencies in the
neighborhood) How effective are these resources?

15. Are you aware ofthe work ofNorth End Housing Project?

16. What are the strong points ofthis Project?

17. What are the weaknesses of this Project?

18. What are some things that North End Housing Project could do to help build
community?



***********************************
ITEMS FOR

WILLIAM WHYTE HOMEOWNERS ONLY
***********************************

17. How long have you owned your own home?

18. How have you lived in William Whyte?

19. Do you plan to stay in this neighborhood? If so, why? If not, why not?

20. How much the think the average houses selling for in William Whyte right now?

21. In the last three years do you think housing prices have gone up? Gone down? Or
stayed the same?

22. In the last five years do you think housing prices have gone up? Gone down? Or
stayed the same?

23. In order of importance, what are the 3 most important factors affecting housing
prices in this community?

24. Have been made any recent repairs to your house? What were they?

25. Have you made any major repairs?

26. If your house needed repairs would you be willing to invest in it? Would you invest
$1000 $4000 $6000 more than $6000----

27. If the value ofyour house increased by $10,000, would you be willing to invest
more?

28. Housing values have actually gone up in William Whyte by $9,645 in the last three
years (from $14,343 to $23,988). (On Alfred Avenue they have gone from $13,666
to $25,769. This is a rise of $12, 103). What do you think is causing this increase?
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