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ABSTRACT
Management System Analysis for the Assessment of Public Policy:
An Application in the Evaluation of the Interlake F.R.E.D. Plan

By R. J. Randall Hordo

Major Advisor: Dr. J. A. MacMillen

This study has two related objectives. The first is to construct a
model or techniqﬁe'which can be used in evaluating policy decision-making
related to issues of intelligence, where "intelligence".is operationally
defined to encompass the generatidn of new solutions to problems in
defined situations (innovation) as well as the definicion of problems and
solutions in novel or changiﬁg situations. The second objective is to
apply the developed model or technique in assessing the management function
in the implementation of the Interlake Regional Development Plan.

The studyis first objective is achieved by a synthesis of prin-
ciples, concepts and theories of general systems, organization and managemeﬁt.
The result of this synthesis is the conceptualization of an hierarchical
“information control model that is held to be the ideal or standard by
which emperical management systems can be assessed. Performance criteria
are thence derived from this modei, and the resultant evaluative technique
is termed Management System Analysis.

~

sxﬁPhase 2 of the thesis entails the application of the developed
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technique to the implementation of the Interlake Pl;n. This involves
firstly, a description, substantiated in part by personal interviews, of
Interlake Management System componenents and activities for three time
stages (Pre-Plan; Plan; and Implementation). In each stage the operational
dimensions of two policy organizations (Maker and Addressee) and an
inter-organizational network are presented and discussed. Through the useg
of an aggregating technique called 'diagrdmatic overlay", the inter-
organizational network becomes the Management System for each stage. Thus
an aséessment of changes occurring in the Interlake Managément System,

over time, can eventually be made. The resulfs of this gssesSmenf are
summarized in a ""Management System Performance Checklist",'which reveals
that aithpugh there are weaknesses evident in' the Interlake Mahagement
Systém, that system's performance far éxceeds the operation of "normal"
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In summary, the objectives of the study are achieved through:

1. The development of a model and technique where none-

currently exist, to be used in the assesément of intelligence issues in
public-policy decision—making; and

2. The evaluation of the management function in the’implementationv

of the Interlake Development Plan, including specific recommendations.

‘to rationalize that system in terms of the hierarchical control model.




ACKNOWLEDGEMENTS
The writer wishes to express speciai thanks to his majof advisor,
Dr. J. A. MacMillan. Appreciation is also extended to the remaining
members of the thesis committee, Dr. C. F. Framingham, Professor S.

Trachtenberg and Dr. J. L. Gray for the many hours they have spent in

reading and personally discussing the thesis.

Mr. John Tulloch deserves credit for the idea of "overlay
diagramming" which siﬁplifies the presentation of data in Chapter IV, ;nd
he élso warrants attention for his willingness to provide both serious
and humorous commentary on the initial draft. Other "téchnicians", without
whom this thesis would never have been completed are Miss Carol McQuarrie
(ma jor ﬁypist), Miss Faye Howéll (;ypist), Mrs. Muriel Innis (typist),
and Mr. Bill Kennedy (graphic artist). |

The generous financing provided by fellowships from the Central

Mortgage and Housing Corporation and the University of Manitoba are
greatly appreciated. It is hard to understand the contribution that an

. absence of financial concern can make to academic inquiry, unless one
has experienced it.

e Gratitude is also extended to those civil servants and Interlake

citizens who patiently and willingly contributed their knowledge in
describing events surrounding the-Interlake Plan to yet another University
stﬁdent researcher,

- Mostvimportant, thanks to Mbm, Dad and JofAnne for their‘under—

standing and support.



TABLE OF CONTENTS

Page
LIST OF FIGURES o ix
LIST OF TABLES . | %1
Chaptef
i INTRODUCTLON w b
INTRODUCTION TO THE PROBLEM STATEMENT 1
PROBLEM STATEMENT: TWO PROBLEMATIC SITUATIONS 3
OBJECTIVES OF THE STUDY . A 16
OUTLINE OF THE STUDY 17
. - T2 'I;’
- ;
11 DEFINITIONS, CONCEPTS AND MODEL APPROACHES 19
ORGANIZATION THEORY IN A SYSTEMS FRAMEWORK 20
A CLASSIFICATION SCHEME FOR THE COMPONENTS OF AN
N ORGANIZATION - 29
ORGANIZATION MODELS IN A POLICY CONTEXT . | 33
HIERARCHICAL MODEL OF POLICY ORGANIZATTONS 37
A SUMMARY OF THE MODEL AND THE MEASURES IMPLIED 484



ITI

v

A DISCUSSION OF THE TEMPORAL AND DATA COMPONENTS

OF THE ANALYSIS |
BACKGROUND INFORMATION AND THE TREATMENT OF TIME
THE DATA SET: JUSTIFICATION AND EXPLANATION

THE PERSONAL INTERVIEWS

A SPECIFICATION AND ANALYSIS.OF THE INTERLAKE MANAGE-
MENT SYSTEM
STAGE I: THE PRE-PLAN NETWORK OF MANAGEMENT SYSTEM
RELATIONS
The Makerﬁbrganization
The Addressee Organizatioﬁ

The Pre-Plan Network

Observations on Stage 1

‘STAGE 1I: THE PLAN NETWORK OF MANAGEMENT SYSTEM RE-

LATIONS
The Maker Organization
The Addressee Organization
' The Plan Network
Observations on Stage IT
STAGE.iII; THE IMPLEMENTATION NETWORK OF MANAGEMENT
SYSTEM RELATIONS }
‘The Maker Organization
The Addressee Organization
‘The Implementation Network

" Observations on Stage III

50

50

55

60

- 70

73

73

81

86

89

89

98

101

103

108

108

120

131

.iégﬁ.kw”“pm,mw,ﬂv -



. vii;

Page
RATIONALIZING THE STRUCTURE OF THE INTERLAKE MANAGE-
MENT SYSTEM . , | 156
v FURTHER OBSERVATIONS AND CONCLUSIONS 172 é
THE MANAGEMENT SYSTEM PERFORMANCE CHECKLIST 173 |
SCORING THE INTERLAKE MANAGEMENT SYSTEM 177
SUMMARY, LIMITATIONS AND,FUETHER RESEARCH IMPLICA-
TIONS : N 1182
SELECTED BIBLIOGRAPHY : . 190
APPENDICES _ 197
A. AN EXPLANATION OF THE AREA DEVELOPMENY BOAKD INTER-
VIEWS ' _ 197
THE TOPICAL BASIS OF THE INTERVIEW FORMAT 197
THE AREA DEVELOPMENT BOARD INTERVIEW FORMAT 209
B. AREA DEVELOPMENT BOARD INTERVIEWS , 215
ADE INTERVIEW NUMBER 1 ‘216.
ADB INTERVIEW NUMBER 2 . 230
ADB INTERVIEW NUMBER 3 | | 241
o ADB INTERVIEW NUMBER 4 o 251
ADB INTERVIEW NUMBEﬁ 5 K : 261
ADB INTERVIEW NUMBER 6 '; 272
ADB INTERVIEW NUMBER 7 | 284

. ADB INTERVIEW NUMBER 8 . . 297




C..

INTERVIEWS

INTERVIEW NUMBER

INTERVIEW NUMBER

INTERVIEW NUMBER

INTERVIEW NUMBER

INTERVIEW NUMBER

INTERVIEW NUMBER

INTERVIEW NUMBER

328
343
355

373

385




LIST OF FIGURES |

Figure |  Page
1.1 . Decision Issu;s and Policy Evaluatioh : ' 10
2.1 A Classification Scheme for Procedﬁrés Used in Agaly—
zing a (Systematic) Organizatién ‘32
2.2 A A Summary of tge Structure of fhe Hierarchical Control
Model, After Beer 42

2.3 The Strweture of 2 Management 3vstem Encompassing Two

Public Policy Organizations as Mutual Primary Environ-

ments ' ) : 43
3.1 The Relationship of Implementétion'Grqups to the Means-
Ends Hierarchy of the Plan - 62
4.1 Stage I: The Maker Organization 74
4.2 Stage I: The Addressee Organization - 82
’ 4.3 Stage I: The Management System Network | 84
4.4 Stage II: The Maker Organization 90
hN“vZ.S . Stage II: The Addressee Orggnization - 99
4.6 Stage II: The Management System Network ‘ 102
4.7 Co-Ordinated and Unco-ordinated Feaeral Departments .
Whose Policies Affect the Interlake Region . 106
'”*fﬂ 4.8 ;-vL Stage III: The Maker Organization f.;;;Q;,L;};éff;;};3109%;4
4.9 Stage III: The Addressée Organization ) _ 121

ix



Figure : . ' , Page
4.10 Stage III: The Management System Network 132
4.11 The Most Prominent (Behavioural) Implementation

Linkages : 144
4.12 A Simplification of the Implementation Management

System Network: Appended to Include the Interlake

Development Corporation ' 152
4.13. A Rationalized Organization'of the Interlake Manage-

ment S&étem Network '  .' 170
5.1. A Summary of the Three-step Procedure for Asseéssing

Ma;agement System Variables : . 176
A.1l. A Summary of tﬁe Topical ﬁasis for the Collection of

Data on Area Development Board Behaviour 201
A.Z A Summarf of Area Input to the Perceived Internal

State o 202
A3 A " A Summary of Regional Input to the Perceived Opera- "

tional Environment | - 205
A4 A Summary of the Tangible Factors in the Perceived

Operational Environment | 206
A.5 A Sqmmary of the Role Relations in the Percieved

Operational Environment 208




LIST OF TABLES

Table Page
5.1 The Management System Performance Checklist 174
5.2a Interlake Management System Scoresheet ' .178
5.2b Abbreviations of Interlake System Elements 179

e —




CHAPTER 1

INTRODUCTION

INTRODUCTION TO THE PROBLEM STATEMENT

This study attempts to meet the challenges of two problematic situ-
ations, one of which arose during the search for a resolution for the

other., Initially, the st&dy was designed to undertake an analysis of a

- specific activity within a particular program. That is;Aits objective

-

was to evaluate the "management function" im the implementation of 2
regional development plan for Manitoba's Interlake area. However, it soon
became =nparent tha£ any broad, working definition of the term ﬁmanagement
function" must encompass or take account‘of a.dynamic sysfem involving
various oréanizational structures, roles, activities and actors. In the
face of vast empiricai complexity, it was of course necessary to seek con-
cepts and techniques which would serve to impqse order upon confuéion.

The search for such concepts and techniques led to the comsideration

of broader issues: what kinds of techniques exist for evaluating govern-—

ment policies and aiding decision-makers; how are these techniques related

‘to each other; how can they be classified; and are there any apparent gaps

1As a working definition, '"management function" was understood to in-
volve the identification of problems, the generation of (program) solutlons
for them and the implementation of those solutions.

1




in the available set of various types of evaluatioﬁ techniques?

Since possible omissions from the set ofvtechniques were an eventual
concern, it seemed sensible to beéin the study by identifying and describ~
ing the various management issues for thch-thé existence of related eval-
vative techniques woula be desirable, as aids to decision-makers, rather
than starting the analysis by enumerating components of the existing set
of such aids.

The process of identifying management issues confronting policy de-

cision-makers eventually led to the recognition of an apparent absence

of techniques to evaluate decisions for two iﬁportant types_of Suéh_issues.
ﬂoreover, both of these issues were deemea to be central elements in the '
manageﬁent function. Thggefore, itlbecamé necessary to solve fhe study's
broader problem before attempting to challenge its narrower one, i.e. the
absence of technidues to evaluéte decisions related to two critical

aspects of the management function took precedence over the evaluation
of the "management function" in the implementation of the Interlake Plan.
Onée a technique was developed, it would then be possible to employ it,

in a necessarily crude manner, to help assess the Interlake Plan's manage-

ment function. Because the two problem situations described above are so

- closely related, it is impossible to deal with one independent of the other.
Therefore, throughout this study the discussions are intended to refer
simultaneously to both problems, emphasizing one or the other at any par-

ticular time.

With this brief and general background to the study, it is now pos-

sible to provide a more explicit "statement of the problem."



PROBLEM STATEMENT: TWO PROBLEMATIC SITUATIONS

This study attempts to deal with two related problem situations:
1. the need for, and development of, evalﬁation techniques to aid
public policy decisjion~makers in dealing with two important
types of (management) issues confronting them; and
2. the-application of those techniques in assessing the management
function in the impleméntatioﬁ of the Interlake Development Plan.
Socio-economic disparities have long been recognized as a way of life
fér many Canadians in certain geographic areas or communities where natur-
al forces have tended to reduce the entire quality of residential life
relative to &hat which is available in other parts of the country. Thus,
inequities of living standards have been recognized to exist not only with-
in particular areas; but also between the various areas of the country.
Such conditions exist as contradictions of one fund;;éntal goal enunciated
in ouf society —- equitable distribution of real income.3 In light of
these circumstances, most governments have adopted one form or another of
regional development policy, herein defined as a "econscious intervention

or definitive course of action, selected from among available alternatives,

s 4

N

2The existence and extent of regional income disparities in Canada are
discussed in Economic Council of Canada, Second Annual Review: Towards Sus-—
tained and Balanced Economic Growth (Ottawa: Queen's Printer, 1965), pages
97-143; see also S. E. Chernick, Interregional Disparities in Income:
Staff Study #14 (Ottawa: Queen's Printer, 1966).

3Equitable distribution of income is enunciated as one of five national
goals in the terms of reference of the Economic Council of Canada and by the
Council itself. Economic Council of Canada, First Annual Review: Goals for
Canada to 1970 (Ottawa: Queen's Printer, 1964), page 1. Equitable income
distribution among individuals and regions (balanced growth) is presented as
a goal in Economic Council of Canada, Sixth Annual Review: Perspective 1975
(Ottawa: Queen's Printer, 1969), page 6; see also K. L. Carter (chairman),
Report of the Royal Commission on Taxation, Volume 2: The Use of the Tax
System to Achieve Economic and Social Objectives (Ottawa: Queen's.Printer,
1966), pages 10-13, 42-45,




which is designed to move the entire social system.of disparate regioné iﬁ'
a more desirable direction.”4

Regardless of the good intentions of regional development policies,
however, desifable conditions will not be achieved in disparate regions
unless policies are well managed. This involves accurate problem identi-
fication and the generation of solutions which are acceptable to, and
practical for, all concerned. Thus, regional development policy encom-
passes more than just a single decision to improve conditions for certain
areaé; it is in fact an on-going, iterative process of actions, effects,
and reactions. A development policy progess'involves "planning"'a‘detailed
set of operational.programs for a region,‘"implementing" that set of pro-
grams; and "evaluating" }ts impact upon épecified development'objective(s).5
It is unlikely that the time horizon for planning, implementing, and eval-
uating activities is uni-dimensional, go that one or more of these policy
process activitiesvmaﬁ be occurring at anj point in time,

Even if most policies designed to remove regional disparities did mnot
embhasize economic variables, such as employment and income, these policies
would still have to operate within the constraints imposed by economic

2 1
parameters. Scarce resources, having alternate uses, must be allocated

~ B
toward the attaimment of seemingly unlimited desirable ends. To achieve -

an optimal end-position with a given set of resources, decision-makers must

- '4The text definition of '"regional development policy'" is an expansion
of the definition of "policy", defined as a deliberate interference in the
functioning and evolution of an on-going eco-system, in K. Boulding,
Principles of Economic Policy (Englewood Cliffs, New Jersey: Prentice-Hall,
1958), Chapter 1. '

-

5"Policy process" is defined as ".....the formulation, promulgation,and
application of identifications, demands and expectations' in H. Laswell and
A. Kaplan, Power and Society (New Haven: Yale University Press, 1950), page
71. - T S
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act in an economically '"rational' manner by allocafing their available fe—i
sources to achieve a preferred position vis—é;yis the satisfaction of those
desirable ends. Furthermore, rational decision-making necessitates the
establishment of priorities among desirable ends, as well as adequate
knowledge about available resources, their alternate uses, the consequences
of those uses and the (future) environment which the consequences will
affect.6 |

Unfortunately, there are limits on the capacity of human knowledge,
and these limitations become most important when decisions are taken in a
future—-oriented dynamic enviromment. In sucﬁ situations, there is-little
gertainty about potentially available reséurces, or the alternative uses
of those resources. How%ver, there is e&en less certainty about the in-
tended or unintended consequences of the alternative uses for resources
and/or the nature of the enviromment wherein such consequences will actu-
alize. It seems apparent, therefore, that the likelihood of decision-
makers acting rationally or "optimizing' under the conditions described
abéve is minimal,7 and that any tendencyAtowards optimization or increased
(economic) rationélity in decision-making will largely depend upon the
availability of extante empirical information regarding the present value

~ :

of the decision-related variables (utility funct{ons, resources, alterna-

tive uses, and others).

- 6The presentation is a standard explanation of the meaning of ration-

ality in economic decisions. See G. David Quirin, The Capital Expenditure

Decision (Homewood, Illinois: Richard D. Irwin, Inc., 1967), page 8. It

_ can be noted that the discussion implicitly assumes that regardless of the
method or variables used in the setting of priorities among competing ends,
once priorities have been established, "optimization" is a most desirable

course of action. :

7 ‘s L . . .
Under these conditions, some economists claim that a decision-maker
"satisfices", but does not "optimize'" where "satisfice' means the attain-




.Of primary concern to this study are those techmiques which aiﬁ de~
cision-makers in both evaluating previous decisions and identifying or
organizing available information that is required to make current decisions.

Regional development policy decision—makers are confronted by four
categories of maﬁagement issues which have been identified, in a broader

-sense, by H. L. Wilensky for (managerial) decision-makers in organizational
settings:

1. goal-setting;

2. control;

3. innovation; and

4. inteiligence.8

For the purposes of this study, ''goal-setting" is intended to mean

the'defining of a set of desirable end-products, to be attained in the

futvre, by employing ome or mores =2vailable meang, given » resource con-
~straint. “Control' is the regulating of both the use of resource input

and the operation of selected means. "Innovation" is the solving of novel
problems in defined situatioms. Finally, "intelligence'" is the defining

of problems and their solutions in novel situations. The relationships
among these issues can be summarily descfibed in terms of a very simple,
mechanical model where input is converted to outpﬁt by some infervening
process.9 In such an input-output model, the definition of intended out-
put involves goal—setting; the allocation of resource input and regulation'

ment of some minimally acceptable point for all decision variables. J. G.
March and H. A. Simon, Organizations (New York: John Wiley and Sons, 1958),
Chapter 6. ' '

8The four categories of issues confronting policy-makers are goal-
setting, control, intelligence and innovation, as defined in H. L. Wilen-
sky, Organizational Intelligence (New York: Basic Books, 1967), Chapter 1.

9The simplest form.of mechanical system, without a feed-back loop, is




of "through—putd imvolveé control;‘the creation of non-routinized responses
to familiér-problems in the intervening process involves innovation; -and
both the definition of initial and/or on-going problems and the generation
of solutions for them involves intelligence.

In order to assess the pérformance of decision-makers in reacting fo
any oie or all of these issues, an evaluative étudy would have to begin
: byvfocussing on those variables related to the‘particular issue under con-
sideration. For goal-setting isspes, the stud§ would focus on the estab-
lishment and degree of success in achieving'objectives; for control issues,
it would consiﬁer.how well limited rescurces are allocated ana how effié—
-iently they are used; for innovation issues, it would focus on the quantity
and duality of novel solutiomns generated in faqiliar problem situations;
aﬁd for inteliigence issues, it would emphasize the degree of success both
urrent 2 in the futurs, and in gen-
erating solutions for those problems.

In the field of public policy evaluation, several techniques exist
which can be classified or related, on the basis of the variables upon
which they focus, to any one of the four issues éonfronting decision-makers.

Socio—economic models that provi&e "effectivéness indicators" of oué-
put maximization, based on movements in the empirical valuations of func-
£ionally related variables, can be considered as evaluative techniques
for goal-setting issues. Similarly, budget studies{ adninistrative re-
>;iews, and models of.performance optﬁmization (systems analysis) can be
classified as evaluative techniques for issues of control, since they at-

tempt to minimize resource utilization through operational and input regu-

-

depicted as follows: »
INPUT -+ + CONVERSION PROCESS OR THROUGH-PUT - » OUTPUT




lation, given a desired level of ohtput. Other techniques, such as bene-
fit—cost analysis and planning, programming, budgeting systems (P.P.B.Sj
would seem to straddle the boundary of goal-setting and control issues,
élthough tﬁe primary emphasis of both of these techniques relates to goal-

setting and goal achievement.

The evaluative techniques mentioned above can also be related to
three major functions that have often been attributed to budgeting: finan-
cial control, managerial control and strategiciplanning. In a budgeting

framework, strategic planning is used to aid decision-makers when they are

confronted with goal-setting issues such as specifying prograﬁ objectivés
.or designs. ‘§imilarly, managerial and financial control are employed to
deal with control issues, such as ensuring that funds are spent properly
(as per approﬁriation) or that spent fﬁnds are used properly (maximum ad-
ministrative efficiency).
It must be remembered, however, that budgeting impinges on complicated

political processes,; wherein decisions regarding priorities are made by
mutual adjustment (a workable concensus) on the basis of differing sets

. . . . 11
of objectives, as enunciated by a number of "partisan advocates." It

is precisely this process of mutual aajustment that is encompassed bj
.issues of both intelligence and innovation, since such issues relate to
fﬁe identification, classification and generation of solutions for prob-
lems. Yet there seems to be no technique(s) that can be applied to in-

cate the success of decision-makers in identifying problems and their sol-

10,,... . . -
“"Financial control" focusses on the "object of expenditure", '"Man-
J

agerial control" focusses on 'program classifications" and efficiency in
program execution (administration). "Strategic planning" focusses on the
achievement of objectives. Charles L. Schultze, The Politics and Economics
of Public Spending (Washington, D. C.: The Brookings Institute, 1968),
pages 9-14. , : ~ ‘

llIbid, page 16.




utions within a relevant (decision) environment.

Two critical points emerging from this discussion can be summarized

1. ﬁhe observation that techniques exist to aid policy decision-
makers in setting goals and controlling the utilization of re-
sources. The reliability of applying these techniques is depen&;
ent upon' the availabiiity of sufficignt amounts of necessary in-
formation, as well as assumptions about the constancy of polit-

ical and other institutional parameters; and

2. the hypothesis that the quality (rétionality) pf policf &ecisions
can be iﬁproved by refining available evaluative techniques (re-
lated to goal-setting and contr§l issues) and/or byveasing the
constraints imposed upon decision-makers by an absence of .-tech-
niques to aid them in dealing vith issues of intelligence and
innovation.

Figure 1.1 categorizes‘the"fbur types-of organizational issues con-
frénting decision-makers and the evaluation techniques and foci as they
have been presentéd thus far.

To bring the central elements of Figure 1.1 *to a more specific level

o
of approximation, both the decision issues and the evaluation foci and

techniques can be discusses in terms of their application to a comprehensive
' . : ’ 12
plan for Regional Development in the Interlake Area of Manitoba. One

decision issue confronting any-legislating body is goal-setting. With

respect to the Interlake area, the goals established for the development

plan are to bring about an increase in income levels and living standards

2Department of Forestry and Rural Development, Interlake Area of
Manitoba Federal-Provincial Rural Development Agreement (Ottawa: Queen's
Printer, 1967). The Plan allocates $85 million to Education ($27 million, Man-
power ($28 million), Development and Structural Adjustment ($28 million) and
General ($2 million). '




- 10

CATEGORIES OF

ISSUES CONFRONT-

ING DECISION-
MAKERS

EVALUATION

" FOCUS

. TECHNIQUES

Goal~Setting

OUTPUI: The fulfilment of
policy goals and object-—
ives

Socio~economic¢ models
of effectiveness, bene-
fit-cost studies,

new problem situatious
and generating solutions
for them

i | P.P.B.S.
Control INPUT: Allocation and ex- | Budget studies, admini-
" penditure of resources strative reviews, and
among -alternative uses. optimization models of
performance (systems .
PROCESS OR THROUGHPUT: analysis)
Regulation of selected
means to minimize waste
and operational ineffi-
ciency.
Innovation PROCESS: Finding new sol- -7 -
utions for detfined prob-
lem situations
Intelligence ADAPTATION: Identifying -7 -

‘FIGURE 1.1

DECISION ISSUES AND POLICY EVALUATION
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for the region's residents.13 In order to assess the degree of sucéess
in achieving these goals, $250,000 has been allocated for a long-term
(ten-year) research and analysis program to determine the economic impact
of the Plan on the region.14 This research and analysis program is being
~carried out by the Department of Agricultural Economics at the University
_6f Manitoba. The (empirical) modelling of the region's economic relation-
ships and the determination of the effect of the Plan's program expendi;
tures on those.relationships has been the subject of several reports.l
‘The research results derived from the regional economic model and special
studies have facilitated decisions relating to goal-setting;
1. byuiﬁdicatigg the feasibility of achieving improvements in res-
‘idents' incomes, employment opportunities and living standards;
2, by précisely indicating the clients of various programs (man-
power.'drainage, land clearing, and others), the impacts of the
vprograms on those clients, possible areas for improving clientele
(target) definitions, and potential resource requirements for
such programs; and
3. by indicating new areas for Plan efforts, e.g. the importance
of livestock production to the farm economy ana its multiplier effects;
the high mobility associated with training programs and associéted ways
of improving adjustment without utilizing apparently unacceptable mobility
programs.
" While this research has contributed direcﬁly only to decisions on goal-
setting issues, it-has inairectly contributed to control and innovation

decisions (points 2 and 3, respectively).

13Ibid, pages 3, 4 and 7. 14Ibid, pages 19 and 49.

15Some examples of such research reports are: John R. Tulloch and James
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The Plan also recommends the implementation of a research program
. . .16
to study its social effects on the region. While the design of this
social research is not specified, it is conceivable that it might be
carried out using "social indicators" as the basis for analysis, In
any event, the Plan's intention is clear that its social research program,
like its economic research program, is to be used to assess the impact of

development programs on the achievement of objectives, i.e. a goal-setting

related evaluation. \

A second decisiqn issue confronting any legislating body is control.
Generally speaking; this issue requires that a rational strategy, which
is assumed to féilow from the statement of a set of objectives and reie—
§ant-constraints,»be monitored during its implementation. The focus of
eyaluations related to this typé of decisiqn iésue,_;hen, is to régulate

operational processes in an on-going and ex post fashion to. ensure that

MacMillan, "A Micro-Analytic Model of Migration'", Regional Science Per-
spectives, 1973 (forthcoming); Paul Molgat and James A. MacMillan, Edu-
cation in Area Economic Development. Research Report Number 10 (Winnipeg:
Center for Settlement Studies, University of Manitoba, 1972); Raymond D.
Bollman and James A. MacMillan, Income — Expenditure Relationships and
Level of Living in the Interlake Area of Manitoba; Research Bulletin Num-
ber 72-2 (Winnipeg: Department of Agricultural Economics, University of
Manitoba, 1972); James A. MacMillan, Leo A. Bermat, and John J. Flagler,
Benefiis and Costs of Manpower Services in the Interlake Rural Development

"Areay Research Bulletin Number 72-1 (Winnipeg: Department of Agricultural

Economics, University of Manitoba, 1972); and Geoffrey A. Nortom and James
A. MacMillan, A Framework for Economic Planning of Watershed Development:-

Research Report Number 6 (Winnipeg: Agassiz Center for Water Studles, Uni-
versity of Manltoba, 1972).

- 16Department of Forestry, op. cit., page 49.

17For a discussion of social-indicators as they relate to the goal-
setting function, see A. D. Bederman, "Social Indicators and Goals" in
R. A. Bauer (ed.), Social Indicators (Cambridge, Massachusetts: The M.I.T.
Press, 1966), pages 68-154. A presentation of a social system model which
results in the presentation of empirical indicators is given in B. Gross,
"The State of the Nation: Social System Accounting”, in R. Bauer (ed.),

op. cit., pages 154 272,




allocated funds are expended with a minimum of was£e.18 There are two
techniques which are most commonly employed fér such evaluations: budget
studies and administrative reviewé;

Since thé budget indicates a legiélating body's opinion of the least-cost
method, in real terms, by which to achieve maximum benefits relating to
a particular set of goals, accounting reviews that compare allocated and
expended funds can provide an indication of thg efficiency of policy ap-
plication. In the Interlake, eighty-five million dollars of development
funds‘are.allocated ambng the three broad categories of fraining and ori-
entation, infra-structure and resource rationélization.l? Even tﬁo;gh the
utilization of budget studies is'complicaged by the shared-cost nature -of
thevPlén, they are nevertheless performed'annually, as a matter or normal
pfocédure, by each of the various governments and departﬁents involved in
funding the Plan's nrograms. o

Supplementing budget studies in the evaluation of control issues are
reviews of administrative operatioms, where an "administrative unit" (the
tafget of such reviews) is understood to be a neutral policy instrument
employed for the,éxecution and supervision of a given purpose.20 Evalua-

tions with this type of focus are often done by consultants external to

18E. J. Benson, Financial Management in Departments and Agencies of
the Govermment of Canada (Ottawa: Queen's Printer, 1968), page 9. '

19Department of Forestry, op. cit., pages 50-51 (24-51).

20"A.dministration" is defined as the concern with the implementation

of policy received from outside and above the administrative limit. Rules
. governing the procedures of implementation are also established outside

and above the administrative unit. W. Harrison, "Administration", in

J. Gould and W. L. Kolb (eds.), A Dictionary of the Social Sciences (Great
" Britain: Tavistock Publications, 1964). pages 10-12; also see 0. Sheldon,

"Management", in E. A. Seligman (ed.); Encyclopedia of the Social Sciences

(New York: MacMillan and Company, Volume X, 1933), pages 76-80.
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the implementation unit; as is illﬁstrated in the region under analysis
by the "Interlake Managemeng_Study".2¥ The objéct of such feviews is té
identify, with én intent to remove, any tensions or operatiopal ineffic-
iencies in the internal functioning of the bureaucraqy.

To this point, then; tecﬁniqugs to aid decision-makers involved in
the Plan have been identified for both goal-setting and control issues.
vHowéver, there is no mention in the Plan of evgluating (and subsequently
improving) aecisions which are taken in responée to confrontation of de~
cision-makers By issues of innovation or inﬁelligence. Yet the dynamical -
‘nature of this or any social system wherein a development policy is beiﬁg
-implemented, obviates -the existence of such issues. Regardless of how
wellhstructured a policy is, it must be implemented in an ever-changing
eﬁvironment; ﬁence, its executants are required to solve problems in both
vnawpectad and novel situatiops: Mestions as tn whether or not clients
-per se and their needs have been effectively utilized, resources have been
allocated in a socially desirable manner and others all demand answers.
Such answers would be extremely useful aids to decision-makers when con-
fronted with similar issues at subsequent points in time, so that ration-
alizine alterations in the design and.structure of both policy and its
.delivery system's organization could be made.

It has been asserted above, however, that there exists a dearth of
techniques, both actually and potentially available, for use in the eval-

T s - . . . . . 22
uation of decisions related to-issues of innovation and intelligence.

21Hickling—Johnston Management Consultants, Interlake Management
Study (Toronto: October, 1969), unpublished consultant's report.

22"Innovation" stresses defining new programs (responses) to old
problem situations. March and Simon, op. cit., pages 174-175. 'Innova-
tion" is concerned with system design and can also be operationally de-
fined such that novelty of response to a particular problem is its essen-
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In view of these circumstances, it is apparent tha£ there are two problém~i
atic situations facing this study:
i. to develop a technique which can be used to evaluate decisions
taken on issues of intelligence; and
2. to apply that technique and assess such decisions as they relate
to the Interlake Plan. A '
In order to perform the analysis.required.to resolve the first prob-
lematic situation, principles derived from general systems, organizational
and ménagement theories will be employed in the structuring of a model
design as a technique for evaluating intelligénce. Using alsubjeétively—.
derived (personal interviews, documentary'material, media coverage) data
base,lsoft data, the stu@y will then appl& the evaluating tecHnique to
ésseés, in qualitative terms, intelligence (iSSues)‘in the implementation
of the Interlake Plan. This evaluation technicue will be termed '“Manage-
ment System Analysis." The term “management" is used to refer to both
the formulation and execution of policy, althoﬁgh in specific cases where
poiicy has been established already, the formulation component will involve

re—planning,23 The term “system" is used to denote the fact that manage-

ment refers to more than just a specific group of* people or a particular
~ 4 ' ‘ :
type of activity. Instead, management denotes’ an organized and integrated

tial feature, as in T. Axworthy, The Politics of Innovation (Winnipeg:
The Institute of Urban Studies, University of Winnipeg, 1972), page 4.
_"Intelligence" stresses defining new problems and responses for them.

Since there is some overlap in.the meaning of the terms "innovation'" and
"intelligence", for subsequent purposes in this study, "intelligence" will
be used to encompass both the introduction of novel techniques (innovation),

" as well as problem solving in a changing or novel enviromment (intelligence).

23A broad definition of management includes both the formulation and
execution of policy through the functional act1v1tles of planning, organi-
zation, direction, and co-operation as in W. H. Wesson, ''Management", in
' J. Gould and W. L. Kolb (eds.), op. cit., pages 403-404. A narrower defi-.
nition includes only policy execution as in O. Sheldon, op. cit., pages 76— 80.

by . .
"Management" is more than the sum of its members and can adopt a
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structure of groups and'individuais, performing differentiated functions
involving some degree of co-ordination in order.to best achieve a specific
set of objectives. In these terms, a primary p;rpose of a management sys-
tem analysis would be the identification and specification of the struc-
ture, components and functions which compose such a system. By comparing
this system to a set of perfofmance criteria, which in this study are

derived from an "ideal'" model of a management system, an evaluation occurs.

OBJECTIVES OF THE STUDY

This study has both general and specific objectives. The general

objective is to develop an evaluation technique which can be applied in

analyzing intelligence issues as they arisg in-various public policy set-
tings. The study is more specifically aimed at appiying the developed
techinique in the particular case of the implementatlgn of a comprehensive
plan for the development of Manitoba's Interlake region. Both the general
and specific concerns of this study are reflected in the following set of
objectives.

1. to synthesize relevantAcoﬁcepts, methods and methodology for the

- [ 3

evaluation of intelligence issues, as geflected in management
. -
systems for the implementation of public sector policies, plans
and programs;
2. to describe in detail the experiential model of the ﬁanagement

system for the implementation of a comprehensive plan for rural

development in the Interlake; and

number of forms and approaches according to C. Kerr et al, Industrialism

~and Industrial Man (Cambridge, Massachusetts: Harvard University Press,

1960), pages 146-147,
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3. to assess the performance of the Interlake management system
(when it is confronted by intelligence issues during its delivery
of policy) and to recommend changes which would tend to rational-

ize the operation of that management system.

. OUTLINE OF THE STUDY

To achieve the objectives specified'above, the study begins by re-
_viewing relevant theories of organization, management, and systems. From
that basis, a conceptualization of the ideal functioning of a management
system is developed. This model is intended to act as a basis for ‘the
éstablishmenf of standards and/or criteria by which empirical management
systems of organizations can be assessed. The model which is developed
specifies the existénce of five hierarchical levels of management functions
within each of two‘policy organizations, 1In addition, the model identifies
numerous "internal" linkages (among hierarchical levels) as well as various
linkages between the organizations and their relevant external environments.
The latter "external" linkages are intended to facilitate mutual adapta-
tion to conditions of change. Since the model is initially developed in
..very general organiéational terms, definitional adjustments are made in
its specification of organizations and environments to permit its applica-
tion in a public policy setting.

The next phase of the study involves the collection of data. Since
much of the information requiréd to specify the operation of the Interlake.
Management System is known only to a small number of people who were in-
timately involved in the Plan's implementation, the stqdy's data base is

a subjective one. This data base is large composed, in addition to docu-
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ments and media coverage, of persdnal interviews with central figures of
tﬁe Plan, such as administrators and Area Development Board chairmen. All
of these interviews are presented in Appendices-B and C, which in part
form Volume 2 of the study. Also found in Volume 2, Appendix A, is a dis-
cussion of the Area Development Board (chairman) interview format and a
preseﬁtation of the format pef se.

Once the data are collected and presented, the next phase of the study
is to use ﬁhem in specifying the Interlake Management System. That system
is specifiéd for three time—periéds: the pre-Plan, Plan and implementation

stages. The purpose of "staging" the empirical specification of the Inter—

. lake Management System is to permit analysis of changes occurring in the

system over time. Within each ;ime—stage, three components of the Manage-
ment System are specified: the Policy-ﬁaker Créanization, the Policy-Addressee
Organization,.and the Inter-Organizational Network.:To ensure that tbase
three components are not misinterpreted as being mutually independent, the
components are 'overlaid" as each is specified.

Once the Interlake Management System is specified, it is compared
qualitatively tb the ideal Management System model. Discrepancies between

the actual and conceptual models are identified;ténd their implications for

~

policy are discussed. Finally, an attempt is made to evaluate in a more

absolute fashion the "performance'" of the Interlake Management System.




CHAPTER II

DEFINITIONS, CONCEPTS AND MODEL APPROACHES

One purpose of this chapter is to review some of the relevant liter-
ature pertaining to organization and systemé theories. That review pro-
vides some critical definitions and concepfs to be used in understanding,
analyzing énd eyaluating the policy issue of intelligence as it applies
to the implementation of the Interlake Plan. However,‘thefe is no attempt
in this-cnapLer'co enuneraie properiies which are nééés;a:y,
of their degree of existence, for a phenomenonbto be termed a (human) or-
ganization. Analytically, this is an important poiﬁt which is anaiogous.
to an often-cited definitional differentiation between intention and ex-

.1 . . .
tension” that provides two alternative frames of reference for the iden-
. ) ‘ s
tification of an organ{zation. ®
~

$

$
3
To "intentionally" define a set of empirical entities as an organi-

zation, one must assume that there exists a structure or pattern among

the relationships of those entities. The various relationships can then

be studied, not to "prove" that the (relational) patterns are of an organ-
ized form, but instead to "learn" more about each of the relationships

(among entities) in the pattern and their operatiom.

. lWesley C. Salmon, Logic (Englewood Cliffs, New Jersey: Prentice-
Hall, Inc., 1963), pages 89-97. : '

19
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When "extensionally" defining a set of empirical entities as an or-
" ganization, the procedure is to perceive unity among entities and then to
search and test for a pattern of relationship similar to that found in
other "known" forms of organization. In this instance, a priori knowledge
of the properties of organizations must be assumed.

Fér this study, it is thé intentional definition of organization that
is relevant, since the objective of the study is mnot to teét whether a set
of people and institutions involved in the implementation of the Interlake

Plan do or do not form an organization, but rather to understand how and

how well they inter-relate in attempting to fulfill their Plan implementa-

.tion goal. : .

Since this study adopts an intentional approach in the definition of
two policy—reléted organizations;in the Interlake area, it is important to
emphasize that its theory chapter is deeigned o frﬁﬁéﬁit nothing more

than a basic understanding of the integration of organization and systems

theory. Thus, the initial purpose is to dévelop a common perspective about

organizations, rather than to establish criteria for the specification of

empirical phenomena as organizations. Once this common perspective regard-

ing organizations has been established, an "exten$ional® definition, in

. ~ : '

the form of a hierarchical control model, will bé developed for '"manage-
ment systems." This model is then to be modified or redefined in a public

policy setting, whence operational criteria for testing the relations in,

and operations of the Interlake Management System will be established.

ORGANIZATION THEORY IN A SYSTEMS FRAMEWORK

Several authors have indicated that an intrinsic relationship exists
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between organization and system.2 In fact, Gross even contends that all
"human organizations are open systems."3 However, in orde; to appreciate,
analyze and test the relatiocnship which does e%ist between organization
and .system, an identification of the basic characteristics and a defini-
tion of each of the terms involved is necessary.

Firstly,'then, "system" will be defined as a set of inter-connections
among a'group of entities whose assogiation is such that an intermnally
inter-dependent, complex whole or unity is identifiable. This definition
has been chosen for this study in prefereﬁce to others4 because of its

explicit focus upon the relational connections among components of the

system. There are also, however, a number of implicit characteristics

which can be ascribed to a syséem: boundary, stress, state, feedback, and
input and outpuf. Each of these'will be briefly considered.

Since the definition of svstem emnhasirzes tbe'existence of a clearly
identifiable whole, it follows that there will be something which sepa-
rates one system from another or a system from its enviromment. This sepa-
rator will be called the "boundary". Operationally, the boundary of a
system can be defined as the line forming a '"closed circle'" around selected

variables, where there exists less flow of energy across the line than
within the line. Alternatively, the empirical’specification of a boundary

may be related to a difference in relationships among components across, as

- 2David I. Cleland,and W. R. King, Management: A Systems Approach (New

York: McGraw-Hill, Inc., 1972), page 69; also see A. G. Donald, Management
Information and Systems (Oxford: Pergamon Press, 1967).

, 3Bertram M. Gross, Organizations and Their Managing (New York: The
Free Press, 1964), page 113.

é"A system is a set of components interacting with each other, and a
boundary which selects both the kind and rate of flow of input and output
to and from the system'" in F. K. Berrien, General and Social Systems (New
Brunswick, New Jersey: Rutgers University Press, 1968), page 32,

5Robert Chin, "The Utility of Systems Models and Developmental Models
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compared to within the boundary.6 Regardless of tﬁe Specification criter— 
ia, the primary function of the boundary will'be to filter or select the
various inputs and outputs of thebsystem. It would seem, then, that the
initial aésignment of a boundary to a given system under study would be
highly tentative and éubject to revision once the variables or roles which
are focussed upon have been more closély analyzed,

The other characteristics'éf systems are more familiar perhaps than
that of boundary, and therefore require a less detailed description. In-
put and output can be understood in terms of tﬁe "energy“ used for wvarious
on-going operations, where input is energy éﬂsorbed from'thg envirogment
gnd output is energy expelled from the syétem. It is axiomatic that out-
put will be in some way %}stinct from inpﬁt if the system is active.

" Another rather familiar concept is that of "state'" which merely indi-
cates a particular vattern of felationship which does, ér-can. exist among
the entitiés of the system at a particular point in time. 4A state can be
related to the dynamical concept of "stage', which identifies the rela-
tional patterns that a system has adopted over time.7

CloselyAtied.to the concepts of state and stage is that of "'stress',
Stress indicates the pressures or forces which aré the result of, and in
turn, result in dynamic relationships among the various entities of a sys-
tem. Since a system's components may compete for limited resdurce input,

produce competing product output, and be productively dependent, or since

for Practitioners" in W. G. Behnis, K. D. Benne and R. Chin (eds.), The
Planning of Change (2nd ed.) (New York: Holt, Rinehart and Winston, Inc.,
- 1969), pages 297-312. . ‘

6Berrien, op. cit., chapter 2 and bage 32,

7A mathematical formulation of stage and state in dynamic linear pro-
gram modelling can be found in H. M. Wagner, Principles of Management Sci-
ence: With Applications to Executive Decisions (Englewood Cliffs, New Jer-
sey: Prentice~Hall, Inc., 1970), pages 206-212,
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they may not be perfectly integrated or may have té react to externally
induced change, forces will arise which creaté various degrees of attrac~‘
tion and repulsion among the components. Such forces can be termed stress,
tension or conflict and each one can have both positive and negative valu-
atioﬁs.

The final characteristic of a system to be considered here is that of

"feedback". This term can be defined as "

«+...the control of input as a
. 8 . .
function of output."  Since feedback means that some output is re-used
as system input, it. emphasizes the fact that a system affects and is af-
fected by its environment. Generally, feedback will be used to control
the on-going processes of a system:
1. either in maintaining an existing normal state when it deviates; or
2. in introducing a change of state by altering the existing situa-
tion or creatine a new nne,

Given these characteristics and concepts of a system, there are vari-
ous hypotheses and propositions which can be combined to form a theory of
' 10 i e e s . .
systems. For the purposes of this study, it is sufficient to summarize
. P . 11
those which have been developed or re-formulated by Berrien. Thus,
this study assumes that all open systems, that is, those which exchange

energy with their enviromment, exist within other systems. If one of these

systems is inconvenient or impossible to describe, it may be treated as a

s 8Berrien, op. cit., Chapter 3 and page 47. 9Donald, op. cit., page 1.

lOThe basis of the theory in a biological setting is found in L. Von

. Bertalanffy, General System Theory: Foundations, Development Application (New
York: George Braziller and Co., 1968). For a comprehensive review and ex-
pansion of the fundamental concepts of the theory, see Walter Buckley (ed.),
Modern Systems Research for the Behavioural Scientist: A Sourcebook (Chicago:
Aldine Publishing Co., 1968). For a summary of the basic principles and de-
finitions, see Daniel Katz and Robt. L. Kahn, The Social Psychology of Or-
ganizations (New York: John Wiley and Sons, Inc., 1966), pages 14-30.

1 . .
Berrien, op. cit.
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“Black Box", where inputs and outéuts only (but not transformation pro-
cesses) are identified, without invalidating the analysis of its supra-
systems. With respect to the outputs of a sysgem, it will be assumed
that the& are of two types,.useful and useless, znd that both the criteria
of sélection and the selection per se of ﬁseful outputs rests in the
supra;system. Hence, the sysfem receiving outputs from its sub-system
will accept useful outputs and reject those which are useless. 1In order
for a system to survive, its useful outputs must exceed its useless out-
puts. Fur£hermore, the productién of a system's output involves time and
is therefore constrained by temporal considerations. Moreovef; the limit
. or variability of output is cdntrolled by the number of states a system
has the capacity to assume. This, in turn, is controlled by the struc-
ture of the entities of the system and‘their boundary. Similarly, the -
functions of a system are dependent upon its structure.

It would not be useful to summarize or enumerate any further propos-
itions of systems theory, because, as Cleland and King indicate, systems
theory is a way of thinking rather than a detailed action plan emanating
from a set of principles.l2 For example, when dealing with the analysis
of an open system, it is the assessmént of the critical supportive and
.maintenance rglationships between the structure of the system and its en-
viromment which the theory stresses,13 rather than the prescription of

operational tactics. Hence, if an attempt is made to analyze organized

human activity within a systems framework, a focus for such analysis is
readily available.

Defining "organization" poses a somewhat similar problem to one which

_1201eland and King, op. cit., pages 1-23,

13Katz and Kahn, op. cit., page 9.
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is involved definfining "system". Although much research has been done

.in and about organizations, little work has been done on the principle of
organizatioﬁ per se.14 '"Organization", as a concept, refers to the pattern
of behaviour among various entities and the unity in anticipation of which .
each.entity exists. Just as a system,.therefore, refers to the various
_felations andlinter-connections of entities and not the entities per se, .
organizétion refers to systems of relational patterns. When these systems
of relational patterns involve human activities and groupings, they become

"....os0cial units deliberately

human organizations and can be defiged as
constructed and reconstructed to seek specific goals."15 Such a definition
of an organizafion is useful only if it is qualified by the recognition
that "organization" per se traﬁscends common classification schemes and
étereotypes of érganizations. Aé Katz and Kahn indicate, an organization
consists of patterned activities of s number of individuals operating as
part of a system transforming energic input into output; while deliberate
relations and specific goals are involved, it is incorrect to locate and
identify organizations by popular names and/or to regard them as simply
the epitome af the purposes of their designers, leaders or key members.l

As was thé case with sfétems; there are sbme basic characteristics
of organizations which can be identified. These characteristics include
structure, functions and processes. Firstly, what is referred to as

"structure" is the pattern of relation of a number of inter-dependent

“ﬁarts of an entity, to each other. Although the term connotes stability,

14R. Jean Hills, Toward a Science of Organization (Eugene, Oregon:
University of Oregon Press, 1968), page 1.

lsAmltal Etzioni, Modern Organizations (Englewood Cliffs, New Jersey:
. Prentice-Hall, Inc., 1964), pages 3-4,

16

Katz and Kahn, op. cit., pages 14-17.
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the structure is suscep;ible to change over time and structural transform-
ation often forms the essence of organizational change. While structures
of human organizatioﬁs are often represented by a static and formal organ-
ization "chart", it is important to note that human organizations lack
structure in the physical sense. In fact, their structure is relsted to
- functions and events and is composed of behavioural role patterns which
change énly slowly over time, even in spite of more rapid changes in in-
dividual behaviour.l

Secondly, "functions'" refer to the actions or activities for which
individual entities are épecifically fitted or used in an organization.
Since human organizations can be petceived in terms of the specific pur-
poses for which they are desigéed, as well as the unintended consequences

’ . . . 18 . P
assocjated with the means to these purposes, their functions are de-

Fimmnd Toe £lin mrpmeatiiens k2ol thade moiynncss macoootiiate Oonoralley
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there are five basic sub-systems which are used to describe the wvarious

. . .. 19
aspects of organizational functioning. .
The "productive'" sub-system is concerned with transforming input into

output. The "supportive" sub-system ensures that there are adequate re-

sources available for on-going production and that wastes are disposed of.

17Katz and Kahn, op. cit., pages 454-455. The slow and periodic
changes of role relationships lend the study of organizations to period
analysis (comparative statics).
oo 18A summary of the models of Selznick, Merton and Gouldner on the
feredback of unanticipated consequences from a sub-system to a system in
response to an original demand for equilibriating control im the sub-system
is presented in J. G. March and H. A. Simon, Organizations (New York: John
Wiley and Sons, 1958), pages 37-47.

19Kat2'and Kahn, op. cit., pages 39-~47. It can be noted that Talcott
Parsons has but four sub-systems in his conceptualization of a societal
system. These are the adaptive, goal-attainment, integrative and the pat-
tern-maintenance as described in Walter Isard, General Theory: Social Pol-
itical, Economic and Regional (Cambridge, Mass.: The M.I.T. Press, 1969),
pages 495-467. '
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The "maintenance' sub-system ensures that there is an adequate supply of
individuals in both the organization and its field to provide human energy

for various functional roles. This involves attracting individuals to

and ‘keeping them satisfied in, their organizational roles. The "adaptive"

sub-system is concerned with promoting sufficient organizational change

. to permit survival in a changing enviromnment. Finally, the "managerial" .
sub—sysfem is used to control, co-ordinate, direct and integrate the acti-
vities of the various sub-systems.

Thirdly, "process" is understood to mean an activity or set of actions
which leads toward a particﬁlar end. In an organization, this involves
the transformaiion and utilization of energy, either directly (as in pro-
duqtion) or indirectly (as in information exchange between inter-acting

individuals). katz*and Kahn establish three levels of»geﬁerality related
tn the dindirent ftransformation of enargw, the umogt generzl of vhich is
communication, then influence, and finally leadetship.20

Within this type of organizational framework there will exist a gfoup
of decision-makers who will attempt to, direct changes in the organization's
structure which are consistent with evolving purposes, a changing environ-
ment and available alternatifes. The meésure of the effectiveness of these
decision~makers will be a comparison of the organization's on;going state

vis-3d-vis that of the environment, as reflected by improvements in the

. .. 21
ratio of emergic input to output. In order, however, to measure the

2OKatz and Kahn, op. cit., pages 457-459,

‘21This means of measuring effectiveness differs somewhat from that
presented in Katz and Kahn, op. cit., pages 458-460, in that this writer
perceives the organization's efficiency to be related to the effective-
ness of decision-makers, given a particular structure. The effectiveness
of the organization is nevertheless related to its capacity and ability
to adapt to a changing enviromment. S ' ' S
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effectiveness of the organization, it is necessary to assess its on-going
structural relationship with its environment, in terms of the organiZationfs
adaptive ability. Since adaptation involves dissipating, blocking or
neutralizing harmful input, the primary means by which the adaptive

ability of an organization can be assessed is through the analysis of

existing and potential information exchange. This can be supplemented by
an evaluation of the on-going importance of the organization's exports

"to its emnvironment: its products or services, image and ideology.

While the relationship between systems and organizations becomes

apparent by the very definition of the basic concepts involved, it is

desirable to ;fate explicitly some of the prominent features of orgéniza—
tions when they are perceived as open systems.23 0f course, there wili be
an existence of inqu, "through-put" and output flowing between the system
and its environment. Since the organization is open, its output will have
a proginenﬁ effect on-its future input through a feedback mechanism. More
importantly, perhaps, the survival of the organization will depend upon
its ability to draw resources from its enviromment to reverse the naturai

entropic process, which leads all organizations toward disorganization

over time. - Finally, any initial inconsistency of either operational or

non-operational purposes among the various entities of the organization

will result in conflict. Such stress will augment over time if the orga-
nization follows a trend of differentiation and evolving complexity, and

-will necessitate the co-ordination of functions as well as the integra-

tion of the system's components.

22 "Adaptation" is defined as "...those behavioural and structural

modifications within the life span of a system or across generations which
are survival extending" in Berrien, op. cit., Chapter 4 and page 74.

23 For a good review, see Katz and Kahn, op. cit., pages 19-29.
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A CLASSIFICATION SCHEME FOR THE COMPONENTS OF AN ORGANIZATION

As stated in the introduction to this chapter, the point of depart-
ure for any study of a particular organization goes beyond the mere
identification of the existence of inter-dependence of entities forming
a whole; since.inter—dependence is a fundamental perspective in the inten-
tional definition of organization. The real problem, therefore, is to
identify the components or entities of the organized system, their patterns
of structural relation and the dynamic processes of those relations. More-
over, the analyéis can be aided by employing the concept of functional

system, wherein "

...units (entifies) are differentiated with respect to
the contribution each makes to the functioning of the (referrent) system."24
The unifying concept of functional system is the assumption that the
parts of the system work together with a sufficient degree of intermal
consistency to permit the emergence of a distinct unity. When this
perspective is applied to a system of ﬁuman activity, it means that the
function of any single entity is that amount which it provides to the
life" of the tofal system thfough its various forms of behaviour, activity
and inter-action, as constrained by its structural relations. Given that
such a system has some purpose (for which the entities were brought
together), it can be analyzed as an organization. The means by which the

organization is studied will, in fact, be closely related to those means

that are used to assess any other system.

24AR.J. Hills, op. cit., page 17.
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While there is a demonstrated conceptual relationship between systems
and organizations, Berrien extends that connection in a postulation about
the empirical origin of organizations:

"Organizations evolve among components or between nat-
ural systems initially by accident when:
a. two or more systems fall into a coupled sym-
biotic relationship; or '
b. feedback relationships develop between complex 25
systems consisting of more than two components."

By adopting such a perspective, it is possible to study organizations

within the framework of a system employing the classification schemes in-

‘volved therein. One such scheme is alluded to by R. Jean Hills, in'an
éttempt to develop'a science of organization.

. A simple, but imporggnt, premise to the classification scheme must be
mentiéned in this chapter: conceptually it is the varying properties of
entities, 6r variables, among which iutér—dependencies can be identified,
that are the referrent of system. Thus, it_is their relational patterns
and activities which require classification. Firstly, these variables

can be classified.according to an activity standard, i.e. whether they are

static or dynamic. The static variables form elements of structure, since
any transformation within or between these elements occurs only slowly
over time. Alpernatively, the dynamic variables form elements of the on~—
going processes of the system. Secondly, the variaﬁles can be classified
-..by a purpose staﬁdard, i.e. whether they are character properties of many
individual entities or relatio;al properties of the single unity. The
" character propertigs of variables differentiéte among both the entities

-«

and operations of the organization.

5Berrien, op. cit., chapter 4 and page 74.

26R. J. Hills, op. cit., pages 2-19.
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Alternatively, the relational properties are involved in the order-

ing of these entities and operations. From this classification scheme

-emerges a way of summarizing the procedural components for an analysis

of organizations.

For example, an organization has both properties ¢f structure and pro-.

cess, wherein structural properties refer to the behavioural role patterné
of entities (nodes, channels), thle process propgrties identify the acti-.
vities of the entities which lead to particular end products (functions).'
Also,.an organization has both character and relational properties, where-
in character properties differentiate entitieé from one another (idéntifi—
cation) and rela#ional propertiés order tﬁe patterns of exchange among .
entities (positioning). “7

'Although it has been indicated that organizations lack a physical
structure, schematizations oftén represent "positions" or "nodes" in or-
ganizations by blocks, and "linkages“ or "channels" of responsibility,
authority or communication by lines.27 This form of diagramatic modeling
caﬁ be most useful if it satisfies two conditions. Firstly, the diagram
itself must be related to a conceptualization of the phenomenon - under
study: in this case, the systematic organization. Secondly, if the dia-
gram represents human activity, it must not exclude the behaviour of en-
pities.

Figure 2}lvpresentsvthe classification scheme for organizational com-
ponents discussed above, and uses the activity and purpose standards of
that scheme as the conceptual basis for summarizing procedures used in the
empirical analysis of organizational Variableé. It therefore satisfies,

for this study, the first condition accompanying the use of diagramatic

27Cleland and King, op. cit., page 41.
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" ACTIVITY STANDARD
STRUCTURAL PROPERTIES PROCESS PROPERTIES
(STATIC) (DYNAMIC)
- differentiation among - differentiation a-
Character entities of the organ—|  mong operation of
Properties - ization, i.e. ddenti- the organization,
% fication of nodes and i.e. identification
% channels of functions - |
5
T W - order or pafrtern among| - order or pattern
M entities of the organ- among operations,
o Relational ization, i.e. vertical i.e., temporal pos-
% Properties and horizontal posi- itioning of func-
P tioning of nodes and " tions (stages and
channels , states) -
FIGURE 2.1

A CLASSIFICATION SCHEME FOR PROCEDURES USED IN ANALYZING
: A (SYSTEMATIC) ORGANIZATION
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(organizational) models. From the "cells" in Figure 2.1, it can be seen
that the method of analysis to be used later invthe study will involve
identifying the roles of (Interlake Plan related) entities as nodes or
channels, positioning them relative to one another in an organizational
-structure, identifying how they function in time, and positioning (changes
in) tﬁeir functions over time;

The sgcond condition of the use of a diagram model is met if explicit
recognitioﬁ is given to the actual operation of the organization, as well
as its,desired or hypothesized éétivities and relationships. Moreover,
it is important to note that behaviourism encompasses many levels of ana-
'}ytic'generality,.and,as March and Simon inadvertantly demonstrate, huﬁan
behaviour is a variable in even the most instrumentalist approaches to or-
ganizational étudy.28 Since both conditions héve been met, the use of .
diagrams in this study to represent the reality of an organization dces
not warrant the many negative connotations often attributed to "organiza—\

tion charts."

ORGANIZATIONAL MODELS IN A POLICY CONTEXT

Two points which have been established form the basis for this section:

1. Organizations can be analyzed within a systems framework by means
of systems models; and h

2. Under the adoption of an intentional approach to the definition
of organizations, a‘barticglar phenomenon can be deemed an or-

ganization on the basis of its consistency with a "common per-—

. 8Organization theory analyzes the inter-actions between the charac-
 teristics of individuals and the task and social environment as defined by
the organization, in J. G. March and H. A. Simon, op. cit., pages 9-12;
also "...the distinction between formal and informal organization.....is
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spective'" of organizations.

The useful application of (systematic) organization models and con-
cepts in a public péiicy setting thus depends o; whether or not a system
of relationships can be identified and related to purposeful activity.
Since the definition of "public policy'" explicitly encompasses a purpose,
.and the very gxistenée of government bureaucracies to implement policy
clearly'implies a pattern of relationship, it would seem appropriate to
use an organizational model in such a policy context.29 The problem is t6.
construct an appropriate organization model, and the issue is to define
its relevant system characteristics by synthesizing the .available concepts
'that have been aiscussed above. .

At a general level of appr&ximation, a policy can be perceived con-
Qeniently to in&olve two sets of feople, as defined by ;heir primary re-
'1ationship e that narticniary pnlicy.BO One eet enccompasses thoea peonle
who have the responsibility and authority, regardless of its form of leg-
itimization, to 'make" and implement policy decisions. In the public
sector, these persons are generally organized into a goal-oriented control
system referred to as the "executive and administrative' branches of gov-
ernment. This group, and parficularly those to whom power has been dele-
gated by an electorate, are eventually judged on the basis of fhe policy
decisions they have made, how effective these decisions have been and how
consistent their,policies are with the more general needs or non-opera-

tional goals of society. These persons can be termed the "makers".

largely an arbitrary one stemming from the academic and professional divi-
sion of the total organization", in E. D. Chapple and L. R. Sayles, The
Measure of Management: Designing Organizations for Human Effectiveness
(New York: The MacMillan Company, 1961), page 9.

29

For the definition of "policy'", see chapter 1, footnotes 4 and 5.

30Peter H. Markl, Political Continuity and Change (New York: Harper
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A second set of persons involved in policy decisions can be termed

" w3l o . ,
the "addressees". This group includes those persons at whom a policy
is directed, those who are unintentionally affected and those who provide
the resources by which the policy operates.

While it is apparent that there may be some overlap between these two

_policy sets, especially in a society where the government or a particular

private corporation is a major employer, . the sets are still sufficiently
independent to.provide a focus for policy analysis. Furthermore, it is
not surprising, given the power-dependence relationship between the "makers"
and "addressees'" of policy, that much attention has been paid to the nature
of inter—actionAbetween these groups.

It is, in féct,-this inter—action within a given policy context aad
over a specific.period of time, with which this study is concerned.

It would seem, then, that in most policy situations, there will be
two definatle sets of human activity.in operation. Moreover, as long as
the 'makers" of policy ﬁust legitimize themselves to the '"addressees",
there will be some on-going inter-action between them, If this relation-
ship is to continue over a period of time, there is a high likelihood that
a particﬁlar pattern of behaviour wilil emérge.‘ Furthermore, if there is
anything more than random and unstructured activity occurring Qithin each
set, relevant system characteristics can be defined.

For the analysis of the situation described above, an inter-system
and Row, 1967), pages 223-226.

31Loc. cit.

32See H. D. Laswell and Abraham Kaplan, Power and Society: A Frame-
work for Political Inquiry (New Haven: Yale University Press, 1950), see
also R. Dahl, Modern Political Analy31s (Englewood Cliffs, New Jersey:
Prent1ce~Hall 1965).
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model would seem most appropriate.33 The systems framework of the model
forcee the analysis to treat a phenomenon as if there exists organization,
inter-dependence, inter-action ‘and integration among its components. How-
ever, the advantage of this model type is that it concentrates on the
analysis of relational patterns and inter~dependence dynamics both within

", ..exaggerates the virtues

and between the activity sets. Moreover, it
of autonomy and the limited nature of int’er—d'e‘pendence",34 permitting a
developmental approach to the study'of the structure of connectives be-
tween<the systems over time. Furthermore, unlike most sjstems models,
which contain.supra- and sub—system‘componenté, the inte;—system ﬁodel
affords equal'statﬁs to both policy sets (the "makers" and "addressees').
There are a few operational aspects,.with respect to thevapplication
of this model type to a policy context, that can be mentioned. Firstly,
both the maker and addrecgcsee policy sers deccrihed ahove are open svstems,
since each one has an on-going relationship with its environment. Secondly,
the lines of relationship or connectives between these two systems can
adopt an affective, positive pattern (cénjunctive connective), or they
can adopt a conflictive, negative pattern (disjunctive connective). These
patterns, of course, also hold for the connectives within each system.
Thirdly, the study of connectives between the systems provides a time
pattern for analysis with respect to the initial condition, sﬁifts or
cﬁanges aﬁd cut-offs.
N Each system, then, within.the poligy context can be treated as an or-
ganizatioh. It is of particular importance when considefing the system of

addressees, however, to recognize that the study of organization does not

involve the enumeration, description and classification of various groups

338ee Chinn, op. cit., pages 297-312. 34Ibid, page 304.
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or agencies (i.e. organized entities) within the given environment. Iﬁ—
stead, it entails the analysis of a network oﬁ unity (i.e. an organiza-

tional system) within a broader enviromment, as defined by the objectives
and means of a specific policy. Moreover, the analysis necessitates the

" study of the on-going inter-actions between the two organizations.

HIERARCHICAL MODEL OF POLICY ORGANIZATIONS

A point which has often been overlooked in analyses of the relation-
ship between 'maker" and "addressee'" systems.is that the duality apparent
in the policy context does not, in itself, provide a sufficiently specific
or useful focus for study. In fact, a review of thee of the research on

L < . . . . 35 :
the role of citizen participation in areas of action planning, resource

management,36 and community development37 reveals only a disjointed body

35See the following "action planning" studies: Richard S. Bolan,
"Community Decision Behaviour: The Culture of Planning'" in The Journal of
the American Institute of Planners, Vol. XXXV, No. 5, September, 1969,
pages 301-311; Edmund M. Burke, "Citizen Participation Strategles in The
Journal of the American Institute of Planners, Vol. XXXIV, No. 5, Septem—
ber, 1968, pages 287-295; Pierre Cavel, "Planners and Citizen Boards: Some
Applications of Social Theory to the Problem of Plan Implementation" in
The Journal of the American Institute of Planners, Vol. XXXIV, No. 3 May,
1968, pages 130-140,

365ee the following ''resource management' studies: Richard Males, Wm.
Grates and Junius Walker, A Dynamic Model of Water Quality Management De-
cision-Making: Systematic Analysis of Management Effectiveness of the Water
Quality Control Board System of California, a report submitted to the Office
"of Water Resources Research, Department of the Interior, Contract #14-01-
--0001-1489, Washington, D. C., 1970; W. R. D. Sewell and Ian Burton (eds.),
Perceptions and Attitudes in Resources Management (Ottawa: Policy Research
and Co-ordination Branch, Department of Mines and Resources, 1971), pages
37-91.

7See the following "community development planning" studies: J. Fried-
man, '"Notes on Societal Action" in The Journal of the American Institute of
Planners, Vol. XXXV, No. 5, September 1969, pages 311-319; Joel M. Halpern,
The Changing Village Community (Englewood Cliffs, New Jersey: Prentice-Hall,
Inc., 1967); G. D. Ness, '"Planning and Implementation: Paradoxes in Rural
Development" in G. D. Ness (ed.), The Sociology of Economic Development
(New York: Harper and Row, 1970), pages 577-594; O. P. Tangri, "India's
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of literature and strategies relevant to only highl& qualified empiri-
cal contexts. It would seem desirable, therefore, to adopt an analytic
framework which is more broadly applicable than those currently used in
this field of public policy research. A model based on such a framework,

which seems particularly relevant for this study, is that presented by

Stafford Beer in "a cybernetic account of the interface between planning
_ - g . _
and actlon."3

The model is based upon three implicit assumptions. Firstly, it

is agsumed that organizational survival is the main objeétive of planning,
which implies that the achievement of operational goals is a meaﬁs.co a
higher end. ‘The premise of this assumptién is that an organization is.an
open éystem, operating within an ever—chaﬁging environment, to which it
ﬁusf adapt. Secondly, it is assumed that the structure of an organization
must he adantive, or the organization {t;e]f cannot be. Thirdly, as a
principle derived from cybernetics, hierarchy is assumed as a given char-
acteristic of the structure of surviving organizations.39

Although this model was initially designed for use in the private

sector, its major focus is the development of an information (control)

system to promote a fléxible and adaptable organizational structure. There-

fore, only a few adjustments in terminology should be necessary for its ap-

Community Development Program: Critique and Suggestions", in Gove Ham~-
bidge (ed.), Dynamics of Development (New York: Frederick A. Praeger, 1964),
..pages 306-311,

388tafford Beer, "The Aborting Corporate Plan: A Cybernetic Account of
the Interface Between Planning and Action'" in Eric Jantsch (ed.), Perspec-
tives of Planning (Paris: O.E.C.D., 1969), pages 397-424, Subsequent ref-
erences to, and description of, the hierarchical control model refer to A
this source. ' )

‘ 39The organization can be perceived as an open system and is analogous
to living organisms being perceived as open systems. It is for such living
organisms that the structural feature of hierarchy holds. See Beer, ibid.,
page 399.
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plication to an organization in the public sector. For example, private
sectér concepts of "divisionf and "firm" are very similar to public secﬁor
concepts of "agéncy" and "department", with respect to their roles in the
organizational structure. 'Permitting this appliqatiénal modification,

~ then, the model can be explained in some detail.

Since it is a hie;archicél model involving five sub-systems ér levels
of information control, it is perhaps easiest to organize its descriptiomn
around the.inputs and functions at each level. The lowest level, sub-
system one; can be termed "Agenéy'Control".énd it involves the reaction
of the organizétion to che demands from its relevant external environment.
At this level, thé basic "doing activities' or -service delivery occur,
and the major control function ig to sequence these activities to permit
productive fléxibility. Input (demands> from the enviromment is inter-
preted and filtered before being passed on to higher organiza;ional levels,
while instfuctions flow down from seﬁior levelsﬂyhich direct organizationgl
response (output) to pre&ious environmentél demands.,

When more than one agency or division is involved in the delivery of
" organizational output, a sub-system twao control will be necessary.
This sub—sysfem is termed "Intégral Cén;rol" and is designed to integraté
'any divergénce in the means or goals of the various agencies. The input
to this level is the demands filtered up‘through system one, the depart-
mental policies descending from higher authority levels, and the stress
~created by inconsistencies in the operational objectives of agencies.

The function of the Integral Control unit will be to bring the various
agencies together to optimize, not on an individual unit basié, but with
respect to a more central unit. Such centralized optimization may neces-

sitate the establishment of satisficing achievement standards at the agency
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Sub-system three of the model is termed '"Internal Homeostasis", and
its primary purpose is to ensure that a balanced relationship exists among

the various departments or components of the organization. The informa-
tion input to sub-system three is yertical, with general policy flowing
down ffom senior management levels and the filtered information regarding
both the operations of agencies and the specific demands of the environment
flowing up from the departments. To promote the balance necessary for the
effective internal operation of the organizétion, the control unit at this
level must intérpre£4the policies and non—dperational goals emanating_ffom
.the superior ''world vieﬁ" of upper management. Moreover, it must re-assemble
the relevant data regarding the Qrganization's operations for analysis with
réspect to ité objectives. Analyses of cost-effectiveness are most often
used at thisg level.

Sub-s&stem four of the hierarch&vis termed "External Homeostasis',
and it is employed to maintain a balanced relationship between the organ—
ization and its environment. The central functions of this system are

twofold:

1. marketing; an&

2. finance.

The first aspect involves the marketing of the entire organization
to its relevant external environmént,.and not the marketing of specific

products or services (which is -the function of system one). Similarly,

finance entails raising funds and disbursing them on a general objective

or departmental basis, rather than on an agency or program basis.

: OFor an expansion of the principle of satisficing in decision-making,
See March and Simon, op. cit., chapter 6; also see K. E. Boulding, "The
Economics of Knowledge and the Knowledge of Economics" in American Economic
Review, Vol. LVI, No. 2, May 1966, pages 1-14.
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The informational inputs into sub-system four‘are both vertical and
horizontal, since it collects and distills information from the outside
world‘as well as receives the filﬁered communications from sub-system three
and general policies from the senior lével. Beer points out that, although
sub-system four would seem to fulfill the staff function of management
theory, it sits squarely on the command axis and is involved in at least
"implicit decision-making in its "advisory" role.

Sub-system five is termed "Foresight" and its function is to develop
viablé strategies on the basis of the information it receives from lower
levels regarding the organization's operationé in, and réla;ionship; to,
its external enviromment. It is importan£ to stress that the principle of
satisficing is again emp%gyed, in the strétegies of sub—systeﬁ five, be-
éausé it is impossible to know all the available action alternmatives, their
consequences or the furure enviromment to which they will pertain, _

A diagramatric summary of this structural model is shown in Figure 2.2.41

Having described this hierarchical control model, some qualifications
regarding its application can be stated. Firstly, each of the sub-systems of
the model employsvhuman actors in its empirical setting, and these actors
will have behavioural characteristics and rational limitations which will
alter the operation of the organization from the straight-line, consecu-
tive level inter-action depicted in Figure 2.,2. This is a préblem which
did not exist in the model's development because it is a computer-based

interface system (between the organizat%on and its enviromment). Since the
problem is one which has not as yet been overcome by socio—psychological

organizational theorists, little more than mention can be made of it here.

: ;Figure 2.2 is a revised version of a diagram by S. Beer, in Beer, op.
‘cit., page 414. P : T e b

2 . . .
Instrumental, motivational, and rational are the three types of prop-
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Secondly, the application of this hierarchical model in the study
involves a particular policy setting which emphasizes two organizations,
as defined by that policy. Hence, the model mu;t be applied to each of

“ those policy sets, the "makers' and the "addressees'". This type of appli-
cation can be facilitated by the inter-system model which has already been
.discussed.

Thirdly, the establishment of sub-system five as the highest level
of the authority hierarchy is somewhat arbitrary, since the assumed prin-
ciple of hierarchy could be extended to infinitely higher sub-systems.
This point is even more relevant to a democratic, public policy se;ting,
where the authofity of the senior level is in fact derived through thg
delegation of power by groups iﬁ the organization's external environment.
Since the naturé of -this delegation is an unresolved problem of political
theorv, similar to that of behaviour in organizations, it will not be dis-
cussed any further.43

Given these qualifications to the application of the control model in

a public'policj setting, the model is presented in its usable form, as a

Management System, in Figure 2.3. It should be noted that while the "maker"

and "addressee organizations.are shown as "primary relevant external en-
vironments" for each other, additional environments could be sfecified
either within the current ones or by using the current primary environments
as subsets of larger enviromments. Since the Management System shown in

———

Figure 2.3 is to be used as the basis for criteria to evaluate the Inter-

ositions which can be made regarding organizational behaviour. See March

and Simon, op. cit., pages 6-~7. Three theoretical bases for organization

theory are identified as information theory, network theory and game theory

which are classified as subdivisions of cybernetics, topology and decision

theory, respectively, by A. Rapoport and W. J. Howath, "Thoughts on Organi-
" zation Theory" in Walter Buckley, op. cit., pages 71-75. C

43
Alternate theoretical positions on the role of the legislator as a



lake (Plan's)'Managemenf System, it is important to summarize the charac-
teristics of each "node" (control level or sub-system) and of each vertical
and/or horizontal "linkage' between the nodes. These characteristics
(coded to Figure 2.3) are:

1. AGENCY CONTROL

--to permit productive flexibility, crganizational "doing acti-
vigies" (program production and control) must be sequenced.

- to expand "production capacity' and to utilize available re-
sources efficiently, research, felated to agency programs, must
bé cgrried out. |

- demands from the environment (clients) must be interpreted and
filtered.

- ofganizational responses to previous environmental demands must
bz produced.

a) HORIZONTAL LINKAGE (IN)

- demands (interests, needs and others) must be carried from
the appropriate parts of the enviromment.

b) ' HORIZONTAL LINKAGE (OUT)

- responses to previou;.environmenﬁal demands in the form
of goods, services and information.
2. INTEGRAL CONTROL
- if there exists mére than one agency, then divergences among
~the goals or means of those agencies must be removed and theif
related activities co-ordinated and/or integrated, i.e. op-

timization above the agency level and removal of inter-agency

citizen's representative are presented in H., D. Hamilton (ed.), Political
Institutions: Readings in Political Science (Boston: Houghton Mifflin Com-
pany, 1962), pages 181-190.
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stress.
a)  VERTICAL LINKAGE (IN)
- filtered demands from the enviromment.
~ operational objectives of each agency.
- program performance parameters.
b) ‘ VERTICAL LINKAGE (OUT)
- optimization standards to guide agency (lower order) pro-
grams.
- program resources and re-developed parameters.
3.  INTERNAL HOMEOSTASIS
- reiationships among organizational components or departments
must be balanced.
- policies and non—operétional goals of senidr ménagement must be
internratad,
~ relevant data regarding organizational operations must be as-
sembled and used in the analysis of goal (achievement) effec-
tiveness.
a) VERTICAL LINKAGE (IN)

— filtered enviromment demands.

—Ifiltered information regarding operations of agencies and

‘program impacts.
b) VERTICAL LINKAGES (OUT)

- directions for removing inconsistencies between non-oper-
ational énd operational goals. |

- directidns for changes™or adjustments in reviewed programs.

— resources on é‘proéfaﬁ:géidepaftﬁészél basis. |

4.  EXTERNAL HOMEOSTASIS

~ a balanced relationship must be maintained between the organi-
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zation and ifs environment, which invoives two functions:

(i) "marketing'" the entire o?ganization (not specific

products) to'the enviromment; and

(ii) ‘"financing" organizational activities by raising funds

(fesources) and disbursing them on a departmental or
objective (not an agency or program) basis.
a) . HORIZONTAL LINKAéE (IN)

- general information on the organized enviromment and its

" .anticipated, intended and/or ﬁotential future.

- resources or funds.

b) - HORIZONTAL LINKAGE (OUT)

- generaliénformation regarding non—bperationai goals (pub-
lic image, social responsibility, et al).

- resources to ﬁeet the rgquirements of marketing non-oper-
ational goals.

c) VERTICAL LINKAGE (IN)

—~ filtered information regarding the coincidence or diver-
éence of non-operational and operational goals, as well as
vthe degree of success or effectiveness in achieving oper-
ational goals (non-operational goal proxies).

d) ~ VERTICAL LINKAGE (OUT)
“'7‘description of non-operational goals and their general re-
létionship to.current and future environment states.

— directions for the translation of non-operational goals
into operational ones.

5. FORESIGHT
-~ specification of non-operational goals.

- development of viable, long-run strategies.
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a) VERTICAL LINKAGE (IN)
— information regarding the geﬁeral (actual and potential)
states of the environment.
~ highly filtered information regarding operational needs,
programs and program effectiveness in achieving them.
- currently and potentially available resources.
b) VERTICAL LINKAGE (OUT)
- non-operational goals.

- viable, long-run strategies for achieving broad goails.

A SUMMARY OF THE MODEL AND THE MEASURES IMPLIED

. The model for the sé@dy of organizational adaptation which has been
developed in this chapter assumes that organizations are open systems, and
hence, that they display the attributes of such systems. One characteristic
of an open system is negative entropy which‘suggests that a strong depend-
ence relationship exists between an organization and its environment.44
This means that organizations will attempt to adapt to their environments
over time in order to survive. Successful adaptation, moreover, requires
that organizations ensure that sufficient energic input of information comes
from the enviponment to judgement or decision nodes. Survival requires the
existence and use of adequate communication channels both within the organ-
_ization and across its boundary. In order to establish the adequacy of
channels an& their usage, a hiérarchicai control model has been described

" which demonstrates the structure and functions of a theoretically ideal

system. Of course, the application of such a model to organized human ac~

44"Entropy" is defined on page 9 and 10 as the natural tendency, of
an organized system, towards disorganization. ''Negative entropy" is thus
a reversal of that tendency and may lead to increasing organization as re-
flected in higher-order differentiation, co-ordination, integration and others.




tivity must recognize that behavioural analysis wiil be useful in the stud&
of both the emergence and operation of a commﬁnications structure.

Applying this iﬁformation‘(control) model to a context defined by a
particular public poliecy requires a modification in the model, since a pol-
icy involves two sets of actors (the 'makers'" and '"addressees"), egch of
wﬁich can be treated as an organization. By employing an inter-system fréme~
work to analyze the inter-action between these organizations, each organiza—
tion becomes a principle external enviromment for the other. The procedure
to bé adopted for analytic purposes will be to study eachvorganization in-
dependently, by means of the information conﬁrol model,'énd then’to.integrate
them within the inter—system network. |

The inter-system negwork is observed and specified in eaéhvof three tiﬁe

stages (pre-Plan, Plan and implementation) and alternative states both within

an well ca a Fimal Aantdmem ata+n Aara A
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and between the. three stages,
cussed in Chapter IV. Finally, on the basis of the structure presented in
Figure 2.3 for the "ideal" Management System and the subsequent discussion
of various eésential functions of its noaes and linkages, a '"Management Sys-
tem Performance Checklist" is developed in Chapter V. This checklist pro-

"scoring of the Interlake Management ‘System

vides a format for the eventual
in each of its three stages. These scores illustrate the strengths and weak-
nesses of the Interlake Management System and therefore obvia£e priority
areas for change.,

it is important to indicate that recommendations to rationalize the In-
terlake Management Systgm, through changes in some of ité static and dynamic
components, .are presented in both Chapters IV and V. Since these recommen-
dations are premised on the hierarchical model déveloped in this chapter, it

must be noted that accepting this model encompasses a value judgement which

acts as the basis for subsequent normative analysis and prescriptions for change.




CHAPTER III

A DISCUSSION OF THE TEMPORAL AND DATA COMPONENTS OF THE ANALYSIS

This chaﬁtep contains substantial synﬁhesis and application of'conéepts
'develéped in the previous chapter. Its discussion centers on procedures

) v
for collecting data to measure the purposes and activities of organizational
ﬁariables (Figure 2.1) that fit. the ideal Management System model (Figures
2.2 aud 2.3)., Datae in this context inwolves a desciipiioa or euwpicical
specification of the character, relational, structural and process properties .
" of such variables. The chapter begins with a brief note regarding some
background information and temporal aspec¢ts of the study. This is followed .
by an exﬁlanation and justification of the basic data set. Finally, consid-
eration is given to one of the primary means of déta collection, the per--
sonal or subjective interview. Transcribed reports of data collected in this
manner are found in Appendices B and C, while Appendiﬁ A explains the "loosely-

structured" format for one set of interviews.

BACKGROUND INFORMATION AND THE TREATMENT OF TIME

The specific piece of government policy to which this study refers is

1
a ten-year,scomprehensive rural development plan for the Interlake.

lDepartment of Forestry and Rural Development, Interlake Area of Mani-
toba: Federal Provincial Rural Development Agreement (Ottawa: Queen's

50
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Sinee the Plan encompasses more than one jurisdicfibnal level of government;
a joint agreement is involved. This agreement'is co~signed by ;epresenta—
tives of the Province of Manitoba and the Govermment of Canada and is dated
May 16, 1967. At the time of this analysis, therefore, the Plan has been
operane for approximately four years and has another six years remaining.
The temporal bounds of the{flan extend'beyond the 1967-77 decade in both
directions.

The signing of the agreemeht marks only the start of the implementa-
tion bhase of the Plan. Prior to this aate, provincial government workers
had been collecting background information for the areazvaﬁd had been ap-
praising the attitudes and desires of 1ocel citizens for.at'least a year.
Moreover, since the late }950'3, local cifizens themselves had been in-
volved in government sponsored "participation organizations" as a result
of the implementation of some ef the recommendations of the report of the
Committee on Manitoba's Economic Future (C.O.M.E.F.).3 The point being
established here is that Manitobans in general, and Interlakers in parti-
cuiar, are familiar with the concepts of development and citizen partici-

pation, as well as the on-going policies of the two senior levels of gov-.

ernment with respect to these concepts, from a point in time well before

the 1967 agreement.4

Printer, 1968).

2
) The preliminary information is compiled lnto what the administration
refers to as "The Green Book'.

3Manitoba, Committee on Manitoba's Ecbnomic Future, Manitoba 1962-1975:
- Report of the Committee (Winnipeg, Manltoba. Department of Industry and Com-
merce, 1963).

4Helen Buckley and Eva Tihanyi, Canadian Policies for Rural Adjustment:
A Study of the Economic Impact of A.R.D.A., P.F.R.A. and M.M.R.A. (Ottawa:
" Queen's Printer, 1967), page 232. Thls source also provides a concise
history of F.R.E.D. as it evolved from the policy roots of A.R.D.A.,
P.F.R.A. and M.M.R.A. on pages 10, 92-113. ' '

e e e T
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The desirable changes enviéaged by this particular development plan
are pre-domimnantly long-run, structural ones. This is, in fact, inherent
in its use of such terms as "growth" and ﬁdevelopment".s Since many of
the intended consequences of the Blan may not be completely or even-largely.

‘felt until after 1977, it is impossible to determine the totality of the

.Plan's effects before that expiration date. Moreover, some of the unanti-
cipated outcomes of the Plan may never be recognized.
It is important, therefore, to realize that wunder these conditions,

the assignment of a time period for analysis involves a rather arbitrary

decision. However, such a decision requirés careful thought in order to
capture a sufficient amount of detail for study while rejecting irrelevan-
cies. The specification of a time horizon for an analysis ultimately de-

pends upon the nature of the problematic situation and the characteristics

frme annlisd 4 f+ Gimilar denendencies alan annlvy to de-—
Similar dependencies 2lgo arnly to d

—lin =T oY S

of thoe medel be
cisions regarding the disaggregation of time within that horizon.

Before defining the temporal components of this étudy, there are some
theoretical perspectives to be developed which will serve to simplify mat-

ters. One consideration is that there are two types of time-related as-

pects relevant to the study of organizations, both of which relate to or-
ganizational motion. The first type of motion refers to the "external"
movement of an organized system vis-a-vis its enviromment. Since organi-

zations display a tendency towards balance with their environment, the

study of external motion can focus on the various relational positions

5 . . . .
"Growth" is defined as structural change over a long period of time;

"expansion' is temporary and reversible increases in output; and "develop-
ment" is change over a broad front (political, economic, social, admini-
strative) which changes the whole structure of society; but all three are
then used inter-changeably in T. N. Brewis, Regional Economic Policies in
Canada (Toronto: The MacMillan Company of Canada, 1969), page 54.
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adopted over time in thg manner of comparative statics.6 Such positions
have previously been termed "stages'.

A second type of motion is that which is '"internal” to an organized
system at any point in time. In this context, statics refer to the anal-
ysis of organizational structure, while dynamics refer to the functions
-and processes of the organization (Figure 2.1). Sincé it is necessary to
have an:understanding of organizational structure before analyzing any ac-
tive components,7 the model developed in the previous chapter necessitates
the use of both static and dynamic approaches. These approaches are in-
tegrated in the definition of an organization's state.

This study, then, employs comparative statics to the extent that a
series of stages will be definéd with respect to the existence of a bal-
ance between the organization and its environment. Mofeover, the specifi-
caticu of potontial z2z2/cr zeotuzl stotos within 2ach stage invelves the
use of both statics and dynamics.

Since this study is concerned with the implementation of a develop-
ment plan, assuming planning activities as given, the initial stage for the
analysis would appéar to be defined by the inter-organizational (organiza-
tion-environment) relationships (Figure 2.3) specified by the Interlake
Plén. Similarly, the terminal stage would appear to be definéd by these

operational relationships at the completion of the Plan's implementation.

6The method of comparative statics analyzes change in a system due to

a disturbance after the system has adjusted to a new equilibrium or steady
state position.  This method compares two static positions rather than
tracing the path of adjustment as is done by a dynamic method. An appli-
cation of comparative statics to economic theory is provided in W. J. Baumol,
Economic Theory and Operations Analysis, 2nd edition (Englewood Cliffs, New
Jersey: Prentice-Hall, 1965), pages 348-349. : ‘

7J. Féibleman and J. W. Priend, "The Structure and Function of Organ-
" ization" in F. E. Emery (ed.), Systems Thinking (Middlesex, England: Pen-
guin Books, Ltd., 1969), pages 30-58.
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It is also to be expected that intervening stages exist between the initiai
and terminal ones. Any significaﬁt change in the components or relatiop—
ships of the organizations and their environments, between the Plan's de-
sign and experiential implementation,‘would demarcate an additional stage.
For example, if any major alterations in Management System relations oc-
curred as a result of the "fivefyear review" in 1972, an intervening stagé
could be specified.

However, this study is intended to be a part of the on-going, formal
eval#ation, referred to in Chapter I, that has been struétured into the
Interlake Plan. vThe analysis of the Inte;lake Management System Qould
potentially bé of much less value if it were done entirely ex post‘of the
Plan'é implementation. Therefore, this study defines as its éerminal
étagé the operational relationships and realities existing at the time of
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studys In cuder to provide s
the Interlake Plan on organizational aspects in that region, the study's
initial stage is defined by the pre-Plan setting or "normal" relationships
between public policy defined Maker and Addressee organizations, in Cana-
dian regions. ‘Thé intervening stage for the study is defined by the rela-
tionships specified in the Plan.

In each of these stages of time, the two policy organizations can be

described in terms of both the structural relationships and functional pro-

cesses existing within and/or across their boundaries. Moreover, relevant

alternative states can be identified which will act as the basis for eval-
_uative comparison. Such analysis can focus either on the condition of the
then current state or positive changes for future states, and it (analysis)

relies explicitly upon the ideal.control model developed in Chapter II.
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THE DATA SET: JUSTIFICATION AND EXPLANATION

An important consideration in any ahalysis relates to the basic re-
sources available, including teéhniques, theoriesiand data.8 There is a
strong inter-relationship among these resources which hés pre?iously been
.alluded to. '"Data" is not'an isolated term, a set of facts which exists
independently in an empirical setting. Instead, it is a set of observa-
tions which takes on meaning only when it is related to a theory or set of
hypotheses in which the observer is interested.9 A fundamental feature of
all data, therefére, is a subjective couwponent iﬁherent in the conceptuai
constructs of the observer. A sgcond feature of data is that bbth‘its
collection aﬂd interpretation are further constrained by the instrumenfs
and/or theories which aré"available'at any particular time.

It follows, then, that while some data are more subjective than other
data, the former are not of .necessity

vposes. Similarly, the existence of observations which cannot be explained
by current theory does not render either the phenomena under study nor the
observations themselves meaningless. Such abstract, definitional asides
as these are necessary in this study because neither is the theory as well
developed, nor the data base as explicitly defined, for this problematic
situation as it is for other socio-behavioural analyses.

Although the distinction between formal and informal organizational

... variables has been criticized in an earlier section as being impractical,
it does provide a focus for reievant data sources. The extensive writings
" which emphasize the need for the inclusion of;one or the other of these

two variables, clearly indicate the need for data on both‘the design and

8Abraham Kaplan, The Conduct of Inquiry: Methodology -for Behavioural
Science (San Francisco, California: Chandler Publishing Co., 1964), page 87.

9 .
Ibid., pages 133-134, 268.
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operation of an organization. Design informatioﬁ &s readily available
from the Plan itself, as well as from the bod& of literature on government
organization which has amassed in Canada.

Operational information, however, is much more difficult to obtain.
One of the reasons for this is that the justification for, and the ex-
istence of, activities themselves are known only to those directly involvéd.
Under these conditions, the basic materials f;om which data are derived are
documents, reports and newspaper items referring to the development area
or pian, as well as personal interviews with, and observations of, those

involved 'in the implementation of the Plan. This latter source is not by

any means '"fixed", and in fact the study relies on the assumption that:

i. Some operational information may be known to only one or two in—'

dividuals; and

2.  TInvolved individnals will he zble to refer the researcher to

other original sources of information.

Thus, the study is based in part on an evolving, subjective data base .
of original sources. Selection of a saﬁple from among these sources, then,
becomes a matter of personal judgement, because the survey is of a small
scale and the population size is indeterminate.

Normally, there are two basic formats by which to gather original

11

data. The first of these is the "objective" or '"mail" questionnaire,
J q

which has the advantage of being economical when a large geographic area

is to be covered. This method also provides the respondent with more time

lOFor a discussion of the relative merits of judgement as compared to
probability sampling under various conditions, see W. A. Spurr and C. P.
Bonini, Statistical Analysis for Business Decisions (Homewood, Illinais:
Richard D. Irwin, Inc., 1967), pages 343-344.

llIbid.,bpages 26-37.
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to provide information, which is especially wvaluable when large amounts of

-data must be compiled. A major problem, however, with the mail question-

——

naire method is that the results are often unréliablé, because the respon-
dent is unable to receive help with respect to the clarification or inter- .
pretation of questions.

The second format for original data collection is the "subjective" or
personaily administered interview. Personal interviews have several advan-
tages, including provision of opportunities to obtain complete information,
explain questions, persuade individuals to respond, add additional questions
and assess the validity of responses. Thus, they would seem to prpvide a
means of mofe feliablg and comprehensive data collection than mail ques-—
tiqnnaires. Moreover, the peréonal interview is particularly suited to the
current study, in that the persoﬁal contact EStablished by each interview
provides av informal method by which the data hase can be expanded.

“The most serious disadvantage of the personal interview, besides the
expense involved, is the bias introduced by the interviewer. This is es-
pecially true where the interviewer must employ his judgement is assessing
what parts of.the information provided are experiential fact, and what parts
are emotional attitude. Moréover, bias of response can be greatly increased
if the interviewer does not take conscious note of the procedﬂre used during
an interview, the way in which questions are posed, the contents of the
questions themselves, and his own biases.l
) Since most of the information which defines the structure and opera-
tions of the Interlake Management System have been derived from personal(
interviews with various involved individuals, it is necessary to explain

the procedures and techniques surrounding these interviews. This is the

2 . . . . .
A discussion of the occurrence of bias and error in personal inter-
views is provided in W. Van Dyke Bingham and B. U. Moore, How to Interview
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topic of the next section. Before proceeding to tﬂat section, however,
consideration must be given to the type of daga which has been collected,
as well as the use to which it isvput.

It is interesting to note that soﬁe researchers in the field of man-
agement decision-making have stressed a dichotomization of data which is
desirable when behavioural and system sciences are both employed in a
single analysis.13 That is, "séft" or qualitative data are best suited
to the identification and definition of organizational components and their

systematic inter-connections; while "hard" or quantitative data are useful

in the specification of the behaviour of compbnents for gonqeptuai and/or
gomputerized models. |

It is, however, imqutant to realize‘that quantity and quélity are
miscénceived when treated as alternatives, since '"'qualities are of qual-
itjes, and a measured qualitvy ﬁas just the magnitude expressged in its meas-
ure."l4 Thus, data not specified in terms of a scale are qualitative, but
the introduction of an appropriate and meaningful scale will transform
thém iﬁto quantities. Similarly, the introduction of a set of labels to

a quantitative data set can transform it into a qualitative one.

Since much of the data for this study is in fact qualitative, a de-
cision was necessary as to whether or not it would be feasible and worth-
while to attempt soft-hard data transformations. One must appreciate that

there are only a limited number of resources which can be devoted to achiev-

(New York: Harper and Brothers, 1941), pages 3—20.

13R. M. Males, W. E. Gates and J. F. Walker, A Dynamic Model of Water
Quality Management Decision-Making: Systematic Analysis of Management Ef-
fectiveness of the Water Quality Control Board System of California (Wash-
ington: Office of Water Resources Research, Department of the Interlor,
1970), pages 2-3. :

14Kaplan, op. cit., pages 206-207.
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ing the objectives of a particular piece of research. This requireé that
the objectives of the research be weighted in terms of their_relative im-
portance. In the current study, there are in fact two objectives of high
priority: one is the development of a means by which to study public pol-
‘icy implementation in terms of organizational adaptation, and the second
As to apply the developed technique in the assessment of the operation of
a particular management system.

Since the conceptual approach herein adopted is relatively novel for
this area of study, much effort has been spent to secure both definitional
and methodological correctness and consistency. Indeed, it is the ;ntegra- """"
;ion of theory from sgveral disciplines (eéonomics, political science, man—
agement, organization and systems theories) that has received a high prior-
ify in both the aeveiopment and aﬁplication of the modél.15 The model,
however,'is’but a preliminary one and ‘will likely require alterations be-
fore it is more rigorously defined in mathematical terms. This is an enor-
mous task in itself, and is seen to be unwarranted given the purpose and

constraints of the current context.

Notwithstanding the apparent infeasibility of quantification, there

also remains some doubt as to the usefulness of numerical measures for this

study. Firstly, the assessment of the empirical management system can be
‘predicated in qualitative terms, and it is unlikely that available quantity

transformation techniques could “'produce” data that would significantl
: q p g y

add to the understanding derived from this study. Secondly, in an altru-

istic, if perhaps logically invalid, vein,16 it would be incorrect to ex-—

_151t should be noted that in this study it is the empirical which is
being tested against the theoretical. The approach might therefore be
termed deductionist.

6The argument is invalid in that it argues a point of justification
in the context of discovery (or usage). See W. Salmon, Logic (Englewood
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aggerate the significancé of the sfudy's findings by alluding to a mys-
tique of quantification.l7 It is for these reasons, therefore, that only

soft data is employed in the analysis.

THE PERSONAL INTERVIEWS

v As indicated, much'of the soft data set used in the analyéis is ob-~
tained by thebmethod of personal interview. A number of problems arise
with respect to interviews:

1. What kind éf information is required?

2. Who‘cén'prévide this information?

3. How.can reli;ble data be ob#ained?

The model developed in the previous chapter indicates that descriptive
iﬁformation about the components of the system, their.inter—connections'and
their functioning is necessary. Such an operational focus implies t
those individuals most directly involved in the Plan's implementation can
act as primary resources. Since the development plan is a comprehensive
one which involves both senior levels of éovernment and several of the de-
partments within each, it is desiraﬁle.to develop a means to group or strat-

.ify those persons directly involved. Fortunately, a review of general back-

ground materi’a’tll8 provides an initial identification of groups of people

Cliffs, New Jersey: Prentice-Hall, Inc., 1963), pages 10-14. Nevertheless,
its conclusion may be true and in this writer's opinion seems appropriate.

17For an analysis of the ﬁystique of quantity, see Kaplan, op. cit.,
pages 172-173. :

18Hickling—Johnson Management Consultants, Interlake Management Study
(Toronto: unpublished consultant's report), 1969; F.R.E.D., Interlake
F.R.E.D. Plan 1970 Revisions: Draft C (Winnipeg: unpublished draft, for
discussion only); Department of Forestry and Rural Development, Kah-Miss-
Ahk (Ottawa: Queen's Printer, 1969).




having a sufficiently common nature to permit classification by numerical
dimension alone, i.e. nodes. Each of these differentiated units can then
be related to a particular level of generality of the Plan's means-end
hierarchy.19 A specification of the modular groups and a summary of their
formal relationships, es defined by the Plan, is provided in Figure 3.1.
It is the actors within each of these g¥0ups that become the interviewees
for the study.

In order to weight the various nodes in terms of their informational
impoftance to the study, it is necessary to first set priorities among the
various levels of the means-end hierarchy. Since the focns of thisistudy
is on the implementation of the development plan, highes£ priority can be
assigned to the operational levels,_which'include strategies, programs and
projects. From among this group, the program section is given the highest
valuation because it consists'nf'a set.of five sub-programs around which
the Plan is structured.20 Therefore, itvis towards the groups whose primary
implementation involvement is in terms of programs, that this study's in-

quiries are addressed.

19Means--end analysis is explained and then applied to the goal-struc-
ture of an organization in J. G. March and H. A. Simon, Organizations (New
York: John Wiley and Sons, 1958), pages 32-34, 194-196. TFor the Interlake
Development Plan, the items of the hierarchy moving towards operatlonal
goals at the lower levels are defined as:
a) Objectives - the non-operational aims of the plan, consist-
ent with the general goals of society.

b) Strategy - "The means.....by which the objectives of the
— Agreement will be promoted."
¢) Program -~ "a definite course of intended proceedings for a
major operation within the plan."
d) Project - "an undertaking, with specific objectives, that

forms a self-contained unit within a program."
in Department of Forestry and Rural Development, op. cit., pages 8-9.
20
The five program categorles are listed as:
a) education
b) manpower :
¢) development and structural adjustment
d) research
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However, since the categorization of individuél actors by nodular
.relationships is more ideal than behaviourall§ realistic, and since these
relationships indicate that nodulér activity can be directed at least sec—
ondarily towards more than one level of the hierarchy, interviewees are
not restricted to thosé who are members of the Development Board and/ox
the Administrative-~Coordinative unit. Furthermore, it has already been
stated that the data base is perceived to be ‘evolutionary, expanding by
virtue of referral from the initial set of experiential authorities. _Thus,
infofmants have been chosen because they occup§ positioné where they are
likely to have observed and reflected upon Significant gvenps.Zl. |

The final point for consideration in this chapter related to the in-
terviéw technique employed. All intervie%s have certain fundémental com-~
ﬁonénts. For example, they must be directed towards the achievement of an
objective, they must involve mére than cne person. and structurally. they
must contain a beginning, middle and ending. Of course, the list of such
components is probably endless, but there is little to be gained by expand-
iné it any further. The important points to establish are that interviews
can be distinguisﬁed from a casual conversation because they have a defin-
. itive purpose, and that interviews are a form of human inter-action and
hence involve behavioural strategies and tactics.

A discussion of the interviews employed in this study caﬁ perhaps best
bé organized on the basis of a description and justification of both the
“interview format and the interviewing style. Basically, there are two

groups of informants for the study, members of the govermment administra-

_ e) administration
in ibid., pages 13-22.

21W. F. White, "Interviewing in Field Research", in R. N. Adams and
J. J. Preiss (eds.), Human Organization Research (Homewood, Illinois: The
Dorey Press, 1960), page 358. ' '
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tive and co-ordinative ﬁnip and cﬁairmen of the citizen's Area Development
3oards. While the style of interview_is the same for both groups, the
format is ﬁot. One of the reasons for the differences in format i; that
the govermment informants are diversified with respect to thgir role re-
lationships to the Plan,vwhiie the citizen informants are homogeneous to
the extent that all(have been or are chairmen of Area Development Boards.
Moreover, the initial interviews, which frovide a preliminary understand-
ing of the.relationships involvgd in the impleﬁentation of the Planm, are
done with the government group. These intefviews also provide the infor-
\mational basié fo; the subsequent selectioﬁ of citizen informants.

The main distinction between the two interview formats ié that the
govefnmént ones are much less structurgd than those with the citizen group,
énd it is_for this reason that only an Area Development Board "basic ques-—

: .
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tinction in format need not be over-emphasized, since all of the interviews
are based upon a free-narrative approach;z2 Such an approach is adopted
_because it is the most reliable means of finding facts in circumstances

where unexpected information is the most important data source.

The free-narrative format implieé,that inter&iews are unstructured to the
extent that they are perceived as sessions of joint inter-action between
fhe informant and interviewer, rather than question and answer periods.
Moreover, when questions are asked, they are "open—gnded" so that a simple

"yes" or '"no" response is not likely to occur. Finally, while each ques-

22The procedural details of the free-narrative approach are given in
ibid., pages 352-374.

23H. S. Becker and B. Geer, "Participant Observation: The Analysis of
Qualitative Field Data" in Adams and Preiss, op. cit., page 268.

24 . _— . . .
"It (interviewing) does not progress in a series of definitive
steps to a standardized, finished product. It is a general manner of work-
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tion is intended té produce information on a certain topic, the format is
sufficiently flexible to permit the phrasing and/or timing of the questions
to be édjusted according to the personality and béhaviour of each respond-
ent.

Since all interviews involve inter-personal inter-action, the inter-
“viewing style which is used is important in determining both the amount and
reliability of the information to-be derived. It is therefore necessary
to describe in some detail the specific procedures used in gathering the

interview data for this'study. Prior to all interviews, background infor-

mation is obtained on each informant, which proves to be useful in estab-
lishing an iﬁitial rapport, as well as in interpreting an individual's re-
sponses in terms of his role or position in a group.zs‘ The first questions
of the interview are posed with respect to this background information,
which provides a simple means ot introduétion. The beginning of an inter-—
view also includes an explanation of the.purpose of the study, how the
particular informant fits into the study and why the study is important

to that person. To avoid distraction, interviews are conducted at pre-

arranged times and places, in an atmosphere of seclusion and confidentiality.

During the course of the interview, a pre-determined method is used to
. . 26 . . .
extract and record .information. Since people .react not .only.to .what is
said, but also to how something is said, the interviewer consciously avoids
making judgemental remarks or leading statements. This is aided by the use

of a carefully selected vocabulary in both posing questions and reacting to

ing toward the accomplishment of an end." A. F. Fenalson, Essentials in
Interviewing (New York: Harper and Brothers, 1952), pages 99-100.

25Becker and Geer, op. cit., pages 273-274,

26This approach is called the "Ben Franklin Method" by Fenaison, op.
cit,, pages 107-108. '
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replies.27 Moreover, in order to énsure that responses have been correct-
ly understood by the interviewer, important points are re-phrased and re-
lated to the informant. This procedure is also used to summarize a general
opinion or attitude, especially at the end of the interview.

The responses by informants to direct questions are not the only
source.of information in the iﬁterviews. Others include attitudinal asides
which occur during a response, observations of‘the interviewee, and topics
which are iﬁtroduced by the informants themsel%es. In order to encourage
the expression of an opinion or the broachiﬁg of a topic not introduced
by the interviewer, each informant is explicitly asked to provide any
.additibnal information which he thinks the interview may have overlooked.
Often, such information is provided while bidding farewell, after the "for-
mal" interview has ended.

Recording information in a free-narrative interview poses a gppn{aj
-problem, since the success of such an interview relies on the interviewer.
gaining the confidence of the informant. The interview can best be done
in an informal atmosphere, which is shattered if the interviewer recites
questions from a questionnaire, interrupts the conversation and flow of
ideas to take verbatum dictation, or fequests that the respondent speak
-into a tape recorder. To avoid such problems, this study's interviews are
fecorded by a carte blanche method, i.e. only brief notes are taken at the
interview on an otherwise blank pad of paper. The expected advantages of

" this gpproach28 are repeadedly borne out by the uninhibited, free conversa-
tional flows between the interviewef and informants. Moreover,bthis method

permits the interviewer to devote full attention to understanding responses,

27A list of word alternatives,vbased on a suggestiveness scale, is
given in W. Van Dyke Bingham and B. U. Moore, op. cit., page 13.

28Ibid., pages 37-41.
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and therefore it ailows'hhm to have contentious or confusing pointé clari-
fied and expanded in the course of thg original conversation.

The method, however, is not without its disadvantages. Perhaps the
most serious drawback relates to psychological interference with the in-
terviewer's memory, which can be of both pro~active and retro-active forms.zg.
To coﬁnteract pro—actiye intefference, attempts are made to arrange inte;—
views in the morning as the first activity of the day for the interviewer.

If this is not possible, they are arranged fo;kother times during the day
where an aépropriate,amount of ﬁime has elapsed between serious mental ac—
tivity and the start of the interview.30 Efforts to avoid retro-active.
.interference.resuit in the transcribing of the brief interview notes iﬁto
long-hand narratives as soon after the interview as is physically possible.31
. In this matter, the topical organizatidn of thé Area Development Board in-
terviews, and in fact -of all the interviews, greatly facilitated accurate

. post-interview recording.

In order to verify the accuracy of the accounts given by respondents, -

a number of procedures for the removal and/or identification of distortion
are employed.32 For example, it has already been mentioned that pre-inter-

view material is collected on the respondents themselves, in order to help

identify their mental set and/or reliability as reporters. Structurally,

29"Retro-active interference" is the subsequent learning of responses
that interferes with those already learned. "Pro-active interference" is
~the interference of previously learned material with the recall of subse-
quently learned material. C. W. Telford and J. M. Sawrey, Psychology: A
Concise Introduction to the Fundamentals of Behaviour (Belmont, California:
Brooks/Cole Publishing Company, 1968), pages 220-222,

30

This time was found to be in the range of 2 to 2% hours.

31 . . .
In no case did more than one hour elapse between the time an inter-
view -ended and the time its transcription began.

32Whyte, op. cit., pages 359-365.
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some of the topic areas of questions overlap so that a check is available
on the consistency of iﬁformation relating to the same issue. Similarly,
the accounts of various individuals on the same questions or issues can
be compared. Finally, some descriptive accounts of informant activity are
,checkéd by the interviewer persoﬁally observing these activities, and
vthen comparing the real world experience with the informant's account.

While proéedures have been developed for conducting fact-finding in-
terviews,34 they are by no means infallible and must be adjusted fo the
differing personal inter—actions of each interview. Moreover, an over-
eméhasis on a strict procedure, which is presumed to be able to hqld for
all cases, tends to inhibit meaningful responses by creating an atmosphere
of artificiality.and insensitivity. Finally,-not even the most st;ict of
intérview methods can -completely eliminate or discount the personal pre-
judices. of ‘the indterviewer himself.

This section has describcd the style of interview Which is employed
in this study's data collegtion. The main points that it has tried to
establisﬁ are:

1. That personal interviews are sometimes the only reliable means

 of gathering information;

2. That intervieﬁs must be perceived as inter—actions of human ac-

tors wherein each actor has a particular value, attitude, andv

behavioural pattern;

T 3. That care must be taken to ensure that reliable data are elici-

ted and recorded; and

33One such check was of the Bifrost Area Development Board, and in
the interviewer's opinion, the informant's account was surprisingly con-—
sistent with the reality observed. See A. D. B. interview number 6,
September 31, 1971.

34

A set of eighteen steps for use in fact-finding interviews is given




4, That interview information can at best provide only a close

approximation of reality.

in W. Van Dyke Bingham and B. U. Moore, op. cit., pages 36-42.
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CHAPTER IV

A SPECIFICATION AND ANALYSIS OF THE INTERLAKE MANAGEMENT SYSTEM

’The analysis presented in this chapter inﬁolves an interwsystem model
which studies the feedback relationship betwéen two poliby prganizations.
These organizations have been termed "Makér" and "Addressée", names which
correépond to their roles in formalipublic policy decision—précesses. The
ﬁwolpremises underlying the use of the inter-system model in this study-
are that each oveanizatrion can be differentiated from the other. and that
-each organization acts as the primary huusan enviromment for the other.

There are both political and geographic considerations which inter-
fere with the identification of simply two policy organizations. The In-
terlake Plan, the.policy in terms of which these organizations are de-
fined, involves a cost-sharing agreement between two levels of government.
Therefore, this analysis dichotomizes the Maker organization by political
jurisdiction, resulting in the description of both Federal ana Provincial
Gﬁvernmént components. Similarly, the division of the Addressee organi-
zation into two pafts, Interlake Clientele and Non-Interlake Clientele,
indicates the specific geographic focus of the policy under consideration.

The primary concern of this study is witﬁ organizational adaptability:
structural transformation related to expected or actual changes in an Ar—

ganization's enviromment. Theoretically, such transformations imply re-
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active alterations in bofh orgaﬁizétional processes and the functions per-
formed by an organization's components. Since useful structural transfor-
mation is dependent upon the feedback of adequate amounts of reliable in-
formation from the enviromment to an organization, a model of communication
processes and information confrol is employed.

The analysis begins with an empirical specification of-the Interlake
Management System, the name given to the interfsystem network of relations
within and between the two policy.organization;. This iﬁvolves identify-
ing nodes and their functions as well as linkages_and the (informational) -
communication flovs along them.1 Two comparative statie positions and_éne
-disequilibrium position of this system are considered, rather than a con-
tinuoﬁs dynamic sequencing.

| In the first stage, the Management System is described prior to the

1 N
i

- R SRR Ry -~ 1 Ta Y
formulation of the +ion that na Faderdl-Pro-

zlopmen an. An tme
vincial cost-share programs or plans exist is made in order to exaggerate.
and clarify the changes brought about by the implementation of the Inter-—
lake Plan. The second stage involves a description of the structure and
operation of the Management System ds it is conceived in the Development
Plan. The third staée considers the gehaviéural éystem as . it appears‘in
August, 1971, approximately four years after implementation began. -

It is important to note that the first two stages represent equili-
brium positions for the Management System: a matter pf deliberate selection.

The third stage, however, is not an equilibrium point in the System's de-

l"Communications represent a co-operative attempt on the part of a
sender and a receiver to expand- the realm of ideas, impressions, and exper-
iences they hold in common." For communications to occur, there must be a:
sender, message, channel, receiver, receiver attention, common language,
time and one or more purposes. R. L. Meier, A Communications Theory of
Urban Growth (The Joint Centre for Urban Studies of the Massachusetts In-
stitute of Technology and Harvard University, Cambridge, Massachusetts,
1962), pages 9-12. The patterns of interactions among a number of senders
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§elopment; i.e. it represents neither a major turning point nor a piateau
in the relationship between the two policy organizations. Instead, stage
three is chosen because of its convenience as an interruption point in
the implementation process. Since only four years have passed, many of

" the individuals originally involved with the Plan are still a part of its
-implementation system, and memories of impoftant variables have not faded.
Alternatively, sufficient time has elapsed for changes to be occurring in
both the individuals and variables concerned. With six years remaining
'before the completion of the Plan's implementation, it is possible to con-
sider evolutionary trends with the idea of promoting positive changes in
the system. ‘Iﬂ this context, December, 1972, the year of the five-year
review, wbuldivery likely be another equilibrium point. Due to the dis-
equilibrium staée of stage three; observations about its specification will
‘be of neceésity more sneculative and less definitive than those related to
the other two stages.

After specifying these three stages of the Management System, an as-—
sessment will be made of the effectiveness of both the operating inter-—
system network and its organizational components. This will consist pri-
marily of an analysis of the functions of each'component, the channels of
communication Setween them and the flows of information along‘these chan-
nels with respect to their deviation from the ideal control model as out-—
lined in Chapter_II.2

o Before proceeding to the specification of the first stage, it is

necessary to explain a procedural device which will be employed to simplify-

the description of networks. This device is termed '"overlay diagramming",

and receivers, over ‘time, is conceived of as a comnunications network.

2See Chapter II, Sections D and E.




and it consists‘of a series of diégrams, wherein each successive éne adds
and explains a new set of elements in the overall network. This partic#lar
procedure of aggregation is used to gradually introduce the reader to, and
familiarize him with, a reasonably complex final network. In order to a-
chieve the overlay effect, each diagram contains both light and bold-type
figurés: the light figures aré "carried over" from a previous diagram, and
the bold~type figures are awaiting explanatioqs in the then current diagram.
The sﬁandard pattern of éggregation will Ee as follows:
1. A description of the ﬁaker Organiiation by:
(i)’ ~the identification of nodes and their respective funCtiéns; and
(ii) ghe specification of ‘intermal communication channels and
informational flows along them.
2. A déscription of the Addressée Organization in the same terms as
number 1.
3. An identification and explanation of the inter-organizational
connectives and flows along them.
It can be noted that as either organization becomes more complicated, its
internal network can be aggregated in some arbitrary pattern similar to the

one above.
"STAGE 1I: THE PRE-PLAN NETWORK OF MANAGEMENT SYSTEM RELATIONS

According to the overlay procedure described in the section above, the
'Mﬁfe—Plan policy network, as it.is perceived in the Interlake, can be outlined
iﬁ three diagrams. The first is concerned primarily with the Maker Otrgani-
zation, the second with the Addressee Organization, and the third, ﬁith the

integration of these two organizations (Figures 4.1 to 4.3; respectively).

The Maker Organization. Figure 4.1 summarizes the conceptuali-
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zation of the Maker Organization as an information network in a pre-Plan
stage. Since the Canadian form of democratic government is a federation,
the Maker Organization is divided into two sections:

1. federal government, and

2. provincial govermment.
It is-not surprising to find é strong similarity in the structural organi-
zation of these two bodies. The highest node‘in Figure 4.1 depicts both
the executive and legislative branches in the Canadian Sysfem of government;i

Members of the provincial legislature and federal parliament are repres-

entati?es of the Canadian electorate and perform the dual role of law en-
.actmeﬁt and general, ceritical supervision of govermment policy. Alter-
natiﬁely, members of the Cabinet_4 perform the executive roles of policy
initiation and law enforcement. The dotted line separating the executive
snd legiglativa branches are used to illustrate that the Cahinet, whose
members also hold seats in the legislating body, is dependent in its func-
tioning upon the confidence of the legislature, i.e. a responsible system
of government.

Since the Cabinet is the only formal policy body where all departments

of government are represented, it is responsible for high level policy co-

ordination., Unfortunately, Cabinet Ministers have many other duties,

3"In a federation, the broad powers of govermment are distributed be-
tween a central or federal government on the one hand and a number of state
~or provincial governments on the other, and each exercises its own powers
without being subordinate or inferior to the other." R. MacGregor Dawson
and W. F. Dawson, Democratic Govermment in Canada, revised by Norman Ward
(Toronto: University of Toronto Press, 1971), pages 9-11.

4Ibid., pages 46~47. The "Cabinet" is not recognized anywhere in the
B.N.A. Act, and its formal activities are conducted under the name of the
legally constituted Privy Council. Since the term 'Cabinet" communicates
all but the legal distinction, it (Cabinet) will be used throughout this
chapter as if it were the legally constituted decision-unit.

5 . . .
The concept of "responsible govermment" is discussed and contrasted
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préssures and demands to which they must attend, with the result that pol-
icy co-ordination is often poorly done except ", ....in the most urgent

and inescapable problems."6 To remedy this problem, other bodies or
committees either usurp or are delegated the responsibility for the co-
dﬁdiﬁatioﬁ of policy in various problem‘areas.

In Manitoba, the Manitoba Development Authority (M.D.A.), created

By .Premier Roblin's government, is intended to be a multi-program body

designed to co-ordinate the development strategies of several provincial
deﬁartments.7 The M.D.A. consists of five senior government departments
anid- is chaired by the Premier. TFederally, the Treasury Board, a formal
éﬂB=dommitteeiof the Privy-Council which tends to behave independently,
from the Cabinet, integrates government policy through a complicated pro-

oo . . . . 8 et s
ceéss of financial control and budget review. The distinction between the

two bodies is that thne M.D.A. is expiicitiy & policy co-ordimaticn bely
ﬁ&viﬁé financial control as one of its available tools, while the Treasury
Board may co—ordinete policy as an "unanticipated consequence' of its fi-
haricial control activities. A role similar to that of the Treasﬁry Board,
But on a much smaller scale, is pottrayed provincially by the Minister of
Findnce. |

Beneath each co-ordinative unit are a number of government departments

#hich can be identified primarily on the basis of the program areas for

Whlch they are responsible, e.g. labour, Indian Affairs, health, and others.

§ifice there are a large and ever-changing number of these departments, whose
distinctions beyond functional responsibility are not important for this

§tidy, they are identified symbolically in Figure 4.1. Provincial depart-

w1th that of "representatlve government" in ibid., pages 6-9.

6Ibid‘, page 52. A 7Interv1ew No. 5, 1. a)11.

8The M.D.A. was superseded by the Planning and Priorities Committee
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ments are liste& as P.D;j where j.= 1, 2 ... R and "R" is the total number
of functional problemsvformally recognizéd by that govermment. Similarly,
.Federal departmentsvare listed as F.D.j where j =1, 2 ... S and "S" is
the total number of that government'é departments. The purpose of speci-
fying two nodes of P.D.j is to indicate that some provincial departments
fall within the co-ordinative responsibility of the M.D.A., while others
do not.

v

1

The aéthority within a department is shared by both the Minister and
Deputy Minister. As indicated, the Ministef is an elected representative -
'\who has decisionjmgking and supervisory responsibilities in a partidulaf

-progrém area., His power emanates from the traditional practices that only
Cabiﬁet'Ministers can introduce legislation which increases taxes to pay
for programs énd/or legislation which alters program expenditures. This
powex ig citimirzed by the Minictar's recponeible nosition vig-3-vie hoth
the legislative body and the electorate.

The Deputy Minister is the senior public servant in a department and
his authority is based upon that administrative rank. His power is de-
rived through the public service's role of providing both the information
upon which, -and the £echnical framewark within which, policy decisions afe
made.9 Regardless of this informational dependency, the Minister is always
‘ultimately responsible for any demartmental decisions.

Given thgse,roles of the Minister and Deputy Minister, it is apparent

that departmental functions will include both program determination and

program execution. That is, the functions of the P.D.j and F.D.j nodes

of Cabinet in Manitoba. Dawson and Dawson, op. cit., pages 44-45.

9A detailed description of the relationship between the public servants
and policy decision-makers is provided in R. MacGregor Dawson, The Govern-
ment of Canada, revised by Norman Ward (Toronto: University of Toronto
Press, 1964), pages 255-303.
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involve the translation of broad objectives and strategies into a program.
set containing projects and activities, and the subsequent implementation
of that set.

The final node in Figure 4.l‘représents départmentél field agencies.
Since each agency is attached to one or another of the government depart-
ments, their first two symbols are used to indicate that relationship, i.é.
F.D.j or P.D.j. Similar to the differentiation among departments, field
agéncies are classified by the specific projects and activities for which
theyhare responsible, e.g. Manpower: occupa£ioﬁal trainiﬁg centre, unem-
ployment insurange office, upgrading school, and others,' Hence,.field
agencies are symbolized by F.A.k, where k = 1, 2 ... t and "t" is the total
number of field agencies_attached to any department, P.D.j or.F.D.j.

The term "field agency" is not intended to imply that all such offices

vatr £ Fhoa Aacvtra?l At S e rwn -t
P — et e T A S - ——————— s O e s e Nt e

are logared in the logol commur
the department, although this is often tne case. Instead, the separation
of the field agencies from the departments is an organizational one, based

upon the differing functional responsibility of each node. That is, field

agencies are operational entities whose responsibility is the delivery of

departmental activities (goods and services, programs and projects) to
their intended recipients in the external environment. As such, field
agencies act as a transition unit between the Maker Organization and its

-
clientele: delivering operational output and bringing in informational in-

Néﬁts in the form of clientele demands, needs and interests.

Having identified the nodes and specified their functions, it is now
possible to consider the linkages in fhe Makef Organization. Since the
primary concern of this study is with informatioﬁ eﬁchange, the linkages

in Figure 4.1 are intended to represent a communications network; even

though some of them may be coincident with ”formél"'liqes of authority and re-
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sponsibility. For the moment, what might be termed "informal" connect-

ives, where information is exchanged through casual conversation or by the
dual role of a person at two different organizational levels, will be

10
overlooked.

Linkage 1 illustrates both Federal-Provincial Cabinet and administra-

_tive interfaces, which occur through regular ministrial and plenary con-

ferences on technical and professional matters or those of concurrent jur-
isdiction.ll Generally, the information moving along these channels is
used to direct the co-ordination of priorities, policy objectives, and
programs which affect areas of concern to both senior governments.

Linkageaz'is another horizontal connective, but at a much more spec-
ifip or operational level of pélicy. Assuming that contact is established
between field agencies and policy clientele, the information transmitted
to the denartment internrets clientele:

1. reaction to current projects and activities, i.e. program de-

livery,

2. current and future needs andLimplicit priorities,

3. demands for goods and services, and

4, acceptable operatidnal adjustments.
Coming from the department to the field agency are directions regarding pro-
ject and activity responsibilities as well as operating resources, such as
staff, materials and funds, to carry out those responsibilities.,

Linkage 3 connects both federal and provincial departments to their

10 . . . ' e .
The formal pattern of communication can be "short-circuited" by in-

formal interactions. For example, relationships between a Minister and
his former civil servants may result in their policy preferences being more
rapidly communicated to the Cabinet, than might otherwise occur.

llThe various forms of such meetings, and their relationships to one
of the bureaucracies involved are discussed in Taylor Cole, '"The Federal
Bureaucracy and Federal-Provincial Relationships', in A. M. Willms and
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respective progfam co-ordinating Sodies. Moving up the channel are mes-
sages regarding apparent cligntele needs and demands, as interpreted by‘
the field agencies. Also moving upwards are the results of program evalu-
ations as performed by each department. Moving downward is information re-
garding specific programé or an available range of programs, which if de-
liveréd at a satisfactory levél, will optimize the achievement of a broader
strategy.

Linkage 4 connects the program co—ordinagive node with the policy co-
ordinative one. Flowing up to fﬁe Cabiget are suggestions regarding strat-

egies and programs which are most likely to achieve broad government‘obé

_jectiVes, given évaluations of the impact of current strategies under a set of
political, social, temporal agd financial constraints. Also moving upwards
are filtered perceptions of the_needs énd demands of clientele., Flowing down
to the program co-ordinative nodes are policies identifving the broad ob-
jectives of g&vernment and information regarding the parameters for strate-
gies and programs to be designed to attain these objectives.

In this system, evaluation is logically the responsibility of each suc-
cessive hierarchical level. For examplé, departments evaluate the success
of field agencies in delivering projéc;s and activities; the M.D.A. and
.Treasury Board evaluate the program design and implementation success of
Atheir‘respective departments; and the Cabinet evaluates the consistency of
program sets and.strategies in terms of its broad policy objectives. To
assist in gathering information for, and/or actually doing such evaluations,
consultant groups and commissions are often contracted in addition to normal

staff.12

W. D. K. Kernaghan (eds.), Public Administration in Canada: Selected Read-
ings.(Toronto: Mathuen Publications, 1968}, pages 154-159.

2Dawson and Dawson, op. cit., pages 51-52.
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The Addressee Organization. Figure 4.2 illustrates the addition

of the second component of the pre-Plan Management System, the Addressee
Organization. Since this study is concerned with the Interlake Region, the
Addressee Organization is divided into components of Non-Interlake Clien-—

' tele13 and Interlake Clientele, the latter being a sub-set of the former.

“Non-Interlake Clientele are identified on an individual basis as Xi.where
2. Tyl s " - 1 . . 14
i=1l, 2 ...V and "V" is that region's population.

In specifying the Addressee Organization, a problem arises with re-

spect to the grouping of individual citizens. Since this study is concerned

with functiona; behaviour and information éxchange, it is not meaningful to
classify individuals on the basis of demographic characteristics. An al- |
ternative.épprogch is to consider citizens in terms of the group or groups

within which they are active participants. Such groupé woﬁld iﬁclude poli-~

vical parties, Iabour unions, ethnic aud religious organizations, local gov-
ermment councils, work groups, professional associations, service organiza-
tions and others.

There are a number of problems of complexity associated with the use

of this means of classification. Firstly, not all citizens will belong to

the groups cited above, and in any event, the list of such groups would
seem endless. Secondly, and perhaps more probable, is the realization
that some individuals will belong to many of these groups. Thirdly, it is

difficult to aggregate the multiplicity of groups under some common class—

131t might also be noted that Non-Interlake Clientele includes the ag-
gregation of both Canadian, Non-Manitoban and Manitoban, Non-Interlake Cli-
entele groups, as per the Maker Organization's Federal-Provincial dichotomy.
14Interlake Clientele: Yi = Population by Sex, 1968.

Rural Total Rural Non-Farm Rural Farm Urban Grand Total

Male -16,566 5,303 11,263 9,802 26,368
Female 13,734 4,082 9,652 9,588 23,322
Total 30,300 9,385 20,915 19,390 49,690

C. F. Framingham, J. A. MacMillan and D. J. Sandell, The Interlake Fact
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ifiéation scheme in order to develop a network of ﬁierarchical levels and

functional nodes.15 This is not just a modeling problem, but instead is a

predicament encountered by anyone.potentially or actually participating in

organized social inter-action.

To circumvent thése problems, social groups are "black-boxed" in Fig-

“ure 4.2, and symbolized as Zi’ where i =1, 2, ... W and "W" is the total

number of groups in the region;' Since membership and participation pro;

cedures in these groups are so diverse, no formal linkages are shown between

chem.and the Interlake Clientele. However, the groups are diagramed as a

sub~set of the clientele in order to emphasiie'single, multi— or.non—group
membership by in&ividual citizens. Similérly, internal linkages are not -
shown for Lhe.Addressee grganization becaﬁse there is no appafent pattern
or donsistency among the various forms of inter-personal contact.
'Ihgwgrng}gngﬂepygng The final diagram in the specification of

. the Pre-Plan Network, Figure 4.3, illustrates the connectives between the

two organizations. Linkage 1l indicates the operational exchange between -
the service deliverers (field agencies) and the service consumers (indiv-

idual clientele). It is important to note that service consumers are

specified as individuals rather than groups. This follows from the nodu-
lar grouping scheme explained in Figure 4.2, as well as the fact that, while
government programs may be directed at classes of people, they are not ex-—

piicitly intended (only) for organized groupé.l6

(Winnipeg: Province of Manitoba, 1970), page 1.

lSOne classification scheme would be to separate groups into (legally)
"governing" and "non-governing'" bodies. For example, municipal and town
councils. would be legally governing bodies, because they can levy taxes to
raise money for their activities. However, other groups can exercise the
withdrawal of membership on constituents who fail to financially support
their activities. Moreover, only the Provincial and Federal governments
are recognized, as the governing "partners" by the B.N.A, Act.

6. : . .
Five examples of inputs of demand and support, from the enviromment
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The channei into the Addressée Organization is depicted by a dotted
line.. This technique is used to indicate there are no formalized inter;
action patterns emanating from the Maker Organiiation at this level. 1In
most government projects clients are responsible for "initiating" their

- participatory role. The field agencies are responsible only for the gen-

eral dissemination of explanatory information and the delivery of goods and
services, after they are sought. The channel back to the field agencyAis

a normal oée, along which flow demands for go&ds and services available
under current programs, information on_currént and future client needs, and

Apressures for project adjustment and/or program development to satisfy 

~.these'needs.‘

.Linkage 2 is a political overlay which is both vertical and horizontal,
i.e. an inter;system connective by-passing several hierarchical levels.: The
end~points of this linkage are somewhat ambigueaus. In the Maker Organiza-
~tion, the connection is made with members of Parliament, although it is im-
portant to note that the influence of such a connection is likely to in-

crease if the particular member is also a member of the majority party

and/or Cabinet. In the Addressee Organization, the channel cuts across

the boundaries of all three clientele nodes, illustrating that communica-
tions can emanate from individuals, regardless of residence, or groups.
The single most important of these groups, of course, is the political

party, followed by various interest groups who have the resources for ef-

to the political system, are:

1) votes

2) policy preferences aggregated by parties .

3)  policy preferences aggregated by interest groups

4) issue-specific c¢itizen group activities

5) influence buying
Brett W. Hawkins, Politics and Urban Policies (New York The Bobbs—Merrlll
Company, -Inc., 1971), pages 11-13.
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fective lobbying.17

>Flowing to the Maker Organization is inférmation regarding the con-
sistency of projects and activities with both the operational strategies
and non—oﬁerational goals of the goverﬁment. These non-operational goals

are mutually agreed wupon, if  not explicitly defined, through the el-

ection of legislative representatives and the tacit approval contained there-
‘in. Also moving in the same direction are specific problems, general eval-
uations and acknowledgements of activity. In these instances, political

parties can become as much a means of communication as direct letters or

mass media editorials.

Flowing back to the Addressee Organiéation are the responses to spec-
ific ﬁroblems.or questions, the "marketiné" of a government "image" through-
either the mass media or staff agencies such as Information Canada, and the .
financing of government aCtivifies through taxation.

By the overlay method, a summary of the entire set of relationships
in the Pre-Plan Network is presented in Figure 4.3.

Observations on Stage I. Before proceeding to -the specification

of the next Managément System Stage, a number of observations can be made

‘regarding ﬁhe Pre~Plan Network. Firstly, it is apparent tﬁat the major focﬁs
of the first stage is on bureaucratic detail and information channels in the
Maker Organiéation. This focus occurs because highly routiniéed and techni-
célly well established patterns of service delivery have developed there

over time. Alternatively, citizen groups or clientele "action" committees

tend to have short life spans consistent with, and in response to, current

topical issues. These groups, being issue-oriented, seem to have few areas

l7The role of political parties and interest group lobbying in policy
formulation in Canada is discussed in Dawson and Dawson, op. cit., pages
17-28. ' ’
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of mutual concern which lend themselves to hierarchical, problem-solving
organiéation. It is in fact somewhat illusory to term the Addressee
Organization in Stage I as anything but a relev;nt external enviromment for
* the Maker Organization.
Secondly, there appear to be only highly filtered and/or random link-
.ages between policy decision-makers and the recipients of their policy.
That is; client needs, interests and program reactions reach high level de-
cision-nodes in.one of three ways:
1. filtered up through the Maker Organization,
2. interpreted through the political process, or
3. expreésed directly by the mass media. ]
Each of these means encompasses’difficulties. The filtering process has an
ekceedingly long channel, wherein client interests must be perceived, inter-
preted and priorized at least four times before reaching the senior decision
level: Not only must they compete with other forms of upward moving infor-
mation for limited "message space', but their evaluative nature creates well
documented interferences on free upwarq flows.l

The political process also poses problems for the communication of

client messages. The most major of these is tﬁat macro election or poli-
tical party issues are often so complex or so numerous, that it is impossibie
to align an election vote with a specific issue. Similarly, written commun-—
ications, media editorials and pressure group presentations can be discounted
‘N—5§ decision-makers as being unreliable and unrepfesentative, especially if

the messages they carry are "unpleasant". The most direct means of commun-—

ication in the political process would seem to be through the "party faith-

18D. Katz and R. L. Kahn, The Social Psychology of Organizations (New

York: John Wiley and Soms, 1966), pages 245-247,
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fglﬁ, although such communication is likely to be ﬂighly biased and favour-
. able.’

Thirdly, the mnetwork in Stagé I shows a discussive channel, but no in-
stitutionél bargaining framework to enéure the consistency of Federal and
Provincial polities aﬁd programs in areas of mutual concern. The settle-
ment of jurisdictional disputes or the exposition of technical mechanisms
does not ensure that approacheslto a problem'qr services in a community will
be consistent when they are the responsibility of departments from both
leveis of government. Without such a framework, pelicy co~ordination and
activity integration between Federal and Proﬁincial departmgnts is'a matter
qf chance, and not design, except in thosé cases where the Federal and Pro-—
vinciél Finance Departmeg;s have explicigly sought inter—govefnmental pol-
icy‘consistency.

Fourthly, it is apparent fhat the Cabinet performs most control func-
tions, and all of the highest level ones, for the Maker Organization. Having
the responsibility for planning and foresight, organizational marketing and
fiﬁance (external homeostasis), policy co-ordination and. program evaluation
(internal homeostésis), and sheort-run program co—ordination19 can overload
the functioning of this node. The response. to such overload will at best
be the delegation of functions to other nodes, and at Worst.will-result in
performance errors, delays or task omissions.

It is in the context of the Stage I Management System Network that both

the Federal and Provincial governments perceived a need for a Comprehensive

9Since Cabinet Ministers fust sponsor all legislation which involves
spending or collecting tax revenues, and since there is an historical
principle of Cabinet solidarity, the assurance of consistency among pro-
grams is an individual and/or collective responsibility of the Cabinet
Ministers. -

20Katz and Kahn, op. cit., pages 231-235.
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Development Plah21 in the Interlake. Having cognizance of the limitations
of the system depicted above? and desiring acti&e citizen ﬁérticipation.in
the ‘implementation of policy, several structural changes were designed for
the implementation network. The next section‘deals with the network spec-
ified by the Plan, and the séction following it illustrates the operational

network which actually developed in the course of the Plan's implementation.
STAGE II: THE PLAN NETWORK OF MANAGEMENT SYSTEM RELATIONS

The creation of the Stage II network consists only of an imposition of

the Plan's designed relations on the specifications of Stage I. Therefore,

. some 6f the elements will perform the same roles as before. In such cases,

there is no need to provide anything more than a reference to their previous
explanation.

The ‘Maker Organization. This organization is still dichotomized

by the jurisdictionalﬂspecifiéations of the Canadian Constitution, so tha;
both federal and provincial govermment components exist. However, the De--
velopment Plan ties these two components.together at several levels of re-
sponsibility, creating the appearance of more -general integration and co-
hesion. For this reason, the two coﬁpqnents are not divided by their exter-
"nal environments in Figure 4.4, as they were in Stage I.
As an organizing principle for explaining the Makér Organization in
Stage 11, the analysis can proceed from nodes at the lowest levels of re-
“sponsibility (operational) to those at the highest level (non-operational).

The first new node is termed "General Counsellors" and consists of a group

lDepartment of Forestry and Rural Development, Interlake Area of Mani-

toba: Federal-Provincial Rural Development Agreement (Ottawa: Queen's Printer,
1968). Since this Agreement (or Plan) provides much of the basis for the
‘Stage II analysis, subsequent references to it have been integrated into the
text of the study, identifying page and/or section numbers of the source.
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6f generalists operating under the Administration's budget as one of the
development strategies (page 30). These counsellors have three functions
to perform in the Plan's implementation:
1. actively seek out residgnts to inform, orient and counsel: them
with respect to appropriate and available programs under the
Plan;
2. refer local citizens to the proﬁer availabie field specialists
employed by the Departments of Agriculture (pfovincial) and/or
Manpower (federal); and
3. follow the progress of those who have participated in a project
undef the Plan, to help ease théir transition‘into a new enyiron;
ment and to prevent their withdrawal into a former environment.
Simply, then, tﬁe counsellors aré to act as activating‘and'initiating
"middlemen' hetween enecifisc clients and programs offered under the Plan.
While the Field Agency nodes have not changed symbolically, they be-
come more specific and tangible under the Plan. The most prominent fed-
eral agencies in the Interlake, in terms of the Plan's implementgtion, are
the local Manpower offices. Similarly, the Provincial Agricultural Exten-
sion Offices are the most prominent agency of £hat government., While
other departments also have field agencies in the region, mbst projects and
activities under the Plan, regardless of their department of origin,'are

designed to be delivered through the two agencies cited above.

Several departments are involved in the Plan either because their nor-
mal functions fall withiﬁ one of the F.R.E.D. programs or because they.hgve
been delegated the implementation responéibility for a project. The fed-
eral departments involved are Forestry and Rural Development, Manpowér and

Immigration, Norther Affairs and Indian Affairs. Provincially, the Mani-
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toba Development Authority encompasses the Departments of Agricultufe,
Highways, Industry and bommerce, Tourism and Recreation and Youth and Ed-
ucation. Alsce involved in the Plan are the Departments of Mines and Re-
sources and Health and Social Services, although they are not members of
the M.D.A.. Most of the funds to éupport the Plan's programs come from
these departments' revenues, either through a special F.R.E.D. "vote" of_
' 22 |

as a component of a normal departmental 'vote."

The node referred to as "administration'" in an earlier section, is

" composed of two roles. Since these roles differ somewhat in both functional

responsibility and authority, they can be discussed separately. The Pro-

vincial Prograﬁ Administrator (sections 66 and 71, pages 46-48) is a civil
service appoipteé of the Minister of Agriculture. His role is a gentral
one in the implémentation of the'Plan, involving managerial, financial,
informational -and personnel functions. Specifically, the program admiﬁif
strator is responsible for the:
1. mahagement of day-to~day implementation of programs, projects and
activities, which includes Vprking directly with those Federal

agencies involved in the Plan;

2. co-ordination and integration of the activities of Provincial de-

partments and agencies involved in the Plan;

3. maintenance of a central financial authority over Provincial as-
pects of the Plan and the provision of a central control for
budgetary estimates and expenditures;

4, co-ordination and implementation of an information dissemindtion

2The responsibility and implementation linkages of the various Fed-
‘eral and Provincial Government Departments also indicate the financial re-
lationships of those departments, in the Joint Federal-Provincial Advisory
Board, to the Interlake F.R.E.D. programs, tnrough their budget
"yotes",, Interlake F.R.E.D. Plan 1970 Revisions (Draft "C'", an unpublished
discussion paper hereinafter referred to as "Revisions - Draft C"), Appen-
dix D.
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progrém, which under sections 5 and 72 makes Federal participa-
tion contingent upon citizens being informed about the Plan, its
objectives and its opportunities for them;

5. reporting of progress directly to the Minister of Agriculture;

and

é. hiring and managing.of a Plan management staff, information ser-
vice staff and supplies.
The sécond role in the Administration node is that of the Federal Pro-
gram Co—Or&inator (section 67B);va civil service appointee of the Minister

of Forestry and Rural Development. The co-ordinator performs three majbr

_functions:

1. the promotion of join; planning and operational co-operation be-
tween the Federal and'Provinéial Governments;

2. the assurance of Federal department and agency co-operation in
the implementation of the Plan, as well as the co-ordination of
their activities; and

3. the review, preparation and recommendations of all programs and

projects (done jointly with. the Administrator).

The next node in Figure 4.4 is fhg Federal-Provincial Joint Advisor&
" Board (section 67a). This Board consists of at least six senior public
servants from each government, with equal representation on both sides.
The Advisory Board meets twice yearly to:

1. evaluate the management of the Plan with respect to its object-

ives, performance and priorities;
2. re—-examine cbjectives and evaluate implementation progress; and
3. review budgets and recommend modifications of program and pro-

ject cost for each subsequent year.
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The Advisory Board then reports its findings to the Federal Minister of
Forestry and Rural Development and the Provincial Minister of Agriculture.

The Interlake Manpower Co-Ordinating Committee is a sub-committee of

- the Advisory Board, composed of Canada Manpower Representatives, the Pro-

vincial Administrator and representatives from the Manpower and Training

_Centre in the Interlake (page 31). This is a program-specific committee

whose only function is to advise the Advisory Board as to whether or not
Manpower programs meet the problems, needs and aspirations of local citizens.
The parallel structure of the Federal and Provincial components-of the

Maker Organization is demonstrated in the Minister mnode (page 47). The

Provincial Minister responsible for the Plan is from the Department of

Agriculture. His functions include assuring that the overall Plan is im-

plemented and that all program elements are integrated and co-ordinated at

 some unspecified, but désirable level. Similarly, the Minister of TForestry

and Rural Development is responsible for administration and implementation

at the Federal level. While the term "administration" is used with respect

“ to the responsibilities of each Minister, section 71 of the Plan makes clear

 the initiator's role portrayed by the Province, and its related responsibil-

liity for overall administration. Even though administrative costs are

shared jointly, the Federal government's role is essentially non-operational.
The roles of the highest level nodes are unchanged from those specified

in Stage I. Therefore, once annual F.R.E.D. program and expenditure recom-—

‘mendations have been approved at the Ministerial level, they are still sub-

ject to scrutiny and potential revision by senior policy and financial co-
ordination units such as the M.D.A., Treasury Board or Cabinet.
Linkages for Stage II have been numbered in a manner similar to those

of Stage I. The only difference is that under the Plan the Maker Organiza-
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tion becomes more complicated. Linkage 1 still indicates the Federal~Pro— 
vincial Cabinet and administrative'interfaces'referred to in the Pre-Plan
Network.

Linkages 2 and 3 are both operatiénal_ones, i.e. they are related di-
rectly to government delivery of goods and serviceé. Flowing to field a-
gencies along channel 2 are directions regarding project and activity re- i
sponsibilities, as well as the finances related to them. As in Stage I,
the information flowing back .to departments invoives the perception of.new
Qlieﬁt demands, the interpretafion of their needs and suggestions regarding

necessary tactical revisions in project implementation. 'Linkage 3 carries

general information regarding projects ané activities being implemented
under the Plan, as well as requirements fér client participatioﬁ programs,
to the General Counsellors. Flowing back to the Field Agencies are candi-
date referrals for -specific prﬁgrams, although the broken line indicates
that the counsellors have no "formal' power to make such recommendations.
Since Field Agencies also have direct contact with individual clients, the
fléw of information regarding client needs and demands is limited along

channel 3.

Linkage 4 is on the vertical command axis. Flowing up to the Admini-
stration are requests for funds in the form of expenditure estimates on a
departmentél basis. Accompanying the requests for finances are evaluations
of the adequacy‘of activities and projects as well as recommendations for

necessary changes in the implementation programs. Finally, client needs,

demands and interests are re-interpreted and .related to the Plan's programs
as part of the upward moving communication.
A number of types of messages move down to the departments from the

Administration, Firstly, responsibility for the implementation of programs

sy
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related to normal departmental functions is delegated downwards, accompanied
by the necessary funds. Secondly, messages estéblishing priorities botﬁ
among programs and their sequences of implementation are transmitted down-
wards. Thirdly, the role of a particular department in the optimization

of strategies which transcend (departmental) pfogram goal achievement is
specified.

Linkage 5 merely indicates a flow of funds from the Administration to
the General Counsellors. It is represented byka broken line because the
General Coﬁnsellors are actually.staff sub-ordinates of the Administration.

Messages moving upwards along linkage 6 are primarily related to pro-

.grams'and their p?iorities. That is, information regarding the degree of
success in thg implementation of operaticnal programs, the adequacy of these
programs with.respect to clientgle needé, and gequests for changes in pro-
gram priorities through the re~allocation of funds between them, all flow
upwards to the Joint Advisory Board. Accompanying these messages are chgrs
which relate to finance, such as budget estimates and audits.

Messages flowing downwards through channel 6 indicate alteratioms in

either the general objectives or strategies of the Plan. Information re-

garding changes in program fund allocations is also transmitted along this
connective. Finally, directions regarding changes necessary in the per-
formance of the implementation process in achieving the Plan's objectives
are given to thg_Administration.

Linkage 7 connects the Joint Advisory Board wigh the two Ministers re-
sponsible for the Plan. Moving upwards along this channel is ipformation
regarding modifications in strategies and/or programs which are necessary
to more efficiently and effectively achieve the broad objectives of develop-

ment., Other messages include budget estimates, recommendations for the re-



allocation of funds and evaluations of the Plan's management. Most messages
moving downwards are responsive. Tha; is, unless there are major changés in
policy guidelines or objectives, this channel carries directions regarding
the delegation of administrative and financial responsibilities for the im-—
plementation of the Plan's strdtegies. Implicit in sﬁch directions will be
an aséurance of high lgvel poiicy co-ordination, that emanates from the
Cabinet.

Channels 8' and 8" are located outside of.the vertical command axis,
although tﬁeir flows are verticéi. In each case, the broken line indicates
that the responsibility for the appointment of the Provincial Administrator

_.gnd Federal Co-Ofdinator rests with the respective government Ministers.,
More'importan;, perhaps, is the_channel 3', which also moves upward, carry-
ing reports to the Minister of Agriculture regarding:

1. the progress of the implementation of programs, proijects, and

activities (including the information dissemination program);

2. the co-ordination and integration of department and agency acti--

vities; and

3. financial needs.

It can be noted that no such reciproéal relation is specified between the
' Federal Program Co-Ordinator and the Minister of Forestry and Rural Develop-
ment.

Linkage 9”indicates a relation similar to that between any Minister

" “and a financial co-ordinating unit. Flowing upwards along this channel are
requests and justifications for funds in the form of expenditure estimates,
and flowing downwards are funds and the parameters within which they are to
be expended. Finally, linkage 10 is unaltered from that which was speci-

fied for Stage I.
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The Addressee.Organization. As a matter of simplification, the
Non~Interlake Clientele (Xi)‘component of the Addressee Organizatioh is‘not
shown in Figure 4.5. Although the Plan makes no specific reference to this
group, it should be remembered that the same relationships, both within
this component and between it and the Maker Orgénization, that were described
in Stége I still hold. Similérly, neither the Interlake Clientele (Yi) nor
the local "action" groups (Zi) have shown anyvmarked change in either their
compositioﬁ or relational inter-actioms.

There are, however, some new nodes which emerge as a result of the -
Plan's stipuléted threat that the Federal Government can withdraw its sﬁp—

. port unless the Province establishes local advisory boards to provide for
the active participation of local citizens in the Plan's implementation
(section 5). .Towards this end, the Interlake is divided into twelve geo-
graphically defined "areas" a_nd' each area is intended to have a development
board whose aim it is to provide "...a measure of popular participaticn in
implementation."23 "Since there are twelve areas in the region, this node
is symbolized as Area Development Boarde-(A.D.B.e) where e = 1, 2 ... 12,

The Plan does not specify the composition of these boards, beyond an

area citizenship requirement. It is perhaps misleading to suggest that the
Area Development Boards were a creation of the Plan, since similar informal
bodies in fact existed to advise the Provincial Administrator during the

drafting of the Plan.24 The Plan merely formalizes the existence of the

Boards and designates to them the following functions:

1. determine local needs and define interests around which

community activity can be organized; and

3Ibid s page 3.

4Interview No. 5, Section 9, b. Department of Agriculture, Guide-
lines for Development: The Interlake Region of Manitoba (Draft Copy, 1966),
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2. help adﬁinistér community affairs programs (page 33).

A second node in the Addressee Oyganization, which is established by
the Plan, is the Program Advisory Board (section 73). This Board is com-
posed of both Interlake residents and Area Development Board representatives,
although its specific membership is not detailed. The Erovince is required
to coﬁsult with the Program Aaviséry Board on matters related to program
and project design and implementation. Within a context of implicit Pro-
vincial government membership on the AdvisoryxBoard, the Board's functious
are:

1. to énsure that programs are consistent with community needs and

Values‘(page 48);

2. to assess the effects of programs and projects on the region's

development (section 73); and '

3. to make recommendations on all aspects of the Plan (page 48).

The linkages which accompany the nodes creatéd by the Plan, in the Ad—
dressee Organization, are far less specific than those in Stage I or the
Stage II Maker Organization. Linkage 1 indicates that local citizens,
whether grouped by activities or not, are intended to be members of the
Area Development Board. Howe%er, the means by which representatives are

" selected is not specified, and so a broken line is used to indicate the up=
ward directed portion of the channel. It can only be presumed that local
citizen representatives, whoever they are, will take with them to the Board

information regarding individual and/or group clieng needs, interests, and
demands.

The downward flows from the Area Development Board are almost as un-

certain as the upward ones, except that programs involving joint citizen-

pages 63-64.
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government administration can be delivered through‘linkage 1.

Linkage 2 is a uni-directional connectivé having two sources and one
end-point. The channel between the Area Boards and the Program Advisory
Board is éolid because there is a formélized representative connection be-
tween these two bodieé, such that the Area Boards' chairmen are members of
the Advisory Board. Although local citizens are also intended to be mem-
bers of the Advisory Board, no‘épecific representation formula exists for
them. Hence;‘that portion of the channel is symbolized by a broken line{

.Flowing Qﬁwards along this channel is inférmation régarding the values
and needs of the various areas and clients. 'In relation‘toAthesé ﬁeeds and

values are reactions to and evaluations of the Plan's programs and projects.

- Finally, on the basis of perceived needs and values, messages are also to

contain the development priorities of local citizens and the interests

. s : N e 25
around which program activities can be potentiallvy organized.

The Plan Network. Figure 4.6 illustrates the entire Plan network

and adds only inter-organizational connectives to the previous Stage II dia-
grams. Linkage 1, being solid in the direction of the Addressee Organiza-

tion, illustrates the "reaéhing out" of the General Counsellors to inform

citizens of both government programs, which are available to solve parti-

cular client needs, and the way in which clients can participate in them.
This linkage also carries general adjustment assistance to prégram partici-
pénts who are adapting to new life-styles and enviromments. Fihally, this
channel carries meésages disseminating information of a general nature re-
garding the Plan's programs and their availability, with respect to all
Interlake Clients.

Flowing back te the general counsellorsvaloﬁg linkage 1 is information

5Interview No. 5, Section 9, b - c.
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about the problems, needs and aspirations of Interlakers and their familiesf
Linkage 2 is uni-directional, carrying messages from the Administration

to the Interlake Clientele. The information flowing through this channel is

directly related to the Plan's dissemination program. Basically, the pro-

gram involves informing Interlake citizens about the Plan, its objectives,

-and the opportunitiés provided for its clientele.

Linkage 3 is a higher level infer—organizational connective,vcarrying
messages for the Program Advisory Board which attempt not only to identify
available government programs and projects, but alsé attempt to illustrate
their consistency within a general policy framework. The Advisory Board
responds to the Minister with information.about the congfuency of both im-
plemented programs and their objectives with the perceived needs and values

of Interlake Gitizers. This information is implicitly contained in general

ents of the Plsn {from z cirizen perspective); recommendations for
changes in the.Plan or its programs and statements of interests around
which citizens can be organized.

Linkage 4 is the same as the political overlay mentioned in Stage I.
It is important to remember, however, that while some messages flowing in
this channel will involve direct communicétion‘between an Interlake citizen
or group and a legislator, many will be mixed with Non—Interlake messages
emanating from the client node which has beeﬁ omitted. This channel, when

active, provides lesiglators with a direct and independent source of infor-

mation on operational and non-operational client goals.

Observations on Stage II. This section can best be organized on
the basis of two considerations:
1. What changes does the Plan design produce in the network as it

was specified in Stage I?
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2. How significant are the changes the Plan.creates?

This Plan Network is different in many wéys from that of the Pre-Plan
Stage. Firstly, the Maker Organiéation has been lengthened, and its ex-—
tended structure includes institutionai bargaining devices to -ensure that

the strategies and objectives of Federal and Provincial Govermments, as

represented by the actions of departments involved in the Plan, are con-
sistent. These devices are the Federal-Provincial Joint Advisory Board and

the Dual Administration,. respectively.

. Two apparent weaknesses still exist in this matter. One is that the

consistency of the Federal and Provincial Go§ernments' broad objéctives is
still not guaranteed institutionally, i.e. the Cabinet interface still re-
preseﬁts oniy a discussive channel. - Thié problem is offset somewhat by the'
iong-term commitment of these govermments, in the Agreement itself, to a
single get of hvead ohiectives. .

The second weakness is that the new bargaining and decision nodes as-
sure strategy and program consistency only for those departments involved

directly in the Plan. It has already been mentioned that Figure 4.4, the

Stage II Maker Organization, is a simplification to the extent that depart-

ments, whose activities fall beyond the Plan's strategies, are not shown.
Figure 4.7 illustrates the extent of this simplification only in terms of
the number of federal departments which, having either a deveiopment or non-
dévelopment orientation, might have programs affecting the Interlake. Per-

‘“ﬁaps a better indicator of the extent of the simplification of Figure 4.4 is

a statement of the direct employment and expenditure impacts of F.R.E.D. and
non-F.R.E.D.-related departments in the Interlake Area. In 1968-69, F.R.E.D.
expenditures were approximately $5 million,.creating direct full-time em-

vployment for 40 people. Local government expeﬁ&itures were $4.7 million,
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creating 191 full-time jobs; provincial expenditures totalled $15.5 million,
creating 2,191 jobs; and federal expenditures equalled $21.4 million, c?eat—
ing 1,575 jobs. Thus, F.R.E.D. expenditures aécounted for approximately
$5 million of $46 million or 97 of all government expenditures in the In-
terlake Area, and 40 of 4,000, or 1% of all full-time government employ-
ment éreated by expenditures in the Interlake Area.26

In order to co-ordinate and integrate the activities of all of these
departments, the Maker Organization still must rely on the Cabinet . and
Treasury Board. The ineffectiveness of such a reliance was referred to in
the observations on Stage I. In addition to those comments, it must gléo
. be remembered that, while F.R.E.D.-Interlake related departments will be
optiﬁizing on the basis of an integrated Plan, other departments oOperate
on an individﬁal basis. Contradictory program decisions might be antici-
pated under suck 2 network design. e.g, the Department of National Nafanca'ls
decision to close the Gimli Air Base. Even Figure 4.7 understates the sit-
uation since it does not include the parallel structure of the provinciai
government.

A second alteration that the Plan iﬁtroduces into the Management'Net—
work is the design of functional resﬁonsibilities-for nodes in the Addreésee
-Organization.' This design is in response to the lack of cohesion exhibited
Aby this organization in Stage I. Unfortunately, the relations, represent-

ativeness and even responsibilities mentioned for Addressee nodes in the

‘Plan lack any apparent specificity and certainty. This ambiguity of de--

26F.R.E.D. expenditures include items such as wages paid to personnel
in Winnipeg. Provincial expenditures include Education which includes
F.R.E.D. operating grant 100% provincial of $1.5 million. Federal expend-
itures are mainly wage payments. See "Government Expenditures and Employ-
ment Interlake Rural Development Area', Framingham, MacMillan and Sandell,
op. cit., pages 75-76. ‘ ' '
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sign exists in spite of the existence of informal contact and pre-Plan

behaviour, after which the Plan's proposals are drafted. Moreover, the

"complexity gap between bureaucratic and citizen organization has widened,

rather than diminished, between Stages I and II, i.e. the Addressee Organi-
zation has become weaker vis-a-vis the Maker Organization in terms of the
numbef of counterveilipg institutional bargaining structures.

The Plan Network also reveals a change in the attitude of the Maker
Organizatién members with respect to inter-organization relations. . At the
operationai level, the new attifﬁde entails altering the govermment's role

to that of an "initiating-deliverer", rather than a "clearing-house admin-

. istrator" of programs. This is accomplished primarily through the functions

of the General Counsellors. Thg government alsoc attempts to increase the
informational‘input of local clients into the ﬁaker Organization through
this node. At a non-operational level, the Program Advisory Board provides
a mechanism for increasing the amount of feedback from the Addressee Or-—
ganization, regarding the congruence of citizen needs and govermment policy.
A fourth alteration which can be observed in the Management Network
relates to the functions and capacity of nodes, especially in the Maker

Organization. For example, it can be suggested that the Interlake Manpower

Management Committee is either an insufficient or dysfunctional unit. It

is insufficient to the extent that only one of the Plan's programs had been

selected for specific evaluation, in terms of its criteria of satisfying

‘both citizen needs and departmental feasibility. Alternatively, it is

dysfunctional because such decisions must be made in a node having respon-

sibility for external balance, so that both types of informational input

are flowing directly into the decision process, i.e. at the "Minister' level.

Finally, it is interesting to note the very central and influential




108

position of the Administration, and espécially the.Program Administrator,

in the Management Network. The individual poftraying this role has integral
control in the programming of the‘Maker Organization, as well as a position
in the node respomnsible for internal homeostasis. Moreover, he has direct
linkages which criss-cross both the horizontal and vertical control axes qf
the entire neﬁwork, extending as high as system 4 (external homeostasis) of

the Maker Organization.
.STAGE III: THE IMPLEMENTATION NETWORK OF MANAGEMENT SYSTEM RELATIONS

The system to be analyzed in Stage III is not in a@ equilibfium‘state, i.e.
in year 4 qf'fhe Plan some charaeteristiqs Qf roles and relationstare unstable.
In oraer to denote any eyolutionary trends, the description of the two orgaﬁiza—
fioﬁs and their dynamic inter-actions will include expressions of "tendency".

Cinre thn Ctana TTT awvgtem onngi
clnce thg otage L. gyslen 20onsd

gte of the dmponirion of hehavioural pat-
terns on the Stage II network, any elements which have undergone no changes
in characteristics from their previous descriptions will be identified by .a.

reference to those descriptions.

The Maker Organization. Since government activity tends to be

highly routinized, the Maker Organization, as depicted in Figure 4.8, is
the more stable organizatiop in the Stage III system. Stability, however,
- refers only to the behaviqural roles which are portrayed in SfagelIII, and
ﬁqt to the relationship between the current organizational state and that
-thch exists under the Plan's design in Stage II.

At the opefational or program delivery level, there-are still General
Coqnsellor, Field Agenpy and Departméntal nodes. The only real change in
these nodes is that the General Counsellors.can}be specifically identified

by two distinct working groups:
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1. A line staff of five persons under the Department of Health and
Sogial Development, whose functions are to counsel, guide and
assist Indians and Metié in achieving alternative vocational
activities and in adapting to new social environments; and

2. A line staff of fourteen persons under the Department‘of Agri-
culture whose functiop it is to counsel and assist primary in-
dustry workers (farmers, fishermen) on technical matters, aiter;
native educational and/or occ;pational opportunities, and social
adjustment necessitated by resource fationalizé;ion programs.

From this description of General Counsellors, it is appafent tha£ this node
is not highly‘differentiated from departmental field agencies, either in
termsAof composition or ¢perational functions.

Two new bodies emerge in System III between the operational level and

thaos whdnk 2o vamm~amaothls Fooe Jomtnmgecd amemdaes rhir Adedemt pba it arn Mmpronant
SO VRS LD YEIPITILoLT LTT ZRVEETaOL JOTIUICL, Lol NCEITLDTIZUICN. (SR ORI,

is a committee of field operating personnel which evolved from informal
meetings among field agents from the Provincial Departments of Education,
Mines and Natural Resources, Agriculture.and Health and Social Development,
and the Federal Départments of Manpower and Indian Affairs.28 The members
of HURDAC are committed to attempt to better serve their mutual Interlake
clients by avoiding agency competition through operational co-operation and
the informal co-ordination of activities. It is important to emphasize
that HURDAC's functions deal exclusively with operational}implementation.

That is, it has no members from, and/brhinfluence at, the planning levels

of programs, strategies or objectives.

The second low-level integration node is called the Manpower Corps

. 2 . . . - ;
Directorate. ? This group is composed of senior administrators and offi-

7Interview No. 6, Section 1, a - b. 28Interview'No. 6, Section 3.

9Interview No. 6, Section 7.
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cials from the departments identified under HURDAC.above, as well as re-
presentatives from the Administration. Similér to HURDAC, the Directorate
evolved from informal inter-—actions among officials either centrally or
peripherally responsible for aspécts‘of the Manpower Program under the
Plan. The Directorate addresses itself only to problems associated with
tﬁe Manpower Corps Program, which is a program to provide a mixture of ex?
perience and training for high risk, but employable, individuals iﬁ the
region.

‘The Manpower Corps Directorate has two spécific funé;ions. The first
of these is to integrate the objectives and ﬁrogram activipies of all de-
partments with resfect to the Manpower Corps Program. The list of depart-
mentslincludes those which migbt potentiélly become involved Qith the pro-
graﬁ, as well as those actually involved in it. The second function of
the Direcrteorate is to make decisions regurding all frnpoeals and agreemente
under the Corps Pfogram;

The next nqde in the hierarchy is the Administration, which shows no
apéarent difference from its Plan desigﬁ. However, two important changes
in the compositioﬁ of the provincial component have occurred., Firstly, the
Provincial Administrator's staff has been specified and its seven members,
in addition to the Program Administrator, include five permanent employees
and two term employees.30 |

Secondly, the Program Administrator has been selected from the staff

meaf the Planning and Priorities-Committeg of Cabinet Secretariat. While

holding such a dual position has the advantage of increasing the level of

30The permanent positions include an economist, resources programmer,
manpower programmer, administrative officer and information officer. The .
term positions include an analyst and computer analyst-programmer. Hickling-
Johnston Management Consultants, Interlake Management Study (an unpublished
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the command hierarchy which can patentially be influenced by the Admini-
strator, it also has a disadvantage. The disadvantage is that as a memger
of a Cabinet Secretariat the Administrator has an increased number of per-
sonal functions and responsibilities. This results in a necessary delega-

tion of Interlake responsibilities to a sub-ordinate whose formal position

limits his discretionary power, so that the Administration's activities
. . .. 31
tend to become less innovative and more routinized.
There are two changes in the Joint Provincial-Federal Advisory Board;

one is structural and the other attitudinal. Structurally, the Interlake

Manpower Co-Ordinating Committee was dissolved after a few meetings because

it was not perceived to be performing a purposeful function.32 Attitudin-
ally; provincial members of the Board have altered their problem perception
from a unified approach to one which emphasizes thé opinions of individual
departmants Alen, a clear distinerion ig evwident hetween the perspectives
of Federal and‘Provincial Board members on the entire issue of approaches
to regional development.
In performing ité programming function of developing and selecting a

structure of programs and a set of activities to achieve the Plan's goals,

the Joint Advisory Board must overcoﬁe.serious conflict situations. The
most prominent among these are attempts to match both the available funds
'and diverse objectives of each of the departments, Federal and Provincial,
which are in§olved in the Plan; and then have a cen;ral planning unit (the
“wAdministration) create a package of programs which satisfies some minimum

acceptance level for each department. The problem is magnified By the

facts that:

consultant's report, Qctober, 1969), page 80.
lInterview No. 6, Section 8. 32Interview No. 6, Section 2.

3Interview No. 5, Section 1, a - b.



1. the central pianning agéncy has few resources for independent
sponsorship of programs and so must rély on departmental co-op-
eration and'support;' .

2. the central planning agency is provincially dominated, and so
has limited influence over federal deparpments;

3. the provincial component of the planning agency has less finan-
cial power and departmental control under its current Cabinet
committee affiliation than when it was a part of a central de-

velopment agency; and

4. the minimum thresholds for program acceptance often change and
are inter-related among departments.

‘The next senior node involves the Ministers responsible for the Plan.

?rovincially, there has been - no change in this role from its Plan design.

Federally, however, a new department wss created in 1969 to ensure the

wide, national dispersal of Canadian economic growth, especially in those

regions where the level of employment opportunities or natural resources

were low.34 This department is called Regional Economic Expansion (D.R.E.E.),

and its Minister assumes the responsibility for the F.R.E.D. Plan from the

Minister of Forestry and Rural Develobment.

" While one might expect an increased focus on the Interlake from a
Minister whose department's exclusive function is regional development,
this is not the case. The major reason that no noticeable change occurs

in terms of the Interlake, when the Plan is moved into a new Federal De-

partment, is that F.R.E.D. is a eomponent of A.R.D.A. which is only one

of three development programs under D.R.E.E. Moreover, A.R.ﬁ.A. is a pro-

4Dawson and Dawson, op. cit., page 84. Also, the department's oper-
ations were described to the Standing Committee on Regional Development
(Spring Session, 1971) by the departments Minister, The Honourable Jean
Marchand, as follows: ‘
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gram with a specific "Provincial initiative—Federai reactive" role design.35

A number of structural changes occur at ghe gsenior policy level between
the Stage Il and Stage III Maker drganizations, some of which have already
been attended to. One such provinéial.change is the removal of the Mani-
toba Development Authofity and its replacement by two committees of Cabinet:

1. planning and priorities (P.P.C.C.), and

2. management .
The Management Committee of Cabinet is primarily a financial control group,
a resbonsibility previously imputed to the Minister of Finance, and still
somewhat implicit in that office.36 |

The Planning and Priorities Committee of Cabinet has an expanded pol-
icy, But diminished financial role as comfared to its predeceésor, the
Manifoba Development Authority, The P.P.C.C.'s basic function, planning,
invelves providing cujidance on.the priovity of programs. and establishing
general governﬁent policy objectives.37 In addition, this committee at-
tempts to co-ordinate and integrate the programs of various departments in
order to ensure a consistency in proviﬁcial objectives and activities. To
balance and co—of&inate program planning, the Cabinet committee is supported
by a civil service staff. The P.P.C.C.'s support staff is composed of two
secretariats, Planning and Continuing Programs, the latter of which is re-

-sponsible for ‘the implementation of the Interlake Plan.

"I think the danger, Mr. Chairman, is to mistake D.R.E.E,
for an economic planning department which it is not. The
purpose of the department is to try to work on regional
disparities and not to take care of the general economy
of the Nation." . N

35Helen Buckley and Eva Tihanyi, Canadian Policies for Rural Adjust-
ment: A Study of the Economic Impact of A.R.D.A., F.R.E.D. P.F.R.A., M.M.R.A.

(Ottawa: Queen's Printer, 1967), page 10.
6Dawson and Dawson, op. cit., page 122,

7Revisions - Draft "C", op. cit., page 53.
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Federally, a struc;ural change similar to that in the Province has

occurred, although the-Treasury Board still maintain its responsibility

for financial co-ordination and control. The nodular‘addition is the Prime
Minister's Office, which is "new" only in the sense of increases in its
staff, role and policy influence.38 The office is composed of three 're-
-gional desks", one of which serves Western Canada. These desks are oper-
vated byAa staff which is directly responsible to the Prime Minister, and
they are used to provide him with information on Canadian regional needs.
Generally, the Office functions as a troubleshooting, public relat}ons, and
information resource unit on all important'matters of government'pqlicy.
The basis of‘influence for this single-minded group of persons derives di—i

rectly from the trust placed in its decisions by the current Prime Minister,

and indirectly from his tremendous personal and positional power in Cabinet

o M I B e 39
QLl Leo puLil]; el .

The most senior control nodes in Figure 4.8 have not altered in func-
tion or jurisdictional responsibility from that depicted in Stage I1. Al-
though it is not shown here, one structural change does occur in the Feder-

al Cabinet node. This change involves the formation of an informal "inner

cabinet", whose opinion on policy matters is believed to bear more import

with the current Prime Minister than the opinions of other Cabinet Ministers.
It is mentioned here only because the current Minister of D.R.E.E. is also a

member of this inner cabinet, which establishes a potentially important and

38For an historical analysis of the Prime Minister's Office and its
more recent changes in both composition and role, see Walter Stewart, "The
Thirty Men Trudeau Trusts", Maclean's: Canada's National Magazine, Vol. 82,
No. 10, October 1969, pages 36-48.

39"...better to have the ears of half a dozen of the Prime Minister's
aids, than the mouths of half of his cabinet'", ibid., page 43.

4OIbid., pages 46-48.
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influential link for all policy matters related to Interlake development.
It is extremely diffiéult, however, to assess or even spegulate on the sig-
nificance of this relationship, especially givén‘the minor importance al-

- ready attached to the Interlake Plan in the D.R.E.E. Minister's functions.

Having considered the nodes in the Stage III Maker Organization, it
_ is now possible to analyze the connectives between them. There are two

connectives which remain unchanged, both in terms of their end-points and
the messages flowing between them, from their description in Stage 1I.

These are: linkage 1, the Federal-Provincial Cabinet and departmental inter-

faces; and linkage 7, the vertical exchange of program recommendations and
.directions betﬁeen the Joint Advisory Board and the two F.R.E.ﬁ. Miﬁigters;
. VMost other éhannels invol%e some limited changes. For example, link~

ége 2 still illﬁstrates‘the horizontal exchange of operational information

and procedural direction between field agencies and departments. However,

the existeﬁce of HURDAC implies that information emanating from any single

field agency is more likely to contain recommendations consistent with the

current or future activities of other}field agencies, than in Stage II.

Similarly, directions related to Manpower Programs coming from departments

are more likely to be co~-ordinated among departments, due to the integrat-
ive control of the Manpower Corps Directorate.
Linkage 3 indicates no change in the relationship between General

Counsellors and Provincial Field Agencies from that depicted in the Plan,

although the difficulty in differentiating between the two end-point nodes
has already been mentionéd. The_parallél linkage, 3, involving the Coun-
sellors and Federal Agencies, however, has changed. This linkage is now

uni-directional with the broken line ihdicating that the Counsellors have

no positional authority, and little behavioural power, to influence the
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éctivities of the Federal Agencies.41 In fact, the only real communication
between these nodes is through the integrating node, HURDAC.

Linkage 4 carries information, regarding operationally feasible means
-of expediting programs, up to the.Adﬁinistration. Again, some of this in- .
: formation will be less diverse than would be anticipated in the Plam, due
to the idea integration activities of HURDAC and the Manpower Corps Direct-
orate, In addition to programming‘directions, a new type of message flows
downward. These messages are in the form of brochures and general news-
letters which are sent from the Administration to all provincial departments,
whether these departments are involved in the Plan's implementation or not.
The purpose of-such communication is to keep Provincial departments informéd
about the various activities occurring in the region, as well as to create

-

and maintain a general awareness of the Interlake among them.

Tinkage™5 is =2 naw channel on the vertical command axis. Moving down-
‘wards along tHis channel, through the formal participation of the Admini-
stration) is information regarding the available and feasible range of act-
ivities for Manpower Corps programs under the Plan. Moving back upwards
are both agreements and directions regardiné these programs.

Linkage 6 connecting the Administration aﬁd Advisory Board, carries
essentially the same messages as it is designed to under the flan. The
only significant change is the upward flow of 'seed" money, which is used
by the Administration to encourage increased or mew participation in the
~iilan, by departments.}42 Bagically, the Administration's approach is to offer
a fixed amount of funds, either as an initial payment or on'axCOSt—share.

basis, to a department, in order to convince it to sponsor a program OY

project in the Interlake. Since not all of the departments approached are

lInterview No. 1, Section 1, C. 4ZInterview No. 2, Section 6.
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involved in the Plan, seed money also flows downwagds through linkage 4.
‘For example, the addition of a Parks Conétruction Project, from the
Recreation Program, to the Manpowér program, resulted in the creation of
a Maﬁpower Corps project.43 This illuétrates the use of the "seed" money
device, since the Depaftment of Tourism increased its total expenditures
in the Interlake. More significantly, however, is that this example also
demonstrates the ability of the Provincial ‘Administrators to use seed money
to continue to add projects to their initial program recommendations, until
theseirecommendations gain political acceptability. Thus;_the Administra-
tion's roles in program decisions extends be&ond that of a_simplé advisory
body.

The oniy change in either linkages 8' or 8", from their Pian specifi-
cétién, relates to the appointment of the Federal Co-Ordinator. ﬁhile this
appointment is the‘reSponsibiliéy of the Minister'df Regicngl Exponcion, it
is apparent that the Minister merely ratified a selection made by the Pro-
vincial Administrator.44 The result is that the current Federal Co-Ordin-
atof is sympathetic to both the needs of the Interlake and the operational
and program approaéhes of the Provincial Administrator. It can also be
mentioned, in relation to linkage 8", that no apparent pattern of upward
exchange is evident between the Co-Ordinators and Federal Minister; a situ-
ation implicit in the Plan's design.

Linkage 9 contains only one significant change in its communication

process, and this change occurs-at the provincial level. Since the Planning
and Priorities Committee of Cabinet is concerned with more general issues of
policy than was the Manitoba Development Authority, the messages between it

and the Minister relate to a broader co-ordination framework than develop-

43Loc., cit. 44Interview No. 5, Section 6, a.
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ment, i.e. provincial government ﬁriorities. This expanded perspective in
the Provincial component now more closely paraliels the linkage 9 exchaﬁges
in the Federal component.

Linkage 10 indicates the membership of the Provincial Administrator
and his staff in the Continuing Programs Secretariat. The connective is
Shown‘in Figure 4.8 not becauée of the occurrence of joint membership, but
because the Administration initially formed the entire staff of both Secre-
. tariats. The potential policy influence of the Interlake Administration
group through its direct informéﬁional inputs to Cabinet is obvious.

Over time, the composition of the Planning and Priorities Secretariat

_ghangéd in two significant ways. Firstly, the Secretariat was divided into
the ﬁwo<components identified above, and an entirely new staff was hired.

for the Planning unit. While igternal.conflicés between the two Secretar-
iats prevent speculation regarding their relative influence in policy mat-—
ters, it is apparent that the Administration's power is decreased by the
~creation of a second Secretariét. Secondly, an increase in the areas of pro-
gram responsibility for the Continuing Programs Secretariat also reduces the

importance of Interlake Plan messages both to and from the Administration.4

ALinkage 11 is a staff connection'between the Planning and Prioritieé Com-
fmittee of Cabinet and its Secretariat. Messages to the Secretariat contain
directions for problem~specific research, with the objective of identifying
action and policy alternatives available to the government in the resolu-

tion of these problems. Flowing back to the Cabinet Committee are the re-

sults of research investigations, including their implications. Although
linkage 11 appears to be horizontal, the informational control regarding

available policy alternatives, which resides with the Secretariats, might

5 . .
Interview No. 6, Section 8.



120

ﬁarrant their placement on the vertical command axis.
Linkage 12, the final one to be considered in this description of the

“"Maker Organization, shows little significant change between Stage II and
III. One alteration which has occurred is that upward flowing messages have
ﬁore importance attributed to them by their Cabinet receivers. This situ-
.ation occurs as a result of an increase in the delegation of the responsi-
bility for problem analysis and policy formulatién from the Cabinet.to its
Committees and staff. Such delegation is believed to result in more reli-
able policy information being received by those respomnsible for making pol-
icy decisions.

The Addressee Organization., Figure 4.9, which overlays the Stage

IIT Addressee Organization on that Stage's Maker Organization, illustrates
few changes between-the former and its Stage II depiction of Figure 4.5.

The most significant difference hetween the organization in thege two etra

oee
-is that the composition of both nodes and relationé can be more clearly and
specific;lly described in the laﬁer stage., This is eépecially true in the
case of the nodes>which are created under the Plan, since‘the Interlake Cli-
~entele (Yi) and the active groups in the region (Z;) are essentially the
same. Tﬁerefore, the focus of nodular deécripﬁion is on the Area and Re-
gional Development Boards. |

The Area Development Boards informally existed three or four yeérs
prior to the specification of the Development Plan. Initially, their func-
“tion was to establish implementation and development priorities, review the
Plan, and recommend revisions in it to civil servants from the Deﬁartment.
of Agriculture.47 Thege civil servants eventually formed the staff of the

Provincial Administration for the Plan's implementation. From the twelve

46Wa1ter Stewart, op. cit., page 36. 47Interview No. 3, Section 3, a.
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Boards formalized under the Plan, two were amalgamated and one was disbandéd,
leaving ten in Stage III, i.e. A.lj.B.e where e = 1, 2 ... 10.

It is apparent from the Stage II description of these Boards that their
composition and functions are not cleafly or férmally specified. In fact,
the Boards are designed to be highly adaptive to local conditions, being
.unified by only a very general gnd flexible common constitution imfosed on
them by the Administration. Thus, both the composition and activities of
each Board‘are determined by Area residents.

-In spite of a potential for diversity in the structﬁ:es and fupctidns
of the Developmeqt Boards, several clearly identifiable patterns émerge.
Firstly, the range of active members on each Board is ten to twentf—foUr,
with é central tendency of fourteen to sixteen. The use of rénges of course
is nécessitated by both the lack of precision in interviewee responses and

R I TR D o N > . Y

: ki 4 s vk
the fluctuatione which oceur in il Cm lhe Ioaras.

A4 s +
e = ingivi <

icipe

However, these figures do provide some indication of the size of group under

consideration.

Secondly, there are three distinct processes by which Area Development

Board membership is attained:

1. the current Board»appoints‘new members (2);

2, the Area's residents attend an annual general meeting at which
egch'resident is allowed to nominate and elect new members (5);
and

3. the locai elected govermments, such as town and municipal coun-
cils, appoint new members (2).

The figures in brackets represent the number of Boards employing a particu-—

lar selection process.48 It is apparent that a form of "popular democracy",

48The total for the bracketed figures (9) does not équal the number of
ADB's in the Interlake (10) because some of the ADB's use a mixture of the
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brocess 2, is the most frequent and accepﬁable in the region.
Secondly, the interviewees unanimously agreed that it is eithef a

"civic-minded", “community interest" type of iﬁdividual or a pérson who

‘has a major vested interest in a particular F.R.E.D. project, that most

often becomes an active member. That is, Board members tend to come from

.a broad crossfsection of the community, apparently transcending occupational,
ethnic or other social groupings. However, repeated references are aliso made
in the interviews to the following points: |

1. "eivic-minded" persons often bglong to at least one other local

organization which makes demands on their time and influences

theif attitpdes;

2. 'acéomplished, middle and upper class persons form the majority
of boérd members, with.a few low income and lower class repres-
entatives (who sdre often difficult to f£ind): and

3. farmers and businessmen tend to be most ﬁrominent on the Boards
because of the agricultural history of the Boards and the rural-
urban dichotomy of both the region and Plan.

Thirdly, the term of office for Board members is generally two or three

years, with one-half or one-third of the members_selected annually. Repeated

terms are not only possible, but highly probable, since the turnover rate of

members is low and new members are often difficult to find. 1In addition,
to the problems associated with new membership, the primary constraining

factors on Area Development Board activities are its limited human and fi-

nancial resources: the available "time" of individual members and the size

of operating grants from the Administration, respectively.

three systems and have been counted more than once, while two of the
Boards were not involved in the interviews.
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The Area Dévelopmeﬁt Boards perform a variety of functions, which

might be classified as follows:

1. if local citizens groups are weak or do not exist, the Board
acts as a community organizer and project activist;

2, if local groups exist, but are not well inter-related and or-
ganized, the_Board écts as an inter-group project'co—ordinator'
and activity integrator; and

3. if local groups exist and are well oéganized, the Board acts as
é F.R.E.D. Plan advisdr& body, reviewing projects and suggesting
(minor) changes in either the method or timing of implementation.

_Of course, the fuﬁctions of each Board cannot be as neatly or definiti&ely
classified as the above enumeration might suggest. That is, these roles
tend to overlap and all Boards become involved-in the advisory function.

The Area Development Boards are also involved in other functions re-

lated generally to the Interlake and specifically to the Development Plan:
Firstly, the Boards provide a means for confrontation among local citizens,
to help resolve distributive conflicts.ég That is, by bringing together
citizens from beyond the normal bounds of geographic inter-action, such as
towns or municipalities, the anrds hélp to develop a general awareness
‘among Interlakers of the needs and interests of other Area residents, and
éxpand the development perspective of individuals. |

Secondiy, phe Development Boards prepare local citizens for the Plan's

programs, so that prpjects and activities can be'mofe rapidly implemented

with a higher likelihood of acceptance and success than would ordinarily

49"Distributive conflict" is defined as a situation wherein the inter-~
ests of one party can be achieved only at the expense of the other, while
"integrative conflict'" is defined as a situation wherein total potential
benefits are not fixed and solutions benefiting both parties are possible,
in Hickling-Jchnson, op. cit., pages 45, 86-89.
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6ccur. That is, the Boards help legitimize programs to Area residents.50

Thirdly, the legitimization of programs is achieved through a process

of regional development education at the local level. The process is
chronologically designed to:

1. break down o0ld patterns of behaviour, as well as attitudes and
expgctations among citizens, by establishing the Board as an open
forum for discussion and'conflict;

2. promote the accumulation of knowledge among residents regarding
feasible development alternatives for the area and region, by
disseminating necessary information to them; and

3. teacﬁ and encourage citizens to establish priorities and goals,
‘and to subsequently shape their behaviour around these new ob-
jectiQes.gl

‘The final node in the Stage TIT Addressee Organization is the Regional
~~Development Board. The Regional Board is quite diétinct from the Minister's
Citizen Advisory Board, which occupies the same position under the Plan's
design (Figure 4.5), especially since the Regional Development Board is a
creation of Interlake citizens rather than the government. -The voting mem-
bership bf the Regional Board is comprise& of fhe chairman of -each Area De-
velopment Board plus one additional representative from each Afea Board.
Other members of the Area Boards are allowed to attend the Regional Board
meétings, held Between three and’eight times per year, and participate in
~w—“a_lll activities but voting. In-this way, the Regional Board might seem to
represent merely a series‘of horizontal linkages among the Area Boards. The

fact, however, that the Regional Board has its own organizational hierarchy

and its decisions are to some extent binding on Area Boards, warrants its

50Ibid., pages 86-89. 51Interview No. 3, Section 2, e,
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placement at a higher integrative level in the Addressee Organization.

The primary function of the Regional Develbpment Board is to creaté a
regional perspective among tﬁe Area Boards. For example, the Regional
Board helps to decrease the amount of area parochialism by providing a
means for the exchange of ideas énd information concerning the activities,
interests and problems of all.the‘areas.

In addition to creating a sensitivity for the multiplicity of both
area unique and inter-area problems confrontiﬂg the regiog, the Regional
Board acgs'to resolve and reducé.inter—area'conflicts related to the dis-.
tribution of external funds for either industrial or infra;structure in~
:vestment. For eiample, by accepting the attitude that the entire region
gains if one area attracts a new industry, the Board oversees and promotes

Interlake development by a critérion of regionél optimization.

Finally, the Regional Board is involved in non—indﬁStrial‘resea;ch
related to human develqpment programs, regional orgaﬁization techniques and
area leadership. All of these functions, however, are constrained by the
time limitation of Regional Board members, who already have a similar con-
straint at the Area Board level.

There are two linkages s&mbolized in the Stage III Addressee Organi-
"zation. Linkage 1 connects a geographically defined population, area citi-
zens, to the Area Development anrd. The most prominent change in this
chénnel from its specification in Stage II (Figure 4.5) is the inclusion
"0f both Interlake clientele and local groups as the.lower end-points. Local
groups are prominent in this implementation scheme as a result of their
previously described functional and representative relationships to the
Area Boards.

Implicit in the representatives to these Boards is information regard-
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ing the attitudes, needs, interests and demands of local citizens, ; basic
understanding of the enviromment in which they reside, and often a techni-
cal expertise in a chosen occupational field. This information is exchanged
at Board meetings through the various inter-actions of the members.

In addition to Area representatives, a majority of which have been de-

._scribed as the "community interest" type of individual, interested citizens
o . 52 .
_can carry messages about local circumstances directly to the Board. .This
direct contact can occur in one or more of the following ways:
1.  membership on a Board project sub-committee;

2. participation in a F.R.E.D. program or project which is jointly

admiﬁistered by the Board and the Administration;
3. voting or standing in the election of Board members, at the annual
meetiﬁg (where applicaﬁle); and
4. expression of personal ¢rievances, needs and demands at regular
Board meetings.
These direct channels of citizen contact with the Area Boards, espec-
ially number 4, are interrupted by several blockages. For example, there

is no fundamental sense of responsibility between the Board and local cit-

izens, since Board membership is not necéssariiy related to traditional

political processes or institutions at the local level: such és the popular
(representative) election of municipal and/or town councils. Even in those
cases where a form of popular democracy is employed to attain Board member-

ship, local citizens are often perceived in an "apathetic, non-doer" type-

cast by elected Board members, and little or no feeling of practical re-

2Two types of local participation on ADB's have been observed:
a) community leaders
b) service recipients
The interests of the first group are described as "development on their
own terms', while the second group's concerns are with their own economic
situations, i.e. highly personalized concerns, in Hickling-Johnson, op. cit.,
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1 ; 53
sponsibility is encountered.

Moreover, the linkage between local citizens and Area Boards involves
largely unrepresentative communication. This point would normally follow
from the self-interest/community interest dichotomy of citizen messages

outlined above. However, the lack of representativeness extends as far as

-the exclusion of an entire group of persons who consider themselves as
functional -or problem related rgsidénts of the Interlake, in addition to
their confirmed geographic citizenship. The group referred to is the -
(reserve) Indian population, none of whom are formally represented on any

Area Board, in spite of their common Interlake-based problems of low in-

come, poor housing, unemployment and others.5
The situation of limited upward flows along linkage 1 of the Addressece

Organization is cleéarly recognized by the Administration staff, some of
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an attitude, of course, has important implications for both the flow and
types of messages which might move along an as yet unspecified inter-system
channel, between the Area Boards and the Administration.

Linkage 1 also carries messages in a downward direction. There are

in fact two lower end-points of this chanﬁel:
1. local groups; and
2. individual citizens (or clientele).
The number of local groups with which each Board has face-to-face contact

is in the range of five to ten; while their range for such contact with

individuals is approximately thirty to fifty. These ranges, of course,

pages 86-89.

53Area Development Board interview No. 1, Sectiom 1.

4Interview No. 7, sections 2 - 3. 55Interview No. 2, Section 3, b.
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vary for each Area. However, the interviews do indicate that the contact
with local éroups is more cqmprehensiye than that with unorganized indiﬁ—
idual citizens. Moreover, this point is magnified by a concensus that
most information disseminated from the Board reaches only other Board mem-—
bers or individuals already knowledgeable about the Board's activity
throuéh their previous_inter—éctions with it, rather than reaching the
"uninformed" citizen.

Flowing to individual citizens along linkage 1 are the project ser-
vices provided under the joint gévernment/citizgn administration programs.

Some Boards also administer their own projects, such as driver training

. programs or community. recreation centres. "However, this latter project

set is highly constrained by thg limited revenues of-each Board. This re-
sults in projéct specific relations emérging between the Boards and local
groups, who then indirectly relate to the clientele.

In these linkage 1 relations with local groups, the Area Boards usu-
ally provide organizational and technical expertise. This leaves the pro—
curement of financial resources énd‘program implementation as the primary
responsibilities of the local group(s) involved. 1In addition to their ad-
visory role,.Area Boards often co—ordipate the activities of local groupé:

.by formally disseminating project information among various groups and/or
4by informally directing local groups' interests through individuals who
hold both Board and group memberships. Finally, Area Boards also "delegate"
“entire projects to those local groups which have necessary and sufficient
resources for both planning and implementation.

Linkage 2; connecting the Area Boards and the Regional Board,.is the

56Although ADB No. 5 provides some financial assistance to local groups,

most ADB's act only in the ecapacities specified.
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bnly other connective in the Addressee Organization. Flowing_upwaras to

the Regional Board are ghe needs, interests, problems, desires and expect-
ations of the citizens in each area, as interpreted and priorized by each

of the Area Boards. Also moving upwérds along this channel are the reac-
,tioﬁs of Area citizens and Board represeptatives to F.R.E.D. projects which
_are béing implemented in the respective Areas. The purpose of such messages
ié to identify and bring together the specific interests of each area in
ofder to create a general awareness of the multiplicity of needs and prior--
ities upon which a regional perspective can be developed.

Flowing downwards along linkage 2, which is represented by a"

fsecre—
tarial pool”xcdmmunication service, are messages directéd toward the crea-
tion of a regioﬁél attitude, awareness and perspective. These messageé
transfer informétion about the’pfdblems, projects and interests of each

Area Board among all the other Area Boards. In addition to helping Inter-
..lakers understand the diverse-interests of those in other geographic areas
of the region, the Regional Board's downward communication also serves to

to co-ordinate similar interests and agtivities of Area Boards; which other-~
wise would exist in isolation. An often cited example of the success of

the Regibnal Board in developing a broader perépective among Area Boards

was the formal support received from all Area Boards, by the tbwn of Selkirk
in its bid to locate the Freshwater Fish Marketing quporation«in

tﬁat gub~regiona; centre.57 This example illustrates the willingness of
“other competetive urban centres, to work together and pérhaps forego>individ~
ﬁal, commwnity or area gains, in tﬂe hope of increasing the likelihdod of

a regional gain. .The Regional Board, theréfore, has the effect of trans-

forming, or at least provides a mechanism for the transformation of inter-

57ADB interview No. 2, Section VI, B; Interview No. 2, Section 2b;

Interview No. 4, Section 3 (iii).
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Area "distributive" conflicts into "integrative" ones.

The Implementation Network.. Figure 4.10 illustrates the nodes
and connectives in the field between the two organizations. Since there
is only one new node, the Minister's Citizen Advisory Board, most of the

discussion will focus upon the inter—-system connectives. The Citizen Board

is composed of twenty members: the chairman and one representative from -
each Area Board. These members are invited by the Minister to a meeting
which is called at his convenience. = Since the formal members of this board

are the same persons who comprise the Regional Development Board, the Cit-

izen Board does not represent in reality a node, but rather it is a setting
-for formal inter-actions among the Minister'of'Agriculture, other Ministers

and govermment legislators related to the region or its Plan, and the (cit-

izens') Regional Development Board. For this reasoﬁ; the Citizen's Advis-
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presents a communication re-direction and/or screening mechanism.

Linkage 1, between the Interlake Clientele and government field agencies,

is unchanged from its specification in previous stages. That is, messages

regarding individual client needs and interests, as well as reactions to

programs and their implementation are carried to the Field Agents, while

general program and project information is impersonally disseminated to the ;g}jjj;j;

clientele. Similarly, the lack of search by Field Agents to initiate op-—

erational citizen participation in service consumption results in the broken

line symbolization of the channel to the clientele.

Linkage 2 connects the Clientele to the General Counsellors who are
employed under the Plan. This linkage carries the types of messages it

was dESigned to in Stage TII:

58The definitions of these terms is provided in footnote 47, previously.
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1. personal problems and needs, as well as c?iticisms of these and
other available governmeht programs,'from individual participating
citizens; and

2, active search, available'program information and "follow-up" ad-
aption assistance from the General Counsellors.

In spite of the similarity between this channel and its counter-part in the
Plan, a tendency by the Counsellors to be increasingly less active in their
search function has been identified.59 If this deyelops into a long-run
behavioural pattern, the connective to the cliéntele would be symbolized

by a broken line’as it is in linkage 1. Considering the’prgviousiy mentioned
similarity between General Counsellors and the Field Agents in the Imple-
mentation Network, the diminishing search tendency of the Counéellors would>
eﬁen£ually result in a complete lack of differentiation between them and
ente. Such an operational instabiﬂif‘y iTlustrates the similarity,
at the lowest level of organizational hierarchy, between the Stage I and -
Stage TI1 inter-system networks.

Linkage 3 is a uni-directional channel, with messages flowing from the
Administration to.the Interlake Clientele.60 These messages carry a gen-
eral interpretation of the Plan, its scope and methods to citizens at large;
This information also indicates the role that citizens can and/or are ex-
pected to play in the Plan's implementation, and the effect tﬁat the Plan,

and their participation in it, will have on both the regional environment

and individual life-styles. Linkage 3 is also used to fill the gaps in
local - communications media, such as regional newspapers and radio, by pro-

viding "re-feedback'" of citizen based information to the general resident

QInterview No. 6, Section 1, C.

60 . L .
For commentary on the purposes, tactics, strategies and relative
success of this program, see Interview No. 4, Sections 1 - 2.
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population. Finally, tﬁis channel.carries messages which help local citi-
zens learn to organize, and in this capacity it provides a referral system
for the Area Development Boards.

Two interesting observations can be made regarding linkage 3. One is

that the information carried by this channel flows largely to the same 800

Interlake residents, rather than the regional population in gemeral, and,
-this group of receivers encompasses those who are participating either as
service recipients in operational activities or those who are participating

Yo . 61 . .
as citizen representatives to Area Boards. The second observation is

~that linkage 3'consciously by-passes the Non-Interlake Clientele Addreséee
-node in order to reduce the political pressures for similar government
Plans in other provincial regions.

Linkage 4 connects the Area Development Boards to both the Administra-
tion omd HURDAC, =lthough the “U?ﬁAh'ﬁpd— nint  #c wnderetocd to he an ag-

L0 ST iy O 1ougn Thge ZUXDAL end=-po

gregation of Field Agents and General Counsellors. Messages from the Area
Boards oftenvrequest technical advice from HURDAC and political or admin-
istrative feasibility advice from the Administration, on Board proposals

for projects or alterations in the Plan.

In addition, the Boards provide programming advice regarding altera-
tions in the extent or timing of the implementation of operational acti-
vities. While the Boards were designed to act in part as "sounding-boards"

for Maker-initiated program proposals, an attitude exists among the Boards

that they have little influence in altering the fundamental parts of cur-

rent or planned programs. This attitude is reflected in the following

1Interview No. 4, Section 1, b.

2Interview No. 4, Section 1, b(i). This point is impossible to il- _
lustrate in Figure 4.10, because of the omission of non~Interlake Clientele
from the Addressee Organization in that figure. '
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duotation: "If we like a program, we get it; if we don't like it, wé still
get it."63

Linkage 4 also carries the community needs, interests and priorities,

‘as they are interpreted by the Area Boards, to the Administration and HUR- .
" DAC. Messages to HURDAC generally relate to specific departmental pro-
.grams and citizen concerns, while those to the Administration have both
broader policy and operatiomnal implementation orientations. Broader policy
messages are communicated to the Administration because this unit is con-
sidered by the Boards to be a trusted liaison between themselves and the
political decision-makers of both FRED and non-FRED departments. Imple-
mentation messages to the Administration provide both a measure of the.like;
lihood of local participation in a particular program, and instructions re-
garding the mos£ "acceptable" Way of presenting it.

are:

1, v financial resources in the form of a $1,500 annual operating
grant;

2. organizational expertise to aid in the establishment and iden-
tification of needs, prioritieé, regional perspective and citi-
zen participation; and |

3. information regarding the likelihood of actiom being'takenvon
particular citizen demands, how these demands fit into an over-—
view of the Plan, and what types of demands are likely to at—
tract the interests of political decision;makers.

The last form of message mentioned above, regarding the 'political accept-

ability" of Board demands is perceived by Board members as "inside infor-

63ADB Interview No. 6, Section III, A; see also Interview No. 7,
Section 5, ' '
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mation" and implies to them that they have been taken into coﬁfidence by
the Administratipn.64

Other messagés to the Area Boards, along linkage 4, come from the
individuai members, Field Agents and Géneral Counsellors, of HURDAC. These
messages primarily prévide solicited advice on technical and administra-
tive aspects of Board projects and proposals. Since the members of HURDAG
are preceived by the Board to héve én equal or greater interest in the
community, vis—a-vis their line department, their advice is well heeded
and it acts as the major technical resource for Board decisions.

There has been a noticeable decrease in'quantity and qgality éf the
gxchange along linkage 4 between the Admiﬁistration and Area Boards. This
has résulted from the we%kening of persoﬂal contact which occurred when
the'Administrator;é role waé broadened with respect to responsibilities
in the Maker Organization. Thé consequences of the shift away from inno-
vation and towards routinization by the Administration has been an increased
reliance upon Area Boards to initiate and organize local citizen activity.

While the Boards have managed to maintain their strong technical resource

‘relationship with HURDAC members, the limited funds provided through the

annual operating grant are not commensurate with the Board's new respon-
sibilities, and are tending to become the most serious constraint on Area
Board activity.

Althouygh linkage 5 has two end-points in the Addressee Organization,

an earlier discussion regarding the Minister's Citizen Advisory Board im-

plicitly indicated that the only relevant Addressee end-point is the Re-
gional Development Board (R.D.B.). Also, that same discussion illustrated

that the linkage 5, end-point in the Maker OxganiZation is not only the

64ADB Interview No. 1, Section III, A - C.
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Minister of Agriculture but instead consists of all policy decision;makers
with Interlake responsigility.65 Linkage 5 therefore providgsva connection
between the Regional Board and the senior levels of most government line
departments.

Most of the messages from the Regional Board are expressed as com-
_plaints or criticisms of government policy. In this manner the government
decision—makersireceive information about local conditions and needs, as
well as feedbaqk concerning both the (administrative) delivery of programs
and their effectiveness in satisfying local citizen demands. A most fre-
quent message carried along this channel implores the government to make
its departmentél poligies and/or their opépational implementation intern-
ally consistent,.in order to facilitate rational regional planning. Some
often cited exaﬁples of such poliﬁy inconsistencies are:

‘1. the Defence Department's decision to close the Gimli Air Base,
which significantly altered the economic base and aggregate in-
come of a tewn, -an.2rea, and the region;

2, the Federal Government's decision to place the Freshwater Fish-
marketing Corporation, which appeared to be a "natural" industry
for the Interlake, in a Winnipeg subﬁrb; and

3. the Department of Regional Economic Expansion's deciéion to desig-
nate all of Southern Manitoba as eligible for industrial develop-
ment grants, which removed any comparative industrial advantage
established by the F.R.E.D. agreement, for Interlake urban centers.

The portion of linkage 5 directed towards the Addressee Organization is
dépicted by a.broken line. This is intended to illustrate that in spite of

his power and responsibility to select the members and convene the meetings

65The decision-makers referred to here are largely from the Provincial

Government.
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6f the Citizen's Advisory Board, the Minister of Agriculture initiates
little formal inter-action with local residents or their organizational
representatives. Also, the reporting done by the Minister to the Board
is very limited and vague. so that most "political feedback" received by

- the Board is obtained indirectly, through the Administration. In fact,

.some citizen members of the Advisory Board feel that the meetings with. .the
Minister were sometimes so uncomfortable for him that he decreased the
number of meetings held and attempted to "purge' those citizens who were

most verbose.

The final inter-system connective to be considered is linkage 6.
This cﬁannel*sﬁecifieg the representative and responsible characteristics
which, as descriﬁed for the Stage I Network, are fundamental to the demo-
cratic system of government in Caﬁada. . The Area Development Board inter-
views provide an operational persnéctive of this channel. Pefhaps not un-—
expectedly, the interviews indicate that little instrumental valuation is-
attached to linkage 6 by local citizens, i.e. local citizens do not question
the need for demécratic, representative and responsible government (inde-
pendent valuation) but do emphasize the insignificant role, in phe Plan,

LY

which is played by their government representatives (instrumental valuatiom),

A number of reasons are provided by interviewees which they feel "explained"

this limited importance of the Region's elected repreéentative51_ These are

summarized in the following three statements:

o 1. Local representatives newer hold a balance of power in a party
or government, énd so they have little apparent influenece in .

policy decisions, i.e. they are weak receivers for messages re-

garding the Plan and its implementation;

66ADB Interview No. 2, Section III, C; see also Interview No. 5,
Section 2. : ' ’
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2. Regional development never becomes a par&isan election issue -——
all of the political parties pay "lip service" to it so that
citizens cannot align themselves with one cr another of the
competing political groups aﬁd act as protagonists on the issues
of regional‘development; and

3. The shared-cost nature of the Plan makes it very difficult to
determine political aécountability'for individual programs.

In spite of the apparent weaknesses in linkage 6, between the Inter-—
lake.Clientele and policy decision-makers, some communicative inter-action
does occur. Flowing to the politicians are BothApositiye apd negagive
criticisms of policy decisions in general;.and demands for action on issues
of local concern. Such messages are traﬁsmitted by means of Qritten letteré,
mass media editorialization and inter-personal communication through local
political groups. However. it.must»be recognized that these megsages re-
‘lgte to both F.R.E.D., and non-F.R.E.D. issues, although no account can bé
given of the relative frequency or importance of each.

Flowing back to the Clientele are messages of creditation for programs
‘and projects. These messages are transmitted through the mass media, by
means of a program of general information dissemination and by the use of
‘posters or .billboards. At an individual level, clients may receive re-
sponses to their inquiries, solutions or explanations'of'theif project-re—
léted problems“and acknowledgements of their demands or statements of inter-
est. Again, the amounts of this communicgtion which are related directly to
the F.R.E.D. Plan have not been determined, but the earlier descriptions of

the Maker Organization would imply that there are many non-Plan forms.

Observations on Stage III. Consistent'with the approach adopted

for the observations on Stage II, this section will consider the most pro-
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minent changes in ﬁhe Mdnagement Network between irs second and third
stages. - Some of these observations, as well as.supplementary ones, havé
been ‘alluded to in the text of the analytic description presented above.
However, the following set of three observations will be considered in a
more detailed manner in this ‘section:
i. Many of the problemé i&eﬁtified in Stage I, with respect to in;ra—
and inter-organizational structures and activities, still persist;
2, The Provincial Administration adopt;[a central role in the imple-
ﬁentation process andABecomes the critical component in phe fune— -
tion pf matching the Plan's rigid goals to the changing needs and
environﬁent,of its clients; and |
‘3. .. The creation of the Interlake Development Corporation and the
subsequent dissolution of the Regionél Development Board, causes
«confusion and irrationality in the gtructure and functioning 6f
the Addressee Organgzation.
The first observation, regarding organizational problems in the Stage
III Management Network, has three components which relate to the Maker Or-
‘ganization, the Addressee Organization and the Inter-System Network, re-
spectively. 1In the Maker Orgénizatioh, the Stage I problems of limited
"policy and program co-ordination and/or integration, both between the two
governments and among their departments, still persist. The often cited
criticism of Joipt Federal-Provincial Planning bodies, that they do little
“planning and analysis but much_ formalized bargaininé, seems to be supported

by the Interlake experience,

67T. N. Brewis, "Regional Economic Planning: The Canadian Scene" in
The Challenge (Winnipeg: The Department of Industry and Commerce, 1971),
page 63. Brewis also criticizes the lack of communication between the
- Province (failure to provide information on program success) and the D.R.E.E.
(failure to provide program guidelines), which results in no attempts being
made to integrate regional or sectoral approaches with national goals,
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Another problem in the Maker'Organization is indirectly related to the
operational dominance of the Provincial civil éervants, as compared to
their Federal counterparts, in the Administration node. This situation is
problematic to the extent that it blocks communication between the Admini-
strators and those Federal departments actually or potentially involved in
thevfian’s programs. The resﬁlt is that integral control at the program
level is provided by the Manpower Corps Directorate, and at the project
level by HURDAC. Unfortunately, while the ingegration function of the Di-

rectoxate is legitimate, it is not comprehensive, i.e. rather than integra-

~ ting all programs and departmental approaches to them, the Directorate

'merely'co—ordinates the approaches of several departments to a single pro-

gram. Conversely, HURDAC'S»functions are comprehensive in terms of depart-
ments and programs, but its operationai powers'are'not legitimized in the
government bureaucracy.

In the Addressee QOrganization, the major weaknesses involve the struc-
ture of citizen participation linkages, the messages they transmit, and the

definition of their end-points. TFor example, in most Areas the upward

‘channel between the clientele and Area Development Boards is poorly es-

tablislied and transmits little new information to the Board. Moreover,

even the informal channel inherent in the citizen members of the Board is

perceived to be unrepresentative and a weak informational link. There is

no apparent tendency for these linkages to be getting stronger and in fact,

there is a suggestion that their weaknesses are being reinforced over time.

The problems persisting in the Inter-System Network are similar to
those in the Addressee Organization. That is, they are largély related to

weaknesses in both linkages and message transmissions. Unlike the situation

page 80. See also Interview No. 5, Section 1, b.
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in the Addressee Organization, however, the flows along inter-organizational
channels, created by the Plan, are strongest as they move from the constit-
uents (clients) to representatives (governments, and weakest in the reverse
direction. The long-run disparity in strength of communication, as class— .
ified on the basis of transmissional direction, appears to be widening.

- That is, for all cases except messages from the Area Boards to the Admini-
stration and those from the Administration to the Clientele (channels 4 and
3, respectively, in Figure 4.10), there is a tendency for communication
channels and informational flows from the Addressee Organization to get
stronger and those from the Maker Organization to get weaker.68 This sit-
uation is perhéps best illustrated by the gradual aeterioration of the
initiation function of the Genéral Counsellors, which reduces them to the
fole of Field Aéents as described in Stage I. Conversely,-the non-Plan

degsigned linkacee +thnoce whirh are in hoth Stoges T and TIT, seem to be

largely unchanged from their depiction in the pre-Plan Network.

It is interesting to note that the description of the Implementation
Network provides an operational insight into a funaamental quesﬁion in the
theory of represeﬁtative democracy. The question, alluded to in an earlier
section, involves the governﬁental role 6f the.responsible legislator, aﬁd
more specifically whether he is an independent delegate or popular repres-

. . . 69 . . .
entative of his constituents. While a position was not adopted by this

study on the theoretical aspects of this issue, the Interlake experience

68In a hierarchy of citizen participation, this type of flow would
reach a level (ascending degrees of citizen control) of 3 or 4 out of 8..
These levels are classified as lower order "degrees of tokenism" (3 - in-
forming, 4 - consultation), and are somewhat distant from the "degrees of
citizen power' (partnerships; delegated power; citizen control). See
Sherry R. Arnstein, "A Ladder of Citizen Participation', Journal of the
American Institute of Planmers, XXXV, July 1969, page 217.

69For a discussion of the two concepts involved, see Chapter II,
Section A.
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provides operational support for the independent delegate approach. That
is, the weakness of the connective and inter-—actions between citizens and
their political representatives (linkage 6, Figure 4.10) implies that
legislators criticize and scrutinize Cabinet policy proposals and legis-
lation largely in ignorance 6f the degree of awareness of local citizens
concerning either the "relevant issues' and/or the legislator's pbsitions
-on those issues.

The second observation on Stage IIl invoiVes the prominence of the

role played by the Provincial Administrator and his staff in the implemen-

. tation of the‘Plan. This observation is made in light of a comment'by'

" that Adminisﬁrator that the Interlake Plén‘is é "Development and (citizen)
Particiﬁation Model";70 in fact, a highly céntralizea and concentrated con-
trol model would seem to be a closer approximation.of operational reality.71

‘¥his point warrants elaboration.

From previous descriptions of the types of messages flowing among the

Management System Network's nodes, as well as their frequency, and import-

ance to their receptors, a diagramatic summary of the "strongest" implemen- -

tation stage relations has been compiled and is presented in Figure 4.11.
A descriptive analysis of this diagram is best premised by a statement of
the pre-conceived (with respect to the Plan) objectives of the Provincial

Administrator and his conceptions of necessary conditions for successful

"action planning."72

0 . .
Interview No. 5, Section 4.
71 . . . . L .
"Centralization" is a tendency towards a high density grouping of
decision-making authority. "Concentration'" is used to refer to similar
high density levels of information and communications. The use of these
terms here is not intended to bear value-judgement or connotations.

720 . .
This section is a summary of Interview No. 5, Section 8, a - d.
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The operational or mechanical objectives in action orientated develop;
ment planning, according to the Provincial Adiinistrator, are threefold:

1. to achieve consistency between policy goals and program expend-

‘itures;

.2. to promote énd obtain co~operation and mutual agreement among
line (program delivery) departmeﬁts, in both the political and
administrative systemé; and

3. to discover the priorities of local citizens (general clientele)
and then organize them around their interesfs.'

In order to achieve these objectives in an oﬁ—going mannef, a ceﬁtfgl plan-
ning and/or implementation unit must attain and maintaiﬁ a "favourable"
or control positiqn in fqur critical sub;systems.

T 1. politicaly;

2. administrative;

3. financial; and

4. communicative.

The linkages in Figure 4.11 are numbered arbitrarily in a clock-wise
manner . Channel 1 carries pelicy demands, as well as messages regarding
the feasibility of implementing programs in terms of citizen acceptance,
from "civic—mindéd" citizens to the Administration. Channel 2 carries .the
highly personalized service needs and demands of individual pfogram clients

to Field Agents. These "self—interest" messages are then filtered and com-

municated by the General Counsellors, through channel 3, to the Provincial

Administrator.
Channel 4 carries both informational and financial messages to the
Administrator. The information coming from departments identifies a flex-

ibility range with respect to participation in dew, or continued, support
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éf old programs under the Plan. That is, by communicating with liné de~
partments, the Administgator is able to determine what types of programs
- and projecfs are.unacceptable, minimally acceptable or highly desirable to
the various departments. Closely related to this information is the upward
flow of resources in real or financial terms, to support a department's
“actuai or potential participation in the delivery of a program in the Plan.

Channel 5 transmits information regarding the political feasibility
of programs as they relate to Federal Government goals and guidelines on
'Regionél Development. These messages are consisteqt with the sub-ordinate
role and co-operative evaluation function attributed to the Federal Co-Or-
dinator in thelsection above.

Along channel 6, from the Joint Federal-Provincial Advisory Bpard to
the Administratér, flows informafion thchbhelps to identify the feasibil-
ity of program proposals in the adminisfrative sub-system, as well as the
dichotomized political sub-system. Also, tramsmitted along this channel
are revenues to help initiate new programs or alter the priorities among
old ones.

Channel 7 is purely in the realm of intra-provincial relations, with
the respbnsible Plan.Minister‘and senior policy decision bodies grouped
as an upper end-point. Flowing downward along this channel aré statements
regarding the political feasibility of program proposals for the Plan;

where '

'politicallfeasibility" includes considerations of the goal-relations
" among departments, the relations between the govermment and its constitu-

ents and the consistency 6f Plan proposals with the broad policy objectives
of the incumbent government. Also transmitted downwards to the Administra-

tor are decisions regarding funds for F.R.E.D. programs, both conditional

and unconditional with respect to the joint participation of Federal and/or




Provincial departments.
All of the connectives in Figure 4.11 also carry messages in the re-
verse direction, i.e. from the Provincial Administrator to the other nodes.

What is termed "inside information" regarding politically feasible propo-
sals from citizens is transmitted along channel 1. That is, the Provin-
cial Administrator not only acts as a '"sounding board" for citizen criti-
cisms and program adjustment suggestions related to the Plan, but also
provides information, in confidence, to some members of the Area Boards,
upon.which they base their proposals. This information identifies what
types of criticisms and/or recommendations will be most‘Sucgessfﬁlvin
gaining consideraticn and action from political decision-makers,

information transmitted from the Administrator to individual clients
dr éroups, along channel 2, is delivefed in a less personalized manner
than the messages ~f channel 1; In conjunction with the General Counsellors
through channel 3, & general information dissemination program is delivered
to the Interlake Clientele. This program identifies both the importance of ,
cigizen participation to the Plan, as well as the importance of the Plan
to Interlake citizens.

There is a glose parallel among the messages transmitted to depart-
ments, the Joint Advisory Board and senior provincial decision-makers along
channels 4, 6 and 7, respectively. Therefore, these connectiﬁes will be
cbnsidered together in a comparative analysis. In addition to the dele-
Héation of program implementation responsibility, ''seed money" flows down
to line depaftmeﬁts along channel 4, Such funds are intended to attract
the participation of a department into the In%erlake and its Plan, to im-
plement a program which it would provide somewhefe in Manitoba anyway. The

"ecarrot" employed by the Administrators is a reduction in the total funds
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which must be committed by.a department, since the seed money is substi-
tuted for some of the department's expenditure.

Seed money also flows up channel 6, to support program ''requests' made
by the Administrator at the Joint Advisory Board. In addition to tﬁe use

of seed money, the Administrator's position in bargaining for programs at

the.Bdard is Strengtheped by ﬁis recognized affiliation with local citizgns.
That is, the Administrator establishes himself as, or is perceived to be
established'as, an administrative representatibe (of Interlake clientele)
who is botﬁ aware of, and sympafﬁetically sensitive to, the needs and de-
‘mands of all types of Interlake clientele. This "representative" tactic
:is also used .to éupplement the Administrator's program proposals to sénior
Provincial decision—makers,'along channel 7.

Consistent with a previous description of'thevdominent sub-ordinate
relationship between the Provincial Administrator and Federal Co-Ordinator,
channel 5 primarily carries information which makes the Co-Ordinator aware
of new program '"thrusts" being considered by the Administrator. Such in-
formation is provided early in the program development stage, in order thatv

the Administrator can receive feedback regarding the feasibility of a pro-

gram within the Federal operafional and objective goal structures. Of
'course, similar opinions are also sought from the Federal departments them—
selves, along channel 4.

Figure 4.llvdemonstrates the central position of the Provincial Admin-

istrator politically, administratively and financially; all of which are

‘achieved by means of control over the communication network. While nego-
tiating with the decision-makers, the Administrator "represeﬁts" citizen
views and operational administrators; while negotiating with senior admin-

istrators of line departments, he “represents" operational administrators,
P s P P
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citizens and the broad objectives of govermment decision-makers; and while

negotiating with citizens, he

"represents'" an administrator who has know-

ledge of the program preferences of the incumbent govermment. Therefore,

in addition to responsible authority designated to the Administrator by

‘the Plan, his power in the implementation phase is greatly increased by a

.conscious effort to become the central node in a system of behavioural:

: . 73 w . . . .
inter-action. The other nodes in this system include community and in-

dividual interest Interlake clients, as well as Federal and Provincial

decision-makers and line department administrators.

Moreover, the operatiohal methodology'of the Administrator is to seek

and avoid potential blockages or breaks in the Management System Network,

in order to ensure the development and implementation of the more desir-

able programs for thie Interlake., The criteria of desirabiiity are most

often

leteeminad b

|- SN 54

emir r the Pravincial Adwminierrator, according to his thoughts,

3

information sources and actioens. This conclusion is drawn from a number of

observations:

1‘

Individual local citizens have difficulty in abstracting beyond
anything but highly personalized needs;

Area Development Board members ("comﬁunity interest" citizens)
represent only an affluent interest group and not thé average,
" low-income 1nter1akers;

Federal and Provincial decision—makers are not, or cannot be,
Qniquely sensitive to the needs and demands of only one ﬁoliti—
cally insignificant, geographic region; and

line departmgnt administrators are too committed to routinization,

which is inherent in a government bureaucracy, to be able to pro-

73

sis of

The designated powers of the Administrator are outlined in the analy-
the Stage II, Maker Organization, in Section II, Part A, previously.



vide the innovative and highly specialized proérams and/or

leadership necessary to equalize the socio-economic status of a

disparate region.
Thus, by weighing and integrating the decision-factors for each of the
groups discussed above; the Administrator deliberately devises programs
which can gain policy approval from legislators, delivery approval from
line department administrators,-and implementation approval from citizens.
Needless to say, it is not the entire membersﬁip of these groups from which
a minimum program acceptance threshold is séught, instead it is those few
members who are critical elements in the "dynamics" of théir groﬁp{s actions,
to whom referencé is made.74 o

The third observation on Stage 111, fegarding the Interlake Development

Corporation, might have geen included as an overlay in the descriptive analy-
sis of the Implementation Management System Network as depicted in Figure
4,10 above. However, this was not,donelﬁecapsevthe Corporation can be‘per—
ceived to be an‘institutional imposition from a source external to the par-
ticular development policy with which this study is concerned. As was the
case with other externally based changes, however, this institution has
serious implications for both the Plan in general, and its organizational-
citizen participétion components in particular. A second problem involved
in-a descriptive analysis of the Regional Development Corporation emanates
from its relative newness as a development mechanism, both in the province .

“and the Interlake.75

74In Interview No. 3, Section 5, one of the Administrators indicates
that the tactics and strategies employed in the Plan closely resemble, and
were to some extent patterned after, those described in Bertram Gross, The
Administration of Economic Development Planning: Principles and Fallacies
(New York: United Nations, 1966).

5 . . ; . .
7 The recommendation to create Regional Development. Corporations in
Manitoba is found in the report of the Committee on Manitoba's Economic
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Figure 4.12 attempts to illustrate in a general way the relationships
which occur as a result of the creation of the Interlake Development Coi—
poration. Only those nodes and channels which are directly related to the
Corporation, or the changes it causes, are depicted in this diagram.

There are two such nodes in the Maker Organization, both of which are a
part of the Provincial Departﬁent>of Industyy and Commerce:

1. Minister, and

2. Regional Development Branch Adminisfration.

The Ministér of this_Department-is positioned adjacent to the Minister of
Agriculture, since both of these roles have largely the same responsibility
:with respect to fhe operational aspects of .sub-regional development. 'Al—
£ernatively, the role of the Regional Development Branch is not approximated
by a node in the Implementation'Managément Netﬁorkvof Figure 4.10, although
it is in fact ‘a component of one of the non-Plan depirtments as mentioned
in Figure 4.7. The role of tﬁiskBranch of Industry and Commerce is not
Interlake specific, since its major résponsibility is to assist in the cre-
ation and operation of Development Corporations in all seven regions of the.
Province'7

In the Addressee Organizétion, the major difference between the Stage

"IIT Network and Figure 4.12 is the removal of the Regional Development

Future (C.0.M.E.F.) 1962. That report, however, placed little emphasis on
regional growth (within the Province) and/or the mechanisms to promote that
growth. In 1964, an amendment to the Companies Act was passed, which per-
“mitted the creation of incorporated Regional Development Corporations. By
1969, five of the six regions in Manitoba (excluding Winnipeg and the North)
had such corporations, with the Interlake being the only region without omne.
More detailed recommendations, for the use of Regional Development Corpor-—
ations in promoting provincial growth, are provided in the T.E.D. report.
The Commission on Targets for Economic Development (T.E.D.), Manitoba to
1980 (The Province of Manitoba: Winnipeg, 1969), pages 422-424, 455,

76Manitoba Department of Industry and Commerce, Regional Development
Corporations (Winnipeg, Manitoba: Departmental publication), page 2.
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Board, which was disbanded by its citizen mémbership when it was perceived
to be redundant in anticipation of a similarly functioning Development
Corporation.77 While the Development Board's hierarchical position is now
occupied by the Minister's Citizen Advisory Board, the role of the latter
node or "transparency" is unchanged from that ascribed to it in Stage III
. (Figure 4.10)ﬂ
Finally, the Interlake Develbpment Corporation is depicted as an in-
ter-system node. .Although it is not unreasonable to anticipate that the
Corporation eventually will become a part of the Addressee Organization,
current information can neither assure its placement there nor speqify its
relative hierafchical/position. Regional Development Corporations are or?
ganizationally standardized in the Province of Manitoba:
1. The Béard'of Directors is coﬁposed of officia;s elected from the
proxy representatives of each member municipality in the Region:
2. The Corporation is financed by a Provincial Government grant and
a per capita levy on each member municipality;
3. The Corporation has a full-time manager and secretarial staff; and
4, The major functions of the Corporation are behaviourally promotional,
although it can legally assess the eéonomic potential of a region,
identify factors inhibiting economic development and-recommend
their removal, and/or promote and assist regional development per

se or programs for development.78/79

77ADB Interviews No., 1, 4 and 5, Section IV, A.

8Department of Industry and Commerce, op. cit., pages 1-3.

79The legal functions of the Development Corporation are defined by
The Companies Act, Part III, Section 140 (1)(d); also see T.E.D. Commission

op. cit., page 455; B. W. Macy and D. L. Vogelsang, Community Development
as a Factor in Industrial Growth in Manitoba, Midwest Research Institute,
a report to the Committee on Manitoba's Economic Future, 1962), pages 28-32.
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Functionally, the Interlake Development Corporgtion can be differentiated
from other such regional bodies, to the extent that its operatioﬁal defin~
ition of development encompasses social and analytic considerations, as well
as economic or industrial growth.go This characteristic has been attributed
to the fact that some of the Corporation's directors are also members of
Area Development Boards, although cases of dual membership are formally
coincidental. In fact, the Area Development Board interviews indicate
that no current operational or représentative relationship exists between
the Corporation and the Boards; although the pdtential fo?_meaningfpl inter-
actions in the future is perceived.

There are several connectives illust;ated in Figure 4.12, eacﬁ of
which will be considered Hriefly. Channel 1 indicates the rep?esentative

relationship between the Development Corporation and the Municipal Councils,

3mTm o Traemmad oo
it Lo vaiiiess

e Y . P PSS P K I I A SO DR N N PP T L.
whiici: are che primary institution of local goveinment in

‘'Flowing to the Corporation, in addition to appocintees to the Board of Di-

rectois, are finances in the form of per cabita levies. While no specific
relations are required from the Corporation to the Councils, it can be as-
sumed that some information or justifications of expenditures are provided
in order to assure the continued support and participation of member muni-
cipalities.

Channel Z'is depicted by a broken line between the Area Boards and
the Corporation. This linkage depicts the informal or "associate' member-

ship status that some Boards have in the Development Corporation. Such

_status costs each participating Board fifty dollars per annum, and permits

‘that Board's representative to attend the Corporation's meetings and influ-

ence its policy decisions in a non-voting manner. = Flowing back to the par-

OInterview No. 6, Section 6.
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ticipating Boards is analytic information, promotional material and/ork
attitudes regarding various aspects of the economic development of the
Interlake, as perceived by the Corporation. F

-Channel 3 is an Administrative linkage between the Corporation and

the Regional Development Branch of the Provincial Department of Industry

.and Commerce. Flowing directly to the Corporation are operating grants

which amount to one-half of the revenues in the Corporation's budget, while
the Corporation receives technical information indirectly, through the ex-~

"economic analysis grants' provided by the government.81 Mes-

penditure of
sages from the Corporation relate primarilj to its findings and recommend-
ations regardiﬂg the economic development of the Interlake. Since the Re-
gional Development Branch of Iﬁdustry and Commerce has similar operatiomnal
felations with éhe other six Regional Development Corpqrations in Manitoba,
chanmel 2 rrovides 2 meang of dndiresr communication ard dnter—action among
these Corporations.

Channel 4 is a Maker Organization linkage which pafallels the "'policy
direction-reactive information" exchange between higher and lower levels
of all govermment departments. Such exchanges are considered in the de-
scriptive analyses of Stage i to I1I above, ané so there is no need to de-
velop them further here.

Finally, channel 5 is an inter—system connective between the Area De-

velopment Boards and the Minister of Agriculture. While the nature and

pattern of these exchanges is similar to those described for channel 5 in
Stage III above (Figure 4.10), one prominent change has occurred. This

change involves the dissolution of the Regional Development Board, which

81M. Decter, "Quasi-Public or Collective Enterprise', an unpublished
working paper of the Planning and Priorities Committee of Cabinet Secre-
tariat, May 1972, page 4.

82Department of Industry and Commerce, op. cit., page 2.
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was responsible for the integration of Area demands and attitudes toward
the creation of a regional perspective of economic development. In the
absence of any mechanism to mould a regional pe;spective by integrating
local, parochial attitudes, a management consultant team observed that
participation in myopic, distributive conflicts over the location of in-
_fra-structure is then a 'natural” rcle for Area Development Boards.83

The most prominent effects of the formation of the Interlake Develop-
ment Corporatiqn and the disbandment of the Regional Development anrd seem
‘to be:

1. a reduction of informational quality in Addressee Organization
mességes at'the Citizen's Advisory Board, i.e. a reduction in
the regional perspecfive of Board members;

2. a Weakening of the entire communications network within the Ad-
dressee Organizétion; and

3. . a creation of confusion regarding the allocation of responsibil-
ities for development activities among the Area Boards and the
Regional Corporatiom.

Having now made observations on each of the stages of the Management Net~
work, the next section can pfovide observationé relating the empirical net-

work to the theoretical control model, as developed in Chapter'II.
RATIONALIZING THE STRUCTURE OF THE INTERLAKE MANAGEMENT SYSTEM

In Chapter II, an "ideal" Management System, containing five (infor-
mation) control sub-systems, is described.84 It is suggested there that a

qualitative, descriptive analysis of a management. network might be evaluated

83Hickling—Johnson, op. cit., pages 86-89.

84
Chapter II, Section IV.




by two criteria}
1. Are the organizations in thg network‘structurally raticnal, aé
measured by their divergence from the ideal control model; and
2, Are the inter-organizational connectives properly structured and
functioning, such that they provide sufficient information for
on-going orggnizatiénal adaptation to & changing enviromment.
An assessment of the structural rationality of the organization in
the Interlake Management System will of neceséity be impressionistic and
qualitativé, since this study déés not lend itself to precision of measure-
ment, There are two phases involved in analyzing this organizational ration-
. glity; Firstly,.consideration must be given to the extent to which the con-
trol functions of the ideal model exist in the empirical setting. Secondly,
attention must be given to the way in.éhich thé functions are performed.
That is, the activity of an entire organization must be analyzed to define
the nodes 6r nodes performing the.control,functions, Moreover, the exis;f
ence of a hierarchical pattern, for the control functions in the model,
precludes the rational existence of multi-functional nodes, unless such

nodes' internal structures parallel the hierarchy of the functions they

perform, and there are no other nodes performing those functions.

In the Maker Organization of the Implementation Network, Agency Con-
trol (sub-system 1) is performed by General Counsellors and Field Agents,
although the Administration has some involvement in this function through
the provision of the.information dissemination prog;am. Integral Control
(sub-system 2) is carried out by HURDAC, with some involvement by the Ad-
ministration., The function of Internal Homeostasis (sub—s&sﬁem 3) involves
the activity of two nodes:

1. The Manpower Corps Directorate, for Manpower Programs; and
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2. The Administration, for all other programs.
External Homeostasis (s#b—system 4) is the responsibility of a number of
nodes ‘including the Administration, the Federal-Provincial Joint Advisory
Board and the Ministers. Finally, Planning and Foresight (sub-system 5)

is provided by the Planning, Budgeting and Management Committees and staffs

. of both Federal and Provincial Cabinets, as well as by the Cabinets and
Legislatures per se.
In order to provide a complete picture of the Management Network, a

similar matching of control functions and nodes can be done for the Addressee

Organization. Ihis also will provide a basis for inter—organizatiqnal com—
parison. ‘Agenéy Cont;ol is performed by individual and/or groups of clients
in the Addressee Organization, where the goods and services of the organi-
zation are defiﬁed as expfessioné of its human interests and needs. While
one might expect Integral Control to be the function of local groups, it

‘is also performed by the Area Development Boards in their organization of

local concerns and priorities. Similarly, the Regional Development Board
is used to integrate the concerns of a geographically broader set of per-

sons. While the latter activity of the Regional Development Board might be

considered as Internal Homeostasis, it cannot be classified by that term

because policy in this organization flows largely in a horizontal and/or
upward (vertical) direction. Given that much of the existent organiZation—

environment balance, External Homeostasis, is imposed upon the Addressee

Organization, and given that there is a lack of sub-system 5 control in

this organization, it can be seen that all of the Executive System functions
(sub-systems 3 to 5) are weakly defined or non-existent in the Implementa-

. . . 3
tion state of the Addressee Organization.

85 , . .
These comments and all other comments in this .section refer to the

Stage 1II network as depicted in Figure 4.10. The problems identified in
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In terms of the criteria of fationality, a conclusive impression is
that the Maker Organization is structprally more sound than the Addressée
Organization. However, this does not mean that the Maker Organization is
highly rational. TIts primary weaknesses occur at the lower functional
levels and can be identified with respect to both gaps and overlaps in the
perfofmance of those fqnctioné. An example of a gap in function is evi-
denced by the jurisdictional limitations on the Manpower Corps Directorate
and/or the.lack of operational authority delegated to HURDAC. Overlays
can best bé identified by consiééring the multi-functional role of the Ad-
ministration, in light of the existence of intervening nodes in the orgén—
.izatiOnal hieraréhy. 1A secondary weakness in the structure of the Maker
Organization involves the senio;—functioual levels. Due to excess demands
on its time, as a result of an increaéed need for its involvement in Plan-
ning and”ForeSightz the Administration must ébdicate'itsiresponsibility
for Internal Homeostasis. As an unintended consequence of this abdication,
however, sub-system 3 representation is for the most part excluded from the
Maker Organization's executive sub-system.

The most obvious weaknesses in.the Addressee Organization are at its
senior levels of hierarchical functiohing. However, even its lower ordef
‘functions are.not performed very well. For example, the extremely low de-
gree of perceived representation of "local citizens" on the Area Develop-
ment Board limits the amount of integrating activity that can occur in the
reverse direction, i.e. from the Area Boards to individuals and groups of

the Interlake clientele. Similarly, the weakness of the channel bearing
inputs at the agency level, from Field Agents and/or General Counsellors

to individual clients, results in relatively uncontrolled and undirected

the Addressee Organization would become even more exaggerated, had the
reference included the Regional Development Corporations (as in Figure 4.12).
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outputs being released by clients and consequently, reduces the potential
strength of needs-interest delivery to the Maker Organization.

The second evaluative criterion of the Management Network relates to
the structure and functioning of inter-organizational connectives. Under
ideal circumstances there will be only two connectives between the two or-
ganizafions. dne of these wiil be.at the level of Agency Control (sub-
system 1), while the other will be at the level of External Homeostasis
(sub—systeﬁ 4). The flows of information alonévthese channels would be
highly valﬁable to the adaptiveAﬁrocesses of both organizations, because
the end—point'npdes of these channels perform equivalent functions in their
:respeCtive organiéations. The only factor of impedence which might arise
concerns the mode of message transmission, i.e. a communicative code that
is comprehensible to both end-points ﬁﬁst be eﬁployed.

The large number of inter-organizational connectives in the Implemen-
tation Management Network (Figure 4.10), and their criss-cross pattern wiph
respect to the control functions of their end-points, suggest that the In-.
terlake System does not closely approximate ideal conditions. Aﬁ obvious
flaw relates to the comparative pattern of concentration of strengths and
weaknesses in the two organizétions. ' That is, thé Maker Organization is
-strongest at the executive level (sub-systems 3 to 5), while the Addressee
Crganization performs best at the operational levels (sub-systems 1 énd 2).
Thus, the blockage of communication transmitted from the lower levels of
the Addressee Organi?ation results in its re-routing along inter-organiza-
tional connectives at higher levels. Conversely, the apparent or perceived
absence of higher order receptors in the Addressee Organization results in
a minimum transmission from the.Ministerial node of the Maker Organization.

A second divergence from the ideal setting involves the inter-connect-
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ives between organizational nodes, where at least one of these nodeé has
no authority for externél relations. Forbexample, there is no rational
justification for the existence of an inter—-connective between the Area
Development Boards and either HURDAC or the Administration, although the
- former relation is at least between two functionally equivalent nodes. The
.explanation of such irrational linkages can be found in the existence of
consciously designed, multi-functional nodes in the Maker Organization.
Criticisms, such as those presented above, necessitate the presenta-

tion of revisions in the organizational design of the Management Network.

To help simplify the presentation of recommendations, suggested al?erations
Will be discuséed firstly for the Maker Organization, secondly for the Ad-
dressee Organization and thirdly for the interface area of these organiza—
tions. Of neceésity, these orgaﬁizational alternatives will be classified
-according to the hierarchical functions -specified in the idedl control model,
and moreover, will involve considerations of changes in general approach,
as compared to the details of their operational implementation.

In the Maker Organization, sub-system 1 of the control network is

operating adequately and requires no changes as identified by this analysis.

However, it must be remembered that horizbntally, the ideal model illustrates

only input channels for Agency Control. Thus, the weaknesses cof outward
directed connectives will be considered under the analysis of sub-system
1 in the Addressee Organization.

Sub-system 2 in the Maker Organization also appears to be functioning

well, although two obvious recommendations can be made for improving In-
tegral Control. Firstly, HURDAC, its representative membership and be-—
havioural functions, must be formally authorized within the (inter- aﬁd

intra-jurisdictional) govermmental bureaucracies. Secondly, that power of



integrative control curiently held by other nodes, specifically the Aémin—
istration, should be removed_and/or delegated to HURDAC. |

In addition to removing integrating functions from the Administration,
direct program delivery (information dissemination), planning and fore-
sight functions and marketing fungtions might more rationally be the re-
sponsibilities cf Field Agenté and General Counsellors, Committees of Cab-
inet and their staffs, and the relevant Minisgers, respectively. In the
absence ofvthe activities cited above, the Adﬁinistration can focus its
attention entirely on the functicns of sub—éystem 3. That is, the Admin—
istration, as a mixed group of Federal and Provincial civil servants, can
. direct itself toward the achievement of balance among the programs actually
or pétentially offered in the region by Federal and/or Provincial line de-
éartments, i.é. Internal Homeospasis,‘ This can be achieved by assuring
both that such nrograms are delivered effectively with respect to the at-
tainment of their objectives, and that the program decisions of all Federal
and Provincial departments involved in the Interlake are consistent in
terms of their strategic goals and operational interpretation as projects
and activities. Thus, the Administration would perform a function parallel-
ing that of the Manpower Corps Direc£o;ate, but with legitimate, inter—dé—
partmentaliand inter-jurisdictional, powers in all program areas.

One alteration to the funciioning of sub-system 4 has already been
mentioned above. That is, the responsibility for the Marketing of the
.Uﬁaker Organization, as it relates to the Interlake, must be actively per-
formed, rather than passively abdicated by the relevant Ministers. Oper-
ationally, this means that the Minister, and his senior suppért.staff must
be aware of the broad nature and implications of the particular development

policy herein under consideration. Moreover, they must be willing and able
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to communicate this information to the representatives of the.Addressee
Organization with whom they relate, i.e. the inter—organizational connect-
ives at the Ministerial level must carry meaningful messages in both in-
ward and outward directions. Such a recommendation implicitly requires
that the Federal Minister of the D.R.E.E. become more actively involved in
the implementation of the Development Plan.

The second aspect of Exterﬁal Homeostasis, financing, is not feasible
for this policy situation. One reason for its.lack of usefulness is that
;he current system of government, of which the Maker Organization is empir-

ically composed, collects revenues and disburses them by means of a general

revenue, distributive mechanism. That is, revenues collected are not des-

ignatéd for specific or necessarily related expenditures, and in any event,

government expenditures are not made or justified solely on the basis of
user benefits received. Therefore, finmancing will realistically be the
responsibility of a higher order node, with funds "trickling down' to sub-
system 4, and the inter-organizational, "support" connective, as perceived
from the Maker Organization, will continue to cross several levels (channel

6, Figure 4.10).

Finally, a change is required in sub-system 5. Given the re-structur—’
ing of the role of the Administration, it is not necessary to maintain a
direct linkage between it and those nodes- performing the functions of
Planning and Foresight. That is, there would seem to be no rational just-

‘ification for the positional influence of the Administration, which is

currently legitimized by its incumbents' occupation of roles in the Plan-

86It would of course be illogical to attempt to finance regional de-

velopment programs entirely from within a disparate region, unless of
course one expects to create massive economies of scale in aggregation of
administration at the regional level. Such an expectation is contradicted
by an analysis of the effectiveness of the Regional Incentives Program of
the D.R.E.E., in Policy Research and Planning Branch, Department of Indus-
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ning and Priorities Committee of Cabinet Secretariat. Once this change is
made, Interlake related expeqditures can be conéidered within the broadér
public service allocational framework of the entire province. In this way,
a clearer understanding can be gained of the 'real' committment of the Pro-
“vincial Govermment to the development of this disparate sub-region where
”real"'is a measure of_allocafed'resources which are net of normal program
expenditures in that or other sub-regions of the province.

If thevdevelopment of a particular sub-region, such as the Interlake
is‘a high priority program for Eoﬁh the Federal and Provincial governments,
it would be more rational, organizationally, to create special purpose, .

‘problém—oriented ﬁodies, such as Ministries, for a pre—-determined time
period, to be responsible for Interlake Development in each of the govern-
ment bureaucrécies.87 The Ministers 6f Interléke Development would be Te-
sponsible for sub-system 4 functions, and would be complimented by an Ad-
ministration, with a “wvested interest' only to develop a particular sub-
region. The Administration would then perform all, but only those functions
related to Internal Homeostasis.

While the deficiencies apparent in the Maker Organization are largely
operational, relating to the performahge of certain lower order functioné,

.those problems observed in the Addressee Organization involve both the ab-
éence of nodes responsible for higher order functions and the operational

weaknesses of existent lower order nodes. Sub-system 1 functioning in the

try and Commerce, The D.R.E.E. Regional Incentives Program and Its Impact
Upon Manitoba, September, 1971, a confidential report used as part of an
evaluation of the Department of Industry and Commerce, pages 6-15.

87 s , ) y ' L
The distinction between "departments”™ (long-term, functional organiza-
tion) and '"Ministries" (short-term, client or problem oriented) is drawn
by Walter Stewart, op. cit., page 48. '

8 . . o . .

This recommendation to provide considerable political power and in-
fluence behind programs, but to insulate administrators from external fi-
nancing pressures, parallels the first of five determinants of successful
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Interlake Addressee Organization has not been explicitly analyzed iﬁ this
study. Such an analysié would require anvinvestigationAof the relative
ability of Interlake clientele, as compared to some control group, to
identify and express individual or group needs, desires and interests. It
is apparent, however, as implicated by the General Counsellor Program un-

._der the Development Plan, that there is concern on the part of some govern-—
ment officials as'to the gbilities of Interlakers in these matters. Simi-
larly, the study of on-geing relationships between individuals in the re-
gion (or specific areas) and interest or service groups is beyond the scope
of this study, glthough it is impoftant as’'a tactical consideratiqg in tﬁe
re—structuring-of the Addressee Organization. This study has treated sub-
system 1 nodes aé a black-box, identifying only that the basic function of
these nodes is fhe expenditure of humén energy in productive forms of acti- .
vity, where "productive activity" is broadly defined aé~encempéssing all
attempts to satisfy needs, inté;ests or desires (or to respond to a stimu-
lus cue).

The primary purpose of sub—system:Z is to priorize the multitude of
hﬁman activity which is sequenced by energy, time and space constraints in
sub—systém 1. To achieve integral control, ana to protect the right of in-
dividual and group activities, some form of representative, loéal govern-
ment must emerge. The reference of representativeness in such.gqvernment
systems, in Canada, is the individual citizen, regardless of his group

'waéffiliations, if any. Such a system assumes that the principle "one man -
one vote'" will guarantee a3 single and equal (direct) influence, by evefy

itizén, on an electoral decision. Presumably, group attitudes will be

development plan implementation identified in Gayl D. Ness, "Planning and
Implementation: Paradoxes in Rural Development'" in G. D. Ness (ed.), The
Sociclogy of Economic Development (New York: Harper and Row, 1970), pages
579, 584, 590. '
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expressed (inditecﬁly) through the ballots of individuals. Alternatively,
the direct involvement of groﬁps, as occurs in some Interlake Areas, can

- help to increase the sensitiQity of the local government to "active' ele-
ments in the community, and can also provide a means by which the pattern
- of individual "productive activity'" can be influenced by the decisions of
a higher order, integrating eﬁtitf.

In any event, the baéis of representativeness in a local government
system is clearly only a question of means and»not ends. That is, the
broader goél which must be considered is the creation of a node performing
the sub-system 2 contrcl function. In the Interlake there are at least’
:two entities_invélved.in such activities, the Municipal Governments aﬁd
the Area Development Boards, although neither seems to have a particularly
broad research base nor a very strong-reciprocél relationship with its
constituents. “What is apparently necessary is a form of ‘Area Development
»Council89 which is desigpgd go be active in the identification and
priorization of all. local needs and interests,-as well as in the co—~oxrdin-—.
ation and integration of activities related to those needs and interests.

In the event that no activity is organized around a potentially or actu-

ally import;nt local interest; the Area Development Council must be able
" to act either as a catalyst, to encourége the production of such desir-
able activity; or as an actual initiator of that activity.

Whilé there are a number of Areas in the Interlake, each with a po-
“tentially different mix of desires and constraints,.the roles portrayed
by the varicus Area Councils will be functionally equivalent. To ensure a

regional balance among these area-based councils, internal homeostasis

89 . . . .
The term "Council' is used because it denotes an entity of demo-
cratic responsibility and representativeness, as contrasted to the term
"Board" which bears a sub-ordinacy connotation vis-a-vis an elected (senior)

government.
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within a geographically defined organization, another mechanism is re-

quired. This node might be referred ;o as the Regional Development Couﬁcil,
“and could be patterned after the defunct Regional Development Board. The

primary function of the new node would be to co-ordinate and integrate

Area Council activities subseéquent to an évaluation of those activities

on thé basis of criteria relafed to both regional and provincial resources,
needs and desirability criteria.

In addition to its responsibility for sub-system 3 control functioms,
the Regionél Development Councii.might also be called upon to perform those

activities encompassed by External Homeostasis and Foresight and Planning.

~That is, the Regional4Council would be a multi-functional executive sub-
system for the Addressee Organization. A special Finance Committee might
be delegated responsibility for the sﬁb—system.4 control functions of (high-
level) marketing and finance. It would therefore be through this committee
that inter-organizational excganges,would occur. ;Similgrly, a special Po;—
icy Committee would be formed (electeé, designated, appointed) to carry out
those activities encompassed by Foresight and Planning functions. Such

activities would include the identification of altermatives, and the sel-

ection of the most desirable courses of action for regional development,v

‘within the constraints of actually and potentially available resources and
the desires and expectations of lower order components. Moreover, the de~
velopment strategies referred to above would provide the framework for es-

" Ttablishing the evaluative criteria necessary for the performance of sub-

system 3 functiomns.
Having considered some structural changes which would serve to ration-
alize the independent, internal functioning of both the Maker and Addressee

Organizations, this study can now direct its attention to the area of or-
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ganizational inter—face, i.e. the analysis of intef—organizational con-
nectives. There will be two inter—connectiveé between these organizations
-— one having sub-system 1 nodes as its end—-points, the other having sub-
system 4 nodes. Specifically, the lower-order linkage will inter-relate
Interlake Clientele and Field Agents, while the higher order one will
join the Finance Committee (of the Regional Development Council) to the
Ministers responsible for Interiake Development. -While the "products' to
be exchanged through these nodes have been discussed in the section above,
struétural changes to permit, enhance or ensure the flow of these items
have not been considered.90

With respecﬁ to the lower order intef—connective, it is apparent that
Field Agents must not on%y take responsibility for the delivery of Maker
Organization outputs to clients, but ﬁust also portray an activist or
Y“search initiator'" role in terﬁs of the receipt of outputs from the Ad-
dressee Organization. That is, in order to receive the information on(
client needs desires and interests which are generated by individuals and
groups within the Addressee Organization, the Field Agents must not only
ensure the existence of an inter-organizational connective at the sub-sys-
tem 1 level, but must alsoc take responsibility for initiating and monitor-
ing feedback flows. Operationally, this might necessitate the creation of
roles, in the govermment bureaucracy, paralleling those of the client-

oriented General Counsellors, or it may involve implementing special re-

0 : . .

? It must be remembered that the outputs flowing from each organiza-
tion are the products of the behavioural inter-actions of the entire sys-—
tem, and not any single and/or isolated node or level within the organi-
zation. '

91Such research is curtently being carried out by the Manitoba De-
partment of Industry and Commerce's Regional Analysis Program, for -all of
Southern Manitoba (excluding Winnipeg). Citizens' meeds and interests
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Of course, both of these alternatives are intended as complements of, and
not supplements for, the day-to-day information search activities of Field
Agents. | “

-The only structural change required at the higher level, inter-organ-

izational linkage is the removal of the Citizen Advisory Board tramnspar-

.ency. That is, given the structural adjustments recommended for each organiza-

tion, effective exchange of information occurs between sub-system 4 nodular
end-points that are perceived to be equivalent. Cperationally, this might mean
that funds for the Addressee Organization would be derived through the
budget of the Minister for Interlake Development, which would ensure at
least a minimum information flow to the Minister. Again, paralleling'the
initiation role of lower—levellgovernment bureaucrats, Ministers would
Have to take thé responsibility for search activities ;elated to sub—system
4 nutoute f the Addressee Ovganization. |

Figure 4.13 presents a diagramatic skétch of the structure of a
rationalized Interlake Management System. The objective of develecping
this adjusted, inter-organizational network was to ensure that each organ-—
ization could adapt to its primary enviromment, or changes in that environ-

ment. However, adaptive processing must be premised upon reliable infor-

mation concerning the past, present and (probable) future states of both

the organization per se and its environment. The rationalization process

ensures the existence of nodes to perform the five control functions in

each organization, as well as ensuring that inter-compnections exist to

both necessary and relevant sources of inputs and sinks for outputs -—

whether these sources and sinks are internally or externally related to

have been reported and summarized in Regional Development Branch, Depart-
ment of Industry and Commerce, Community Committee Reports (Summaries):
Regional Analysis Program (Department of Industry and Commerce: Winnipeg,
1972). ‘ ’
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the organization. Of course, while the operational monitoring of the per-
formance of the Network is not beyond the analytic bounds of the model, it

is beyond the scope of this study.




CHAPTER V

FURTHER OBSERVATIONS AND CONCLUSIONS

.In the previous chapter, the Management System_relaﬁed to the Inter-—
lake Plan was empirically specified for threé time~stages. .For éach spec-
ification, an analysis was done which impiicitly fitted the Interlake Man-
ageméﬁt Sysitem to an ide%; standard, by sﬁper—imposing the abstract Man-
ageﬁent System model (developed in Chépter II) onto the empirical system.

A qualitative assessment (obSefvatiOn) was then made of the Interlake Man-
agement System's operational performance, for each stage, and on the basis

of those assessments conclusions were drawn respecting both the ratiomal-

it§ of structural changes which actually occurred among stzges and the
potential changes.which could occur to rationalize the empirical system,

i.e. reduce the gap between the "real" and 'ideal" Management Sysiems.

The purpose of this section is to explain the application of criteria used to
assess the Interlake Management System, éhd to indicate a-r;nking of the per-
formancé of that particular system for eaéh criterion. The result of this ex-
" ercise will be the provision of a 'checklist" for use in the evaluation

of other empirical Management Systems. Also, the ranking of the Interlake
System's performance, by each criterion, Will:serve to illustrate how a

numerical scale can be applied in Management System Analysis.

lIt should be noted that the passage does not claim to have "“"quanti-
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THE MANAGEMENT SYSTEM PERFORMANCE CHECKLIST

Table 5.1 illustrates a score-sheet for use in evaluating Management
Systems. The particular set of relational patterns among entities to be

evaluated occupy the columns. Thus, the checklist indicates that the per-

formance of two organizatiéns {Maker, Addressee) is to be evaluated in

three time-stages (Pre-Plan, Plan, Implementation). Occupying the rows

of the checklist are the perfofmance assessment criteria. These criteria

are derived directly from the ideal or "standard" model of a Management

System as concepﬁually developed in Chapter II.2 The "Standard Manageﬁent ‘‘‘‘‘

Sjstem" contains five hierarchically related'(control) sub-Systems?-in two

related poliéy organizations, which will be used as the basic set of cri-

téria for asséssing empifical managément systems. Associated with each

~of the five sub-systems are one or more relational linkages, which also

will be employed as {supplementary
The method of applying these criteria encompasses three steps, the

first of which is "identification'". This step involves identifying whether

or not a proxy of a particular criterion exists in the empirical Management

System. If no empirical proxy exists for a standard model variable, a zero

(0) will be found beside that variable in the checklist; otherwise it will

‘be marked with a plus ().

fied" Management System Analysis. In fact, the passage has been phrased
in a particular way, such that it avoids arguments regarding the relative

that "...both quality and quantity are misconceived when they are taken to
be antithetical or even alternative. Quantities are of qualities, and a
-measured quality has just the magnitude expressed in its measure.... Pre-
dicates not assigned in terms of an (extensive). scale....specify qualities;
when an appropriate scale has been introduced, we identify their referrents
as quantities." Abraham Kaplan, The Conduct of Inquiry: Methodology for
Behavioural Science (San Francisco: Chandler Publishing Co., 1964), page 207.

2See Chapter II, pages 37-50.

3Sub—systems and linkages are aésociated_by a simple, mechanical input-—



TABLE 5.1

THE MANAGEMENT SYSTEM PERFORMANCE CHECKLIST

CRITERIA/ORGANIZATION

STAGE

11

I1I

MAKER

ADDRESSEE

_ MAKER

ADDRESSEE

MAKER

ADDRESSEE

D

2)

3)

4)

5)

AGENCY CONTROL K
-horizontal linkage (in)
-horizontal linkage (out)

INTERNAL CONTROL .
-vertical linkage (in)
~vertical linkage (out)

INTERNAL HOMEOSTASIS
-vertical linkage (in)
~vertical linkage (out)

EXTERNAL HOMEOSTASIS
~horizontal linkage (in)
~horizontal linkage (out)
-vertical linkage (in)
-vertical linkage (out)

'FORESIGHT

-vertical linkage (in)
~vertical linkage (out)

7LT -
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The second step in applying the criteria might be termed'”qualifica—
tion'", since this step involves assessing the quality of the empirical
proxy vis-a-vis the role prescribed for that variable in the Standard Man-
agement System. That is, if the proxy variable from the empirical model,
such asba particular linkage, hasrboth the "correct" character (performs
_the right roles) and relational (has appropriate end-points or hierarchi-
cal placement) properties, it will be termed "structurally accurate" and
a plus (+) will be placed beside that standard model variable in fhe check-
list. Similarly, if the proxy is structurally inaccurate, a minus (-) will
be placed in thg checklist.

The third'step in applying the criteria involves "rating" the oper-
ational performaﬁce of each variable. For this study, the performance
iatings indicaté judgemental valﬁatiéns of the relative gap between the
standard and empirical models (for each criterion). The ratings -are in-
dicated by the placement ofinumerical symbols beside the standard model

variables in the checklist.4 The greater (lesser) the number for any par-

output relationship: linkages carry energic resources ianto a sub-system's
processes, where those resources are used and/or converted into a differ-
ent form and subsequently, wastes and/or products are carried out by other
linkages. Since the processes provide purpose for such sub-systems, they
‘can be used as an organizing focus. Linkages are thus analyzed only as a
sub-set of the sub-system processes. To simplify the analysis format,
only those vertical linkages using a particular sub=system as an upper
end-point will be studied as a sub-element of that sub-system.. '

4This scale of rating is an ordinal scale, since the assignment of

~one symbol set (a number symbol and a plus or minus symbol) indicates not
only the performance of a particular variable with respect to its related
standard variable, but also indicates the performance of that particular
variable relative tc the performance of other variables. Thus, a rating
of (+:+ 3) on criterion 1, and a rating of (+ + 1) on criterion 2 means
that both are structurally accurate, that both demonstrate functional pre-
cision, but that the wvariable tested under criterion 1 more closely ap-
proximates prescribed functioning (as per its related standard variable)
than does the variable tested by criteriom 2. :

~ This scale thus permits specification of "degrees", but not "amounts"
of performance, i.e. it answers questions of more or less, but not now
much. Xaplan, op.cit., pages 191~195. :
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1. IDENTIFICATION l

an element
exist to perform
the criterion
role?

l "0" in checklist#—— STOP

YES

"+" in checklist

[ 2. QUALIFICATION -

Is

the element
correctly "'placed"
in the organization?

~for "'functions check hierarchy
nodes immediately above and below
=for "linkages" check end-
point processe

/.b

"' in checklist

YES

! Wi in checklist

I 3. RATING I

Numerical valuation of how closely, in absolute o

terms, the empirical element proxies the standard S

variable's specified performance;.relative to o

similar valuations for all other empirical ele-
ments: 1, 2, 3 .....

FIGURE 5.1

A SUMMARY OF THE THREE-STEP PROCEDURE FOR ASSESSING MANAGEMENT
SYSTEM VARIABLES
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ticular variable, the more (less) vfunctionally precise" it is said to be,
i.e. the greater (lesser) thg numerical value of the symbol, the more (iess)
closely the empirical Management System is approximating the performance
prescribed for it, under that criterion, by the Standard Management System.
The three steps described above, leading eventually to the "scoring"
of a Ménégement System, are iﬁtended to be chronologically dependent.
That is, it must be possible to "identify" a variable before it can be
"qualified"; and preceeding the "rating" of a variable's "functional pre-
ciston'" must be the "qualification" of its “structural accuracy". This
three~step procedure is summarized in Figuré 5.1.
As a final point, it can be noted that when applying the three-step
procédure in the assessment of a‘Management System, the five sub-system

(function) criteria must be tested first, both because the existence of-

_linkages depends upon the presence of these functions and because the re-

- sults of applying sub-system criteria are employed in step two (qualifi-

cation) in the application of linkage criteria to the elements of the em-—

pirical system.
SCORING THE INTERLAKE MANAGEMENT SYSTEM

Table S,Za indicates the scores for the Interlake Management System
in each of its three stages, as determined through the application of the
(five-sub-system function and twelve-linkage) Standard System criteria, by
“the three-step procedure described above. As mentioned before, this score-
sheet provides a summary of, and useful complement to, the scripted descrip-
tion and observations presented in Chapter IV. 1In order to simplify an un-
derstanding of the relationship between Table S.ZaAaﬁd the texf of Chapter

IV, the empirical elements, which are identified as uhiquely or primarily

- -




TABLE 5.2a

INTERLAKE MANAGEMENY SYSTEM SCORESHEET

STAGE
CRITERIA/ORGANIZATION I 11 III
MAKER ADDRESSEE MAKER ADDRESSEE MAKER ADDRESSEE

1) AGENCY CONTROL + + 4 (FA) + 4+ 2 (CY1)(czi)| + + 5 (FA(GC) + + 2 (CYL)(CZ1)| + + 5 (FA)(GC) + + 2 (CYdi)(czi)
-horizontal linkage (in) + 4+ 3 ++ 1 k4 ' +4+5 + o+ 4 : + 4+ 3
~horizontal linkage (out) + + 1 + + 3 4 4+ 5 + 4+ 4 + 4+ 3 + + 4

2) INTERNAL CONTROL ++ 2 (D) 0. + + 2 (D) + 42 (ADB) + 4+ 4 (D) (HURDAC) + 4+ 3 (ADB)
-vertical linkage (in) ++ 2 0 €+ 2 + + 1 ++ 3 ++ 3
-vertical linkage (out) + + 2 0 2 + 4+ 2 + 4+ 3 + 4+ 1

3) INTERNAL HOMEOQOSTASIS + + 3 (MDA) (CAB.) 0 + 4 4 (FPJAB) (ADM.) 0 + + 5 (FPJAB) (ADM.) + 4+ 2 (RDB)
-vertical linkage (in) + 4+ 3 0. kb 0 + + 3 (MCD) + + 3
~vertical linkage (out) + + 3 0 “~ + .4 0 + + 4 + 4+ 1

4) EXTERNAL HOMEOSTASIS + + 1 (CAB.) 0 4 ¥ 1 (MDA) (MIN) + + 2 (MCAB) + 4+ 2 (ADM.) (MIN) 4+ + 1(RDB) (MCAB)
~horizontal linkage (in) 0 0 - k2 0 + + 1 + + 1
~horizontal linkage (out) 0 0 0 ++ 2 + + 1 + + 1
-vertical linkage (in) + + 2 0 + + 4 : 0 ++ 5 0
-vertical linkage (out) ++ 1 0 + +4 0 + 4+ 3 0

"5) FORESIGHT + + 3 (CAB.) 0. ++ 4 (CAB.) 0 ++ & (CA)(CAB.) 0
-vertical linkage (in) 0 0 4+ + 3 0 4+ + 4 0
-vertical linkage (out) 0- 0 4 0 + 4+ 4 Q

§LT
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TABLE 5.2b

ABBREVIATIONS OF INTERLAKE  SYSTEM ELEMENTS

MAKER ORGANIZATION ELEMENT ABBREVIATIONS

FA

D

GC
MDA
CAB.
ADM.

MIN

HURDAC
'MCD
CA

Federal and Provincial Govermment Departmental Field Agencies
Federal and Provincial Government Departments

General Counsellors

Manitoba Development Authority

Federal/Provincial Joint Advisory Board

Provincial Program Administrator and Federal Program Co-ordin-
ator and Staffs ’ '

Federal and Provincial Ministers Responsible for the Interlake
Plan ' ‘ -

Human Resources Development Action Committee
Manpower CBrps Directorate

Central Agencies such as Treasury Board, Management Committee,

PePvCyC., and their-staffs

ADDRESSEE ORGANIZATION ELEMENT ABBREVIATIONS

CYi
Czi
ADB
RDB
MCAB

Interlake Clientele: individual citizens
Interlake Clientele: organized groups
Area Development Board

Regional Development Board

Ministers Citizen Advisory Board
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portraying a particular (functional) role, have been bracketed and inserted

into the table. For example, beside criterion 1 (Agency Control) and under

Stage I: Maker Organization, is the scoring "(FA) + + 4". This score is

interpreted as follows:

1.

(FA) refers to Federal énd Provincial Government Departmental
'Field Agencies' (see Table S.Qb);

The fifst plus (+j means that an element or elements in the Stage
I Maker Organization can be "identified" as performers éf Agency
Contfol, those elements being the Field Agencies;

The sgcond plus (+) means that the Field Agencies occupy the
correét hierarchical position in the Maker Organization to pro-
vide Agency Control, and that their roles are not, for the most
part,'inéonsistent withlthe'characteristics of that criterion;
and

The numeriqal.symbol four (4) means in absolute terms that the
roles actually played by Field Agéncies and those prescribed
under the Agency Control Cri?erion do not show a large amount of
divergence. In relative terms, the score of four is a high one
(since the highest score in the'checklist is five), which means
that alterations in the roles performed by Field Agehcies need

not be of a high priority.

By analyzing all of the scores in Table 5.2, some general conclusions

"can be drawn about the performance of the Interlake Management System.

For

example, the scores indicate the superiority, in both structure and per-

formance, of the Maker Organization in all three stages. Moreover, the

Maker Organization achieves improvement in its operational performance,




181

~according to assessment by all five process criteria,'over time. The
Addressee Organization, on the other hand, deﬁonstrates a very different
type of performance improvement over time. Its improvements are largely
structural; achieved through the creation of elements to perform four of

the five (sub-system) criteria in Stage III, as compared to the one sub-

system that exists in Stage I.
The Stage III scores in Table 5.2 also help to illustrate those ele-
ments or roles requiring most immediate attention. Thus, it is apparernt

that the Maker Organization is weakest in its performance of External Homeo-

stasis (criterion 4). A quick perusal of the.Stage 111 COlgmn reﬁeals that
the problem is not primarily internal to &he Organization, but rather is
relatéd to 4 weakness ianhe operation of'the horizontal or iﬁter~system
iinkéges at this level. This problem is in turn derived from the weakness
of the performance of Executiﬁé Functiong (criteria 3 te 5). and is accen-
tuated by the absence of Foresight (criterion 5) in the Stage III Addressee
Organization. The solution, of course, involves the establishment of an
elément or elements to perform the functions of Foresight in the Addressee

Organization. Sihce the establishment of such an element would logically

lead to improvement in the operations of all higher order Addressee ele-

ments, the second priority area for change in the Addressee Organization
would involve improvements in the operations of those elements performing
Agency Control (criterion 1) functions. Moreover, at this point, it is

" not difficult to contend that the higher order weaknesses in the Stage III

Addressee Organization are positively related to the '"central control in-
formation system', rotating about the Provincial Administrator, that is

observed in Chapter IV.5 Similarly, the changes'recommended here in the

’See Chapter IV, pages 143-150 , and Figure 4.11.
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Stage I1I Interlake Management System are merely a summary of the more

detailed proposal presented in the final section of the previous chapter.
SUMMARY, LIMITATIONS AND FURTHER RESEARCH IMPLICATIONS

One of the primary objectives of this study is to develop an empir-
.ical model or technique which can be used to systematiée the analysis of |
intelligence (and innovation) issues in policy decision processes. Oﬁce
this objectivevwas satisfied, theoretically, by the structuring of an.
"ideal" Management System model, that model was used as a standard or cri-
terion for assessing the performance of the Interlake Management System in
dealing with\iﬁtelligence issues. The evaluation of the Interlake Manage-
ment System involved four phases:

1. a deseription, substaneiated by personal interviews, of the
structure apd inter-actions within and between the two policy
organizations (Maker and Addressee) in the Interlake Management
System, for three time-stages (Pre-Plan, Plan, Implementation);

2, an identification and analysis of the changes, over time, occur-

ring in Management System relations;

3. | an assessment of the Interlake‘Systeﬁ by criteria derived from
the ideal or standard Management System; and
&, a specification of several alterations which would serve to
rationalize the Stage III Interlake Management System.
In addition to indicating. the need for specific alterations in the
Interlake Management System, as described in Chapter IV, this study also_
emphasizes the necessity of a rational organizational design for the im-

plementation of a Regional Development Plan. In the absence of a rational

6See Chapter IV, pages 161 - 171, and Figure 4.13.



design, it is apparent that insufficient, incompleté or redundant informa—"
tion is transported to decision nodes in each Qf the Interlake System's
Policy Organizations. Instead of‘providing decision-makers, at the various
levels of a functional hierarchy,'with.the abiiity either to select an al-
ternative from a bounded set and/or to open a set of available alternatives,
an irrational organizational design results in illegitiﬁate centralization
at nodes where informational resources are concentrated. For example, the
large number of channels and flows of information directed at the Provin-
cial Administration node result in the potentiél for, and gxercise of, un-
warranted influence by that node over the decisions of o?her nodeé which
have different functional responsibilities. This has a serious negative

: influeﬁce on the higher-qrder, structgral development of the Addressee Or-
ganization.

tinnal design, which in nart involves

Tha vatinnalieine nf organiyz
Zhe xariona . 1ring OF oYganilz

5]

the removal of "random'", and the creation of required nodes and linkages
takes on increased significance when it is realized that proper information .
is a limited organizational resource. When the source of that resource is
external to an oréanization, and when the organization has limited direct
influence over that source, it is essential that the organization ensure

the long-run availability of information by not under—estimating; and sub-
sequently frustrating the short-run contribution of fhe soufcé to the or-

ganization's functioning. This is precisely the relationship that exists

between the Maker Organization and its citizen clients —- if current client

Tt tnformation’ provides the 'reciever' with the ability to select
from a bounded repertory or ensemble. Complete 'information' involves
just enough coded instruction to select asn item uniquely and unambiguously.
Redundant 'information' implies insrructions that are surplus, or unnec-
essary for unique determination.'" R. L. Meier, A Communications Theory
. of Urban Growth (The M.I.T. Press: Cambridge, Massachusetts, 1967), page
125. '
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efforts to make a meaningful (and warranted) input to the Maker Organiza-
tion's decision processes are frustrated, the result will be a reduction
in the likelihood of such information being av;ilable, when it is required
at a. future time. That is, while it may be expedient (and facilitate

short-run decision-making) for a govermment to avoid citizen opinion or

.select only that which does not conflict with current policy, programs or

projects, such actions will tend to be counter—productive or destructive
to the policy system, in the long-run. Since the essence of adequate per-
formance by an organization, on issues of intelligence, is related to the
organization's ability to (structurally) adapt to environmental changes,
;he importance.of accurate information emanating from external sources can;
not be minimized.

In additioﬁ to -those organizétional implications specified in Chapter
IV, rhie erudy has relevance in cother poliry matters. TFor examnle, the
analytic technique, premised on an (information) control model and two
policy organizations (the Maker and Addressee), can be generalized for use
in the evaluation and rationalization of Management Systems involved in
the implementation of other Regional Development Plans. This can be done
by simply repeating the proceés of operafionalldimension description,
analysis and assessment discussed above.

More important, however, is the abstracted basis of this analysis,

which permits the technique (or model) to be applied in any policy setting

where the handling of intelligence issues requires assessment. For example,

there are currently strong demands being expressed for increasing the influ-

1

- . - . 8
ence of "citizens" in decision-making about urban problems and resource

'8This is one of the principlesithat underlay the re-organization of
local govermment for the City of Winnipeg; also see B. E. Hawkins, Politics
and Urban Policies (New York: The Bobbs-Merrill Company, Inc., 1971);

D. M. Connor, "From Partisans to Partners", Community Planning Review,
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planning,9 as well as demands for an unravelling of the "administrative
maze"lo which inhibits such citizen participation. These concerns about
the "role of citizens" in decision processes muét be understood within a
framework which permits classification and analysis of all of the variables,
their characteristics and inter-relations, that are involved in an active
policy system. Otherwise, the role of policy clients in decision pro-
cesses is not understood, and the weaknesses ascribed to development pro-
grams whose raison d'etre is '"social animation' may apply.ll This study
provides the necessary framework for classification and analysis.

While some of the problems identified at the outset of this study
have not been‘résolved, the study has achieved its primary objectives.
Firstly, it has synthesized relévant concepts, methods and methodologies
ffom several behévioural and social science disciplines in order to create
an evelustige teshminua for intelligence (and innovation) issues in public
policy decision processes. Secondly, the study provides a detailed de-
scription, over three time stages, of the Interlake Maﬁagement System, i.e.
the experiential model for the implementation of the Interlake Plan.
Thirdly, there is an empirical assessment made of the performance of the
Interlake Management System, Which includes reéommendations for structural
alterations which would serve to rationalize that System.

It is therefore possible to conclude that a framework has been de-

—.Volume 22, No. 1, pages 15-18.

9Five case studies of public involvement in the planning process are
discussed in Section 3 of W. R. D. Sewell and I. Burton (eds.), Perceptions
and Attitudes in Resource Management (Ottawa: Policy and Research Co-ordin-
ation Branch, Department of Energy, Mines and Resuurces, 1971), pages 91-132.

10

Claude Langlois, "Today? Tomorrow?", Community Planning Review;
Volume 22, No. 2, page 2; see also D. M. Connor, "Constructive Citizen
Participation", Community Planning Review, Volume 22, No. 1, pages 19-22.

llIan Adams, The Poverty Wall (Toronto: McClelland and Stewart, 1970),
pages 149-150.
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veloped which:

1. specificaliy serves to replace conjéctures, regarding the appro-
priate role of particulér participants (e.g. citizens, politi-
.cians, bureaucrats) in the implementation of policy, with sys-
tematic analysis; and

2. generally aids in the understanding, anaiyéis and assessment ofi
(two) important polic& decision issues. |

When applied to the Management System for the implémentation of the

Interlake Plan, that framework demonstrates that:

1. both the Maker and Addressee Organizations funcfion bettér in
the'Infeflake System (Stage IIf network) than.in "normal' policy
management systems (Stage I neﬁwork); and

2. both the Maker and Addressee Organizations in the Interlake Sys-—
tem can achieve a more rational state than their present one
(Stage III), with priority emphasis in change required at the
higher order levels of the Addressee Organization.

As one attempt in a problem area that is not well-defined, the eval-

uative technique developed in this study and its application to the Inter-

lake Development Plan are not without problems. That is, some of the major
conclusions of this study relate directly to its limitations and their im-
plications for further research.

A first limitation of the study is that its assessments of the Inter-

Jake Management System are based largely upon qualitative, structural an-
aiyses. Observations and conclusions cénnot_be precisely drawn in quali-
tative terms, and in any event, this study'svobservatiops and conclusions
relate largely to relational patterns, anquot behavioural inter-—actions,

among management system entities. Therefore, it would be desirable to ex-
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tend both analytic and evaluative quantification iﬁ the techniques appli—.
cation. Analytically, Subsequent'to the specification of the empirical
elements of an existent Management System, it would be valuable to measure
(with more precision) both the role pefformancé~at nodes and the flows a-
long linkages. With fespect to evaluative quantification, the findings

of a study such as this could be stated more reliably if a paradigm could
be developed which permitted less subjective ‘criteria application and,
hence, more objective performance ratings.

.A second limitation of this study emerges from the éqmbining, in
Chapter I, of intelligence and innovation iséues, under'a broad éperational
definition of intelligence. Acﬁually, these two decision issues are quite
uniqué, where ."innovation" refers to the‘introduction of new ﬁroblem—solv—
ing. techniques (in an organization) and "intelligence' relates to organ-
“therefore be desirable if each decision function could be analyzed by a
separate technique. Moreover, there not only exists a need to develop a
new technique which is better suited to one type of decision issue being
analyzed (innovation), but there is also a need to empirically test and
refine the technique applied in this study to the other type of decision
issue (intelligence).

A third Iimitation of the study emergeS’froﬁ its- focus oﬁ-the "imple-
ﬁentation" phase of a policy process. Although the study does not con-

" sider both the "pré—Plan" elements of the Management System and the re-
planning activities during the implementation phase, time limitations pre-
vent an adequate assessment of ”inteiligence"iin the formative stages
(problem identification) of the Plan.

A final limitation is that the data for the study are "soft", ‘drawn
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from a subjective base. The data may therefore be subject not only tc nor-
mal errors of commission, such as biased reporting, but might'aléo be in-
complete due to errors of omission in such areas as source identification,
questioning and others. It is difficuit to control for this latter type

of error in any meaningful way.

While the above list of limitations encompasses the major problems of
the study, it is probably not complete. Such a list is nevery really com-
plete. Its purpose is served, however, if it performs two functions. The

first is to ensure that the reader has some indication of the writer's

biases and the study's most prominent weaknesses. The list's second func-
tion is to facilitate the identification of matters for further research.
Most of the limitations cited above result from the fact that this

stud& is a preliminary foray into a subject area where little research has
cceurred. Moreeowar, the resecrch effort of t&is‘study iz nongrrazined by
,the time factor and capacities of the writer. Given the apparent limita- -
tions of the study, it is not difficult to begin an identification of re-

lated topics which warrant further research.

Firstly, techniques which independently consider innovation and in-

telligence must be developed. To that end, this study's'technique is best
suited to the analysis of intelligence, provided that it is augmented by
some form of rigorous behavioural analysis. A conceptualization of the

central elements of innovation must also be developed, followed by an em-—

pirical application paralleling the procedure of this study. Secondly,
~evaluations of intelligence and innovation issues must be expanded to focus

on policy processes in their entiretj, ratherjthan merely concentrating on

one or another of the policy process phases~(sucﬁ as planning or implement-

ation). Thirdly, in order to facilitate the understanding of evaluation
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outcomes and to permit comparison among various management systems, at-
tempts must be made to ﬁathematically model and quantify management system
relations.

“While it is appropriate to enumerate limitations of a study and their
research implications, some major benefits of the study should also be
_identified. For example, although the evaluation of the Interlake Manage-
ment System ié, of necessity, limited in scope (and little confidence can
be placed in its specific outcome valuations), this study does prévide both
a means to assess management systems and a basis upon which to recommend
and/or judge changes in them. Moreover, the development of the evaluation
technique and its empirical application have substantial value as "learning"
vehicles in dealing with, and 6rganizing, a complex phenomenon SUCh as the -
Interlake Managément System. Finally, this study is a necessary first
step in adding a new dimension to available evaluation tools -— tools
designed to assist decision-makers in making sound judgements on policy

issues.
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APPENDIX A

AN EXPLANATION OF THE AREA DEVELOPMENT BOARD INTERVIEWS

'The pufpose of this appendix is to providé a detailéd description and
explanation of the Area Development Board inferviews. Ihis‘invoives pro-
viding the reader not only with a copy of the questions that each interview
was iﬁtended to answer, but also with an elucidation of the pﬁrposes under—‘
lyiﬁg these questions. Since the questions or topics encompassed by the
interview formar™ emanated from a navricular rlnaaifiratrion acheme for the
activity of an Area Development Board, an explanation of the conceptual
basis for the questions will precede the presentation of the interview
formagvper se. It will be noted, however, that the interview format can
be crqss—referencéd to the classification scheme, so that the information

desired from each question can be considered in a broader perspective.
THE TOPICAL BASIS OF THE INTERVIEW FORMAT

An Area Development Board can be described in a "familiar' manner as

‘one of a number of Interlake organizations.2 The stated purpose of this

1 . . ,

The term "format" is used, rather than "form", to strengthen the
implication that the interviews were highly unstructured and did not in-
volve the administration of a questionnaire. '

21n Chapter III, it is argued that a "familiarity criteria" not be
used to identify an entity as an organization. Since this argument is
used only to avoid errors of omission when there is some doubt as to whether
or not an entity is an organization, it is inappropriate in this instance.
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éarticular organization is to provide a means by which local citizens can
become involved in the planning and implementation of the F.R.E.D. Plan.
Therefore, the activities of these Boards become'impértant in terms of
how -the Boards relate to:

1. ° individual citizens;

2 single or multi-purpose interest groups (including government

agencies and other Area Development Boards); and

3. development resources.

The study of these relationships is complicated by the fact that it
involves inter-actions among more than one>type of social group.3 _Further-
more, these infer—actions occur in more than one geographic setting, i.e.
ten areas in a regiom.

To simplify the analysis, field theory is used to'dichotomize the el-

ementa nf ’‘ves Nevalonment Board hehaviour, The first behavioural slement
obtained in this manner concerns the Board as anborganization and encom-—
passes its background and resource input, given and emergent structure of
role relationships, and potential output. Since the inclusion of an "ex-

perience" component is implied, the aggregation of these factors at any

point in time will determine what March and Simon refer to as an intermal

Moreover, Area Development Boards are called organizations by definition,
and they might easily have been termed "organized small groups", "depart-
ments of the addressee system', and others.

. 3Human activity can be perceived at several levels of grouping, in-
cluding the individual, small group and organization.

4Field theory analysis is organized on the basis of two entities:.

a) clusters, and

b) field.
In this study, clusters of human activity are proxied by the "intermal
state", while the field in which the activity occurs is referred to as the
"operational environment'. An explanation of field theory and its appli-
cation to human activity is provided in R. L. Meier, A Communications
Theory of Urban Growth (Cambridge, Massachusetts: The M.I.T. Press, 1962),
pages 24-28. : : '
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state.

The second element of Area Development Béard activity concerns the
conte#t to which the organization relates, and within which its behaviour
occurs. Although this element is terméd “"operational environment', it
will be understood to include both unnotices and noticed environmental
sfimuli. The relevant factors of an operational environment might be
conceived as being both tangible and intangible. In the Interlake, the
tangible factor includes both the given and potential resources of the
regién as well as its infra-structure, while tﬁe intangiBle one is com-—
posed of the role defined inter-actions amoné the varioqs groups; indiv- -
iduals and organizétions in that geographic setting.

in order to understand how or why aﬁ Area Development Boérd behaves,
it is necessary to obtain information which permits the specification of
its internal state and coperational enwironment. While Area Develapment
Board interviews are not the only source of information on these matters,
they do provide the primary means by which local citizens' attitudes and
exﬁeriences are imparted to this study. .Moreover, the fact that the in-

formation sought in these interviews is largely subjective and perceptual

means that a priori anticipation of relevant topics around which to organ-

ize data collection is extremely difficult. Thus, the specification of

some topics occurs in the "field", as the interviews are in progress.

Given this evolutionary nature of the topical basis for Area Develop-

ment Board interviews, it would seem impossible to construct a single

5 . . S . . .
The behaviour of an organism at any point in time is a function of
its "internal state", which is composed of both the evoked and unevoked

sets of past experience, interacting with its "environment", which is com-

posed of unnoticed and noticed elements (stimuli). J. G. March and H. A.
Simon, Organizations (New York: John Wiley and Sous, 1958), pages 9-11.

6The background documents referred to are listed in Chapter III,
footnotes 2 and 18. -
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questionnaire which would be applicable to all intérviews. It is, however;
reasonable to provide a summary which encompaéses all of the topics for
which information is gathered. Tﬁis is done in Figure A.l. Since the
basic topics from which a "perceived iﬁternal state" and a 'perceived op-
erational environment" can be induced are established early in the inter-
viewing process, a loosely structured interview format is developed. Be-
fore presenting this format, a more detailed‘explanation of the information
sought under the two elements of Area Development Board behaviour is nec-
essifated.

Firstly, the internal state of an Area ﬁevelopment Board is'canceived
as having two types of input as defined b§ the geographic origin of the
sourcé of experience: -

1. area input, and

2. regional input.

With respect to area input, attention is directed towards the back-
ground factors of individual Board members at both an individual and com-
posite level. The focus at the individual level is on the type of person
who becomes a memBer of the Board, how membership to the Board is achieved,
and how representative Board members are of an Area's citizens. This type
of information is necessary to gain an insight into probable types of em-
ergent behaviour both within the Board and betweén the Board énd the com-
ﬁunity. At the Board level, the concern is more prominently with the like-
“iihood of, and/or the potential for, an Area Development Board to take
action on any given issue. Hence the information sought at this level re-
lates to the technical basis upon which, the éonstraints within which,
and the motivational factors by which, the Bpard'functions. A diagramatic
‘summary of Area input to the perceived internal state is'grovided in Figure

A.2.
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A SUMMARY OF THE TOPICAL BASIS FOR THE COLLECTION OF
DATA ON AREA DEVELOFMENT BOARD BEHAVIOUR
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EXPERIENTIAL AREA INPUT

I.

BACKGROUND FACTORS
AT THE INDIVIDUAL

II.

AT THE BOARD
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FIGURE A.2

A SUMMARY OF AREA INPUT TO THE PERCEIVED INTERNAL STATE
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A second group of input, coming from beyond experiences in any single”
area, can be identified as a contributing facéor to the internal state of
a Board. The experiential information of such "regional input" is directed
at the Board as a unit, rather than ité individual members. The focus of
attention here concentrates on two patterns of relationship. The first
of these is the inter-action between the Area Development Board and those
responsible for both the planning and implementation of policy. In order
to "fit" the Board into a scheme of development policy decision-making, it
is necessary to know what type of inter-action exists befween it and both
senior politicians and F.R.E.D. administratofs. Moreovgr, where.these re—
lations are formalized, it is necessary to assess the effectiveness of -
commuﬁication channel usage, identify changes in thése channeis and relate
theﬁ to the Board's attitude regarding its political and administrative in-
fluence. A similaw tvpe of analysis is alze reaquired with reapect to fhe
policy defined relationship between the Board and both organized groups
and the general public in an Area community. Therefore, information on
direct policy relations is intended to provide an understanding of the
intgrface between'those responsible for making and implementing regional
policy and those who are the recipients of it, assuming the Area Develop-
ﬁent Board as an intervening organization.

Another dimension of regional input to a Board's experience is derived

from the relations among the Boards themselves. Since geographic aggrega-

tion transforms thé ten areas into a region, it is desirable to know whether
_or not a similar transformation occurs with respect to citizens' attitudes
and perceptions regarding developmenﬁ. Therefore, attention is centered

on information about inter-area organizational ihter—action; the distinction

of roles and the evolving relationships between Area Development Boards and
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regional organizations;.and the dévelopment of a régional perspective among
citizens. A summary of all of the afore-mentioned components of regionél
input is presented in Figure A.3.

The second determinant or element of Area Board behaviour was pre-
viously termed "operational énvirqnment", and it is understood to contain
both fangible and intangible factors. The major concern of this study,
with respect to tangible factors in the operational enviromment, relates
to existing resources and their potential role in regional development.

It is important to note that thé term "resource" is herein understood to
include both human and natural forms. Since the stock of available re-

. sourcés in the Interlake is reasonably well documented,7 the additional
infofmatiqn which is required rglates to the usefulness of those resources
és perceived Ey Area Development Boards. This perception includes assess-—
ing the affect of development strategies on the resource base, both in
terms of its (resource base) current usage and its potential as a meaus

to achieve socio-economic development goals. It is important, however, to-
qualify consideration of the achievement. of such goals by reference to any
changes in the basis upon which achievements are valuated.

Figure A.4 provides a summary of ;he various factors contributing té
an Area Development Board's perception of its material enviromment. Since
-the areas geographically aggregate to form a region, and since there ex-
ists a strong inter-dependency among the socio-economic activities in sub-
Huiegions, the information associated with Figure A.4 is concerned with re-
gional resources. Moreover, it is intended to provide an understanding of
development -potential in terms.of past, present and future eﬁpectations of

resource availability and usage.

7See C. F. Framingham, J. A. MacMillan and D. J. Sandell, The Inter-
lake Fact (Winnipeg: Planning and Priorities Committee of Cabinet Secre-
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TANGIBLE FACTORS
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A SUMMARY OF THE TANGIBLE FACTORS IN THE PERCEIVED OPERATIONAL ENVIRONMENT

90¢ -



The second factor in the specification of a pérceived operational
environment is an intangible one, which might-best be termed 'role rela-
tions." Role relations are understood to encompass the institutional
network of a region, through which human needs' are expféssed and satisfied

and around which human interests are organized. Role relations include

more than the delineation of an institutional network. The term is a dy-
namic concept which also considers evolutionary trends in the inter-action
patterns of social groups. Moreover, it has an evaluative component which

seeks to determine the self-sufficiency of organizational functions with

respect to the goal of regional development.'

In addition to a description of commﬁnity organizations as they are:
;elatéd by formalized paEterns of behavidur, an institutional network can
also be considered in te?ﬁs of both sub-regional needs and conflicts. With
respect to sub-regional needs, interest focusses on available mechanisms
for both recognizing and poping with them. Alternatively, sub—regionai
conflict can be viewed from the process perspective of emerging competitive‘

relations. Also, since the Interlake is the object of a comprehensive

rural development plan, it is important to identify the role adopted by

those responsible for that plan's administration in the regional institu-
tional network.
The dynamic aspect of role relations is perceived through the predic-

tion of roles and actors required to perform the functions necessary for

Interlake development. Moreover, changes over time in the behavioural re-

latjonships within the region can be considered specifically in terms of
the participants of the F.R.E.D. Plan, or genérally in terms of factors

stabilizing or disrupting existing role relatioms.

tariat, 1970).
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A SUMMARY OF ROLE RELATIONS IN THE PERCEIVED OPERATIONAL

- ENVIRONMENT
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It is important to know firstly whether these.changes in role relations
are useful in sustaining regional'development; and secondly, whether they
are rélated to and/or reliant upon F.R.E.D. supported agencies. Such in-
formation is valuable in the assessmenﬁ of current and potential organiza-
tional self-sufficiency in the region. ''Self-sufficiency' is used here to
refer to the ability of the institutional network of a region to identifyl
and priorize a multiplicity of‘éitizens' needs, and them organize purpose-
ful action around them. Figure A.5 provides a diagramatic summary of the
infofmational components of role relations in the pefceiﬁed operational

environment.

THE AREA DEVELOPMENT BOARD INTERVIEW FORMAT

. Having summarized the topics involved in the Area Development Board
interviews in Ficures A.2 to 5.45 and haying related them to the determin-
ation of Area Development Board behaviour in Figure A.l; it is now possible
to present the interview format itself. It should be noted that the num-
be¥s of the questions in the format can be cross—referenced directly to
the numbers of the topics and their components as summarized in Figures

A.1 to A.5.

I. AREA INPUT: BACKGROUND FACTORS AT AN INDIVIDUAL LEVEL
A. Describe the process by which a person becomes a member of the
Aréa Deﬁelopment Board.
B. Do board members generally.belong to any particular social class
or group, as defined by income, ocgupation, interest, ethnic
origin and others?

C. Are the abilities and/or qualificatiohs of those who become
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Board members known throughout the area or only in particular

segments of it?

(1

(2)

To what extent does the general, non-affiliated local cit-
izen become involved in Board activity, and would a differ-
ent level of activity be more or less desirable?

How do Board mémbers view the representative aspects of
their position, with respect to:

(a) the service or interest groups to which they may be-

long or by which they have been nominated to the Board?

" (b) the public interest of the Area?

. II. ~AREA INPUT: BACKGROUND FACTORS AT THE BOARD LEVEL

'A..v

Who provided the techgical information necessary for decisions
taken by the Area Devglopment Board? How much influence can -
this person bring to bear on the Board's decisions?

What are the major sources of limitation imposed on the numver,
type and effectiveness of Area Development Board activities?

How does the Board organize '"to get things done', and what means
(incentive, sanctions) are used to ensure that members parti-

cipate?

CIII. ‘REGIONAL INPUT: DIRECT PCLICY RELATIONS

A.

(1) What type of relationship exists during the implementation

of the F.R.E.D. Plan between the Area Development Board and:

(a) the F.R.E.D. administrators,

(b) federal and provincial legislators.

(2) Has this relationship changed:

(a) between 1967 - 19717
(b) between April, 1970 - August, 197172

(¢) 1Is it expected to change in the future?
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B. What and who do you feel influences the decisions of the f.R.E.D.
administrators in the review and re—plénning of activities, pro?
jects and programs?

C. (1) 1Identify what and who you feel is most influential; at the
political level, in making decisions with respect to estab-
lishing priorities among the goals of regional development
and the means by which they are achieved.

(2) .What, if any, chénnels of communication exist between the

community and federal and/or provincial legislators?

D. (1) With which organizations or groups in the Interlake.dces
the Area Development Board.have contact?
 (2) What is the nature of the relationship or inter—action be-
#ween the Board énd these_organizations?

{3) Have either the mix of organizationa or the nature of re-
lationship between the Board and these organizations changed
since the beginning of the Interlake Plan's implementation?
Are any changes expected in the future?

E. (1) How is the "general public'" made aware of the F.R.E.D. Plan,

its programs, and their role inAthem (Plan or programs)?
(2) Who should be responsible for informing local éitizens
about these programs?
(3) How aware is a local citizen of the:
(a) F.R.E.D. Plan's organization for implementation?
(b) F.R.E.D. Plan's programs, projects énd activities?.
(e) fipancial arrangements surrounding the F,R.E.D. Plan?
Iv. REGIONAL INPUT: INTER-AREA BOARD RELATIONS

A. Describe the relationship among Area Development Boards as it
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has existed or developed since the beginning of the Plan's im-

plementation in 1967.

(1)

(2)

What distinctions or overlaps occur between the functions
of the Area Development Boards and the Regional Development
Corporation with.respect to Interlake development and citi-
zen participation?

What kind of future relationship between these two organi-
zations would be desirable, and what type of relationship

can be expected?

Have there been any changes in attitudes or perspective anong

the communities in the Interlake since the Development Plan's

- implementation first began? If so, identify the type of changes

which have occurred and the places in which they have occurred.

V. TANGIBLE FACTORS: REGTONAI. RESOURCE ASSESSMENT

A,

What kinds of changes have occurred or are occurring in the:

(1)

(2)

3)

e

(2)

development of the economic potential of the region (e.g.

resource rationalization, .industrial. growth)?

development of the infra-structure of the region (e.g. high-

ways, schools)?

development of an awareness among the population of oppor-
tﬁnitieé, and their ability to take advantage of such op-
portunities?

How does the progress to date compare with pre-Development
Plan (1966) expectations?

Dbes it seem that significant increases can of will occur
in the Interlake's per capita level of income and stand-

ard of living?
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c.
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Has there been any change in the geographic base to which de-

velopment in the region is compared? What is the basis of

comparison?

ROLE RELATIONS: INSTITUTIONAL NETWORK

A,

A.

¢y

(2)

1)

(2)

(1)

(2)

Is there a common denominator by which local citizens'
needs and interests have been grouped in the implementation
of the F.R.E.D.‘flau?

What device, if any, is used to arbitrate conflicts among
groups with different needs and interests, or to organize
those of similar needs and inferests?

Has the F.R.E.D. Plan's embhasis on "areas" altered in any
way formez_competitive reiationships among towns and muni-
cipalities in the region?

Have anvy new uﬁits of competitive relation emerged, or are
any new ones emerging?

Have there been any significant changes in the composition
of the network of community organizations. and institutions
since the start of the F.R.E.D. Plan's implementation in
19677

What role does the F.R.E.D. administration play in this

network?

ROLE RELATIONS: EVOLUTIONARY TRENDS

What persons, groups and organizations would seem to be destined

to play prominent roles in guiding future Interlake development,

and what functions will they perform?

Is there a recognizable trend or need for significant change in

either the participants implementing the F.R.E.D. Plan or the

roles they play?
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C. What factors would seem to be stabilizingvconditions in tﬁe In-
terlake, and thch ones would seem to be initiating change?
VIITI.  ROLE RELATIONS: ORGANIZATIONAL SELF-SUFFICIENCY FOR REGIONAL DE-
VELOPMENT
A. What community organizations would seem to be the focal point
for organizing and expressing community needs and interests with
respect to Interlake development?
B. What-would be the effect upon this focus if F.R.E.D. was to
withdraw after only four years of implementation of the Develop-
ment Plan, i.e. in 19717
C. Whatldo you expect will happen when the Plan naturally terminates

~in 19777



APPENDIX B

AREA DEVELOPMENT BOARD INTERVIEWS

‘This appendix presents eight Area Development Board interviews, which

have been referenced in the text as "ADB Interviews No. 1 - 8". Each inter-

view appears.as an indépendent unit and cén be cross-referenced, by tﬂe nu-
merical topic codes, to Eoth the general.interview format and its topical
basis as discussed in Appendix A. In the interests of preserving confiden-
tiality and the anonymity of ihterviewees, identifying names, dates and

places related to the interviews have been deleted. Where names and places

are part of the subject matter of the interview, they remain in that context.
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ADB INTERVIEW NUMBER ll

A) - the ADB has 11 members.

-~ future members are appointed by present Board members, e.g.

with 11 incumbent Board members, there exists a potential

range of outside contact of approximately 30 people, from

which the community "doers'" can be selected and appointed as

incoming members of the ADB.

- the turnover rate is approximateély %, i.e. 5 members change

at each changeover period.

-~ the
of:

12‘

Board is organized around specific projects for purposes

incentive to complete work, i.e. a vested personal
interest implies that a person will work harder to be
sure that a project is completed properly and quickly;
and

feedback: a material interest and physical product are
éood feedback devices, to show é person that something

is being accomplished, in order to sustain his interest.

- when projects are completed, new members are appointed to

the

Bqard (generally old members weed themselves out as their

interest subsides) and the whole process begins again,

B) - the

Board's members are representative of a broad cross-section

1,. . : \ . . .

Since this was the first interview with an Area Development Board
(ADB) Chairman, adjustments were made to the original format {(to be
used for subsequent interviews) after the interview ended. Therefore,

the format of

this interview only approximates that used for the other

Area Development Board interviews.
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of the "people" of the Area in terms of£

1. geographic location (focus is én having representatives
from each of the towns, as opposed to Rural Municipality
representatives);

2. employment type: 1labourers, union men, business
community (small self-employed) as well as farmers and
corporate business organizations (which are the most
difficult to get interested); and

3. dincome typer lOW income groups are not well represented
(Indian-Metis in Selkirk) becéuse their formgl reﬁ—.
resentative organization (friendship Center) does not
respond to the ADB's-invigations for its partiéipation.
The middle income group seems to be the most prominent,
since it generaily nossesses a civic minded attitude.

a material or financial vested interest (i.e. it can
receive material gains or benefits indirectly through
projects, from participation and active involvement),
and is viewed as containing the "'doers" in the
community,
C) - individual members tend to be of the "industry specialist"
type, i.e. they have a single field where they havé exhibited

a high degree of competence, and are known well only to

T members of that field.
D) (1) - all local citizens cannot be involved, since many of
them are not "doers" by natufe; also, there are few
incentives to attract most of the general public to

the Board.
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- what is important is:

(i) that a generél education process, regarding what
F.R.E.D. is doing through its development programs,
is occurring, and an inférmed public can then
partibipate in those programs of interest to them,
or those designed for them as individuals; and

(ii) that the general public}s opinion (when it can
be discerned) can influence (guide) both the
direction and degree of various prégrams.

- this process occurs by citizens making pfesentations

directly to the Board or through one of the Board's

members. =
(2) - most members of the Board that come from local interest
groups tend to aci as civic-winged generalists" ca

the Board, rather than "vested interest specialists'.

II.
A) - the ADB technical advisors are "ag. reps", extension officers,

industry and commerce people, etc.,one or two of whom sit

. formally on the ADB. |

- these technical advisors, in some instances, actually "float"

) from one Board to another.

~ they are seen as "liaisons" between the ADB and F.R.E.D.
(NOTE: They are iaentified with,'and seem to behaviourally
play the part of F.R.E.D.Ape0p1e,vfather than their various

departmental allegiances.)

- they are "trusted" by the ADB's who feel they are sufficiently
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conéerned ana aware of-the Area's particulaf needs and desires
to properly express those needs and desires to higher F.R,E.D. -
levels, i.e. ADB's feel confident that these people have a
stronger interest in the Areas, than in F.R.E.D. or their own
departments.

the Board currently has an operating income of only $1,500

. per year, which is not sufficient to initiate and/or support

its own projects, i.e. every time a project is initiated by

the ADB, the Board must go out and find another group to
imﬁlement the project, because the ADB does not have enough:
funds to see anything through to its completion, e.g. a
house-to-house survey that was initiated by the ADB had to be

taken over by a women's association.

the "ceed" monev provided to tha ATR e Adectructive, hecause
of its small size, i.e. it forces the ADB to be too heavily
reliant on external grovwns, limits the Board's potential
activities and involvements, and destroys any concentrated

interest of its members.

C) - the ADB's are generally a "tool" of the administrators in
the broadest sense of the term, i.e. the Board tends to
initiate the actions of the F.R.E.D., administrators, by follow-
ing the directions suggested to it by the administrators on
particular issues, especially with respect to whaf the.Board
should say to the Cabinet Ministers at Program Advisory Board

meetings.
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the Boards often express the ideas that the administrato%s
would like to say to senior politicians, but cannot because

of their formal roles vis-a-vis those politicians in the
policy process (administrators are seen in some political
quarters as being non-political establishers or initiators
of.policy).

with respect to administrators, there is also a very prominent
feedback of information as to directional changes (via local
input) in the programs that were initiated by the administration
and supported by the ADB's.

ADB;S input to the F.R.E.D. administration is both emotional
(desires of local people).and technical (an idea of whgt is
possible), but they afe vague, however, on the possibilities.
information regarding alternatives is adequate: F.R.E.D.
administrators are trusted and formal F.R.E.D. members of the
ADB fill any gaps which could occur.

administrators do not impose action on the ADB; they only
suggest that certain actions occur.

the direction of initial action isvspecified but it is éubject
to revision upon feedback to administrators by the-ADB (and
subsequent secondary feedback from administrators to ADB, etc.).
programs and projects are initiated by the F.R.E.D. adminis-
trators.

the ADB helps‘to implement the programs by organizing around
projects and activities (i.e. general direction of path is
given by F.R.E.D. administrators, minor alterations are added

by the ADB).
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- review is a continuing process and the ADB sees itself aé
one (but a primary one) of much input into re-planning (others
are government departments, other formal local groups--not
large, since most have a representative on the ADB, although

some input exists since thedr representative is a "generalist"

. on the ADB--and individual citizens—--to a small degree and only
those who are directly affected in some way by a project.)
- there is very little participation of ADB's (or for that

matter local citizens) at the political level of program

change or program initiation for the Plan.

- thié is a major barrier to the successful implementation of
the Plan.

- oriéinaliy, there was.a Joint Program Advisory Board wherein
the Chairman and one member of each ADB in the Region were to
meet three times yearly (it usually happened only twice a
year) to discuss alterations of the Plan, in terms of various
programs, with the Provincial Minister of Agriculture and
various other officials.

- this Board turned into a "bitch" session of local (largely

administrative) complaints, and while it did not appear to be
valuable to a sharing of ideas and possible solution generation,
its removal at the time of the Plan's review (1970) effectively

severed the only real link that local people had with higher

level politicians and policy makers.
- now, the problem is that, despite the "good" working relation-
ship between the local citizens and F.R.E.D. administrators,

highly umexpected changes of policy by senior politicians



© 222

destroy fhe efforts of lower level activity and "put it back
to square one in a new ballpark", e;g. all the work aone
locally (in Selkirk) to attract ind;stry to that town's
“failing" industrial park is obliviated by, firstly, the
Federal government changing its industrial grants policy (AIDA)
to include all soufhern Manitoba (rather than just the
Interlake as designated areas), and hence pulling any industry
to Winnipeg that Selkirk had a chance for; and secondly,
pulling the Air Base'out of Gimli and creating an industrial
park there to "compete' with Selkifk in matters of intra- .
regional distribution of industry.

the primary role of the ADB seems to be to change local cir-
cﬁmstances to meet the new directives issued by higher level

nnliticiang, rather then to adant general nolicy formmulations

Ve

to existing local conditions.

if a role is to be discerned, it is primarily that of post-

policy adjustment, rather than post-policy initiation.

this is seen by the ADB as being highly frustrating, although

it has not as yet been stfong enough to stop the dynamics of-

the Boards. (NOTE: These types of occurrences are really
just apparent in the past one and a half years and are caused
in part by:

1. the broadening.of senior Provincial Administrators&' jobs, which
necessarily decreased their local contact and the trust
placed in them by the local citizens;

2. the Federal D.R.E.E.'s movement away from sub-regional

development policies; and
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3. the Fish Processing and Gimli Air Base decisions.

- information given to the F.R.E.D. administration is primarily
used for alteration (incremental) of existing program
directions.

- it might also act as a basis for their (F.R.E.D.'s) next

program design (along with other input).

IIT.
D) - informal contact with individual members of other ADB's is

not significant.

- thefe is a liaison connection through the "ag. reps" (as
previously mentioned) to other ADB's in nearby areas.

- thié has increased unaerstanding of problems and conditions
of other towns and municipalities. which are represented both
on the ADB and on other such Boards in neighbouring Areas.

~ the major formal and informal links are to F.R.E.D. admini-
strators.

- there is an indirect link to other government departments

through F.R.E.D. and field agénts that attend ADB meetings.

- there are some informal links to other departments through

local associations and groups.
E) - information flows well between F.R.E.D. administrators and

the ADB.

- breakdown occurs between the ADB and the general public (""How
do you pass on information to an apathetic public?").
-~ the "Interlake Flyer" is a major source of general information

from F.R.E.D. to the general public and it is good, but it
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reaches mos; of the people ir the community who are already
interested, i.e. it informs: those already involved; it does
not initiate new contacts.

-~ ADB feels that it is not necessary to involve the public at

large; it openly disagrees with the F.R.E.D. information officer's

formula of total community involvement.
- most people would know of the projects (e.g. roads) themselves,
rather than the fact that F.R.E.D. co-ordinates these projects .

or even what F.R.E.D. is (local newspaper and media coverage

is not that good in terms of emphasizing F.R.E.D.).
- by filtering out those who are not involved with an ADB, we
would still find a project-oriented view of F.R.E.D., e.g.

farmers ‘are more likely to know the details of the bush clear-

4o rraoram. than o that T
B = B R R e BO L A

LR.ELD, 45 dnvelved in the
Winnipeg Beach Recreation Program.

- general knowledge of what F.R.E.D. is and does is to be

found at higher involvement levels.

Iv.
A) - ADB's have been moving towards intemsive East-West conflicts.
- participation in the R.D.C. is seen as an out, so that growth
centers, industrial centers and recreational centers can be

explicitly defined for the whole region, and hence decrease

the intensity of intra-regional conflicts.
- the relation of ADB's to government departments has not changed
much, since:

(i) ‘“co-ordination and prbgramming" of these departments is
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done by F.R.E.D.; and
(ii) the ADB's were originally organized under A.R.D.A. and

were never really involved with singular departments

(except Agriculture).

the R.D.C. was not necessarily what was evolving from increased
co-operation among ADB's.
the R.D.C. is formed bn>more-of a municipal basis (”Yqu almost
have to be a high municipal official to be on the R.D.C."),
whereas the ADB's are more locally (town) centered and cut
across municipal boundaries.
the ADB's_were moving towards some form of regional organi-
zation, since inter-board understanding was increasing with

increases in intra-regional communication.

2+ thpo Fitisraos

(i) R.D.C. will be primarily responsible for material-
industrial growth and the physical development of the
region;

(ii) ADB &ill be primarily concerned with the intangibles
-of people (human) progréms aﬁd community organization
and leadership, e.g. education seminars, etc;
overlaps:

(i) . R.D.C. programs include humans as a resource; and

(ii) ADB's organize around material projects (inpentive)

to prométe action and visual accomplishment indicators.
there is an increased sense of "region" in the Interlake
which has developed through contact among people from othér

towns and municipalities, to gain a greater understanding of
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the types and reasons for the various problems of other
centers. (NOTE: This does not imply a removal of cdnflict; it
just alters the conflict atmosphere and increasesvthe likeli-
hood of resolving conflicté, e.g. Selkirk was able to overcome
its unfounded image as the "Fat Cat' of the Interlake.)

the "agent for co-operétion" would be the emphasis placed on
the "regional aspects of the Plan".

Eefore the Plan, Selkirk was largely considered as an extension
of Winnipeg, but now its outlobk is very sigﬁificantly as a

part of the Interlake.

the region is not significantly better off in terms of income

relatisra £ the regt ~f the mrawines

Leiv r =il

levels
most re-trained and re-educated people are leaving the region.
some improvement in roads (which might have occurred anyway)
has occurred.

regioﬁal awareness and "community" organization have improved.
much of the improvement seemed possible and desirable.

there is still a lot of room for more improvement, especially
in the attraction of industry to the Interlake tolhold better
trained people there.

on external development matters, the region now stands as a
uit, (i.e. a unified front) which it did not prior to 1967.

there still exists strong intra—régional conflicts, which have

been accentuated by the failure to designate growth centers




227

and specialized centers (so that all units feel they have a

"right" to any development of any type, which comes to the

region).
VI.

A) - F.R.E.D. administrators have tried to stay "at an arm's length"
from areas, so as not to become overly involved in local
prqblems, e.g. even though the ADB made a formal request that
the administrators attend a community ''understanding" session
at Windego (promoted so that all walks of life in the_Area
might better get to know how one another "ticked" and what the
Area "felt") the administrators would not go.

- the'F.R;E.D. adminisfratiou has become recognized as a part of
the local institutional environment, at least to the ADB,
although it has remained uninstitutionalized with the general
populace (as has the ADB to some extent).

~ major breaks or problems of ccmmunication:

(i) critical: between policy makers and the ADB;
(ii) not critical: between the ADB - F.R.E.D. administrators
and the general populace; and
(iii) good connection: between the F.R.E.D.. administration,
the civil service generally and the ADB.
VII.

A) - Roles in Implementation:
(i) dindividual citizens have a minor role: participation

in specific projects, tacif .consent;



(11)

(iii)

(iv)

(Vf

VIII.:

NOTE:

formal local institutions have ; more positive role,

in that they prbvided peopie to sit on the ADB;

political representatives play a minor role in thét

they do not hold a Balance of power or even a major

power position in the two senior government legislatures.

(NOTE: The senior governments play a major role in

policy initiation and change since they define the "ball

park" at any given time.)

Interlake development néver’became a ﬁartisan political

(or even relevant) issue iﬁ the Provipcigl or feéeral

elections (all party céndidates paid lip service to it);

ADB plays a large role'in aiding the dynamic processes

(once policy and program direction has been established

hy ather bodiec) of implementation. incremental direc-

tion alteration and guidance for the future.

- no regional or sub-regional perspective.

- little participation; and

local service groups - their representatives to the

ADB adopt a civic-minded generalist role.

- the only involvement of service gtoups is with
specific activities that fit their orienfation, e.g.
Kinsmen Kiddies.

- these roles are not changing significantly.

A) -~ the network of local organizations is now sufficiently strong

to carry on if the F.R.E.D. administration were removed, as
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1ong as F.R.E.D. fundé were not removed.

the organizational network would not revert to Pre-Plan
(pre-A.R.D.A.) form, unless all incentives and indicators of
accomplishment were removed.

in 1976, when the Plan ends, the coﬁmunity organizations
should be as strong (but are not likely to have increased
their contacts to the general populace much more).

the ADB feels very strongly that fhere will be another .Plan
subsequent to this one, implying that, although the region
will be .organizationally strong, it will still be economiqaily

weak.
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ADB- INTERVIEW NUMBER. 2

— Board members serve overlapping l1-, 2-, and 3-year terms.
- current ADB members nominate people to fill positions, where
terms have terminated, at the general meeting held each
yéar (once a vear).
- nominations from the floof are also accepted.
- §oting is done by all those present at the general meeting.
NUTE: - only once has there been no nominations from the floor.
- tﬁere are 24 Board members., |
- all groupé can be represented on the Board.
~ the Board has many farmers (as does the Area) and alsd has
representation from the Indian bands who inhabit the northern
portion of Fisher.
-~ because this area is éo large, most Board members are known
(with respect to qualifications) only in their own “community";
- however, ADB meetings duriﬁg the year are movedvfrom town to
town so that fhe whole Area can become acquainted with the
Board, its members and its activities.
(1) - most Board members are those who are usually involved in
other "community interest' activities or have a particular
"Qested interest in F.R.E.D. (e.g. farmers: drainage
programs; land reclamation, etc.).
- the "general" citizen is defined as "apathetic", although
there.is an increasing number of new involvees who were

formerly "apathetics".
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~ (implied): it takes both incentive and some degree of
success to get and keep these'people involved, even if
the success incentive isn't directly a F.R.E.D. goal,
e.g. people took Wintef courses as much for the direct
increase in income as for education.

~ increasing citizen involvement is seen as a fact (trend)
and is implied to be good.

—~ ADB meetings are open to observers and have been attracting
more respouse. Observers.can express opipions, issue
gomplaints, etc., but can't Qote (i.e. popqlar, 5utv

representative demoncracy).

(2) - community interest is as strong in many cases as Area

interest.

— hnth of the zhave =2ve cirnnoer +han neraeonal and dnterest
~th of the zhave 27ve ciynng T ;

group concern, although such interests do exist.

on séecific issues, government officers such as agricultural
extension agents, engineers, etc. are asked to give the
details of a project's feasibility.

such input is respected for its technical merit.

technicians do not and are not generally encouraged to express
opiniéns beyond feasibility.

"Ag-reps", etc. are seen as "liaisons' between the ADB and
various government departments; ﬁence, they aren't perceived

to be the representative of either side (government or citizens).
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- on certain issues, ADB members themselves can provide the
technical input. -
B) - funds ($1,200 - $1,500 per year) are sufficient only to
‘cover administration and travel costs; hence, funds
impose a limit oﬁ_the scope of ADB activity.
NOTE: - by increased efficiency, this Board sometimes saves
| ~ some money, and so it can fund external (with respect to
F.R.E.D.) projects in part or in whole, e.g. for a student
summer recreation project, the ﬁoard covered $200 of the
$600 needed. |
~ time is auconstraiﬁt on éffectivenéss -~ ADB members and the
chairman are not salaried, and so divide their time between

a job, home, other community service positions, and the ADB.

C) - the Board organizes around specirlic complainis (bnuught Lo
it usually by citizens) and/or suggestions and interests
as raised by individual Board members. (Projects are of
specific interest to particular localities or persons in the
Area and sometimes affect the whole Area.)
III.

A (D) —-F.R.E.D. administrators are viewed as "liaison' persons
. between the ADB and the politicians (i.e. they are not
seen to represent either party's interests; they are seen
to represent the joint interests of both).
- there exists more certainty and trust for thé admiﬁis—
trators than for the politicians.

(2) - no major changes have occurred or are seen as likely to
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occur.,

B) - effective input in replanning:

ADBR -~ local citizen feaction (emotion, needs, desires,
priorities) and thevoperatidnal feasibility of sug-
gested projects.

"Ag-reps" - technical advice regarding the feasibility of
various project combinations.

~ project costs and the 'good of the region" are also perceived
to be planning input considered by the administration.

- the political feasibility of proﬁects in te;ms_of (lj inter—
government disputes, and (2)‘provincial political acceptance
are not seen as being as impértant as other inpuf, since the
"province's program domain" over F.R.E.D. programs takes care
of the first one,vand effective citizen participnation on ADB
takes care of the second.

C) (1) - political considerations such as the doctrine of a govern—
ing party and pragmatism (re-election) is the effective

input into political decision-making.

- .although administrators have some influence, it is not
enough to make this process wholly rational.
" — therefore, there is less rationality and certainty regard-
_ing political programs and goals as compared to economic

gbals and programs.

(2) - the main communication channel to politicians is the Program
Advisory Board, which is perceived as a '"general council
of ADB for the Interlake'..

- = the problem is that certain Boards (such_as this one) have
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(1)

(2)

(3)

(1)

(2)

(3)
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many cqmplaints, and this makes things uncomfortable for
politicians (Ministers), which prompted a 're-organization'
(said facetiously to imply that it was more of a purge)
that removed those Boards who were creating 'waves" for
the politicians.

now, the main channel is the R.D.C., which is better
organized (formally), sd that there is less disturbing
and disruptive feedback to the politicians.

all municipalities but one are represented on the R.D.C.
(the R.D.C. was instigated by the government).

the ADB has friendly informal relations with any (and
all) community groups, organizations and councils,

the relationship becomes formalized arpund projects (i.e.
rodact - epoeifis dnter-—zoticns of ADR and lorzl bodiaes),
the relationship is one of joint co-operation (the ADB
usually provides administrative expertise, etc. but not
funds).

the relations (contacts) are ever-changing due to their
project specific orientation, but the "pattern" has not
changed. |

the ADB is perceived to be filling a gap for local citizen

feedback to all government projects.

-there is a heavy reliance on the information dissemination

program of F.R.E.D., implemented by the information officer.
F.R.E.D. should inform local citizens.
the ADB is a feedback unit, not an information disseminator.

the lccal citizen is most aware of the activities
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themse}ves, than F.R.E.D. (what it is), than F.R.E;D‘s
degree of involvement in‘projects and activities.

- people are becoming more and more aware of F.R.E.D. in é
broader Interlake perspective, i.e. with respect to the

programs and goals of the Plan.

Iv.
A) - the original ADB in this Area was non-functional because:
a éingle town (Arborg) had more vote strength than all the
other committees combined, and while the Board did pay
”attention to issues (besides‘those which Arborg thought
to be relevant), this dominance "hung-over" the ADB.

~ the result was a reaefinition of boundaries élong more
naturzl ond sarvizeshle {practic=l) lines o form two
ADB's.

- the ADB's in the region are coming closer together (in some
caées because of geographic propinquity, in others.because
of activity inter-action), which is resulting in the evo-
lution of a more regiocnal pérspeétive.

B) (1) - the ADB handles local (comﬁunity and Area) pfoblems
and complaints (used as a feedback to both administrators
. and politicians on programs' human impact and Area
needs).
- the R.D.C. is employed more as a mechanism to direct
the total growth of the region (integrates various

Areas and so it has a stronger government input).

(2) - R.D.C. relation will continue as described in IV.B.1,
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except that the R.D.C. will become ﬁore and more relevant
as the Interlake gains a more équal footing with other
provincial regions.
C) =~ there has been a gradual clarification of the natural boundary
between Areas (promoted by ADB).

- there is better understanding of intra-Area: inter-Area:
regional problems, aé a result of the communications of
problems and desires among citizens and towns at the ADB
meetings, and among towne and areas at the R.D.C. meetings.

—~ {(inferred): the F.R.E.D. administfation originally cafried
the burden of constantly reminaing the ADB to have a regional
perépective: now the R.D.C. Will handle this role.

~ the ADB seemed to be evolving toward the regional perépective
of a R.D.C.. but thé government kept one step ahead by in-

augurating one.

A) (1) - the economic potential of the region is increasing now

that the government has stopped ignoring the Interlake,
but "it can't develop overnight'.

(2) - regional infra-structure is developing, but more develop~-
pent is required at the local and individual level (i.e.
towns and individual farms, similar to the drainage
program) .

- (inferred): he indicated thatiF.R.E.D shpuld_be responsible
for secondary and tertiary rogd improvement, but the

.analogy .to the drainage prograrm breaks down here, since
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3) -

1 -

2y -
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secondary drains are a municipal responsibility and
tertiary arains are the responsibility of the individual
farmers.
there is increased confidence of the general population
in the government's-interest (effectiye interest, since
it is backed up with funds) and in the region itself, i.e,
increased awareness brings about increased confidence.
a support and interest base is forming in the population,
but it may not always be strongly visible.
progress is better than expected, since there have bgen
éccomplishments (physical improvements) which act as
material proof that the government has serious intentions
to help the regioﬁ; rather than just paying "1lip service"
(as was expected).

(1) changes can occur in the standards of living and

income, as has been shown by some improvement already.

(ii) the most significapt improvement is seen as most

likely to come in the distant future (after 1977).

C) - gradually the basis of development ié expanding (not shifting)

from community, to area, to region, to province, to nation,

with overlaps in trends and changes in emphasis occurring.

A) (1) - local needs have been grouped by the geographic dimension

of Areas.

- the geographic dimension has been changed where it conflicts

with "natural" boundaries.
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—~(i£ferred): "income is a common deﬁominator, to the
extent that there iz a common éroup: "Interlake income'.
(2) - higher level politicians take each "interest'" affected
| by a decision into consideration as input, and emphasize

that there is other input as well, upon which a decision

depends, e.g. A versus B (interest dispute), but the
decision also in?olves effective input from C and D, etc.
B) - although a general spirit of community is evolving, many
towns still feel that ''One man dead is anothetr man's
bread".
— (inferred): distributional c&nflicts sometimes are secondary-
to locationallones, but not aiways.
- the trend evolving is for locational concerns (regional) to
come ahead of distﬁibutional ones (areas), as the communities
become more aware that develcpment must occur in more than |

just one town or center--if the whole region is to benefit,

i.e. quarrels over varying degrees of development concentration

thus come after the region gets the industry, e.g. fish

processing plant. NOTE: This trend is just starting to
develop.
'C) (1) = the ADB have filled a gap (vacuum) for communify complaints
_gnd feedback to both the Federal and Provincial govern-
ments regarding specific projects and activities.
- the F.R.E.D. administration has become a critical and

integral "'liaison" between the government and the rep-
resentati&e community organi;ation (ADB).

(2) - no.

e
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the government in general will play the most prominent role
by setting guidelines and goals towards which a community can
strive, i.e. a faith to fill the religion gap.

the ADB will remain cru;ial in the encouragement and organi-

zation of people for activity participation, and as a community

feedback mechanism for the government,.

(trend): R.D.C. is becoming more iﬁportant but its worth will

not really arrive until the next Plan.

no significant participant or role changes are seen.

various organized bodies havé varioﬁs roles about which
development clusters; e.g. towns (sewer and water, etc.--
local), ADB (progréms: highways, recreation--area), R.D.C.
(programs: industry, attraction--regional).

some overlaps occur, causing a ”friendlyﬁ-competition, uﬁtil.
the overlap conflict is resolved. (These 6rganized bodies
also work together-on projects).

(inferred): the ADB is filiing a gap, as is the R.D.C.,
rafher than taking over from a poorly functioning (existing)
unit.

if F.R.E.D. left today, everything would Eevert to its original
state, with perhaps even more disputes among towns.

strong towns would hold a strengthened position and would
force weaker towns to come to them for help.

skeptics would be happy.




240

C) - 1977 will bring a new Plan to replace the present one,
perhaps with more emphasis on a provincial perspective to
tie the Interlake in with other development regions, e.g.

East Manitoba, West Manitoba.

- IX. Additional Comments
(1) - he said, "Be sure fo'make'the Interlake look geod".
(2) - there is a very strong emphasis, almost paranocia, of the
force the big unit can exert over the little one.
(3) - he emphasizes that people réquire guidelines and that the
specific accomplishments of F.R.E.D. so far have provided
Interlakers with an incentive to help themselves and planted

a belief that the government is not only able, but is
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ADB INTERVIEW NUMBER 3

- 15 members are appointed by municipal and civic councils

as follows:

L.G.D. Armstrong =5
Rochwood Municipality = 5
Town of Teulon =5

the town council appoints members for Teulon.

the term of office is 3 years, and-l/3 of the members éhénge
each year.

usually a person volunteers fof a position if he is interested
in it, and lets'the council know he is available if a position
is ovpen.

it is becoming more difficult to find interested people;
members usually look for a "protege' to replace them when
their term is:up: such "inbreeding" is perceived as a good
idea.

members do not belong to any single class, beyond the fact
that they are "community-conscious".

the representatives from Teulon are a teacher, a high school
principal, a garage operator, a butcher, and a retired (well-
to-do) farmer (one ié alsc a town councillor).

the capabilities of ADB members are known to 'influential
and/or other qualified townspeople.and civic—minded (inter-
ested) citizens.

also, most members seem to have a broad contact citizen range.

R




D)y (1) -
2y -
A) = the
1.
2.

242

the genefal citizeﬁ is usually involved to the extent that
he has a vested interest in a particular program, project
or activity of F.R.E.D.

ADB meetings during the year are moved around and sometimes
community‘projects attract general citizens to take in a
meeting, e.g. a skating rink for Inwood.

the primary concern is for development of the Area.
specific local interests, such és town roads, etc. cannot
be handled by an ADB and this 1s recogniéed by the Board
members.

a strong Area orientation creates a strong competitive

attitude regarding other Areas in the Interlake.

technical basis of decisions is twofold:

abilities and expertise of Board members, e.g. schools,
farm projects, etc.; and

government field agency people, e.g. the manpower rep-
resentative and agricuitural extension officer attend

most ADB meetings; they are perceived as liaisons (links)
with government departments, and technical advisors (to
the extent that they can demonstrate their qualifications
in their given field) and are also identified more closely

with the Area than with the government.

- these people are reasonably influential, as noted above (it

depends on their proven ability, rather than their formal

positions).
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B) - financeés are a major limit on ADB activities.

- until 1970, the Board received $1,500 from F.R.E.D. to
co-ordinate, administer and direct activities such as
manpower training, farm business courses, sewing and driver
training, etc. .7flﬂﬁﬂ3

- now the Board receives an additional $1,500 to help defray
personal expenses (travel, etc.) plus a per-meeting payment
(approximately $5.00) as an "incentive to show up, and ﬁot
much more'',

- the rigidity of the F.R.E.D. plan is a limit, in that when-
eVef new projects are proposed, the ADB is told there is no
méney for them, e.g. $15,000 for Norris Lake recreation area
to sérve'"local” needé was rejected (NorrisILake is 6 miles
northoyeat of Tenlan),

C) - the ADB organizes around courses, as described in II.3B, e.g.
farm business, etc., which it administers during the winter.

-~ the ADB tries to organize around its own projects but it has

received no results in past efforts and hence there is no

incentive for novelty, e.g. Norris Lake, sewer and water for
Teulon.
- the meeting payment of $5.00 does not act as an incentive to

get things done, only to turn out.

1171,
A) (1) - during re-planning, the ADB does not believe it is an

effective input to.either the administration or politicians.
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- "everything seems cut and dried when it comes down from
the Federal and Provincial Governments, so that even
though they (F.R.E.D., in the Plan) claim they need
citizen participation, they don't seem to listen to what
we say."

(2) - no change has been noticed in the degree of citizen
participation, in decisions, over time, nor is any
expected.

B) - F.R,E.D. administrators seem only to listen to certain ADB's,

e.g. those along Lake Winnipeg who’get "most of the moﬁey"
in recreation grants.

- also, a lot of decisions are made bn the basis of ﬁehind
curtain "politicking'", e.g. the incumbent R.D.C. manager
and Gimli cot an dnduetrial rmark (grant) whiech
competes with Selkirk).

- (inferred): a large degree of mistrust of administrators,
politicians and the general “Bargaining" procedures (used

by the east side ADB's) exists.

C) (1) - the priority seems to be to increase the revenue from

the tourist trade in the Interlake, i.e. provide

'coﬁmercial, government recreation spots, instead of
recreation for Interlakers.

(2) - the Program Advisory Board (P.A.B.) was a good link,

but now it is gone.

~ the P.A.B. served its purpose,}but now the only links to
politicians are political:

1. Through the R.D.C.'s manager,.and
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2, through "normal" political influence channels
(both Federally and Provincially).

NOTE: - because of the joint nature of the Plan, it is
difficult to pin down who is at fault when some-
thing does notlcome off, e.g. when a requested
program isvnot initated.

- (inferfed): there is a weak link to politicians.
D) (15 - this ADB has contact with otheriADB's concerning projécts

which mutually affect them, é.g. the joint proposal

"of all ADB's to increase the bush-clearing grant from’
$§2/acre to S4/acre. )

~ similarly, the ADB will relate to government bodies or
service groups, etc. om a project specific basis, e.g.
atacking Norris Take with ﬁqh

(2) - the Board will provide its administrative know-how, etc.

as input, since it has no funds that are undesignated.

NOTE: =~ the Board is just into this type of thing in a

very superficial and preliminary way.

(3) - the relationship has nét'changed and is not expected to
~ change.
E) (1) - the general public sees signs on all F.R.E.D. projects
in progress.

- the ADB advertises in local papers (Stonewall and Arborg)

to inform the public regarding up-coming projects.
- F.R.E.D. newsletter (Interlake Flyer) informs the public
regarding projects already completed.

- also, the ADB representatives are well spread, geographically
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through the Area so that much information is transmifted
by word of mouth,
(2) - citizens can come to meetings, etc. which are all open to
‘ the general public; hence, it is largely the citizen's
responsibility to be informed.
. ' —‘(inferred): much of the F.R.E.D. releases are merely
"sell campaigns" which "overstate" what is being done.
(3) - (i) 1local citizens generally know what F.R.E.D. is.
(ii) those people who travel the Area a lot know what

F.R.E.D.'s activities are.

- (iii) (inferred): most people do not realize the details
of the joint F.R.E.D. arrangements, etc. or relative
- contribution.of each government's (Federal and
Provincial) participation.
V.
A) - relations among ADB's are fairly stable: they are organizéd

around specific programs.

- representatives from all ADB's gét fogether at annual seminars
(Program Advisory Board meetings which no longer occur) to
discuss their various, Area-based interests.

B) (1) - the ADB has both a local and broader program outlook.
~ the prime function of the R.D.C. is to attract industry
to the region and to help smaller commumities get a "fair
share'" of the industry.

(2 - future relationships will and should continue as they ﬁow

do, since relationships are reascnably satisfactory now
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A

(some of the KR.D.C.'s ”politicking"'is not liked, e.g.
industrial park in Gimli). '
— few attitude changes are occurring in the Areas.
NOTE: - Selkirk is not considéred part of Interlake except by
the Plan definition, and it seems that Selkirk got
more money than the rest of them (i.e. deserving Inter-
lake communitiés),\e.g. "the’purpose of the R.D.C. is
to help towns like Teuleon find out that an industry is
" .available for location before it goes somewhere else

(out of the region) like Portage la Prairie or Sélkirk”,

(1) - the economic position of the rggion is declining vis-a-vis
the rest of‘the'regions in the province.

(2) - infra-structure would have been just as developed without
F.R.E.D., e.g. with F.R.E.D. here, the provincial grants
for yearly road construction in towns such as Teulon and
thfoughout the region have been suspended; similarly, the
school district in the central Interlake was consolidated
years ago, but the Technical School that was promised still

" has not been built (the grants for schools are.no better
than the rest of the province got under the school
consolidation bill in 1968).

(3) - many people (percentage unspecified) seem to be abusing
opportunities for imrpovement,‘e.g. farmers who take farm
management coufses during the_winter do it as much for

the income as for the education and/or those who use
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carpentry and electrical courses not to earn extra
money in off-season as was intended, but instead use
skills for '"home improvement'.
(1) - progress is far below Pre-Plan expectatiouns.
(2) - (i) the standard of living and level of income could
be increaéed aﬁsolutely and relatively; but
(ii) will not be, if the present program orientation
persists, i.e. firstly, the "whole'" Area is not
really depréésed, and sécondly, the people who are
taking advantage of the programs have no personal

stake in them, e.g. farm management courses.

. — there has been little change in the geographic development

base.
~ the Interlake is now more recognized by its inhabitants as

- a region.

(1) ~ areas are organized on a géographic base, which has
remained relatively stable.

(2) - F.R.E.D. administrators are either "locked in" to support-
ing one group over another by the original Plan's
sPecification of the competing projects, or decide
"politically” how to do it. |

(1) - towns and municipalities are still similar to their original
competitive bases (inferred: although F.R.E.D. seems to
have shifted somé of the balance of power away from the

central region to the eastern one).
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(2) - no; there are still town-against—town conflicts,
except within an Area.
- (inferred): the R.D.C. is tending to help attract
industry to the "region', after which distributional.

disputes can occur; unlike the present attention wherein

ldistributional disputes force industry away from the
region as a whcle.’
c) (@) - (implied): not really: the F.R.E.D. unit is seen as an
autonomous body, super~imposed on the region.
(2) - no: they are much more a "director" of activity thap a
fwo—way communications unit, which can be altered by

local feedback.

VIT.
A) - R.D.C. - attracting industry to the region and mediating
disputes for it among areas.
- municipal councils - improving their own resources, etc.

B) =~ ADB - if they get funds and are listened to, they could be

an invaluable asset in developing recreation facilities for
intra-regional use, industrial incentives, etc.
C) - stability derives from the rigidity of allocated F.R.E.D. funds,

which means that little change occurs in most Areas.

VIIT.
A) - the focal point of development relates to the type of deve-
lopment, i.e. responsiblities are widely disbursed, e.g. the

Chamber of Commerce and service groups for particular facilities
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such as swimming pools.

town council for town needs such aé roads, sewer and water.

if F.R.E.D. were withdrawn today, things would not change
much (assuming '‘normal" Federal and Provincial programs were
re~activated), except that the ADB's would likely dissolve,
which is the present trend anyway, e.g. in Hecla Island, the
ADB dissolved as sooﬁ as pre-determined program was occurring.
it is hard to say what will happen in 1977, but dispersal of

government responsibility is likely to still exist.

IX. Additional Comments

(1)
(2)

(3)

(4)

he does not see the Plan or thé ADB's as a success.

he resents the extensive "politicking" and "bargaining"
{trade-offs) that gées on.

he definitely feels his Area has been getting "'shafted".

(He seems to extend this to the failure of the Plan in
general.)

he implied that a lot is being spent on "administration", as
in any "typical'' government jqb, where ''they create a whole
bunch of white collar jobs for themselves.”

he is retiring from the ADB because he does not feel it is

getting anywhere.
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ADB INTERVIEW NUMBER 4

- there is a general meeting each year which alternates between
Lundar and Eriksdaie at which the 18-member ADB is elected
by all those who turn up for the meeting. (Constraint:

' regardless of how many people turn up for the meeting, there
is equal representatipn on the ADB for the two municipalities
involved, i.e. 9 members from Col&well and 9 members from
Eriksdale.)

~ Board members are from a broad cross-section of the Area, e.g.

some farmers, townspeople, businessmen, labourers, etc.

NOTE: - there are, and have been, no Indians on the ADB; they
hawve theiv .own iribal bands, cto. to represent them

to the government.

— ADB members' contacts with the community (i.e. recognition)
are more on a personal contact (friendship, etc.) basis;
hence, those who are businessmen are recognized as such, but
particular skills, etc. are rarely widély known.

(1)

the general citizen may know about the ADB, but in most

cases citizens just criticize the ADB's existence (since

they do not seem to think it fills a yaluable role).

- it would be desirable to have general citizens bring
complaints, suggestions, ideas, etc. to ADB meetings.

- meetings are shifted between the towns of Erikédale.

and Lundar each month, as much to maintain municipal

balance as to encourage general citizén participation.

(2) - the ADB members view their task in terms of the good they
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can do primarily for the Area (if there are side benefits
to the rest of the region, they do not begrudge them
these benefits).

-~ little weight is put on representative aspects of service

group, town, etc., since each member is elected as an

- dindividual.
- gerierally it is "community service" types that sit on

the ADB.

II.
A) - during the initial years of the Board, the major technical
input came from field agency people, e.g. manpower agents,

Yag-reps." and also to a lesser extent from ADB members

P R P
Ll ML e b W Nl s

- these field agents were looked upon as advisors (and not
really community representatives) and their opinions were
weighed as such.

- since the ADB's began to inter-act on a regional basis (two

or three years into the Plan),.thése field agency people came

to fewer and fewer meetings and now are rarely seen. ”ffff
— the major technical advice now comes from the F.R.E.D. adﬁini-

stration, e.g. the ADB drafts a number of proposals into a

brief or report, and then sends it to the department involved

and/or to F.R.E.D.; there its "feasibility'" is considered

(aﬁd it is usually rejected--"We're lucky to even get a

letter back, acknowledging that they received the brief.");
B) =~ lack of funds is a major limit on ADB activities (the $1,500

grant is not available to finance projects).
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- it gées deeper than jusf funds for the Board, though, since
there are technical constraints implied by the fact that
everything the ADB recommends is branded unfeasible (in
terms of cost, location, etc.).

C) - the ADB organizes érdund specific projects, e.g. in the
early years, it oréanized around the "brainstorming" sessions
sponsored by F.R.E.D.

- now it organizes around its own '"pet projects' (those of.
-individual members) which it hopes can materialize in the
undefined future, e.g. sewer and water for all Interlake
towns (Lundar); recreational expenditures to fix up Lundar
Beach; education programs (heiping technically trained young
pedple, electricians{ etc. get s start in business in the
Interlake towns).

~ even though little seems to come of ADB suggestions, members
continue in the hope that eventually they will be listened to; - - -
and they are satisfied that they dé get some "inside informa-

tion" from the Plan's administrators, on Interlake programs.

I1T.
A)Y (1) - the ADB feels that there is little flow of effective
';nput from them to the administration or politicians for
replagning. |
(2) - originally, the "brainstorming sessions" (during the first
. couple of years) were useful, since the ADB could tell
the administratofs what its priorities were (such as

education and bush clearing), which the administrators
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listened to.

- the government is listening to recreation facility and
sewer and water demands, but they have not moved on it
very much.

NOTE: -~ notice that the ADB priorities that were "acted upon"

coincide with the priorities of the administrators as
per the original Plan, while the second set .of
priorities (not acted upon) do mot coincide with
the administrators' priorities.

~ the changesin relationship correspond:tkohen ?he
various ADB's got toge;her for their first regibnal
meetings (as in IIL.A). '

B) - the administrators' own ideas and those of the politicians

1 1 svar s Awmncfaer e mrre ] meemrrt dd o~
i

Z -, $ T s Lo B N T ~ U - s : - -
Luby wiil QL0 LAl U Gvivaw paVallany
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the Interlake with as much funds as they should) are the
effective input into replanningl

—~ the ADB in this area certainiy is not listened to very well.

C) (1) - the administrators are an effective input into the political

decision-making unit as are the "usual" politiéal input,
e.g. much of the East shore recreational development was
the result of political pressures during the Roblin
_regime; since several Cabinet ministers were from that
Area, such as the M.L.A, for Gimli who was also the
Minister of Education. |
NOTE: - he does not feel the Federal MP's in the Interlake
(e.g. the M.P. for Selkirk)“had any influence on

'.the original draft.
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E)

(2) -

1 -
(2) -

1 -

weak chénnels exist to the higher pélitical levels
(especially since the regional'meetings turned into
the R.D.C.; because ADB members rérely see responsible
ministers, whereas they-used to see them twice a year
under the Program Advisory Board set-up).

mainly government agencies such as manpower.

the type of relationship involved is one in which the
ADR provides administration and labour on a free time
basis (e.g. for a recreation coﬁplex), etc. and the

agency (or service group) musf provide the basic ﬁaterials
and/or funds. ' '

the ADB is beginning to become a little more involved with
other agencies since it no longer devotes most of its time
to the "brainStbrming”.

F.,R.E.D. puts up signs on.all its projects.

people are also informed through newspaper articles, etc.

(although this is weak in this Area, since there is no

local paper).

NOTE: =~ he believes that the general public (especially

(2) -

3) -

those outside the Interlake) is being misinformed
about the size of the development: '"$85 million
seems like a lot, but we don't see most of it
anyway.".
F.R.E.D. informs the ADB and most citizens should know
(since the information is available), "f . . unless they
want it put right in theisr laps.“.

(i) a lot of citizens know about F.R.E.D.




(ii) those who use F.R.E.D. sponsored projects are

made well aware that F.R.E.D. is behind the project.

Iv.

A) - the ADB's had little contact for the infitial two or three

years.

- after two or three years, the variqus ADB's initiated the
‘regional meetings whigh worked well}

~ they supported one another wheneﬁer they could, e.g. they -

gof tqgetﬁer to increase bush clearing grants from $2 to

$4/acre; Coldwell-Eriksdale senmt a letter to support Gimli

keeping the air base ("It seemed a disaster for the region

at- the time.").

the ADD's then cacourcged the formoticon of the BLDLC., w R
made the regional meetings unnecessary.

B) (1) - ADB's handle more lcral oriented problems, although the

R.D.C. is really the growth or extenmsion of the ADB's.

(2) - the R.D.C. will likely (and should) expand its activities

so that the ADB's become unnecessary: the ADB's served

their major feedback fumction in the first few years and
now information flows only one way.
C) - there has been an increased understanding among the intra-area
communities, e.g. there is much less competition among towns
on small things, although there is still strong competition

on major issues like schools.



A @ -
(2) -
3) -
B) (1) -
(2) -

the region's resources have been developed to some extent
(absolute) but change was hound to occur anyway.

the government had to develop the highways and schools
regardless of F.R.E.D., e.g. all other school divisions
got huge grants when school divisions were consolidated,

so the Interlake is not any further ahead on this matter.

“the #6 highway north had to be developed (paved) for

easier access to resources.

the Provincial government seems to be using F.R.E.D. as

an excuse to get out of putting as much money as they

should into the Interlake region.

fhis-is where thebbest progress has occurred because the
re-training programs provided meople with an incentive
to go back to school, e.g. a lot of people in this Area
did not go any further than Grade VIII originally.

the feelings on progress to date comﬁared to Pre~Plan

expectations are mixed in light of the success in some

- programs, the failure to re-allocate funds to other

programs (not in the original agreement) and the fact

that the original $85 million was made to sound like

more than it really was.

(i) an increase in the standard .of living and level
of income is bound to occur, since even natural
change occurs (because the government will inter-

fere when better conditions are not developing).
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(ii) more improvement (in absolute terms) should
occur in the region as a whole, although some
areas still are declining in terms of industry,

job opportunities, e.g. Lundar.

C) - development is perceived in absolute terms, e.g. ''We don't

.A)

B)

c)

begrudge Selkirk people any of the funds or inudstry they

get, but we don't compare ourselves with them.".

-~ "If we could develop bigger than Winnipeg, we would, but it

wouldn't matter", i.e. we don't care about the absolute size

of other towns.

(1) -

(2) -

(1) -

(2) -
(1) -

(2) -

interests are generally grouped by geography, i.e. low
ad: Ldmnlddds dnecome conditions
are pretty one-dimensional, although some programs are
directed specifically towards certain people.)
conflicts are settled according to the comparative
"feasibility” of the conflicting desires.

some of the towns have been brought closer together,
e.g. Lundar and Eriksdale, on minor issues, but it has
not changed former relations, e.g. Eriksdale aﬁd Ashern
(inter—area and inter-municipal).

no new units of competition are emerging.

the only change related to institutions is that the ADB
has become a "local institution": part of the local
organizational network.

F.R.E.D. administrators remain pretty much distinct from
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A)

B)
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B)

)

the “"community", i.e. they are still perceived as

"government representatives’.

municipal governments and towns will continue to promote the
municipality, while the R.D.C. should help promote regional
industrial growth. |

perhaps the ADB's will start to be listened to again, althoqgh
it seemed they fulfilled their feedback purpose in the early
years.

the R.D.C. should become more important (". . . although I'm
not perfectlynflear on what it;s doing or why it's doing it.").
stability results from the fact that change-agents such as the

ADB's are not listened to.

general dispersal of development activity; also a general lack
of co-ordination.

ADB might dissolve but some towns might get together under
similar mutual arrangements, e.g. Lundar and Eriksdale.
otherwise, there would be little effect on those structures
which F.R.E.D. substituted its own for or which F.R.E.D. is
not involved with. .

this Plan is sort of a "pilot project" for Canada and so it is
assumed that there will be some kind of expansion or tying it

in with other development policies.

259"
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IX. Additional Comments
(1) - he has mixed feelings éﬁout F.R.E.D. and especially about
the role ADB's are or will be playing--he thinks the ADB's
did most of their work in the first few years of the Plan,

by providing feedback to the administration about community

‘priorities.
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ADB INTERVIEW NUMBER 5

there is a general meeting‘held each vear at which time
members of the ADB are dlected at large (nominated and

voted on by anyone and all present from the Area), for a
2-year term.

half of the ADB members are elected each year.

generally representation is on the basis of tbvns, e.g.

3 members from around Gypsumville;'Z members:frqm Faifford

(1 Metis, 1 white), 3 members from Moosehorn, etc.

if any locality (town and surrounding area) has no.repre—
sentative, a spot is left vacant and someone can be nominated
to ihe Roard from that locali+y at 2 Iater datre: acrentance
then requires ADB approval.

the membership number is not fixed, there is a sliding scale,
depending on community interest, e.g. original (17 members)

. . .'interest growing (29 - 32 members) . . . recent decline
in interest (24 - 25 members) in the last couple of years.
approximately 10 to 15 people attend the monthly meetings
(usually an overlap,.i.e. some come one month, otﬁers the
next); meetings alternate among four major towns.

many mémbers are farmers, because of the very nature of the
Area,

there are some businessmen, some'half-breeds', but no Indians

on the Board--Indians were originally on the ADB but decided
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they would have their own Board because they had "special"
problems; but they never got their own Board so they have no»
formal representation anywhere.

C) - the abilities of the ADB members are usually known throughout
the community, because they are chosen for their "civic-
mindedness" rather fhan their particular skill at a given task.
(Inferred: although many Board members are 'reasonably"
successful in their given occupatiomns, the primary criterion
is a noted willingnesékto.spend time on community projects.)

D) (1) - the “general" citizen is largely "apathetic'.

- it.would be good if the citizens were at least more aware
of what F.R.E.D. and the Boards are doing.

- citizens get invqlved oniy to tﬁe point of self-interest,
and even when personal interests exist, they will not
always become active.

(2) - Board members try to céﬁéider the needs of the community
as a whole (Area): théfe is littlebemphasis on the region,
less emphasis on service or interest groups and least

emphasis on personal interest.

11,

A) - the feasibility of plans and program suggestions is given
'prelimina;y, cursory, review at the ADB.‘
- advice is given by Field Ageﬁts, e.g. Manpower officer
from Ashern and the Area "Ag-reps.'"; less participétion
from Soils and Crop Specialist: this is the universe of

~ government Field Agents in this Area.
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— the A.R.D.A. co—~ordinator and the"¥.R.E.D. admiaistrator

also sit in on some meetings, in an advisory capacity
like the Field Agents, but they only give information or

opinions when they are asked to.

-~ these '"outside" téchnical opinions do carry weight in the ADB's
decisions.

-~ the major limit on ADB activities is not funds (they receive
.($l,500 for basic operating expenses and have been able -to
get an extra $1,500 when they needed it for extra programs, etc.).

- the major limit is the number, variety and quality of new
ideas which originate from the ADB at large; the chairman does
most of the suggesting.

- thé ADB organizes around specific projects, e.g. organizing -

b . 3
e Lot o ircn -
arz businzes zlzasses

, recreation develepmente for Lake St
Martin, veterinary clinics for Lundar, Arborg and Ashern.

— "community spirit" and material results are used to encourage

member activity.

(1) - (i) there is a good information flow, both ways, between
the administrators and the Board.

- the administrators use ADB input to Fhe extent that
flexipility of re-—allocation of funds exists in the Plan,
and to the extent that the ADB has considered the total
regional effect of its proposals.

— the administrators sat in on both ADB meetings and R.D.B.

meetings.
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(ii) politicians get géod feedback from the ADB, indirectly
(through the administrators) and directly (at
Program Advisory Board meetings); although the poli-
ticians do not always make their actions clear
difectly, they are related, through the administratofs
back to the ADB's.
(2) - therevhas not been much change in the above relationship
- except that the administration tie has weakeﬁed in the B
iést cquple of years (since the Provincial Administrator's
job was expanded).
- however, an incréase in the impbrténcevof the information
officer has takeﬁ up some of the slack.
B) - (inferred): effeétive input to the administration is cost,
constraints, limits imposed by the original Plan's rigidity
in parts (e.g. Selkirk's large share of grants), community
‘reaction throughAADB's and a regional perspective of problems.
- the Plan is largely organized around towns, and hopefully
this perépective will eventﬁally broaden to a more regional
ouflook.
C) (1) - originally, the Federal minister for the Plan and his
T _ .;olitical chanqels were most importaﬁt.
NOTE: - he;vy emphasis is made on the fact that the original
surveys done before the Plan was drafted are the real

key input to both the politicians and administrators.
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(2) - normal political channels exist thréugh the political
party system.

- indirect communication occurs through local government
district (LGD) administfators.

- the Program Advisory Board (which used to meet once a
year with both Ministers and MLA's) is now (since 1971)
scheduled to meet twice a year, but it has not occurred
yet this year.

‘D) (1) -~ the ADB has contact with all local organiéations, e.g.
church and service groups’ LGb administrgtors (siﬁcé some
ADB members also sit on tﬁé Citizens Advisory Board to
the LGD administrator, théy act as liaisons); local
organizations such as women's groups, farmers' unioms,
and also ad hoc.citizens groubs organized around
specific issues.

(2) - the ADB provides technical and organizational support,

but more importantly, also issues grants to finance

the projects of these various groups in part or in whole.

(3) - (inferred): originally the ADB was more self-contained,
but it tried to interact with these various groups as
rapidly as it could.

E) (1) - the general public does not become aware of F.R.E.D., etc.
exéept when it comes into direct contact with a F.R.E.D.
activity, in which F.R.E.D.'s participation is plainly
spelled out and emphasized. |

— there are many ways citizens.poul& become informed, e.g.

the ADB chairman posts minutes of meetings in prominent




266

places (he suspects they are not read anyway), F.R.E.D.
sends out newsletters, articles in the "Stonewall Argus',
and through personal contact.

(2) - the education system is largely at fault, since people

lack a civic-responsibility attitude.

- F.R.E.D. and the ADE'S are trying as hard as they can.
3 - @ mostvpeople.éré probably still referring to F.R.E.D.
as A.R.D.A., i.e. they have not sorted out the name
distinction, never mind the formal role distinction.
(ii) and (diii) people who use F.R.E.D. activities and
projects will know about the activity per se much
more than its connection to F.R.E.D.

T

WYY

A) - - after only a few years, the various ADB's wanted contact with
one another, since they could see that many of their problems
were the same (in most respects); therefore, they began the

Regional Development Board (quite distinct from the R.D.C.)

to which each ADB contrihuted.a certain amount of money that
was primarily used for information dissemination (éecretarial
services regarding activities of the various ADB's and inter-
ADB communication).

- although interest began to decline in the R.D.B., that Board
was still maintained.

- then, the government initiated the R.D.C.

- after a year or so, it was seen that the R.D.C. was doing.(or

could do) much the same things as was the R.D.B., so the



R.D.B. was disbanded in early 1971.

B) (1) - the ADB's are strictly advisory bodies within the F.R.E.D.
administrative structure; they can suggest, but have no
authority (or funds) to legislate their decisions.

-~ the R.D.C. can pay a full-time manager, ié incorporated
‘and, hence, has more "legislative-type' authority.

- while the ADB perspective has expanded (to regional issues
under R.D.C.), there is a role for both the R.D.C. and
the ADB, since the ADB can operate even under the cumber-
someness of large numbers of citizens (note its fluctuating
éize in this Area), while the R.D.C. can remain operative
under a limited number of directors on regiomal (finance
aﬁd program) issueé.

~ agacciate mewherships nra allowad to ADB's for a $25/vear
fee, so ADB's have formal'as Well as informal links with
R.D.C.

(2) - eventually the ADB and R.D.C. will‘merge, after the ADB's
get voting membership on the R.D.C.'s Board of Directors
(ADB is moving toward a more reéional perspective anyway).

- the R.D.C. should eventually become a governmenf admini-
strative unit, to handle regional programs, i.e. the need
for a local, regional government.

C) - there has been no significant change in attitudes of towns
and communities (they are still very much committed to the
capitalist ¢redo of survival of the fittest).

- there has been some strengthening of the natural internal

boundaries of the region. (Inferred: areas or counties have
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much more logical boundéries than municipalities, which are
inefficient government units).

- (inferred): as communications increase, there is some iIncrease
in the awareness of the problems of other areas and towns.

- "commmity" has always been defined naturally (geographically)

as the area between Lake Winnipeg and Lake Manitoba, as well
as the common bond of a hard life to eke out a subsistence
standard of living (which is still economically better than

concentration and its consequence of farmers on welfare in

Winnipeg).

A) (1) - centralization is. not a good thing, but this is precisely
| ~what L8 happening o favmevs.
- industrial growth is only good if it betters conditions
for the people.

(2) - highway and school developiment had not occurred, and likely

would not have occurred, without F.R.E.D., e.g. #6

highway paving.

(3) - manpower programs have been the most significant accomplish-
ment of F.R.E.D., having helped many people to upgrade
themselves and attain higher (relative, not absolute)
formal educational status.

~ community organization and communication have also
improved very significantly.
B) (1) - progress is mot as good as Pre-Plan expectations, but in

retrospect that could be anticipated since ''we generally
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VI,

A)

B)

(2) -

- the’

- the

set our hépes (and éoals) higher than we can reach."

(NOTE: some people who had very high expectations have
now dropped out of participation on the ADB).

there is a limit to the standard of living and income
level that the‘Interlake resources can provide the
region's residents, but this has not been reached yet.
also, the declining population and increasing resources
(such as recreation) have also expanded the potential
levels of income and standardé of living limits.

region was always identified as it is now (under the Plgn).

region resented Selkirk's inclusion in the Plan, and still

does resent Selkirk (perhaps even more bitterly now than

before) being called a part of the Interlake.

1 -
(2) -

interests have been grouped around towns.
(inferred): since most problems are similar, there should
not be too many disputes except on major questions, e.g.

who gets sewer and water (i.e. a distributional question

“about the location of particular industrial developments,

(1) -

since the failure of Eriksdale to get sewer and water would
eliminate it from competing with more "prosperocus' towns
like Teulon, if Teulon got sewer and water). In these
cases, the administration tries to determine the "good of
the region', although the real issue revolves éround how
"good" is defined.

there has been no change in competitive relations except

. 269
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that F.R.E.D‘ has nbt stopped the increasing concentration
of wealth in some towns at the expense of the decline of
others, e.g. Ashern grows at‘the expense of Eriksdale and
Moocehorn; St. Martin is dying because "capitalism"

encourages profit-maximizing and this means that this town

is by-passed.
(2) - no; there is only increased disparity among old units, i.e..
new units are growing from old as sizes become changed

significantly in both directions (larger and smaller).

¢y (1) - there has been a great decline in the number of church
and school oriented type organizations in the comﬁunity
network.
—'(inferred): the ADB and, to a lesser extent, the R.D.C.

heva become navrt of the region'es arganizational network
(2) - the F.R.E.D. administration has stayed out of the organi-

zational network, although it ties in indirectly. through

the ADB's.,

VII.

A) ~ the R.D.C. and county councils will play the most significant
part (after the re-organization of regional government) in the
development of regional resource potential.

B) - ADB's will have to continue to have a regional perspective
aﬁd gain full membership to the R.D.C. so that all of the
various sub-regional interests can be merged.

C) - "apathy" on the part of the general public, which inhibits

both change and development.
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A)

B)

C)
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the R.D.C. is presently, as well as the ADB.

there is some dispersal, since LGD's have full+time
administrators to look after district issues.

if F.R.E.D. left today, the eéonomic situation would likely
revert to the same struggle it was prior to the Plan.

the community organizations, however, would likely remain
(financed by the province), since the need for intra-region
communication has been obviated and bonds have been
established.

by"l977, the region should be aBle to stand on its own two
feet, the community organizations for information exchange
will remain, and no Plén will be needed as a»follow—up.
1ezrt 2nd

that he is generally an eternal optimist.

IX. Additional Comments

(1) - he feels that the designation of the Interlake as "depressed

and uneducated" overemphasizes.the point, e.g.

1. He feels the average level of educational achie§ement
is biased, since it indicates only formal schooling. (inter—
viewer's Note: He is a prime example of an intelligent,
self-educated person of Grade IV formal education).

2. The Indians pull down the average because they try to be
segregated and originally had a lower level of formal

education and training than the whites in the Interlake.
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ADB INTERVIEW NUMBER 6

A) - there are 25 members on the ADB, of which 12 to 15 normally

attend (12 is the duorum——this meeting was cancelled because

only 4 members turned up).

- membership is generally gained by a»personal request of one
of the ADB members that a particulaf person be added to the
board either to replace himself or someone else, or just as
an extra member.

B) -~ the ADB members are generally "reasonably" successful people,
but they are a cross-section.(broadly representative) of the

two towns (Riverton and Arborg) and the rural municipality

contained in the Area 1.2, husinesemen. farmera. fmostly.
J P : . .

since region and towns are highly dependent on agriculture;.

C) - most ADB members are alsn people who sit on other community
organizations (e.g. farmers' unions, church groups, town:

council, etc.) and so they are recognized as being 'accomplished"

in their particular field,.as well as for their community
interest. (NOTE: the "accomplished" statement came from a
nonfBoard member, while the "community interest' one came
from the ADB members.)

- generally, abilities are best known to those who have business
contacts with these people, e.g. farmer—to-farmer and/or
iﬁplement dealer.

D) (1) - the general local citizen does not become involved in ADB

activity (they rarely even attend the public meetings to
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air grievances).

- more general public.interest would give the ADB more
incentive énd would lessen the heavy burden of civic
service that a very limited number of people must bear.

y - members view in some respects the good of the whole Area

before personal ipterests, but there is a very strong town
rivalry (Arborg - Riverton) which is apparent on the
Board, is recognized by Board members, and is seen to be
undesirable {(now, however, both sides are ﬁaitiﬁg fox

the other to make the first move toward better relatioms.)

the ADB relies very heavily on field agents from manpower and

mamt Tt ma A s A e omlaent A el dommc s e amand £4 0~ v ta
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e.g. types of courses to offer in adult education program.
they respect the opinions of these resource personnel highly.
the major source of limitation for ADB activities is not funds

(they often under-spend and extra grants are available if

they over-spend).

the major limitation is a Board member time comstraint, i.ef
the time that members can devote ta.organizing projects,
"following-up on leads', etc.; since most ADB members spend

a lot of time earning a living (e.g. farmers) and also devote

time to other community organizations, e.g. town council.
the Board organizes around specific projects, e.g. manpower

re-training, farm business courses, adult education courses,

.which it sponsors.
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- incentive to participation is to make sure this Area gets as
much of the funds and recognition it deserves relative to

other Interlake Areas.

I1T.

Aj (1) = (i) the F.R.E.D. administrators seem to have fairly
"fixed" (firmly established) ideas about desirable
pfograms and projects before they come to the
ADB's for reaction (consultation): "If we like it (a
project), we get it; if we don't like it, we sti11 j
get iti"

~ (inferred): therg is some secondary communication
(effective input) of ADB, through the field agents for
the adminiatyation. |
- (ii) in the first two years, there was the Program Advisory.
Board which was a good thing because all the Areas

would send representatives to it who would really

"lay it on the line" to the politicians.

~ (inferred): sometimes tﬁe citizen répresentatives "over-
criticizéd” because they could not béck down in front of
the other ADB representatives there.

(2) - the R.D.B. worked to some extent because certain points
were acted upon-and some changes were made . . . but then
it ﬁas dissolved (for some unknown reason, probably
because the paliticians did not care for the “ﬁeat").

- the relationship between the ADB and the administrators has

not changed much.
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B) - the F‘R.E.D.'administrators seem to "think for themselveé”:
the ADB members cannot identify the key input, but suspect
that the administrators rely on a few people from the Inter-
lake and their own judgemént.

C) (1) - at the political level, the relations between the Federal

and Provincial governments on many problems "external" to
the Interlake, e.g.‘agricultural market prices, have a
lot to do with the type and degree of short-term programs
fhat are implemented.
- the original Plan itself seems fairly "fixed" over the

.long run.

(2) - few channels exist now to politicians from the ADB, except
the (occasional) ﬁeetings called and qunsoied by F.R.E.D.

{cdministrative seminars) and through the R.D.C.
D) (1) - the ADB has contact with nearly every formal group in the
two towns and municipality.
(2) - the contact is in two ways:

(i) Most ADB members sit on at least one other local

group or board and so they provide an informal

link for communication and co-operation; and
(i) In many cases, local groups come to the ADB for
financial help, e.g. the school board regarding

adult education courses; youth groups for funds for

tennis courts, etc. (these groups do receive
assistance).
— there is little co-ordination or organization of other

activities or groups by the ADB.



(3) -

E) (1) -

(2) -

3) -

Iv.

the contact mix and types of relatién have not and are
not expected to change. |

the general public learns of F.R.E.D. by contact with
projects, etc., inter-action with people who work onr
F.R.E.D. projects or sit on ADB and to some extent through
the newspapers in the Interlake. (NOTE: Although the
Lake Center News has an "office" in Arborg, little news
from the Area seems to appear in the paper after it has
been submitted.)

the individual citizen himself should try a_littlé ﬁarder
to be informed reé;rding f.R.E.D., although there is
little incentive for-this; since most people séem to
think F.R.E.D. does more surveys and studies, than actual
projects.

the local citizen is reasonably aware of F.,R.E.D. as

an organization, but is not nearly as aware of its

projects unless directly involved with them.

A) - there has been some increase in communication among ADB's

reSulting-in an increased understanding of the problems they

all face (although the communication has not increased

- the

nearly to the extent that intra-Area communication has).

basic mode of communication is the information services

of F.R.E.D., e.g. newsletters, etc., and this ADB uses'some

of the ideas it gets from the experiénce of other ADB's.

~ the various Boards have always supported each_other‘s motions




and‘reports to outside.groups or bodies.

B) (1) - the R.D.C. has representatives from each municipality
and so there seems to be some overlap in terms of infor=
mation input.

(2) - there is room for both the R.D.C. and ADB in the region,
since the R.D.C. can go after big programs like industry,
manpower, recreation, etc. (because it can afford to
hire a full-time manager), while on the other hand,. the
ADB's are good té help solve the problems "peculiar’ to
the various Areas (more local and personal).

- tﬁe relationship should be one of mutual co-operation,
since the R.D.C.lhas offeced its services to the ADB.

- "The R.D.C. seems to get at proﬁlems.. We get copies of
their minutes and thevy seem to 'do things'."

C) - various communities know a little more about one another's

-problems now.

- in terms of towns, there is a strong competition and animosity,
e.g. Fisher Branch left this Board to form a new one even
though Arborg - Riverton ~ Fisher Branch are a 'natural”
community,

— Interlakers have, and will continue: to have, a resentment
to ;he inclusion of Selkirk as part of the Interlake in the

Plan; "Selkirk is just a suburb of Winnipeg'".

-AY (1) to (3) - it is hard to say how much improvement has occurred

in terms of manpower training, highways etc.
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the Plan has been successful in that the F.R.E.D.
administration was only expecting a very small proporticm
of the population to take part in upgrading, etc., and

so while the absolute numbers of participants may seem
small, it is large relatively speaking.

these programs are also useful because, even if they

do not help train the people, they provide extra income

for the individuals to spend in the Ares during the off-

season (winter).

if people want to better themselves, they will work at

these courses rather than just going to collect the

money.
j BY (1) .progress is fairly good from the ADB's viewpoint, although
é manv local citizens think a lot less surveys and more
i actual product could come out of $85 million.
g (2) (1) the Area has a lot of trouble just keeping pace.
| even when the number of farmers declined, so did grain
prices and so the people left are not really that much
better off.
improvement can occur, but it will always be hard to earn
your  living in the Interlake.
C) - there is no significant change; it is still hbw well the

VI.

A)

various towns of the region are prospering.

(1) - "needs" under the Plan are broadly grouped by the Areas,
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B)

C)

)

(2) -

1 -

(1) -

2) -

™o
~ad
\O

but it bésically coﬁes down to a fecus on the towns.

the problem itself brings two similar interest groups or
Areas together once it has been communicated between them.
F.R.E.D. solves disputes by usually having decided what
the answer will be ("fixed" the program) before the argu-
ments have even been "aired'.

towns are still strongly competitive, but in sub-areas
they are beginning to realize that this competition has
caused losses to all sides, énd so in the future, Arborg
agd Riverton hope te get working- together better (neithef
side wants to take the initiative).

no new competition (although th;y would rather see Gimli

develop than Selkirk).

Thes P T e ; $ v : J - it e
P R.E.D hac Zdefinitely rveeulted in an eact-weat divieion

in the Interlake',

(inferred): ADB's hsye helped to increase the communi-
cation among local (Area) organizations and groups

because so many people ‘sit on the ADB and other boards;
the ADB has become a key link in the community's organi-
zational network.

the F.R.E.D. administration per se has not tried to become
a part of this network, i.e. field agencies are advisory

to ADB; F.R.E.D. administration is directive.

- the government, by stabilizing or meeting "external"” problems

will play the most critical part.
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VIII.

A)

f)'

c)
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no, except that the R.D.C. will likely becomre more prominent.
"external'' factors, e.g. agricultural product prices, as
established by international (uncontrollable) markets, initiate

change.

the R.D.C. is the agency through which the promotion of
community developmentlmust be focussed.

various other bodies promote locél development, on the basis
of fheir own specific interests, e.g. farmers' ﬁnions, toWn :
or municipal councils, etc.

(inferred): the R.D.C. would probab}y still function with
an.increase in area representation, since the ADB's would

the government will develop policy for the Interlake on the

basis of external conditions as outlined in VII.C.above.

IX. Additional Comments

(1) - By-laws were given to the ADB's by the administration in the

form of "terms of reference", and, although they can be
amended by the ADB, they are not amended very oftenj yet,

these rules are followed religiously.

(2) - Meetings are held on the first Wednesday of every month, and

the place of meeting alternates between Riverton and Arborg.

(3) ~ NOTE: Attached is a set of minutes of the Bifrost Area Develop-

ment Board Meeting held on June 2nd, 1971 in the Bifrost Munici-

pal Offices at Arborg.
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MINUTES of the BIFROST AREA DEVELOPMENT BOARD MEETING held on June
2nd, 1971 in the Bifrost Municipal Offices at Arborg.

Attended by: D. M. Barr, M.D.A. Arborg

Fed Slavinsky, M.D.C. Winnipeg
Tom Magnusson, Manpower, Arborg

Paul S. Holyk, Chairman
Jim Craig

H. I. Finnson

T. E. Finnson

Philip Orzach

Ken Foster

Peter Loewen

Ken Reid

Joe Klym

Cliff Holm

Steve Gislason

John Klassen, Secretary

The Chairman, Paul Holyk, had the minutes of the May 4th board meeting

read.

MOTION: THAT the minutes be accepted.

Sec., Cliff Holm . CARRIED
1. Adult Educatiom Dougie Barr reported on the Bifrost Education
: Board's cash flow:

Income
4 creative Arts classes 47 members 42 @ $10, 1 at $5 425.00
A.D.B. uvraut 56G.G66
2 Typing courses 11 & 10 members @ $10. 210.00
4 Stretch and Sew Courses 44 & 49 members @ $20. 1,860.00
1 Basic Sewing 13 members @ $5. . 65.00

‘Creative Arts—-Receivable 4 @ $10 40.00
1 Sewing with Knits 33 members @ $2. 66.00
1 Speed reading 8 members @ $10. . ' 80.00

Moved, H. I. Finnson

Small motors two sessions — no income -

in fees $3,246.00

108 Sessions for 215 Students paid
Expenses

2 Typing courses (Instructors) 280.00
4 Stretch and Sew 1860 and (93x3) 2,139.00
1 Basic Sewing 65.00
4 Creative Arts Classes 480 x 120 600.00
Subsidy 42 at $3 126.00
. Payable 5 x $3 .15.00
1 Sewing with Knits 60.00
1 Small motors (Instructor) 22.40
Speed Reading 297
$3,307.40
: ' -61.40
If refund $80. from 8 members 80.00
: 141.40

Discussion: The Education Board is disappointed that the sources of income

referred to last fall have not yielded any money. They applied several
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times to the Department of Education via the Evergreed Division COffice in
Gimli but these applications were not even acknowledged.
- Steve Gislason noted that Bifrost Education Board members had spent
considerable time and mileage in serving the case of adult education. He
felt better co-ordination was needed between those who donated their time
and those who were paid. Reference was made to time lost in waiting for
government personnel to appear and to the unsatisfactory speed reading
course instruction in which it was felt that Mr. Peter Thiessen had not
provided instruction as he had promised.
— Education Board Membership: The Education Board members indicated they
would like to see a new Board. In the discussion the meeting agreed that
Paul Holk would assist in the Riverton area and Joe Klym in the Arborg
area. Mr. Alfred Thompson was suggested to also enter the Education Board.
- Appreciation was expressed to the Board for its efforts in the first
and difficult season. It was hoped that the experience gained would
be an aid in adult education in the future.
~ The Area Board agreed to pay mileage claimed on expense forms by
members of the Education Board.
— Mr, Fred Slavinsky requested a written report on the adult education
courses held so far. He also suggested regarding requests for grant
for adult education: '
’ a) That a request be submitted on the provided forms for
courses already given, and
b) That the Board send in request forms for courses promptly
and as often as any are being planned even if the enroll-
ment, etc., can only be estimated.
- Mr. Barr repeated his contention that the local xtension office
7 minu
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was not disputed in the meeting.
- MOTION: THAT the Bifrost Area Development Board pay $225.00 to the
Education Board at this time. ~Moved by H. T. Finnson
Seconded by Joe Klym CARRIED
- Methods of assisting or subsidizing adult education other than by
straight $3.00 refunds was discussed. Perhaps that now board will

suggest guidelines.

2. Reports by Tom Magnusson

a) He had caluclated that roadway clearing on Grindstome came to about
$533.00 per acre.
~ This job could not have been done by big machines because of nuskeg.
— Most of the crow were fishermen who were required to work there in
order to qualify for fishermen compensation. o
—~ Some would have been on welfare without this job.
- This employment project had been of real economic benefit to
Riverton.
b) Tom has a farm employment listing service going at Fisher Branch and
at Arborg. :

3. Request by the Hecla Board to support their resolution regarding policing
of the island was read. '

MOTION: THAT our Board support the Hecla Board resolution with letters to
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Sam Uskiw and Mr. Bill Uruski. Moved by P. Loewen
Seconded by Ken Foster  CARRIED

P. Loewen reported that at its meeting on May 10th the Regional Board
had dissolved itself and had refunded its assets to the Area Boards.

" (Our board received $6.65).

Ken Reid reported for the I.D.C. They are presently concerned about
the spiralling costs of health and welfare. They will be considering
this matter with other Regional Corporations. Probably will ask the
government for a Royal Commission on the question.

MOTION: THAT the next ADB meeting be held on September 1 at Riverton

Moved by P. Loewen
Seconded by Joe Klym CARRIED

MOTION: THAT the meeting adjourn. Moved by T. E. Finnson

Seconded by XKen Reid CARRIED
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ADB INTERVIEW NUMBER 7

A) =~ there are between 15 and 20 members on the ADB.

B)

)]

D)

peocple are chosen in every district in the Area, by the
disprict council or a popular election, to represent that
district on the Board.

it :eally turns out to be almost on a volunteer basis, with
the only real election being that oﬁ the Chairman, Vice~

president, and Secretary-treasurer at the annual meeting (by

- the ADB members).

there are 3 or 4 members who are appointed to the Board by

the ﬁown'councils of Gimli, on the request of the Board.

ADB memberg (from districts outside of the three maior towns)
are generally, though not always, farmers.

the "volunteerf nature of ADB membership means that those who
do sit on the éoard are usually the type of people who normally
get involved in community and civic activity.

while the occupational qualities of'ADB members may be known
throughout the community, it is their willingness to do "civic-

minded" type jobs that is better known.

(1) - the general citizen sometimes brings a grievance to the

ADB, but not that often.
- also, some citizens do turn up at the general meeting.
- most "citizen'" involvement comes indirectly, by means
of contact with other local organizations, which becomé

involved with F.R.E.D. (just as with even more specific
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local projects, the "general public" only gets involved
if there is some kind of personal gain to be derived, and
sometimes ﬁot even then).

(2) - the members of the ADB are very strongly role-cast as
representatives of their geographic districts, and so
~they tend to be parocial in that respect.

- however, if a project can be logically shown to them to

be beneficial to the whole Area or region, they will
support it even though one district may benefit more than

another.

II.

A) - the ﬁoard will invite the government "experts', from field
agenta tn the Wederal Co-ordinator and Provincial Administrator,
to provide technical information.

- these technical opinions bear import on local opinions, but
certainly do not outweigh the local opinion, e.g. ''They

(technicians) may know what's more efficient or feasible from

a mechanical point of view, but thebADB members provide

the input of knowing the basics, the human environmént, at the
local level. So we (experts and locals) get together and
"hammer out' a solution that's acceptable to both sides."

B) - this ADB does not sponsor "activities', although a prime

constraint on most individual members is the heavy demand
from their occupations, other organizations, etc. for time.
C) =~ the Board organizes around providing "féedback" to F.R.E.D.

on the Plan.
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~ members are kept involved by the incentive of a learning .
experience, the reward of being kept informed of what is
going on ("inéide information") by the F.R.E.D. administra-
tion and by the physical presence of F.R.E.D. achievements,

e.g. highways, schools, Hecla Island develcpment, etc.

IIT.
A)Y (1) - (i) The ADB sees its primary raison d'étre as an
advisory body at the local level, to the F.R.E.D.

administrators.

'~ to the extent that the points raised and suggested
changes in the Plan recommended by the Board are not too

paroéial to a district or the Area, the Board feels their

P R TEdatnmad = =hidink do Anls yrisht gincs =
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nrotard
> project

as big as F.R.E.D. (comprehensive) has to deal with the
needs of the whole region, not just parocial local-interest

projects. For example,. "Our (R.D.B. and ADB) priorityb

as established by the very first meetings in 1966 were

that education, in its broadest sense, was to be the
.first goal - and the administration saw to it that it
‘was." (education defined to include everything from
Grade I to manpower re-training to adult education)

~ in the other direction, the administration constantly
keeps the Board informed regarding changes, developments,
future.directions, etc. so that the Board considers itself

to be well-informed.

(ii) the ADB's have ''ready access" to all politicians at
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)
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the-provinciai level, e.g. the Ministers related
to F.R.E.D. (Agriculture, Industry and Comﬁerce, etc.),
MLA's and at the Federal lével, they have contact
with the MP's for the region but not the Cabinet

" feel an issue is

Ministers; whenever the "locals
important enough to require such direct political

contact (NOTE: 1locally initiated communication which

is issue-oriented).

(2) - (inferred): the essence of the relationship has not
changed significantly since 1966, except that certain
individuals have less time to come to all the ADB meetings
now (e.g. the Provincial Adminigtrator) but they do send sub-
stitutes either from F.R.E.D. staff or the Dept. of Agriculture.

~ the ADR'e apinions; technical feasihility, cost conatvainte

and a regional perspective (i.e. what will be best for the
region as a whole) seem to be the major inputs to the
administration. |

(1) - (inferred): the F.R.E.D. administration is the major
input to the politiciéns, while local opinions via ADB's
and political processes (parties, etc.) are also considered,
but to a lesser degree.

(2) ~ the direct channel of requesting a meeting is available to
ADB's (and so it is indirectly'available to any "con-
cenred" citizen).

- political channels (parties) are also available.
(1) -~ this ADB has contact with almost every local organizatioh,

community club or service group in either the towns or




rural districts.

{2) - the relationship is one of comﬁunicaticn and informatiocn
exchange, done informally by ADB members, who also sit on
these other organizatiohs (liaisons) and formally, by
virtue of the fact that these organizations are all put on
the F.R.E.D. mailing list, so that they have first hand
knowledge of F.R.E.D. programs.

~ the ADB sees that these groups handle most community
projects and so does not itself run projects, lest it

might be redundant.

- NOTE: - he does indicate that-in some of the other Areas,
wher§ the Areas do nét have the large number of local
organizations and service groups that Gimli has, the
ADB nmust expand its role of advisor to that of admin-
istrator and also bccome an activist for community
projects, e.g. Camper-Gypsumville ADB; in still other
Areas, where local clubs and organizations exist, but

are not co-ordinated, the ADB then acts as an

integrator/co-ordinator and also provides its own
activities (besides its advisory role), e.g. Bifrost.
{(3) - not much change has cccurred in this ;elationship, nor
Vis any expected (unless drastic changes occur in the number

and/cr type of service groups).

E) (1) - the general public becomes aware of the activities and
projects of F.R.E.D. through:
(i) their direct use of and contact with projects;

(ii) their communication with citizens involved with
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F.R.E.D. projects (e.g. ADB members);

(iii) information ﬁassed along by the service clubs,
organizations, etc.;

>(iv) the information services of F.R.E.D. (e.g. news-
letter): and

)

(v) the many press releases in local newspapers.

(2) - F.E.E.D. seems to have tgken on the task although it is

‘the job of everyone (including the local citizen himself).

(3) -~ (i) at the outset of the Plan, most people probably

knew about F.R.E.D. (what it was), because of.aLl the
publicity the administration made sure the Plan got.
~ some of the people may now have forgotten.
tii)~ right now more people would probably know about
the F.R.E.D. proiects (what F.R.E.D. does) because
the Plan is in the project development and im-
plementation stage, so that this gets the most

publicity now.

the ADB's were all brought together by the administration
right at the outset of the Plan (almost before the Plan),
to help set program priorities.

" for

after that, the ADB's did their own separate "things
a year or two, then the ADB's decided they should get together
and meet every so often to discuss issues of mutual concern.

it worked for a while because the exchange of problems and

ideas created a better understanding of the region as a whole.
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-~ however, there seemed to be some "empire building”

going on, and the R.D.B. was having too many meetings
for no reason at all (as much as one per month last
year) - '"So we decided that it would be best if we dis-
banded the formal meetings, but we left ourselves the
opportunity to éall.an R.D.B. meeting at any time, even

now, if a problem of regicnal concern arises."

NOTE: - Some of the regional understanding has filtered down

to the local community through the liaisons but it

is hard to say just how much has.

(1) ~ the ADB's and R.D.C. are two. completely different things,

even though some people think that their activities

" overlap.

- the ADB's were created under the Plan as advisory boards

to the F.R.E.D. administration at the local level.

~ the purposes of the R.D.C. are:

(i) to try to attract industry to the Interlake by
publicizing the good features of the region;

(ii) to act és a technical unit to provide town and
rural municipal ccuncils with information on the
technical aspects of idevelopment projects (the
type of information beyond the reach of any single
council); and

(iii) to help distribute industry within the region.

(2) ~ in the future the ADB's will continue to act as an advisory

body of local opinion, and there is nothing in the Plan

which says that they need only advise the administration,
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i.e. the'ADB's will also provide local informational
input to the R.D.C.
C) -~ there has beenvan increased understanding of the whole
region, although Interlakers still feel that Selkirk is not
a part of the Interlake, but is a "suburb" of Winnipeg.

- geographically, even Stomnewall is mnot really part of the
Interlake, but at least many of its problems are rural and
common to those of the rest of the Interlake.

— if the Plan were drawn up today (instead of 1967), Selkirk
probably would not be included because all of southern
Manitoba can get D.R.E.E. aid, i.e. Selkirk's inclusion was
political, to get it an industrial attraction advantage over

Winnipeg.

(1) to (3) - many improvements have come through the F.R.E.D. Plan,
which would: never have occurred otherwise or may not have
come for a.long time, e.g. #6 highway paving, schools.

-~ the problem is that nnce people'have had a "material"
benefit for a year or so, they think they have.had it all
their lives and so are not as appreciative of F.R.E.D. as
they should be.

- "There are other non-physical things, like community
spirit, education and side-benefits not measurable, which
are probably more important over time, that result from
those material-oriented programs--that's the real achieve—

ment -of F.R.E.D."
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B) (1) - the progress to date in some respecés is even better than
Pre-~Plan expectations: 'not sé much in the material gains
(although they are definitely there) but more in terms of
the 'unmeasurables' that we didn't anticipate".

(2) - significant changes in income levels and standards of living

can come, and they will probably come faster, because it
is always hardest to start the ball rolling in the "back-
ward" parts of the region, e.g. in some of the places

where there is no sewer and water, the towns are starting EEEER

to ask for it: then one or tﬁo farms will put it.iﬂ, a few

neighbours visit that farm'and see what they are missding

and so thgy get it put in; and so on.

- "Not all of the changes in income levels or living stand-

ards can be credited to F.R.E.D.. because manv were and

are bound to occur; but there is no doubt that F.R.E.D.

had a lot to do with speeding up such favourable changes."

C) - not much change has occurred in the intermal competitive

strucfure, except now there is less animosity in the struggles
of where an industry is to be placed, because the towns

figure that even when they do not get an industry, if another

near-by town does, there is still benefit to them and the
region.

- although competition is still strong, there exists aﬁprimary

desire to at least get an industry to locate somewhere in
the region, rather than outside of it.
- some Interlakers are also quite proud of the fact that the

F.R.E.I'. Plan seems to have worked better here than in other
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parts of the country (such as Quebec and the Maritimes),

as far as they can tell from the comments of out~of-province

Ministers and visitors who have toured the region.

(1) - needs have been recognized as common to the whole Area,

(2) -

(2) -

1 -

and particular circumstances are organized on the basis
of individual Areas, which includes interests (such as
low income) of towns and municipalities.

in the tinal analysis, decisions on interest conflicts
are not dealt with by the administrators, since they give
their most concegtrated attention to problems of import
to the whole region, rather than parochial local issues.
there has heen no mellowing of inter—town competitive
relationships, but the towns are more aware that at the
most basic level, they must ensure that industry comes to
the Interlake; towns now appreciate this fact and so
there is not as much animosity behind the competition.
6imli seems to be expénding as a réal growth node for the
region. "We get people who live here even though they

work in Arborg and at the same time, our nearness O

Winnipeg (one hour) allows people to live here and work

there."

in some of the Areas, e.g. Camper-Gypsumville, you find
that the ADB's are filling the 'gap' which exists because
there are few or no service groups, community clubs, etc.

(besides their normal advisory role), whereas in Gimli
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that added role is not necessary for the ADB: in Gimli,
the ADB's role is tied solely to its function as a
communication unit in the F.R.E.D. Plén, i.e. the ADB
co~ordinates similar F.R.E.D. Plan and service projects,
but does not directly administer them.

(2) - no, except to the extent of the information distribution
directly to local groups by F.R.E.D., which is really
‘more related to better local awareness of F.R.E.D. to

improve the quality and quantity of feedback.

_VII.
A) - the R.D.C. will become more prominent by providing local
counéils‘and Boards with technical information; which the
cormeila An not haye the time to gather themselves; by
promoting the region to outside interests and developers,
and by apting as an information-placement service to help
developers distribute industry to the "most desirable"
locations in the region, i.e. they can tell developers which
towns have the sefvices best suited to a particular industry.
B) - no; the unit as it now exists works well with the ADB's
acting in an advisory capacity, from the local leéel to the
administration.
NOTE: -~ "At first I wondered about why they (administrétors) were
going out of their way so much to push local involve-
ment - but it's starting to become clearer and make

more sense now. I think Interlakers know and say more about
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F.R.E.D. than any other government project that's
ever been done out here."
C) - ADB advice seéms to initiate change, in addition to the
normal or natural process of change.
- (inferred): the close contact the administration has with
the ADB's and the ADB's informal ties with local groups and

organizations seems to stabilize things.

VIII.

A) - there is no single focal point for development, since dif-
férént bodies are responsible for the promotion of particular
interests and (be they geographically centered, as with
town-councils, or cenfered on an activity interest promotion,
14ka tha Ffarmare! smion) 4n gome areas, the ANR'a have
really been training people for community groups, since no
service clubs or community groups presently exist.

B) - if F.R.E.D. were removed today, the rate of development of

the region would slow down, but the direction and certain

intangible benefits of the material programs, such as
improved education and an increased number of locai organiza-
tions could not, and would not, be removed with it.

C) - in some Areas, the dissolution of the ADB's (since they are a
creature of the Plan) would result in these same peoﬁle forming
community cluﬁs, etc. to take care of the problems that they
havé come to realize exist at the local level, because pf their
involvement on the ADB.

- people have gained an education in civic activity and it
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will not evaporate when the Plan ends; instead, they will

use their training in a "re-directed" way.
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ADB INTERVIEW NUMBER 8

- membership is gained by election from the floor at the

annual general meeting, open to the public (about 50 people

usually turn out), held in St. Laurent.

- there is one person appointed to the Board: the "administra-

tor" of the rural municipality of St. Laurent.

- there are 14 Board members and each serves a 2-year term, i.e.

7 are elected each year.

-~ ADB members are from all walks of life, e.g. farmers, business,

labour, Metis. i.e. like:!the community, the ADB is a large

mixture of various types of people, although "many of the

A amAd rimmar fmeamps ~lacsl! oand
o3 no UpTer ITITCTEE Lo TTT =t

"there are 3 or 4 Metis on the ADB, although more than 50%

(he said 90%) of the people in the district are Metis."

- most of the ADB members are fairly prominent in the community

or seéments of it, and so are generally "known" (with
respect to ability and accomplishments).
(1) - the "general" citizen becomes involved in three ways:
(i) at the general meeting to elect ADB memﬁers;
- (ii) by participating in F.R.E.D. program activities,
| e.g. bush clearing; and
(iii) by sitting on the ADB sub-committees.
(2) - ADB members do not re?resent service groups (since they
are not appointed by them, but afeelected at large; even

if they do coincidentally belongAto a particular service
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group.

- although self-interest sometimes plays a part in motivating

people to come on the ADB, their decisions show a general

concern for the "community' at large. ("Community" was

originally defined as the Area, but now is expanded to

include the whole Interlake region.)

IT.

A) -~ there are three means of obtaining technical information

for the Board's decisions:

E)

(i)

(iii)

individual members themselves generally have some
technical knowledge of the Area they are working in,
e.g. agricultﬁral proposals,.so that they can at least
identify solu£ions to problems which ﬁight be feasible
and would fesolve the problem;

sub~committes of the ADB sometimes hire outside pro-
fessional services, e.g. industry committee hired a
lawyer for $700 to help draft proposals. The ADB will
call on the.profeSSionals available to them through
various government départments, e.g. 1f a proposal is
being drafted regarding F.R.E.D., then the ADB will
request a F.R.E.D. official to attend the meeting; if
the Board needs an engineer for a water resources pro-
pésal, then they will ask for one to attend from Natural
Resources; and

the Board wiil submit its proposals to the government,

where the "experts", who know what is possible and
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what might be acceptable to local citizens and
the whole region, assess the''feasibility" of the

project proposal.

- money is to some extent a limit on ADB activity in general

(and more so in recent times), since the Board would like to

help finance outside projects with other groups, but can only
do so presently to thé extent that it can save funds from its
operating expenses grant {$1,500), e.g. last year the ADB
helped finance only one project with its own money: the Metis
dental clinic renovation (altboughva few other'fequesté ﬁere
received). |
the ADB is orgénized around 4 sﬁb—committees:
(i) dindustry;

(ii) agriculture;

(iii) water control; and

(iv) tourism.
numbers (i) and (ii) are the most active and prominent
sub-committees.
these sub-committees look at projects that the Board cculd
undertake in the Area, do studies, submit them to the Board
and -then submit them to the' government.
there are members of the ADB as well as "interested citizens"
who sit on these sub-committees,
the initiating incentive is of ten personal self-interest, but
additional incentive, in terms of feedback from government
regarding feasibility as well as productivity, keeps these

groups going.
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A) (1) - (i) the F.R.E.D. administratioﬁ, for the most part, has
pre—established its programs for the reglon, then the
administrators come.to the Board and 'test -the ideas

sout on us' to get a feel of community reaction; they

go to all the Boards in the region and then somehow
fit it together and gauge'ﬁhe Qverall response,

- they do make some adjustments in the particulars ofv
programs, but do not make ény major changes, either

from the Boards' reactions or from the Boards' own

(novel) suggestions, i.e. "Je're sort of used just
for f&edback, you migﬁt say."

(ii) the ADB's relation to the politicians is not as strong,
because "we onlv see them once a year at a general
meeting, where reprecentatives from all the ADB's meet
with some of the Provincial Cabinet Ministers (we've
rarely seen a Federal Minister)."

~ the meetings were originally supposed to be held

twice a year, but it is usually just once a year..

- there is also some indirect contact through both

the administration and political parties, although
it is less significant, and the political parties

seem to do more harm than good.

(2) - in recent years, the relaticnship between the administrators
and the ADB's has been dropping off: ''They don't seem to
come out to our meetings as often as they used to, es-

pecially during the early years. Mind you, maybe it's
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because we aren't inviting themf—I guess it's a little
the fault of both sides. Also, we've required their
attendance less and less as we've gained more experience
in handling our own affairs.".

- '"We haven't seen as much of the politicians since this

government (NDP) came to office. They don't come
around as much as the others did; that's not very good."

B) - the F.R.E.D. administrators seem to be concerned with what's

best for the whole region, what's feasible (poésible) in.a
particular Area, and which Areg can handle pafticular érograms
best,

- "They use us for 'feedback' more sc than as an original
idea input."”

Ty (1) - wosc ul ihe delisions aie wadd by the provimos on the
specific programs (although they must get approval from
the Federal government).

- while political consideraticns are important (whether an
Aréa elected a member of your party), this only helps
speed up or increase their "push and speed" to get a
proposal through the legislature; like most government

‘Arepresentatives, the politicians seem to rely heavily on
the administrators for their decisions on programs. '"Often
the Deputy Minister knows more about what's going on than.
the Minister."

(2) - there are the annual ﬁeetings Qith the Cabinet which are

effective to the extent tﬁat‘theyvget feedback from us.

-~ "If we want to propose something specifically to the
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politicians, we go directly to them;.sometimes you have

to go two, three or four times'to get action, but eventually

we seem to get results", e.g. '"The building of an

elementary school in St. Laurent, (which the government had

decided not to do) occurred after the ADB had got the

Minister of Education to come out and imspect (and get
lost in) the 'firetraps' we used to have as an elementary

school."

- political parties are also a channel, althbugh they tend

to do more harm than good because they can apply pressure

to do something even when it will not help the whole

community and is not ‘the bést solution for a prbblem.

}D) (1) - there is no real formal contact with other local groups:

infrrmal Tink hérauso soma ADR memhers alge sit é other
community boards.

(2) - usually the ADB provides organizational know-how to other

groups, acts as a channel to government for proposals and

funds, and sometimes provides its own funds to help

co-provide a service, e.g. Metis dental clinic renovation.
(3) - the ADB is more and more becoming recognized as the "key

" 1ink" of the local citizens to the government,-and more
and more groups (of non-government nature) are starting
to turn to the ADB to help co-ordinate their activities,
co-administer projects and integrate the similar functions
of various unrelated groups in‘the communityf

-~ it is expected that the ADB will growvin prominence in

. the Area vis-a-vis the other groups and organizations
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relying on it.

E) (1) - the general public mainly becomés aware through personal
contact with people (friends, neighbours) involved in
specific activitiesy seéondly, information also. comes
through the newspapers (Flyer, Free Press, Farm Weekly).

(2) - it is sort of a mutual responsibility among F.R.E.D.,
ADB's and the loéal citizen himself.

(3) - (i) originally the local citizen knew more about what
F.R.E.D. was than what it was doing, because he had great
expectations about what the Plan could (or would) do;
"$85 million sounds like é-lot originally, wntil you
figure it'put over the whoie region and over 10 years.
A lot of people figured we were going to get something
for nothing." |

—'now that the program has bheen operating for a while,
people are more familiar with what F.R.E.D. does, than

with what F.R.E.D. is.

IV.

A) - "About a year after the Plan began, one of the ADB's in the
region suggested in a letter that we all get togetﬁer, so we
began_to send representatives to a meeting with the other
ADB's."

-~ "The Regional Meetings Board (R.D.B.) was disbanded last
April, because it looked like the R.D.C. would handle the

same kind of things."




- the real purpose of the R.D.B. was to increase the under-
standing among the ADB's (in terms of a regional perspective)
"so that we cbuld.better understand one anothers situations
and work together on projects of a regional nature."

-~ there is also some communication between Boards, e.g. 'we

support other Boards, if we think they have a good (project)
proposal, an& sometimes we can use the ideas we get from
them."

B) (i) - the ADB and R.D.C. handle the same kind of problems in v %;He;,pfi

- general, e.g. agriculture, industry, etc., except that

thé R.D.C.'s concern is more with the whole region, whiie
the ADB's concentration is more local.
NOTE: He did not séem too certaiﬁ about exactly what the
R.D.C. is iﬁvolved in.

(2) - presently the ADB‘s can sit on the R.D.C. and listen, but
do not have a vote (each municipality has a voting member
on the R.D.C., "in our case it's the municipal administra-
tor who also is on the ADB.")

- some municipalities have a municipal council and a couple’

of towns, so that an Area like the Central Interlake would

have 6 R.D.C. representatives: 2 from the Rural Munici-
pality of Rockwood, 2 from Woodlands, 1 from Teulon and
i from Stonewall.

- the present arrangement, of ADB representatives not being
able to vote at the R.D.C., will have to change or else
the ADB's will have to go.

- there is a definite role for both the R.D.C. and ADB's



in the future, as defined by regional and local interest,

respectively.

C) - there has gradually been an increasing awareness of the

- A)

B)

c)

"region', as opposed to just local concerns, although where

two

towns of almost equal size and strength exist near one

another, there is still quite a battle between them.

— much of this change in attitude was initiated by F.R.E.D.

through the ADB's and the regional emphasis in the Plan's

programs.

(1) to (3) -~ there has been an acceptable improvement in all of

@ -

(2) -

W -

these  things.

thore hag hesn mare and facter improvemant than what would
have occurred without F.R.E.D.

"A lot of people thought we would get more than we got, i.e.
'something for nothing', because $85 million seemed to be
an awful lot of money." (Inferred: however, now that we
think more carefully about what Qe did get, it is still
satisfying, even if it isn't physically as much as we
thought, e.g. community organization through ADB's, which
isn't something you can just buy.)

more increases can occur, but whether they do or ﬁot has

a lot to do with the opportunities available for, and the
desires of the "kids", since the current generation will
not be around that long, to encourage further changes.-

there was a definite split between the east and west sides

@




VI.

(2) -
A (1) -
(2) -

By (1) -

(2 -
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of the Interlake at the beginning, because most of

the monei seemed to be spent on the west side (e.g.
Hecla Island, Winnipeg Beach), but that feeling has been
changing and it looks like there will be more spent on

the east side in the future (especially since the north,

along #6 highway has been opening up).

"We used to compare our standard of living just locally
(if you stay on the land long enough, all you can see
after a while is the bush in front of you), but now we

tend to compare ourselves to Winnipeg."

iocal»interest seems to have been classified very
generally, at least in this Area 'because we were a
special case (the Metis' proportion)'.

just by the '"feasibility" of the various proposals (by
Area within the region)..~

this Area has not changed much, but then, remember that
this Area is equivalent to the ﬁunicipality (St. Laurent),
i.e. it is all of one and only one municipality; and
the only other town of any size is Oakpoint, which does
not have the population to compete with St. Laurent,.
there is a more prominent concern ﬁow to support other

towns in getting things which this town could not get.

_anyway, but which still help the Interlake.

no.
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C) (1) - the ADB has become the central unit éf all government
organizations in this Area, and-is also becoming the same
for non-government (services and social) groups and
organizations,

(2) - the F.R.E.D. administrators are seen, not as an organi-
zational unit, but rather as individuals who originally
offered and now can be called upon for advice and aid,

i.e. they have not tried to, and have not become, a

"local' institution.

.VII.
A) - {(inferred): gbe ADB will help‘organize and co-ordinate other
agencies and organizations in the Area, as well as initiating
é praoposale for progréms as thev now do (similarlv. the R.D.C.
i  Av at the regional level), e.g. suggesting changes in agricultural
programs, promoting industrial déevelopment, etc.

B) - the ADB's are coming to rely less and less on -the administration

to initiate activities or ideas (in most areas) and to do

the work of organizing in the community.
ViII.
A) - the ADB's at the local level (Area).
- the R.D.C. at the regional level.
- towns themselves, where they are large enough.
- in some municipalities, through the administrator.
B) -~ the Provincial government would probably make up most of the

difference in terms of funds spent in the region, so. there
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would be little change in the situation.
in 1977, there will probably be another Plan, but this time
it will cover a larger region and may even take in the whole

Province.

IX. Additional Comments

(1) -

(2) -

3) -

"The ADB elections parallel government elections, where the
best man may not always win because two ""good" men may split

' may get in--but what can yocu do."

the vote and a "slacker'
the structure of the ADB is established such that the President
and executive are elécted by the ADB members at the annual

meeting after the election of new people to the Board.

"I think we have good participation by the general public

: <
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out we get at a general meeting to the turn-out at some of
the other Area meetings, e.g. Central Interlake."

the Interlake is geographically defined as the Area between
Lakes Winnipeg and Manitocba, and so has its natural boundary
at Woodlands ridge, which %uns through.Balmoral and actually
excludes Stonewall from the region.

"We don't mind Stonewall being included, because many of
their problems are similar to ours and programs like the
drainage cne have helped much of their good land, but>
Selkirk is definitely not a part of the Interlake--~it's just
a suburb of Winnipeg."

“"Gradually, the people are beginning to accept such govern-

ment defined, unnatural boundaries of the region, because
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there's not much we can do about it." {(Inferred: Opera-
tionally, these boundaries will never become 'real' ones

and will never be wholly accepted.)




APPENDIX C
INTERVIEWS

This appendix contains six interviews with "key" individuals in the
Plan's implementation, as well as cne interview with a representative of
a group that'is largely ignored by the Plan, the Indians. The interviews
are referenced in the text of the thesis as "Interviews No. 1 - 7". The

same conditions, regarding the independent nature and confidentiality of

A~ e g eyt s Tae mn #ld A mmr A F St pamird mvre aC vTAaTo ~nmnldas
S~ &, LR Y v.&\-—vv’ \arr_.J D e e - — e — e e Y e — i 0 N Lo —-rlr‘—.——‘_

@iz to tha ADR

interviews in Appendix B. Since these interviews (Appendix C) are not
"coded" to a general topical basis format, a list of "topics' ie presented

at the start of each interview.
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INTERVIEW NUMBER 1

. TOPICS

Boards: Operation and D.R.E.E. Involvement
a) Joint Federal-Provincial'A&visory

b) Area Development
Federal Government's Role in Implementation

Problems Encountered During Implementation
a) Time constraints
hY Politicslesdminictrarive ronflicts (fedaral)

¢) Political-political conflicts (federal vs. provincial governments)

d) Intra-administrative conflicts (federal)

Successes of Plan

a) Learning process of administrative co-ordination
b) Model for citizen participation

¢) Education of general public

d) Tnnovative ability

e) Tangible successes

References
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1. Boards: Operation and D.R.E.E. Involvement

a) Joint Federal-Provincial Advisory Boérd

~ this board meets twice yearly and its purpose is to review
.progress, and hear suggestibns, from the two Plan co-managers,
regarding new thrusts for the Plan. i.e. 'general overview",
not detailed implementation function: e.g. the Hecla Island
causeway was not speiled out in the.original Plan, but was
put forth as a provincial idea (prospective proposal) at one
of these meetings;

- any changes in program "thrusts” héve to be justified ét 
this board since it is responsible for the re~allocation of.
funds between{gajor categories'in the Plan.

- the initiation of or recommendation for new thrusts is always
the yesponsibility éf the provincial eroup of administrators.

b)  Area Development Boards

- there is a very limited amount of D.R.E.E. employee partici-

pation on these citizen boards.

- when D.R.E.E. representatives attend an ADB meeting they do

not initiate topics or suggestions, instead they listen and
observe the proceedings, acting as a secondary check to insure
that the Plan is in fact acceptable at the local lével (citi-
zens).

- D.R.E.E. representatives also act in a limited way as a liaison

to other Federal departments or agencies and/or as resource
people (information, not financial) for the boards.
- N.B.: the emphasis is on limited involvement and a reactive

role.
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- D.R.E.E. relates tc citizens through the Field Representative

in Selkirk (personal contact).

2. The Federal Government's Role in Impiementation

~ the primary role is to act as a'general monitoring agency",

i.e. the federal people attempt to ensure that programs and
projects, whether "new" -proposals or the real outputs of "old"
.ones, are consistent with the guidelines, general objectives

and strategies (in a broad framework) of the "original Plan"

as well as being consistent with other Federal governmenf
agency programs in the Area. i;e. iimit overlaps and
program inconsistency of Federal Departmeﬁts.

— there is little Federal initiative for new thrusts in program
development and implementation, i.e. i1nitiative 1s a respons-
ibility of the provincial administration.

~ also most thrusts deal with agricultural production (not,

for example, general prices or marketing) and so are beyond

Federal jurisdiction.

- consistencf assessment and program reaction (as contrasted to
initiation) is the role desired for D.R.E.E. by that Departﬁent's ;iffff;r
incumbent Minister. | |

NOTE: the Plan identifies a similarly limited initiative role

for -the Federal government even though it (the Plan) was

drafted, in part, by the Rural Development Branch of the
Department of Forestry. (The Plan was largely drafted,
at the Provincial level, by the incumbent senior

administrators).
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3. Problems During Implementation (Associated With the Nature and/or

Structure of the Plan)

é) Time Constraints

- 10 years is too long for a Plaﬁ in such a rapidly changing
environment:

(i) Few structures remain constant in this type of long-run
situation so thét(a great number of variables become
"uncertain', (which would otherwise be'fixed" in a
shorter rum); and

(ii). Evaluation and impact stu&ies are difficult because
~external circumstances have changed so much that there
is no "relative" position by which to compare change.
e.g. the economy "caught up" with the‘Plaﬁ and so the
Tlan vulpuis weile UlCuling whnén changed oi
in the environment had resulted in a minor depression
(which would not be favourable for the comparative
advantage of a region just beginning to find its way).
Thus, economic "impact analyses" are of very question-
able worth. |
b) Political-Administrative Conflicts (Federal)

- one of.the major problems with any Plan is that it is rationally
and efficiently based (designed), but its implementation and
the environment within which it is implemented are subject to
political de-rationalization. e.g. the planners never
dreamed that the Department of National Defence would close

 down the Gimli Air Base, which was purely a "political"
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decision, trading-off Gimli for Rivers,.Manitoba; this
decision changed the whole "ball park', since the Plan relied
on the Air Base's annual expenditures, etc. to help support
Gimli as a growth centre.

- "We expect politically inspired inconsistency when there is

a change in Federal governments, but not when its the same
government and executive making the decisions."
¢) Political-Political Conflicts (Federal vs. Provincial Governments)
—~ the classic example here involves the classifi;ation of

Winnipeg in the "zone" wherein new industries could obtain

A.I.D.A. grants.
- while this helped Wiﬁnipeg compete against other major in-
dustrial centres out of the province (e.g. Toronto) for new

T Aaive denr 1+

Ton vomawod spv roamnaratrive asdwuantnes whisrh
i, oo TeEmaver an ymnavatiy X 4

smaller Manitoba urban centres (e.g. Selkirk) had gained
through their inclusion in the original Plan.

- NOTE: This advantage, if it existed at all, was a smzll one

anyway, i.e. the grants only narrowed Winnipeg's

advantage over Selkirk by a small amount.
—~ the Federal gbvernment favoured this decision, while the
Province opposed it.
d) Inter-Administrative Conflicts (Federal)

- a major problem is to get other federal departments to "buy"

the idea of the Plan to the extent that they will get involved
directly in it, or at least insure that their activities are
not inconsistent with those of the Plan. e.g. Indian Affairs

wanted a new hospital to be built in Hodson in spite of the
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facts that:

(i) it would be difficult to staff (because of the labour
pull of.a nearby hospital, in the preferable living

location of Fisher Branch);

{

(ii) the recommended location was dysfumctional with respect

to the reserve it served, because of the hospital's
southern location; -and
(iii) it would promote an extension of life for a community

which was, and still is, bound to die, when an (implicit)

objective of the Plan is to rationalizé population
concentrations.
- various government departments change their objectives and

concerns over time {in response to changing perspectives of

Y s '3 1

..... TN K P e warr = Hhom

CUET giug BCEl5)  and 50 hiéw pyYiSTitics ond perspisiives must
established, which often results in program inconsistencies

. \ - . ) 3
vis-a-vis an ongoing Plan. e.g. the A.R.D.A. (policy),
administered by the Rural Development Branch of the Department

of Forestry, had a definite rural focus, whereas the (new)

D.R.E.E. under which F.R.E.D. is now adﬁinistered; hae an
urban focus. Therefore, "F.R.E.D. becomes an amonaly in the
D.R.E.E. framework', and is somewhat inconsistent with
D.R.E.E. objectives, as a result of divergent policy perspeé—

tives.

4. Successes of Plan (Listed in Order of Importance)

a) The Learning Process of Administrative Co-ordination

- successfully co-ordinating the program thrusts of many



departments, both federal and provincial

Relative 1
Amounts

of
Development
Inputs of
Various

Departments .

into
d
Dep

Region
(in dollars)

Federal and/or Provincial artments

* dotted lines show cross~linkages among departments

- ordinarily there are no cross-linkages to co-ordinate, induce,

and administer the activities of (agencies of) various Federal

region.
- the Interlake Scheme provides a frame, a strategy by which
these various departments can all be inter-related.
b) Model for Citizen Participation {More Successfui Than in the

Rest of Manitoba).

—~ the ADB etc. model for citizen participation helps to increase
Interlake consciousness of the Plan.

- it creates a "localized self-interest’ which results in local

groups playing politics to let the government know what they

want,
- REALISM plays an important role in the success of this model,
since people's expectations regarding potential results are

not raised beyond what is feasible to deliver. e.g. compare
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the Gaspé whgre for years, even before a Development Plan was
drafted there were unreasonably high expectations transmitted
to the local citizens which resulted in an "implementation
let down',

- i,e. CONTROL -~ people must be aware of the services and op~

- portunities government can provide, so that they can take
advantage of what is aVailable; but they must also realize
there are limits (constraints) on government finances, and
so citizens must "learn to make priorities" realistically,
within financial constraints, and to limit expectations.
¢) Education Level of General Interlake Population
- the general education has not only risen absolutely in the

region, but also relative to the rest of the province, so

P SIS A I A, R PG S Frren #ln 1hwast cdupaticon yrank

up past the middle.
-~ however, unemployment is still high (11-147%), even ccmpared to
the rest of the province.

— NOTE: The ironic situation seems to be the Plan's effect of

creating '"better educatéd bums" (although "bums" is
inappropriate since most of these people arelactively
seeking work and are willing to work, if employment
opportunities exist).

- the "Manpower Corps" Program initially sought to give people
a “"(functional) education" through related experience, but it
now must seek to find employment, for its clients, as a
primary objective so that learned skills and attitudes are

not lost.



319

Ability to Innpvate

~ there is a certain degree of freedom to operate within the
administrative cdnstraints of the Plan so that novel ”prograqs"
can be "developed" in the Interlake and "evolve" to meet arising

T

"NEEDS™", applying the "experience'" gained through evaluative

feedback, in the development of programs.
- "learning to do by doing”
- e.g. the whole idea behind the Manpower Corps Program is

new to Canada; the program evolved over time to meet the

rising needs of:
*(i) adults (under—educated;‘low income): then
(ii) education; then
(iiiﬁ jobs.
— the prohleme were tzoklad ot the resiongl lewel in 2 Mongoing
innovative" manner by the Plan administrators, rather than
by following any specific set of procedures as established by

the Plan.

~ there are three requirements for innovation in management:

(i) a highly flexible admiﬁistrative structure;
(ii) administrators who will innovate if the opportunity for
innovation arises; and
(iii) dincentives and re-enforcements for successful innovation.

Tangible Successes

~ NOTE: these are given a low rating both in terms of their
degree of importance and their level of achievement.
~ specific projects - highways (No. 6 was built)

~ recreation (Hecla; East side development)
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~ education level increased
— increases in income levels and levels of living are question-
able because of the economic and impact problems outlined in

3 a) above

References

.a) For Management and Innovation see the Hickling-Johnson study

b) Regional-Federal People

incumbent D.R.E.E. co-ordinator in Selkirk

other D.R.E.E. staff in Selkirk

F.R.E.D. involved staff from the Federal Department‘of

Manpower and Immigration

the Western Regional Director for D.R.E.E., now and
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c) National People

— Federal Cabinet Minister of Forestry and Rural Development
for the Plan's draft |

- thé current Assistant Deputy Minister of Policy Research,
Department of Environment, Fontaine Building, Hull, Quebec

~ the incumbent Minister of D.R.E.E.




INTERVIEW NUMBER 2

TOPICS

1. Re-Allocation of Designated Funds
2. Interlake Program Advisory Board

3. Area Development Boards

aY Chronology

b) Power, representatives and tension (external to ADB's)
4. -Dureaucracy rrepareducss
a) Original program vagueness

b) Implementétion strategies

5. Priorities of the Plan

a) People

b) Relevance of infrastructure development

6. Use of Financial Incentives

7. Goals of the Plan
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1. Re-Allocation of Designated Funds

- shifting funds from program to program within the Plan,
requires the saction of the Joint Advisory Board. (i.e.
major re-evaluation requires both Federal and Provincial

Governments' sanction).

- objective achievement however, is not necessarily a result
of program success (as an aggregation of project success),
since the definition of program success (measure) is

necessarily altered by incremental, intra-program fund

shifts.

- intra-program fund shifting which is conceived as a majér
implementation. strategy, requires only the sanctionvof the
Plan's co-managers.

- this iLype ol Tncrementalism" is lavgely wadc possilblc by the
high degree of flexibility in the original Plan, with respect
to:

(i) generality of program design; and

(ii) dntra-program fund shifts.

2. 1Interlake Program Advisory Board

- this Board was srapped at some point during implementation.

-~ (reference: see interview number 6)

3. Area Development Boards (ADB)

a)  Chronology

—~ the ADB's grew to become a citizen body which acted as a
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"cohésive” it to speak on behalf of the Interlake, but
it eventually encompassed little sccial interaction.

~ the people became an "Area entity'", even though they occupied
a very disjointed, physically dispersed and independent
geographic area.

- originally, Interlakers lacked coﬁesion, and did not identify
with the region (Interlake) ''per seﬁ as a community, but this
situation changed over time, as a result of the activities
of the ADB.

- unfortunately, ADB's evolved as an "affluent representativef:
pressure group.

- the role of ADB's is either 1) integrative: a body which
"allocates" resource among municipal communities, or 2) dis-
trihutive:r no 2allocation, juet a hodv tn demand more and
more to-'meet every need of every member unit,

~ "the evolutionary pattern': ADB's were originally little
morerthan a number of competitive bodies, but they seem to

be evolving into a more integrated unit of regional inter-

aection, e.g. in 1970, Gimli fsupported” Selkirk's bid for
the Freshwater Fish Marketing Board, rather than making a
competitive bid of its own. Before the Plan, Gimli would
have acted quite differently.

b) Power, Representatives and Tension (Conflicts)-External to ADB's

(i) Roles
- ADB's are viewed as pressure groups of affluent
citizens

- the bureaucracy (Provincial Administrators) conceive



themselves to be protectors of the low income ''matives'
(Interlakers in general).
25 Conflicts
- ADB's press for expensive sewer.and water projects for towns,

while the administration lobbies for an increase in Manpower

Corps programs.
3) Rationalization of Conflict
- ADB's feel sewer and water services will attract more and

hetter industry to develop the Area and provide a higher

standard of living for residents; - B
- the Administration feels industrial employment has a low

Interlake multiplier apd also feels that Manpower Corps programs

aid peoplé who cannot fend for themselves and do not have an

eifective way LU express LOelr needs.

4) Resolution of Conflict

— final decision is made by the Minister responsible for the
Plan,

—~ there is a trade—off between voters (ADB's) and non-voters

(low income natives) but ihe incumbent government is‘committed

to the cause of low income people, but political pressure is
high, but it is not likely that "ADB types" vote for the N.ﬁ.P.:
all of this implies that there exists a high degree of uncertain-
ty about the outcome of the Minister's decisiomn, so the
Administrators attempt to "'resolve' problems by exercising their
power of knowledge with bureaucratic processes, in order tq
impose their program decisions and/or to bloék ADB program

decisions.



-~ by this manner of procedure, the Plan has become a gradual
process of addition and subtraction of projects (NOTE: not
programs) e.g.vthe Administration fought for housing in
Selkirk so that a family, as weil és the household head (man),
could live in the city, while the household head received
Manpower Corps training. This later required an education
input in the form of\a‘fémily councillor to help the family

adapt to a new (urban) life style (shopping, health care, etc.)..

4. Bureaucracy Preparedness

a) Original Program Vagueness
- the original question facing the administration was ''what can
we do to create jobs in the Region?"
~ Tite LeCLedlivil prugiai, wiicit was uvesigiied, was VOIy ZOnEral
and its specifics did not become evident until the projects
were underway, e.g. 'recreation was a good 'idea' although

we did not know the specifics of its potential', i.e. the

approach: '"general" idea to meet ''specific' objectives b
PP g P j 5 by

evolution of "particular' projects.
b) Implementation Strategies
- "reasonably intelligent people (administrators) would observe

"

the Region's '"needs", as they arose, and would find "unique"

solutions. This incrementalism required a sufficiently flex-

ible 'iesign' in the original Plan to permit execution (fund

shifting as problems became evident, adjustment and adaptation.



5.

6.
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Priorities of the Plan

a) People

~ the primary criterion of the Plan was specified as the
improvement of the lot of Interlake residents.

- environmental change was seen as a secondary goal, and it
would come only as it related to improvements in "human con-
~ditions".

b) Relevance of Infrastructure Development

- rationale: it is used as a means to employ peéple of tﬁe region
in order to create a predictable direction of:job suppiy pﬁll
and to subsequently increase the income of Interlakers.

-~ methodology: 1) choose a potentially dynamic area; 2) in-

crease Manpower Corps programs usefullness, (i.e. justify
skills through training) by cpesding up rovymal dinfrestructure
investment (roads or schools) or actually induciﬁg new infra-
structure investment.

- the key concept is "CONTROL" 6ver factors of trained labour
demand; and since "job creation" is not a saleable political

commodity, job creation programs have to first be justified as

infrastructure development programs.

Use of Incentives (financial)

- to aid in the éo—ordination of various government departments,
who carry on projects or full-scale programs iﬁ-the Interlake,
financial incentives are used, e.é. the current Director of,
Parks for the Province has develqped”an INTEGRATIVE TRUST with

' the F.R.E.D. Administrators, since théy provided inducement
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funds and he added program funds which resulted in the con-
struction of a new park: 1) the Parks Branch is happy since it has
a new recreational development at less‘thaﬁ normal costs, and
2) F.R.E.D. is happy since they have a 'planned" development
project with job pull.

-~ the "requisite" for incentives as an implementation strategy
is the potential in,thé.driginal_Plan design for re-distributing

finances among programs.

7. Goals of the Plan
a) Explicit in Plan
- increase levels of residents' (Interlakers) income

- increase the participation of Interlakers in economic

b) Modular: high risk, unemployed, or non-participants in the
labour force. ‘

- "training cycle'" creates a supply of trained workers from
non-participants in the labour force (in
fhe first stége).

- "job pull cycle" is required to remove the newly tfained
workers from the production of social main-
tenance programs (in the second stage)

i.e. there is a gradual dissemination of
(expanded) labour force membérs, with infra-
structure development programs providing the

means of employment.




INTERVIEW NUMBER 3

TOPICS

"Rules" and Their Role in Implemetation

Potential System Breakdowns

2)
b)
c)

)

o

£)

Categories of involved actors
Avoiding breakdown

Budgetary breaks

Specific programs

Programs of direct people involvement

Budget constraints in fund re-allocation

Community Involvement and Relations

a)
b)

c)

Area Development Boards

Direct community contact

Reverse relations: community to government departments

Relations of Administration Unit to Political Level

Operational Logistics

a)

b)

Manpower Corps program

Assessing Manpower Corps Programs

Reference Book
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1. "Rules" and Their Reole in Implementation

— the purpose is to attain an objective, and so the administrative
unit cannot be bound by rules which are applicable to "routine"
jobs (this implementation unit seems to perceive itself as

i

being "experimental' and "innovative').

—~ the only required rules are:
(i) 1legislative authorization of budget gives the comptroller
and auditor general some power of approval over programs;

and

(ii) specific departments will have handling rules of tech-

nique for certain tasks.
- there are two @;stinct roles:
(i) management - administrators
(i1} ovaoram dmnl .om,chrgr‘ivmﬂ {throngh ??njeci‘.c‘. and activities)

- line offices.

2. Potential System Breakdowns

a) Categorieé of Involved Actors and Types of Involvement

— involvement of Interlake citizens.

- seven or eight departments actually carrying out programs

undér the Plan - this requires that the administrators parti-
cipate in extensive discussion so the departments understand

the programs and their inter-relations so that the departments

are easier to co-ordinate.
- internal provincial administration - central system (finance)
i.e. comptroller.

- Federal-Provincial joint units:
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(1) administrators - a program in general may be agree-
able to policy makerss but it is still subject ﬁo default
due to differences in its operational interpretation by
various line departments; andA
(ii) planning - inveles a different set of people.
b) An example of breakdown procesé avoidance
S8 Manpower-CorpsuPrégram

Principle: Identify and Avoid Potential Breakdown

- local people - do they want job re-training in the long-run?

i.e. is it consistent with their long range goals, which is
not likely if their experience can provide no material Basis
for such an exgectation.

- unions ~ will they accept the re-trained workers (i.e. insti-
tutional parrier) into organized jobst

- Canada Manpower - rather than import people to fill a job
vacancy will they opt for re~training people? i.e. a Federal
Government barrier which distorts the national'mobility

functions.

- companies - what are their expansion plans, etc.? - so that
the required potential numbers and types of jobs are known.
c) Budgeﬁary breaks
- primary element: speed in projects:
(1) provincial funds are voted for in block and payments are
made and co-ordinated by F.R;E.D.; and
(ii) flexibility, e.g. money was transferred from a highway

1

to a drainage project when ''weather" conditions slowed

down the former.
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— the budget was designed in August, 1966, for the Plan.

- changes were ﬁade in allocations by the following April, even
before any money was spent.

- revisions occurred several times in the early years.

- balance: Dbalance was priorized between the major programs

expenditures (total and annual) to keep fund flows even over
the Plan's duration'(lO years).

- balance was kept in mind when fund re—allocations occur.

- there is no problem with inter-~project, intra-program re-

allocation.

- by~l§70, most major capital (infra-structure) programs were
almost completed, which resulted in a decrease in the cen-
tral éo—ordination job of tﬁe F.R.E.D. Administrators.

d) Specific programs - (high 'material" input: dmposition)
~ cducation -~ there were 165 one~room school houses in Inter-
lake region in 1967.

- road construction was an inter-dependent program

of education (its necessity arose as a result of

facilitating access to new education facilities).

— drainage - critical in areas where agricultural production
potential was good; but crop losses were heavy
due to lack of cohesive drainage system.

(NOTE: Estimated B/C ratios: low income = 2/1;

high income = 4/1 for the drainage program.)



e)

332

Toughies: programs of direct "people" involvement

Manpower Corps: average annual'expénditure is $300,000

(approximately).

- only 1/3 of the allocated funds were spent in the first year;
now, however, there are not encugh funds for this program.

- the first year's expenditure of $100,000 was used for ''gearing
up' local people to cfeate a better "understanding' of the
purposes of and involvement required by the progran.

- leadership: Manpower Corps involves and requires a lot of
local support and individual initiative.

- a local person or administrator to co—ordinaté aﬁd "move"
this type of a?tivity is diffiéult to find.

i.e. (i) experimental mode of administrative technique is
required? and
(ii) community learning and subsequent (induced) in-
itiative is required:: future expectations are
based on previous experience (a constraint};
internal "knowledge accumulation: will precede
external behavioural pattern change".

- expression of the Plan's purpose helped to initiate the
active involvement of local citizens.

- counselling: - there is littlé administrative understanding
of What such a program involves; thus, the
program is neither understood nor used by
local citizens.

- the "Treasury" has to approve funds annually,

and they fear that staff increases (which is




part of the original Plan) will occur in

the Depértments involved in the co-ordinated
programs of the Plan. 'Since other depart-
ments often have froéen staffs, those involved

in F.R.E.D. programs ask for 'mew'" staff to

meet phe increasing demands of ongoing, or
newly initiated prdjects or activities.
f) Budget constraints in fund re-allocation
- an extra limitation, on flexibility; is inhereﬁt in the
nature of cost-share agreements since:
(i) the absolute share of prqvincial funds in one program
cannot bz exceeded by re-allocation; and

(ii) the total Federal share or overall funds for all programs

e.g. (i) 4if program “A" = $10 million and the cost
share formula is 10% Provincial: 90%
Federal, if a re-allocation is desired

to program ""B", where the cost share is 50:50,

then total funds available for program "B"

= $2 million, because of a $1 million
ceiling on provincial funds.
- (ii) after all re-allocations have occured, the

total Federal expenditure cannot be more than

the original amcunt, this results in under-—
spending due to:
~ problems related directly to implementation

difficulties (administrative, local
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invelvement, work conditions, weather,
etc.); and

- cost sharing constraints on fund shifting.

3. Community Involvement and Relations

a) Area Development Boards
- they are organized by ''groups" of towns and/or municipalities
rathér than by individual towns and/or municipalities.
(i) broad concerns of central feedback, e.g;.where does a

local concern (ADB) fit into the total Plan and the

Interlake?;
(ii) specific concerns - each department meets "on request"”,
with the ADB's; and
(iii) dnfarmal - each department maintaing its normal contacts.
which may be rpresented on or lie outside of the ADB's.
— Ministers Advisory Board - local people meet ministers twice
yearly.

- ADB's select one person from the

Board or community, in addition to
the chairman of the ADB.

- individual project or activity pressure groups alsolrelate
through old channéls of information to line departments. 1i.e.
ADB is an addition to existing ‘communications linkages".

- local inter-action: ~ ADB's give local people a means to talk

to one anothér.
- because the,boafds are jurisdictionally

broader than one municipality, and
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include more than éne town, regional
understanding-is increasing, as a result
of the increased "awareness" of the
probleﬁs etc. of citizens from beyond the
usual inter-action areas.
NOTE: this does not imply that there is no
longer any disagreement or inter-
municipality “conflict", but that

there is more "'sensitivity" (in

decisioﬁ—making) to the needs éf
othef Interlakers.

- 12 local ADB'sPcreated a regionél board (RDB) of 24 members
(2 from each ADB).

- creation of the RDB was the idea of the various ADB's, so that
the perspective of members cculd be broadened to a regional
lével. NOTE: time elapsed from the beginning of the Plan to
RDB formation = 1 year.

- the Regional Development Corporation took the RDB's place.

- the RDB was initiated by the Department of Industry and

Commerce but the people appointed to the RDB were generally
members of the RDB who could just transfer over becéuse of their
similar roles in the RDB.
- chronology: - ADB's were groups that had existed three or four
years prior to the Plan.
- once the agreement wés signed, they thought
their role was cver_but‘they were now used for:
1) establishing implementation Rriorities; and

2) Plan review and revision
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- re—adjusting the role of ADB'S was an awkward
process,.requiring mﬁch time; but it was con~
sidered to be necessary, since implementation
is more than just administering a (given) set

Plan.

- the original needs of ADB's were related to
specific problems and projects so that many
distributive conflicts occured: during their

| discussions with the ADB‘s, the.Administrators

tried to relate ADB involvement to an “overview"

of the Plan.

- organization: _- to preserve the "overview" (generai goods)
the Administration pressured the ADB's to
accept cevrain given Areas (braader than

{ municipal boundaries) as their operational

regions,
— concerns such as organizational methods etc.

were left up to the different communities to

solve themselves.

- representation on ADB's: - the discretionary organizatiomnal

format resulted in very simple to very complex
(sophisticated) representation formulas for

membership election to the various ADB's i.e.

organizational flexibility was suited to local
needs and desires.
e.g. 1) Selkirk H‘key.local organizations and

groups elect two members to the
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Board - the ADB then elects its
6fficers.

2) Fisher - almost a ''ward" system. The
problem of oné public meeting (partici-
patory democracy) is the fear of
potential dominance of the ADB, by any
single,town;,therefore sub-wards were
created.

3) West Side - one public ﬁeeting to elect
and/or appoint ADB offiéers.

- unfortunately ADB's are not likely to repfesentv
-every possible opinion in an Area, since the

efficiency and effectiveness of the committee

Tained oy Thd Gumauneils of people
on a committee.
— notable ommissions from the ADB's would be low

income people, but human development programs

(Manpower Corps, counsellors, etc.) helped build

up the "confidence" of low income residents

and as their confidence and general understanding
increase they become members of the ADB and are
able to make valuable organizational, admini~

strative and decision-making contributions (a

very prominent case was cited).
NOTE: the existence of a participation channel
does not ensure its.usage by those for whom it

was created.
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b) Direct community contact

e.g. unproductive agricultural land purchasing.
F.R.E.D. had funds to purchase unproductive land from residents.

the purchase method adopted served to strengthen local "

autonomy",
since both Municipal-F.R.E.D. relations and ADB-F.R.E.D. relations
came into play.

the ADB's decided which land ehould be purchased so that F.R.E.D.
was not expropriating any land or "kicking people out'.

then the Municipal Government had to approve the land purchase,
since'they would lose a tax holding through the purchése.

i.e.lthe ADB had a human responsibility; the municipal govern-
ment had a financial interest.

the 1end purchase process was not expropriation, since the

individual resident had the final say on the offer to purchase

{price includes: value of land, dislocation cost, investment

- recovery, i.e. the value of the land was more than zero for its

incumbent owner, even on low productivity land).

c¢) Reverse relations: community to governmment departments

ADB's shake-up the departuwents (espeeially at Area meetings,
i.e. the ADB's are not afraid to speak and force departments
to get off their backsides), e.g. Mantago Lake Wildlife
Development Project (the Camper-Gypsumville ADB): extra elk
were available at Riding Mountain Park so they were given to
the Area and eQeryone said it was crazy to put an elk herd in
the Area because they would all be shot; the ADB became
"responsible" for elk and of the 117 they were given, only-one

was ever shot. The ADB polices the herd by '"social pressure"
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rather than by an "authoritiarian approach", since the herd

is viewed in terms of community ownership and proprietorship.

4, Relations of Administration Unit to the Government

a) Federal Government eiample
- é.g. recreation programs
- the Federal Government found two faults with the initial
recreation program prqposed:
1. it would not create jobs, and‘
2. 'it would not create a facility for Interlake residents.
"i.e. it 'was intended more for'Wihnipeg residents.
'~ the Administrators justified the program as a Manpower Corps
Project, which would provide a physical, tangible job for the
raining and cricutation of unemployed enmployables. i.e.
“continuing complementarity" among programs during implementation
is used to make the whole Plan work (rather than hoping for

positive externalities to appear obvious).

- the Administration comsciously attempts to limit local

expectations regarding the performance éf particular projects
or programs, so that there will be no let down for Interlakers
if an activity shows only moderatebsuccess.

- e.g. after the first year had seen a 23% increase in recreational
tourism (Winnipeg Beach), the administrators tried to qualify
future predictions so as not to build over—expectatioﬁs in
local citizens. Therefore, they said that the weather fér the
first year, which was unusually good, may have accounted for a
large portion of the project's success; however, increases of

similar size were actually felt in subsequent years.
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5. Operational Logistics

- objective: create mechanisms so people can be "directed to jobs"
e.g. 1. primary or "basic" job direction -
- the Manpower Corps Program worked to train and direct

people to get jobs in park constructiomn.

2. secondary and/or ''service" jobs
— there is now a need for a new directive mechanism.
- original spending has gone indirectly to income support

to reduce underemployment.

a) Manpower Corps - program operations

- the program has not become institutionalized and so it is
-still productive because tasks.and decisions involvé a
minimum of routine, i.e. they are innovative 'strategies'':

(i) =adant iobs to available mannower resources: and

(ii) adapt people (manpower resources) to available jobs.

- the match between projects and people is necessary (induce
simultaneous adaption) e.g. the restaurant (service) industry's

failure, as compared to the recreational (basic) industry's

success, is partially the result of putting the wrong people

into jobs.

- in 411 areas either manpower or jobs (or both) must-be
adjustable.

- also reétaurant projects may not have Manpower Corps potential.

—~ if one strategy works once, it can be tried again, in a
different Area, (in modified form) But success should not be
expected as a certainty, i.e. do not allow a strategy to be
routinized in the hope that it will be suited to, and successful

in every situation.
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b) Assessing Manpower Corps Programs
(1) 4in the first year there were 147 participants
—~ the initial projection of 150-200/year as an objective

was based on poor data (the only available source was

the 1961 Census).

(ii) the program broadened its scope during implementation:

- it relates to families of trainees;

it extends to unemployables (hard core);

-~ it acts as a "filler" for those on seasonal courses

during interim breaks; and

it acts as a stepping stone to new training.
(iii) there grew. a recognition of a need to expand the program,
during implementation:
~ Ltialuiug prograws weie Lue luiilal Haipower Cuips
Projects; and
- pure physical programs such as job cofps programs (which
are purely '"production'-oriented) are now seen as a

necessary link to provide people with "preparation'" in

a transitional society, (partial isolation and protection)

prior to their entrance into a broader urban, industrial
space—econonmy.
- there are several benefits of providing Job Corps program

(sheltered environment) as an entity separate and distinguish-

able from a Manpower Corps Program:
- it avoids problems inherent in macro-demand, e.g. unemploy-

ment trends - lack of predictable demand pulls;
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~ it obviates pay offs by increasing the effectiveness of

general counsellors.

- general counsellors relate to "motivational' counselling for

jobs: the hardest thing is ﬁolget the counsellors to go out
and talk to the people, instead of waiting for people to come
in and talk to them.

information is useless if it is not in the hands of people,
and if it is not being used in such a manner as to increase
their understanding about something.

a major problem in implementing a Pian is to gét informétion
about the Plan into the hands of people who can use the Plan's

programs. -

Reference Bonl

- Bertram Gross, The Administration of Economic Development

Planning: Principles and Fallacies (New York: U.N., 1966),

is an especially useful book because the pattermns outlined
by Gross so closely follow the implementation procedures used

by the Administrators.
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i. Information Dissemination
a) Sequence

~ early years:‘ the purpose of information services was to
"interpret" the Interlake agreement to Inter-
lakers, so they could "understand" its scope,
where they fit, what kind of contribution
"the F.R.E.D. Plan would make to their daily
lives and what contribution they could make

in the Plan.

- later years: subsequent to informing Interlakers, the role

was to '

'inform" the broader population
(Winnipeg, etc.) as to the general nature
of theldevelopment agreement.

b) Means of Tnformation Dissemination

- television and radio
- newspapers

~ other printed matter

(i) television (radio) as a mechanism of information

dissemination

~ early idea was not to use television and rédio media
since the stations serving the Interlake are largely
Winnipeg based (outside region), and their listening

audience goes well beyond the Interlake (half of

Manitoba):
1) cost would be too high - charges for advertising
are per capita costs, based on the whole listening

audience, (most of which is outside the Region) and
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few people in the Interlake could be reached; and
2) external eXposure was not desired - excessive
exposure of the Plan (and details of its $85 million
expenditure) outside of the Region would have added
increased external pressures (on goverament) from
other poor regions that were not part of the Plan.
(ii) -newspapers |
~ local newspapers
- were primarily used to pass along information re:
"people participation'projects", e.g. bush clearing,
Manpower Corps, etc. (programs where people had to
come to F.R.E.D.).
- many communications gaps existed, i.e; the news-
papers did not cover the whole "Region'.
= ~ Winnipeg pabers were not used since their level of
Interlake circulation was low.
— Interlake Flyer
- direct contact mechanism
- the paper was being published (like the ADB's forma~
tion prior fo the F.R.E.D. agreement signing under a
different name, by the ADB's and was,pfinted onée
- every two months.
— under this new name it is printed once every 3 weeks.
- the circulation is approximately 800, mainly to
Interlakers who were participators in the pre-Plan

ADB's who turned up at the public meetings, etc. i.e.
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participators in regional activities, such as:

— those registering at public meetings or
-conferences,

- ADB past members, and
~ those recommended by friends, etc. (informal)
NOTE: Names are never deleted from circulation
lists, except by request, so that circulation is
always expanding.

- the paper reaches the "upper middle class" of the
Interlake: any formally or semi-formally orgaqizgqu
bpdy.

NOTE: ADB is a semi-formal body since it has no
-taxing power; but plays an administrative role.

~ not many individuals come and ask for the paper.

- the paper's orientation is towards news features
NOTE: The Flyer is é major tool of communication.

-~ Interlake Intercom

printed every 10 days with a 2 day delivery lag.

- it is sent to the same peoéle as the Flyer.

- initiated by F.R.E.D.

- more rapid, sharper news orientation.

-~ articles and information are passed to the Intercom
by: a) personal contact; b) letter; c) collect
phoné calls by Interlakers, (all of which are
encouraged).

(iii) other printed matter

- general publications
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— subscription of 1,200 (800 are Interlakes on thé
Interlake Flyer list).

NOTE: most materials reach the same 800 people.

- orientation: magazine-~type journalism which tries
to popularize issues, rather than just passing on
basic information.

—- people do not seem to read these publications as
much as they do the Flyer (or as thoroughly), but
they do get:

- a géneral impression of the scope of the F.R:E.D.
’Plan's involvement in the region; énd
- information on specific projects in which they
may have aﬁ interest
~ scope of publications

- e.g. annual reports (year III, 'KAH-MISS-AWK").

- specific programs ('The Land Around Us').

NOTE: this publication drew informal comment, betting,
discussion, etc. as to which town was pictured on

its back coverl(it was actﬁally Altona which is not

in the Interlake Region).

~ urban adjustment (Hello Winnipeg).

~ tourist kits, i.e. promotiomal ( . . . Big éountry).

- community organization.

- othef department publicatiomns.

NOTE: these publications seem to promote increased

awareness of the Region as a community.

- direct mail brochures
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- potential contact with every municipal taxpayer
in the Interlake (11,000).

~ a comprehensive mailing list has been available to
F.R.E.D, only since 1969.

— it is used for direct participation programs, e.g.

bush clearing, manpower training.
—-.gap supplements ~ posters
— poster campaigns are used to support newspaper ad

cémpaigns and to fill the "communication gaps".

e.g. bush clearing adds were put in newspapers to
straighten an administrative 'goof'", because farmers
were making themselves ineligible for land clearing
~ grants by clearing some land before aﬁplying for
the grauis (ithe ads were used to iuform {armers
of the correct procedure) but gaps still occurred:
~ North of Arborg, Ashern and Lundar where farmers
continued to nake the same errors even after

the ads were printed in newspapers, which

necessitated a supplementary,postef campaign.

c) Strategies for Information Dissemination
- the original press releases hurt the pride of Interlakers,
since they emphasized the Plan's goal to re-develop a'lepressed"

. area, i.e, '"help a backward area get back on its feet'.

- F.R.E.D. now attempts to push the "positive" aspects of develop-
ment, i.e. present a "challenge" to Interlakers to aid resource

expansion.
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~ publications help support regional pride, in additiom to
‘disseminating information, e.g. the "Rig Country" encoufaged
Interlake Development Corporation to start a map campaign
at Winnipeg's perimeter, on highways leading into the Region,
on retaurant place mats, etc. to promote the recreational
facilities of the Interlake.
NOTE: the Administrators produced the structure (map), but
left it up to the Area people themselves to use it.

- the "information officer" does not pretend to be a public

relations or promotions man for the region, i.e. he does not

passlon canned information to the media; instead he takes a
"risk" and invites the mass media to interpret what the sig-
nificénce-and success 6f various prégrams and projects is.

— there are snecial department "designers'" to make publications
wore attractive, interesting, etc.

- publications distribution is spread out over time so as not
to overload the information system.

NOTE: publications are generally sent in the same mailing as the

"Flyer".

2. Subijective Value of Information Dissemination

-~ keeps directly active people more informed than in other areas

of government programs. -

-~ serves as an ''internal communication' piece, e.g. local stories in
papers, etc. serves to promote a "sense of region" in the Interlake.
- fills local paper gap - geographic boundaries of the region mean

a limited clientelle exists: an insufficient subscription level
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occurs, wﬁich results in téa much advertising and not enough

local news and so local papers fail to promote a sense of community
" e.g. Selkirk Enterprise and Lake Center News; Stonewall Argus

(for Stomewall and Teulon) covers No. 6 to Eriksdale, but leaves

a communication gap ouﬁsi&e_this limited area.
- inter-government and inter-departmental information:

- the objective is to keep other agencies, etc. iﬁformed re: the

Interlake.
— the Flyer is distributed to Federal‘colleagues as well as to

the various departments involved in the Interlake (both Federal-

and Provincial) e.g. D.R.E.E. (in Ottawa) knows more about the
‘Interlake than other D.R.E.E. projects, such as P.E.I.
~ organize public opinion

~ thie

Tode

e Aone 1-.3: criticizine thedir numr Aenartmente, nroierta,
e Aone by o Fichr their our narfmenta, DYOIA <,

e

programs, approaches, etc.

3. Community Identity

- e.g. the Regional Development  Corporation

— the Department of Industry and.Cqmmerce triéd to organize the
Intérlake with similar "structures" to what had been imposedbin
East-Man and West-Man by means of talking to a few key people to
"produce" quick organization (and productive).results.

-~ this method of organizing works well where there does not exist a
"community awareness' in the region.

- in the Interlake, the citizens forced the Department of Industry
and Commerce to change the normal structure:

(i) to allow three sub-units to the major board; and
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(ii) to have a twelye man, rather than seven man board.
~ these changes occurred because the Interlakers were used to, and pre-
pared to organize to fight policy imposition of government.
NOTE: ADB's were evolving into a régional board at this time.
anyway. |
- the region was badly split before F.R.E.D.:
(i) geographic units requifed ties (roads and infrastructure);
(ii) communications system had evident gaps (media, pezpers,
etc.); and
(iii) organizationally - lacked a cdncept of region, e.g. after
“F;R.E.D., Gimli supported Selkirk for Fish Processing
Plant when previously the two towns battled to almost,

suicidal degrees.

4, Future Information Dissemination Approaches

- continuing means

-~ the Flyer, Intercom and distribution of publications will

continue.
b) - new modes

- new attempts will be made to increase the communication
among individuals and groupé of Interlakers.
e.g.~in the summer of 1972 there will be an attemptvto
organi;e the communications system around VTR.

—community newsletter: presently there is one in St.

Laurent, while Ashern is a loosely knit community where few
people have any idea of what is going on. Therefore, F.R.E;D._

will support communications projects (newsletter) similar to
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its pattern in other projects: ‘''show pedple how to organize
to do the task."
~"tentative long-run possibilities":
~ (i) short range radio network; and
g - (ii) local information offices, locally staffed to provide
Y"comprehensive' information, i.e. information on all
government depértments and agencies in the region.
c) Rationale for changing style |
- F.R.E.D. has been "feeding" information to the Interlakers
since the start of the Plan, its time now for Inferlakets to
becomevmore self-sufficient (independent). o
- wnen F.R.E.D. pulls out in 1977 the infra-structure, etc. will
be there but tﬁére must be "community organizatioms" to carry
on, which implies the necessity of a good organization of
"inter—personal' communications to back up general programs
(premise: people do not read details in news-releases).
- government specialists, agriculture representatives, conserva-
tion officers, etc. now go '"voluntarily" to ADB meetings and ex-
. press candid opinions re: paths to development, program pérti-
cipation, etc.
NOTE: '"if F.R.E.D. pulled out in 1971, the Interlakers would

not be equipped to pick up the slack."

Present Weaknesses of Information Dissemination Methods

~ the Public at large (Winnipeg, other regions, etc.) may not know why
or how $85 million is being speni in the Interlake (no under-

standing of the Plan's benefits).




- Interlakers themsélves must be able to take up the organizational

(especially communication and information channels dynamics).

Why F.R.E.D. Worked

a) =~ for the first two years the "basic implementation unit' was a
small organi;ation thch did nothing but work in the Interlake
(direct link was between Poyser-Collinson and local citizens).

- now Poyser and the other Administratgrs have been spread too
éhinly to work directiy with local people so the only direct
link for citiziens to policy is through the information section
(the "Qeaning" process has perhaps been ended too soon, too

. abruptly).

b) - information staff
- consists of two people in terms of the Interlake Plan
~ Federal staff in Ottawa has 65 people, yet the productivity

of the small Provincial staff is much greater, largely
because the Federal bureaucracy over-—emphasizes hierarchy
and an industrial incentive slant, which restricts their
outﬁut in quantitétive terms.

c¢) - survival techmiques
~ the information administration staff intuitively knows local

attitudes and so avoids initiating distributive conflicts or

publiciz?ng local opinion on various iséues.

e.g. Intercomband Flyer get articles and reports directly
from local citizens, rather than reporting on issues

of various local importance themselves.
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7. Failure of F.R.E.D. System

- people (general) in the region either do not want to or do not
know how to read. Thus, many individuals (general) do not seem
to know what F.R.E.D. does.

i.e. most people will vaguely know what F.R,E.D. is, but would not

know what F.R.E.D. does.
- the ADB's do not communicate well in the region, they have a weak

internal communication system and an unrepresentative structure.
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a) Assessment of role and operation

b) Purpose

6. Relationship of Federal and Provincial Governments
a) Co-ordinator and administrator

b) Government to government

7. 1Interlake Citizen's Advisory Board

8. Successful Planning and Implementation of a Development Policy:

Key Elements



b)
e)

d)

Political placing
Administrative placing
Control over money

Information and communication control

Basic Design of a Development Policy

a)

b)

General elements

Focus on organization




357

1. Joint Federal Provincial Advisory Board

a)  Membership
- senior administrative people from both the Federal and
frovincial Governments.
(i) Federal: a) Department of Regional Economic
Expansion
b) Department of Manpower and Immigration
¢) Treasury Board
d) Indian Affairs
—~ the various departﬁents represented on this Board.
were chosen on the basis of whether or not the develop-
ment Plan involved them or required programs which
could be handled by their department, i.e. post-Plan
representation determination.
(ii) Provincial:
- initially the province was represented by.a body called
the Manitoba Development Authority, which was in fact

a multi-program department. The M.D.A. encompassed

several depértments including‘Education, Agriculture,
Mines and Resources, Industry and Commerce, end Highways.
The Authority's chairman was the Premier, and the
_Authority had some funds of its own to work with. The

M.D.A. later became the Planning and Priorities

Committee of Cabinet under the then Progressive Con-
servative Government (circa 1968)., It was stripped
of many of its direct powers. Membership on the Advisory

Board did not involve a large personnel change, since
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the senior administrators of the Department now
chosen for Board participation had also been members
of the M.D.A. .However, they now each represented a
single department, father than an integrated program -
(such as provincial development).
b) Operation
~ there is a.divergence of attitude between the perspectives
of development adopted by the Federal and Provincial people

on the Program Advisory Board. The federal people must

constantly weight funds allocated to Manitoba:on_the bésis

of a broader, national goal of reasonably balanced develop-

ment, while the provincial people want to see a pafticular

region (the Interlake), and Manitoba itself, develop relative

ic a normal prohlem in roct-chare
programs and is generally resolved by bargaining.

- the most important feature of the Board's operation, and its
central issue, is "who holds ﬁhe money', because whoever (in

terms of departments, both Federal and Provincial) has the

funds can control how, where and when it will be spent. At
this level, the conflict is not so much between two levels
of government as it is (i) among several departmenfs (all of
whom have somewhat different goals and priorities), and

(ii) between the departments as a whole and a central pro-

gramming unit such as Planning and Priorities. This creates
problems because the funds for thé'development of the region
are not obtained from one source or consolidated fund. Instead

they are the aggregation of available or related funds in each



of the departments, e.g., there is the.Federal—Provincial
cost~share funds, funds from C.M.H;C. and M.H.R.C., funds
from the Department of Education, and funds from Canada
Manpower. Of these, the only money which the F.R.E.D. Plan
Administrators (Provinéial) have direct control over, is
the cost-share fund. This is really only a small portion
compared to the total monies being spent in the region or
necessary for the success of a development plan. The key
to the operation of the Board is to:influence‘those who

have funds, to spend it on the Plan's programs.

~ under the M.D.A. system, the central program group felt
that a more effective implemeﬁtation process was aéhieved

" because they could use the influence of the Premier (to
pergunds the dgpgrgmenr'e directlv) to concur with the
development Plan's programs and spend their funds in a
manner consistent with them. Under the current sys;em, how=-
ever, the Provincial Adminisﬁrator has very limited

persuasion powers (and no ultimate or legitimizing agent)

and must rely on personal contacts and/or other formally
related departments to provide pressure for '"desirable" fund
allocation. This results in cost-share funds being used to
"induce" the participation of departments in what the depart-
ments would otherwise consider '"unacceptable" projects.

These means of gaining favourable response and participation
are used for both Federal and Pro&incial departments, e.g.,
influencing Canada Manpower through the Department of

Education.

T pmee
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- since the primary formal responsibility for implementing the
Plan rests with the Provincial Administrators, Planning and
- Priorities becomes the 'merve centre" for the programs con-
sidered by the Advisory Board. Planning and Priorities

position of power on the Board is increased by the fact that

it has close ties and lines of communication to the Interlake's
needs, through the Area Development Boards. Even though the
Provincial Administrators were the ﬁrimary implementors of

the Plan, technical and resource constraints necessitated

"farming out" some of their jobs to departmental agencies.

A guidance and support role was then adopted By ?lanning
and Priorities with respect to these agencies.
- summary: )
~ the problem of matching objectives to specific programs is
analogous to a football; narrow at both ends but wide in
the middle. To get from one end to the other involves a
constant process of influence and bargaining aimed at

bringing together a number of sources cf funds under the

roof of a single Plan of progréms.

2. Relationships Between the Community and Politicians

— the Provincial Administrative staff and some of the relevant
Proviﬁcial Ministerg (and Legislators) hold open meetings
with Interlake citizens two or three times per year. These
meetings are generally good for the Government because they
helped to make senior policy decision—makers ﬁore aware of

citizen's needs and desires. The citizens, however, seem to
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adopt the attitude that they come and air their grievances,

have a sympathetic hearing, and theﬁ are ignored as soon as

the pliticians leave ("Out of sighg, out of mind"). In many
cases this attitude of the citizen's is accurate, e.g. the
Conservative Minister of Agriculture in 1968-69 would rely almost
exclusively on the Provincial Administrator to provide informa-
tion to respond to citizen's questions. This was largely

because that individual was not an Interlaker and therefore,

he did not understan&'the area he was working with. The
situation was almost reversed with the incumbent (NDP) or 1968

Agriculturc Ministers, both of whom are Interlakers.

3. Regional>Develqpment Board

4.

~ it was largely from these meetings (in 2 above) that the
Regional Development Board (a group of repfesentatives from
all the Area Development Boards) was formed. The R.D.B.
idea was initiated by the citizens themselves, and even in
setting it up and operating it there was little or no
assistance or guidénce frémlthe government. "In view of its
evgntual failure, perhaps we should have gotten more acti&ely
involved in helping the citizens set it up".
"Eventually it was pre-empted by the Regional Development

' Corporation, which was set up by the Department of Industry

and Commerce."

‘The Nature of the F.R.E.D. Plan

- this Plan is a development and participation model, not a
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distribution one. Income re-distribution is merely a hoped

for consequence of the Plan's implementation.

5. Area Development Boards: An Assessment of Their Role and Value

a) Assessment
- from a citizen's point of view the concept of an ADB did not
work. The basic reason for this opinion is that local

citizens, in general, are too pragmatically oriented to be

able to abstract to the program,'strategy or goal level. All
that they are concerned with is the activity or su.b—activityj
level: so-they come to a meeting, demand a road or drainage
ditch or a school or some other specific item, and if they
do'not get it they think the Board is of no value.

— from the point of view of those whe have worked on an ADB
for some time, there would be mixed opinion as to the value
of thelrole it plays.
e.g. St. Laurent: it was useful in bring together very diverse:

and normally non~interactive viewpoints

regarding community needs and desires§
Gimli: there would be mixed reaction because

they really did not get much from the Plan;
Stonewall and Teulon: the ADB idea would not be popular

_because their main desire was for sewer

and water, which is outside the policy
domain of the F.R.E.D. Plan;
Fisher: the response would be "not bad"; and

Hecla: the current re-location problems might
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discolour their attiéude, although they
got everything éhey asked for (the Hecla
Island Park).

~ from the Administrators, thé ADB's ﬁrovide an’ opportunity to

review and re-check community priorities and trouble spots,

and to react to the thousands of little problems that would
arise at the community level. In cases where problems are
brought to the attention of one of the Administrators, he
will go back to Winnipeg and attempf to use hiévpersonal

influence with a Minister or Deputy Minister to have the

policy creating that problem explained and/or changed. How-
ever, there ig not enough manpower in the Administrative unit
to solve, follow-up, and report back on all of these problems

(in thiz ad h

ocish manner) . The noint ia, minor dissues can
not and should not be solved at a "central level" of Govern-
ment, since they are only of a local interest: there is not
a regional or local government with enough power or money to

handle this type of issue. (The interviewee is pessimistic

‘about the effect of the present non-policy concerning regional

government). The division of funds in the F.R.E.D. Plan

cleéarly indicates thie relative program powers of governments:
sub-regional, self-determination does not work because of a lack

of funds at that level.

b) Purposes of ADB's
- to organize the multi and diversified interests of the communi-
ty; and

- to create pressure and get more government attention.
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6. Relationship of Federal Government to Provincial Government
a) Co-ordinator and Administrator |

~ the basis of power and co-ordination resides with the province
under Federal cost-share agreements: 'If the Province does
not do it, it does not get done." Therefore, the initiative
for, and administrative control of the Plan is Provincial.

~ the Prévingial Administrator is also the Comptreller of the
accounts payable for the Plan. The role of the Federal

co-ordinator is just to indicate the Federal ''presence” (a
j p

philosophy originally put forward'by both thg'then Fe&eral
Minister of Forestry and Rural Devélopment and the Prime Minister.)

- the Federal cgjordinator'for tﬁe Plan was as much és hand
picked by the Provincial Administrators. He was selected
bercanae it was felt that he would he move seneitive +n
Interlake needs and "sympathetic" to the necessary expenditures
than any of the other available candidates. |

b) Government to Government (Political)

- the Federal Government had originally not pushed for open

recognition of their participation in programs, but after two
minority governments were elected in the early 1960's the Deputy
Minister of D.R.E.E. persuaded them to show more oﬁenly their
part in cost-sharing arrangements. Now, however, the Federal

Government has become almost paranoic, demanding that equal ex-

posure be given to the Federal role on signs describing all cost-
share projects, e.g. on Hecla Island the information sign was
removed after the Federal Government noticed that the Province

had put the Manitoba emblem as well as name on it.
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7. The Interlake Citizen's Advisory Board

- as occurred with the Area Developmeﬁt Boards, the I.C.A.B. was
originally an informal body which was established by the
Administrative group to helﬁ identify Interlake needs. Under
the Plan it was formalized. Its composition:

(i) the chairman of the nine ADB's or their designated
alternative;
(ii) the Minister of Agriculture (Manitoba);
(iii) two or three unofficial members from eaéh ADB; and
(iv)_ other Ministers, senior administrators? or legiél;tors
involved in some way with the Interlake.

~ this Board meets a couple of times each year (in thé Interlake).

R, The Kav to the Snrreacful Planning and Tmnlementation of a Develop-

ment Policy

- the Provincial Administrator is a central figure in the Inter-
lake Plan, but his key or critical role is a function of the
fact tﬁat he is "reasonably well placed in a number of areas
which are critical in establishing the 'dynamics' for a
developﬁent policy". There are four such areas:

(i) political or legislative;
(ii) administrative;
(iii) control over money; and
(iv) dinformation-communication control.
a) Political (legislative) plaéing |
- at the outset of the planning phase for the Interlake Develop-

_ment, there were Conservative Governments in power both -
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Provincially, and Federally. This reduced the "flak' or
tension which often interferes with Federal-Provincial
relations.

- the attitudes of the key political leaders at both levels were
favourable to regional planning, sympathetic towards agri-
culture and_aware éf the problems of the Interlake, e.g.
there was a newly elected Conservative Premier in Manitoba,
his government was still keen and aggressive in terms of
'development, he was éwére of the problems of agricultural
areas and he was consciously committed to developing the -
agricuiturally based economy. Further, one of the key people
involved in the planning of the Interlake was an Interlaker
who was a very influgntial mén in tﬁe Provincial Conservative
Cabinet. This individual understood the problems facing th~
Interlake because he came from that region. Federally, the
Prime Minister was committed to helping the West, which meant
providing funds for agricultural areas; and a key Minister in
his Cabinet (Department of Agriculture) pressurea and influenced
the federal government into providing adequate funds to help
support the development of the agricultural regions. From
this political climate came the ARDA agreements, and the
Pi:‘ovincial Administrator, with the support of the incumbent
Premier, began the preparation of developﬁent proposals for
the Interlake.

b) Administrative Placing

- in 1959, the then Maﬁitoba Premier formed the Manitoba Develop-

~ment Authority, which was to act as a very powerful body to

promote provincial growth. From the M.D.A. came the C.0.M.E.F.
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report which.specified a series of development objectives
for the province. This report was valuable in that it pro-
vided the Cabinet with a point of reference from which to
consider its priorities and planning.

by being a central administrator with the M.D.A., the now
Provincial Administrator gained access to, and influence

in a number of key devélbpmenﬁ related departments. This
stemmed from the fact that the Premier was Chairman of the
Authority and lent his support to development planning, as
well as the fact that the M.D.A. per se was a powerful body
which could exert direct influénce on the programs operated
by the various departments. Thus, the Provincial Administrator

had a means of establishing what programs were politically and
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ments as well as being able to influence their acceptance,

an example of the type of influence that could be gained is
cited by the cavalcade of cars carrying Ministers, Deputy
Ministers and Assistant Deputy Ministérs, which on more than
one occasion toured the Interiake. .These tours were organized
by the Provincial Administrator, through the Premiér, and
illustrate the lines of influence he had. The key was to be
able to get the Ministers to agree to a particular set of
objectives, as well as the types of programs which will achieve
these objectives. Once this happens, pressure can be admini—
stered from above on line administrators to achieve a

consistent and desirable set of programs under a Plan.
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¢) Control over mohey
- again, the political climate aided the Provincial Administrator
in his tasks. Because the Federal government was willing to
enter into cost-share agreements, and because they claimed

to have enough funds to support development programs, the Admini-

strator was able to construct a 10 yvear development Plan and present

it to the Provincial Government; which achieved much more than
their current expenditures, and yet cost the Province no more

money. Because the Province was not going to be forced to

increase its total expenditures in the Interlake, and because
Roblin desired regional economic planning, it was not diffi-
cult to gain approval for the opening of negotiations with the

Federal government.

— Nl n Doz carfanmadta?l A Admd et c A A v A ~hn £ e L mam 2l
The Provineial Administrator woz In charge of negotiating the

agreement, and he used this position to formalize his subsequent
control over funds to be spent under the Plan. The concern here
was not with the Federal government, since they did not desire

to initiate Plans, or to control expenditures as previously

mentioned, but instead the concern was to keep the funds in a

centrally controlled pool away from line departments. This
way, with the support of senior administrators in these line
" departments, additional funds could be induced through currently

operative provincial programs. Moreover, central control over

funds helped to maintain a set of programs consistent with
the objectives of the Plan. "The most difficult thing in
government is to relate policy to financing; that is, to keep

the program expenditures consistent with the objectives of
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the overall policy."

Information and communication controi

- control over an information network is vital. There are two
sides or attitudes which wefe originally expresséd regarding
Interlake Development., Firstly, the government Ministers had
definite ideas as to the needs of the Interlake, as well as
the types of programs which would meet such needs, while
maintaining consistency with programs in other regions of the
province. Secondly, local citizens met in informal Area
Development Committees to clarify fheir needs;and priofi%ies.
The role of the Provincial Administrators was to bring
together the ideas, desires ana constraints of botﬁ the Ministeré
and people, and create some grounds of mutual agreement from
which = Hr—!vn.]npmen!'.p'o]ir‘y could emanate,

~ in the Development Plan this communications network was forma-
lized on the basis of its planning operation. This resulted
in the formation of ten Area Development Boards and the Inter-
lake Citizens Advisory Board. The key to keeping the Ministers
in touch with events in the community and vice versa, was to
insure that information was continually flowing between the two.
Thus, the administrative group sometimes "generated or induced"
the flow of information in one direction or the other if they
felt it necessary. -This is a central mechanism in the
establishment and re-planning of policy, and is necessary for
programs to be mutually aéceptablevto both citizens and
government, The communication network was controlled by the

 Administration to ensure its continued and effective operation.
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Their poisition in the network was as an intermediary between
the two groups, 1i.e. the administration is on the "pulse"

of the information network.

9. Basic Design of a Development Policy

a) General elements
- this section gives the details of the design upon which the
Interlake developmen;lplan (and any\development plan) is
based. |
- eséentially there are four basié elements which affect an
individual in his daily activity. These elements are:
(i) education - formal and informal training of tﬁe indi-

vidual (a background factor);
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which the individual relates (a social
factcr);

(iii) financial inputs - the adaption of an individual to a
society based on a monetary exchange
system'(an economic.factor); and

(iv) environment - the physical and demographic setting in
which behaviour occurs (a material factor).
- for each individual there will be a diffgrent emperical set
of the elements of these factors, but many individuals can
be classified cross-sectionally to reduce the number of sets

to be identified, e.g. fishermen, farmers, teachers, etc.:

classification by occupation.
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- diagramatically the scheme looks like this:

EDUCATION

~ basic formal training
~ gsocial (home) training
- technical gkills, etc.

ORGANIZATIONS g’ PROGRAMS g ENVIRONMENT
- ;gzigzlty SErvice o W 0 - schools and other buildings
~ religious groups-ﬁ-} INDIVIDUAL<-—§ i Egﬁ:i;mn
- clubs . A i A - parks and recreational
- athletic groups, M M areas. etc
etc, s PROGRAMS S = ’ ’

FINANCIAL INPUTS
~ banks
—- government programs
- jobs, etc.

- by analyzing the set for each of the types of individuale in
a geographic area, by determining what set is desired by them -
and by défining what set is stsible or feasible to assist in
providing, a set of government progfams can be placed between

each of the four factors‘aﬁd the individual.

b) Focus on organization
~ the Citizen Participation Programs focus on the organizational
factor in the Intérlake. The first priority is to find a means
of organizing the mﬁltiplicity of organizations which reflect

an individuals needé, so that priorities can be filtered at

"an early stage. In the Interlake the Area Development Boards
(local needs perspective) and the Interlake Citizens Advisory

Boards (regional needs perspective) were designed to help



determine and specify the needs of and/or interests of local
citizens. Once a set of selected needs was extracted from
local interests, citizens could be organized on the basis

of these selected néeds. Diagrammatically, the process can

be shown as follows:
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Multiplici
of citizen
need and
interests

ty many local ADB & ’ local Citizens
organizations I.C.A.B. citizen's organizsd
_> > created ;> ”INTERESTS"Q} around-
, “l to filter determined "selected
priorities needs"
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1. General Counsellors

- there are two projects under the general counsellor program,
one is run by Health and Social Development, the other by
the Department of Agriculture.

a) Health and Social Development

- this project is designed to help council the native people in-
.the .Interlake, i.e. Indians and Metis.
- the basic line staff is composed of 5 persons:

"(1) one community development officer;

(ii) ~two follow-up officers; and

(i1i) two manpower or education officers.
~ ~ there are also a few support staff.,
- most of the work done under this project occurs in the North’

-1

S N ST WO
Interlake where o

e reseirvations aie.
- the role of the General Counsellor is to council, guide and
assist Indians and Metis in discovering and achieving alterna-

tive vocational activities which are available to them under

the development Plan. Also, help is offered in any one of a

number of areas where an individual native person is likely

to encounter difficulty, e.g. in locating housing, in adapting
to urban living; in learning to budget household income; in
job training.

- much of the work of these counsellors consists of attempting

to have persons placed in upgrading Manpower Corps or job-
retraining courses. While some of the persons aided in these
matters are successful, it appears that sometimes Counsellors

are just "filling courses for the sake of filling courses".
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b) Agriculture counsellors
- this project is‘directed at all Interlakers,
- besides support staff, there are 14 counsellors employed
under this project as follows: |

(i) four agricultural extension agents;

(ii) four home economists;
(iii) one resource analyst;
(iv) one home visitation leader;

(v) one youth leader;

(vi) one fisheries advisory; and
(&ii) two adjustment officers.
- most of the activities are performed from Agricultural Extension
. offices in several Interlake towns. E.g. Selkirk, Arborg,
Figher Rranch. The two adjustment otficers are tocated in
Winnipeg and also help to tie the field offices into the
normal departmental activities éarried on in the city.

- the home visitor leader is 1ocated in Selkirk; and with the

help of 7 or 8 local citizen volunteers, he works generally

to help Indian and Metis families to adjust to a white, urban

society.

- thé fisheries advisor is located in Hnausa and his services
are in fact purchased from the Department of Mines and Natural
Resources.

- while these counsellors were "created" under the Plan, some were
in fact operative a year before the start of the implementation
phase of the Plan, an event similar to the pre-~Plan existence

of informal Area Development Boards.
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¢) General commenfs
~ this project achieves only. varying degrees of success because
the system that the counsellors work through is very complex.
— the counsellors are hampered by the fact that they have no
legitimate poﬁer,-e.g._at the start of the project, the
counsellors. did not even have the authority necessary to-
~recommend individuals for the Manpower Training Programs.
“All that the counsellqrs could do was to use indirect methods
of personal contact and persuasion to convince Canada
Maﬁpower-to accept their references. Combined with this'waé
a:very great reluctance on the part of Canada Manpower
officials to recognize the general pounsellors role as a
vélid or useful one..
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taking the initiative as prescribed by the Plan, and '"reaching
out" to.get involved with local citizens in discussing their

needs and in guiding their actions. This form of direct

contact seemed to give way over time to a more reactive role,

where the individual citizen is expecfed to take the initiative
and come and visit the counséllor. This in-office exchange
between the two is still at an individual to individual level,
and the project has not digressed to the.degree of inwardness

that Canada Manpower Agents have always been in, i.e. "Canada

Manpower has always been of the opinion that field agents
should sit in their offices and wait for clients to come to
them."

- complimenting direct contact between citizen and counsellor
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has been an activity of indirect contactl This involves
disbursing information regarding ths general services -avail-
able under the Plan; throughout the region by means of
one-way communication devicés, e.g. newspapers., Citizens are

then encouraged to come in and get the rest of the particulars

from the counsellors.

it should be remembefed that two important things happened in
1967, which caused a good deal of difficulty between Canada‘
Manpower and the General Counsellors. Firstly, the F.R.E.D.

Plan came into being with one-third of its expenditures for

Canada Manpower Programs. Howsver; these programs were very
loosely definsg because the prsvince knew there were major
changes to be introduced in the Federal Department of Manpower.
Until this time alllof Manpower training was the responsibility
of the province, and since the Federal government would not‘
reveal the changes imminent in the Manpower department, the
Plan was drafted with the assﬂmption.that these responsibilities
might remain the same. Secondly, in 1967, Canada Manpower

came in with a program whereby they would assume 100 porcent

responsibility for training and selection of Manpower program
recipients. The Province would then 'purchase" spaces from
Manpower and could only hope that sufficient spate to meet

demand would be available. This, of course, altered the

Manpower training referral role anticipated for general coun-
sellors, because referral became the sole responsibility of
a Federal Department. Canada Manpower, therefore, suggested

~that General Counsellors be removed entirely as a program
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under the Plan.

~ Counsellor functions are gradually shifting from assisting iﬁ
work training to counselling, guiding and work creation, i.e.
counsellors are tending to accept that some of their clients
will always have iimited training and abilities, and are
attempting to find or create jobs where these abilities can
be used, i.e. "Doing the best with what they have got',

i

2. Interlake Manpower Co—ordinatingﬁCommittee

- fuﬁctionally it never existed although it is formally specified
in the Plam.
"~ it lasted for a couple of meetings but served little purpose,
siﬁce it was composed largely of Manpower officials anyway;
se that ro new directions in Manpower activities were likely

to be suggested.

3. HURDAC Committee

- the name stands for the Human Resources Development Action
Committee.

- this body in fact developed from an amalgamation of the North
and South Interlake Manpower Co-ordinating Committees. These
two groups are not to be confused with the sub-committee of
the Federal-Provincial Advisory Board that bears the same name.

~ the committee is composed of Field Operating Personnel,
(extension agents, manp ower agents, etc.) who inifially got
together on an informal (personal) basis to discuss how they

might work together to better serve. the interests of their
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mutual clients.

- after one year of informal meetings of the two committees,
HURDAC came into being to serve the entire region.

— the meetings served as a means of operational information
exchange, confidence building periods, suggestion periods and
gripe sessions. |

- rather than attempting to view operations in terms of a
Vsingle agency, e.g. Canada Manpower; the focus of discussion
became- "How can we cé—operate, at an individual, personal
level, in order to go beyond the competition occurring
at the agency level?".

*— the central theme or tactic employed is to "influence opera-

tions, because we have no control over policy'". The group did .

attemnt to make statements and presentations designed to

alter policy, but these attempts rarely worked and only served

to frustrate the individuals involved.

- the field people involved are from the Provincial Department
of Education, Mines and Resources, Agriculture, Health and
Social Development, as weliAas the Federal Departments of .

Manpower and Indian Affairs.

Minister's Advisory Board

~ members of this Board, which is formally created by the Plan,
are appointed by the Provincial Minister of Agriculture, as
follows: the chairman and one other member from each Area
Development Board is invited to a meeting arranged upon the

Minister's initiative.
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- meetings were originally held twice a year, but now occur

only once a year.

the Board provides the Minister with a means to talk to

local people, regarding the Plan and all other Interlake

issues.

the Board is only as useful and effective as the Minister allows
it to be. Some Ministers feel more comfortable in this set-
‘ting than others, e.g. the Board functions better under the

present Minister (1972) than it did under the 1968 Minister.

-~ citizens are willing to attend such meetings and talk conétrUr

ctively, only if they can notice some changes occuring over
time, i.e. that the Minister at least partially heeds their
suggestions and acts.upon them, creating effective two way

CllmndnLca cions .

Regional Development Board

- after meeting at the Advisory Board a couple of times, a more

regionally oriented perspective began to develop in the atti-~
tudes of Area Development'Board represéntatives. In order to'
better establish this attitude and discuss the problems of
the Interlake in an holistic manner, the Area Development
Boards got together to create a Regional Development Board.
this Board was quite distinct from the Minister's Advisory
Board, even though many of the individuals involved were

members of both.

-~ the Board met an average of three to six times per year.
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— dits activities were financed through contributions from each
of the Area Development Boards, who all sent representatives
to the Regional Board.

- no administration or government cfficials were formally in-

volved with the Board although the incumbent Community
Affairs Director for the Department of Agriculture was
keenly interested in both the Area and Regional Development

Boards, and often acted as an advisor to them.

6. Interlake Development Corporation

- by‘1969, the Interlake and the North were the only regions
in Manitoba without a Development Corporation (a project

sponsored by the Department of Industry and Commerce).
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rapidly in terms of the elapsed time from the introductory
citizen meetings to the incorporation of a Board of Directors
(this took only six months).

-~ two or three meetings were held by Industry and Commerce, through

municipal councils, to ‘discuss the Corporation idea with

citizens, "Six months later, there it was".
- although not formally involved in these meetings, Area Develop-

ment Board members did appear to discuss the issues.

- nine months after the Corporation was formed in 1970, Area
Development Boards had taken up associate memﬁership for
their representatives on the Board of Directors, and the ,
Regional Development Board was disbanded.

- it should be‘noted that the Interlake Development Corporation
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differs somewhat from éther Regional Development Corporations
in that the promotion of industrial development is considerea
to be only a minor part of the I.D.C.'s activities. This
Corporation has a broader perspective and also looks into

problems of Health Services, river and soil erosicn, housing

quantity and quality, etc.
~ the Interlake Development Corporation, influenced somewhat
by the Area and Regional Development Board experiences, .gets

involved in areas where citizen interests lie, and where it

(I.D.C.) can be successful in influencing government action,.
e.g. the Water Resources Program (the provision of water and
sewer for small towns) and the Farm Water Program were both
prbblemfareas in which government action corresponded to the
desire of the Corporation.

- the Area Development Boards per se have not become strongly
involved in thebcorporation although some of their (ADB's)
individual members have. The-Cofporation seems to be mainly

a body of reeves and mayors.

— meetings of the Corporation's Board of Directors are moved
throughout the region, on an individual meeting basis, in
order to help solidify the notion that the IiD.C. is a

regional entity.

7. Manpower Corps Directorate

- this is a Board which evolved in response to meeting the need
for co-ordination among the departments involved in the

Manpower Corps Program (a program of mixed training and
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expefience for potentiélly employable, but high risk
individuals).

the Directorate began initially from meetings between the
Departments of Agriculture and Tourism and Recreation. The

purpose of these meetings was to convince Tourism and Rec-

reation to find a way in which to use high risk manpower
trainees (usually native people) in their Park Construction
Program, in order to provide such people with on the job

training and experience.

the Directorate is now composed of senior administrative-
officials from the provincial departments of Health and

Social Development, Agriculture, Education and Mines and
Natural Resources; the Fedefal departments of Manpower and
Regional Economic Expansion: and the F.R.E.D. Administration.
The first three provincial departments mentioned are considered
to be "key members".

this Directorate is now the deciéion—making board for all

proposals and agreements for the Manpower Corps Program.

other departments can becémg involved with the directorate in
response to purely operational needs, e.g. the Winnipeg Beach
Restaurant, constructed under the Department of Tourism and
Recreation development program, was experiencing difficulty

with staff service and management. The Departments of Manpower,

Community Colleges, and Tourism came to an agreement, through
the Directorate, to use the Restaurant as a "field classroom"
for Red River Community College, to help train and employ

business and hotel course students. At the same time the
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Restaurant is used as & job training centre for Manpower

Corps participants.

8. Observations

- functionally, the role of Provincial Programmey is now the .
same as that of the Prévincial Program Administrator under
the Plan. i.e. co-ordinating and integrating program parti-

cipant activities; day to day administration. This has

resulted from the expénsion of the personal role of the

Provincial Administrator in other prpvincial government
policy matters.
. - reflections on inter-government and/or department meetings:

"Consensus follows a pot of gold."
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INTERVIEW NUMBER 7

TOPICS

- Questions Relating to the Role of Indians in F.R.E.D. and the Interlake.

1.

General Information Regarding Reserves,
How do the Indians Relate to the Interlake?

Describe the Split Which Occurred Between the Reserves and the

ADB's. ) . ,
Describe the F.R.E.D. Programs that Help the Indiams.
What is the Relationship of the Indians to the F.R.E.D. Administration?

What Does the Future Hold for Citizen (and Indian) Participation

in the Plan?
Assessment of F.R.E.D.'s Work and Success.
How do the Indian People Express Their Concerns with Respect to

Government Programs, in General, and F.R.E.D. Programs, in

Particular, in the Interlake?
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General Information Regarding Reserves

there are seven Indian Reserves in_the Interiake.

six are in the Province's politiecal jurisdiciion of The Pas. (Only
the Lake Manitoba'Reserve which is west of Camper is not in this
constituency.)

thrée reserves are in the Camper—Gympsumville area: Fairford,

Lake St. Martin, and The Little Saskatchewan.

three reserves are in the Fisher area: Jackhead, Fisher River and

Peguis.

. How do the Indians Relate to the Interlake?

- the Indians consider themselves a part of the Areas in which they live,

they believe that some of their problems aré distinct from those of .
other Interlakers. e.g. Indians have earned the dubious classifi-
cation of being unreliable, lazy, incompetent, etc., and while this
may be true of some, it is not fair to judge each individual in

this manner; yet many prospective employers (in the Interlake) and
prospective landlords (in Winnipeg) would not consider the personal
worth of individual Indians. Hencé, Indians have more accented

problems of employment and housing.

—~ Indians from the reserves do a lot of business in towns like Moose-~

horn, Fairford, Asher, etc. They own land and farm (e.g. one indi-

~ vidual has approximately twenty head of cattle and worked some land before

going to work for "community development'); Indians earning income
or owning land off of the reserve also pay both land and income
taxes: therefore, despite common misconceptions, (of whites from

~outside the area) Indians do contribute to the economic and social

RENAR




387

"life" of the comﬁunity. NbTE: He is particularly disturbed with
the current M.L.A. for Thompson's comment that "We (the government)
pay more to you Indians in welfare than anywhere near the amount
of taxes we collect from you".

—'thewreserves do create'a "geographic barrier" or differentiation = o

of Indians from whites in the Area, and while this was originally.

the design of the whites, some Indians are pleased with the set-

up bécause it provides thgm with a "retfeat" (and an alternative

to Winnipeg slums).

- while the Indians used to belong to the ADB, they initially aﬂdf'
generally preferred to listen and participate in that way,
because the environment was strange to them.

- the Indian Reserves definitely consider themselves a part of the-
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Gimli) a part of it, since the problems facing Indians are similar.

in many respects to those facing poor Interlakers (farmers,
fishermen) and communities.

— even though Indians transact much of their business in local

communities, little or no mention is ever made of them in

communities' briefs and reports.

3. Describe the Split Which Occurred Between the Reserves and the ADB's,

- originally the Indians were members of the ADB.

- the Boards, at that time, did not function as well as they do now,
and many of the Indians felt they were not being listened to
(since the government was not listening to the ADB).

- also, because of the old tribal system (old chiefs~-traditional
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waye) and the olé paternalistic empire-building system of the~
Department of Indian Affairs, many of the Indians wanted to band
together to form an "ADB for Indians", i.e. organize according
to interest group rather than by geography.

- hence, their participétion(on ADB's declined,.

- the seven tribes held a meeting and decided to have a twenty-one
,member Baard of their own (three represgntatives from each tribe:
two regulars and one alternate).

~ they decided that the $1,000 the ADB's were getting from the

government, at that time, for operating expenses was not enough;'
so they asked for $1,500.
~ they never got the $1,500 or formal recognition as an ADB, but they

did not return to their old positions on the Camper-Gypsumville

-~ now Indians have no formal representation in F.R.E.D. NOTE:
They do have informal represcntation, because some Indians
act as liaisons by inter~acting with government departments (that

may be employing them) that are directly or indirectly involved

with F.R.E.D. in the Interlake. .

4., Describe the F.R.E.D. Programs That Help the Indianms.

- most of the F.R.E.D programs, projects and activities are not

helping the Ihdians much, because there are no funds designated

for Indians specifically, e.g. the Indians can see a benefit to
both themselves and Area residents if the consolidated school for
Ashern is finally built, or if the highway between the reserves

is hardtopped so that increased inter-action between whites and
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Indians can occur. i.e. some F.R.E.D. programs 'help" Indians,
but only in an indirect way.

- the Manpower programs have been of more Qalue, since Indians
are beginning to see the advantage of steady employment and the
need for skills to get that employment.

- however, of the twelve.families placed in Selkirk last year, half
have returned to the reserve.

- inference: din "absolute" terms there are still many problems

with this program, and it does not appear to be a success; in

"relative" terms it has been quite useful to Indians who wish
to work. |

'~ the Indians do not want programs which are specifically designed
for thém, but instead wagt to sée F.R.E;D. re—~design all of its
programs. with Interlakeré (of which Indians are a portion)
suggestions bearing some import. i.e. he presently feels that
Indians, not as Indians but as Interlakers in general, are not
being listened to. e.g. the Indians would like to see more

industrial development for smaller Interlake towns (those smaller

than Gimli and Selkirk), and would like to see better quality

upgrading and Manpower Corps Programs.

5. What is the Relationship of the Indians to the F.R.E.D. Administration?

~ the Indians feel F.R.E.D. has provided community Boards merely as

"tokenism" to replace "real citizen participation".
- they feel this is true of both the ADB's and the tribes representa-
tion thereon.

~ the Provincial Administrator has definitely stated that both the funds
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for, and'structu;e of citigen participation are "fixed" in the ori-
ginal Plan, and therefore, he leaves the impression that any suggest-
‘ions for change must be rejected after due consideration because of
the rigidities of the Plan. i.e. the Administrator has given the

impression over time, that while he listens to local citizens

(and passes on their "information" to the legislators) little
can be done by either the Administrators or the legislators to
make changes in the original agreement~-the whole process of

communication seems to be in only one directionm,

6. What Doés the Future Hold for Citizen (and Indian) Participation

in the Plan?

- many people have been extremely discouraged by the tokenism and

onpegner P D B D ddrented donlomentation) relationghin that
noegrzy {F R ED directed donlomentation) relationghi T 2t
exists with respect to citizen participation in the management

of the Plan (including re-planning, which citizens do not feel

has significantly occurred).

— the Plan built up the hopes of many Interlakers (in terms of

their potentially influential role) but it now seems as if the
only reason Indians and citizens were included was becaﬁse it
was a good way for the Province to get more money from the
Federal Government (siﬁce the original recommendations came from

the Province to the Federal Government).

- it was easy to get the people interested in the Plan, at first,
but it will become more difficult as time goes on (or if there is
another plan), if the government does not change its attitude

and become more serious about having effective citizen partici-
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pation.

~ NOTE: the interviewee appears to agree with the economic and
social improvements intended in, or brought forward by the Plan,
but greatly dislikes the "lip-service" paid to citizen parti-
cipation.

- one way to get more results might be to reduce the size of
Areas to more natural and manageable geographic units. i.e.
more Boards and smaller Areas would bring more people into the
"active" segment of the ADB's,

- one of the problems with the ADB's is that politics at the lngl:
level tends to reduce the citizen participation rate, e.g some
people vow they would not work for their community, thfough the

Camper-Gypsumville ADB because its current chairman is a
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Assessment of F.R.E.D.'s Work and Success.

- much of the improvement for Indians has come from departments
not directly involved with F.R.E.D., e.g. Health and Social
Services; changes in Indian Affairs towards giving Indians more

responsibility and others.

How do the Indian People Express Their Concerns with Respect to

Government Programs, in General, and F.R.E.D. Programs, in Parti-

cular, in the Interlake?

- originally there was room for one representative on the ADB for
each reserve in the Area. Since the reserve's representative was

usually the chief or one of the Band Officer's many of the Indians'
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problems or concerns could be expressed thréugh him. The usual
procedure is for an Indian to bring his complaints to thé Reserve
Council, who will in turn express that concern to the government,
through available channels.

even when the Indians were represented on the ADB, it seemed that
the most effective means of reaching decision-makers or having
particular problems solvéd, was to work through the various
government departments Field Agents in'the Area. This was
especially true, in view of the fact that most of the substantive
program changes in the Plan, as recommended by an ADB, would

be rejected by the Administrators.on the grounds’th;t the Plan
was sufficiently ?lexible to_allo& for such changes. Also,
because some of the members of local governments, such as a
plumber and store ownef on the Gypsumville municipal council, have
their own self interests to proteét, they block "progressive"
ideas proposed by the ADB or other citizens, e.g. the thought

of potential business losses encouraged the two councillors
mentioned above to block all attempts (by the ADB) to have a
school built in Ashern.

many of the government's decisiéns involving the Plan seem so
highly political, that it is difficult to assess the chances of

a "good" proposal being able to survive being processed through
the F.R.E.,D, system, e.g. even today, the inclusion of Selkirk

as part of the Interlake is treated with a high degree of‘
suspicion by "Interlakers'. That decision has caused much
tension and animosity, because Inierlakers view Selkirk not as

a growth centre in the region, but rather as a suburb of Winnipeg.
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“Why then was it included in the Plan"—-for irrational (but

politically sound) reasons.




