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SUMMARY

(Prepared by Project Staff)

,.

The Special Committee on the Northern Economy recognized that a large
number of residents in the NWT - particularly native people living in the smaller
communities - are dependent upon the domestic economy. The Committee
wanted to find ways and means of supporting this economy. For this reason it
commissioned P.J. Usher Consulting Services to develop a study which would
outline the basics of a strategy to supporl the domestic economy.

1. THE DOMESTIC ECONOMY

DEFINITION. The domestic economy consists of harvesting (hunting, trapping,
fishing, gathering), and processing activities by which people provide food, fuel,
and other material household needs. Though these activities generate some
cash (eg. the sale of furs), the greater part of production is consumed directly by
households without entering the market.

How The ~omest  c Ecoi nomv Works

The domestic economy is not a separate economy. It is a part of a mixed
economy. People do a little bit of everything to get by.

Income mmes from jobs, transfer payments, sale of commodities (furs,
handicrafts) and domestic production (country food, firewood).

Unlike the wage economy which is organized around the firm, the domestic
economy is organized around the household and kin.

Its resources are animals, fish, and other materials from the land.

Its capital is the household’s harvesting equipment (skidoos,  rifles, etc.)

The domestic economy has a Iabour pool. Some family members harvest,
others process, which involves butchering meat and preparing meals. Still
others are sewicers  (fixing machinery, clothing, etc) and others are supporters,
taking jobs to earn the money required to purchase equipment, gasoline, etc.

Most families rely on both the domestic and wage economy - sometimes from
one month to the next, sometimes at different times of their lives.

i

!.



.. . . . .*

Pa~lcuaMn  And Pmiudzn
. . .

Approximately 51 communities - with half the total population of the NWT-
depend heavily upon the domestic economy.

The total value of food, wood and animal products other than food (furs, hides,
and bone for carving) is estimated at $60 million annually. About 4,000 native
families (with about 5,500 individual ha~esters)  participate in the economy. It
probably adds 309% to the effective income of native peoples in the NWT.

The average capital costs for serious hunters ranges from $5,000 to $10,000 per
year. The domestic economy depends upon the wage economy to provide
these funds.

Each year over 500 residents from the communities reach Iabour force age.
Support for the domestic economy must be part of a broader strategy for
economic diversification which includes industrial employment, development of
smaller businesses, and some planning for those who wish to migrate out of the
north.

At a policy level, support for the domestic economy must not be seen as a stop-
gap measure. It must be seen as a legitimate and permanent part of the mixed
economy which is the basis of community life and survival.

2. THE RESOURCE BASE

How Much ? (Abundant@

At present there does not seem to be a significant supply problem for either
animals or fish. Country food will be an important part of community economies
far into the future.

Contaminant ion

Recently food contamination has become a concern. Much of this is being
caused by factors outside the NWT. Health advice should take into account the
balance of risks entailed by not eating country food and becoming dependent
upon imported foods.

Government must maintain consumer confidence in country foods and show
people how to deal with risks.

There are competing claims for resources for recreational, commercial and non-
consumptive uses. These claims raise a number of issues which must be
resolved.

Native people require secure tenure to their land.

.
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The benefits of exports must be weighed against the replacement costs for
country foods.

Tourist operators may try to restrict access to land.

Animal rights groups may try to restrict access to hunting in certain areas.

[n light of these issues, the domestic economy needs to be recognized in law
and policy as being on an equal footing with other economic activities in the
NWT, with equal rights to its resource base.

3. ECONOMIC OPTIONS

What Are The Various Wavs To S~DO rt The 170mestic  Economy.?

Some INCOME SUPPORT PROGRAMS such as welfare and UIC provide some
help, but they do not provide enough money. Neither are they directed to the
right people, at the right time or in the right amounts. They also send people the
wrong message. Welfare in particular, tends to erode cultural values.

A better alternative is PRODIJcEFl  slJpPORT PROGRAMS. These exist in many
other sectors of the economy, including agriculture and industry and take the
form of capital grants, operating subsidies, price support systems, tax benefits,
etc.

While various kinds of price support systems (including marketing boards) have
advantages, they also have some disadvantages. The impact of various support
programs (such as gasoline subsidies, freight subsidies on fish, support for
caribou hunts, etc.) have been limited.

The Outpost Camp Program has probably been the best of these kinds of
programs. Outpost camps continue to play an important though changing role.

WILDLIFE HARVESTER SUPPORT PROGRAMS. The most important example
is the Income Security Program obtained by the James Bay Cree as parl of their
claims settlement. It contains elements of income security and producer support.

About 40% of the Cree population receive benefits from the program. The
program ensures that those who wish to hunt can be properly equipped to do
so.

Though the Cree program is not directly applicable to the NWT, the Tungavik
Federation of Nunavut (TFN) has proposed a similar program. It would be
administered by Hunter and Trapper Associations (HTAs) which would
determine eligibility. It would encourage people to obtain income from other
sources; be based upon the number of trips rather than production (so as not to
encourage over-harvesting); benefit the whole household; encourage the
training of young people through an apprenticeship program; and emphasize
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regional administration. Estimated costs of such a program range from $10
million to $30 million per year.

REIATION  TO WAGE EMPLOYMENT. Government should promote a
harmonious and mutually supportive relationship between wage Iabour and
harvesting.

During the late 1970’s and early ‘80s, the petroleum industry in the Western
Arctic provided employment with the two essential elements - high wages and
flexibility of Iabour time.

COMMERCIAL DEVELOPMENT OF RENEWABLE RESOURCES. This can
conflict with and undermine the domestic economy. But it can also provide
important benefits. Ways and means must be found to maximize benefits and
minimize problems.

Strategies should be developed that will establish supportive and
complementary relationships.

Current prospects for RANCHING AND AQUACULTURE do not appear bright.

Fur farming of fox and minx requires large quantities of local  seal and fish
acquired at low prices (that are not attractive to local hunters); or, it requires the
expensive imports of cereals and feed supplements.

Game ranching requires exclusive use of vast areas of land - which often brings
ranchers into conflict with other users.

PROCESSING AND SALE OF COUNTRY FOODS. Local Hunter and Trapper
Associations in the Baffin Regions have developed community freezers and
small meat processing plants for sales within the region. This program has been
highly successful. Emphasis should now be placed upon developing foods with
higher levels of processing to provide higher incomes.

Freight rates would likely have to be subsidized and consistency of supply
ensured. Also the level of business management expertise would have to be
increased.

FUR, SKINS AND OTHER BY-PRODUCTS. The major need is to open new
markets, including local markets in the north for skins and furs.

The development of small community tanneries would add value to these
products.

CRA~ PRODUCTION. Carving has been highly successful. But, for a number
of reasons, sewn craft production has not been as successful. It should be
organized, like carving, on a domestic rather than industrial model. Effective
marketing strategies should also be developed.

.
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4. STRATEGY

In the last section the consultants provide a comprehensive list of specific
recommendations for building a strategy for supporting the domestic economy.

The domestic economy must be recognized as economically viable with an
enforceable claim on public policy.

Governments must gain a better understanding of the domestic economy; they
must maintain and improve programs for conservation, management,
enhancement, and environmental protection.

In view of recent concerns over contamination of countty foods, maintenance of
consumer and producer confidence in the quality and purity of country food is
essential. A strategy for dealing with these problems at the local and regional
levels is required in advance, rather than as an ad hoc response to a crisis.

Harvesters must acquire security of tenure and access - a problem that will only
be partly solved by settlement of claims. New approaches must be found to
explain and promote the domestic economy outside the NWT.

The GNWT should implement a Wildlife Hatvester  Support Program (WHSP). It
should be properly integrated into the total range of government policies and
programs.

The WHSP should be shielded from the effects of the Free Trade Agreement.

Commercial development of renewable resources should be promoted in
harmony with the domestic economy.

Appropriate information and evaluation systems should be established to
assess the viability of the domestic economy and the effects on it of other
developments and policies.
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Preface

This report was commissioned as one of a series of special
studies on the economy of the Northwest Territories, by the
Northwest ‘Territories Legislative Assembly’s Special
Committee on the Northern Economy. The terms of reference
were to provide a synthesis and review of some of the major
options that have been put forward for supporting the
domestic economy, and to develop a strategy for supporting
it. The stud.v defines and describes the domestic economy,
identifies its strengths and problems, reviews and assesses
the major options for supporting it, and outlines the basic
elements of a comprehensive strategy with respect to the
domestic sphere as an integral part of the N.W.T. economy.

The principle author of this report is P.J. Usher. F.H.
Weihs is the principle author of section 3.5, and
contributed to chapters three and four. Usher spent a week
in Yellowknife in February 1989 to obtain current
information for this report. weihs provided additional
information from previous experience in the Baffin region.

The report is intended for the non-specialist. Technical
terminology has been kept to a minimum, and a glossary of
terms is included. Numbers in square brackets refer to the
source of information: a list of these sources is provided
at the end.
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Chapter One

THE DOMESTIC ECONOMY

1.1 Definition and significance

The “domestic economy” in the Northwest Territories

consists of the harvesting (i.e. hunting, trapping,

fishing, and gathering) and processing activities by which

people provide food, fuel, and other materials for

household needs. These same activities also generate cash

(for example, commercial fishing and the sale of furs) , but

by far the greater part of production is consumed directly

without entering the market. These domestic activities are

often equated with “subsistence” in the North, and as such

have a distinctive resource and cultural base. For this

reason, this discussion will not include the non-market

provision of services unrelated to resource harvesting,

such as housework, child care, home repairs, and home

maintenance . As Figure 1 shows, domestic activity is that

part of the NWT economy which, in contrast to the market

and public sectors, is organized by household and kinship,

and is not normally measured in economic accounts.

Domestic or subsistence activities are not unique to the

NWT , Even in southern Canada many households meet some

part clf their needs through domestic production such as

gardening, hunting, sewing, and the like. What is

distinctive about the Northwest Territories’ economy is

1
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Figure 1
COMPONENTS OF THE NWT ECONOMY

MARKET OR PRIVATE
Organization:
- Corporation
- Cooperative
- Owner-operated

enterprise

GOVERNMENT OR PUBLIC
Organization:
- Department
- Agency

Both provide:
wage employment

and
goods and services

which are bought and
sold with

money
and measured in

economic accounts

DOMESTIC OR COMMUNITY
Organization:
- Household
- Kinship
- Community

Provides:
work

goods and services
directly to households

but are not measured in
economic accounts
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that these activities provide for such a large proportion

of household consumption, and are so central to the

economic well-being of the communities* in the NWT. That

is why the domestic economy is an important public concern

in the North, and why the Government of the Northwest

Territories has recognized that its economic policies must

give due recognition of the place of domestic activities.

The definition used here gives priority to the Native

population and the communities to provide a focus for

policy. It does not imply that non-Native residents, or

Native residents of the urban centres, have no interest in

the domestic economy, only that theirs is of much less

economic significance and is not necessarily addressed by

the policies discussed in this report.

1.2 How the domestic

The domestic economy

economy works

is not a separate economy or economic

sector. No one today makes their living entirely from

domestic production, and very few households make their

living entirely from “traditional” activities, i.e.

domestic production combined with the commercial sale of

*Communities, in this report, refers to all places other
than the urban centres of I-ellowknife,  Fort Smith, Hay
River, Inuvik, Iqaluit, and the single-resource towns such
as Norman Wells and Nanisivik. There were 51 of them in
1986. The majority population of each is Native, and the
majority of Native people in the NWT lives in these
communities .

3
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fur , fish, and handicrafts. Most households, even in the

smaller, more isolated communities, also obtain wage labour

income , as well as income from transfer payments. Unlike

large urban centres or single-industry towns where everyone

works for wages, the communities have mixed economies where

people do a little of everything to get by. But almost

everyone depends on domestic activities in some way, so the

communities have subsistence-based economies.

Figure 2 shows how the typical household economy works in a

small community. Income is obtained from four major

sources : jobs, transfer payments, sale of commodities (fur,

fish, handicrafts , carvings) , and domestic production

(country food, firewood, etc. ). The first three provide

cash to the household, the last, income “in kind”. Which

of these sources of income the household is using, and in

what mix, depends on the season and the opportunities, and

the skills, age, and interests of its members. Both

resource harvesting and many wage employment opportunities

are seasonal, and as a result the use of transfer payments

such as unemployment insurance and social assistance is

also seasonal.

The domestic economy is also distinctive in the way it is

organized. In contrast to the market system in which the

basic economic unit is the firm, the domestic economy is

organized around household and kin. The household is, of

4
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Figure 2
THE HOUSEHOLD IN A MIXED ECONOMY

components
● ☛ ✼

PRIVATE DOMESTIC

in the form of

I HOUSEHOLD
which makes use of

I
Resources- community

lands

r---d Capital - equipment
I

Labour - harvesters
- processors
- servicers
- supporters

and which spends money on
9

REINVESTMENT CONSUMPTION
* @ 6 *
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course, at once an economic unit and a social one, at once

a producing unit and a consuming one. Figure 2 shows how

the household operates in a mixed economy.

The household itself is a “micro-enterprise” which, like

other enterprises, controls and allocates resources,

capital, and labour. Its resources are the animals, birds,

fish, trees, plants, and other materials on the lands and

in the waters traditionally used by the community. These

are communally held resources, to which each household has

access by virtue of community membership (i.e. aboriginal

harvesting rights) rather than private ownership. Its

capital is the harvesting equipment that the members of the

household use: the skidoos, rifles, boats, nets, and

traps . It has a pool of labour consisting of all household

members who can contribute to its economic welfare. At any

particular time, some people in the household may be

harvesters -- hunting or fishing for food for the table;

processors -- butchering meat, preparing meals, skinning

and stretching pelts; servicers -- fixing machinery,

equipment, clothing; or SUPP orters -- those who have ,jobs

and contribute their income to purchasing equipment or

gasoline. Some people may do all of these things at

different times of the year or at different times of their

lives. The household requires income for consumption -- to

buy food, pay the rent and other bills, to buy clothes,

furniture, and VCRs -- but like larger enterprises, it also

6
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requires income for reinvestment in its productive

capacity.

Because of the social and economic links among families,

the community economy has a distinctive structure beyond

the household unit. The mixed, subsistence-based economy

is not just a description of what people do, but also how

they do it: the logic and structure that underlies how they

make a living. When economic development plans do not

work, it is often because this community economic structure

is not fitting very well with the industrial economic

structure that is put on top of it.

The answer, however, is not getting rid of one way of doing

things and finding another, but rather trying to fit them

together better. The domestic economy is sometimes wrongly

understood as an activity or sphere in which some people

“choose a career” (or are “stuck” because they can’t do

anything else) , while others get on with the “real”

business of getting a job. In fact most households rely on

both , and many individuals rely on both -- sometimes from

one month to the next, sometimes at different times of

their lives.

7
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1.3 Participation and production

The 51 communities in the NWT account for half of the total

population of the NWT, and about three quarters of the

Nati\-e population (Figure 3). These communities are

growing rapidly, and there has been no significant

migration out of them. Probably more of their residents

are engaged in domestic harvesting activities than in any

other single occupation. By contrast, the lack of wage

employment in these communities is striking. According to

the 1984 Labour Force Survey [2], about one-third of the

Native people of labour force age in the communities did

not work at all, and of the rest, about 56% worked for less

than six months out of the year, while less than one-third

worked all year.

Domestic food production alone -- hunting and fishing for

home and community use, not sold for cash -- currently

amounts to about 5 million kg. of meat and fish each year

[11]. The value of this food -- the amount that Native

people in the small communities would otherwise need to

spend on imported groceries -- is conservatively estimated

at over $50 million [11]. The value of fuelwood, lumber,

and round logs for local consumption is estimated at $5

million, although part of this is commercial production

[6]. Domestic  harvesting of berries and plants, and the

domestic use of animal products other than food (e.g. furs,

8
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hides , feathers, and bone for clothing and crafts) add a

further small amount to the total. In all, $60 million

would be a conservative estimate of the imputed value of

goods produced for domestic consumption.

Domestic production makes a significant contribution to the

Northwest Territories economy as a whole. It adds ten per

cent to total territorial labour income, and is about equal

to the 1987 federal government payroll in the NWT [5].

Since this imputed income accrues almost entirely to Native

people, it probably adds at least 30 per cent to their

effective income. The value of domestic production is

about the same as the value of all non-industrial exports

(i.e. other than minerals, oil and gas) , and is greater

than the value of tourism receipts [6]. In some of the

smaller communities, the value of domestic production is

probably greater than all other sources of income combined

[16].

Participation in domestic production is high. Perhaps 80%

Native households in the communities have at least one

person who harvests. According to one recent estimate

[11), over 4000 Native households in the NWT, containing

about 5500 harvesters, actively participate in hunting,

trapping and fishing. The latter figure consists mostly of

men, howe%-er an additional several thousand persons, mainly

women , are involved in processing, storing, distributing

I
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and preparing country food for consumption. Harvesting and

processing are things that a lot of people do for part of

the time, but they are especially prevalent in areas where

other economic activities tend to be the least

concentrated: in the Arctic, and in the medium to

smaller-sized communities.

Although har~-esting is a part-time activity, production per

hunter is remarkably high in many parts of the North.

Recent harvest survey results indicate that the average

hunter in the Arctic takes 1000 to 1500 kg. of meat and

fish per year (Figure 4), with an imputed value of $10,000

to $15,000 [11]. These harvest levels are not restricted

to a few smaller communities like Broughton Island, Pelly

Bay, Baychimo, and Paulatuk. They occur also in such

larger centres as Baker Lake, Pond Inlet, and Coppermine.

This level of productivity cannot be achieved without

substantial cash inputs. Today, the annualized capital

cost plus operating and maintenance costs for a serious

hunter range from $5,000 to $10,000 (this includes the

costs of gear that may also be used for commercial

harvesting) [11]. There is clearly a net gain in these

activities: the value of a competent hunter’s output is

considerably greater than the input costs, and with the

speed and mobility afforded by modern equipment, the rate

of return on time can often be competitive with wage work.

11



.  .. .

I

(c) Peter
1988

1.6

1.5

1.4

1.3

1.2

1.1

1

0.9

0.8

0.7

0.6

0.5

0.4

0.3

0.2

0.1

0

ANI’WJAL FISH &  WILDLIFE HARVESTS
!4V/T – !iUNAVUT  & R E G I O N S ,  1 9 8 3 – 8 5

Keewatin Kitkneot Baffin

~~ per cclpita
Average Harvests

J . Usher
~ Per hunter

Nunavut

I



l-’---=-—— . . ..—-—-.  -w.  . . . . . - . ._.  _._...  __.s_. s_- . . . . . . . . __.,. ______ + --------- _ --, _. _ ___---- ,-- ●

. . .

The problem, however, is that very little of this income is

realized as cash. Commodity production (i.e. commercial

sale of fur, fish, meat) amounts to $5 million or so per

year in the NWT, depending on price levels [5]. This is

less than ten per cent of the imputed value of domestic

production. No matter how much caribou a hunter can put on

the table, he cannot buy a snowmobile, a rifle, or gasoline

with it.. So he needs to be able to sell produce or work

for wages, or someone else in the family needs to, in order

to finance domestic production. When markets crash, and

when there are no ,jobs, it is nowadays very difficult to

get out on the land, no matter how much game there may be.

So domestic harvesting is not something a person can do as

an alternative to getting money, it must be integrated with

getting money.

1.4 The domestic economy in context

The domestic economy does not operate, and cannot be

considered, apart from the larger question of the economic

future of the smaller, largely Native communities, which is

where about half of the Northwest Territories]

population

lives . A generation ago, many politicians and civil

servants assumed and even hoped that many of these

communities would disappear as people migrated to a few

“growth centres”’ with an industrial economy supported by

some combination of government administration and resource

development ,

13
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That did not happen. Virtually all of the communities that

existed in the NWT 25 years ago are still there today, and

they have doubled or tripled in size. Today, these 51

communities contain half the population of the NWT, and

every year over 500 of their residents reach labour force

age.

Many different solutions to this problem have been

advocated, from employment in mega-projects to outmigration

to renewable resource development. The fact is that none

of these solutions alone has coped or could cope with the

continually emerging economic needs of these communities.

What is needed is a combination of many economic

opportunities that support rather than work against each

other. Supporting the domestic economy is not a solution

on its own, but must be an essential part of this larger

strategy.

Industrial employment can and should meet the needs of some

people in some regions, from time to time and with the

expected ups and downs. But there will not be mines and

oilfields near every community, and job migration or

rotation is not desirable or suitable for everyone. As

well , this is a very costly form of ,job creation, as

measured both by capital investment per job created, and by

its effects on the environment.

14
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Nor can the renewable resource base support everyone in the

communities . Even with the best conservation and

enhancement measures, and even with more emphasis on local

processing and local employment in wildlife management, the

range of jobs and opportunities which these resources

pro~”ide would not likely meet the abilities, interests and

aspirations of all residents.

Many look to small business today as a solution, and indeed

it is, for some. Yet, communities of 500 or 1000 people

are too small to support any quantity or variety of local

service or retail enterprises, and rarely can they support

sufficient infrastructure for major export industries.

Service enterprises cannot create wealth in a community if

all they do is commercialize what people formerly did for

themselves . Nor do they provide much training or upgrading

of useful skills. Tourism, often promoted as a means of

development , can only support a few enterprises in some

communities.

Prolonged lack of economic opportunity will increase the

likelihood of outmigration. No one in either the North or

the South is planning for large scale outmigration. If it

occurs it will likely be a happy solution for some, and an

unhappy one for many more, if the experience of migration

from Indian reserves to cities in southern Canada is

anything to go by. Forced resettlement of entire

15
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communities, such as occurred in Newfoundland in the 1960s,

would today entail enormous economic, social, and political

costs . One reason the two situations cannot be compared is

that an enormous public investment in infrastructure has

already been made in the NWT communities.

If the goal in the NWT is to have a balanced, diversified,

stable, and sustainable economy, then many options will

have to be pursued in coordination.

Many communities are facing difficulties today. The

growing number of young people with insufficient skills,

little to do, and little sense of purpose shows up not only

in unemployment and welfare statistics, but personal and

social disintegration. Whereas a generation ago, many

thought these problems were confined to larger centres  like

Inuvik, Iqaluit, and Hay River, today even many smaller

communities experience alarming rates of suicide, alcohol

and drug abuse, violence, sexual assault, and family

breakdowns .

The health and viability of the communities is important

for more than just economic reasons such as food supply,

self-sufficiency, and import substitution. Many Native

people regard the communities not only as home to

themselves and their families but also to their cultures.

The communities are where Native language and customs have

16
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the best chance of not only surviving but becoming a

positive force for dealing with social change. Some

observers see only a culture of poverty in the communities:

this leads to despair and to solutions thought up and

imposed by outsiders. If, on the other hand, the

communities are to deal with their own problems, what they

need is the resources and support to make their own way of

dealing with problems work.

Can the domestic economy provide a solution? The answer is

certainly yes, but it is not the only solution. It will

not even be a very good one, however, if it is regarded as

merely a temporary or stop-gap measure, or as a kind of

welfare program, until something better comes along. The

domestic economy has to be recognized as a permanent

feature of northern life. Even where non-renewable

resource development has had the greatest effects, for

example the North Slope of Alaska, people continue to rely

on the domestic economy for much of their food and

activity.

Like everything else, the domestic economy is changing,

which is one reason why it is not helpful to think of it as

a “traditional pursuit”, something that only the old folks

do . The domestic economy must be regarded in public policy

as ha~-ing a legitimate and important place in the economic

future of the NWT: that it has a future as well as a past,

17



I .-. . ..— . . . . . -_ . ..__ .. ____ ----- ______  ._, ,_ -k_ ------- .. ______ ..- ~---- ●.- —-... .—--—.— - .-. . ..— . . . . . . . .._ .- —.. . —- . . . -----aA

and that it will contribute to the lives of many people in

many communities. It exists not in isolation, but as a

central and integral part of the mixed economy which is the

basis of community life and survival. When the domestic

economy is widely understood and appreciated as being a

strength on which to build, rather than a weakness to

overcome, the NWT will have made a major step forward.

18
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Chapter Two

THE RESOURCE BASE

2.1 How much? (abundance)

In 1980, Native harvest levels were estimated at 2.5

million kg. Combined with commercial fish catches, the

total fish and wildlife harvest in the NWT was about 3.9

million kg [1]. This was thought to be about half of the

sustainable take. More recent estimates suggest that

current Native harvest levels are about 5 million kg

[11]. The commercial fish catch adds about another 1.5

million kg in equivalent weight [5] (the amount taken by

recreational hunters and fishermen is small by

comparison) .

Although currently estimated harvest levels approach what

was once considered the sustainable limit, there does not

appear to be a significant problem of resource supply in

general at present. Whatever local problems exist appear

to be manageable, and some unutilized resources could be

harvested as alternatives, with a dispersion of effort.

Nor do there appear to be any widespread problems with

respect to fisheries or wildlife habitat. Development

within the Northwest Territories to date has not had a

significant impact on habitat and range, with some local

19
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exceptions . The prospect of significant increases in

industrial and military acti~’ity during the next decade,

however, provide some cause for concern.

There is some prospect that the resource supply could be

increased through management and enhancement techniques.

The more cautious approach, however, would be to assume

that current estimates of standing stock and sustainable

yield constitute the foreseeable supply.

Certain species or stocks which were never traditionally

harvested (for example the saltwater fisheries of the

eastern Arctic) provide a basis for export development,

rather than the expansion of the domestic economy.

At present, the Native population of the NWT is probably

self-sufficient in protein on a net basis (the amount of

imported meat they buy in the grocery store is about the

same as the amount of country food they export, or sell to

non-Natives within the NWT) . Continuing population growth

means that this situation cannot continue indefinitely.

Some people may therefore eat less country food in future,

by preference or necessity. Nonetheless, there is no

reason to expect that country food ~’ill not continue to

make a major contribution to the community economies far

into the future.

2 0

a

:’“



1—--’. . ., . ●---- ---——-.,,.. -..-.-, . . --- . . . . . .- ..- . . . . . . . . . . . . . ..  A&_  ._. ._ ______ . . . . . . . . _____  . . . . . . . . ..- .- _-
. . . . . . . . . . ..—  . . . .

2.2 How good? (pollution)

Of more recent, but perhaps more urgent. concern, are

threats to the quality as opposed to the abundance of the

resource base. Food contamination due to the uptake of

environmental pollution by fish and game animals has had

catastrophic effects in a few country-food dependent

communities south of 60 (most notably mercury

contamination of fish at Grassy Narrows and Whitedog

Reserves, Ontario). Lower level contamination is widely

reported in the sub-arctic. Recent reports of possible

chemical contamination of fish in the Mackenzie River, of

heavy metal contamination of marine mammals, and of PCB

contamination of country food and of breast-milk in the

Eastern Arctic, as well as more long-standing concerns

about radiation levels in lichens and caribou, indicate

that the NWT is now vulnerable to similar occurrences.

Without minimizing the gravity of these de~’elopments,  two

points should be kept in mind. One is that because this

pollution appears to be coming more ore less continually

from many different sources outside the NWT, the

Go\’ernment of the !iWT can do nothing to prevent it other

than to urge other governments to act on the problem at

source . It can and must, however, monitor the occurrence,

behaviour, and effects of pollutants within the NWT, and

be prepared to provide advice and deal with public health

concerns locally.

21
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The other point is that health advice to residents should

take into account the balance of risks entailed by not

continuing to eat country food, or by eating imported

substitutes . Although contaminant levels in some country

foods may be increasing, it does not follow that

northerners would be safer, healthier, or better off by

switching to imported foods, little if any of which today

are entirely free of hazardous substances.

Efforts to promote the domestic economy will be undermined

if the federal and territorial governments do not also act

to maintain consumer confidence in country food in

comparison to its alternatives. Recent experience in

southern Canada shows that loss of consumer confidence in

food, whether justified or not, can have devastating

effect on markets and require a long recovery time.

the same time, where there is no real alternative to

domestic supply (as in the above-noted example in

At

the

Ontario) , people will continue to rely on it, and thus be

exposed not only to the medical risks but also

psychological ill-effects from anxiety and uncertainty

about what may be happening to them.

Confidence in country food cannot be maintained by

cover-ups . There must be full disclosure of risks, in a

form readily understandable to community residents. At

the same time, people need to be presented with realistic

22
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options about how to deal with these risks. People need

to know how their behaviour affects exposure and risk, and

what they can do about it. It is essential to have

policies in place to deal with these problems on both a

continuing and an emergency basis, so as to avoid ad hoc

reactions to crisis.

2.3 Competing uses

Perhaps half of the fish harvest, and 95 per cent of the

red meat har~-est, in the NWT is taken by Native people for

domestic consumption [17]. Yet there are continuing

competing claims on the resource by resident and

non-resident non-Natives, for recreational, commercial and

non-consumptive uses.

Some of these competing claims can be met, as they have in

the past, by mutual accommodation and to the economic

advantage of all (or at least most) concerned. In almost

all cases, given the limits of supply, this ~Till

necessarily involve trade-offs.

Domestic producers, l ike producers in any other

enterprise, require security of tenure and access. Unlike

other resource users, however, Native domestic harvesters

have not had such security. Native hunting and fishing

rights have not necessarily been exclusive rights, nor

23
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have they included remedies with respect to trespass,

damage , or compensation. Recent or impending Native

claims settlements in the Northwest Territories have

partially rectified this situation. It remains the case,

however, that growing industrialization,

commercialization , and settlement will continue to raise

doubts about. security of tenure and access, as well as

control of management, by Native harvesters in some areas.

Yet if people are going to continue making the investment

in learning and culture, as well as in capital and

operating costs, that are required to participate

successfully in harvesting activities, they must have some

confidence in the future. It would be a mistake to assume

that the claims process has taken care of all of these

problems. Ideally, claims settlements provide the means

for dealing with these problems as they occur.

Management practices also affect domestic producers. NWT

policies in this regard are more progressive than those of

other Canadian jurisdictions, however some problems

remain . Entry and licencing  systems are still primarily

geared t.o individuals and to a narrow, non-Native view of

domestic use, without sufficient recognition of the role

of the household and of inter-household networks. For

example, where there is a tendency toward specialization

24

.



l--. . . ..

-- one person hunting for manv -- this should not be

limited by regulation.

Among the most important conflicts to be anticipated and

resolved are:

-- Property rights in land and resources. The domestic

economv to date has been based on a communal system of

property rights which does not fit easily with the

imposition of private property rights in resources. A

good example is the case of the reindeer preserve in

the Tuktoyaktuk area. This fact must be taken into

account when decisions are made about supporting new

forms of renewable resource based enterprises.

-- Export versus domestic consumption. Except for

pre~’iously  unutilized resources like shrimp, scallop,

and turbot, country food exports may require reduced

local access or consumption. Given the high

replacement costs of country food locally, this may not

be a net economic benefit. Allocation of country food

resources for sport harvest may have the same effect.

There are of course successful examples of both: what

is needed in each new case is sound economic and social

evaluation. It cannot be simply assumed that new

exports are benefits without costs.

.,.
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-- Wilderness tourism. Some forms of tourism rely on the

lack of human occupation and use for their marketing

appeal . Some tourist operators may come to object to

domestic harvesting activities nearby, and seek to

restrict them.

-- Animal rights and wilderness interests in the south.

These groups will create pressures to exclude

harvesting from certain areas, or to ban harvesting

altogether. Their interests are not all the same and

they should not all be lumped together, but the effects

may be similar.

At the level of the individual proposal or enterprise,

some of these competing claims may seem inconsequential.

Yet the combined effect of all of them over a long time

will be to sustain considerable pressure to restrict and

curtail domestic production. So there needs to be some

mechanism whereby their cumulative effect can be

considered. Above all, the domestic economy needs to be

recognized in law and policy as being on an equal footing

with other economic activities in the NWT, with equal

rights to its resource base.

26
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Chapter Three

ECONOMIC OPTIONS

3.1 Income support

Several federal and territorial social programs provide a

basic level of income security to NWT residents. In

1987-88 the three major program categories contributed

about $61 million to personal income, as follows [5] :

federal family programs

(Family allowance, CPP, C)AS) 23.8 million

territorial social assistance 16.9 million

unemployment insurance 20.6 million

Child tax credits probably added several million dollars.

These payments are especially important to the community

economies . Of the total, perhaps two-thirds, or as much as

$40 million goes to Native households there.

Other than family program payments, the amounts tend to

vary inversely with other sources of income, both

seasonally and with boom-bust cycles. Both unemployment

insurance payments and social assistance payments to the

able-bodied have tripled in the NWT since 1982 [5] ,

coincident with the downturn in exploration activity and

the loss of the seal skin market, The increase in social

assistance payments has been especially sharp in the Arctic

27
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communities. Whereas transfer payments of all kinds

constitute about ten per cent of personal income in the

NWT , the proportion is significantly higher in the

communities .

As is the case in many rural Canadian communities with

seasonal , mixed economies, transfer programs are used by

families not only for household maintenance but also for

capitalizing their productive activities. Those programs

that provide large, lump sum payments, such as the child

tax credit, are especially useful for this purpose.

The main problem with these programs is that they are not

designed to support the domestic economy, nor can they be

controlled by those who depend on it. Federal programs are

centrally designed, and changes in them are intended to

suit national economic and social objectives, not those of

small , outlying communities. Even Newfoundland, which has

many times the population of the NWT and is much more

dependent on unemployment insurance, cannot control that

program to suit its special needs.

So while people who depend on the domestic economy try to

make these programs work for them, the results can only be

partially successful, and certainly insecure. The social

welfare system provides a partial’’backstop”  of cash flow,

but it is not enough money, nor is it directed to the right

28
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people at the right time in the right amounts. Social

assistance is designed to guarantee minimum levels of

consumption in general, and of imported groceries in

particular . It is not designed to finance the production

of food. Its use for that purpose requires and encourages

subterfuge by both those who administer it and those who

benefit from it. Welfare in general tends to erode rather

than reinforce the cultural values associated with domestic

harvesting. It also encourages, in government, the

association of domestic harvesting with a “culture of

poverty” rather than as a local economic strength. The

emphasis on income support sends the wrong message to

e~,eryone involved.

3.2 Producer support

There are producer support programs for virtually every

sector of the Canadian economy. They are intended to

pro~’ide producers -- whether they are individual

owner-operators like farmers or trappers, or large

corporations like oil companies -- with enough additional

cash to make their operations economically viable.

Producer support programs can subsidize input costs (e.g.

capital grants, operating subsidies, freight subsidies,

low-cost loans), subsidize output prices (e.g. floor

prices, price supports, supply management) , or provide tax
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relief (e.g. investment credits, tax holidays? depletion

allowances) .

The third strategy benefits mainly those who already have a

high liability to taxation: since this does not apply to

domestic harvesters, it is not discussed further. The

other side of the coin, however, is the possibility of

taxation being applied to domestic production. This would

be a further drain on the very limited cash output of

domestic activity, and would have devastating and

counterproductive effects in the North. Any such proposed

policies should be strongly resisted.

Output subsidies such as price supports have the advantage

of providing the most direct support to producers. The

reward is for success: each unit of production is rewarded

by an additional payment, although this can be varied by

adopting a sliding scale, as is the case with the GNWT

Trappers Incentive Program, in place since the mid-1970s.

Price supports or floor prices work best as short-term or

interim measures, however, to tide people over while they

are making a longer term adjustment to fundamental economic

change . They are less viable solutions where prices are

more or less permanently below production costs.

Marketing boards are a variation of price support which

relies on consumer rather than government subsidy. Prices

3 0
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are maintained by restricting supply. This requires that,

the producer group have a large enough market share to

affect price, and a large enough volume to afford the costs

of organization and administration. While this is the case

with many agricultural producers in the provinces, it does

not apply to northern fur producers. As well, where there

is already a natural restriction on supply, no benefit is

achieved by imposing further limitations on output. The

Freshwater Fish Marketing Corporation (FFMC) provides a

basis for orderly marketing but does not restrict supply.

It purchases whatever is produced. Commercial fishermen

have benefitted from the FFMC as a national organization;

this arrangement would not have been possible for

territorial producers alone.

The main problem with supporting commodity prices is that

the domestic economy does not produce goods for sale. The

estimated value of domestic production is about ten times

the value of commodity production. Even though domestic

producers are often (but not always) involved in both forms

of production, and even use the same equipment for both,

the effect of price subsidies is to target support toward

only a small part of the total output, and reward

disproportionately those whose produce is destined for sale

rather than home consumption. Yet it is those whose output

is of value but does not bring cash who require the most

support.

31
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An additional problem with price supports is that they tend

to treat economic sectors in isolation: there are programs

for trappers, for fishermen, for farmers, but they are not

related or integrated. They often treat those who use them

as though that is all they do, when in fact it is only part

of what they do. Thus those who are the most productive

and economically efficient may get more help than the

smaller producers in a mixed economy who rely on several

activities in combination.

Input subsidies are intended to relieve the burden of

certain costs to producers. The GNWT has several programs

targetted to specific costs: gasoline subsidies, freight

subsidies on fish, disaster compensation, and support for

community caribou hunts. The PPA component of Special ARDA

also provides input supports, although the level of support

has declined from about $3 million to $0.5 million in

recent years.

The total effect of these programs is that many harvesters

benefit from a combination of price supports and input cost

subsidies. For example, a trapper selling $10,000 worth of

fur is entitled to an additional incentive payment of

$1350, plus a

programs were

to fur income

increments to

gasoline subsidy. Total payments under both

$475,000 in 1985-86, and thus added about 10%

in the N-WT. Yet these are relatively small

current input costs, which as noted above are
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$5-10,000 annually. Consequently there is some doubt that

they really pro~’ide incentives for people to get into, or

stay in, commodity and/or domestic production where they

might not otherwise have done so.

Because domestic harvesting has distinctive cultural values

in the NWT, input subsidies have generally been considered

to have a cultural component as well. This was the

philosophy of the Outpost Camp Program, the most important

single input subsidy provided by the GNWT. The intent was

not only to support production but also a land-based way of

life. In general, input subsidies have the advantage of

supporting domestic harvesting as well as commodity

production.

The Outpost Camp Program deserves particular comment.

Started in 1976, it was intended to enable several families

to live on the land for much of the year by funding

transport, building materials, and fuel. As many as 50 to

100 families have participated in the program, with the

majority in the Baffin region [14]. Through the program,

these families have been able to return to their

traditional harvesting areas and use them more effectively,

as well as to get away from town life and litre the way they

want to. Some benefits have accrued to others: these camps

pro~ride emergency stopping places to others out on the

land, and excess food production has been sent to relatives
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i n  t o w n . The cost has been about $6500 per family per

year , Participants are otherwise much more self-sufficient

when in the outposts, and total subsidies to households in

the form of municipal services and utilities are reduced.

Harvesting costs are lowered substantially by having people

closer to the resource.

The camps thus have the effect of dispersing effort and

relieving the pressure on resources close to town.

However, the program itself does not subsidize harvester

input costs directly, but rather provides infrastructure

for the group. With an expenditure of nearly $800,000 in

1985-86, this is the largest single territorial producer

support program, and it supports country food production

directly, rather than indirectly through commodity support.

There is some indication that the use of outpost camps is

declining, and that they are more heavily used by older

people than by the youth. There is also a problem with

access to education. Users may respond to these problems

by using the program somewhat differently, without

detracting from its success. There may be less interest in

permanent or long-term living on the land, yet the outposts

may retain an important function as training centres, where

people learn their skills. The permanence of the camps and

the commitment. of individuals t.o camp life is not

necessarily the measure of success, if in fact people later

li~’e in the communities as better hunters.
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As social and economic conditions change in the

communities, the way people use the Outpost Camp Program

will also change. It may be useful to review the program

so that it may better reflect these changes, but of all the

support programs presently in place, this is probably the

most successful and important.

3.3 Wildlife Harvester Support Program

The most recent comprehensive proposals for producer

support are the various Wildlife Harvest Support Programs

suggested in the context of claims settlements. The most

important example in operation is the Income Security

Program obtained by the James Bay’ Cree as part of their

claims settlement.

The objectives of the Cree program are to ensure that

hunting, trapping, and fishing is a viable way of life, and

that those who pursue it are guaranteed a measure of

economic security. The program, despite its name, combines

elements of income security and producer support:

eligibility and payments are based not solely on economic

need but on the level of commitment to a way of life as

measured by time on the land. The average beneficiary unit

(household) currently receives about $11,000 per year, in a

few large lump-sum payments that enable the household to

buy the necessary gear to spend extended periods harvesting

in the bush.
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About 40% of the Cree population receive benefits from the

program. These households have very little other cash

income [13]. Households with substantial income from wage

employment are not on the program, even though they also

hunt and fish. The program has not, in its thirteen years

of operation, increased the number of people on the land so

much as stabilized it. The number of beneficiaries has

remained constant although the population has increased by

50%. The benefits of the program are in many respects

similar to those of the outpost program in the NWT, except

that they are much more widespread, especially to younger

persons, and ensure that those who wish to hunt can be

properly equipped to do so.

The Quebec Inuit obtained a different program under their

settlement, much smaller in scope. It is intended to

support hunting by paying cash to a smaller number of

hunters who wish to bring food into the communities for

sale. Its effects have been much more limited than the

Cree program, and tend to encourage specialization by a few

hunters.

The C’ree program is not directly applicable to the NWT

berause  the pattern of land use and harvesting is

different. Cree hunters spend most of the year in the

bush : most NWT hunters make shorter and more frequent

har~-esting trips. The Tungavik  Federation of Nunavut (TFN)
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has proposed a hunter support program with the following

key features [11]:

-- Two-stage eligibility criteria. Hunters and Trappers

Associations (HTAs) maintain a list of persons

considered to be bona fide harvesters and therefore

eligible for the program. From this list, eligibility

at any particular time would be based on income from

other sources.

-- Offsets and exemptions scaled to encourage people to

obtain income from other sources.

- - Minimum performance requirements based on effort

(number of trips rather than total time) rather than

production so as not to encourage over-harvesting.

- . Beneficiary unit is the household, recognizing the role

of all family members and especially women in the

domestic economy.

-- Local program administration. HTAs would have maximum

involvement in the design and operation of the

program.

-. Encouragement of training of young people by a system

of apprenticeship in the program.
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The emphasis in the TFN proposal is on regional variation

in design and administration to suit local realities and

practices: this principle should apply throughout the NWT.

A recent study estimated the cost of implementing a hunter

support program for the NWT as a whole at $10-30 million

per year, depending on eligibility criteria [11]. This

amount would be partially offset by reductions in other

programs, and by improvements in physical and mental

health . Program reductions could occur in both producer

support (Dept. Renewable Resources) and income support

( Dept. Social Services). However, the outpost camp program

should not be considered among those which a hunter support

program would replace, because of the collective benefits

in transport and infrastructure it provides.

3.4 Relation to wage employment

Recognizing that most people in the communities want to

combine wage employment and harvesting rather than choose

between them, and that most households rely on both for

their income and well-being, it is essential that

governments promote a harmonious and mutually supportive

relationship between wage labour and harvesting.

Perhaps the most successful example of this occurred during

the exploration for oil and gas in the Western Arctic
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during the late 1970s and early ‘80s. Petroleum industry

employment provided two essential ingredients: high wage

rates , and flexibility of labour time through such

practices as rotational employment at remote sites, and

job-sharing . This allowed people to purchase the

increasingly expensive capital equipment required to hunt

(and which allowed them to hunt effectively on weekends,

holidays, and time off), and gave them enough time to use

it. AS well, industrial employment was probably more

accessible to younger people, those most especially seeking

wage work rather than hunting, trapping, and fishing,

although they may take up these pursuits later in life.

These benefits have been restricted largely industrial

employment and particularly to the petroleum industry, and

may be declining even there. Government employment tends

to be much less flexible, and at the higher levels requires

a full-time, career commitment, rather than being a job in

to or out of which people can easily move. As well, a

recent study indicates that most training programs have

conflicted with domestic activity by virtue of their

location and scheduling [18].

Lower paying jobs, with less time flexibility, are the ones

most likely to interfere detrimentally with harvesting, and

especially harvesting success. People in these jobs have

difficulty saving enough money to Capit.allze themselves,
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have little time left over to engage in harvesting, and

have little opportunity to learn or improve the necessarY

skills. They may also be the ones most likely to be forced

to live on groceries, purchased at great expense, rather

than on country food. It is those without access to

high-paying, flexible employment that are the most likely

to benefit from a hunter support program. The prospect is

that people will use a WHSP where viable employment

opportunities do not exist, rather than as alternative to

available employment.

3.5 Commercial development of renewable resources

One important option for supporting the domestic economy,

is to generate employment and income through commercial

development that uses the same resources, harvesting

skills, and forms of organization as the domestic economy.

The Government of the Northwest Territories has in recent

years placed increased priority on the commercial

development of wildlife and other renewable resource

products. This section will focus on the relationship

between this type of commercial development and the

domestic economy.

Commercial development can on the one hand be directly

supportive of the domestic economy -- by providing
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additional markets for harvesters’ products, and by

creating employment and business opportunities in the

communities for harvesters and their families. The

elements outlined below can help to create a supportive

relationship between the two.

Commercial development can be focused on business

opportunit,les that make use of the by-products of

harvesting, so that the same harvesting effort yields both

domestic and commercial products. Production can be

organized in ways that allow for flexibility in the

allocation of time, which can be an important condition for

the involvement of harvesters in commercial development

projects. The processing of wildlife products within the

community can be maximized in order to obtain the greatest

value-added and therefore the greatest income opportunities

for local harvesters and their families. Production and

employment can often be organized in ways that are

consistent with the organization of production in the

domestic economy, or that rely directly upon the domestic

organization of production.

Maximizing benefits to bar}-esting families and accommodating

the domestic economy in commercial development very often

means promoting development at the community level.

Ultimately the location of commercial production should be

dictated by the nature of the product and the needs of the
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production process. However, in the North emphasis is

often mistakenly placed on large-scale, centralized,

capital-intensive approaches to production, where

smaller-scale, low-capital , community-level production

might be more efficient and viable. Community businesses

can more easily accommodate the needs and interests of

harvesters and the domestic economy. Community businesses

may also be more economical overall than large centralized

developments with their associated infrastructure costs

including professionalized social services to replace

family and community-based care.

On the other hand, it is possible for commercial

development to conflict with or undermine the domestic

economy, Commercial use of wildlife can compete with

domestic use of resources that are limited. Commercial

production can also needlessly take activities out of a

domestic unit and place them in an industrial setting or

outside the community entirely.

Development of this latter type tends to undermine the

social and cultural organization of the domestic economy.

Moreover, on economic grounds alone it makes sense to avoid

these conflicts. Commercial development which is carried

out at the expense of domestic production is

counterproductive , since substantial additional value must

be realized through local processing in order to offset the

reduction in country food harvested for domestic use.
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There has been considerable discussion in recent years of

the potential for animal ranching and aquiculture in the

north . A commercial reindeer herd was in operation for

many years in the Western Arctic, and a fox farm is

currently operating on an experimental basis in Eskimo

Point .

However, current prospects for development in this area do

not appear very bright. Fur farming of fox or mink would

use large quantities of local seal and fish. To be

competitive , this feed would have to be purchased at prices

so lob- that they would not be attractive to hunters. Other

inputs such as imported cereals for feed supplements would

raise expenses considerably for northern producers. Given

the historic volatility of the fur market, their risk would

be extremely high, since as high-cost producers they would

be among the first to disappear during market declines.

Because of the low productivity of the Arctic environment,

game ranching of caribou and other similar species would

require the exclusive use of vast areas of land for their

operation, This would almost inevitably bring them into

conflict both w-ith other animal populations that use the

area and local harvesters. This was the case with the

Western Arctic reindeer herd, and is one of the factors

contributing to the demise of that operation.
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One aquiculture project is in operation in the Yukon, near

Whitehorse, without commercial sales as yet. It is relying

on its location near the North’s largest local market for

success, and requires constant monitoring of water

temperature and qualit}-.

At present It does not appear that ranching or aquiculture

offer any advantages over conventional harvesting to NWT

communities . This may change in the future as a result of

changes in markets, technology, or in northern natural

resources themsel~-es. For now, however, emphasis should

continue to be placed on processing and marketing the

by-products of harvesting.

3.5.2 Processing and sale of country food

For many years, fish have been the primary food product

sold within the Northwest Territories and exported to

southern markets. Virtually every community is involv-ed at

some level in the sale of fish, from the highly organized,

large-scale export fishery in Cambridge Bay to the few

hundred fish sold in the local co-op in some of the smaller

communities .

!Most fish ha~~e been sold without much local processing.

Export sales h-ere handled through the Freshwater Fish

Marketing Board. Many northern producers have been
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critical of the Board’s transport and marketing system,

especially with respect to char from the Eastern Arctic.

An attempt to develop the sale of other country food on a

highly centralized basis was carried out by the Inuvialuit

through L’lu Foods, but was ultimately unsuccessful. Since

then, a different approach to promoting intersettlement

trade in country food has been taken by the Baffin Region

Hunters and Trappers Committee. Under its country food

development program, the BRHTC has had freezers and small

meat processing plants installed in every community in the

Baffin region, The local HTAs are gradually becoming

actively involved in buying, processing, and selling

country food. Training in meat cutting and processing has

been provided where possible to a large pool of people so

that the employment benefits could be spread more broadly

among the hunters in the community and in turn the hunters

could have greater flexibility in the allocation of their

time . The main foods handled by the HTAs are caribou,

muktuk, and char, and emphasis is being placed on higher

value-added products, such as caribou sausages and meat

patties. The products are sold largely within the

communities and region, and are substitutes for processed

foods imported from the south.

The country food development. program in the Baffin region

has pro-{ided essential infrastructure for food processing
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in the communities. Now other food products can be

developed without incurring the same initial capital

costs, Plans are currently underway to develop a line of

products based on seal meat. In Pangnirtung, the freezer

supported the development of a major new export product,

scallops. This was followed by the successful introduction

of a turbot fishery which sells fillets to the southern

market .

There is great potential for further development of local

food products both as substitutes for imported processed

food and as export products. Consideration should be given

to providing storage and processing infrastructure to

communities in other regions of the NWT. .4s in the case of

Baffin, emphasis should be placed on developing food

products with higher levels of local processing to pro~-ide

higher levels of income for families in the community.

However, if these community food production ‘businesses are

to be successful in the long run, there are a number of

problems which must be addressed. First, the high cost of

air freight is an impediment to increased sales of food

products. The 50% subsidy provided by the GNWT for

shipment. of fish has been an important element in promoting

intersettlement trade in fish, and presumably would do the

same if applied to meat.
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Second , one of the most important elements for success in

this area is the ability to provide buyers with a secure,

stable supply of food products, However, at the community

end, the wildlife resources themselves are not stable from

year t.o year. Moreo\rer, most business organizations at the

community level do not have the expertise to market these

products successfully themselves. For both these reasons,

it is Important  to establish co-ordinated marketing

organizations in the regions that can market the products

effectively and provide a steady supply of products by

balancing supply across several communities.

Third, the business organizations at the community level do

not. in many cases have the business management expertise

required for the long-term success of the businesses.

Although this problem is not unique to businesses

specializing in food products, lack of ongoing management

support systems can completely undermine the most

well-conceived development project.

There are some successful examples of the commercial.

harvesting of game animals for export. The musk-ox har~est

on Banks Island has adapted the portable slaughterhouse

system pioneered by the reindeer operation, including

federal inspection in the field. In Labrador, the Labrador

Inuit Development Corporation operates a commercial caribou

hunt each spring. .4fter field inspection, carcasses are
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transported by snowmobile to a processing plant in Nain

where,  a f t e r  f i n a l  i n s p e c t i o n  a n d  ~rading~  they are cut}

wrapped ,  and  f r ozen  f o r  expor t . T h i s  e c o n o m i c a l l y  v i a b l e

operation has the advantage of employing people in

transportation and processing as well as hunting. Both the

Banks Island and Labrador operations are organized strictly

as commercial hunts: they do not. rely on the excess

production of domestic hunts. In Labrador, domestic

caribou hunting occurs at the same time as the commercial

hunt , however a fully satisfactory accommodation respecting

timing, location, and quantities was established between

the two hunts before the commercial operation started up.

3.5.3 Furs, skins, and other by-products

Traditionally harvesters have relied on the sale of raw

skins and furs to southern markets as their primary source

of income. Since the c o l l a p s e  o f  t h e  s e a l s k i n  m a r k e t  a n d

t h e  d e c l i n e  of o t h e r  f u r  m a r k e t s  i n  t h e  e a r l y  1 9 8 0 s ,  t h i s

market  has not  provided them with the income they need and

the  fu ture  f o r  these  in ternat i ona l  fur  markets  remains

highly u n c e r t a i n .

‘rhus , there is a need for new initiatives to develop new

products and markets in the south ~hich emphasize the

unique northern attributes of products made from fur and

skins, An approach of this type was undertaken by Nunasi
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Corporation through ,4miq Fine Leathers, which developed a

line of fine sealskin  leather products. However, Amiq has

so far been unable to use skins from the north, relying

instead on skins from Newfoundland, with tanning and

production also taking place In the south. Thus the

pro,~ect has yielded almost no benefits to NWT harvesters to

date .

The current difficulties in developing new markets in the

south means that attention should must also be paid to

developing local markets in the north for skins and furs.

Although northern markets are smaller, maximizing northern

value-added production will provide higher returns to the

har~-esters. One example of this is the proposal to develop

small-scale community tanneries under the “Strategy for the

Inuit Sealing Economy”. These tanneries will be able to

tan sealskins  and other furs for use in the production of

garments and handicrafts in the north, or for possible

export to the south. As part of the strategy, research is

also being conducting into the use of seal oil as fuel in

conventional furnaces.

3.5.4 Craft production

Carvings ha~-e provided an important source of income to

hunters since the 1950s. The tremendous success which the

car’.-ing industry enjoyed was partly the result of a
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comprehensi~re development strategy encompassing product

development , training, and the development of markets and

marketing organizations. Carving production is highly

compatible with the domestic harvesting economy since

cart’ing is generally carried out within the context of the

domestic production unit, and can be pursued on a flexible

basis that allows for freedom in the allocation of time for

harvesting.

In contrast, the history of some other craft areas, such as

the production of se~’n goods, has not been so successful.

Yet just as much effort was put into the development of

sewn crafts originally as went into carvings. One of the

differences is that the production of sewn goods tended to

be organized on a more industrial basis, through the

establishment of craft centres, even when the particular

products did not require it.

As a result, production costs for sewn crafts were often

extremely high. This fact, together with the other

problems of northern businesses such as lack of management

expertise , resulted in the closure of most of the craft

centres in the NWT. In turn, this has left domestic craft

producers without any effective marketing agencies for se~<n

crafts in many of the communities.
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The production of sewn crafts can in many instances, like

carving, be integrated with other acti~rities in the

domestic production unit. This requires a much lower level

of capital investment than the organization of craft

production on an industrial model. However, to be

successful it does require effective marketing agencies

that can bridge the gap between the market and dispersed

domestir producers.
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Chapter Four

STRATEGY

●
✍ ✍ ✍ ✍ ✍  ✍ ✍ ✍

Supporting the domestic economy of the Northwest

Territories requires an integrated strategy that addresses

the whole economy. The Government of the NWT has already

recognized the importance of the domestic economy in

principle. The Government of the NWT must also accept a

fundamental responsibility for ensuring the viability of

the domestic economy, for two reasons. The first is that

difficulties in the domestic economy directly affect the

operations and programs of at least the Departments of

Renewable Resources and Social Services, the second is that

the Northwest Territories has substantial control over the

resource base, the programs, and the funding affecting the

domestic economy, The strategy proposed here considers the

broad requirements involved in implementing the

Government’s commitment to the domestic economy.

1. The domestic economy must be recognized as an

economically viable and rational element of the mixed

economy in the communities.

2. The domestic economy must be recognized as having an

enforceable claim on public policy. This implies formal

institutional recognition in the spheres of land use and

resource management, and formal recognition of the
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proprietary interest of’ domestic harvesters, in order that

the domestic economy be placed in a more equal relationship

h-ith other economic activities.

3. There is a need for broader understanding in government

about how the domestic economy works, and how it relates to

other economic acti~~itles. This requires an educational

strategy within the federal and territorial government

departments most concerned, including workshops and

educational materials.

4. The domestic economy requires continued and improved

programs for conservation, management, enhancement, and

environmental protection.

5, Maintenance of consumer and producer confidence in

quality and purity of country food is essential. All

levels of government should cooperate with respect to

environmental and public health monitoring, advice to

residents , and mitigation and compensation with respect to

pollution and contamination of country food. A strategy

for deaiing  with these problems at the local and regional

levels is required in advance, rather than as an ad hoc

response to a crisis.
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6. Security of tenure and access, and harvester involvement

in management, is essential. To the extent that claims

settlements do not fully address these problems, continued

progress toward their resolution is advised as a matter of

both conservation and good social policy.

7. There is a need for continued efforts and new approaches

to promoting outside understanding of the ways in which NWT

residents use and market renewable resources, rather than

simply reacting to the initiatives of animal rights groups.

8. The Government of the Northwest Territories should

ensure that a wildlife harvester support program (WHSP) is

implemented.

a) A WHSP should be designed primarily as a producer

support program rather than an income support program.

It should not be intended as a program of universal

eligibility in the communities, nor should it be

expected to solve the employment and welfare problem

although it h’ill certainly make a contribution to

that . It should not a stimulus to expanded production,

but rather designed to support sustainable production

levels, i.e. at least present levels of production,

allowing for some expansion with population growth. It

should thus maintain production in a major area of

import substitution for the NWT.
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b) Whether a WHSP is implemented by the Government of the

NWT on the basis of sound social and economic policv,

or b,y !lative organizations on the basis of claims

settlements, the program must be geared to local needs

and practices. At a minimum, this requires separately

designed and administered programs for Inuit

communities on the one hand, and Dene/.Yetis communities

on the other. Better still, there should be several

variations , on a regional or functional basis,

depending on the results of further research and

analysis .

c ) Primary determination of eligibility should be

determined by local HTAs or similar organizations.

Beneficiaries should be the economic and social units

of domestic production, i.e. households rather than

individuals . Performance criteria should not be based

simply on time spent on the land, but should instead

incorporate some combination of effort and success.

d) A WHSP should incorporate maximum flexibility and

possibilities for alteration so that it may continually

be adapted to changing conditions and requirements.

Major program reviews should be undertaken every five

to ten years, without threat of dismantlement.
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9. Implications of a WHSP for other pollcies  should be

taken account of at an early stage of design and

implementation . Examples include:

a) Domestic production (i.e. for consumption within the

NWT and primarily by Native people) should take

priority over commercial production for export. This

means the development of export industries based on

country food should occur only if

- - there is a surplus to the needs of domestic

harvesters within the harvesting area

- - the timing, location, method, and organization of

other consumptive or non-consumptive uses

(including tourism) does not interfere with the

domestic harvest, or can be mutually accommodated.

b) A WHSP is not a replacement for the Outpost Camp

Program. That program should be continued, although it

may require modification to meet current conditions and

requirements, and it would have to be aligned with a

WHSP . A WHSP should probably replace most other

producer support programs, however.

c) The conditions which have aided domestic production in

the past, i.e. high wage rates and flexible working

conditions, must be maintained. If these are allowed

to disappear, then enrollment in a WHSP would increase,
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costs would be higher, and in effect the program

would be providing social overhead for employers.

d) A WHSP cannot be assumed to be the sole basis of

economic support in the communities, or the sole

‘{chicle of economic development. The community

economies are mixed economies: a WHSP does not

eliminate the other elements of the mix, it just

changes the mix. Wage employment is still essential.

Industrial employment will be the preference of some,

but there still needs to be more community-based

employment . This can be filled partly but not entirely

by government operations and the continued training of

locals to replace outsiders [another form of import

substitution) . There also needs to be a variety of

small enterprises in communities, and these will make

the greatest contribution if they are interrelated with

the domestic economy rather than working at cross

purposes with it.

e) A WHSP cannot replace transfer payment programs,

because it is directed at only a particular segment of

the population, rather than all of those who presently

benefit from these programs. However, once in place,

it should reduce caseloads and payments of certain

programs, particularity unemployment insurance and

social assistance.
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f) A WHSP cannot be assumed to be the solution to social

problems. These are due not only to unemployment or

lack of income, as such, but to deeper problems related

to cultural loss and powerlessness. These must be

addressed at the same time as part of a broad strategy

to deal with the communities and their economic

problems.

g) A WHSP may have implications for commodity trade under

the Free Trade Agreement [10]. Precautions should be

taken as noted in #10 below.

10.  With respect  to  the Canada-U.S. Free Trade Agreement

(FTA) ,  there  i s  a  need  t o  ensure  that  dur ing  the

for thcoming  negot ia t i ons  on  subs id ies ,  bo th  a  WHSP and  the

promot i on  o f  local enterpr i se  based  on  renewab le  resources

are  sh ie lded  f r om the  e f f e c t s  o f  the  FTA. The problem

a r i s e s  b e c a u s e  o f  t h e  d i f f i c u l t y  o f  s e p a r a t i n g  t h e  d o m e s t i c

economy from commercial activity in a mixed economy. The

likelihood of challenge from the US is not great,

considering the limited impact of territorial enterprise on

L.lS interests, and the fact that subsidies exist in Alaska.

However it. is important that Territorial interests are

protected at the outset, and it should not be assumed that

federal negotiators will automatically do this on behalf of

all NWT interests.
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11. Commercial development of renewable. resources should be

promoted in harmony with the domestic economy. In doing

so, the following problems should be addressed:

a) The organization of production and enterprise. There

is a strong tendency in organizing commercial

production to rely of southern, industrial models of

production. In some cases, this may correspond well to

the type of product. In other cases however,

organizing production to correspond to the organization

of domestic production may in fact be more efficient,

with greater potential for viability. A more

capital-intensive approach to commercial development

can burden a project with future financing or operating

costs that may prevent the project from achieving

viability.

b) LYanagement training and support. Insufficient

management support and training programs undermine the

viability of Community-based  businesses. Despite the

general and ongoing nature of this problem, it has

never been adequately addressed. Many businesses are

forced to rely on outside managers who stay for a

limited time and are of varying competence. This

results in something akin to a roller-coaster ride of

good times and near bankruptcy from which many do not

recover. Other businesses rely on local managers who

5 9
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do not have adequate training in business management

skills.

It is essential that government provide an extensive

management support and training service to work with

and train local managers who are operating businesses

in the communities. Likewise, in providing funding,

agencies like the EDA should ensure that adequate

provisions have been made for capable management before

funding is approved for a pro,ject. It would be better

in many cases to refuse funding to a community business

project than to watch a potentially viable project

stumble over lack of adequate management.

c) Marketing. There is a lack of effective centralized

marketing services to serve small businesses and

domestic producers in the communities. It is not

possible for each small business in each community to

have its own expert marketer, and thus emphasis should

be placed on developing such services on a regional

basis. This may be a role that Native development

corporations could best fill, as is the case in

Labrador.

The marketing system of country food should be reviewed

with a view to making it more integrated and efficient,

and this review should include the role of the

Freshwater Fish Marketing Board.
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d ) There is a continuing need for research and development

on new products, and on new technologies appropriate

for the North which use animal by-products. Most

research and development of this nature currently

relies on the sporadic visits of southern experts, at

high cost, in relation to specific projects. It is

important to develop more consistent, ongoing

approaches to research and development in these areas,

in support of community businesses, by developing

greater local capability through such institutions as

Arctic College.

e) Infrastructure . The high cost of air freight hinders

the development of intersettlement trade in country

food, and the government should consider extending the

freight subsidy to local foods other than fish. As a

direct support to intersettlement trade, this subsidy

is not directed at producers so much as the promotion

of commerce and retail trade. Continued efforts to

adapt meat inspection procedures for country food to

northern conditions, and to establish small but

permanent processing plants, should be encouraged.

12. Evaluation of whatever the GNWT does to promote or

preserve the domestic economy must be based on an

understanding of what the domestic economy is supposed to

do. Since it is not a sector, but rather the
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11011-commercial element  of several sectors, it should not be

measured year by year on the basis of employment, output,

income , etc. but rather by its capacity to absorb labour in

slow times and release it in good -- rather like a sponge.

The ease and rapidity  with which people can get into or out

of harvesting is an important measure of its effectiveness

in a mixed economy.

There  i s  a  need  f o r  more  quant i ta t ive  in fo rmat ion  on  the

domestic economy. For better or worse, the funding and

administration of programs depends on it, and there is a

growing need for record-keeping in all spheres of economic

life. The continuing program of harvest surveys in the NWT

only partially meets this need. A WHSP, for example, will

require social and economic information as well as harvest

quantities . Such information is also required for

monitoring environmental and social impacts.

Before collecting more data, however, it is essential to

know what data are important, and in what form.

Substantial progress has been made over the last decade in

recognizing the importance of measuring the domestic

economy and in standardizing some methods for doing so.

Further work in this area is essential. (he approach,

recently reported on to the Government of the NWT, is the

\-aluation and incorporation of the domestic economy in the

territorial Economic Accounts [15]. In general, there is a
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need for a coordinated approach to measuring and evaluating

the domestic economy, and for a more thorough understanding

of it in order to evaluate the effectiveness of support

measures .
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GLOSSARY

The following terms used in the text may be unfamiliar to
some readers.

Economic accounts: The system by which governments record
and tabulate economic activity within their jurisdiction.
The total value of goods and services produced each year
(as measured by market transactions) is, for Canada, the
Gross National Product (GNP), and for the Northwest
Territories, the Gross Domestic Product (GDP). Domestic
in this case refers to activity within the NWT as opposed
to outside of it, rather than to non-market production as
in this report.

Enhancement : With respect to wildlife, the intentional
modification of habitat or genetic stock to improve
biological productivity.

Heavy metal contamination: The release of pure metals or
chemical compounds of metals such as lead, cadmium, and
mercury, into the environment where they may be taken up
by plants, animals, and fish, and eventually by humans who
eat these things. They tend to accumulate in the body
over time, and are poisonous.

Imputed value: An estimate of the value of domestic
production , because there is no market price. For country
food , it is usually considered to be what a person ~Tould
have to pay for the nearest equivalent product, if he did
not produce it himself. The total imputed value of
domestic production is also referred to as “income in
kind” .

Infrastructure : The goods and services that help
individual enterprises work more effectively, but which
any one enterprise cannot provide for itself because they
are too costly. Examples are roads, airstrips, long
distance telephone service, schools, training programs.

Inputs : What is required to make something or do
something -- input costs are the costs of equipment,
labour, etc. required to produce goods or services.

o u t p u t s : W h a t  i s  p r o d u c e d  by an  enterpr i se  o r  a c t iv i ty  -–
o u t p u t  s u b s i d i e s  a r e  s u b s i d i e s  t h a t  i n c r e a s e  t h e  p r i c e  t h e
p r o d u c e r  r e c e i v e s  f o r  p r o v i d i n g  g o o d s  o r  s e r v i c e s .

Standing stock: The total population of a group of
animals in an area, as measured by numbers or xeight.

.

Sustainable yield: The number of animals or fish that can
be harvested each year from a standing stock, without
reducing that stock -- in other words, the number of
animals born each year less the number that die.
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