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Chairman
Financial Management Board
12th Legislative Assembly
of the Northwest Territories

“Strength at Two Levels”
Report of the Project to Review the
Operations and Structure of Northern Government

In January, 1991 the Financial Management Board (FMB) established
a project to Review the Operations and Structure of Northern
Government (the Review Project) . The purpose of the Review Project
was to determine if government effectiveness could be increased
and if costs could be contained without large declines in service
to the public. A review of this nature was necessitated by the
changing fiscal climate in which the Government of the Northwest
Territories (GNWT) must operate.

The costs of providing basic government services to the people of
the Northwest Territories (NWT) far exceeds the NWT’S revenue
raising capability. As a result, the GNWT is dependent on the
federal government for the majority of its funding requirements.
This makes us particularly vulnerable to the federal restraint
actions that have been and will continue to be taken to deal with
the federal deficit.

During the last two years federal government actions have resulted
in significant declines in the level of federal funding support to
the GNWT. Coupled with high service expectations by NWT residents
and rapidly increasing costs in statutory programs such as health
and education, the federal funding reductions have required the
GNWT to take significant restraint actions. Over the term of the
llth Legislative Assembly, the Financial Management ‘oard ‘as
instituted programs of restraint that have:

reduced person year growth to an average of less than 1%
per year, and discontinued most adjustments to department
budgets for inflation driven cost increases and
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increased management’ s accountability for the achievement
of results with money spent, and forced departmental
managers to find least cost methods to deliver services.

With the NWT’S small tax base, and already heavy tax burden, the
GNWT does not have the option of significantly increasing taxes to
deal with expenditure pressures and declining federal funding
support. The recent federal imposition of the Goods and Services
Tax has had a significant impact on NWT consumers and has made the
raising of taxes even less of an option. For these reasons, the
GNWT has not imposed significant tax increases and, in fact,
lowered the NWT corporate tax for small businesses in the last
budget.

By taking <imely restraint initiatives the Financial Management
Board has coped with reduced revenues and large expenditure
pressures to this point, and has kept the GNWT in an accumulated
surplus position. However, when the federal government

unilaterally imposed the national Gross Domestic Product (GDP) cap
on the formula escalator several years ago, the FMB foresaw that
restraint measures alone would not be enough to meet the fiscal
challenge that the GNWT would face in an economic recession. It
was with this foresight that the Review Project was established.

Stated very simply, the Review Project was intended to provide a
blueprint for government organizational and program change over
the next ten years. It was not intended that these changes would
free up pools of money through large and immediate program and
organizational cuts; this is simply not practical. Rather, the
objective of these changes must be to significantly increase the
effectiveness and efficiency of government operations and Pro9ram
delivery over time, thereby reducing the rate of expenditure growth
to match the revenues that will be available in the future.

The Review Project Report, “Strength at TWO Levels” provides the
type of blueprint that the FMB was searching for. It outlines

fundamental change for the way in which the territorial and
community levels of government do business. The measures proposed,
if implemented in concert, have the potential to bring about the
results necessary to cope with fiscal realities. It must be

emphasized that many of the recommendations made by the Review
Project, particularly those concerned
authorities, are mutually dependent. They
on a piece-meal basis.

with structures and
cannot be implemented

. . . /3

.-



Y

1
-,

-3-

ReallZlng the potential of the Review Project recommendations will
require people and organizations that recognize the need for and

are open to change. Defense of the status quo or single minded
pursuit of unrealistic objectives will surely undermine the process
of constructive change and result in confrontation and financial

crisis. However, I am confident that the people of the NWT will
accept the need for change and will carry it out successfully. It
is with this confidence, that I submit to you, the Chairman of the
Financial Management Board of the 12th Legislative Assembly of the
Northwest Territories, the Report of the Prolect to Review the
Operations and Structure of Northern Government, titled, “Strength
at Two Levels”.

f
Michael A. Ballantine
Chairman
Financial Management Board
llth Legislative Assembly
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The Honorable Michael A. Ballantine
Chairman of the Financial
Management Board

Government of the Northwest Territories
Yellowknife, N.W.T.
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Dear Mr. Ballantine:

I hereby transmit the report of the Project to Review the Operations and Structure of
Northern Government, titled “Strength at Two Levels”.

A review of this magnitude was a large undertaking. It required a major effort  by a
dedicated Project Group to accomplish the necesmy investigation ~d dysis.
Subsequently, my consolidation of the findings of the Project Group and the formulation of
recommendations have proved to be a time consuming task I trust that all the effo~ of
the past ten months have been concluded early enough to be of use in the formative days
of the incoming government.

The Financial Management Board should take considerable pride in the review approach
which it established, in the consultative process it adopted, and in the unique composition
of the Project Group. These factors combined to create one of the most effective reviews
of its kind. By fully involving northerners in this Project, you have created a body of very
capable people within the GNWT and the communities; people who now have a deeper
appreciation of both the problems and the directions towards the GNWT’S i%ture success.

On behalf of the Project Group, ‘I wish to convey our hope that the content of this report
will help the Government of the Northwest Territories effectively meet the chtdlenges  it
faces to~ay, and the enormous challenges it will face in the years knmediately ahead. -

Yours truly,
~+-

Garry H. Beatty
Project Director
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P R E F A C E

*. ..our government is fixing lower revenue growth, and increwing expenditure
pressures. We must be prepared to make some hard decisions in the nearjkure  -
decisions about what we expect porn government, and what we are willing to do
without. 7hrough  the project to review the operations and structure of northern
government, we will be developing options for jhndamental  changes in the way
government is structured and in the way its programs are &livered.  ”

- Government of the Northwest Tem”tories
(GW)  Budget Address, February 1991

This excerpt from the 1991-92 GNWT Budget Address, captures the essence of the Project to
Review the Operations and Structure of Northern Government. This review of government
structure was not confined to the territorial level. It examined both the territorial and
community level of government to determine what changes were needed to strengthen both
levels.

The Project Group

The Project Group assembled to conduct this project was composed of a select group of senior
executives from outside the GNWT, community representatives, seconded GNWT employees,
and support staff. The Financial Management Board (FMB) reasoned that external specialists
would bring objectivity and experience from other jurisdictions to the review, community
representatives would provide the context of the aboriginal residents of the Northwest
Territories, and seconded GNWT staff would provide vital knowledge of the organization and
the environment in which it must operate.

Working under the guidance of the Project Director, the Project Group consisted of three teams.
The teams were chosen to bidance knowledge, skills and objectivity, and diverse cultural and
geographic backgrounds. The members were as follows:

Project Director: Garry H. Beatty, President, Gabe Fiscal Management Inc.
Mr. Beatty has held a number of top executive positions including Deputy
Minister of Finance and Secretary of the Treasury Board in Saskatchewan,
President and CEO of Manitoba Hydro, and President of the Crown
Investments Corporation in Saskatchewan. He lives in Winnipeg.



STRENGTH AT TWO LEVELS 6

I

Management And Organization

Team Leader:

Members: ●

●

●

A.M. (Sandy) Gillies
Mr. Gillies was seconded from the federal Department of Western Economic
Diversification. He has had considerable experience in a range of executive
roles in public administration related to social and economic development.

Jim Antoine, Chief, Fort Simpson Band
John Bunge, Director, Policy & Coordination, GNWT Department of
Transportation; Yellowknife
Dan O’Neill, Kitikmeot Assis@gt Regio@ Director, GNWT Department of
the Executive, Cambridge Bay

Service Delivery

Team Leader: John Sadler, President, John Sadler Management Ltd., Winnipeg
Mr. Sadler is a professional engineer who has served as chief executive officer
in both the construction and oil and gas industries. He has also served in the
public sector.

Members: ● Knute Hansen, Inuvia.luit Regional Corporation, Chairman Beaufort-Delta
Divisional Board of Education, Aklavik

● Don Ellis, Fort Smith Regional J2irector, GNWT Department of the Executive,
Fort Smith

● Bob Doherty, R. Doherty & Associates, Ottawa and Yellowknife. Mr.
Doherty is a former Assistant Deputy Minister of Public Works, GNWT.

Program Delivery

Team Leader:

Members: ●

●

Frank Bogdasavich,  Consultant, Ottawa
Mr. Bogdasavich is a lawyer with executive experience in the federal Treasury
Board and in economic and regional development. He also served as Deputy
Minister of Social Services, Deputy Minister of Culture and Communications,
and Deputy Minister of Tourism and Renewable Resources in Saskatchewan.

Liz Apak Rose, Baffin Divisional Board of Education, Iqaluit
Gail Joyce, Director, Policy and Evaluation, GNWT Department of Education,
Yellowknife
Bob Kasting, Director, Legal Division, GNWT Department of Justice,
Yellowknife
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Research Assistance: Q Dyan Grant-Francis, Harvest Biologist, GNWT Department of
Renewable Resources, Yellowknife

● Edwin Castillo, Statistician/Research Coordinator, GNWT
Department of Economic Development and Tourism, Yellowknife

Project Secretary: Kathy Lidbury, Yellowknife
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F O R E W A R D

The Emerging Territory

The need for this review is the result of many factors active throughout the long and sometimes
contentious history of the north.

~.

The present boundaries of the Northwest Territories were established in 1912 and the terri~ory
was governed by a federally-appointed commissioner, responsible to a minister in Ottawa for
many decades after. Since the 1960s there has been a strong move toward self-government
within the territory. Supported by the Carrothers Commission in 1966, it has been one of the
main aims for the formation of the GNWT, beginning with the movement of the seat of
government to Yellowknife in 1967, and continuing with the devolution of power and
responsibility from Ottawa and its Commissioner to the elected officials of the GNWT.

The GNWT received large fiscal responsibilities along with this transfer. Unt.ilfiscal yw.r 1985-
86, the territorial Government received a federal grant equal to total expenditures which it
negotiated annually, less the GNVVT’S own source revenues plus specific program transfers.
Since that time, a formula funding arrangement has been in effect. While not yet a province,
the Northwest Territories is now governed by elected northern residents. The movement toward
further self-government continues with the transfer of programs and responsibilities from
Ottawa.

The GNWT is confronted with several unique complicating elements in the land and people it
governs. Both the ethnic mix of the population and the consensus style of legislative assembly
decision-making are not found elsewhere in Canada. There is a rapidly growing, immobile

~ labour force, which, although skilled in traditional pursuits, is largely unskilled in most other:..
occupational fields. This work force is growing in excess of current rates of job growth. A

1

compounding employment problem is eight working languages, one with many dialects. The
government lacks a significant tax base from which to draw revenue and yet strives to provide
a wide range of programs and services equally throughout the North. A large proportion of the

-~ population view these services and programs as entitlements. The heritage and traditions of the
, federal Government’s involvement in the Northwest Territories, and the fiscal growth over the.1

last two decades, have supported these expectations. The GNWT is now facing increasing
expectations on the part of the public coupled with reduction in revenues.
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1987 to 1991: The Transitional Years

In October 1987, the Eleventh Assembly of the GNWT was elected. Its Executive Council,
formed in November, met at Snare Rapids for the first of what would be a series of strategy
sessions, to establish their agenda as a government. That agenda had two basic drives: putting
northerners in charge and to work.

Following Snare Rapids, Cabinet presented Direction for the 1990s, as its siatement of priorities
for the four ya.r term. Directions outlined five priorities:

Stimulating Economic Growth
● securing northern control of the Northwest Territories energy resources
● seeking collaboration with Canada in the planning and development of an improved

transportation network
● improving programs of support to northern businesses
● targeting GNWT expenditures to maximize benefits to local economies

Improving Education
● enhancing basic skills among northerners
● providing stronger links between education, training and employment opportunities
● building the effectiveness of schools

Shaping Public Government
● seeking further province-like powers and authorities
● strengthening community governments, absorbing other GNWT related community

struc~ures m-d transferring- GNWT programs to community governments

Supporting Aboriginal Initiatives
● facilitating the resolution of land claims in the Northwest Territories
● supporting traditional lifestyles and economies

Taking Our Place In Canada and the World
● achieving an international, circumpolar profile
● achieving greater profile nationally and participation at federal-provincial meetings

In its closing chapter, titled “Setting Realistic Expectations, ” the document noted: “previous
governments have emphasized social programs such as health, social services and public housing
to meet northern needs. These important programs and services will not be neglected, but they
may not expand as quickly as in the past. ”

In the fall of 1988, with the growing depth and seriousness of social problems facing Northwest
Territories communities, Cabinet introduced a sixth priority with the Commissioner’s Address:
Social Issues.
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Finally, at the “Brabant Strategy Session, ” held in June of 1989, a seventh priority, “Improving
Government Administration, ” was added.

Despite the appearance of seven key priority areas, Cabinet stayed as close as possible to the two
areas it wished to be judged on: economic and political development. Other issues, even issues
which have become significant priorities, such as improving social conditions in the Northwest
Territories communities, have been framed as “immediate problems”: while Cabinet has tried
to address them, it has seen the long term solutions to lie precisely in economic and political
development.

In the term of this government, three departments were created: Energy, Mines ~d petroleum
Resources, whose principal objective has been to secure a Northern Energy Accord;
Transportation, whose objective has been the planning and development of a transportation
network in the Northwest Territories; Safety and Public Services, a small department created out
of a particular need which emerged in mid-term. The key initiatives launched by Cabinet have
been the Economic Development Strategy, announced in February, 1990, and the related
Employment Development and Literacy Strategies, and the Transportation Strategy, announced
in October, 1990.

Also during the life of this government, the Northwest Territories Power Corporation and the
Northwest Territories Development Corporation were established. Following earlier transfers
of highway maintenance responsibilities, the transfer from Canada of the inter-territorial highway
reconstruction and Arctic Airports Program also occurred just in the past year. The instruments
of economic growth are accumulating in the GNWT’S hands and with the exercise of province-
like authority comes political development.

While efforts to transfer responsibility from Ottawa to the North have generally been successful,
transfers from Yellowknife to Northwest Territories communities - an essenti~ f=ture of the
political agenda since the creation of the GNWT - have not happened. This is not to say no
effort or progress has been made, only that when all is said and done, what the GNWT has
garnered from Ottawa, it generally still manages today. Where there have been transfers to
regions, they have been limited and often confusing. There is a growing perception that the
GNWT has built itself as a good receptor of jurisdiction from Ottawa, but may now be at a point
where it needs to consolidate and reconstruct its organization to support transfer to community
governments.



. .

).
:

STRENGTH AT TWO LEVELS 11

PART I:  INTRODUCTION TO THE REVIEW PROJECT

Genesis of the Review Project

Members of the GNWT territorial legislature have been aware of an impending financial
problem during recent years, although the magnitude of the problem was not known. The
government did take action over its term to respond to the impending financial problem by
restraining person year growth to an average of less than 1 % per year and taking other strong
restraint measures to maintain an accumulate surplus position.

Now, however, it is apparent that the GNWT faces an unprecedented gulf between available
resources and demands on resources. New funding limitations imposed by the federal
Government through the formula financing arrangements, coupled with soaring costs for health
and education programs have combined to place the GNWT in an extremely difficult financial
position. If the government is to preserve its fiscal integrity in the years immediately ahead and
avoid the mistakes and distress now evident in many jurisdictions in southern Canada, it will
have to make major and fundamental changes in its structure and operation. “Belt-tightening”
approaches will not begin to cope with the problem.

Presemation  of fiscal integrity is thought to be particularly critical in the Northwest Territories
(with its small tax base) in order to protect progress achieved in political development.

As a consequence, the FMB made a decision in late 1990 to fund a targeted program review,
motivated by a desire to act early on the impending deficit in order to avoid even more difficult
choices later. The FMB outlined areas to be examined for potential savings, and focused the
review on specific components within each of the areas. A time frame of five to six months was
established for the fieldwork of the review to be completed.

Objectives of the Review Project

The terms of reference established by the FMB did not ask for cost-saving options of a specific
dollar target. However, the Project Group was given to understand, the real requirement was
for recommendations which hone the capacity to induce large budgetary effects over time.
“Tinkering with” or “fine-tuning” of programs or structures would not produce the necessary
ability to control the current rate of cost escalation.
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In some cases, the savings recommended by the Project Group could be calculated with
reasonable accuracy; in others only approximations or ranges and options are possible. For this
reason, no precise estimate can be given of the total economies to be realized, but it can be
stated with confidence that the recommendations have the power to yield annual savings of many
tens of millions of dollars.

Terms of Reference

Given the immense scope of the project, and the extremely limited time frame, a considerable
amount of effort was put into refining the terms of reference through discussions between the
FMB and the Project Group.

The FMB focused the review on the following areas:

A.

B.

c.

Management and Organization
● headquarters management structure;
● Executive Committee (“Cabinet”) support structures;
● regional operations;
● role of boards and agencies;
● community self-government and the essentials of an efficient relationship between

the territorial Government and self-governing communities.

Support Service Delivery
● support service delivery structures;
● asset maintenance system and standards;
● personnel management systems and procalures;
● capital project standards, management and delivery.

Programs and Program Delivery
●

●

●

●

Organization

health services delivery;
social services;
legal aid delivery;
advanced education.

of the Report

This Report is org~ized in three parts in line with the areas outlined by the FMB. They range
from the broad scope in the Management and Organization and Service Delivery sections to
considerable detail in the section which examines and reviews certain GNWT programs. As
well, there are separately bound appendices to the report, as indicated below.
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Management and Organization deals with the management and structure of the GNWT,
including central machinery, boards and agencies, and the conditions of efficient transfer
of responsibility from the territorial Government to communities which wish to increase
their level of self-government.

Support Service Delivery examines the operation of service departments within the
GNWT and the delivery of their programs to client departments. General findings
respwting realignment and streamlining of service delivery and cost savings within the
service departments are outlined. This section also touches briefly on personnel policy and
the issue of aboriginal representation within the GNWT civil service.

Program and Program Delivery reviews the program and program delivery aspects of
Legal Aid and the Departments of Health, Social Services, and Advanced Education. This
chapter includes numerous recommendations for cost-cutting and cost-containment based
on in-depth program evaluations which are detailed in the Appendices to this Report.
These appendices are an integral part of understanding the rationale and justification for
the recommendations contained in this part.

The Question of Efficiency

The objectives set out for the Project in its terms of reference speak of “opportunities for
improved efficiencies and economies” as well as “savings opportunities”. While the Project
Group has been guided by the need to deliver savings or structural changes which will enhance
the ability to control costs over time, the terms of reference were also interpreted to mean that
the effectiveness of the public service is also very much a matter of concern.

For the purposes of this Project, the term “efficiency” was defined as the ratio of effectiveness
to cost, and the Project Group was concerned with the many ways this ratio, or relationship can
be improved. For example, if ways could be found to increase effectiveness for the same cost,
the result is greater efficiency.

A significant part of the Review Project was directed to the improvement of service rather than
the reduction of cost or improvement of cost containment capacity.

Many people will argue that cost and quality of service to the public is an inevitable trade-off.
It is the conclusion of the Project Group that this is not the case. Productivity and organization
experts around the world agree that quality improvement which results from simplification and
streamlining often leads to large cost reductions. In the GNWT, as restraint/consolidation/
simplification become the required beacons of management, it is important to emphasize
improvement in quality of service to the public as you promote cost-containment. Some people
will have trouble accepting this, especially in the Northwest Territories where incrementalism
(more money spent, more programs) has been institutionalized. It is, nonetheless, true and must
become a part of the management “culture” in the GNWT.

..s

.-
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Budget reductions and government reorganization must be seen as an opportunity to consolidate
and simplify, to develop a more efficient government org~ization which provides a quality
service to the public it serves. The GNWT is in a positive position to begin change toward an
outstanding “made in the north” structure staffed by a committed “home-grown” civil service.

Findings of the Review Project

The Project Group does not believe the GNWT’S fiscal problems are primarily a question of
“fat” in government or the result of a “Cadillac” or “over-centralized” operation. The GNWT
is the most decentralized government in Canada with a well developed regional and area office
structure. In addition, the GNWT has focused over the last few years on keeping the size of the
organization from growing, and has allowed, on average, person year growth of less than 1 %
per year, primarily for education and health professionals.

Instead, the GNWT inherited a deep legacy of severe socio-economic problems in the north,
including widespread illiteracy, unemployment, drug and alcohol abuse, poor housing, family
violence, and crime. The GNWT has attempted to respond to these problems with an expanding
number of costly programs, many of them drawn from the social welfare model of southern
Canada. (See Figure 1 for the 25 largest program areas of the GNWT.)

But there is evidence these programs are not solving problems in the north so much as they are
masking them. Many social welfare programs (the “safety net” programs) were developed in
the southern Canadian industrial economy as a means of providing temporary relief for
individuals and families; they were not intended to be a permanent way of life for a majority of
the population. They are becoming that way in the north. The underlying problem now facing
the north is the dependence on government. The native population of northern communities is
not adequately equipped and trained to meet their own needs, and they are under-represented in
the wage economy, the private sector, and the government jobs of the north.

The north and the people of northern communities are now in the middle of a long period of
transition in which permanent communities and a more modem economy will be the dominant
features of life. At this stage, however, the transition is not successful and the modem north
is largely a “welfare economy”. If the north is to move forward to a non-welfare economy,
northerners must have the tools and the support to meet more of their own needs. As one
example, the proportion of people receiving social assistance is far higher in the north than in
the south. The tens of millions of dollars provided in social assistance, goes largely to the
acquisition of imported goods and services, as there are too few locally produced goods and
services in the north.
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FIGURE 1:
TWENTY-FIVE LARGEST PROGRAM AREAS IN THE GNWT

The following are the twenty-five (25) largest program areas in the GNWT (based on O&M
dollars only).

Health - THIS (Territorial Health Insurance Service) II 113,428

Education - Schools II 112,471

Northwest Territories Housing Corporation - Housing Associations II 64,965

Government Services - Petroleum Products II 57,000

MACA - Municipal Operations II 41,399

DPW - Accommodation Services II 35,966

Social Services - Community and Family Support !! 35,605

DPW - Utilities II 32,460

Arctic College 27,994
II

DPW - Buildings and Works [! 26,459

Justice - Police Services 22,827
11

Education - Advanced Education II 21,618

Renewable Resources - Forest Fire Management II 20,473

Transportation - Highway Operations II 18,808

Health - Medical Travel II 18,789

Social Services - Corrections II 18,714

Northwest Territories Housing Corporation - Finance and Corporate Services II 17,216

Government Services - Liquor Commission 16,839
II

Economic Development and Tourism - Business Development II 15,488

Personnel - Employee Benefits !! 14,416

Health - Medical Care Plan II 13,248

Social Services - Family and Childerns’ Services ![ 12,500

Health - Supplementary Health II 11,752

Social Services - Directorate II 11,442

Health - Administration II 10,791
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Similarly, the proportion of people receiving social housing is also far higher in the north than
in the south. Outside of Yellowknife and some of the other large centres, almost 100% of the
housing in northern communities is social housing. There is virtually no non-government
housing sector, and the northern labour force again lacks the tools and the support to crwte a
private housing sector.

The need for greater “home-grown” economic development in the north is well known to the
GNWT. At the first GNWT Cabinet strategy seminar in 1987, and in every subsequent strategy
session, the goal of greater northern economic development has been listed as the uppermost
priority. In addition, in 1989, the Legislative Assembly established a 12-member Special
Committee on the Northern Economy (SCONE). The report of this Committee (the SCONE
Report) speaks urgently of the need to create a more skilled northern labour force and a more
durable economic base as an antidote to the dependence on government welfare programs and
social assistance.

The findings of the Project Group are closely in line with the findings of the SCONE Report.

In addition, however, there are other factors which drive up program costs in the north. The
GNWT, for example, is by far the largest employer in the north, and to attract southerners it
offers a generous benefit package including staff housing, dental and medical benefits, and
vacation travel assistance. The quality and level of these benefits have come to be regarded as
the northern standard, and many residents who are non-government employees, expect to receive
precisely the same standard of living through government social programs.

In a similar way the Government of Canada has fiduciary obligations to aboriginal people which
are the basis of a number of programs and program benefits. Some of these programs are
delivered by the federal Government, and some are delivered by the GNWT on behalf of the
federal Government. These programs provide a level of benefits to aboriginal residents which
tends to be high in comparison to non-natives. As a result, the levels of service provided to
aboriginal residents places the GNWT under pressure to extend comparable benefits to the whole
population.

Further, residents of small communities see the greater levels of service provided in larger
communities and expect that the same level of service should be provided in all communities,
independent of community size. At the very least, if a program is introduced in the west it must
also be introduced in the east, and a comparable level of service must be evident in the five
regional centres. The services available in Yellowknife generate the greatest expectations and
demands.

Public expectations do not generally take into consideration the cost of delivering some programs
in isolated communities, the opportunity to take advantage of economies of scale in larger
communities, or the fact that larger communities, notably Yellowknife, do not receive all their
services from the GNWT, but utilize a local tax base to provide an enriched education system
and recreational facilities.
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To these factors must be added other factors such as the high cost of living in the north, the
tremendous costs of transporting people and goods across the vast northern territory, and the
very high construction costs in the rugged northern geography. Taken together, all of these
factors will mean that effective cost containment will be far more difficult for the GNWT than
for southern provincial governments. Unlike the provinces, the GNWT receives more than 70%
of its budget through a negotiated formula financing agreement with the federal Government.
Over half of the remainder comes from other transfers from the federal Government (e.g. cost-
sharing agreements such as the Canada Assistance Plan, Young Offenders, bgd Aid,
Vocational Rehabilitation of Disabled Persons and Established Program Funding). The lack of
a tax base in the Northwest Territories precludes the government from raising significant revenue
through taxes, as a way of meeting its fiscal challenges. This is a constint which is not
experienced by provincial governments.

Restraining expenditures will be a major challenge for the Legislative Assembly, the Cabinet,
the civil service, and the people of the north. It will be a difficult and even painful challenge,
but the challenge must be met and met squarely if the even more painful consequences of
financial insolvency are to be avoided.

To help meet this ch’dlenge,  the Projkct Group has arrived at a number of findings and
alternatives. An
presented below.

First, in the area

outline OF some of the more important conclusions and recommendations is

of management and organization:

● Community governments are under-used in the north. Community governments need
to be given greater scope and authority as it is essential that strong leadership be
working at two levels. Bringing about social and economic development at the
community level will require the strength of two levels of government. Accordingly,
the work of government should be shared (divided) more evenly with communities, arid
the territorial Government should transfer more responsibility and resources to
communities in the area of providing “services to people”. This is not a question of
further decentralization, but of enhancing the capacity of the community level of
government.

● In order to provide strong support to communities, the territorial government must itself
be stronger: better organized, less fragmented, and more coordinated. The territorial
Government now has too many small departments. What were once b~ches of a
single department of government (under DIAND) are now separate, free-standing and
even competing departments. Pressures are being placed on territorial expenditures by
too many departments vying for scarce funding. The GNWT should simplify ad
streamline its operating capacity by consolidating its operating departments.

● The GNWT has created too many non-essential boards and agencies, which have added
to the cost of government, undermined the emergence of local government, and
confused the public. These boards and agencies should be scaled back.

.=.  ..A
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● The Cabinet and the central machinery of the GNWT does not now have the capacity
to meet the needs of central direction and unified management. It should be
strengthened.

Second, in the area of service delivery, it is recommendti that the government consider:

● Having the Northwest Territories Power Corporation assume responsibility for the
distribution of petroleum products.

● Consolidating related classes of services now housed in separate departments (i.e.
project management, engineering and design, etc.).

● Identifying the means for significantly improving the short, medium and long term
participation of aboriginal northerners in the public service and the necessary linkage
to the Northwest Territories’ education system. The primary objective should be to
develop a “home-grown” public service.

● Containing costs in the supply and demand for energy in the Northwest Territories.

Third, in the area of programs and program delivery, it is recommended that:

● The GNWT introduce and/or increase the use of co-payments and means testing where
possible in the delivery of social programs.

● The GNWT introduce measures designed to increase residents’ awareness of the cost
of services provided, even when there is no direct return for the government. For
example, residents of public housing units should be billed directly for their utilities,
and submit the bills to social service workers for payment; rather than having bills
submitted directly to the Department of Social Services.

● An information base on program output measures be developed and maintained.
● A formal mechanism for program approval be implemented. The review process

should ensure the cost and policy implications of new program initiatives are analyzed
carefully before approval is given.

Employment Development and Income Support Coordination

● Consideration be given to establishing a Department of Education and Employment with
a mandate for delivering all of the programs related to employment development and
income support, including social assistance.

● The Department of Education and Personnel continue to develop the model for Career
Resource Centres as per the functions described in the Employment Development
Strategy and, that Cabinet approve the development of an income support system that
gives employable social assistance clients priority for service through Career Resource
Centres.

.-
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Arctic College

The campus structure of the college be rationalized.
The GNWT contribution to Arctic College be determined through a funding formula.
Funding priority be given to adult basic upgrading and that these programs be delivered
largely through community learning centres.
Arctic College market its programs more aggressively to third parties.

Health Services and Facilities

The Department of Health must be given every possible encouragement to continue with
implementation of its “Northwest Territories Way” model for health delivery and
rationalization of hospital facilities.

Federal/Territorial Roles and Responsibilities

Areas of overlap or duplication be examined by the GNWT with respect to efficiencies
which may be gained in streamlined and coordinated program delivery.
Detailed examination of Program elements should be conducted prior to talks with the
federal Government. T~is ~xamination should include resources available, program
rationale, specific client group, and opportunities for improved efficiencies.

It should be stressed that these are only some of the conclusions and recommendations of the
Project. Many additional detailed recommendations are contained in Parts II, III, and IV of this
Report. All the recommendations will need to be considered fully if the GNWT is to
successfully restrain its expenditures.

Although it is beyond the terms of reference of the Project, one crucially important deficiency
was observed by the Project Group: collective Cabinet authority is not sufficiently established
to clearly over-ride individual ministerial authority. There is not a sufficient locus of power
within Cabinet to maintain among ministers the discipline and soliduity essential to the effective
operation of Cabinet government in the Canadian tradition. Under this condition, the GNWT
will have great difficulty in recognizing the need for fiscal integrity, let alone in taking strong
action to preserve it. This condition also makes it difficult to establish a framework for a
unified approach to public management. It is strongly recommended that the new legislature of
the Northwest Territories, to be elected in the fall of 1991, address this problem as its very first
order of business.

,,



STRENGTH AT TWO LEVELS 20

As will be seen in this Report, many of the Project Group’s recommendations involve tightened
management practices within GNWT programs. These improvements will be essential if cost-
containment is to be achieved. But inevitably, to meet the scale of the financial problem now
facing the GNWT, the Project Group is convinced of the need for major structural change as
well - structural change involving program integration, departmental consolidation, fewer boards
and agencies, and a much different role for community government in the north. However, the
Project Group is convinced that structural change can be used as a fresh start by the GNWT and
the public service in much more effectively solving the difficult problems of northern Canada.
The Project Group fully believes that is a goal shared by everyone.

The kind of government that would emerge from the Project Group’s recommendations is one
that would look quite a bit different from the GNWT today. But that is precisely what is
needed. It would consist of two strong and complementary levels of government, with the
territorial Government establishing the legislative framework, setting territory wide standards
and performing central coordination, while providing strong back-up support to a more
empowered and involved community level of government. Community governments must have
the authority, scope, and resources to manage increased responsibility for social, cultural, and
economic development, and other critically important aspects of community well-being. A
northern model of government should be founded on the strength of two levels of government
and structured along clear and simple lines which are well-understood by peuple of the north.

The Legislative Assembly, the Cabinet, and the public service are now in a position to put a
unique northern stamp on government in the north. The recommendations of the Project Group
are put forward in that light. Even with these changes it is recognized that GNWT finances will
continue to be strained to the limit. But without these measures a mushrooming deficit cannot
be avoided.
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PART II: MANAGEMINI’ AND ORGANIZATION

CHAPTER 1: I N T R O D U C T I O N

A. THE SCOPE OF THIS PART

The Project Group, in this part of the Review, was asked to develop an efficient, made-in-the-
north plan of management and organization for the GNWT. This plan was to provide a
blueprint for the evolution of the GNWT over the next ten years.

Northern government is today a complex amalgam of institutions and structures. The GNWT
itself operates 375 programs delivered through 17 departments of government. All told, the
GNW’T now has a budget in excess of one billion dollars and a payroll of approximately 6,200
employees including boards and agencies. (Figure 2)

Community governments, starting in 1970, have now been created in most northern
communities. A large number of boards and agencies (800) also exist, most of them providing
an advisory function and operating outside the formal structure of the GNWT. In addition to
these institutions of government, there are also Band Councils in the western arctic, and new
boards of management are being created by the claims negotiations.

.

In a Review of this kind, the specific issues under examination necessarily had to be selective.
Accordingly, the Terms of Reference focused the work of the Project Group in the following
areas of management and organization:

● the elements of a more efficient and durable relationship between the GNWT and
community governments;

● a role for departmental headquarters which would be more fully supportive of
community governments;

● the effects of widespread proliferation of third party boards and agencies in the GNWT;
● operating department structure, and the potential to create a less costly and a better

organized structure through consolidation and amalgamation of departments;
● the role of regional operations in the GNWT;
● the layers of management in the GNWT;
● the needs of government for central direction and the central machinery of the GNWT.
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FIGURE 2: GOVERNMENT ORGANIZA~ON
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GNWT ORGANIZATION C-T (19 90-9 1 )
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stm@iARY  OF THE TOTAL ‘PERSON yEAR REQuIRE~NTs  FOR THE G~T
AND RELATED INFORMATION FOR MAJOR FUNDED AGENCIES* (1990-91)

Legislative
Executive
NWT Housing
Finance
Culture and
Personnel
Justice

Per90n Year

Assembly 17.5
153.3

Corporation 157.0
153.3

Communications 99.3
115.0
100.9

Safety and Public Services
Government Service9
- Revolving Fund
Public Works
Transportation
Renewable Resources
Municipal and Community Affairs
Health
Social Services
Ener3>”, Mines and Petroleum Resourcea
Economic Development and Tourism

65.0
140.8
92.0

417.7
189.4
254.5
151.8
126.8

431.9
25.9

139.1

Education 473.2
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Health Boards 1,174.1

Arctic College 211.0

Di\risional  Beards of Education 1,125.1

* Figures relating to agencies have been provided by the agencies.
Agency data may be baged on positions or some other workforce meaaure

different from the GNWT person year gystem.
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In the space of time available, the Project Group has looked at all of these issues and has drawn
a number of conclusions and recommendations. This report proposes a new and more efficient
plan of management and organization for the GNWT. This plan has been developed to allow
the GNWT to build up strength at two levels of government, in order to better meet the needs
and challenges of northerners in the context of modem northern community life.

B. THE CHALLENGE OF NORTHERN GOVERNMENT

The GNWT exists to serve the 64 communities of northern Canada and the 54,000 people who
live in those communities.

The challenges of this task are many. Perhaps the most obvious is the physical challenge of
serving 64 communities spread across one-third the land mass of the world’s second largest
country. The people of Canada’s Northwest Territories are a pluralistic, multi-ethnic society
of Inuit and Inuvialuit (35%), Dene (17%), Metis (6%) and non-native (42%). There are nine
official languages in the Northwest Territories, of which seven are traditional native languages.
The north is the only jurisdiction in Canada where native people are the majority. They form
the largest share of the population, the electorate, and the representation in the Legislative
Assembly.

The north is a young and changing society. More than half its population consists of young
people under the age of 25, who are growing up in a world of Detroit television, modem homes,
personal computers and mega projects. Yet the trappings of modem life are superimposed on
native value systems, culture, and languages which are, centuries old.

Against this backdrop, effective northern public administration is difficult and complex in a way
unexperienced by any other Canadian political jurisdiction. The GNWT must respond to a world
of change and contrast between new and old, a world which at one and the same time holds
rotating southern work crews and centuries old northern traditions, mega projects and micro
communities, deeply felt cultural values and ultra-modem technology, untouched beauty and
environmental contaminants, and new jobs and nagging unemployment.

The north is a constant contrast of old and new, big and small, ruggedness and fragility.

Moreover, northern public administration must continue to be carried out smoothly while the
very nature of government in the north is still changing. The territorial Government continues
to assume province-like powers from the federal Government. These must be absorbed
smoothly. At the same time, pressures for aboriginal self-government remain strong and land
claims are producing new institutions of co-management. Finally, division of the Northwest
Territories into two territories, which would redraw the northern political map completely, is
proposed for 1997.
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Communities As A Way Of Life

The many counter forces in Canada’s north, between old and new and big and small, are most
strongly felt in the communities of the Northwest Territories.

Outside of Yellowlmife, dozens of communities dot the northern landscape. The thin northern
population base of 55,000 people is spread across 64 widely separated, often very small
communities. Three communities, Iqaluit (formerly Frobisher Bay), Inuvik and Hay River, each
have about 3,000 people. There are, in addition, eight other communities (l%angnirtung, Baker
Lake, Eskimo Point, Rankin Inlet, Cambridge Bay, Fort Smith, Pine Point, Rae-Edzo) with
more than 1,000 residents. The remaining population is scattered among the other communities,
many of them isolated harvesting centres. In the eyes of many southern Canadians these
communities seem too small and too remote, but these communities are the north, and the
success or failure of northern development rests on how well these communities can develop
socially and economically over the next decades.

No two northern communities are the same. Some are nestled in the forests of the Mackenzie
Valley, others are located in the treeless high Arctic, three time zones away. Some sit quietly
by themselves, while still others are located next to rich resource deposits and huge mega
projects, which bring with them outside cash and rotating work crews. Some date back to old
trading posts while others are more modem, government-created administrative centres.

,..

Yet all are showing the strains inherent in the modern north. Although many northerners have
arrived at a life-style and work-style which allows them to live and work successfully, there
nonetheless remain disturbingly and stubbornly high incidence of alcohol and drug abuse,
boredom, unemployment, family violence, suicide, disease, and under-utilization. There are
many manifestations of community stress (see, for example, Figure 3 and 4).

,

Violence (accidents, suicide and homicide) is the leading cause of death in the north. Violent
deaths occur at much higher rates than in the general Canadian population. A particular concern
is suicide, especially among the young Native population. During the 1980s,  the Northwest
Territories suicide rate was more than twice the Canadian rate; in the age group 15-24, the
Northwest Territories rates were more than five times the Canadian rate. Also, poor health
status contributes to community stress. Even tuberculosis, virtually eradicated elsewhere,
persists as a problem - an outcome of overcrowded housing conditions.

.
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About 20% of the Canadian population 15 years and older is ii.mctionally illiterate; the rate for
the native Northwest Territories population is 72%. Almost three quarters of the north’s native
population is therefore under-equipped to participate in a modem wage economy (see Figures
5 and 6). Many younger northerners at the same time are not acquiring the skills to participate
in the traditional pursuits on the land. There is a very real danger that many northerners will
become unskilled in two economies. Unemployment runs at 50% or greater in many of the
smallest communities (and much higher if government jobs are subtract@.

For the large numbers of northern young people now growing up in northern communities, these
figures are tragic and disquieting. Too many northern natives - and especially the young - see
themselves in a unforgiving time mirror, looking back at a past they cannot recapture and
forward at a future which they cannot picture.

The north is now in the middle of a long process of adjustment in which permanent communities
have become the dominant institution of day-to-day life. Northern communities will be where
people have to live and work, whether it be in Ft. Simpson, Ft. Norman, Igloolik or Inuvik.
Some may of course choose to move onto southern Canada, or other larger centres. The needs
of the mobile cannot be ignored.

But for the vast majority of northerners for whom northern communities are and always will be
home, living will revolve around the same fundamental equations of life as anywhere else: the
need to raise a family, instruct the young, care for the elderly, have fun, and make a living.
Whether this process is labelled economic development, social development, socio-econornic
development or community development hardly matters, except that these somewhat bureaucratic
terms sometimes mask what is the simple yet essential need to curb the mounting human
problems, and create greater social and economic stability for the people of northern
communities.

That is the focus and that is the goal of northern development.

.-
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The GNWT is now the dominant institution in the north. By virtue of the command it has over,
what is by northern standards, an enormous pool of resources (a budget of $1 billion dollars per
annum and a payroll of 6,200 civil servants), it has a huge impact in northern communities. Yet
this size is a mixed blessing. On the one hand, if used properly and efficiently, an institution
of this size can produce enormous benefits for the north and the communities of the north. In
many respects it has done this as the level of infrastructure in the north now clearly shows. On
the other hand, an institution of such enormous size, especially in relation to the communities
it serves, runs the risk of crowding out or crushing community initiative. If the people of the
northern communities produce less and less for themselves, due to feelings of powerlessness,
inadequacy, or an inability to cope, the result will be the reverse of economic development, it
will be economic contraction. This will be a slide the GNWT cannot afford, since it simply
does not have the revenues to provide for all the needs of northerners. An economy where half
the people are under-employed and dependent on government is an economy which no
government can afford.

The GNWT may now be at a turning point. The balance it strikes in what it does for northern
communities and what it does with northern communities will be critical. A sustainable northern
economy depends on each northern community and each person in that community becoming
more fully employed, whether on the land, in the community or in the home. There will be no
parachute solutions. The economic potential of northern Canada will be far greater, if each
community is motivated to meet more of its own needs, or to meet the need of exports markets,
and is equipped and able to take on that task.

,.

That is the challenge facing the GNWT and the departments and agencies it operates.

.

.*
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CHAPTER 2: COMMUNITY SELF-GOVERNMENT IN THE NORTH

A. THE NEED TO RETURN GREATER RESPONSIBILITY TO THE COMMUNITY

Behind the modem infrastructure of northern communities, there is a weak and fragile economy.
The modem north is largely a government-created modem north, and the very success of the
government achievement masks questions about where northerners fit into their own
communities. The tremendous pressures now being exerted on GNWT expenditures (for social
assistance, housing, and community programs) are closely tied to the decline of a sustainable and
self-sufficient economic base at the community level. The best social policy for the north is
therefore an economic policy which places at the forefront greater community self-sufficiency.
The path to greater community self-sufficiency, and better GNWT expenditure management, will
lie in the same direction: restoring a greater measure of community-based responsibility for
building (re-building) a strong and more sustainable economic and social base.

The Catch-Up Period

The era of modem government in the north began slowly in the 1940s, and picked up speed
considerably in the 1960s and 1970s. Starting with schools, nursing stations, and family
allowance cheques, the range of government services accelerated quickly to include housing,
water and sewer, airports, social assistance, libraries, public buildings, child services, small
business grants, and power plants.

All of this activity was driven by the need to catch up and introduce to the north the benefits of
modem health care, recreation, schooling, transportation, heating systems and jobs. This
program of modernization was started by the federal Government, and then increasingly taken
up (in the 1970s and 1980s) by the new territorial Government as it assumed more responsibility
for public administration.

---

This activity went hand-in-hand with the introduction of permanent communities. People who
were formerly migratory were encouraged to relocate into permanent settlements where modem
benefits could be provided. The success of adjusting from the old to the new (community) way
of life is not over, and in fact has hardly begun. There are still a great many questions to be
resolved about how people of the north will live and work in their new settings. Stable models
of living and working will need to evolve if northern communities are to endure in a
economically and socially viable way.
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The Dependency Problem

One of the inevitable consequences of the growth of government was the diminishment of
responsibility and self-sufficiency at the local level. Native northerners for generations had their
own fully functioning economy. It was a “subsistence economy” but nevertheless all the
elements of economic life were provided for: food harvesting, transportation, tool-making,
earing for the sick and elderly, instructing the young, and provision of housing. These economic
activities were provided by a structure of responsibility (a “labour force”) which was based on
well-defined roles for individuals, parents, elders, families, kinship groups, bands, and tribal
councils.

In a period of relatively few decades, a major shift of responsibility away from this structure
took place, and passed to government. Native northerners still engaged in hunting, fishing, and
trapping, which had always been an essential component of northern life, but only one
component. In other areas, the native population produced less and less of their basic economic
needs, to the point where the government builds and maintains most housing in the communities,
and is the largest landlord in the north. The government builds public buildings, and operates
schools, nursing stations, libraries, and homes for the elderly. The government provides social
workers, social assistance, drug counseling, alcohol treatment centres, and family services.

While many of these benefits are welcome, over a short period of years, almost 90% of the
economy of the community was eliminated, and replaced with a government-created economy
in which most northerners did not participate.

None of this has been the deliberate intention of government. To the contrary, it<has rather been
the impact of many forces of profound change, of which it would be impossible to ignore the
dislocations caused by the rapid and overwhelming introduction of Western-style technology,
business, languages, television, medicine, schools, culture, and the collapse of fur prices. “Big
government” was only one of these factors, but no matter how delieate government tried to be,
the size of government made it a mis-match for small communities. The catch-up period
required a large-scale effort, but there was an inadvertent consequence. Going from a position
of being fully responsible for their own lives, community residents became only marginally
responsible. Community residents to a large extent have now become dependent on government
and government assistance.

The GNWT recognizes the problem of dependency and is seeking to establish a new course.
The problem has been stated frequently and eloquently. The recent reprt of the Sp=id
Committee on the Northern Economy (SCONE Report) set out clearly the need for change.

How can we reduce the continued dependence upon government which seems to be
creating a northern “Welfare Stale”?  How can we slow down and reverse what many
feel is the moral and social disintegration of our communities? @. IO)
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Z4ere  is undoubtedly a serious need to review and reform the total welJare system.
We cannot continue to automan”cally  implement a system which fosters dependence
upon government, rewards non-work rather than work, erodes self-confidence, and
helps to kill the spirit of initiative. @.19)

During our community visits, we were ofien disturbed by the totally unrealistic
expectations that some people had of government. Government was blamed for all
iljs: government was ~pec~ed  to respond lo all needs.

As this happened time and time again, we began to appreciate that
something intrinsically wrong with the way we were doing things.
providing more and more services at the communiq  level. But instead
people to stand on their own two feet, we were d“ng them more
dependent.

We were particularly concerned when we looked toward the jhture.

there was
We were

of helping
and more

A rapidly
growing population ‘would mean that we would have to provide more and more
services. But more services would likely create more dependency, especially among
our young people. Was there a way out of this vicious circle? @.45)

The Special Committee was troubled by a future vision of northerners living out their lives as
taken-care-of dependents in semi-comfortable, government run communities. It would beableak
and unattractive downward spiral: loss of responsibility - dependence - more loss of
responsibility - more dependence. The cost of this spiral would be large. The social cost would
be seen in reduced self-esteem and self-worth, Those who have bem left with less to do are the
first to feel the pain of that condition. There would also be social program costs, in the form
of social assistance, alcohol and drug abuse, family abuse and violence. And finally there is an
economic cost - what economists would call under-utilization of human capital; in other words,
people and their talents not being fully used.

In a study of government operations it would be glaring oversight not to mention the inefficiency
which this would represent. Thus on these grounds alone - the social cost, the sociaI program
cost, and the economic cost, the return of greater community self responsibility and self-
sufficiency is essential. As the SCONE Report noted, neither the communities nor the GNWT
can afford the alternative. Community residents would resent the loss of control over their own
lives and the GNWT will simply not have the revenues to distribute housing, social assistance,
and community facilities to a population which is less and less able to provide for itself.

.
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Beyond the Catch-Up Period - A Return to Greater Employment

The future prospeets for northern communities hinge very strongly on how well eornmunities
ean re-focus their efforts and their skills in taking on more of the work that needs to be done.
The capacity to take on a far greater range of essential economic activity must be restored by
a sustained and coordinated effort of communities and the GNWT.

Economic life in communities will always revolve around some fundamental needs. At a
minimum (and this is only an illustrative list) this would include such things as:

● you will always need food;
● you will always need housing;
● you will always need clothing;
● you will always need recrtiation;
● you will always need someone to instruct the young;
● you will always need a source of heat.

Greater community self-sufficiency must start by foeusing on the ability to meet basic day to day
economic needs. The more these needs an be met by the community, the more jobs there will
be in the community. This is the path to greater employment. In some eases, northern
Canada’s mineral and oil and gas riches will provide opportunities for resouree-based mega-
projects, but while major resource projects will always be important, it must be recognized that
they are only available in a minority of northern communities (see Figure 7), and they often
have a boom-and-bust lifecycle. (What was once a flourishing mine at Rankin Inlet, for
example, only lasted five years between 1956-62). Moreover, as the Berger repxt  noted:

It is self-deception to believe that large-scale industrial development would end
unemployment and underemployment of native people in the North. In the first place,
we have always overestimated the extent to which native people are unemployed and
underemployed by understating their continued reliance on the land. Secondly, we have
never filly recognized that industrial development has, in itselJ contributed to social,
economic, and geographic dislocation among native people. (Vol. 1, page 123).

The focus of community effort may therefore include large-scale developments or exportable
products, when these opportunities are feasible across the north: minerals, oil and gas,
sawmills, fish and meat plants, and tourism. Equally though, communities should aim their
efforts at reducing the heavy dependency on imports, whether in local housing construction or
local food production. According to the SCONE Report, each year northern communities import
more than $1 billion of materials, goods, and construction, at a time when there is often more
than 50% unemployment in those communities. These imports include for example, $120
million in food products. Communities in the Mackenzie Valley which once grew their own
vegetables - and even had a surplus - no longer do so.
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FIGURE 7:
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But whatever the focus of their efforts, the point being made is that the effort must be founded
on the capabilities and initiative of each community. Each community must ask itself:

● Where does the community buy its groceries, automobile gas, clothing, construction
supplies, and heating fuel?

● What portion of these expenditures take place away from the community?
● What can the community do to assert a greater degree of self-reliance and self-

sufficiency?
● What unique community values should form the basis of the way the community will

organize itself?
● What business make the most economic and social sense to the community?
● Where do we go from here?

These questions will have to be asked and answered, if northerners are to be fed, clothed,
housed, and healthy. This is all the more critical as northern communities face a huge bulge of
young people (see Figure 8). Estimates prepared for the SCONE Report showed the magnitude
of this challenge. In the 46 smaller, under-developed communities of the Northwest Territories
(where unemployment and under-employment is now greatest) a total of 11,400 new jobs will
be needed over the next ten years. The challenge facing the GNWT will be to create the means
for people of those communities to come to grips, on their own terms, with the job (and the
jobs) of meeting a much greater range of the economic needs and social responsibilities in their
own communities, e.g. harvesting of their own food, the construction of their own shelter, and
the care of their elderly.

Toward A More Sustainable Economic Future

Economic development mustjlowfiom,  and rejlect the spiritual and cultural values of
the people who live in the community.

Economic development is not an end in itse~ It is a means to an end - a way of
helping people live their lives in a way ~hat corresponds to their values and beliejk
Xhat is why choosing the kinds and manner of development is so important. Some kind
of economic activity might promote the values of the community; other kinds of
economic activity might destroy or weaken those values.

Because of the direct relationship between economic development on the one hand and
a community spiritual and cultural values on the other, communities can not be
developed from the outside or from the top down. Communities must develop
themselves. l%e process of community economic development occursjiom  the bottom
up, from the inside out. l%e role of government is to assist, suppon,  negotiate, train,
facilitate, share resources, share power, and share decision-mh”ng.

(SCONE Repon -1989, Page 47 and 48)

—
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FIGURE 8: NVVT
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Northern communities which do want to meet more of their needs will need assistance, but they
must arrive at their own culturally-based methods and models of being productive. The SCONE
Report makes this quite clear. How community residents choose to organize themselves to meet
this responsibility may be a blend of old and new ways. Communities may choose to organize
their efforts along many different lines, whether band development corporations, Co-ops,
employee-owned business, community development corporations, private enterprise, community
enterprise, or individual small businesses. This does not matter. What matters is that they
organize in a way they choose, and in a way that works.

The territorial Government is an indispensable partner in this process, and can assist by further
sharing and transferring (dollars, resources, training) those program areas and responsibilities
which are integral to community economic and social life.

This might include (for example):

● 100% responsibility for building houses in the community;
● 100% responsibility for building and maintaining local public works;
● 100% responsibility for the social welfare of the community, and the eradication of

drug and alcohol problems;
● 100% responsibility for the education of the young;
● 100% effort to expand the production of grown and harvested country food.

Perhaps this process could be completed in 10-15 years, if the right training went hand-in-hand
with the transfer. One thing is clear: it will be difficult and there will be mis-steps. Just as
the process of losing these elements of the economy was difficult and traumatic, the process of
regaining them will be equally difficult.

Restoring a community economic base will have to start with a community’s own culture,
organization, discipline and hard work. Strong community economies will grow the same way
all economies grow, through a strong desire to produce or do something for oneself or somebody
else, whether that somebody else is across. the street or across the world. That essential
economic and self-reliant impulse is the first step. Some communities will have it, some may
not, but for those which do, the second step is “fuelling” the process with the resources available
at the local level. More of the resources available in the community must be made available to
the community for use by the community: all the services (schools, training funds, social
assistance, housing programs, business funding) must be carefully fused together in a workable
whole.

—
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As it stands today, communities do not have sufficient control over the tools and the resources
they need to meet the task. The community is fractured into dozens of different pieces, and each
piece is pulled by strings which extend back thousands of miles to the hands of a distant
administration. There are too many highly fragmented, distantly controlled streams of
programming coming into the community for strong action to be possible. The GNWT operates
375 programs, which represents more programs than there are people in many northern
communities. Add to this the many streams of federal programming coming into each
community, and the degree of severe fragmentation is evident. Proper coordination of resources
is impossible.

Distant civil servants - no matter how far-sighted and well-meaning - will never take the place
of community residents in creating a blueprint for modem community life. (What someone
described as short term residents making long term decisions.) Plans created from far-away will
not have the vital ingredients for success - local commitment and vision. Northern people and
northern communities must take a more active part in mapping out a vision of social and
economic life in which each person can see that they have a productive and meaningful role to
play.

Greater economic self-sufficiency for most northern communities will therefore have to be
evolved by communities and the GNWT in unique ways. The pattern for northern community
economic life will not be found elsewhere. In no other culture is the value of land - and the
hunting, fishing, trapping lifestyle -such a vital component of economic and social life. Many
of the food basket needs of northern households can be met in this w’?Y...  Nowhere else are the
communities so small and distant, which will make impossible the kind of highly specialized
wage economy seen elsewhere. Northern community economic life will have to respect and
reflect occupational versatility, flexibility, adaptability, home production, the rhythm of a
seasonal lifestyle, and household self-reliance. Community households must be flexible and
proficient in harvesting, gathering, processing, servicing, construction, repair and other support
activities. The hunter whose skidoo breaks down in the bush cannot rely on a fly-in mechanic.

The case presented here should not be interpreted as a return to an economic life of the distant
past. Nor should it be interpreted as a simplistic case for a totally self-contained community
economy. Neither of these paths is feasible. Northern communities live in the broader context
of a Canadian %onomy and a global economy. A modem north offers many new opportunities
for people of northern communities, whether in trucking, airlines, broadcasting or real estate.
Some northern communities will have access to medium and large-scale economic projects and
native northerners must be positioned to benefit from these projects and their spin-offs.
Communities must work hand-in-hand with the GNWT and senior economic planners in
capturing the employment and business benefits which every opportunity provides.

.. .

.
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Strong Leadership at Two Levels

For the Northwest Territories, greater economic strength and self-sufficiency rests on greater
community strength and self-sufficiency. The acute and growing problems of northern
unemployment, under-employment, under-utilization, and under-production can be arrested, but
a new approach must be adopted. The GNWT has taken community development a considerable
and impressive distance: a strong infrastructure of facilities and resources is now firmly in
place. Now the GNWT must turn its attention to supporting community-based initiative and
restoring strong community-based leadership. Getting to the bottom of community problems will
require a major bottom-up effort.

The process of developing workable models of community life over the next decade will require
strong leadership, but strong leadership at two levels: the community level and the territorial
level. A more equal partnership will need to be forged if the effort is to succeed. The
partnership cannot be one-sidwl.

The government of the north will need to move to a new form of organization, one which
combines the advantages of both small and larger units. Stronger and more durable community
governments will need to be created and linked together with a strong territorial Government.

B. GOALS OF COMMUNITY GOVERNMENT IN THE 1990s

Community leadership, and elected community governments will have an extremely important
role in the future. It is the view of the Project Group that community governments must play
an integral part in the process of adjusting to modem community life, and in developing more
stable and self-sufficient patterns of life and work in the community.

The Project Group puts forward the following as goals which might guide the future
development of northern community government. The scope, authority, and resources of
northern local government in the 1990s, should be such as to enable it:

● to perform efficiently a wide range of profoundly important tasks concerned with the
safety, health and well-being, both material and cultural, of people in different
communities.

● to marshall the energy, talents, and capabilities of community residents, in ways that
are productive and meaningful, in order to meet the needs of full community
employment and greater economic self-sufficiency.

● to develop enough inherent strength to deal with territorial authorities in a valid
partnership, and

● to adapt itself, without disruption, to the present unprecedented process of change in
the way northerners live, work, and enjoy themselves.
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c. THE FIRST STEPS TOWARDS A STRONGER
GOVERNMENT

Since 1966, the GNWT has stated its intention to create strong

ROLE FOR COMMUNITY

and more prominent community
governments. Many GNWT position papers confirm this and while the first steps have already
been taken, the most critical steps lie ahead.

In the period 1970-1990, the GNWT created local governments across the north, and turned over
to them services which can be characterized as “services to property”: water supply, sewage
and waste collection, fire protection, recreation programs, and operation of local airports. In
a sense, this can be regarded as “Phase 1“ in the evolution of community government in the
north. Local governments now operate in over 45 communities, with a combined budget of
approximately $80 million, and a staff complement of approximately 1,000 people. In addition
to the City of Yellowknife, there are four towns; Fort Smith, Hay River, Inuvik,  and Iqualuit;
and tWO villages: Norman Wells and Fort Simpson. There are 36 hamlets, and three
settlements. (See Figure 9)

“Phase 2“ of community government intends to augment the current services to property with
broader responsibilities for “services to people”. Figure 10 illustrates the proposal for the
further development of community governments. Phase 2 in the development of community
government represents a major step for the GNWT. It signals a new partnership and new
balance in the relationship between the territorial Government and the communities of the north.
It is a recognition that “managing the north” is a large and difficult task which requires the
combined and fully harmonized efforts of two strong levels of government.

However, for such a major initiative, what is needed is a more efficient and better managed plan
of implementation. To fulfill Cabinet’s intentions to bring communities in as strong partners in
managing the north, the steps in this direction will have to be given the proper time, energy, and
resources. For example:

● the new responsibilities and resources which are to be transferred to communities will
have to be clearly identified, and defined in detail

● communities which have expressed an interest in transfer will have to know how to start
the process

● the explanation and promotion of transfer will need to be stepped-up
● the steps and procedures for transfer need to be spelled out, and a mechanism for

actually transferring legal responsibility and financial authorities has to be developed
● more than one department (not just Social Services which is now the case) will need

employees who are specifically responsible for transfer of programs

—
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The Project Group has examined the elements of an efficient and well-managed plan of
implementation for the further development of community government in the north. At the
centre of this plan of implementation is a proposed new mechanism, “Community Transfer
Agreements”. This mechanism has been designed with a view to increasing the efficiency of
future community-based programs, and providing a means for achieving greater cost containment
in the future.
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FIGURE 9:
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FIGURE 10:
THE EVOLUTION OF LOCAL GOVERNMENT IN THE NORTH
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The Question of Band Government

It should be noted that the Project Group was not asked to comment on either the “what” or the
“who” of community transfers. In other words, the Project Group was not asked to recommend
on the range of programs which might be transferred. Nor was it asked to recommend who
might receive the transfers. This latter question becomes important especially in the
communities of the western arctic where Band Councils often exist side-by-side with municipal
governments.

Nonetheless, it will be apparent from the preceding section that the Project Group believes that
traditional structures of responsibility should be restored to a more prominent position in the
north of the future. The Project Group is aware that the GNWT has in place the Charter
Communities Act, which is unique in Canada. This legislation allows Band Councils to combine
with non-band members under a local government structure which is compatible with Band
tradition, but covers the entire local (band and non-band) population.
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To date, there are no charter communities. Whether or not this legislation is flawed in one
respect or another, the Project Group does not know (i.e. too complicated, improperly
understood, etc.). Nonetheless, the Project Group assumes that continued flexibility will be
provided, and that bands will play an important role in community government. Communities
must be allowed to come forward with a local government structure acceptable to them - whether
a “blended” or “hybrid” structure of some form or another. So long as it respects local tradition
and so long as it represents the entire population, the GNWT should be prepared to advance the
transfers of responsibilities to that community.

Efficiency at the Local Level: Doing the Job Successfully, at Least Cost

Community governments are now in place in most northern communities but they are not fully
at the forefront in solving community problems, and making communities better places to live.
While services to property are essential, they cannot be considered to be the real bread and
butter programs that affect people’s lives. Because of the limited role they have been assigned,
northern community governments do not now have the capacity to take on the responsibilities
of broader community leadership.

.

_.

Rather than creating a single pinnacle of responsibility for social and economic affairs at the
community level, the GNWT has instead created and divided responsibility among a host of
other community-based committees and agencies (often as many as two or three dozen) which
operate outside of and apart from the elected community government. These groups in some
cases provide advice on GNWT programs, while in others, they are major players in program
delivery (e.g. daycare societies).

This community input is in accord with the general thrust of community responsibility, but there
are a number of restrictions, limitations, and inefficiencies in the way the communities have
been fragmented:

● there is no overall leadership for tackling major community problems;
● communities have no ability to move funds from low priority to higher priority

concerns;
● problems are not met head-on because while the problems are linked (e.g. alcohol and

spousal assault), the programs and resources are not;
● resources at the local level are often spread very thinly, and many of the smaller groups

do not have strong leadership, administrative, accounting or management skills;
● community-based groups have very little room to modify or reconfigure programs, and

the particular needs of the specific community are not recogniztxi in the “cookie-cutter”
program designs.
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Consequently, if communities and community governments are to play a stronger role in
managing “the north”, a funding relationship would need to be created in which the following
types of advantages and efficiencies are maximized:

● integrating program resources to meet problems head-on;
● enabling funds to be moved from low priorities to top priorities including across

program or departmental lines;
● reducing the duplication and overlap of existing local staff (e.g. maintenance crews) and

reallocating the resources thus saved to other community needs;
● channeling funds that now go to small organizations without adequate administrative

abilities, through a far more accountable (elected, bonded, competent) administration;
● maximizing local employment opportunities and reducing recruitment./tumover costs;
● maximizing the potential to generate local initiative and greater voluntary effort;
● increasing the local “ownership” of problems and the chances of successfully solving

them.

Community Initiative: Strong Signs

There are now strong signs that communities are interested in taking the initiative in areas like
social and economic programs, and in tackling problems like drug and alcohol abuse, illiteracy,
unemployment, and housing. Examples of these initiatives:

●

●

●

●

●

●

e

●

Fort Liard Band Council is constructing 20 houses on their own initiative, over and
above the Housing Corporation allocation for the community;
Coppermine Hamlet Council has proposed that they manage the secure custody group
home in their community on behalf of the Department of Social Services;
Cambridge Bay has seconded the services of the former Superintendent of Economic
Development and is implementing their own community specific economic plan; plans
are in the works to take over social service programming and delivery; as well, ten new
apartments are being constructed in addition to the Housing Corporation allocation;
Arctic Red River has integrated seven programs under the umbrella of their Settlement
Corporation;
Tuktoyaktuk is working with Social Services to take on more responsibility for
programs like social assistance and drug and alcohol abuse; this work is being fully
supported by the Inuvialuit Regional Corporation;
Spence Bay has built and operated their own crisis shelter for victims of family
violence;
Fort Good Hope has run a number of programs for years, including language and
cultural programs, employment and training and drug and alcohol programs; the
community boasts the most beautifully constructed log HAP houses in the Northwest
Territories;
Many communities are taking on the responsibility for the joint project management and
construction of major facilities (arenas, firehalls, Hamlet offices).

-
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Additionally, most communities are involved in the operation and delivery of the following
programs:

● drug and alcohol
● recrtWion
● radio stations
● dayca.re centres
● tourism centres
● municipal services
● employment and training

These examples are signs that communities have a strong interest in providing community driven
initiative in meeting the needs of community economic and social development.

. .,
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CHAPTER 3: A PLAN OF TRANSFER FOR THE NEXT PHASE OF
COMMUNXTY SELF-GO~

1

The challenge now is to efficiently facilitate the transfer of more program authority and
resources to those community governments that are demonstrating the interest and are prepared
to develop the necessary abilities. This is a key pre-condition for transfer.

Indicators that the community is indeed ready to proceed with additional responsibilities, include:

● previous assumption of other programs or services;
● the effective and stable financial performance of previously assumed functions;
● a demonstrated level of community motivation, self-reliance and consensus with regard

to accepting major new responsibilities.

This basic level of readiness would be necessary before additional transfers could begin.

,.

A. COMMUNITY TRANSFER AGREEMENTS: A NEW MECHANISM

...,

.

-

For those communities in the north which are ready to assume greater program responsibility,
it is proposed that the GNWT use a new mechanism, namely the “Community Transfer
Agreement”. In order to ensure greatest efficiency, the key elements in the proposed agreements
would include:

● block, or semi-block, funding;
● multi-year funding;
● considerable flexibility for communities to rtxdlocate funds and/or reconfigure programs

to suit local conditions, within the broad policy guidelines of the territorial Government.

Some of the other essential features of a Community Transfer Agreement are described below:

What: Community Transfer Agreements would be multi-year agreements which
turn over resources ($, people, assets) to community governments to enable
them to carry out specific program responsibilities.

who: Community Transfer Agreements would be negotiated between interested
communities, and the GNWT. Agreements would be negotiated with
individual communities, or with groups of communities, when smaller
communities do not have the administrative capacity to undertake the
responsibilities on their own.
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When: It is likely that this transfer would not occur in all communities at once, but
over the term of the next Legislative Assembly, it would be realistic and
feasible @ put in place agreements with a significant number of
communities.

Dnration: Community Transfer Agreements could be five year agreements, although
the initial agreements might be for three years.

Content: The Transfer Agreements would cover responsibility for specific programs,
Vd specific community groups. These would be grouped into, say, three
packages, with each community deciding how much responsibility it wished
to take on. The packages need not be sequential; a community could go
straight to the largest package.

Package 1 would involve the local government taking over responsibility for
other community-based committees and agencies, rather than these groups
being funded directly by the GNWT. This would involve relatively simple
program areas, and involve “small” dollar amounts. (Figure 11 indicates
the existing community groups which could comprise Package 1.) Package
3 would include the broadest range of transferable programs, and all dollars
associated with them. Package 2 would fall between Packages 1 and 3.

The development of these packages will involve a good deal of work, but
it is essential work if the process is to be undertaken in a well thought
through and well managed way. Going into the process in an ad hoc,
unstructured, or wide-open way would inevitably lead to difficulties in the
future. Moreover, the three packages would be a concrete expression of
serious intent on the part of the GNWT, and would give the process
credibility with communities. To further give communities comfort with
the process, the three packages do not need to be offered on a totally rigid,
take-it-or-leave-it basis. Room should be provided for communities to
depart slightly from the basic packages, if they wish.

.
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LOCAL GOVERNMENT,
FIGURE 11:

PHASE 2: A POSSIBLE STARTING POINT

GNWT

I COMMUNITY
GOVERNMENT

I

COMMUNITY GROUPS

Housing Association
Community Education Council
daycare society
drug and alcohol society
friendship centre
SS appeal committee
youth justice committee
tourism association
radio, communications society
youth group
crisis shelter
library groups

METHODOLOGY/PRINCIPLES

1. Start with programs that are already
community-based, and run by community
groups.

2. As part of transfer agreement, GNWT
transfers resources to community
government.

3. Community government administers
programs on behalf of GNWT.

4. Funding flows directly from GNWT to
community government.

5. Departments continue to provide
professional and technical assistance.

6. Ongoing training is essential in initial
stages.

., .
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Driven By: As this would be a very high profile, high priority, government-wide
initiative, it is recommended that the process of negotiating Community
Transfer Agreements be driven by a high level Implementation Group
reporting to the Cabinet Secretary and through that office to Cabinet. A
senior member of the FMB Secretariat should be a member of this
Implementation Group.

The Group should second very capable departmental staff who are
intimately familiax with the programs being transferred, and Municipal and
Community Affairs (MACA) staff. This Implementation Group might
include representatives from:

● Northwest Territories Association of Municipalities
● Major Aboriginal groups

In addition, the Regional Directors should be key members of the
Implementation Group. Their regional experience and community
knowledge will allow them to play a significant part in the implementation
of these transfers.

Funding: The dollar amount to be transferred to each community would be based on
“what is now” being spent in the community for the programs to be
transferred. This would include full O&M and Capital dollars. This level
of detailed information is not currently available, and would require some
time for the Implementation Group to collect.

The funding would be transferred as “block”, or semi-block funding, in
order to fully capture the potential efficiencies which could result from
transferring program responsibilities to community governments. These
efficiencies include:

●

●

●

●

●

ensuring that funds are moved away from low priorities toward what is
conside~ed locally to be the top priority problem;
maximizing local employment opportunities
recruitmentitumover  costs;
increasing the utilization of existing staff;
allowing communities to reduce duplication and
community level;
allowing communities to come up with an appropriate

and reducing

overlap at the

mix of resources
for getting the job done.

Accountability: Community Transfer Agreements must build in accountabilities to ensure
that monies are spent as intended, and with due diligence, probity and
prudence. The Agreements should therefore include provisions for:

.-
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●

●

●

●

●

●

●

Ongoing training;
Regular visitations;
Annual audits;
The handling of surpluses/deficits;
Minimum but mandatory performance expectations for programs
transferred;
Incentives for local labour (local initiative) component, or a requirement
for local labour component;
I.mcd administration and collection of user fees.

In addition, a satisfactory management assessment prior to the negotiation
of an Agreement would be undertaken, to ensure that training and
management and administrative skills are in place to deliver the programs
transferred.

B. THE NEEDS OF COMMUNIT Y PUBLIC ADMINISTRATION

The Transfer Program, as recommended here, will present many challenges, not the least of
which will be the “culture shift” which can be anticipated. Many of the programs and program
delivery structures of the GNWT are drawn from southern Canada and the experiences of a large
industrial society, yet they are to be transferred to the vastly different world of small native
communities.

The translation from “southern” to “northern”, and “large” to “small” will require many
adjustments to the way programs are designed and delivered and the Project Group believes the
preparatory work should begin immediately in a number of key areas.

The Cultural Context of Northern Community Public Administration

Political, social, and economic development are all related, and they are all “rooted” in culture.
It is culture which determines how a society will organize and fashion itself to meet the needs
of economic production, decision-making, and social caring.

In native culture the patterns of organization are quite different from European culture. Indeed,
the patterns of organization are quite different between native cultures. The SCONE Report
spoke of the culturally-rooted, “bottom up” work that will need to go into a re-building of
community economic and social life. The transfer of more government programs and resources
to communities is an integral part of that process. And like the process of re-building
community economic and social life, community public administration must also be culturally-
rooted if it is to succeed.

.-
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The discussion now surrounding the issue of community justice systems is a precise reflection
of this point. The question of what a “just” or “unjust”, “fair” or “unfair”, or “norm~” or
“criminal” behaviour are all culturally-derived. In one culture, if one person helps himself to
another person’s food, the second person is apt to be aggrieved. In other cultures, if one person
helps himself to another person’s food, the second person may feel honoured. Similarly, where
wrong-doing has occurred, some cultures may emphasize “punishment” while others may
emphasize “healing”. Systems of justice need to reflect these differences. Public administration
is no different. It must refled cultural values related to fairness, equity, stability, and caring.

The Project Group believes the needs of community public administration in the north will be
extraordinarily complex in the future and should not be under-estimat~. Community public
administration is where “southern” programs “impact” with northern culture, and if this impact
is to be less “dislocating” in the future, the programs of government may need to be
transformed. Much of what will have to be done will be unprecedented.

In particular, the Project Group believes there are four needs which will be of paramount
importance:

● the need for a supportive environment which allows the re-thinking of public policy in
culturally-rooted terms;

● the need to adjust the “machinery” of government at the local level;
● the need for training;
● the need to develop a “proxy” tax base.

A Supportive Environment Which Allows the Re-Tbinking  of Public Policy
Rooted Terms

in culturally -

The question of culturally-rooted public administration was of prime importance to the Project
Group, especially as it bore on the question of efficiency. AS ~r=dy  noted, the proj~t  Group
recommends that much more of the business of government be done at the community level.
To this recommendation the Project Group will add: much more of the business of govemment-
will have to be done at the community level, in a manner that is compatible with and re-
inforces culturally-rooted definitions of community justice, community well-being, and
community stability.

The Project Group believes that this point has the potential to be the single biggest contributor
to efficiency in the north, i.e. maximizing the end goal of greater community socizd and
economic development, with the least expenditure of cost.

The Project Group heard on a number of occasions that existing GNWT programs could not be
delivered as well or as efficiently by a community-based administration. The Project Group
does not dispute this conclusion but thinks it may be beside the point. The point is not who ~
best deliver these programs, but whether these programs, in their present form, are the most
appropriate.
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Public programs are means, not ends, and they should be measured less in their outputs than
their outcomes. Public programs should not be measured in terms of houses, schools, and
hospitals built, courses taught, and cheques distributed. They should be measur~ in their
impact on community stability, family stability, employment, health, alcoholism, violence,
incarceration, and other measures of community well-being. As the SCONE Report noted, more
and more dollars are being spent, yet people are increasingly seeing signs of the “moral and
social disintegration of communities”.

The problem does not originate with the GNWT civil service. It is doing the best it can with
the programs it has. It may be that the programs themselves go against the grain of northern
community culture. The treatment is being administered - schools, housing, cheques - but the
patient - the community, the culture - may be suffering.

The basic principles underlying many programs may need to be reconsidered in a new light,
including schooling, social assistance and housing programs. Do schools the way they are now
run, stabilize or de-stabilize life and work in the community? Is schooling primarily a ticket to
life outside the community, or to life inside the community? Do welfare cheques, the way they
are now distributed, stabilize or de-stabilize life and work in the community? Could social
assistance funds be pooled at the community level and put to better use? The way that social
housing is provided, does it stabilize or de-stabilize life and work in the community? Is the goal
to have more houses, more northern built houses, or more native-northern built houses? Each
of these goals, depending on which is chosen, will have quite a very different impact on life and
work in the community. The goal of simply “more houses” may result in more houses, but less
local employment. The goal of more native northern build houses may mean fewer houses (at
least initially) but more employment, more skills, and more self-sufficiency.

The Project Group is convinced that the GNWT is doing the best it can with the tools it
inherited. This is not a question of administrative ineptitude. But many of the tools themselves
may have to be changed. All programs in the north will need to be measured against one
fundamental criterion: do they contribute to or detract from, a more stable pattern of living and
working in the community.

Re-thinking public policy is not something done overnight, and the Project Group is under no
illusions about the degree of difficulty. Again, that is why a need is seen for strong leadership
at two levels of northern government. At the territorial level there is a need to establish the
broad framework of public policy in the north. At the community level, there is a strong need
to adjust the means of public administration (i.e. the programs of government) so that they
stabilize and reinforce the culture and the community.

This will be a long term process of experimentation, and trial and error. There will be tough
questions - very tough questions - of the distribution of program benefits, i.e. the rights of the
individual versus the rights of the group in receiving benefits. Could social assistance be put
to better use by pooling it for community business? There will be tough questions - very tough
questions - related to “professional” versus “community” skills. Does economic development
in the community need to be performed by an individual with a MBA degree or just someone

. .
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who can help build the necessary confidence skills. Do you n~ a highly-qualified specialist
to help teenagers who are flirting with alcohol, or do you need someone who can provide the
right mix of firmness and caring. Do schools, day-cares, and social work offices need to be run
by people with extensive credentials, w people who have successfully raised children of their
own, have life skills, and have common sense.

This is not intended to denigrate the role of specialists and professionals. It is to suggest the
need for communities to evolve their own “solution space” - i.e. the range of feasible solutions -
in handling problems at the local level. Because of the smallness of northern communities, and
family and cultural differences, that solution space might be quite different than that defined by
governments operating in a different context. Relying too heavily on extensive credentials may
disqualify capable local people, and keep the community dependent on outside specialists.

The issue of transforming public policy in a culturally compatible way will be one of the biggest
challenges facing the GNWT in the future. Yet the GNWT is in an excellent position to provide
leadership in this vital area. The Northwest Territories is a native-majority population and the
GNWT is a native-majority government. The Legislative Assembly has already looked very
hard at issues of education, housing, and economic development in a culturally sensitive way.
This process will need to continue, and be carried on at two levels.

The Need to Adjust the “Machinery” of the Government

The public service at the community level should not be a miniature version of the public service
at the federal or territorial level, nor should it be steered in that direction. Northern community
public administration will not translate into a small-scale version of much larger southern public
administration. Northern community public administration should reflect the needs of doing
business at a much smaller scale of organization, and in a traditional culture.

Because community government in the north will be small-scale government, at least in the
foreseeable future, administrative systems, procedures and methods will need to be developed
which reflect that scale. A large-scale system translated into a small-scale system does not work
unless the components are simplified and the number of “moving parts” are reduced.

For local government in the north, this will mean a number of things: less of an emphasis on
highly specialized jobs and more of an emphasis on generalized, “multi-purpose” jobs; job
requirements which give practical experience equal weighting to academic credentials; rolling
multiple programs into one; simplified management systems, and so on. This should not be
interpreted as a call for local public administration which is “not as good as” other public
administrations, it is a call for local administration which is “different than” other public
administration.
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To reflect the cultural orientation of northern communities local governments may have to break
new ground in experimenting with flex-time, part-time, job-sharing, leave for on-the-land
purposes, hours of operation, and language of operation.

Community Councils might also, for example wish to re-establish Elders Councils, as a form
of advisory body on local government and local services. Again, this should be permitted - even
encouraged - by the GNWT. The GNWT should leave the form and composition of such bodies
to the communities to decide, perhaps setting only minimum criteria respecting size and gender
equality. The features and structures of community administration should be as compatible as
possible with the traditional structures of responsibility at the local level.

Training And On-going Support

The business of government is a difficult business even under normal circumstances. Attempting
to carry out public programs when these programs are being transformed, will make it even
more difficult.

Administrative capacity at the local level will need to be trained and strong at all levels of
administration, so that northern community government will be:

● endowed with an executive capable of directing and administering;
● endowed with an efficient internal administration where the services of the best

employees are put to the best use;
● capable of meeting the needs and desires of the residents.

If the needs of community residents are to be met, local administrators will need skills in many
areas. To name only a few, these would include:

● establishing priorities;
● budgeting, spending and financial reporting;
● determining the types of physical facilities required to meet local needs: e.g. day

school, residence, group-home, nursery, kindergarten, high school;
● directing staff hiring and staff development with special concern for native languages

and culture;
● administering the physical plant;
● developing adult education and local training;
● negotiating agreements with the territorial government for the kind of services necessary

for local requirements.

To meet these needs, the Project Group believes that the training
government in the future will have to be given uppermost priority.

needs of northern local

.-
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A Proxy Tax Base and the Issue of Accountability

Most communities in the north do not have a tax base, and the Project Group heard many times
that this was a major obstacle to the further development of local government in the north.
Without a tax base there are no taxpayers and there are no accountability links between those
providing services and those receiving services. Those receiving serviees become excessive in
their demands because they do not pay for them, and those providing serviees are not held to
account for how prudently and efficiently they spend the money.

The Project Group agrees that this is a problem, and whether there is a partial solution to this
problem may depend on how deeply the idea of “taxes” is probed. It may have to be re-defined
if it is to apply to the realities of a small community.

In southern Canada people pay taxes as a way of sharing the expenses of government. The taxes
(on income or property) are paid to government and government in turn provides schools,
hospitals and other public services. Taxes are simply a way of sharing in the expenses of the
community, Taxes are paid in “money” in southern Canada simply because money is the means
of exchange in an industrial economy and it is how people measure income, wealth, and assets.

Northern cultures, on the other hand, have always shared in the upkeep of the community, but
not in the form of money. They did it in other ways. The common practice of sharing food,
for example, is another way of meeting community obligations. Nobody had to “tax” one
person’s food in order to “re-distribute” its to another; it was simply done and done without the
coercion of government. (This is a form of fully voluntary taxation that many southern
governments would find hard to believe.)

People in northern cultures have always expected group members to meet their community
obligations. There is no reason to believe this will not continue. People in communities have
a right to expect that everyone in the community will pull his weight, but the methods by which
this is done may be uniquely northern, whether in contributing food, time, labour, or some other
proxy for money, when a non-money form of contribution makes more sense, The Project
Group has not attempted to define what is an appropriate substitute for money taxes. The point
is that there may be substitutions.

Accountability between elected officials and citizens,  between those providing services and those
receiving services, is an essential element in local government. The Project Group believes if
local governments are to be expanded in scope and authority, the issue of accountability in non-
tax-base communities will have to be met head-on. The Project Group does not believe
accountability can be dismissed, but nor does it believe it should be an insurmountable obstacle.
It should be met squarely, but it may have to be met creatively.

The GNWT has shown flexibility with respect to method of election at the local level, in
allowing Band practice to be blended with more conventional forms of local election. This has
been done under the Charter Communities Act. The Project Group believes similar creativity
will have to be applied to this area if northerners are to arrive at an acceptable solution.

- .-
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Conclusion

This report earlier spoke of an “Implementation Group” in the Cabinet Secretariat which would
do the preparatory work required in order to ready programs of the GNWT to be transferred.
There should also be a parallel process. At the community level, there is a need for a Transfer
Task Force which would address the needs of community public administration as raised here.
Specifically, the f~us of this group would include (but not be restricted to):

* adjustments to programs which might be required in order to align them in culturally -
compatible way with the needs of northern communities;

● the administrative “machinery” of local public administration;
● training needs at the local level;
● alternatives for a “proxy” local tax base.

This Task Force should primarily be composed of local government elected officials and
representatives. In addition, there should be links to the GNWT, specifically cross-links to the
GNWT Implementation Group. The Regional Directors can serve as an excellent cross-link in
this regard, and should provide leadership and support at the community level.

,.,.

c. A NEW ROLE FOR DEPARTMENTAL HEADQUARTERS

For the transfer program to be implemented in an orderly and well-managed way, GNWT
headquarter units will have a substantial role to play. This will be a major initiative. It is
essential that a strong transfer and post-transfer structure be in place to support and encourage
the further development of strong self-governing communities.

Implementation Group

As mentioned, it is recommended that a specially-mandated “Implementation Group” be
established reporting to the Cabinet Secretary and with the power to negotiate and, with Cabinet
approval, to implement Community Transfer Agreements.

The role of this Implementation Group would include:

● developing the possible contents of the three “packages” of programs to be transferred;
● integrating and simplifying the programs to be transferred; programs must be made

“community-friendly”;
● stripping the red-tape currently associated with program delivery systems (transferred

programs will not work if they are accompanied by 100-page” Policy and Procedure
manuals);

● determining the current costs of the programs to be transferred, and developing a
formula for future funding of community delivery of transferred programs;
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e evaluating the administrative and financial management capabilities of the applicant
communities;

● making the arrangements for actually transferring assets and personnel;
● negotiating with the interested applicant communities.

Line Departments

As community governments in the future take over more responsibility for front-line program
delivery, GNWT departments will have a quite different (but no less important) role to play.
GNWT departments will move away from direct delivery of specific services, to creating the
community capacity to deliver those services.

The role of these departments will include:

● working with the Implementation Group to develop the program packages;
● establishing the standards of performance required for the transferred programs;
● monitoring community compliance with these standards;
● providing ongoing training and specialisthchnical support;
● arranging for assets and personnel to be transferred.

The transfer program will bring a number of important changes in the way GNWT departments
do business. ‘There will be les~ emphasis on d~ect delivery-and a reduc~ role in de~ermining
local priorities; communities may choose to move funds away from activities department’s
perceive as important. Funds will flow directly to communities which will have implications
for the way departments draw up and receive their budgets. The changes proposed in this report
will produce a new balance in the relationship between communities and GNWT departments.
If the language of business were being used in this Report, this would be an argument for
“owner-oprated”  communities, or community “franchises”. This conveys in a business sense
what is needed: highly self-managed local units, but operating with strong back-up and
technical support, and within the broad framework of corporate policy as established by the
territorial Legislative Assembly and Cabinet.

Cabinet

The role of the Cabinet is crucial to the success of the program transfer process. The build-up
of community capacity, as contemplated in this report, will in many respects be unprecedented
and uncharted. The cultural transformation of programs at the community level will be a new
process.

It can be expected that the communities will request considerable modification to the transferred
programs to better serve their specific needs. This is to be encouraged if it brings community
problems closer to a solution; indeed this kind of cultural and innovative thinking is the whole
point behind transfer. But it can be expected that this could run counter to legislation or cost
sharing rules, especially at the federal level.
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Accordingly, the GNWT Cabinet role will include:

● maintaining a watch on the progress of community transfers;
● ensuring that territorial policy, legislation and regulations permit the adaptation of

programs to meet community requirements without compromising essential territory-
wide standards.

At the federal level, the Northwest Territories Cabinet will need to be a very strong advocate
and defender of community program innovation. Cabinet will need to argue and put strongly
to federal agencies, the community case for revising existing policies, legislation and regulations,
and removing the restrictions (e.g. cost-sharing rules) which inhibit the modification of programs
to suit local and cultural conditions. The case for doing things differently in the north, in view
of the unique circumstances of the north, may have to be forcefully and repeatedly made.

Discussion

The Project Group heard a number of arguments advanced against the transfer of additional
responsibilities to the local level of government. Among these are:

● that communities do not want more responsibilities;
● that communities will not be able to administer the additional programs;
● that some communities are too small to be able to handle the incrwised responsibilities;
● that delivery by the community is much less efficient than delivery by the GNWT.

One of the principles underlying the transfer plan is that additional responsibilities will only be
handed over where the communities have requested them. Otherwise responsibility for program
delivery will remain with the GNWT. It is not intended to transfer program delivery into
communities which are not interested. There must be climate of desire for more control over
issues which affect the lives of the community residents, before transfer can take place.

A second principle is that sufficient resources will be transferred to enable the community to
adequately deliver the programs, and that transfer will take place only if the community has the
necessary administrative and management capabilities. Where these are considered insufficient,
a training program and after-transfer technical advisory service will be provided to ensure that
the municipality is not left by itself. It is also fundamental that the communities will not be
required to fund program additions or extensions imposed by the senior levels of government,
without additional funding also being transferred.

When the size of the community is such that the administrative demands of the requested
programs can not be handled by that particular community, arrangements will be made for some
aggregation of responsibilities between one or more communities. This will not be imposed by
the territorial agency but will be worked out in negotiation with the affected communities.
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Transfer will not likely  reduce the cost of delivering GNWT programs in the short term, but will
ultimately result in a higher level of effectiveness. In the longer term, local management will
produce efficiencies through a less rapidly rising cost structure. Where the local community is
given ownership of the program, there will be a greater incentive to make it work, than if it is
the responsibility of “the government”. Many of the GNWT programs have been initiated to
solve problems as perceived by departmental headquarters. The problems may not be as critical
to the-local residents and their elected officials, and application of local
solution being obtained earlier than if it is being run from the territorial

Conclusion

effort may result in a
Government.

Transferring program responsibilities to local government is a major step but not an
unprecedented step. The Department of Municipal Affairs in the recent past, developed a
transfer process and training program which was in effect while the services to property and
other municipal services were being taken over by the local governments. In large part, this
process simply needs to take place again if communities are to be supported in their quest for
more responsibilities. Additionally, if the further development of local government is to take
place in an efficient and well managed way, a number of elements are needed.

An implementation plan needs to be in place which will simplify the procedures that the GNWT
and a community will undertake when a community government desires to take over authority
for certain programs. The elements of such a plan have been outlined above. As it stands, there
are too many uncoordinated review committees who are ineffectively determining what is
eligible, levels of authority to be transferred, and the cost considerations. These groups need
to be brought together under a strong Implementation Group, housed in the Cabinet Secretariat
and reporting to the Cabinet Secretary, as outlined above.

At the community level a parallel process should be initiated, under a “Transfer Task Force”.

There also needs to be a reaffirmation that transfer is a high priority. The Cabinet Secretariat
should be charged with the responsibility to ensure coordination of community proposals and
subsequent transfer agreements. The whole idea of transfer needs to be promoted to community
governments with assistance provided where communities have an interest in assuming more
local authority. The streamlining of procedures along with a more coordinated approach in the
territorial Government will go a long way in paving the way for an increased interest in transfer.

To underscore the determination to proceed with community transfer, the Legislative Assembly
could consider legislation which would set out in broad terms the goals of community transfer
and the process to be followed. The legislation should primarily be a strong signal of intent and
commitment. The legislation should not attempt to be a detailed plan of implementation. This
will be a learn-as-you-go process, and a detailed prescription might inadvertently handcuff the
process, not help it. But broad legislation, properly framed, could be a strong sign to
communities of the important role they are being invited to play in the north of the future.
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The process of transfer will certainly require communities to learn to cope with the frustrations
and difficult choices made necessary by recognition and acceptance of the requirements of fiscal
responsibility. Informed community understanding of the role of government and more realistic
expectations about what government can accomplish must also emerge.

Greater community self-government, if developed properly, will lead to greater effectiveness and
cost containment in managing the north. It will eventually permit the elimination of costly,
cumbersome and mostly advisory non-elected boards, and will provide communities with a
vehicle to assume more authority, self-management, and local decision making over those
programs that really matter to them. It is an essential step to building greater community
economic self-sufficiency, and restoring grtxiter self-responsibility for the well-being of the .
Northwest Territories northern communities.

.
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CHAPTER 4: STRUCTURE OF THE GNWT

A. THE ORGANIZATION OF GNWT OPERATING DEPARTMENTS

As discussed in the preceding section, the Northwest Territories’ “northern agenda” will require
the strength of two levels of government. There are too many difficult dimensions for one
government to handle alone. Community governments will need to be brought in more fully to
help meet the pressing challenges of the next decade.

At the same time, community governments will need to be linked within the framework of a
strong territorial Government. While the territorial Government is building up greater
community capacity, it must at the same time augment its ability to pursue the many priorities
which are of a terntory-wide nature. Across the north, technical and professional skills are still
needed in relation to health, and family and social well-being. The integrity of the fragile
northern environment is becoming an ever increasing concern. An adequate transportation and
communication infrastructure is not yet properly developed. Linguistic and cultural preservation
are major issues in view of the north’s unique multi-ethnic composition and heritage. What is
even more challenging is that this list of urgent matters is large, and not likely to get any smaller
in the next decade, even though the resources available will.

Structure is an important tool for strengthening the GNWT. The proper use of that tool will
greatly assist the GNWT in accomplishing more within a period of capped resources. An
improper structure will hamper the GNWT in a number of ways: it can add to the cost of
government, impede the ability to support communities in a coordinated way, and weaken the
capacity to pursue northern priorities.

The Project Group has concluded that one of the major areas of structural weakness lies in the
departmental structure of the GNWT. There are now too many departments, which is a major
barrier to integrating and transferring programs to communities. Departments are pursuing too
many different and sometimes conflicting directions. Too much attention is being paid to
protecting and expanding individual budgets. As a consequence, in order to manage costs, and
respond better to the needs of northern communities, the Project Group has concluded that the
GNWT should consolidate its operations into fewer, larger departments. The aim of this
consolidation should be to produce a less costly and less complicated, made-in-the north structure
that is more capable of responding efficiently to the needs of the north.

The present GNWT departmental structure reflects a process of growth and evolution over a
number of years. In the years immediately following the Carrothers Commission (which is
usually regarded as the starting point for responsible self-government in the north), a summary
of the more significant steps and stages in this evolution would include:
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1966 Carrothers Commission

1967 Yellowknife selected as seat of government and administrative apparatus of
GNWT relocated from Ottawa to Yellowknife

1967-70 Departments created include: Information, Finance, Territorial Secretary,
Local Government, Public Works, Legal Affairs, Personnel, Industry and
Development, Education, and Social Development

1970-79 Departments created include: Renewable Resources, and Health and Social
Services

In the past decade, northern government continued to be a government in-the-making, reflecting
the on-going ,devolution  of responsibilities from the fede~ Government, combined with the
development of new programs, services, and initiatives at the territorial level. In more recent
years, significant steps include:

1979

1979

1984

1984

1985

1986

1986

1987

1988

1988

1989

1989

Drury Commission Report

Report of the Commissioner’s Task Force on Administration

Transfer of Intra-territorial road re-construction  programs from federal
government

Transfer of Baffin Regional Hospital from HWC

Department of Information renamed Department of Culture and
Communications I

I
Department of Local Government renamed Department of Municipal and
Community Affairs

Baffin Health Services transfer from HWC

Forest Management and Fire Suppression responsibilities devolved to GNWT

Final Health Care responsibilities transferred to GNWT

Northern Canada Power Commission purchased by GNWT

Northern Scientific Research Centres from DIAND

Three new departments created: Safety and Public Services; Transportation;
Energy, Mines and Petroleum Resources
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1990 Inter-territorial Road Re-construction  from DIAND
.

1990 Airports Transfer from DOT

Throughout this 25-year period, new units and branches of government were created, located,
and re-located, and names of departments changed frequently. (The document that traces these
changes runs to 104 pages). It is noteworthy however, that throughout all these changes it is
still possible to see the influence of federal and southern models of government on the shape,
size, and departmental configuration of the GNWT. This is understandable. For many years
the territorial government was Ottawa-based and Ottawa-run, and even ttiy Ottiwa and
southern-trained civil servants continue to exert considerable influence on the shape of
government in the north. As a consequence, today the GNWT is structured and run along lines
which are very similar to those of southern (and much larger) models of government.

Now, however, there is a need to develop and agree on a new plan of organization to carry the
GNWT through the 1990s. This new plan must be driven by the need to create greater
efficiency, i.e. a structure which is less COSflY, better able to contain COStS> and better able to
allow the Cabinet and Legislative Assembly to focus on northern communities and northern
priorities.

B. A NEW PLAN OF ORGANIZATION

The GNWT’S present structure includes both “central agencies” and “operating departments”.
These are the basic building blocks ofgovemment  organization. The following ~alysis focuses
on the operating departments of the GNWT.

The thirteen operating departments included in this analysis can be classified according to the
broad nature of their mandates, as follows:

Social and Cultural Development

Culture and Communication
Education
Health
Housing Corporation
Municipal and Community Affairs
Safety and Public Services
Social Services
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ECOnOmiC Development

Economic Development and Tourism
Energy, Mines and Petroleum Resources
Renewable Resources
Transportation

Service Dem.rtments

Government Services
Public Works

In addition, while the Department of Justice is often considered a central agency, it also carries
operating responsibilities and so is included in the analysis below.

Of the above departments, the largest, in terms of O&M expenditures are: Health ($168
million); Education ($165 million); Public Works ($116 million); and Social Services ($89
million). In capital expenditures, the largest are: Municipal and Community Affairs ($38
million); Education ($31 million); Transportation ($31 million); and the Housing Corporation
($28 million). (All figures are from the 1991-92 GNWT Main Estimates). (See also Figure 12).

It should also be noted however, that many GNWT departments are quite small. Of the above -
noted departments eight have 1991-92 O&M budgets of less than $45 million and all but three
have fewer than 300 full-time employees. Two very small departments (Safety and Public
Services and Energy, Mines, and Petroleum Resources) were created in 1989.

.. . —
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FIGURE 12

GOVERNMENT REVENUES 1991-92

Grant from Canada 73.9ef’.

h Other Recoveries 3.6%
Est. Program Finance 1.e~o

Transfer Payments 7.5°A

General Revenue 3.2V0

Taxation Revenue 10“A

GOVERNMENT EXPENDITURES 1991-92

. .

Edu /
Justice

Health 15.

Personnel 2

Public Works %

Executive 1.60/0
Finance 1.9%

Government Services 2Y0

Other Programs 2.8V0

Supplementary Req. 3.9%

Renewable Resources 4%
. . . . . .--— _ ,

Social Services 8.2°A
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The Relationship of Structure to Cost

In looking at a new plan of organization, it is important to underscore the importance of
structure in Government, especially with respect to the cost of creating departments. Separate
departments are often created with a view to giving profile to a new area of public policy. This
is understandable. It is a signal to the public or to an interest group that a government has given
priority to a particular concern. It gives emphasis and organizational attention to a matter or
problem that Government wishes to address.

The GNWT is, however, a small government relative to southern jurisdictions. One of the
advantages which attends that small size is the ability to undertake activities within the
framework of fewer departments. The GNWT has approximately 6,200 civil servants.
Organizing personnel into fewer departments would not create excessively large departments.
The present GNWT structure which mirrors the structure of southern governments, has led to
the existence of a large number of relatively small departments. The price of this s~cture  is
inefficiency. This inefficiency is in three respects:

● the added cost of resources required to administer these departments;
● a reduced ability to coordinate, focus, and unify the efforts of the GNWT;
● management talent being spread too thinly.

There is an inherit dynamic to government organization as there is with any organization. The
more departments there are, the less freedom to move a government has. Departments tend to
develop into watertight compartments. They develop their own client groups and their own way
of looking at issues. As part of a struggle to develop separate identity, they distance themselves
from other departments.

All organizations wish to be seen as useful and departments are no different. I-Ienee each
department has a built-in pressure to generate new initiatives, new programs, new regulations,
and new demands on the central treasury. Each new department places new demands on other
departments (inter-departmental meetings, memos, etc.) which must then be met by assigning
added resources to those departments. None of this is unique to government. It is part of the
same natural tendency observable in any organization. All organizations have their own
internally-generated forces of outward expansion. However, there is an antidote: governments
must consciously and continuously arrest these forces if they wish to stay within managtxible
limits and the limits imposed by their resource constraints.

Two New Levels of Departmental Consolidation

Approaching a period of severe restraint, the Northwest Territories can no longer afford a
structure of government which is too-fragmented and ill-suited to its needs. It must simplify and
consolidate.
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Accordingly, the Project Group has sought to develop a plan of consolidation that would allow
the consolidation of the GNWT’S thirteen operating departments into a significantly smaller
number. There are now a number of departments with complementary and compatible mandates
which could be brought together with a view to saving money, incr=sing program ~rdination
and reducing overlapping activity, and facilitating program transfer to communities.

With this in mind, presented below are two new plans of departmental consolidation, the first
of which would combine a number of departments in order to bring the total number of
operating departments down from thirteen to ten. The second plan would affect and combine
an even broader number of departments in order to create a total of only seven operating
departments.

It should be noted, however, that it is possible to combine and unite departments in more than
one way, depending on the priorities a government wishes to give greatest attention to. The
Project Group has attempted to factor in GNWT priorities in the plans below, but these would
need to be confirmed by a new Cabinet. In addition, the Project Group did not in the time
available address every program element or organizational unit within the GNWT. Accordingly
there are many program areas which are not identified and addressed below (for example, the
question of the proper placement of corrections or oil and gas regulation). A great deal of
detailed work would, therefore, still need to be undertaken to draw up proper organization charts
for new departments which might be created. The Project Group has not attempted to do this
and the remarks below concerning suggested structure should be interpreted only as a guide to
future work.

Nonetheless, the Project Group believes that two new plans of consolidation, which are
presented in broad outline in this section, would provide the GNWT with fully workable models
of government, subject to the qualifications above.

Factors

A number of factors were considered in the plans for possible restructuring:

● impact on transfer of programs to communities;
● unique “northern” approach to doing business and tackling problems;
● dollars and person years (PYs) saved;
● impact on service to client group;
● manageability and span of control;
● impact on cost sharing with federal Government;

Priorities

As well, the priorities of Cabinet were

● community self-government;

reviewed, including:
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●

●

●

●

●

●

●

●

●

transportation strategy;
economic strategy;
employment development.heal involvement, welfare reform;
Northern Accord;
sustainable development;
the environment;
constitutional and political development;
languages and cultural values;
social issues, health and housing.

Savings

By combining departments, the GNWT can achieve savings in the number of positions it takes
to operate its departments. This conclusion is based on the increased number of positions  which
were added in creating new departments. Reversing this process by combining departments
should net savings of a nearly similar  magnitude, particularly in some common areas

● reduction in Directorate positions and support staff;
● consolidation of policy/planning and finance and administration functions;
● reduction in numbers of middle management (Director, Manager) positions;
● overall reduction in numbers of support staff;

such as:

● reductions in staff levels in Regional and Area offices (management, administration,
support);

● savings due to economies of scale (subsequent reduction in O&M costs, travel, use of
consultants, etc.).

The savings generated will be greater at headquarters due to the commonality of bigger divisions
like Finance and Administration and Program and Policy divisions.  As well, the number of
program positions and support positions are much more heayily weighted in headquarters.

The position  savings achieved through such consolidation need not significantly displace existing
employees. Though reassignment, attrition, early retirement, retraining and other workforce
adjustment mechanisms, the organizational changes being suggested can be accomplished in a
manner that respects the past contribution of affected employees and gives them full opportunity
to play an important part in the future operation of the GNWT. The impact on stiff can be
largely mitigated if the changes are well planned and phased in.

The First Level Of Consolidation

The first level of consolidation would affect, in whole or in pti, primarily the departments of:
Health and Social Services; Personnel; Education and Culture and Communications; Public
Works and Government Services; Municipal and Community Affairs; and the Northwest
Territories Housing Corporation. It would combine and create the following new departments:

-
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Ama.kamation

1. Health and Social Services
(could combine existing
programs excluding dayeare,
youth, and social assistance
for employable)

2. Education, Empioyrnent, and
Culture
(could combine employment and
training, schools, cultural
affairs, social assistance for
employable, daycare, and equal
employment)

3. Public Works and Government
Services
(could combine public works,
government services, and
housing design/construction)

4. Community Affairs and
Housing
(could combine housing
programs, youth, sport and
recreation, municipalities)

To promote the health and well-being
of northern community residents.

To combine professional and
technieal efforts in compatible areas.

To focus importance of training and
culture as related to employment in
northern communities.

To efficiently build and operate
public structures.

To provide GNWT internal
administrative Services.

To link the importance of adequate
housing with community initiatives,
and build on the previous transfer
experience.

The other departments, not mentioned above, would remain largely untouched under this option.

The Project Group believes there are a number of important advantages in these consolidations.
They are an essential move in the direction of simplifying and streamlining the business of
government. They will allow the GNWT to better coordinate and focus its resources in meeting
the needs of northern communities. The specific advantages of the new departments are
provided below. (It should be noted that the question of combining Health and Social Services,
and Education and Employment Programs, is discussed in Part IV of this report and the question
of combining Public Works and Government Services is discussed in Part III).
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Demrtment of Health and Social Services

Rationale

Social and health problems are closely linked in
as improper diet, lifestyle, family abuse, drugs

northern communities, including areas such
and alcohol, mental health, and services to

the aged and handicapped. Meeting these problems head-on requires a fill-scale and fully
coordinated effort combining programs and care-givers: nurses, social workers, dietitians,
counselors, and others. The departments of Health and Social Services were previously
united. Splitting them has given rise to less coordination and more overlapping programs.
What is needed in this area is not more and more programs (which creates a patches on
patches effect) but fewer, stronger programs, at both the territorial and community levels.
Combining these two departments would be a step in that direction. In short:

● social and health issues are interrelated at the community level (i.e. discme prevention
can be linked to social conditions, habits);

● greater opportunity for healthcare and social work professionals to work together in
addressing common problems;

● with new departmental structure, should review the necessity of maintaining “Health
Board” structures;

● will simplify the transfer of those social programs that interest communities by
amalgamating many of the programs under one department;

● amalgamates the Departments of Health and Social Services under one ptfolio; the
creation of the Department of Health was initially driven by the devolution of programs
from the federal Government;

● reduces duplication of programs in areas such as: alcohol and drug services, senior
citizen programs, family services, etc.

Structural Charwes Su~~ested:

● divisions could include the following: Community and
Support Services (Alcohol and Drug, Mental Health),
Family Health, Disease Awareness and Prevention;

Family Services, Community
Child Welfare, Nutrition and

● transfer social assistance for employable to Education and Employment;
● transfer child daycare programs (not child welfare) to Education and Employment;
● transfer training programs (SARS, STEP, VRDP) to Education and Employment;
● transfer vital statistics from Safety and Public Services (SAPS) to Health and Social

Services.
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Department of Education. Em@oyment and Cultur~

Rationale

The major priority of the Northwest Territories is providing greater opportunities for
sustainable employment at the community level. A major step in this regard would be to
unite and combine the resources available through schools, training courses, and social
assistance (for employable adults) with a focus on equipping northern residents to meet
community economic priorities and needs.

The daycare program could also be a key element of this strategy.

Pulling these program areas together could also make easier the elimination of program
duplication; there is some reason to believe that the availability of wage-based training
courses is in fact drawing more people away from schools and undermining the schooling
program.

In addition, a key element to community economic development, as the SCONE Report
indicated, is to ensure that cultural affairs and aboriginal languages are maintained as
underlying themes in the strategy. By tying the importance of education to Northern culture,
there may be advantages in improving attendance at schools and adult education centres, and
literacy &tes in the Northwest Territories.
curriculum of studies, schoolyeax,  etc. In

●

●

●

●

●

●

places these GNWT priorities under
important linkage between education

These cultural values would be reflected in the
short, this proposed new department:

one department with a renewed emphasis on the
and employment;

in~ludes a cult~ral component within this dep~ment to recognise the importance of
literacy, language and education as integral components of Northern culture; this
structure also provides the opportunity to develop “unique” Northern curricula in the
schools;
provides a better focal point for CEIC employment and training programs and other
federal programs;
provides a focus for employment opportunities generated by the GNWT (affirmative
action initiatives, apprenticeship, GNWT Capital Plan, other departmental initiatives:
Transportation, Economic Development and Tourism);
considers career centres in targeted communities to include CEIC, Employment and
Training, career counseling under one roof;
transfers social assistance program funds that target employment disadvantages (lack of
training, single parents).

Structural Changes Suz~ested:

● establish three divisions: Schools, Employment and Training and Cultural Affkirs;
● transfer Cultural Affairs from C&C;



STRENGTH AT TWO LEVELS 72

● transfer community libraries and the Northern Heritage Centre from C&C;
● consolidate all training/employment programs within the GNWT under the Employment

and Training Division: STEP, SARS, VRDP, TOJ (and CEIC programs);
● change the name “Advanced Education” to Employment and Training;
● transfer social assistance from SS (part);
● transfer child dayca.re from SS;
● consider career centres in communities to include CEIC, Education, Employment &

Training and career counseling under one roof (in the school or storefront operation);
● transfer the Equal Employment Division from Personnel.

Demrtment of Communitv  Affairs and Housing

Rationale

The impact of housing in northern communities is considerable as it is a major source of
employment and a training ground for a wide array of job and business skills (from
construction to administration). Moving greater responsibility to the community for all
aspects of housing is one of the key elements of the transfer process, and twinning the
Housing Corporation with MACA could facilitate this. At the local level, folding the
Housing Associations under the elected Community Council will reduce the fragmentation of
resources and abilities which is now an obstacle to strong local leadership.

A separate Housing Corporation has been viewed in the pastas necessary to attract CMHC
funding, but the GNWT Cabinet should make it an early priority to counter such a position
if it still exists. A separate Housing Corporation is adding to the cost of government in the
north (in a time of shrinking resources) and is not conducive to the transfer process. In short:

● consolidates those programs with particular “community” interest (housing, youth,
recreation) within one department;

● change the word “municipal” with a new emphasis on the word “community” as it
describes a northern townsite more appropriately;

● renewed emphasis on housing as a GNWT priority and community initiative in a major
program department;

● there would be an opportunity for the future consolidation of Housing Associations
under community government structures;

● this department would continue to work with community councils and could play a
leading role in assisting with community transfer;

● provision for better coordination of operations at the regional and community level (i.e.
local employment in housing projects, coordination of activities for the youth).
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Structural Chan~ested:

● consolidate the Housing Corporation within this structure and eliminate the Board of
Directors;

● transfer the community and program development division to this new department
(primarily deals with Housing Associations);

● consolidate the construction and design division of the Housing Corporation within
Public Works;

● transfer the office of the fire marshall from SAPS;
● transfer youth initiatives from SS and place under Sport and Recreation;
● transfer the rental office from SAPS;

Advantages of This Level of Consolidation

The plan of departmental organization has the following features and advantages:

●

●

●

●

●

●

●

●

●

●

●

●

this plan represents a reduction in the existing number of departments;
there is some major program consolidation in priority areas as identified by Cabinet,
i.e. education and employment, community self-government, welfare reform;
this plan would produce O&M and PY savings in the combined departments;
these departments depict a GNWT structure that is manageable from both an
administrative and political (portfolio) perspective;
the new integration of some programs allows Cabinet to tackle issues/problems head-on
in a much more coordinated way, response time will be faster and the public will
perceive Cabinet as proactive in its handling of problems;
this plan is much more efficient than at present, duplication of programs are
consolidated into umbrella structures (kdth and social services, housing and
community affairs, education and employment);
this plan also allows for the more comprehensive transfer of programs to community
governments;
this plan also provides efficiencies through the possible elimination of boards and
agencies;
the consolidation of Health and Social Services should improve the coordination of
delivery of health and social programs directed at the same general area within
communities;
education, training and employment programs are consolidated in a cultural context in
conjunction with daycare and income support programs;
dispersing the present Government Services functions into the other major service
department could also occur in this phase. Public Works would receive the supply
services activities, and systems and computer services (see Part III of this Report);
the dissolution of the Housing Corporation and the amalgamation of its parts into Public
Works, and Municipal and Community Affairs will permit the Board of the Corporation
to be eliminated, and the achievement of some O&M savings by consolidating building
design and construction functions in one department. Property management functions
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would also be consolidated in Public Works. The programming aspects of the
Corporation’s activities, as well as the administration of the community Housing
Associations would be placed in Community Affairs and Housing.

The Second Level of Consolidation

The second level of consolidation would go fmther than the first, and would affect the remaining
departments, including Economic Development and Tourism and Energy, Mines and Petroleum
Resources (EM&PR), Renewable Resources, and Justice and SAPS.

The proposed combinations are as follows:

Amalgamation

1. Public Works, Government
Services, and Transport
(building on the previous
consolidation of Public Works
and Government Services, this
adds: transportation functions)

2. Environment and Renewable
Resources
(could combine environment,
renewable resources, pollution
control, tourism and parks,
Science Institute)

3. Energy, Mines and Economic
Development
(could combine business
development, energy, mines and
petroleum resources)

4. Justice and Regulatory Affairs
(could combine court and legal
services, consumer affairs, safety
and public services, public
utilities board)

Dem.rtmental Focus

To design, build and maintain public
and transportation infrastructure in
the Northwest Territories;

To achieve best value and least
lifetime costs.

To provide a focus for the Northern
environment in a resource based
framework and consolidate
environmental programs.

To promote the Northern economy
by recognizing the economic
potential of resource development
projects.

To manage the legal, regulatory
system and provide public services.
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The specific advantages of these new departments are provided below:

Demrtment of Public Works. Government Services. and Transpoq

Rationale

(See Part III for further discussion)

● consolidate the new Transportation Department within Public Works while priorizing
the requirement for infrastructure growth and the pressing need for significant federal
dollars for roads, airports, marine facilities development;

● opportunities for consolidation of some duplication of service in design, construction
and project management, as well as procurement;

● logic of grouping construction, operation and maintenance of infrastructure and assets;
● consolidation of these departments may reduce the number of technical consultants.

● transfer construction/development/design from the Housing Corporation;
● transfer property management and program operations from the Housing Corporation;

Demrtment of the Environment and Renewable Resources

Rationale

The Commissioner’s Task Force on Administration (1979) clearly suggested the amalgamation
of environment, resources and parks under one department. This a.llows the wnsolidation
of environmental programs and initiatives under one department (presently there are five
Departments dealing with environmental issues). As an additional feature of this department,
it would be possible to connect tourism with the uniqueness of the northern environment by
assigning responsibilities for tourism promotion to this department. It is reeogni~ that
tourism is an economic sector and these are grounds for keeping it within an Economic
Development department. However, linking tourism to the north’s unique geography and
wildlife is important, and any steps to reinforce

In short, this new department could provide:

● renewed emphasis on the environment
management and conservation;

this linkage should be considered.

and the relationship between resource

● new Arctic Environmental Strategy (part of Canada’s “Greenplan”) provides a forum
for funding and discussion with federal Government;

● community-based Renewable Resource Officers are well positioned to deal with
environmental issues (pollution control, hazardous wastes) and to promote

?.
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environmental and resource features along with tourism officers; also Renewable
Resources Officers are responsible for resource management and conservation;

● any future devolution of the federal fisheries program be incorpc!rated within this
department rather than creating a new department; this was the reasoning when forestry
was transferred.

● this structure would house all programs related to environmental issues under one roof,
effectively consolidating GNWT initiatives related to pollution control, recycling and
waste management;

● transfer tourism and parks from ED&T to promote the unique attractions and ftWures
of the Northwest Territories in an environmental framework;

● transfer recycling initiatives from Government Services;
● transfer the Science Institute from the Executive.

Demrtment of Ener~v . Mines and Economic Development

Rationale

Consolidating Economic Development and Energy, Mines and Petroleum Resources would
bring the oil and gas sector more fully into a coordinated economic development strategy for
the north. EM&PR’s isolation as a small, stand-alone department is not necessary. It was
created primarily to negotiate the Northern Accord, but this could still be done within the
framework of a broader department. In short, this department:

● consolidates the Energy Mines and Petroleum Resources Department within a structure
that promotes the economic/employment aspects of non-renewable resource
development; there is significant potential for Northern jobs and business spinoffs as
a result of potential resource projects in the oil and gas and mining sector;

● negotiations of joint GNWT/federal agreements (Mineral Development Agreement,
Northern Accord, Economic Development Agreement) handled under the same
portfolio;

● provide a structure that is still compatible with the transfer of the management of non-
renewable resources from the federal Government (i.e. Northern Accord);

● provides a structural focus for northern economic aspirations and coordinate macro-
economic (arts & crafts, small business) and macro-economic (mega-projects, big
business) initiatives within the same structure.

Structural Changes  Suwested:

● there would be two divisions: Business Development and Energy;
● tourism and parks will be transferred to Environment and Renewable Resources;

.—
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● business development will deal with all sectors of the Northern economy: small
business, arts and crafts, renewable resources and non-renewable resources.

Demrtment of Justice and Rezulatorv Affairs

Rationale

This department would combine all the legal and regulatory responsibilities/requirements
under one jurisdiction to deal with such matters as: consumer/covra@ affairs, liquor
commission, mine and fire safety and business licences. In short:

● this new department would incorporate the constitutional and legal services of the
present Justice Department coupled with a responsibility for regulatory matters.

Structural Charwes Suuesttxl:

● Commissioner for Oaths, Sheriff’s Office, Supreme Court and Justice of the Peace
offices would remain;

● Legal Services Board could be streamlined once legal services have been setup in the
Regions;

● regulatory functions would be consolidated in this department with a special emphasis
on “safety”; these functions would include mining safety, electrical/mechanical
inspections, occupational health and safety and the Labour Standards Board;

● consumer and corporate affairs.

Advantages of the this Further Level of Consolidation

This level of consolidation has the following features and advantages:

●

●

●

●

●

this plan represents a substantial reorganization of the GNWT’S operating programs and
resources into significantly fewer and larger departments; effectively, all operating
departments would undergo major surgery by way of consolidation;
this plan would produce the most significant savings in both dollars and PYs;
the relationship between renewable resources, tourism and parks and the environment
is redefined and entrenched in one department;
the importance of non-renewable resource development as a vital sector of the economy
is recognised. The relationship between non-renewable resources and economic
development will also be reflected in the new Department of Energy, Mines and
Development, which will combine the existing Energy, Mines and Petroleum Resources
with Economic Development. At the same time the Tourism component will be
reallocated to the Department of Environment and Resources, which will also be
allocated the Science Institute;
the consolidation of Safety and Public Services into Justice and Regulatory Affairs will
place judicial and regulatory functions in one depatment;
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● Culture and Communications activities would be split up, with the culture-related
functions including libraries and museum, being placed in with Education, and the
service functions located alongside other service fimctions in Public Works and
Government Services;

● this phase would also see the amalgamation of Transportation and Public Works in one
department. This would allow some savings in senior and administrative personnel to
be achieved, and would facilitate coordination of government infrastructure development
across the Northwest Territories.

Sustainable Development

Although not reflected in the plans set out above, there is a special case to be made for a unique
northern department of Sustainable Development. It would be made up as follows:

Com~onents Demrtmentd Focus

%stainable Development To promote economic opportunities
(environment, renewable and non- in a way that is sensitive to the
renewable resources, tourism and environment and resources in the
parks, business development) north.

This department would build on the existing policy on sustainable development and would be
created by consolidating the Environment and Renewable Resources Department with Energy,
Mines and Economic Development Department. This new organization would promote
integrated decision making by combining two opposing points of view in one department under
one head. It would ensure that the government receives healthy and balanced discussion of both
sides of the argument, with a view to seeing that this is not a “zero-sum” argument, but one in
which both interests can be creatively advanced.

The outline of such a new department is provided below:

Dewutment  of Sustainable Development

Rationale

● the theme of sustainable development links the Northern economy and environment in
a unique relationship that marries resource management and conservation with a balance
of economic development of Northern resources;

● this structure would promote business development in the renewable and non renewable
swtors of the economy, whether the business was a country food outlet or a major
m i n i n g  p r o j e c t ;
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● the logic of grouping is evident: promote the development of the resource economy in
an environmentally sensitive yet progressive manner;

● there would be the capability to negotiate federal/G~ agreements (oil and gas,
mineral agr=ments, economic development agreements) under one structure;

● future devolution of resource programs (fisheries) ~uld be transferred within the
structure of this department.

Structural Charwes Su~~ested:

●

●

●

●

●

●

●

the Department of Sustainable Development would include such programs as tourism
and parks, environmental management, business development, emergency preparedness;
the development of tourism would be based on the unique, natural and marketable
features of the Northern environment;
environmental programs (hazardous wastes, pollution control, recycling, oil spill
containment, environmental protection) would be consolidated within one structure;
four divisions would be created under this structure: energy and resources, business
development, tourism and parks and environmental management;
programs would be much more comprehensive and less fragmented with coordination
in headquarters and regions vastly improved;
this suggested structure provides for a more “manageable” type of Department, with
programs that are compatible and integrated; the “mission statement” could be the
sensitive and responsible development of the Northern resource economy;
frontline workers (Renewable Resource Officers) would be in an ideal position to
respond to environmental concerns.

The Project Group believes that a new department of Sustainable Development would create a
great many advantages for the GNWT. The history and cultural traditions of northerners would
give such a new department considerable credibility and world attention. The Project Group is
sensitive to the fact that the “pro-development” and the “pro-conservation” forces would have
to be satisfied that their points of view could be adequately represented and balanced in such a
unified structure. The new department would have to be seen as combining these points of view
in creative and balanced ways, not favouring one point of view over the other.

There would undoubtedly be a special sensitivity in how such a department was setup and how
it was structured. For this reason the Project Group believes and recommends that the GNWT
should proceed in this direction very early on, but in a way that allows for prior public
consultation regarding the specific mandate, structure, and staffing of the proposed new
department.
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Conclusions and Recommendations

In reviewing options for restructuring Government, two plans have been outlined, representing
a comprehensive amalgamation of departments and programs that will streamline the business
of government, assist Cabinet in discharging its collective responsibilities, and facilitate the
transfer of more program authority to communities.

The Projed Group is cognizant of the argument that moving too far in the direction of
consolidation will create a “junior” looking government. The Projed Group heard this
reservation expressed a number of times. The argument runs that since the GNWT wishes to
take its place at the table with provincial governments, it will need a provinci~-l~~ng
administration, with a full complement of departments. The Project Group believes there will
be far greater credibility not in what the GNWT looks like, but in how well it performs. A
similar-looking government is less important than one that is working efficiently and working
well. Results will be far more important than look-alike appearance in making the ease for
provincehood, espeekilly if the cost of that look-alike appearance is financkil insolvency.
Seeondly, the GNWT is different: it is a “northern” government and it is a “native” government,
unlike other jurisdictions. This is refleeted in the consensus form of government and should also
be proudly reflected in administrative structure. It is more important that the business of the
GNWT be conducted in a way that is compatible with the people it serves. For these reasons,
the Projeet Group is not convinced of the need to mirror southern Canadian jurisdictions.

The Projeet Group recommends that the GNWT immediately proceed with the seeond level
of consolidation as presented above.

This plan of consolidation will greatly strengthen the ability of the GNWT to contain costs and
operate its departments efficiently, thereby freeing-up dollars for much-needed program areas.

It would also bring greater coordination and focus to the transfer process, and to the post-
transfer support which communities will require. It is not further decentralization or
centralization which is needed, but a strengthening of both levels of government and a more
equal partnership. Stronger communities will not evolve if the GNWT does not have the
strength or proper organization to meet the task.

Thirdly, consolidation of departments greatly facilitates program consolidation and integration.
It will be easier to eliminate any instances of program duplication and overlap which now exist.

Fourthly, it will give the GNWT a greater ability to manage the northern agenda, and pursue
the north’s top priorities.

Lastly, service to Cabinet will be greatly improved. Cabinet will receive better, more integrated
policy advice, and will be in control of a departmental structure which is better able to bring
together all the resources of government on urgent problems.

1
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To recap, the advantages of the proposed consolidations are many:

●

●

●

●

●

●

Cabinet will be able to take charge of an organization that has been designed with
Cabinet priorities at the forefront (e.g. the economy, the environment, education,
housing);
The community transfer thrust will be greatly enhanced in this plan; programs will be
integrated and policy advice will be far less fragmented, resulting in programs that are
more innovative and communities that are more inclined to assume increased authority
for these programs;
Departments have been organized into structures that can now boast “compatible”
programs (e.g. resource development and economic development; community affairs
and housing; education, training, and income support);
Cabinet with the help of stronger central machinery, will be in a much better position
to both control costs and provide strong central direction to its operating departments;
two essential ingredients in a fiscal restraint mode;
Bureaucratic “clutter” like excess layers of management, duplication of
programs/services, proliferation of boards and agencies will be cleaned up; the size of
Government will be streamlined with a renewed vigour to face new and existing
challenges;
Public perception of the new “image” Government will be greatly enhanced; the leaner
structu~e should lead to increased efficiencies in response time and control of costs.

In summary, the Project Group believes this consolidation plan, the broad outlines of which have
been given above, should be viewed as the blueprint for change and the new trademark for a
uniquely northern structure of government.

For departmental consolidation to succeed, it should be made the first priority of the new
Legislative Assembly. If the proposal is accepted, it should be implemented all at once, or the
drive to restructure will lose momentum. Therefore it is strongly recommended that the entire
restructuring occur as one exercise, at the earliest possible date in the term of the newly elected
government.

This issue of consolidating and simplifying the business of government is crucial to the timely
transfer of additional program authority to community governments. Consolidation is an integral
component in paving the way for transfer. If this process of consolidation drags on and gets
caught up in administrative delays or debates, then the opportunity for timely community transfer
could be lost. It is also important to emphasize that this consolidation and emphasis on
community transfer does not imply a weakened headquarters management structure and function.
Quite the contrary, a strong and capable management structure acting effectively under the
direction of Cabinet is essential to the success of community transfer and fiscal restraint.
Consolidation and community transfer change the role of headquarters management but not the
ned for the function.
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c. LAYERS OF MANAGEMENT

Just as there is a need to consolidate GNWT departments to create fewer, large departments,
there is also a need to consolidate within individual departments to create fewer programs and
fewer layers between top management and communities of the north.

The question of “layers of management” in an organization is a question which has been almost
completely re-thought in recent years. Excessive layers of management are becoming recognized
as a major impediment to effective vertical communication in an organization. The goals from
the top become badly distorted by the time they reach the front-line and vital information from
front-line staff is seriously compromised by the time it gets back to senior management.

The layers of management in an organization were once ticxl closely to the idea of span of
control, but that idea too has been seriously shaken especially with the introduction of new
information technology. Many private corporations were forced to de-layer in the 1980s. To
their surprise they learned that the reach of management could be greatly extended by strongly
emphasizing proper information technology, goal-setting, delegation, and “feedback” techniques.
These lessons cannot afford to be lost on government, especially in periods when the demands
on government are still many, but the resources available are shrinking.

In considering the layers of management in the GNWT, the Project Group looked particularly
at two issues:

● The review process for the creation of management positions;
● The number of senior management positions.

These issues are of concern for two reasons:

● The costs they add to government;
● The distance they can create between senior managers in headquarters and front-line

staff in the regions and the communities.

Creation and Distribution of Management Positions

At present, there are approximately 226 senior managers in the GNWT, at the following levels:

● 18 Deputy Ministers (or equivalent)
● 27 Assistant Deputy Ministers
● 12 Regional and Assistant Regional Directors
● 86 Regional Superintendents (or equivalent)
● 76 Division Directors
● 7 Executive Directors
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In the past ten years there have been a number of new senior positions created in the GNWT,
although the information base neded to trace this growth is very deficient. The Project Group
was not able to obtain accurate data covering the 1980-1990 period.

As well, it seems that some senior positions are being created in a very uneven way. For
example, positions at the Director level show anomalies as follows:

● Public ~orks with 487 PYs has eight directors;
● Energy, Mines and Petroleum Resources with 20 PYs has seven Directors

The layers of management also shows a great deal of unevenness. In some departments,
management appears to be unnecessarily layered. For example, in Education, there are the
following positions in the Fhm.nce and Management Services division:

In

In

● Director
● Four Managers
● One Supervisor

some cases, the Managers have no staff reporting to them.

the Regional offices, there also appears to be an uneven distribution of managers. For
example, ‘dl Regional Executive offices are staffed by a Regional and Assistant Regional
Director position. (In Fort Smith, there are Ar= Directors.) Although the Baffin Region is
twice the size of the Kitikmeot Region, there is a Regional Director and Assistant Regional
Director in each Region.

Similarly, some Regional departments with as few as 12 PYs have a Superintendent and
Assistant Superintendent position (Finance, ED&T, MACA).

In reviewing the distribution and pattern of management positions, the Project Group makes
three observations:

1. The data base respecting management positions is very weak. No information was
available to trace the areas of greatest growth. The data base will need to be
strengthened if the GNWT is to effectively control costs in this area.

2. In many cases, the rationale given to the Project Group for the number of management
positions was either weak or non-existent. An explicit and defensible rationale should
be available for all management positions, and should relate positions to such factors
as:

● costs/benefits associated with the management structure
● number of PYs in Department/Division
● ratio of number of managers to staff
● ratio of programs to managers

.-
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3.

● impact on decision making

It k+ recognized that even with the development of tighter and more explicit position
rationales, there will still be differences between the management structures of different
departments, and for good reason. For example, differences in program structures will
r~uire differences in management structures. However, the very wide extremes which
are now evident are a concern, since extreme differences in departmental structure add
considerably to the complexity of government and the difficulties community residents
experience in dealing with the various arms of the GNWT. As a consequence, a
tendency has developed to bypass the bureaucracy completely in favour of going
straight to Ministers for relatively minor administrative matters. This is frustrating and
time-consuming for everyone. To avoid being regarded as a large, complex and
confusing “southern” institution, the GNWT will always have to pay special attention
to keeping its departments as simple and understandable as possible. Every effort
should be made to see that the business of Government is carried out in as sim&i.r a
manner as possible from one department to the next. Simplification and feasible
standardization should be consciously factored into departmental design, wherever
possible.

Growth in Assistant Deputy Minister Positions

Over the past five years, growth in the senior management ranks has occurred as follows:

ADMs I 15 I 27 I 80

~pmtmmts (and PYs)
.“. ......:..,..:.;

,.. .’:::No&&. ...: ‘.” ;::.” . . . “. ,.’ .: ~ne ,tiM.. .:..: , . . .
~: @w::..;;.::;:;::.:;;:::j;::i

Government Services (233) Personnel (124) Culture (128)

EM&PR (20) Finance (159) MACA (158)

SAPS (68) Justice (126) Social Services (463)

Executive (159) Renewable Resources (273)

ED&T (157)

Education (501)

Health (133)

Housing (164)

Trammortation (222)

Public Works (487)
I

.-
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The number of ADM positions has grown rapidly in the past five years and shows no signs of
abating. There is now one DM or ADM position in the GNWT for every 130 employees, which
is an extremely top-heavy management structure.

The number of ADM positions in departments does not appear to be related to the size or the
structure of that particular department. As examples:

● Culture and Communications with 128 PYs has 2 ADMs
● Personnel with 124 PYs has 1 ADM
● Social Services with 463 PYs has 2 ADMs

The departments of the GNWT are not very large. If the departments were consolidated, there
might be greater room to understand the need for the large (and growing) number of ADM
positions. As it stands, one of the advantages of small dep~ments is the opportunity provided
DMs to be directly in touch with their senior program staff. The growing number of ADMs
negates this advantage and is contrary to the (sensible) trend towards flat, delayered
organizations. Accordingly, this is an area where the GNWT should focus on reducing the
layers (and numbers of positions) at the management level.

.i

Conclusions and Recommendations

In the GNWT, the creation of management positions (i.e. Hay Plan positions) is reviewed by
a committee chaired by the Deputy Minister of Personnel, along with three other senior
Deputies.

This is separate from the review of “organizational structure”, which rests with the Priorities and
Planning Committee. Any change affecting departmental structure at the senior management
levels must be vetted by Priorities and Planning Committee.

The Project Group believes that the appropriate review of senior management structure and
senior management positions rests with neither of these bodies but with the Financial
Management Board alone. Structure is a key element of cost, and decisions of cost are the
domain of the FMB. Similarly, senior personnel area key resource in an organization, and the
question of appropriate resource allocation rests with the FMB.

Accordingly, the Project Group recommends that the FMB and the FMB alone be assigned
responsibility in the review of departmental management structures, and the review of new
management positions. The review of these areas should take place on an ongoing basis in the
context of the preparation of the annual estimates. This is the appropriate time for reviewing
programs of government, and the resources, including management resources, required for the
delivery of those programs.
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Additionally, it is recommended that the information base, rationale and the process for creating
management positions be considerably tightened in the GNWT. While this tightening should
apply to all management positions, it is especially true of the ADM level.

D. A STRONGER ROLE FOR REGIONAL OPERATIONS

The Project Group examined the “regional operations” of the GNWT from two perspectives.

● First, the extent to which decision making occurs outside of headquarters;
e Second, the role of the Regional Director.

The first issue was of interest as it has a large bearing on the over-all efficiency and productivity
of the GNWT. In all cases, decisions should be delegated to the lowest practical level and as
close as feasible to the point where action is to be taken. This accelerates decision making and
it increases productivity. An employee with greater scope for decision making also has greater
scope for taking action and getting results. In short, he can do more for his own position, and
for the organization as a whole. Proper delegation allows an organization to do more with the
available resources.

In the context of the GNWT, delegating decision-making to front-line staff would,give those staff
who live in the communities an opportunity to take on problems from a ground up or
community-based perspective, and give them the satisfaction of seeing their solutions put into
effect.

Community-based officials tend to approach community problems with an holistic (or
government-wide) perspective rather than simply from an individual departmental view and
generally see community life differently and more realistically than a distant territorial
Government official. Being able to respond to a community problem in a practical manner - and
being able to see immediately the results of that response will contribute to work enrichment,
enhanced job satisfaction and better productivity in the GNWT.

The Distribution Of Regional Staff

The GNWT provides programs and services to some 55,000 residents scattered over 3.3 million
km2 in some 64 communities. To better manage and deliver these programs, the GNWT has
organized the Territories into five regions, with one (Fort Smith) being further subdivided into
thres areas.
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Within each of the five regions, the GNWT has a number of staff, including line department
staff, and Executive staff.

● All line departments have positions in the regions. The regional centres have senior
management positions such as the Regional Superintendent and Assistant Regional
Superintendent, and the individual communities have a number of front-line
departmental staff.

● The Department of the Executive has the office of Regional Director, an Assistant
Regional Director, and staff in the communities. They bring a Cabinet perspective and
coordinate activities within a region.

Among line departments, there is a significantly different break-down in terms of staff located
in headquarters, in the five regional centres, and in the communities. Of 6,200 employees,
approximately 67% are located in the five regional centres and headquarters (which account for
46% of the total Northwest Territories population). At the community level, the Department
of Education has the greatest number of community-based field staff, with 53. Other
departments with community-based staff are as follows: Health (40); Public Works and Social
Services (37 each); Renewable Resources (31); and Executive and Arctic College (29 each).
Economic Development and Tourism has employees in 21 communities, and Transportation in
13.

To further illustrate the number and types of staff positions in the regions, an analysis of the
Kitikmeot Region is presented here. The Kitikmeot Regional Centre is Cambridge Bay. All
departments have Superintendents there, except for Social Services, Renewable Resources and
the Kitikmeot Divisional Board of Education (KDBE) which have moved their senior regional
staff to Coppermine.

Fourteen departments are represented in the region.

Five departments have staff in each community:

● Executive
● DPW
● Social Services
● Education - KDBE
● Health - Health Centres

Eight departments have staff in only one community:

● Education (KDBE headquarters is in Coppermine)
● Personnel - in Cambridge Bay
● Finance - in Cambridge Bay
● Government Services - in Cambridge Bay
● Culture and Communications - in Cambridge Bay

, “.
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● MACA - in Cambridge Bay
● Transportation - in Cambridge Bay
● Health (Health Board headquarters is in Cambridge Bay)

The remaining departments have staff in two or more of the communities. In total, in the
Kitikmeot region there are 334 GNWT staff positions, as follows:

1. Cambridge Bay I 1.065 ! 83 I 59 I 21 I 163 II

2. Coppermine I 945 I 54 I 8 I 5 I 67 II
3. Spence Bay 564 29 2 1 32

4. Gjoa Haven 742 31 2 1 34

5. Pellv Bav ! 345 I 18 1111 I 20 II

6. Holman Island I 335 I 16 1111 I 18 II

TOTATAJ I 3,996 I 231 I 73 ! 30 I 334 II

(Frontline workers are positions such as teachers, nurses, social workers, economic development
officers, renewable resources officers, etc. Administration staff includes secretaries, clerks, etc.
Management includes Hay Plan managers.)

In Cambridge Bay, a regional centre, the percentage of GNWT staff per capita is 15.3%, while
in the communities it is as follows:

● Holman Island 5.4%
● Coppermine 7.1 %
● Gjoa Haven 4.6%
● Spence Bay 5.7%
● Pelly Bay 5.8%

In presenting these figures, it should be noted that the Project Group was not asked to comment
on the number of positions in the region, but was asked to gauge, through interviews with
departmental staff, community residents, and elected community officials, the extent to which
these staff exercised substantive decision-making.

.—
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As can be seen from the above case of the Kitikmeot region, generally speaking, the departments
with programs and services directed to individuals and/or families have made some effort to
provide community-based delivery. However, the extent to which these programs are actually
managed locally was seen as insufficient by many of those interviewed. The Project Group
heard strong evidence that actual decision-making in the GNWT needs to be put closer to the
client.

Delegating Decision-Making: Putting The Community UpFront

The GNWT exists to serve the people of northern communities. Thepattem of decision-making
should reflect this. Even with high-tech communications and transportation, decisions affecting
programs or services should be made as close as possible to the end user, i.e. the people of
northern communities. This ensures that the client’s interests stay up-front in an organization’s
thinking, and that the organization is “client-centred”.

The results of “distance decision making” can be programs that are inappropriate, actions that
are ineffective, problems that remain unsolved, and decisions that remain stick in red-tape. By
moving authorities “out there”, there would be plenty of opportunities for program integration,
and innovative approaches to solving problems and response time in dealing with problems/issues
would be fast tracked.

As a consequence, the Project Group recommends the GNWT should strongly re-assert the
importance of moving decision-making closer to the community base, especially at a time when
the GNWT is btxoming actively involved in transferring more responsibility and authority to
community governments.

The Role of the Regional Directors

Each of the five GNWT Regions has a Regional Director (and four have Assistant Regional
Directors), reporting to the Government Leader. Regional Directors are mat to provide a
coordinating function to line Managers and ensure that these Managers are fully aware of
Cabinet priorities, not simply departmental mandates.

The role of the Regional Director has changed over the period of 1980 to 1990. The Regional
Director originally had formal line authority over operating personnel in the Regions. All
Superintendents of the Region reported to the Regional Director, and the Regional Director
reported to the Commissioner. That role changed very rapidly with the introduction of
Ministerial government. The Regional Director now coordinates the activity in the region, and
chairs meetings of Regional Superintendents. Superintendents now report to their own Deputy
Ministers or Assistant Deputy Ministers.
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The success of the Regional Director in the region now hinges on the ability to “influence”
superintendents, which in turn is based primarily on personality, management style, or
relationships with individual Ministers,

A New Role

The Project Group believes the role of the Regional Director can be a very important one but
has concluded that the role should be redefined and oriented to the service of the full Cabinet.
Their current role and reporting relationship leaves them isolated and less effective than they
might be.

Specifically, the Project Group recommends:

● that the Regional Directors should serve the Cabinet as a whole (not just the
Government Leader)

● that the Regional Directors should report directly to the Cabinet Secretary
● that the Regional Directors should serve as part of the central machinery of the GNWT,

ensuring that Cabinet priorities are clearly articulated to departmental regional officers
and that a regional perspective forms a strong part of central agency thinking

● that the Regional Directors should perform a strong role in relation to the new priority
attached to community transfers, and that they should be key members of the GNWT’S
Implementation Group for Community Transfers

The Project Group believes however there is room to eliminate the Assistant Regional Dirator,
with that role taken on in rotation (perhaps on an annual basis) by one of the regional
superintendents. This has the following advantages: it would save positions, it would give
regional superintendents a greater corporate perspective, and it would give each regional
superintendent a better insight into other departments. The idea that the GNWT is one
government - not separate and distinct departmental entities - should be reinforced at every
opportunity. As a result, regional superintendents would become not only better in their jobs,
but more important, they would become better “corporate” problem solvers on behalf of the
GNWT, and far better problem solvers in being able to expedite business for the public. The
ability of the superintendent to fill this role while at the same time filling his regular duties is
subject to question, but departmental support could be provided to allow for re-arranging his
work load during his period of double duty. As such, the Project Group believes that
superintendents would not find this insurmountable (especially as the cycle of double-duty would
only come around every seven years).

This option is therefore strongly recommended.
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Exeeutive Service Officers (lMO)

The ESO positions report to the Regional Directors and are often the only GNWT contact in the
smaller communities. They are responsible for a number of programs and serviees including:

● Personnel Serviees
● Accommodation Services
● Finance Serviees
● Government Supply Services
● General Office Serviees
● Executive Liaison
● Public Service

The Project Group heard from communities that the ESOS are vital in these communities where
there are no other or very few government staff or resources. They assist ~mmunity p=ple
and/or carry out the work of Government.

Not all communities have an ESO. All the communities in the three regions of Baffin, Keewatin
and Kitikmeot have Regional Directors or Executive Serviee Officers but in the western Arctic,
21 out of 30 communities do not. In the Inuvik region, only 3 out of 12 communities have
executive representation.

● Inuvik (the regional centre) has the Regional Director
● Tuktoyaktuk and Norman Wells have ESOS

And in the Fort Smith region, only 6 out of 18 communities have executive representation.

● Yellowknife is the headquarters
● Fort Smith is the regional centre
● Fort Simpson and Rae are area centres
● Hay River has a Field Serviee Officer
● Fort Providence has a Field Service Officer

In the western Northwest Territories, the Band Council often provides similar serviees to those
of the ESOS. There is no GNWT funding to provide that service, but it is provided since there
is a need for it. The Dene people recognize the Band Council as their representative, and look
to them for assistance. The Band Office Staff provides the liaison for the people to GNWT.

Accordingly, it is recommended that the GNWT consider funding to Band Councils in the
Western Arctic for ESO positions. These could be 3-year contract positions, and one of the
specific duties assigned to these positions could be the community groundwork associated with
“Community Transfer Agreements”.
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C H A P T E R  5: GOVERNMENT-CmAmD  BOms AND AGENC~

A. THE PROBLEM

It is the strong view of the Project Group that one of the greatest areas of structural inefficiency
in the GNWT lies in the excessive use of non-elected and mostly advisory boards and agencies.
Many of these boards exist at the community and regional levels, and undermine and hamper
the development of strong undivided community leadership. They are also deflecting funds from
program services and are less necessary now that there is a fully elected territorial Government.
Since its inception in 1967, the GNWT has relied heavily on third party boards and agencies,
and there are now about 800 such structures in a territory of only 64 communities.

In a sense, consensus government was complemented by these types of public structures: boards
and agencies provide some useful advice/feedback or “community” thinking on new programs
and initiatives of the government. As well, some of the larger boards are also partly responsible
for the administration and management of selected programs.

While there are advantages in seeking public opinion in a consensus government, the excessive
use of boards and agencies has a number of major drawbacks. As a consequence, the third party
board and agency concept is being “seriously re-thought by the GNWT.

In “Direction for the 1990s”, (February 1988) the Executive Council indicated that “the many
special purpose committees, societies and boards at the community level,. . . independent of
elected municipal and community governments,. . . reduced the effectiveness and control of
elected councils. . . A variety of regional boards and bodies further complicates this already
complex government system. ”

As well, the discussion paper on “Political and Constitutional Development in the Northwest
Territories”, (November 1988) estimated that there were “1500 elected pditicims in tie
Northwest Territories, as well as at least 800 statutory and other GNWT sponsored bodies.
operating in the communities. In the non-taxed based communities, there are over 320 special
purpose bodies costing about $66 million a year. At the regional level there are regional and
tribal councils, health, wildlife and educational boards and aboriginal organizations. The cost
of supporting these groups is deflecting public funds from the provision of public services such
as education and housing. ”
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The Project Group agrees with these conclusions:

First, the proliferation of boards and agencies has made it virtually impossible for the GNIVT
and community governments to effectively manage the business of the north. Layer upon layer
of boards and agencies make effective decision-making impossible and leave the average person
bewildered at the structure of government. Both the elected official and average citizen have
been made to feel powerless.

Second, these structures are undermining the effectiveness of elected lcxtders, including
Members of the Legislative Assembly, Cabinet Ministers, and community leaders.

Third, the administrative costs (honoraria, travel, accom~qdat.ion, expenses, etc.) of these
structures are large and increasing, and draw funds away from program services.

And last, all boards, agencies and third party organizations are creatures of the GNWT. Few
if any of these boards and agencies were invented by communities or community governments.
As a result, there is very little ownership of these structures at a grass roots level. Community
residents find the mass-of boards
weak and competing structures.

confusing and community talent is fractured into dozens of

B. THE CATEGORIES

There are a great many third party organizations in the north that provide feedback (wildlife
management boards), handle administration (Housing Associations) or have been set up in order
to appropriate contribution dollars in the communities (daycare societies). Departments have
developed their own respective community organizations (Hunters and Trappers Associations,
Drug and Alcohol Groups).

The major categories of third party boards and agencies are set out below.

1. Advisorv/Management

Examples:

i. Committee on Aborhzinal Justice

This committee is advisory to the Minister of Justice. Consisting of 5 members, the
committee provides advice to the Minister on matters related to aboriginal justice.
Members on the committee are appointed by the Minister. Annual costs to administer:
$25k
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ii. ards Of Health

Boards of Health are boards of management responsible for the delivery of health
services and management of health facilities. Appointed by the Minister, there is
usually one member for each community that the Health Board represents.
Representatives of local/regional aboriginal organizations are appointed to Health
Boards. Additionally, there are three hospital boards of management.

In addition to the administrative costs associatal with Board membership (travel,
accommodation, honoraria), there are also significant operational costs related to the
structure and organization of Board offices in Inuvik, ICitikmeot, Rankin, Iqaluit and
the Mackenzie Region. Administrative costs: $510k (travel and honoraria only)

iii. Divisional Boards of Education

There are seven divisional boards of Education (possibly ten in the future) which
manage and direct the delivery of the school program in their respective areas. They
set priorities for education and provide advice to the Minister on new programs,
initiatives and construction of schools. Members on the Boards are appointed by the
community education councils who are in turn elected by the community. There are
also 49 Community Education Councils, five Societies, two School Boards and a Board
of Secondary Education.

2. Ref!ulatorv/ComI)lex

Examples:

i. Public Utilities Board/Hi~hwav Trarmort Board

These boards are regulatory boards established under legislation. The members are
appointed (by the Minister/Commissioner) and the boards regulate as well as review
utility and transport issues affecting the Northwest Territories. There are four members
on each board. Administrative costs: $175k

ii. Northwest Territories Housing CorDOration Board of Directors

.

The Northwest Territories Housing Corporation Board of Directors, composed of 12
members is established under the Housing Corporation Act to provide policy and advice
to the Minister on issues related to housing inventory and design. There is also
established in each community a Housing Associaticm/Authority with the responsibility
to allocate and manage the Corporation’s public housing units. Administrative costs:
$100k
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iii. Arctic College Board of Governors

Appointed by the Minister of Education, the Board of Governors, consisting of 15
members, administer the Arctic College system and provide policy advice to the
Minister through the College. Administrative costs: $160k

3. Comulex/Remdated Commercial

The only board that is currently defined in this category is the Northwest Territories
Power Corporation. Established under the Act and reporting to the Minister of Energy,
Mines and Resources, the Power Corporation is responsible for the generation,
transmission and supply of energy across the Northwest Territories. There are
presently nine members on the board of directors. Administrative costs: $200k

It should be noted that the per diem honoraria are set by directive of the Financial
Administration Act. Ranging from $150-$650 per diem for Chairman and $100-$250 per
diem for ordinary members, these rates are considerably higher than the per diem honoraria for
elected officials of most community Councils.

c. THE NEW APPROACH: STRENGTHENING THE ROLE OF THE ELECTED
REPRESENTATIVE

In the beginning of the GNWT, a legitimate need existed to maximize input from the public,
particularly since the government was in its formative stages and the “territorial council”
members were for the most part appointed by Ottawa. There was a requirement to weigh public
opinion in the absence of political representation in the Legislative Assembly and organized
elected community governments.

But the Project Group believes times have changed. Now, public opinion and consultation can
be channeled through legitimate “elected” bodies. Structures must be streamlined and the
business of government must be carried out more efficiently, and in a manner less bewildering
to the average citizen. Consensus government implies that different opinions be heard and
weighed carefully. It does not imply the continued proliferation of permanent structures which
deadlock the business of government.

Northern government in the 1990s should strengthen the role of the elected representatives at
the territorial, and community levels. In order for elected and accountable officials to assume
greater control over the real “bread and butter” programs, the elected government structures
must not be undermined. The profile of the MLA as the elected representative of their
constituency must be raised.

..—
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Strengthening the Role of Cornrnunity Governments

The vision for the 1990s must also pave the way for community governments to assume greater
control over those programs that affect the lives and the fabric of their community. Today, in
some communities, there are as many as 30-40 groups involved in many different aspects of
community life from childcare and housing to health and education. The stiengti of the elected
community council has been effectively restrictd to providing water and sewer services. By
significantly reducing the number of these community groups, there will be new opportunities
for consolidation and restructuring under the jurisdiction of the cummunity government.
Structures will be legitimized, numbers of groups will be reduced and community management
of programs will be less complex. Funds will be directed to programs and program delivery
rather than structure and administration.

Recommendations

The Project Group recommends that boards, agencies and other third party organizations and
structures be reviewed in light of the following factors:

. .
● categorization of the function: advisory, regulatory, appeal, administrative,

management;
● opportunity for amalgamation under the umbrella of a community government;
● administrative or operational costs to maintain the board/agency;
● mandate in today’s political environment with consensus and representative Government

(MLA, Cabinet, etc.).

With these factors in mind, all boards and agencies should be assessed specifically in light of
elimination, downsizing, or consolidation.

1. A number of boards and agencies have been set up to provide advice. These include:

● Northwest Territories Arts Council
● Akaitcho Hall Advisory Board
● Affirmative Action Advisory Committee
● Advisory Committee on Aboriginal Justice
● Advisory Council on Women
● Victims Assistance Committee
● Development Impact Zone Groups
● Trade Advisory Committees
● Public Records Committee
● Student Financial Assistance
● Teacher Certification Board
● Tourism Marketing Council

(there are five committees)

Board
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2. Boards and agencies that provide a management or administrative function include:

●

●

●

●

●

●

●

●

●

●

●

●

●

Housing Corporation Board of Directors
Housing Associations
Arctic College Board of Governors
Alcohol and Drug Services Board of Management
Legal Services Board (including Regional Committees)
Wildlife Management Boards
Business Credit Corporation
Business Loan Boards/Development Corporation
Hunters and Trappers Associations
Regional Health Boards
Hospital Boards
Community Education Councils
Territorial Hospital Insurance Services Board

With some boards (Health Boards, Housing Associations, etc.), there are significant
opportunities to downsize and/or consolidate under the community government, thereby saving
costs, reducing the number of community and regional groups and eliminating unnecessary
duplication and confusion.

3. Boards and agencies that provide a regulatory or appeals function should also be subject
to review. These include:

●

●

●

●

●

●

●

●

Public Utilities Board
Highway Transport Board
Labour Standards Board
Liquor Licensing Board
Worker’s Compensation Board
occupational Health and Safety Board
Social Assistance Appeals Board
Assessment Appeal Tribunal of the Northwest Territories

4. Those third party structures that have been set up, usually at the community level, in order
to provide program funds (contributions) to a community group or to provide a “window”
for departments to implement programs. There are opportunities for consolidation under
the community government.

● daycare societies
● radio societies
● drug and alcohol societies
● library societies/associations
● historical/heritage societies
● tourism associations
● crisis shelter/family violence groups
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● youth justice committees
● social assistance appeal committees
● friendship centres/youth  groups
● arts/cultural organizations

The consolidation of some of these groups under a community government (if the
communities desire this option) will enhance the role of the elected officials and should
provide for a more “manageable” way of doing things in the communities. It will also
facilitate for the transfer of more GNWT programs to communities under the mandate of
strong elected leadership.

5. The number of members and directors on any given board varies significantly. Territorial
boards tend to have large memberships with numbers ranging from 15 (Arctic College
Board of Governors) to four (Public Utilities Board). RegionaUDivisional  Boards have
numbers ranging from 19 to seven. Normally, membership is determined by legislation
and usually a range of numbers is suggested. (i.e. 7-12 members). If it is decided that
certain boards cannot be eliminated, then consideration could be given to reducing the
numbers of members on those boards (downsizing).

. .

Accordingly, it is recommended that the number of members on any GNWT board be
reduced significantly to say, three to five members. This would result not only in cost
savings, but would also streamline the business of the board as well. One way to reduce
numbers on boards would be to not fill vacancies as they occur; it should be noted that
there is a significant vacancy rate on many boards and numbers could be reduced now by
simply not filling some of these vacancies.

..:

f

. . .

6. Honorarium rates are outlined in the Financial Administration Act Manual (FAM) based
on the category of the board (advisory, regulatory/complex, @mplex regulated
commercial). Daily honorarium rates range from $100-$200 for members to $150-$500
for Chairmen. A number of boards are proposing rate increases over and above the FAM
rates, (WCB, PUB, HTB). In some cases, these requests represent a 100% increase in
existing honorarium rates.

It is strongly recommended that honorarium rates as outlined in the Financial
Administration Act be strictly adhered to and that there be no consideration given to any
proposals for rate increases. It is felt that existing honorarium rates are fair and should
adequately offset loss of wages and any other costs incurred by members. Expenses
incurred by board members are also paid as a separate item. Honorarium rates for many
boards are already considerably higher than the rates set for elected community councils.

It is further recommended that consideration be given to voluntary membership on boards;
this observation was made by a number of municipalities which responded to the FMB
questionnaire. In the case of voluntary membership, expenses would continue to be paid,
but honoraria would be discontinued. It is felt that the idea of voluntary membership will
“catch on” in the Northwest Territories resulting in significant savings in honoraria.

.-



STRENGTH AT TWO LEVELS 99

7. In reviewing the issue of the numbers of boards and agencies, the Project Group noted that
some boards had not met for many months or even years. There does not seem to be any
periodic evaluation of boards to determine relevancy or legitimacy - factors that are
crucial, especially in times of fiscal restraint.

The Project Group has already recommended that many boards be eliminated, but for those
that remain, it is recommendtxi that regular and on-going evaluations of boards be
undertaken with specific attention to the costs and mandate of inactive boards.

It is further recognised that, at times, there may be the need for public opinion and that
in order to receive this input, “special boards” be struck to discuss specific issues. These
boards would have a definite sunset clause and would cease to exist when their mandate
was completed. In this way, the costs can be controlled and numbers of boards can be
better managed. As well, consideration could be given to voluntary membership on these
special boards.

Conclusion

There will undoubtedly be varying degrees
elimination of honorarium payments, and a
community groups. As well, Ministers

of political backlash as a result of the reduction or
perceived decreased level of advice and input from
and senior bureaucrats may see the process as

threatening their established “institutions” and will want to maintain their departmental windows
and allegiances in the communities. Elimination and reduction of selected boards and agencies
will also be considered by some as risky by a government that has traditionally adopted a very
cautious approach in conducting its affairs.

However, in the Northwest Territories today, there are at least 500 elected community officials
representing varying levels of municipal and Band Councils who are able to provide advice and
feedback on GNWT programs. These community leaders are starting to show an interest in
assuming more control over some of these programs let alone provide advice. Additionally,
elected MLAs are now an established forum for ensuring that the views of their constituents are
properly represented.

A major rethinking of the costs, effectiveness and usefulness of third party boards and agencies
is therefore crucial in terms of redeploying scarce funds from structures to programs, making
the north more manageable, streamlining and simplifying Government, re-enhancing the role of
elected officials and providing a more comprehensive framework for transfer of more authority
to responsible community governments. This re-thinking would be in line with directions which
Cabinet has already indicated, and in line with a less bewildering structure of government which
northerners strongly desire.

n



STRENGTH AT TWO LEVELS 100

CHMTER 6: THE CENTRAL WC~y OF ~ G~:
REINFORCING CABINET LEADEWm

All organizations need strong leadership and a clear locus of power. This point cannot be made
too strongly.

Organizations with a very clear sense of purpose and direction, will in the end, succeed.
Organizations with a poor or weak sense of purpose and direction, will in the end, fail. The
needs of central direction are paramount in any organization.

In the GNWT, the Legislative Assembly is paramount. On their behalf, the Executive Council
(or “Cabinet”) is charged with the special trust of giving purpose and direction to government.
In the end, whether the GNWT achieves its goals in northern Canada, will depend on how
clearly those goals are laid out, and how strongly those goals are carried out.

The responsibilities of Cabinet are different from the responsibilities of Ministers. Over the next
ten years, the GNWT Cabinet will spend in excess of $15 billion. HOW it is spent, where it is
spent, and on what it is spent, must in the end be decided by Cabinet, not departments or even
individual Ministers. The job of Cabinet is to say what needs to be done; the job of Ministers
is to get that job done.

If the unity of Cabinet fails to be maintained in carrying out the goals of government, neither
will goals be achieved, nor will costs be held in line.

If Cabinet is to fulfill its essential role on behalf of the Legislative Assembly and people of the
north, it requires the support of a well-designed plan of central machinery, which is equipped
to provide a strong advisory and coordinating function, and staffed by the appropriate resources
and very capable officers.

Strong Central Machinery and Strong Departments

But stronger central machinery will not only assist Cabinet, it will also assist line departments.
By providing a framework of broad goals and policies which are clear and crisp, both the needs
of central direction and needs of operating departments for greater freedom to manage can be
met.
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Departments can only operate effectively with an explicit understanding of Cabinet’s directions
and expectations, and with a precise understanding of the resource and policy parameters which
are being established. Within this framework of clear Cabinet direction, departments should
then enjoy considerable freedom to pursue their assigned mandates, without the need to be
“shadow managed” by the central machinery whose principal purpose is to facilitate strategic
decision-making and monitor its implementation.

Strong central Cabinet machinery
properly-functioning structure.

and strong operating line departments go hand-in-hand in a

A. CURRENT ORGANIZATION OF THE GNWT CENTRAL MACHINERY

The current organization of the GNWT central machinery, like the rest of the government, has
evolved substantially over the past decade as the GNWT has assumed greater province-like
powers. Today, the central machinery is a complex amalgam of departments, agencies,
secretariats and small units. The major parts of this machinery are as follows:

● Cabinet, Cabinet Sub-committees, and the secretariats which serve these bodies;
● the Department of the Executive;
● the Department of Finance;
● the Department of Personnel.

Cabinet

The eight-member GNWT Cabinet is formally known as the Executive Council. It was formerly
chaired by the Commissioner of Northwest Territories, but today is chaired by an elected MLA
who is selected by other MLA’s to be the Government Leader.

The remaining members of the Executive Council (“Cabinet”) are also selected from among the
24 MLA’s, and each is assigned Ministerial responsibilities over one or more of the GNWT’S
seventeen departments.

The major items of business dealt with by the Executive Council as-a-whole include:

● broad framework and direction of government policies and activities;
● Public Service appointments and other personnel matters;
● planning for the Legislative Assembly.
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In addition to sitting as the Executive Council, the eight members of the Cabinet have also
formed themselves into five major sub-committees: The Priorities and Planning Committee, the
Financial Management Board , the Legislative and Housing Planning Committee, the Political
and Constitutional Development Committee, and the Energy Committee. Each of these sub-
committees is serv~ by a secretariat (and in some cases by more than one secretariat). These
sub-committees are shown in Figure 13 and are described more fully below.

FIGURE 13: CABINET COMMITTEE STRUCTURE

Sub-Committees of the Executive Council

Priorities and Planninz Committee

● chaired by Government Leader and all Ministers are members;
● established by recommendation of Commissioner’s Task Force on Administration

(1979);
● provides policy advice, broad government planning and program coordination;
● reviews policy proposals, major organizational change, and program proposals;
● served by the Priorities and Planning Secretariat.
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Financial Management Board

● chaired by the Minister of Finance and all Ministers are members;
● responsible for the overall financial management within the GNWT;
● powers and authority are derived from the Financial Administration Act (FAA);
● responsible for the development of estimates and overall resource allocation;
@ served by the Financial Management Board Secretariat (FMBS).

● all Ministers are members;
● reviews all legislative proposals
● served by a small secretariat.

and draft legislation;

Political and Constitutional Develo~ment Committee

● chaired by Government Leader, plus two permanent members: Justice Minister and
Aboriginal Rights and Constitutional Development Minister (Deputy Chairman);

● other Ministers are ex-officio members with full voting privileges;
e recommends to Executive Council on subjects related to aboriginal claims,

constitutional development, division, devolution and federal territorial relations;
● served by a number of secretariats and advisors.

Enerzv Committee

● chaired by Minister of Energy, Mines and Petroleum Resources with the Government
Leader, the Minister of Finance and of Justice, and the Ministers of Aboriginal Rights
and Constitutional Development as members. Ministers with portfolios which may
affect any matters discussed will be invited to participate in the Committee’s activities;

● recommends to Executive Council on matters related to non-renewable resources,
including oil and natural gas and other energy matters;

● served by the Department of Energy, Mines and Petroleum Resources.

The Demrtment  of the Executive

The Department of the Executive is the department which serves the Cabinet and which houses
all of the staff and the secretariats which provide support to Cabinet and Cabinet sub-
committees. (The exceptions are the FMBS which is housed in the Department of Finance and
the Energy Committee which is served by the Department of Energy, Mines, and Petroleum
Resources).

—
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In addition, the Department of the Executive also houses a wide variety of other small units.

The DeDartment of Finance

The Department of Finance, as noted, houses the FMBS which provides staff support to the
Financi~ Management Board.

In addition, the Department of Finance also houses a number of other key responsibilities and
units, including the Comptroller Gene~, Fiscal policy, Taxation, Revenue and Asset
Management, and Banking and Investment.

The Demrtment of Personnel

The Department of Personnel fulfils a number of responsibilities related to GNWT personnel
policy, including labour relations, staffing, classification, training, affirmative action, and human
resource planning. The findings and recommendations of the Project Group in relation to
Personnel are also discussed in Part III of this report.

Evaluation

In examining the central machinery of the GNWT, the Project Group was aware that the Cabinet
function in the GNWT is still evolving. The GNWT has been moving from Commissioner
Government to Ministerial Government to Cabinet Government in the past decade, and the future
may bring further changes to the style of government in the Northwest Territories, including
changes affecting the size and composition of Cabinet and its sub-committees, and the
relationship between Cabinet and the Legislative Assembly.

These changes were outside the terms reference of the Project Group. The project Group was,
however, asked to assess how well the current plan of central machinery was suited to
supporting an evolving Cabinet function, and what steps, if any, would allow it to support an
evolving Cabinet function even further.

In the course of its work the Project Group became convinced that there were weaknesses in the
existing plan of central machinery, and that changes were needed if the needs of Cabinet were
to be met.

The major deficiencies the Project Group sees are as follows:

1. There is not a sufficient locus of power in Cabinet and hence there is not a sufficient locus
of power in the bureaucracy. The needs of central direction are nt being met.

.
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Minister do not yet have a clear grasp of the essential direction-setting role of Cabinet, and
departments donot appreciate the direction-setting role of the central agencies.

The symptoms ofa lack of central direction are painfully widespread. Too much time and
attention is being spent on protecting individual budgets, and too little time is being spent
on pursuing overall government priorities.

A respect for the proper process for the allocation of scarce funds is lacking, as is
evidenced by the large number of financial submission “walk-ins”, premature
announcements, and supplementary funding requests. Ministers themselves are responsible
for many of the abuses, but the problems now permeate many levels.

2. The GNWT central machinery has evolved in an ad-hoc and uncoordinated way. The
result is a collection of small splintered groups, each pursuing its business in isolation
from one another.

There is seemingly very little coordination between and among the units serving Cabinet.
Initiatives are undertaken by some units to the complete surprise of others.

There is little sense of common bond between units and the rationale behind the
distribution and fragmentation of units is not immediately apparent. Some Cabinet
committees are served by no fewer than three units, some by one, and still others by an
operating department (see below). There are major structural weaknesses in the way
resources are organized; in areas where the central agencies have achieved a measure of
coordination it is despite the structure they have, not because of it.

3. There is not a well-defined sense of the role and purpose of the central machinery within
the GNWT. Staff in line departments lack a good understanding of what central agencies
are supposed to do.

Moreover the way the central machinery is organized helps to feed this confusion. To cite
one example, one Cabinet committee, the Energy Committee, is served by the Department
of Energy, Mines and Petroleum Resources. EM&PR was recently formed as a stand-
alone department, prior to which time it had been a unit ”within the Department of the
Executive. It has now become “hybrid”, part central agency, part operating department,
a situation which makes it impossible for it to be seen as providing independent, prograrn-
neutral advice to Cabinet. To cite another example, the Department of the Executive
houses a mixed collection of dissimilar units, some of which serve Cabinet but others of
which have entirely unrelated functions. It is not at all clear therefore whether a unit’s
location in the Executive signifies it as part of the Cabinet machinery or simply an inability
to locate it elsewhere.
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4. Poor relationships between central agencies and line departments.

There are poor relationships been central agencies and operating departments and there is
insufficient mutual respect for each other’s roles. There is very little movement back and
forth between central agencies and operating departments. When central agencies recruit
for staff positions, there are virtually no applications from within the GNWT.

This problem, however, is symptomatic of a deeper problem within the GNWT. There
is very little movement at the senior levels even between operating departments. As a
consequence, the attachments that develop are directed to that particular department rather
than the government. Many levels of the GNWT seem to lack a shared vision of the
future, clear direction, and a sense of unity of working toward a common goal.
Departmental interests are seen as a higher priority than the interests of the government,
and there is very under-developed sense of “one-government”.

5. The business of Cabinet is not well-managed.

The Ministers in Cabinet have, in effect, formed themselves into six separate committees,
which means that many items of business are reviewed over and over. Rather than dealing
efficiently with business, matters tend to be referred back and forth; 90- item agendas are
not uncommon, with many of these items being small details or repeat matters of business.

The process of decision-making is costly, complicated, and time-consuming.

In short, the Project Group has concluded that the existing plan of central machinery does not
serve an evolving Cabinet function as strongly as it should. There is no clear and well-defined
sense of what the central machinery includes, and what the relationships are between Cabinet,
its central machinery, and operating departments.

There is an insufficient locus of power and discipline within the bureaucracy, which means that
the direction provided to operating departments is far too weak. Support to Cabinet is being
provided by too many scattered secretariats, which are moving in different, even conflicting
directions. Resources are too fragmented and the central secretariats do not have the capacity
to provide Cabinet with hard and precise information on program costs. Cabinet’s time is being
fractured by reviewing too much detail and reviewing the same material too many times.

To overcome these problems, the Project Group believes there is a urgent need for change in
at least thrcz areas:

● the central machinery should be re-designed into a clear and understandable four-part
plan, the four components of which would be: The DepWment of Fin~ce,  the
Financial Management Board Secretariat, the Cabinet Secretariat, and the Office of the

—
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Government Leader each served by a separate senior manager. All the needs of
Cabinet and its sub-committees should be served by these four agencies.

● there needs to be a conscious effort to rotate senior staff more frequently between
central agencies and operating departments;

● the business of Cabinet, and the rules of process by which dmisions are made, needs
to be streamlined and more strictly adhered to.

B. A NEW FOUR-PART PLAN OF ORGANIZATION

The proposed “Four Part” model is shown in Figure 14. Each of the four parts of the
recommended new structure is described in broad outline below. The following is not a detailed
description of the four components, simply a brief description of their respective roles and
relationships.

Department of Finance

The Department of Finance would continue to house the functions of fiscal policy, the
comptrollership, and federal-territorial financial relations. Over the next few years, this last
function will require a major emphasis. It is important for both Finance and operating
departments to understand the elements and nuances of the Formula Funding Arrangement which
provides the bulk of Northwest Territories revenue and which often impacts program decision-
making, sometimes perversely. (See Part IV of this Report for a discussion of the impact of the
Formula Funding Agreement on program funding).

Financial Management Board (FMB)

Management of the financial and administrative affairs of the GNWT would remain the
responsibility of the Financial Management Board, chaired by the Minister of Finance and served
by the Financial Management Board Secretariat.

The FMB as a “Treasury Board” would have ultimate responsibility to ensure that limited
resources are managed in a responsible and efficient manner. The capacity of the Secretariat
to provide the FMB with detailed cost information and to evaluate programs and management
performance should be greatly strengthened. The FMB Secretary should report directly to the
Chairman of the FMB.

The Financial Management Board should focus on strategic planning and direction of the three
principal resources of Government: its financial, human and information resources. Collective
bargaining, classification, organizational design, and information technology management, all
of which have enormous financial consequences, should become part of the FMBS responsibility.
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FIGURE 14

A G e n e r a l  P l a n  o f  Central Au~hori~y

Financial Management hard

CEAIR:  Hinisterof Finance

Secretao

Executive Council

cA8rNET

CEAIR:  Government Leader

Secretary

To help the FMB exercise a responsibility to continually assess administration and financial
performance, the Audit Bureau should become part of the FMB Secretariat. It is further
proposed that the Audit Bureau be strengthened in its capacity to undertake comprehensive
audits (operation or value-for-money audits) and special audits, in addition to its current
program. Special operational audits should become a feature of the Bureau’s work.

As well, an Audit Review Committee (ARC), chaired by the Secretary to the FMB, and
composed of the Comptroller General, the Deputy Minister to the Government Leader and two
department Deputy Ministers rotated every three years, should be established. The ARC would
meet five or six times a year to assign, scope and review regular audits and any special
operational audits which it has asked the Audit Bureau to undertake.

Deputy Minister to the Governrnent Leader

As head of the GNWT, the Government Leader should be assisted in the special responsibilities
of that office by a senior-level Deputy Minister, who is also Principal Secretary. This DM
should also be responsible for House Planning, the Press Office and Intergovernmental Affairs.
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Of special importance in the future is the question of the Government Leader’s primary role in
the appointment, evaluation and rotation of Deputy Ministers. This role should be strengthened
and rotation of Deputy Ministers should become a more common practice. The GNWT should
rotate senior executives more frequently as a way of developing a more unified approach to the
conduct of GNWT business. Unity of management must be stressed - collective Cabinet
authority must be strongly emphasized in the future, and must take precedence over the authority
of individual departments. Similarly, both the departments and central agencies must understand
each other’s role; there is a need to develop a deeper mutual appreciation of the central and
operating perspectives. One way to expedite this is to rotate senior managers regularly from the
central machinery to departments and vice versa.

In assisting the Government Leader to carry out his or her responsibility in the appointment,
movement and evaluation of deputy ministers, the Deputy Minister to the Government Leader
should consult closely with the Secretary to Cabinet and Secretary to the FMB.

There is a need within the GNWT for deputy ministers to see themselves as members of one
team; to perform in a manner consistent with the interests of the Government as a whole, and
to be rewarded very much on that basis. Responsibility for promotion of this objective rests
primarily with the Government Leader and the deputy to that office.

Cabinet Secretariat

The Cabinet Secretary and the Cabinet Secretariat should be dedicated to the service of the
collective Cabinet. The Secretary to the Cabinet would be the senior civil servant responsible
for ensuring that all Departments understand the collective will of Cabinet. The Cabinet
Secretary must also take action to clear up any differences or misunderstandings about
interpretation of a Cabinet decision which might arise between a Deputy Minister and his or her
Minister, between two or more Deputies, or between Ministers. This is a highly sensitive and
critical role.

The Cabinet Secretariat should collect and house, in one location, all Cabinet support staff.
Rather than a number of small secretariats, an enlarged Cabinet Secretariat should provide
support to Cabinet and all sub-committees of Cabinet which may be created (except FMB).
Whether Cabinet chooses to consider matters directly or delegate them to a permanent or special
sub-committee for review and recommendation, the Cabinet Secretariat should provide support
to this decision-making process. The Cabinet Secretariat should also provide a unique talent
pool for the GNWT, and should be used more frequently to accommodate senior level personnel
attached to high-priority, temporary assignments. The Cabinet Secretariat would also house the
“Implementation Group” for the Community Transfer Program.
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In the case of the Regional Directors, the RDs are an essential information link between the
central agencies, and the field level where programs and services are delivered. These positions
should be retained and strengthened for their coordinating and on-site evaluation roles, and
should report to the Cabinet Secretary, rather than to the Government Leader. (See also Chapter
4).

Managing The Business of Cabinet: Crowded Agendas And End Runs

In addition to a new and stronger “structure” of central authority, the Project Group also
believes there is a need to tighten the “process” by which Cabinet business is managed.

In some cases, proper process is not being followed. For example, when a Minister wishes to
engage in a new initiative that Minister is required to prepare an “options paper” outlining what
is proposed and why. The options paper is reviewed by Priorities and Planning Committee for
legal, policy and priority considerations, the best option is decided and the paper is returned for
further workup. The selected option is again reviewed by Priorities and Planning Committee
and then the paper is sent to Cabinet for a decision. If Cabinet agrees that the submission is in
the best interests of the Government, the decision is passed to the FMB to determine the
financial impact of the decision. Conversely, if the Cabinet disagrees, then the submission is
rejected.

Such a process needs to be followed explicitly in order to ensure that the proper reviews are
carried out prior to submissions appearing before Cabinet. In many instances, “end runs” or
“walk-ins” to the Cabinet meetings are bypassing the review processes and decisions are being
made with little or no consideration of the policy, priority or resource (finance, material, human)
impact on the decision.

Additionally, a review of the agendas of Cabinet sub-committees indicates that some of the items
are considered many times by the Ministers sitting on separate committees, while others concern
matters that might be more expeditiously handled by the departments. The level of detail in
some of the items discussed would be more appropriately dealt with by managers in departments,
under broad policy direction approved by the Cabinet. As an added frustration, agenda items
are appearing at Cabinet meetings that are simple housekeeping items and should have been
handled by the bureaucracy at the outset. Items of this kind, especially when they crowd out
more important issues, erode the integrity and effectiveness of the Cabinet decision-making
process.

To curb

●

●

these problems the Project Group believes there is a need to:

empower the Secretary to the Cabinet to screen, vet and manage the agenda of the
Cabinet and its sub-committees under the direction of the Government Leader;
eliminate the “end runs” to Cabinet and its sub-committees which bypass the
appropriate screening and review processes.

i.—
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Conclusion

The ability of an organization to achieve its goals and objectives depends, in the final analysis,
on the effectiveness of its organization for decision-making.

The development of unified Cabinet authority served by a more powerful central machinery, is
absolutely essential in order to contain costs. The plans and proposals of separate departments
must be marshaled in the same direction and monitored carefully. Strengthening the roles of
the central machinery is a critical first step towards making the GNWT operate more efficiently,
and obtaining better value from resources.

Accordingly, the first and most essential step in the restructuring of the GNWT is to rebuild the
key parts of the central machinery. This is a primary element in achieving the benefits from
consolidating the various departments, and means rearranging some of the reporting
relationships, reducing the number of secretariats, and providing the analytical and administrative
support required to ensure the dominion of the collective will of the Cabinet. A four-part plan
of central machinery is recommended, including the Department of Finance, Financial
Management Board Secretariat, a Cabinet Secretariat, and the Office of the Government Leader.

The central machinery of government, the staff to the key Cabinet committees, needs to be
sufficiently empowered to be effective. These are the most important staff groups in the
government. They serve the collective Cabinet responsibility and work to ensure that Cabinet
priorities are paramount. They are the personnel who must help Cabinet, preserve fwl
integrity. This requires power and discipline in relation to departmental staffs. These
secretariats must be highly capable. The very best public servants must occupy positions of
leadership in these secretariats and they must have the confidence of Cabinet as a whole.

At the same time, to be efficient, operating departments must be given more freedom to manage
their resources and responsibilities, within a framework of clear central Cabinet direction,
without detailed intervention by the FMBS or Cabinet Secretariat. A stronger central machinery
which facilitates clear Cabinet-determined general goals and policies, must be extremely sensitive
to the needs of Departmental administration. Without freedom to manage, operating departments
cannot be efficient. Without efficient operating departments the GNWT cannot succeed.

,.,
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PART III: SERVICE DELIVERY

CHAPTER 7: I N T R O D U C T I O N

The GNWT is currently organized into 17 departments and has also established a number of
agencies including the Northwest Territories Power Corporation, the Northwest Territories
Development Corporation and the Northwest Territories Business Credit Corporation.
Approximately half of these departments and corporations provide services to other departments
or other levels of government or the public at large. The terms of reference directed that the
review be limited to the following service delivery components:

● Service Department Structure
● Asset Maintenance (Systems and Procedures)
● Personnel Management (Systems and Procedures)
● Capital Project Standards, Management and Delivery

Subsequent reviews with the FMB resulted in sharpening the focus to those issues featured in
this part of the Report - leading to the identification of opportunities for cost containment in the
following:

Chapter 8: Service Department Structure
Chapter 9: Personnel Management
Chapter 10: Capital Projects and Asset Maintenance Management
Chapter 11: Energy Supply and Demand in the Northwest Territories - a case for

containing costs

The research and analysis conducted by the Project Group resulted in the identification of
numerous opportunities that could result in significant cost savings for government. These
potential opportunities are described in the following sections.



STRENGTH AT TWO LEVELS 113

. .

CHAPTER 8: S E R V I C E  DEpAR~ STRUCTURE

A. GENERAL OBSERVATIONS

The following departments and agencies provide services to either other government departments
or the public at large: Public Works, Government Services, Transportation, Northwest
Territories Housing Corporation, parts of the Department of Finance (Accounting Services),
Personnel, Justice (Legal Services), and Culture and Communications (Printing Services).

This GNWT “service” department structure is reflective of the federal and some provincial
government structures. In addition to providing services, the service structure has been
assigned, from time to time, some policy and regulatory development and central fi.mctions.

The Project Group, in the course of ‘its review, made the following general observations.

● The optimum number of departments, required to provide cost-effective service, will
vary depending on the number of citizens and communities served and the range of
services provided. What makes sense for the federal Government or larger provinces,
does not necessarily make sense for a jurisdiction of 55,000 persons. Newfoundland,
Yukon and some of the smaller provinces have fewer service departments than does the
GNWT.

● Each department has its own management and administration at the headquarters and
at the regional or area level. In addition, they have supervisory personnel in many of
the communities. By consolidating two or more departments, it will be possible to
reduce some of the management and administrative staff.

● The acquisition of goods and services, in many cases, is more complicated and time
consuming than it need be. For example, departments requiring equipment develop the
specifications, then must utilize the services of a buyer in the purchasing agency
(another department) who frequently is not familiar with the equipment and must
depend on the user to inspector verify conformance to specifications. The integration
of supply services, vehicle management and contract tendering within a single service
department would serve to streamline the operation, reduce costs and provide for
greater job satisfaction.

● Similar opportunities exist for integration of engineering design and drafting services,
project management and contract supervision, maintenance management and field
maintenance, staffing and personnel and planning functions.

● The Petroleum Products division of Government Services should be combined with the
Northwest Territories Power Corporation, resulting in joint-use of tankage, facilities,
inventories, management and supervision. This would facilitate additional economies
and cost recoveries.
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● There is some evidence that the service departments have assumed too much in the way
of pre-emptive  control responsibility - at the expense of providing least-cost service to
clients. A strengthening of the client-senice department relationship utilizing a
“marketing” orientation is suggested. In addition, a strengthening of service department
accountability to Cabinet is required.

More specifically, the Project Group recommends considering the following:

● The Northwest Territories Power Corporation assuming responsibility for the
distribution of petroleum products.

● Consolidating related classes of service (i.e. project management, engineering and
design, etc.).

● Further shifting of pre-emptive  controls to accountability controls wherever possible.
● Strengthening the client-service orientation of service departments through more of a

“marketing” approach.

B. SUPPORT SERVICES

The Project Group, in the course of its review, made the following general observations:

●

●

●

More

●

●

●

●

Regional/Area Finance offices require over 40 PYs, however, departments at the
regional level have, almost without exception, their own Finance and Administration
capability;
Delegation of staffing and employee services from the Department of Personnel to
departments would be in keeping with the theme of enabling managers to control the
factors that affect their performance;
The dramatic growth in the use and application of microcomputers and high degree of
interaction between “mainframe” systems and microcomputer systems has occurred in
the absence of an information management strategic framework.

specifically, the Project Group recommends considering the following:

Delegating payment authority to departments in the regions.
Delegating staffing and employee services functions to departments and consolidating
corporate human resources functions in an expanded Financial Management Board
Secretariat.
Locating central administration of employee benefits in the payroll section, and
transferring the employee counseling component of Personnel to the Advanced
Education division of the Department of Education.
Establishing a Corporate Information Systems Division within the FMBS to develop an
information policy and strategic framework, linking current use of technology and
information needs of the various levels of GNWT management.
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CHAPTER 9: PERSONNEL MANAGEMENT

A. GENERAL OBSERVATIONS

Salaries and employee benefits account for one-third of the GNWT’S annual expenditures
(approximately $350 millions).

Maintaining a highly motivated, well trained and productive public service is the greatest single
thing the GNWT could do to contain costs and provide good value to the people they serve. It
won’t happen on its own however; but requires a long term commitment at the top - legislators
and senior management - to make it happen.

The Project Group, in the course of its review, made the following general observations.

●

●

●

●

●

●

●

The expectations that government has of its departments, need to be clearly enunciated.
In turn, departments need to identify how best to achieve these expectations, including
an assessment of current human resource strengths and weaknesses and how future
human resource requirements will be met. All this must be brought together in a
government-wide human resource strategic plan and its related programs;
Budgets for employee recruitment and certain benefits are located in the Department of
Personnel resulting in loss of departmental accountability;
There is a lack of a coherent training and development approach across government.
Succession planning and career planning are informal, at best;
The GNWT has relied very heavily, since its inception, on drawing technical and
professional human resources from southern Canada. Salary and benefit levels, while
nominally high by southern standards, are driven by the need to attract required
resources and the higher living costs in the north;
Non-native Northwest Territories residents in the labour force are almost all employed.
Aboriginal residents, on the other hand, are disproportionately unemployed. One of the
greatest challenges facing the GNWT over the next decade, is to address this situation
head on; by developing a more home-grown public service;
In the long term, a more home-grown public service will result in better value for
dollars expended (the subject of this Report) through reduced hiring costs and their
knowledge and understanding of the territory and its people;
The GNWT can, without difficulty, identify its needs for teachers, nurses, heavy
equipment operators, managers, and professionals well into the future. Development
of educational and training programs, innovative marketing and scholarship programs
designed to attract and stream candidates while in elementary and high school are
needed to make it happen.

. -
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More specifically, the Project Group recommends considering the following:

● Charging the Human Resources Division of an expanded FMBS, with developing an
overall framework for strategic human resource planning and development. The
framework should include objectives, processes, criteria and management accountability
guidelines. All training and development expenditures should be directly related to this
strategy.

● Locating budgets for staffing and maintaining positions in the employing departments.
e Ensuring greater movement (through career planning or assignments) between regions

and headquarters, central agencies and line departments.
● Strengthening links between current performance and compensation.
● Ensuring that compensation mixes are in the form most desired by, and most likely to

motivate employees.

The Project Group, early in the course of its review, realized that communities and the
community representatives participating in the Project Group held strong views and perceptions
on the subject of Affirmative Action and a representative public service. It was felt critical that
these views and perceptions be expressed. The following section presents this analysis and
perspective.

B. A HOME-GROWN PUBLIC SERVICE

This section will deal specifically with a discussion of possible means of increasing the number
of indigenous aboriginal northerners (IAN) in the public service. It does not address all target
areas of the Affirmative Action Policy (AAP). It is also worthwhile to note that a more
statistical approach to this discussion would have been desirable but much of this information
is not readily available.

Introduction

The GNWT public service has grown from a plane load in 1967 to approximately 6,200 today
(including boards and agencies). This phenomenal growth in the size of the bureaucracy is
indicative of the increased authority and responsibility handed down from the federal government
to the GNWT.

Although the majority of the 55,000 residents of the Northwest Territories are aboriginal and
a majority of the Legislative Assembly are aboriginal, this is not so for the public service. The
size of the bureaucracy has grown dramatically over the years; however, the aboriginal
component has not increased proportionately.

..——
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The GNWT has recognized this shortfall and over the years has attempted to increase the
number of northerners in the public service. Generally, their attempts have lacked success in
attracting significant number of aboriginal northerners to the public service. Also inherent from
earlier government experience and an inhibiting factor that prevented too much interest by
aboriginal northerners was the instilled attitude that “government is here to look after us. ” As
residents became more educatal, however, interest increased and more residents attempted to
join the public service. Their initial opportunities were limited to community positions such as
DPW maintenance and Social Services workers. It should be noted that community workers
have carried out these functions with a high degree of proficiency. As the bureaucracy
continued to grow, however, numbers increased in the regional centres and headquarters while
the predominantly northern community workforce remained constant.

In 1986, the GNWT implemented an AAP which targeted aboriginal employment in the public
service. This was an initiative backed by a government policy which gave qualified aboriginal
northerners first chance at government positions. The AAP was expanded in 1989 to include,
in addition to indigenous aboriginal persons, resident women, resident di=bl~ persons and
indigenous non-aboriginal persons. Under the expandtxl policy, the statistics look great for the
government but they are distorted in the sense that the primary target group is not increasing
proportionate to the rest of the public service.

Key Issues

The following issues demonstrate a need to assess the GNWT’S performance with respect to
aboriginal numbers in the public service. Communities perceive the government to be lacking
in initiative and commitment to develop achievable goals and the following reasons reinforce
their perception:

. . .

● amount of dollars spent on southern hire;
● under-representation of IAN in the public service;
● the failure of government’s Affirmative Action Policy for aboriginal residents;
● lack of qualified aboriginal candidates;
● community perception of government;
● high staff turnover and an immobile community workforce.

ChaUenges

To address these key issues the following challenges have to be met:

● reduce southern hire costs, through “home-grown” hiring approach;
● develop better Affirmative Action programs;
● improved education systems at all levels to develop a pool of qualified people;
● design more flexible approaches to employment;
● change community perception of the GNWT.
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Background and Findings

In discussions with government bureaucrats, individual affirmative action employees and
community residents, it becomes evident that the AAP is not meeting their expectations.
Community residents expressed frustration with the inadequacies inherent in the system that
prevent residents from joining the public service. Public servants who obtained their position
as a result of qualifying under the AAP are not provided with guidance and/or moral support
to do a good job; in other instances, employees were put into positions that they were incapable
of handling. In both cases, employees became discouraged and quit. There is no attempt to
make these new employees a “part of the team”. Rather, they were left to fend for themselves
in an uncaring environment.

Other factors identified by community residents and the Executive Director of the Inuit Cultural
Institute are that IAN lack a sense of motivation to succeed, have low self esteem levels and are
in a constant identity struggle. Native people have been thrust into the 20th century with no real
time to adapt to the phenomenal changes in their lives and this transition is constantly impacting
on their lives and their ability to succeed in the present day. ICI said that the GNWT and
especially the educational system does not recognize this and no efforts are made to design
programs that might recognize the problem and come up with innovative solutions. ICI pointed
out that our greatest asset, our elders, are not being used in the education of children and the
education of transient southern workers.

The greatest problem preventing northerners from entering the labour force was identified as
being low educational levels. The educational system is not producing enough graduates and
there are far too few that pursue secondary education. Aboriginal children lack the motivation
to succeed resulting in failure in the white man’s world and also failure in his own traditional
world.

Finally, community residents expressed frustration with how they perceive the bureaucracy to
be lacking a commitment to the north and that they were here for the money and only the
money! Their perception is that some bureaucrats feel threatened by energetic northerners as
they pose a threat to job security. A more fundamental problem, however, is an overbearing
bureaucracy whose attitudes pose a major barrier to attracting IAN into the public service.

Assessment of Findings and Discussion of Implementation Options

The general consensus among community residents was that it is in the government’s best
interest to increase the number of northerners in the public service. In the long term, it would
save the GNWT money as their dependence on costly southern recruitment would lessen. The
GNWT has to take inventory of the public service, determine the areas of greatest need, design
innovative training programs and staff those positions with northerners.

–.-
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Arctic College has many successful training programs; namely Renewable Resource
Management, Social Services Training, Community Administration, Community Recreation
Leadership, Secretarial Arts, Heavy Equipment Operator, Housing Maintenance and (to a lesser
degree) Teacher Education Program. These diploma courses have provided the training and on-
the-job experience necessary to staff most community positions with qualified northerners and
communities dependence on southern recruitment is minimal. However, there is a ned for
more northern teachers and an aggressive campaign has to be mounted to attract more
northerners into that field. The government has done a very commendable job in providing the
communities with the necessary training to ensure that qualified local people hold all local
positions. The emphasis should now be focused on providing innovative training programs for
government positions. It makes sense that training initiatives that have a demonstrated success
for communities should now be geared to providing training for government positions such as
program officers, project officers/managers, management training geared to superintendent level
positions, economic development officer training, personnel management training, community
planning, etc. Resources only need to be re-directed from those existing programs that may no
longer be required (e.g. Renewable Resources). If government were to do some innovative
planning in the area of training northerners for specific needs, more jobs would be filled by
qualified northerners.

Life skills have to be introduced into the school system and become a compulsory component
of the daily curriculum. Life skills should include self esteem building, drug and alcohol
awareness, cultural enhancement, etc. The use of local elders to assist in the delivery of such
programs would be mandatory. The outcome would be a student who is self confident, proud
of his identity and motivated to succeed in today’s world. A successful example to illustrate this
point is the Inuvialuit  Drummers and Dancers program. When Inuvialuit elders began teaching
drumming and dancing in late 1990, interest mushroomed in all age groups and for the first time
a sense of intense cultural pride was experienced by all Inuvia.luit. The key to success in
educating our youth is a strong pride in one’s self and one’s culture.

Community residents also expressed concern over the low number of graduates from territorial
schools. A concerted effort by education boards, government and parents must be made to
combat this problem. Innovative “stay in school” programs have to be developed and
implemented to keep students in school to complete grade 12. There should be attempts to
further instill cultural values into the education system; to equate culture and heritage with
literacy and education. This may require a renewed effort to get more northern curriculum into
the schools. If young people identify with the programs in the educational institutions, chances
are that they will stay longer and graduate. In addition, during the current economic downturn
in the Northwest Territories, efforts have to be made to bring adults back to school to complete
grade 12. Utilizing CEIC funds, many young adults could achieve their grade 12 in two or three
years making them qualified for an entry level position with the GNWT.



STRENGTH AT TWO LEVELS 120

There is no indication that the Government has ever considered any innovative approaches to
work schedules. Oil companies in the Beaufort pioneered this approach in the mid-1970’s and
it proved to be a success. Essentially, it involved a flexible work schedule that allowed for
extended periods of time off throughout the year during traditional harvesting periods. Not only
did this provide for the pursuit of traditional hunting and trapping by the employee but it also
created a casual term position for another person. This job sharing arrangement worked very
well.

Innovative approaches can also be used for seasonal construction projects. The NWTHC
participated in demonstration projects in four communities in the past five years where local
workers were hired, provided with training by journeyman carpenters and constructed housing
units. The projects were considered a success because they were within budget, provided for
maximum local involvement, taught building skills and most importantly demonstrated that given
the proper resources, communities can build their own houses. The only “outside” workers
were the carpenter supervisor and the tradesmen for mechanical and electrical. The biggest
benefit was that wages carried stayed in the communities, local businesses were supported and
residents were involved in improving their communities.

Communities view the GNWT as a large white government far removed from them. This
preoccupation with big government makes it difficult for community members to comprehend
what government does and who makes it up. To address this misconception, government must
make a concerted effort to educate communities about the GNWT, its programs and services,
and more specifically, that approximately one third of the public service is aboriginal. This
educational process might help to make government more accessible to community residents and
less foreign to them. With increased responsibilities transferred to community governments,
these perceptions will change and residents will have a better understanding and appreciation for
the GNWT.

Community residents are not mobile and as a result there are high unemployment levels in
smaller communities. There are qualified northerners who are chronically unemployed because
they will not leave their home community. Government recognizes this problem but has not
come up with any innovative approach to deal with the problem. An option to consider to
employ more community residents is job sharing using a fly-in-fly-out rotational work schedule.
Oil companies in the Beaufort use this rotational system and community residents have adapted
readily to working this way. As well, mining companies like Echo Bay at Contwayto Lake fly
crews on rotation in and out of Coppermine.

The onus is on the government to come up with innovative solutions to increase northern
employment. A good start would be to do a complete human resource inventory; to assess
where training programs are required and feasible to train northerners and to design and
implement such training programs. Arctic college should work cooperatively with government
to plan required courses from needs demonstrated in the ENTER.

! .
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Many recommendations have been made in past government reports and studies that addressed
means of increasing aboriginal numbers in the public service. There has b=n some attempts
to achieve results but generally these attempts have been unsuccessful and not aggressively
pursued. The following recommendations, if actively pursued by community residents, should
result in improvements in numbers of IAN in the public service. AS well, community residents
would be taking an active and contributing role in determining their future. Some of the
recommendations from prior reports are outlined below:

● Implement into the educational system a culture based life skills component using elders
as role models. Life skills should concentrate on self esteem, cultural pride, motivation
and for high school, job development/pre-employment training.

● Increase funded adult education seats in all communities to enable adults to actively
pursue higher academic standards. Life skills should be a vital component of adult up-
grading.

● Expand “in service” training programs for those qualified northerners who wish to seek
a career in the public service. Ensure that jobs are not “over classified” for community
residents.

● Innovative work schedules/job sharing should be introduced to draw qualified residents
from the communities into regional centres and headquarters. Schedules should
recognize and allow for the continued pursuit of traditional activities.

● A mentoring/tutoring program should be developed and implemented by local education
councils to provide guidance, support and motivation to students to complete their
education (e.g. Inuvialuit  Tutoring Program).

● Government, construction companies and communities should continue to work
cooperatively to ensure that construction projwts provide maximum benefits to
communities. As demonstrated by the Rae Lakes airport project and NWTHC
Demonstration Projects, the success lies in adding a training component to the project
which enables local residents to gain skills for future activities. Additionally, most
financial benefits stay in the community to support the local and northern economy.

These previously documented recommendations, if followed through to fruition, would greatly
enhance community residents’ employability with the GNWT and make them better prepared to
become equal and meaningful participants in the developing north.

Following are examples of short, medium, and long term training opportunities that could
provide qualified employees to the GNWT. Government should set targets on each area of need,
provide the best educational opportunities, and most importantly, provide a support system that
would ensure success.

—
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Significant Opportunities for Progress
(In Addition to Other Worthwhile Initiatives Currently Undertaken)

Zmunple Initiative Objeetive GNWT Action Results
1. Short Term

~ommunity  Construction - to maximize the - build on NWTHC - a community
?rojects numbers of local and DPW construction inventory of

construction jobs projects utilizing a skilled and semi
- target 20 communities qualified construction skilled

with 10 jobs per manager in each construction
community community workers

- produce one qualified - provi(le training programs - a feeling of
construction to develop appro~riate having
ForemanfSupt. per skills contributed to the
community every five - provide incentives to well being of the
years complete training community

- to develop skilled and program - personal growth
semi skilled construction and development
workers of healthy work

habits
- less dependence

on transient
workers

- a qualified
superintendent in
every community

2. Medium Term Objective GNWT Action Reaults

reachers - to generate 25 TEP - to initiate an a~ressive - better
graduates year in the campaign in Northwest representation of
Northwest Territories by Territories high schools to native teachers in
1995/96 recruit teacher trainees Northwest

- to produce 10 BED (using role models) Territories
teachers a year by - to encourage and require schools
1995/96 Teachers in Training to - less dependence

- to increase the number of obtain an Northwest on southern
Northwest Territories Territories teacher recruitment
high school graduates by certificate - a sense of
25% by 1995/96 - to provide training ownership and

courses to Teachers in pride in the
Training in various community
locations other than the education system
main campuses - more culturally

- GNWT to make this a relevant
priority in educational education
planning
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!. Long Term Objective GNWT Action Resulta

Management to generate 10 university - initiate an aggressive increased
Development graduates per year in campaign in Northwest representation of

management by the year Territories high schools to IAN in Senior
2000 recruit and support Management and
to provide trained university management GNWT
leadership for the trainees leadership
Northwest Territories - provide incentives such as -  “made-in-the-

summer employment and north”
experience government

- provide public recognition - pride and
to students and graduates ownership in
as potential future leaders government
of the Northwest resulting in more
Territories effective delivery
continually nurture of programs and
potential management services
material for success - less dependence
utilize cultural on southern
components in recruitment
management training

Conclusions and Recommendations

The government has made much progress since 1967 to employ northerners in the public service
and some unique training programs have had very good success. The opportunity and challenge
is to now capitalize on the successful programs using innovative and dynamic approaches to plan
for the future. Clearly, the goal is to increase the northern content of government by addressing
the barriers that prevent a successful transition from the communities, through the educational
system and into a career with the GNWT. Government should look at how native organizations,
such as the Inuvialuit Regional Corporation, have implemented successful strategies to recruit,
train and maintain high numbers of aboriginal residents in the workforce. Highly visible in IRC
is a sense of pride and ownership and employees display a sense of confidence working in a
healthy environment, The GNWT should strive to achieve similar results.

More specifically, the Project Group recommends considering the following:

● Linking affirmative action initiatives with school programs.
● Identifying the “main chances” for significantly improving short, medium and long

term participation of aboriginal northerners in the public service. Establish long term
objectives, allocate resources and assign Ministerial responsibilities and accountabilities
for making it happen.

—
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CHAPTER 10: CAPITAL PROJECTS AND ASSET
MAINTENANCE MANAGEMENT

The capital program managed by government service departments in 1991-92 is expected to be
$190 million in value, including the CMHC housing component. The annual related Operational
and Maintenance outlay is in the same order of magnitude. Current asset replacement value is
estimated to be in the vicinity of $2 billion. As the asset base grows, long term OkM costs
associated with these assets continue to increase accordingly.

The service departments assigned responsibility for managing these activities act as the owner’s
representative, performing the important functions of project and property management.

There are four categories of cost-containment opportunity available to the government and those
departments involved in building and maintaining public facilities:

● capital planning (program and project definition);
● project design;
● construction;
● operations and maintenance.

The strengthening of client-service department relationships and accountability to Cabinet, should
focus on these cost-containment opportunities - identifying what the service departments and their
client departments intend to do to obtain better value for public expenditures.

The Project Group, in the course of its review, made the following general observations.

●

●

●

●

Considerable progress has been made in providing basic infrastructure to the towns and
hamlets of this vast northern territory - approaching that enjoyed by similar-sized
communities in southern Canada;
Legislators, government officials and community leaders are less than satisfied with the
current capital planning process. A capital allocation strategy employing the “envelope
approach” was employed in 1990-91 which could serve to help in priorizing the use of
scarce capital dollars, over time;
As basic needs are satisfied and brought up to southern Canadian standards, there is
more potential for community input and decision-making regarding “discretionary”
public infrastructure;
Capital (funding) allocated through the “department” structure can result in

overspending in some areas and underspending in others from a community perspective.
Greater local control of limited funds would tend to minimize this.
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Specifically, the Project Group recommends considering the following:

Changing the Capital Planning process to:

● Make the government’s approach to a community more cohesive, i.e. one point of
contact;

● Establish a partnership where-in the community has greater choice within a block of
funding, and the government provides advice, guidance, and delivery services in
preserving its long term interests;

● Allow communities to mix capital and O&M;
● Establish three year (minimum) capital thrusts, and discipline (i.e. minimize changes);
● Avoid GNWT capital projects being more lavish than projects approved through

community block funding;
● Maximize communities’ ability to contribute through revisions to the Municipal Capital

Assistance Policy.

Establishing a cost and benefit methodology for reviewing and updating capital standards and
criteria.

Requiring examination of other options, such as joint use of existing facilities, in approving
infrastructure requirements.

Revising the” (long term) Capital Needs Assessment to reflect changes to the capital standards
and criteria, and integrate into the capital planning process.

In approving projects, observing the requirement for scheduling to allow proper planning and
coordination of all activities, including preparing local resources for training and employment.

A. PROJECT DESIGN

,.>.

*
‘>
,

● There is a perception that design standards for certain GNWT facilities are too rich, or
that inappropriate selection of equipment (for northern, remote locations) is being made.
While this may have occurred in the past, the development and maintenance of a
professional cadre of in-house and consultant expertise with northern experience will
serve to contain problems in the future. Greater collaboration between the service
department and their client departments in addressing “how” future life-time costs of
facilities can be reduced or contained, will overcome many of these perceptions;

● The Northwest Territories Housing Corporation is currently examining ways to reduce
construction costs by $10,000 per unit. They will be challenging their current design
approaches to mechanical systems and building envelopes amongst others, to find less
costly solutions to meet current requirements;

._.
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● Considerable progress has been made in standardizing design for elementary schools.
Since 1985, 17 schools have been built and an estimated $5 million has been saved
through use of this standardized design;

● As programs and designs become more standardized each repeat project will require
less design effort and expertise (and less reliance on outside consultants).

More specifically, the Project Group recommends considering the following:

● Encouraging service departments to examine design standards, reducing them where
possible, and to maintain or improve life-time cost economies.

● Encouraging program departments to revise standards and criteria to facilitate design
standardization.

● Continuing to make cost effective purchased vs in-house design decisions.

B. PROJECT MANAGEMENT

● Project managers must play an important coordination role; advising their clients
(program managers) how their requirements can be met and, upon approval, manage
the project through to completion;

● In assisting program managers to live within tighter funding envelopes, project
managers must present options such as reducing program and design standards, leasing
versus owning, or joint use of existing facilities, and identify long term cost and risk
implications. In the absence of such a relationship some departments have chosen to
proceed with capital projects on their own. This can result in costly mistakes and poor
value for monies expended.

More specifically, the Project Group recommends considering the following:

● Strengthening the client-service orientation of service departments.
● Encouraging GNWT departments, boards, and agencies to utilize service departments

for the management and/or design of capital projects - thus reducing the risk of costly
mistakes.

c. CONSTRUCTION

● Construction is that part of the project cycle during which the bulk of expenditures are
incurred. Problems experienced at this stage, however, are often the result of errors
in judgement made during the earlier stages of the project. Thus, the capital planning,
project planning and design stages are critical to ensuring a problem-free, efficient
construction phase. Project managers are responsible for ensuring that the selected
contractor delivers the project “on-spec” and “on-schedule”; construction inspection is
critical so that the contractor does not bury his mistakes;

—.
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● The presence of a vital network of efficient and innovative suppliers, subcontractors and
general contractors is paramount in delivering the GNWT’S capital program in an
economical manner. This, along with the openness of the tendering process, can have
a significant impact on the costs of construction; perhaps by as much as twenty percent
of project costs;

● Northern preference policies have no doubt been instrumental in fostering the location
of contractor and supplier permanent offices premised in the north. There is no
evidence that they have been instrumental in creating local jobs, since it is in the
contractors interest to utilize local people who are interestd and capable of working;
thus avoiding the cost of bringing people in and paying living expenses. While a
cursory review of recent awards indicate cost premiums may not have exceeded $1-$2
million in recent years, it could cost much more than this in future; with the recent
enrichment of the program and the heating-up of the construction industry in southern
Canada. There is no evidence that legislators have had the benefit of adequate cost and
benefit analysis, prior to taking these decisions;

● Contractor bid prices seldom represent the total contractor billings for a project. For
many reasons, contractors are authorized to undertake additional work or make changes
during the course of construction. These “extra’s” are minimized when scheduling
allows proper planning and coordination to occur and complete and adequate plans,
specifications and contractual documentation are utilized. “Extra”  costs should be
monitored by senior management as part of evaluating project management performance
- and where significant cost overruns occur, action should be taken to address root
problems.

More specifically, the Project Group recommends considering the following:

●

●

D.

●

●

●

Establishing adequate cost and benefit information, upon which legislators can make
informed decisions relating to Business Incentive Policies. If found to be a wasteful
drain on the public purse; change or phase out these policies.
Establishing post-project reporting which identifies problems that may have contributed
to inefficiencies and/or increased costs.

OPERATING AND MAINTENANCE

The most direct way of reducing operating and maintenance costs is to dispose of all
assets not providing a useful purpose;
The GNWT is shifting, increasingly, to leased premises for certain types of space
(offices, staff housing, etc.) where operating and maintenance of the facility is provided
by the lessor;
Current accountability for operations and maintenance of assets rests with service
departments, with tenants/user departments having little or no responsibility for what
it costs, even though they can influence utility usage, wear and tear, etc. “User-pay”
or “User-know” with regard to operating and maintenance costs would provide for a
healthier accountability for these costs;

..-
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● Failure to identify deficiencies at the completion of construction of a facility, can result
in the owner picking up the costs in subsequent years. Not having clear operations and
maintenance information for local staff to refer to, or more skilled resources to ~sist
them from a distance (i.e. region or territorial Government), increases the costs of
service and inefficiencies in operation. Final inspection with contractors and
commissioning of facility (turning over to the client department) are essential steps in
containing future O&M costs.

The Project Group recommends considering the following:

● Maintaining regular reporting of use and occupancy of assets
● Disposing of all surplus assets and consolidating tenancy to improve utilization levels.
● Challenging service departments to contain O&M unit cost (e.g. $1/m~ increases to

less than inflation rate. Maintenance Management Systems should be made fully
operational as soon as possible and utilized for reporting to senior management and to
clientiprogram departments the cost containment targets and results achieved.

● Establishing a self funding energy conservation program (ref. to Chapter 11 below).
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C~R 11: E N E R G Y  SUPPLY AND DE~ IN THE
NORTHWEST TEmORIES - A CASE FOR
CONTAINING COSTS

In the Northwest Territories, people require more fuel and the cost of fuel is high in comparison
to southern Canada. The same can be said for water and sewage disposal, which often costs
more on an annual basis than fuel.

In the course of its review, the Project Group made the following observations:

. .
.,
.,

. .
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● As a matter of policy, the GNWT provides subsidies to reduce the costs of fuel and
utilities for many of its citizens and businesses. It has done this so well, in fact, that
recipients of subsidies do not know what the real costs ~e - and therefore are less
inclined to conserve;

● In addition to these subsidies, the government picks up the tab for capital and inventory
carrying costs for petroleum products available to off-highway communities;

● In over forty communities, the Northwest Territories Power Corporation requires fuel
for electrical generation, and in most of these communities it would be possible to share
tankage and inventories with the Petroleum Products Division of Government;

● Current government funded buildings are designed to be energy efficient, although
buildings over ten years old may not be. During the period 1980-83 DPW reported that
energy conservation programs saved $11 million. Analysis and results of conservation
activities since then are unavailable. The Northwest Territories Power Corporation and
the two distributors have made a modest start on promoting energy conservation.
Petroleum distributors and water utilities do not view promotion of conservation as part
of their mandate;

● Most regulators (Public Utility Boards) in North America insist that utilities take a
“least-cost” planning approach to their business. This means that utilities must treat
demand side opportunities (e.g. conservation, waste heat utilization) with equivalency
to supply side options (e.g. new electrical generation plant);

● Effective energy (and water) conservation programs include:

i. information on “how” certain equipment (e.g. block heater timers, or low flow
shower heads); building improvements (e.g. additional insulation, weather-
stripping); or practices (e.g. move freezer outside in winter) can reduce demand
on utilities.
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ii. incentive for all stakeholders  to participate in the program:

s end user saving on electrical fuel and water bills;
● utility saves by being able to delay construction of additional capacity

(electrical operator, fuel tankage, etc.) or fuel;
● societal savings by avoiding waste.

● Due to high usage and high costs, the Northwest Territories has an incentive to become
a conserver society like no place else on earth. It is estimated that there is at least $5
million/year annual saving potential - based on a 5% reduction of the approximately
$100 million annual societal expenditure (electricity, heating fuels and water);

● The characteristics of a successful conservation effort in the Northwest Territories will
be:

i. commitment by the GNWT to overall goals and assignment of responsibility for
the initiative and development of overall strategy (DPW has carried this
responsibility in the past; EM&PR is the more logical locus for this
responsibility),

ii. Least-cost energy planning adopted, and reinforced by the Public Utilities Board
(PUB), as a way of life by electrical utilities including the off-highway fuel
supply system. (Capture unique opportunity to integrate fuel supply and storage
into the utility operation).. . .

111. Consumers must have an incentive to reduce consumption. If subsidization is
continued for some under the aegis of social policy, users should be provided
with a monthly statement of actual consumption and costs, amount of subsidy and
amount payable.

iv. Within the overall umbrella of the lead agency (public information and advocacy
role), responsibility for in-house GNWT programs would rest with the designated
service department (currently DPW), while the utility suppliers would assume
prime responsibility for public programs.

v. Costs and benefits at all levels ‘(by end user, program, department, utility, etc)
must be tracked to ensure benefits out weigh the costs. A revolving-fund type of
arrangement would permit future conservation programs to be financed by a
portion of actual savings in utility bills.

More specifically the Project Group recommends considering the following:

● Having the Northwest Territories Power Corporation, upon assuming responsibility for
the Petroleum Products division of Department of Government Services, implement full
cost recovery of capital and inventory carrying costs ($12 -$15 million per year) and
integrate diesel storage.

● Developing policy, strategy and programs to aggressively promote “least-cost supply”
and conservation - under the auspices of EM&PR.

● Moving to “user-pay” wherever possible and otherwise to “user-know” policy.
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PART IV: PROGRAMS AND PROGRAM DELIVERY

CHAPTER 12: INTRODUCTION

The subject of this part is programs and program delivery in the areas of Health, Social
Services, Post-secondary Education and Legal Aid.

In the past, the government has made repeated commitments to provide social programs which
contribute to the well-being of the north. Social and health services (including public housing)
comprise almost one-third of the budget of the GNWT, and with the addition of education and
justice programs, this percentage of the budget rises to one-half, or over $580 million dollars,
excluding the costs of social programs reflected in service department budgets such as the cost
of utilities and maintenance of facilities.

Throughout its work, the Project Group has been aware that the Northwest Territories is faced
with severe social problems. Its population is young and growing rapidly, while a third of its
workforce has an education level less than Grade nine. Residents of the Northwest Territories
suffer from widespread unemployment and urgent social problems, such as alcohol abuse and
family violence, which are symptomatic of rapid cultural change.

In spite of the government’s recent attempts to create a public awareness of the need for
restraint, the pressure to enhance existing programs and introduce new initiatives has not abated.
The strength of this demand is readily demonstrated by the decisions made by the Legislative
Assembly during the 1991 Budget Session. The Legislative Assembly approved numerous new
social initiatives, including Northern training programs, alcohol and drug counseling, tis and
crafts training and journalism training.

But, like provincial governments across Canada, the GNWT now faces an unprecedented gulf
between soaring demands for program increases, and availability of resources. The GNWT
cannot continue to increase the levels of service in social programs. In light of the anticipated

funding restraints imposed by the federal government, this review of programs and program
delivery recommends measures to assist the GNWT with the difficult task of reducing and
controlling the cost of social programs.
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C~R 13: GENERAL FINDINGS ANI) RECOMMENDA~Ol$W

In conducting the review of programs in the social envelope, some broad themes and trends were
identified which have important implications for program delivery in the Northwest Territories
in general, and for the government’s ability to control costs while main~ning ~ acceptable
level of services. These general observations are below, and some general recommendations
made.

There are a number of significant broad factors which shape the development and delivery of
programs in the Northwest Territories:

● the constraints of the Northwest Territories constitutional, legislative and financial
framework;

● the expectations and attitudes about increasing levels of service;
● the tension between access and opportunity versus economy in determining levels of

service;
● the evolving nature of the territorial government.

A. CONSTRAINTS OF THE NORTHWEST TERRITORIES CONSTITUTIONAL,
LEGISLATIVE AND FINANCIAL FRAMEWORK

The GNWT is constrained in its flexibility to develop, implement, and control its social agenda
both by the federal framework within which it operates, and by territorial legislation and policy.
All governments are limited to a certain extent by a legislative and policy framework, but the
GNWT’S ability to make choices is constrained more than other jurisdictions, as illustrated
below.

Constitutional and Legislative Framework

Like all other provincial and territorial governments, the GNWT is bound
of Canada, which includes the restrictions of the newly proclaimed Charter

by the Constitution
of Ri~hts. Because

the Charter is not yet ten years old, its effect on social programs is not yet clear.

Because the Northwest Territories is not a province with separate constitutional status, but a
creation of the federal government, the federal Northwest Territories Act is a second
“constitution” of the Northwest Territories. It sets out the powers and limitations of the GNWT
to enact its own laws. Naturally, the federal government has the legislative authority to change
these powers and limitations, creating a constitutional “supremacy” over the Northwest
Territories unlike the constitutional division of powers which exists between provinces and the
federal Government.
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Like provinces, there are numerous federal acts, such as the Yourw Offenders Act, the Canada
Health Act, and the Vocational Rehabilitation of Disabled Persons Act which dictate standards
and programs to the GNWT which are beyond its ability to change. In addition, unlike
provinces, there are certain federal acts which govern territorial social programs but which have
minor application in the provinces, for example, the Canada Labour Code.

The final and perhaps the most important element of this non-controllable framework is the set
of federal obligations and programs which are collectively called “fiduciary obligations”. These
include programs delivered by Indian and Northern Affairs Canada (INAC), obligations under
the Indian Act, and treaty obligations, land claims obligations, and “aboriginal” rights protected
by the Constitution. It is not now, nor will it be in the near future, cl= what the breadth and
depth of these “fiduciary obligations” are. It is clear, however, that these are obligations which
the GNWI’ cannot change or control.

Unlike the provinces, the federal government devolves programs and responsibilities from time
to time to the GNWT. Several of such transfers have taken place in the guise of increasing the
responsibility of the GNWT, but are now being interpreted ex post facto by the federal
government as transfers of resources to deliver on the federal government’s fiduciary obligations
to native people. Examples of this include the Education devolution of the 1950s and the 1988
devolution of drug and alcohol rehabilitation programs.

Canada/Northwest Territories Financial Framework

Unlike the provinces, the GNWT receives more than 70% of its budget through a negotiated
formula financing agreement with the federal government. Although over half of the remainder
is raised through own-source revenues; much of it comes from other transfers from the federal
government (e.g. cost-sharing agreements such as the Canada Assistance Plan, Young
Offenders, Legal Aid, Vocational Rehabilitation of Disabled Persons and Established Program
Funding). The lack of a tax base in the Northwest Territories precludes the government from
raising significant revenue through taxes.

The formula financing agreement is a complex arrangement which guarantees the GNWT gross
revenues equivalent to a base calculated some years ago. In some cases, the formula financing
agreement may constrain the government’s ability to achieve savings through negotiation of new
cost-sharing arrangements with the federal government. This is a constraint which is not
experienced by provincial governments.

Program specific cost-sharing agreements also constrain the government’s freedom to introduce
changes to levels of service or eligibility criteria, since under the terms of the agreement the
government is required to provide certain services to certain categories of people.

A
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GNWT  Legislation and Policy

The GNWT is bound by its own legislation, and in some instances may be constrained from
implementing certain restraint measures by existing legislation or regulations. For example, the
Student Financial Assistance Act provides a legislated commitment to the provision of student
financial assistance. Although it is the GNWT’sjurisdiction to change legislation, such changes
require consent of the Legislative Assembly, which may preclude the implementation of
politically unpopular initiatives.

The government can introduce restraint measures through amendments to regulations, all of
which can be changed without approval of the Legislative Assembly. For example, levels of
social assistance support are established through regulations.

GNWT policies dictating program and service levels can be changed by Cabinet. For example,
entitlements to supplementary health benefits are detailed in the Extended Health Benefits Policy,
which was approved by and may be amended by Cabinet.

Cabinet is also bound by policies that are established by convention. As noted above, it is
established and widely accepted practice to provide Metis, and sometimes non-aboriginal
residents in some program areas, with benefit levels equivalent to those provided to status Dene
and Inuit by the federal government. For example, in the student financial assistance program
the same level of assistance is provided to all aboriginal students, which includes Metis. While
this is arguably good social policy, it drives up the costs of social programs.

In conclusion, the GNWT’S ability to make choices regarding program delivery is more
limited than that of provincial govermnents, because of the added constraints imposed by
the federal constitutional framework, the formula financing agreement, and the delivery
on the federal government’s behalf of programs to status Indians and Inuit based on the
fiduciary relationship between status natives and Canada.

One consequence of these constraints is that the government may be forced to make
decisions about program cuts or modifications which are not based solely on the
identification of government priorities, but are based on what is within the government’s
authority to modify.

In order for the government to make choices about program reductions, therefore, a
careful analysis of all GNWT programs and services to identify which are constrained and
which are discretionary is required.

The GNWT classiiles programs as “controllable”, “semi-controllable”, or “non-
controllable”. Decisions about program modification or restraint are based at least in part
on this categorization. The classifications have not been revised since 1983. The Project
Group dkagrew  with the semi-controllable category which blurs the distinction between
programs that are statutory controllable and statutory non-controllable.

.:. —
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The government may wish to consider a new system for classifying programs, perhaps
relying on the distinction between statutory non-controllable and statutory controllable
programs which more accurately reflects their status.

B. EXPECTATIONS AND ATTITUDES ABOUT INCREASING LEVELS OF SERVICE

Several forces serve to focus political pressure on the government to enhance levels of service
provided to specific groups, and to Northwest Territories residents as a whole.

Expectations Generated by Federal Fiduciary Obligations to Aboriginal People

The Government of Canada has fiduciary obligations to aboriginal people which are the basis
of certain programs. Some of these programs are delivered by the federal government, and
some are delivered by the GNWT on behalf of the federal Government. These programs
provide a level of benefits to Northwest Territories aboriginal residents which tend to be high
in comparison to similar programs for non-natives.

As a result, the levels of service provided to aboriginal residents often determine the optimal
benefit levels demanded by the remainder of the population. The level of benefits provided
raises the service level expectations of other Northwest Territories residents, and the GNWT is
under pressure to extend comparable benefits as widely as it can afford to the whole population.

Expectations Generated by Government Employee Benefits

The benefits received by government employees also raise the expectations of Northwest
Territories residents regarding entitlement to benefits. In some sectors of the population, being
a member of the territorial public service is a sign of wealth and status, and individuals wish to
obtain government jobs in order to access the generous benefits package.

There is also an expectation on the part of many residents that the levels of service provided to
the general public through government social programs should be equivalent to benefits provided
to government employees, For example, student travel assistance is often compared to the
vacation travel benefits of GNWT employees, and it is assumed that they should be the same.
Similarly the perception that GNWT employees live in staff housing in communities which is
of better quality than the public housing provided to social assistance recipients results in
pressure on the GNWT to increase the standards of public housing to an equivalent level.
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Expectations Generated by Precedent

The Northwest Territories has generally experienced continual growth and development over the
last twenty years. The territorial Government’s budget has continued to increase, and major
restraint or cutbacks in government spending have not yet been experienced. However, the
government has taken measures over the past year to significantly reduee person year growth
and restrain the rate of expenditure increase. Nevertheless, program cuts or reductions have not
been a fact of life in the north as they have elsewhere in Canada.

Expectations Generated by Government Commitments

The GNWT is developing and refining the instruments which it uses to express its commitments
to the public. Like all governments, the GNWT has a wide range of instruments to choose
from, including legislation, regulations, policy, and political statements in a variety of formats.

As an evolving government, the GNWT has chosen to use policy in areas where most
jurisdictions have used legislation and regulations. This is due in part to the fact that policy ean
be changed more easily than legislation, and because the terms and content of a policy are not
as binding as the terms and content of laws. However, many GNWT policies begin with broad
statements of commitment to improve problems. These statements affect residents’ expectations
of GNWT programs and services beeause they are interpreted by the public as commitments to
address problems through increased levels of services.

Expectations Generated by Differences between Communities

Residents of small communities see the greater levels of service provided in larger communities
and expect that the same level of service should be provided in all communities, independent of
community size. At the very least, if a program is introduced in the west is must also be
introduced in the east, and a comparable level of service must be evident in the five regional
eentres. The services available in Yellowknife generate the greatest expectations and demands.

Public expectations do not generally take into consideration the cost of delivering some programs
in isolated communities, the opportunity to take advantage of economies of scale in larger
communities, or the fact that larger communities, notably Yellowknife, do not receive all their
services from the GNWT, but utilise a local tax base to provide an enriched education system
and recreational facilities.

Such demands are complicated by the reality that the majority of non-aboriginal residents live
in the “have” communities, the larger communities, and the majority of aboriginal residents live
in the “have not” communities, the smaller communities. The differences in the degree of
service level available in smaller communities may have been interpretal as discrimination,
rather than the result of practical considerations, including economies of scale.
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Attitudes Generated by Social Dependence

The rapid introduction and expansion of government services in the Northwest Territories over
the past five decades has contributed to dependence on government, and an unrealistic set of
expectations on the part of northerners about the role that government can, or should, assume
in northern communities. The expectation that government will be all things to all people is
exacerbated by the relative lack of a non-government sector, which in southern Canada assumes
many of the responsibilities carried out by government in the north.

The attitude of social dependence also affects government program delivery and service levels.
Socially dependent people look to government to provide programs to meet their needs, rather
than first considering individual or community resources and responsibilities, thus increasing the
demands on government resources.

Because of the north’s limited tax base and the way in which social programs have been
delivered, many residents are not aware of the costs to government of the services which they
may take for granted.

In jurisdictions where government revenues depend primarily upon taxes, governments have the
option of “billing back” program and service enhancements to residents through increased taxes.
This not only provides citizens with a measure of choice - do we want to pay more for better
services? - but ensures a level of public awareness about the cost of government programs.

In conclusion, public pressure to continually increase levels of service hinges upon a
number of factors. Some of these, such as benefit levels provided to status Indians and
Inuit, are beyond the government’s control. Others can be addressed through measures
designed to increase public awareness and accountability. However, any reduction in the
expectations will require the exercise of considerable political will on the part of decision-
makers.

The Project Group recommends:

● The GNWT introduce and/or increase the use of co-payments and means testing where
possible in the delivery of social programs.

● The GNWT introduce measures designed to increase residents’ awareness of the cost
of services provided, even when there is no direct return for the government. For
example, residents of public housing units should be billed directly for their utilities,
and submit the bills to social services workers for payment; rather than having bills
submitted directly to the Department of Social Services.

● Decision-makers implement a public relations initiative designed to increase residents’
awareness of the costs of government programs and services, and the rationale behind
cost containment measures to be implemented by government.
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c. DETERMINING LEVELS OF SERVICE - ACCESS AND OPPORTUNITY VERSUS
ECONOMY

The enormous geographical area served by the GNWT, and the small population scattered over
that area, makes all program delivery in the north disproportionately expensive. The
government is constantly faced with making the judgement  call between the need to provide
residents with access to an adequate level of programs and services, and the neal to control
costs.

The growth of Arctic College is a good example of the value of access driving program delivery.
When the college was establishtxl in 1987, it was setup as a six campus organization with more
than sixty community learning centres, in an effort to deliver adult education programs as close
as possible to the home communities of northern residents.

Another factor affecting decisions regarding program delivery is the poor economic base in many
communities. Decentralizing program delivery to communities is a way to spread the wealth,
bringing employment opportunities and spending power into economically poor locations.

The recent history of the territorial Government, with its steadily increasing revenues, has made
it possible for the government to choose access over economy in many circumstances. As noted
above, public expectations regarding levels of service have pushed for decisions that favour
access. Fiscal restraint will increasingly force the government into a position of having to
consider the trade-off between access to services, and costs of providing services.

D. A GOVERNMENT IN THE MAKING

Compared to provincial jurisdictions the GNWT has only been k existence a very short time.
Aspects of its organization,
and program delivery, and

Organizational Structure

policies, information base and management systems affect programs
also influence the conduct and conclusions of the Project Group.

The GNWT has experienced a period of rapid growth and expansion since it was formally
established in the North in 1967. The number of departments and agencies has increased, and
responsibilities have changed frequently and substantially. In some cases, this rapid development
has led to duplication of program initiatives, or division of related program areas between
departments.

One example is in the area of programs to address mental health and individual well-being.

“
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Some programs are housed in three separate divisions of the Department of Social Services, and
others are in the Department of Health. In addition, a territorial advisory board and regional
health boards all play a role in making recommendations on, and implementing, these programs.
Coordination of resources appears to be minimal. It is not unusual, for example, to hear of a
professional specialist in the mental health area from Yellowknife holding a workshop in a
community without the knowledge or involvement of regional staff.

This lack of coordination not only wastes resources, but results in a situation where communities
may be inundated with workshops, meetings and materials all designed to address related
problems but not coordinated at the local level to make optimum use of local resources available.

The review has concluded that better coordination and integration of available resources for
many program areas would result in administrative savings, and more effective program delivery
at both the territorial and local levels. Pooling of resources which are now fragmented at the
community level would enable communities to more effectively tackle issues of local
priority. Given the size of the Northwest Territories population, the scale of operations does
not require two separate departments for delivery of programs in the Health and Social Services
area.

Several specific recommendations for integration of related program areas are contained in this
part, which address the overlap between Health and Social Services, and the need for integration
of program areas now divided between Social Services and Education.

In conclusion, it may be useful for the GNWT to examine more closely areas where two or
more programs are providing services of a similar nature to a similar client group. This
review was struck in particular by the overlap between the Departments of Health and
Social Services in several program areas.

The Project Group recommends:

● The government consider as an early priority the amalgamation of the Departments of
Health and Social Services.

● Government initiate a comprehensive review of programs and services not included in
this project to identify other program areas where integration may result in more
effective service delivery and some savings.

Program Approval, Information Development and Evaluation

There is no formal mechanism for program approval in the GNWT. As a result, programs may
be implemented without benefit of Cabinet or FMB review, and without ensuring that a thorough
analysis of policy implications and cost implications has been conducted.
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One of  the basic  requirements  of  effect ive program management  is program informat ion.
Although the level of detail in program information which is monitored and collected varies

greatly between programs and between departments, the Project Group has concluded that
essential data concerning program operations and effectiveness is not collected on a routine
basis.

The GNWT has mandated a program monitoring system called management for results;
however, essential program information has often not been identified and generally is not
available for the review of programs in the social envelope.

The availability of program information has had a major impact on this project’s ability to
review programs and program delivery. The following are examples of the limitations of
program information in the social envelope:

●

●

●

●

●

legal aid - There are insufficient data collected by offense, disposition of offense, year,
or counsel fees to enable an accurate analysis of the cost of the program, or the cost
savings of capping fees for categories of service;
medical transportation - There are insufficient data on the breakdown of expenditures ‘
for escorts by eligibility criteria and insufficient data maintained on travel warrants to
enable an accurate analysis of costs or savings;
social assistance - On reviewing the possibility of integrating social assistance and
employment development, no data were available on social assistance case loads by
category;
health and social services - On reviewing the possibility of integrating specific health
and social service program areas no accurate information was available on social service
person years and workloads in the regions. The programs in health were incorporated
into large budget activities which did not provide the required detailed information;
Arctic College - The information on student registration has only been standardized for
two years and little information exists on graduation and employment upon graduation.
As a result no reliable historical student record information exists and too little current
information has been collected yet to provide some indication of the relative success or
effectiveness of programs. Similarly the cost of individual programs by full-time
equivalents is not yet available.

Although program evaluations are not yet systemic, and some indicators are not available,
evaluations are completed in the Departments of Education, Health, Social Services and Justice.
In the area of post-secondary education evaluation reports are available on student financial
assistance, and a variety of Arctic College programs, such as, t=cher education, heavy
equipment operator, and public and business administration. The area of agd and hmdicap@
services has been reviewed in the Department of Health, a recent administrative review had been
completed for the Department of Social Services and the area of legal aid had also been
assessed.

—
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Some departments have initiated program evaluations on an ad hoc basis, and some evaluations
have been directed by the FMB. However, most departmental evaluation initiatives are designed
to address specific concerns of program managers, and therefore may not produce information
required to evaluate overall program effectiveness. As the Standing Committee on Finance
noted in its 1991-92 report, program evaluation must form an integral component of the
Managing for Results System.

The Project Group recommends:

● A formal mechanism for program approval be implemented. The review process
should ensure that cost and policy implications of new program initiatives are analyzed
carefully before approval is given.

● Information required for program management and evaluation be identified during the
program design process, and collected systematically, to ensure effective program
management and assessment for results can be undertaken.

● Systematic program evaluation be mandatory, and that programs be evaluated on a
predetermined schedule (e.g. every five years).

Program Management

As noted above, programs to address the needs of one client group may be spread over more
than one division, or department, within the government. This situation hampers program
managers’ ability to manage effectively. One example reviewed by this project is medical
transportation, where elements of the program are managed by several individuals within the
Department of Health.

There is a trend in other jurisdictions to increase the delegation of accountability to program
managers, including overall responsibility for management of the program budget. In order for
this to work, of course, there must be a minimum of management decisions overruled by higher
levels.

The Project Group recommends:

●

●

●

●

Program managers have a substantial measure of control over the decision-making
process with respect to their programs.
Administrative case decisions be made by program managers within approved
regulations or program guidelines
Management of diverse program elements be consolidated under one program manager
and administrative unit
Performance appraisals of program managers include management of the program
budget.
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Taking Optimum Advantage of Federal Cost-sharing Opportunities

There may be a number of cost-sharing opportunities available through federal programs that the
GNWT is not accessing. For example, cost-sharing of support to disabled adults in residential
facilities is available through the Canada Assistance Plan.

The Formula Financing Agreement with the federal Government provides a framework for
negotiation that may not penalize the GNWT for participation in new cost-sharing programs
introduced by Canada after the initial negotiation of the formula, that is, revenues earned
through participation in such programs will not be deducted from the GNWT’S grant.

However, the agreement is silent on the cost-shareability of programs in areas where the federal
Government had a cost-sharing program in operation prior to the negotiation of the formula, but
the GNWT did not participate, either because there was no territorial program or because the
territorial program did not meet federal cost-sharing criteria.

The Department of Finance cannot provide a definitive read on the cost-shareability of programs
in this “grey area”. Such programs may well qualify for cost-sharing, but each would have to
be negotiated separately with the federal Government.

Program departments do not appear to be working in close coordination with the Department of
Finance in the development of program criteria and identification of negotiating strategies with
the federal government, to ensure that optimum advantage is taken of every cost-sharing
opportunity.

The Project Group recommends:

● A specific staff function within the Department of Finance be assigned responsibility
for identifying potential federal cost-sharing programs, working with departments early
in the design of program criteria to take optimum advantage of cost-sharing
opportunities, and cooperating with departments on federal/territorial negotiations
regarding cost-sharing on specific programs.

.-
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CHAPTER 14: O~RVIEW OF PROGRAM - SPEC~C FINDINGS
AND RECOMMENDATIONS

The Financial Management J30ard directed that this review generate recommendations which
would:

● identify opportunities for improved efficiencies through restructuring, reorganization
or integration;

● identify savings to be achieved through modification of benefit levels or eligibility
criteria without compromise of basic program objectives;

● identify ineffective programs;
e identify means to better focus programs on core needs.

The review of the social programs area has concentrated on the first three areas identified.
“Better focus” of programs on core needs has been an implicit element of the review approach
and is reflected in all the recommendations.

The recommendations below are illustrative of more sweeping cost containment measures that
could be implemented within the GNWT, if a similar review were undertaken for all program
areas. It should be emphasized, however, that the recommendations are not provided simply for
the purposes of illustration - all are feasible, and all could be implemented. However, none of
them represent easy political choices, although the alternatives brought on by fiscal restraint will
not be any easier, or any more popular.

It should also be noted that the primary focus of this review of social programs has been an
assessment of potential areas for short-term savings or cost containment. This is a difficult but
necessary task in times of fiscal restraint, but it does not necessarily lead to more effective
programs. Given the social challenges facing the Northwest Territories - including the high and
increasing rate of dependency on social assistance, the school drop-out rate, and the lack of
employment opportunities in many communities - sweeping and innovative changes in the social
program area may be required. The program modifications proposed in this Report will not
accomplish this, although the recommendation regarding integration of social assistance and
employment development programs represents a first step. On a more positive note, the savings
and cost containment measures proposed in this Report may provide the government with the
financial flexibility to implement innovative social initiatives in the future.

The review of social programs in the GNWT included the programs of the Departments of
Health and Social Services, the legal aid program in the Department of Justice, the advanced
education programs in the Department of Education, and the programs of Arctic College.

I

IA

, .
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Although social housing programs and housing in generaJ were not within the scope of this
review, some observations regarding housing subsidies are appropriate. A major proportion of
the territorial budget is dedicated to subsidizing housing through a variety of programs, for
example:

9 The projected rental costs for social housing for 1990-91 are $61,861,500. These costs
are not included in the Department of Social Services budget; if they were, the cost of
social assistance to the GNWT would be approximately triple its present level;

@ The government spends $66 million to subsidize staff housing, of which only $15
million is recovered through rents;

● Fuel costs are subsidized through social assistance, and through the Fuel for Seniors
Program at an annual total of $466,000;

● The GNWT also spends $3 million on eld.rical power subsidies.

When the total cost of housing-related subsidies is added up, it represents more than 12% of the
territorial government’s budget. (see Appendix 12)

The recommendations of the review are divided into three categories:

● Program integration and restructuring;
● Program modification;
● Program excision or reduction.

The recommendations in all three categories, including recommendations regarding excision or
reduction, ensure that the recognized needs of client groups will continue to be addressed.
Excising certain programs may mean that only needy clients will receive the benefit or service,
or that clients may refer to another program which already exists within the GNWT. The
fundamental integrity of the social program enveiope is not jeopardized by the recommendations
in this Report.

A. PROGRAM INTEGRATION AND RESTRUCTURING

In areas where overlap of responsibilities or duplication of services for similar clients has been
identified, recommendations have been developed to integrate and coordinate program delivery.
Program areas with potential for integration include:

● mental health and the well-being of individuals/communities;
● services to special target groups;
● social assistance and employment development.
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The proposed integration of programs will notyield signifka.nt savings. (.Ifrecommendations
regarding all three program areas are implemented, total savings realized could be in the area
of $350,000.) However, it should result in increased efficiency, lading to a rtiuction in the
escalation of program costs, and increased effectiveness; that is, better service to client groups.

As stated earlier, the Project Group was limited in its ability to analyze potential savings because
of the general lack of available information in the social program arta

B. PROGRAM MODIFICATIONS

Escalating program costs in some areas of the social envelope have been attributed to increased
volume of demand. However, benefit levels and eligibility criteria for many of these programs
are entirely controllable. The review has identified several programs where benefit levels and
eligibility criteria can be managed so that program expenditures are reduced, maintained at
current levels, or so that fewer people are eligible for services, without affecting the integrity
of the program.

For example, an analysis of the Medical Transportation program revealed that a significant
proportion of the travel budget is spent on travel for non-medical escorts; and that the user fee
(“co-payment”) has not been increased since 1976, despite significant increases in air fares
during that same period. Increasing the user fee, and tightening up criteria for escort
requirements, could result in significant savings, estimated at $5 million annually.

c. PROGRAM EXCISION OR REDUCTION

The Financial Management Board directed that the review identify ineffective programs.
However, determining whether or not a program is effective involves a value judgement.  If the
determination of program effectiveness is based on the extent to which a program is meeting
defined objectives, then a program evaluation is required. It should be noted that program
evaluation requires both clarity and consensus on the objectives of a program. Many programs
within the GNWT have not been designed with evaluation in mind, and have evolved on an ad
hoc basis. Clearly defined objectives are not always discernible.

If a program is judged ineffective, this alone is not sufficient reason to recommend that it be
discontinued. The subject matter addressed by an ineffective program may be of great
importance, and the solution to ineffectiveness may be program revision rather than excision.

No recommendations in this area have been made based on a judgement that programs were
ineffective. Recommendations to excise or reduce programs were based primarily on findings
that the programs are not needed (that is, are not filling a need which cannot be addressed by
any other program or program constellation in the GNWT),  or are benefiting only a
comparatively small number of clients relative to program expenditures.

—
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If the GNWT is looking for substantial cost savings in social programs some worthwhile
programs will have to be modified or cut. To realize cost savings the Legislative Assembly and
Cabinet will have to be prepared to establish the political environment within which public
expectations can be constrained, and these recommendations can be implemented. This will
require a willingness to make hard and unpopular choices, to withstand public pressure in the
face of those choices, and to provide leadership through demonstrated willingness to set an
example.



I
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C~R 15: SUMMARY RECOMMENDATIONS REGARDING
PROGRAM INTEGRATION AND RESTRUCTURING

The sections below contain a brief summary of the conclusions, recommendations and estimated
cost savings for the program integration, modifications and reductions being proposed. These
summaries are included as an introduction to the detailed information contained in the
Appendices. The detailed papers included in the Appendices contain a more thorough discussion
and analysis of each program, or program area, and are critical to a thorough understanding of
the work of the Project Group.

Reference should be made to the papers the Appendices (numbered 1 to 1S) when
considering the recommendations contained in the summaries below.

A. COMMUNITY HEALTH PROGRAMS
[See Appendix 1]

Programs which promote the physical and mental health and general well-being of Northwest
Territories residents and communities now reside within several divisions of the departments of
Health and Social Services, with a high degree of similarity and overlap among issues addressed,
client groups and methods of delivery.

The Project Group recommends:

● All programs in this category, with the possible exception of some elements of family
violence prevention and treatment programs, be integrated and housed in the
Department of Health.

Estimated benefits include a short-term savings of $350,000, longer-term savings due to
increased efficiency, and more effective program delivery. With respect to program delivery,
once rationalized and amalgamated, this group of programs may become a prime candidate for
transfer to communities.

B. EMPLOYMENT DEVELOPMENT AND INCOME SUPPORT
[See Appendix 2]

The goal of social programs should be to assist people to become productive and independent.
Towards this end, the social assistance program should be integrated with support programs
which can help social assistance clients to achieve this goal. Assistance to individuals with
permanent disabilities, whose employability status is not likely to change, can be separated from
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the caseload and administered on a “pension” basis. Social assistance to potentially employable
individuals should be integrated with employment development and training programs to ensure
that the maximum coordination occurs to support people in achieving independence.

The Project Group recommends:

The Department of Social Services classify social assistance clients into separate caseloads
from other services, such as family services and child care, and assign social assistance
technicians to manage these caseloads.

The Department of Social Services develop a classification system for income security clients
based on clients’ employability needs. This classification system would then be implemented
and managed by social assistance technicians.

The Department of Social Services train social assistance technicians assigned to manage
income security cases to:

● Determine initial and on-going of individuals on social assistance.
● Classify them according to an essentially simple classification system; and
● Monitor clients on the caseload to track any change in status of those in the employable

categories. The work required in tracking clients is simply to record their progress
against an established career development plan and issue benefits accordingly.

Social assistance regulations, procedures and systems be reviewed and, where required,
developed to ensure clear procedures regarding client responsibility and eligibility;
enforcement measures must be consistently applied across the Northwest Territories.

The Department of Education and Personnel continue to develop the model for Career
Resource Centres as per the functions described in the Employment Development Strategy
and, that Cabinet approve the development of an income support system that gives
employable social assistance clients priority for service through Career Resource Centres.

A comprehensive case management system be developed that links all aspects of the service.
To achieve this, it is recommended that the Department of Social Services incorporate the
ENTER system in their efforts to introduce automated systems into social assistance delivery.

Priority be given to increasing the number of individuals achieving grade ten standing. It is
further recommended that consideration be given to requiring individuals 21 years of age and
under to return to the regular school system (K-12) first for upgrading, before social
assistance is paid.

An income support system be developed and implemented in the Northwest Territories in
a way which will take best advantage of the cost-sharing provisions in the Canada Assistance
Plan.
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As a minimum, that income security and employment development programs be developed
through coordination of the programs of two departments, the Department of Social Services,
Education and Arctic College.

If the Cabinet approves this initiative, the Priorities and Planning Committee direct the
Priorities and Planning Secretariat to chair a task force composed of representatives from the
Departments of Social Services and Education, in consultation with the Department of
Economic Development and Tourism and Finance (fiscal policy), and Arctic College, to
develop the policy and program design to implement an income support system in the
GNWT, and prepare this information for the review of the Committee in six months time.

Immediate priority be given to establishing a Department of Education and Employment with
a mandate for delivering all of the programs related to employment development and income
support, including social assistance.

If the potential sources of offsetting revenues identified in the Appendix are realized there should
be no incremental costs to government, but it is likely that the development and implementation
of this program will absorb any potential savings. Benefits will include a more effective
employment development function which will assist increasing employable individuals to
progress from dependence on government to self-reliance through employment.

c. PROGRAMS FOR SPECIAL TARGET GROUPS
[See Appendix 3]

Three departments are involved with the delivery
neds (senior citizens and people with disabilities).
is funded jointly by Health and Social Services,

of a range of services to adults with special
Delivery of coordinated home care programs
and delivered by Social Services and Non-

govemment Organization’s (NGO’S). Nursing homes are the responsibility of Health, while
personal care homes are jointly administered by Health and Social Services. The Northwest
Territories Housing Corporation builds and maintains senior citizens facilities. User fees are
established at a flat rate for personal care and nursing homes, regardless of residents’ ability to
pay.

The Project Group recommends:

● Delivery of all programs for special target groups (aged and handicapped) be
coordinated from one administrative centre of responsibility, and that administration
should be located within the Department of Health.

● All shelter-related programs be made available to the public on an income-tested or
means-tested basis, pending a review of the formula financing and cost-sharing
implications of each option.

● The basic co-payment be raised from $350 to $500 per month.

I..—
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● Further research be conducted into the potential for increased access to federal cost-
sharing in this program area, and that cost-sharing under the Canada Assistance Plan
be vigorously pursued.

Estimated benefits include $129,600 for the increase in the user fee; $159,600 from the
introduction of means testing; and a potential $1.3 million dollars from accessing federal cost-
sharing.

D.

●

FEDERAL/TERRITORIAL ROLES AND RESPONSIBILITIES
[See Appendix 4]

The federal government continues to provide a wide range of programs and services in
the Northwest Territories. Most are national programs which-are-delivered throughout
Canada; some are unique to the north and directed primarily at the aboriginal
population. It maybe feasible for the Northwest Territories to negotiate amalgamation
of resources under a single administrative centre for program delivery in areas of
overlap/duplication; or to negotiate the transfer of complete responsibility during
constitutional negotiations.

The Project Group recommends:

● Areas of overlap or duplication be examined by the GNWT with respect to efficiencies
which may be gained in streamlined and coordinated program delivery.

● Detailed examination of program elements should be conducted prior to talks with the
Federal Government. This examination should include resources available, program
rationale, specific client group, and opportunities for improved efficiencies.
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CHAPTER 16: suMMARY
P R O G R A M

RECOMMENDATIONS REGARDING
MODIFICATIONS

A. MEDICAL TRANSPORTATION
[See Appendix 5]

Estimated benefits from the following will include annual savings of about $4.3 million resulting
from the increase in co-payments and the implementation of tighter control measures.

This program had an anticipated budget overrun of about 20% in 1990-91, due principally to the
volume driven nature of medical travel. The review revealed that although a Policy on Medical
Travel exists, there is no clear centre of administrative responsibility for the program and there
is no system for monitoring compliance with many aspects of the Policy.

Many decisions relating to who travels, when, where, how and with or without escort are not
coordinated to
healthy people

Medical travel

ensure maximum efficiency. 25% of the budget is used to support travel for
to act as non-medical escorts.

co-payments have not increased since 1976.

The Project Group recommends:

● The Medical Travel Program of the Department of Health ought to be re-organized so
that there is one program manager in Head Office with responsibility over all
administrative aspects of the program.

● Whatever the degree of delegation, the final authority and responsibility for decisions
as to whether travel benefits are available ought to be with the Department of Health.
Authorization of travel ought to be a delegated function which can be withdrawn or
redelegate.

● Health care workers ought to be educated about the costs of inappropriate health travel,
whether driven by lack of financial accountability or lack of correct information
regarding legal liability.

● The Department of Health should negotiate with hospitals in each of the three southern
destinations of medical travel (Edmonton, Winnipeg, Montreal) to obtain the best rate
available and all patient referrals should be directed to those hospitals. Compliance
with this referral practise should be strictly enforced and exceptions should be permitted
under limited conditions such as unavailability of services. Although this does not
impact directly on medical travel, it represents a significant cost of hospital expenses
and is most easily monitored as a part of the medical travel program.
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●

A system of GNWT authorizations for expenditures, similar to that for various levels
of contract authorities, ought to be instituted. This would delegate approval of different
types of travel to different levels of responsibility. It would be managed and enforced
like similar financial commitments in non-medical travel areas like purchases of goods
and commitments for service contract.
Negotiate a discount rate in fares for patients on high density airlines routes.
Guidelines relating to the timing of airline flights and doctor appointments ought to be
set out and compliance should be monitored.
The program manager ought to co-ordinate information regarding doctor community
visits, ensure its correctness, and monitor its application by medical referral staff.
A specific directive relating to the circumstances of follow-up appointments needs to
be placed in force and monitored appropriately.
Education of the specialists to whom referrals are made ought to be undertaken, so that
they understand the medical capabilities of any particular community.
If an individual chooses to travel beyond the nearest centre where the required services
are available, the individual should be responsible for all costs beyond that of an
economy round trip ticket, minus co-payment, to the nearest centre.
Ensure compliance with the present written policy on escort travel. As a small first
step in this direction, the medical travel forms ought to require the recommending
health care worker to identify for which of the four reasons the escort is being
approved.
If there are any circumstances envisaged where a second escort is actually required,
these should be spelled out in the Policy and the Manual for the benefit of the
administrators. If there are to be no circumstances where a second escort is required,
this should be stated and supplied. If the circumstances are “rare”, this should be
clearly conveyed in the Manual as well as in the Policy. The less discretion given to
the program manager in this area, the easier it would be to the administrator.
Review the present escort policy with an eye to cost reduction by trying to keep the
program designed for the exclusive use of people who are medically at need. Consider
the four approaches (set out in Appendix 5) taken above in restricting escort costs.
The cost-benefit analysis of the Department of Health in bringing medical services north
as opposed to sending patients south ought to be aggressively and continually pursued
to minimize costs of medical travel.

B. INTERIM CHILD CARE PROGRAM
[See Appendix (il

A large proportion of the user subsidy component of the interim child care program has lapsed
each year since the program’s introduction in 1988, due to lower than anticipated take up. The
subsidy is targeted to families where parents are employed or in training on a full time basis,
and eligibility is restricted to pre-school children in full time care. Eligibility is income-tested.
Program criteria were designed specifically to assist parents in training, or to ensure that
employed parents would be better off working than on social assistance.

.-



STRENGTH AT TWO LEVELS 153

Many parents have continued to access child care assistance through the social assistance
program for a variety of reasons. Other parents receive child care support through the Student
Financial Assistance Program.

The components of the program which provide start-up assistance and operating support to child
care providers have been successful, with steadily increasing demand.

The Project Group recommends:

● All programs in this category are to be

The estimated benefit will be an enhanced and
operators, or a short-term savings of $669,000.

integrated.

more effective support program to child care

c. SUPPLEMENTARY HEALTH BENEFITS
[See Appendix 7J

The GNWT  provides a range of health benefits to residents beyond the insured medical services
which are required by legislation. These include the cost of drugs, certain medical-surgical
supplies, and certain dental services to Metis and non-native residents. The benefits are
significantly less than the package provided to status Indians and Inuit under the non-insured
health benefits program, funded by the federal government.

Like the federal plan, Northwest Territories residents are required to access their employer’s
benefit package before being eligible to receive these amounts. Employers have eliminated their
own benefit packages or tailored them to cover only those areas not covered by the extended
health benefits program.

Extended benefits are a government-approved list of “specified disease conditions”. Individuals
with these disease conditions are eligible for financial assistance, regardless of their ability to
pay. Individuals with disease conditions not listed receive no assistance, again regardless of
their ability to pay.

Metis residents have lobbied the government strongly
level of benefits provided to status Indians and Inuit.

The Project Group recommends:

to enhance their medical benefits to the

For all programs where the GNWT pays for extended health benefits, there should be an
income testing scheme to ensure that the benefits are available only to those who are in need.
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The model for providing supplementary health care benefits should be re-formulated. Its
starting point should be the provision of supplementary health care benefits to those who need
them, rather then those who happen to have selective (and randomly selected) diseases. This
change in the model can be income neutral with the present model, or cost-containing,
depending upon the income threshold set for eligibility.

e Alternately, if there appears to be no willingness to reformulate the model, the present
model can still be means-tested, eliminating those persons with the correct “disease
conditions” who have sufficient income.

If means testing is unacceptable, then a co-contribution scheme is an alternative to it.

If the disease-based model is to be retained, no disease conditions should be added.

The costs of extending health benefits to Metis must be rigorously examined before their
inclusion is confirmed. Preferably, the “need-based” model for supplementary benefits should
be offered as the GNWT’S substitute for the federal denial of responsibility.

Estimated benefits will include both short-term savings and long term reduction in escalating
program costs.

Further work is required to accurately identify the potential cost savings of the
recommendations.

D. LEGAL AID
[See Appendix 8]

Legal Aid costs are increasing due to a number of factors, including the increasing involvement
of the criminal justice system in Northwest Territories communities. Means exist to reduce legal
aid costs by decreasing use of legal counsel in the system. These means include a Justice of the
Peace Program and a diversion program. None of this is controllable, however, as part of the
legal aid program.

The review revealed that the Northwest Territories Legal Aid program does not employ the
preferred delivery model. A wide range of Legal Aid services is provided which is entirely
discretionary. Fees charged by lawyers providing services to legal aid are the most generous
in the country, and there are no effective financial restrictions on the amount of work done per
case. Contributions from legal aid clients are modest.

A review of the structure and administration of the Legal Aid Clinic indicates that running the
clinics using legal aid societies is expensive and too inflexible.

!.  
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The Project Group recommends:

All non-matrimonial civil legal aid should no longer be funded by the Legal Services Board.
The cost of this part of the program, including disbursements, was $122,000 in 1990. With
recoveries estimated at $26,000, savings will be $96,000;

Hire two salaried lawyers in Yellowknife to work exclusively on non-circuit adult criminal
legal. The savings re~ulting will be $624,000.

Assess a contribution from legal aid clients as follows:

● criminal clients: Upfront application fee of $20 for each of 3000
Savings: 3000 x $20 = $60,000.

● matrimonial clients: Periodic and continuing assessment, averaging
Savings: 500 x $100 = $50,000

Total savings will be $110,000.

criminal cases.

$100 per case.

Hire one salaried lawyer based in Iqaluit to work on all matters which arise in the Baffin.
Because of the unavailability of clear data relating to case volume from the Baffin, we do not
recommend further salaried counsel until the file numbers can be verified. The savings would
be $107,500.

Cap, block discount, and freeze the hourly tariff.
project the savings to be incurred. It is estimated
thousands of dollars.

Given available data, it is impossible to
that savings will be several hundreds of

A proper data-tracking information system should be devised, so that, even at intake,
significant facts are known about the client. This will enable, among other things, cost
comparisons (to make fiscal management decisions such as staffing levels for salaried lawyers
and rationalizing
contributions), and

A policy should be
coverage.

clinic purch~sing), credit checks (for non-payment of previous
representation decisions (if clients are situational disqualified).

considered whereby certain criminal offenses are excluded from legal aid

“Uncontested” divorces with no collateral relief should be excluded from legal aid coverage.

A spot auditing system should be put in place to verify client eligibility.

A “situational” disqualification policy should be prepared to eliminate legal aid coverage from
clients for situational reasons which are both rational and consistent.

A customized reporting system for lawyers should be devised and tied in with the client data
base.

●
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No change should be made in the corporate structure of the Legal Services Board (LSB),
except for the deletion of clinic Directors from the Board.

Community legal aid counsel should become salaried employees of the LSB and the societies
should be abandoned as vehicles to deliver legal aid.

E. STUDENT FINANCIAL ASSISTANCE PROGRAM
[See Appendix 9]

The Student Financial Assistance Program is designed to defray the higher costs of post-
secondary education faced by Northwest Territories students, encourage aboriginal students to
pursue higher levels of education, encourage all northerners to upgrade their education and
return to live and work in the Northwest Territories, encourage graduate studies and recognize
academic achievement at all levels. The program provides a variety of grants and loans to
students attending post-secondary and graduate courses. Eligibility for this assistance varies
depending upon the student’s ethnicity, length of residence in the Northwest Territories, and
length of schooling in the Northwest Territories.

Compared to other jurisdictions, levels of assistance are generous. Aboriginal students from the
Northwest Territories receive more generous levels of assistance than students funded directly
by Indian and Northern Affairs Canada in the south.

The Department of Education has reviewed the program and identified some administrative
measures which can be implemented to improve efficiencies. The review indicated that the total
value of the cost-saving measures already identified by the Department will be small. However,
the program can be modified without threatening program objectives. For example, reductions
in both basic grants and supplementary grants. would bring assistance in line with that provided
by other jurisdictions. Means test could be administered across the program, although some
basic policy assumptions underlying the program objectives would require review in order to do
so.

The estimated benefits of these recommendations is’approximately $1 million dollars.

The Project Group recommends:

Supplementary Grant

● Continue to provide a supplementary grant program to all Dene, Metis and Inuit, but
tighten the regulations, reduce needless costs (such as paid return travel for students’
dependents whether or not they travel), and set a maximum ceiling for individual
students based on a completion rate of 60% of the course load per year. Incorporate
the basic grant benefit for books and supplies into this package and collapse living
expenses in a manner similar to Indian and Northern Affairs Canada so that Northwest
Territories program is not providing more than what Indian and Northern Affairs
Canada would provide for living allowances.
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Basic Grant

● Reduce the cost of the trip home at Christmas in the basic grant package by using the
enroute card system for all students for Christmas travel. This would affect all
students; aboriginal and non-aboriginal students.

Post-secondary Incentives, University of Manitoba, Contract and General Regulations

● Tighten the Student Financial Assistance regulations and eliminate post-secondary
incentive grants and the contract with the University of Manitoba.

Loans

● Continue to provide for primary, secondary and means tested loans.

General

● Establish a late fee for all applications to improve program efficiency.

F. ARCTIC COLLEGE
[See Appendix 10]

In 1982, the Special Committee on Education recommended that an independent Arctic College
be established, with several campuses, each specializing in a major program. As a result Arctic
College has developed into a system with six campuses, one in Fort Smith, Inuvik, Yellowknife,
Cambridge Bay, Rankin Inlet and Iqaluit.

However, in spite of the priorities identified in the strategic plan developed for 1990-95, Arctic
College is trying to be all things to all people. The current college organization and structure
is a result of the vision developed at a time when fiscal restraint was not a consideration and
when access to college programs was a more significant factor in decision making than costs.
The College will be faced with fiscal restraint both in its contribution from the GNWT, and in
Canadian Employment Immigration Commission funding.

The following three options are discussed to save costs and a theme common to all of the
options is that Arctic College should be focusing on “the basics” which are: literacy
programs, basic upgrading, trades and other training programs for the northern job
market.

The Project Group recommends:

● The GNWT contribution to Arctic College be determined through a funding formula.
● An information based on program output measures be measures be developed and

maintained.
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● Funding priority be given to adult basic upgrading and that these programs be delivered
largely through community learning cent.res.

● Arctic College market its programs more aggressively to third parties.

Cost Saving Measures

Option 1

Consider Alternative Delivery Methods

Weighing the principles of access, economy and stability in the provision of adult education and
training, it is recommended that other alternatives to a college delivery model be considered.

Option 2

Dramatically Reduce Arctic College Operations and Program Responsibility

It is recommended that a dramatically reduced College model of operations and program
responsibility be considered.

Option 3

Reduce Arctic CoUege  Operations and Programs

It is recommended that “campus” development be limited to one main campus in the East, and
one in the West, and that the other “campuses” be considered regional program centres.

The cost savings realized are dependent upon which decisions are made regarding the options
proposed.

Option 1 would result in cost savings of approximately $15 to $20 million dollars.

Option 2 would result in cost savings of approximately $13 to $18 million dollars.

Option 3 would result in an estimated savings of $1 million to $1.5 million through operational
streamlining. Program cuts and consolidations may yield in the area of $250,000 per program.
As a result if four programs were excised and two programs were consolidated another $1.5
million in cost savings would be realized, resulting in a total of $3 million dollars saved.

‘i
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G. HEALTH SERVICES AND FACILITIES
[See Appendix 11]

The Department of Health has produced a strategic vision which would produce a health care
delivery model different from that of the southern Canadian medical model. This model will
have the advantage ofproviding as goodor better health care at a lower cost. The model is
based upon primary health care being administered by nurses, with support form local health
para-professionals. The role of the physician will be as consultant and educator.

The model also anticipates Stanton Yellowknife Hospital being a regional hospital for the
Western Arctic, the Kitikrneot,  and to a certain extent, the Keewatin.

The Review Project applauds this model as a realistic and apparently cost-effective way for the
health care system in the Northwest Territories to develop. In order to be implemented, it must
be given a costing structure and must be explained to the public.

The Project Group recommends:

●

●

●

●

The Department of Health must be given every possible encouragement to continue with
implementation of its “Northwest Territories Way” model for health delivery. Priority
should be given to further benefit/cost analysis before any public dialogue is considered.
That analysis should include the following recommendations:
A model of implementation and costing of community hiring must be developed and
integrattxl into the model in general and in the communities of Fort Smith, Hay River,
Fort Simpson, and Inuvik in specific.
The Keewatin District must be required to conform with the model - by sending
patients, in the first instance, to Yellowknife rather than to Churchill as its regional
centre.
A system must be devised to capture information on the increased levels of travel,
changes in referral patterns, and the addition of hospital services in Yellowknife,  and
their effect on facilities, medicare, and medical travel. This system will be used for
the costing analyses necessary to make further decisions relating to cost containment.
Prior to any decision made to add services to Stanton Yellowknife Hospital, a financial
analysis must be done, and a conclusion reached that money will be saved. If money
will not be saved, the services should not be added.
Periodically, newly added services, as well as older services previously added at
Stanton Yellowknife Hospital should be analyzed to ensure that the original assumptions
still hold and that money is still being saved. If it is not, the serviw should be
eliminated.
Compliance with all aspects of the general model for medical care delivery in the
Northwest Territories must be firmly required, monitored, and strictly enforced. This
is particularly critical with respect to the hiring of physicians by salary or contract, and
with respect to the maintenance of recommended travel referral patterns.
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The total savings of this model of health care delivery,
substantial.

H. SOCIAL ASSISTANCE AND SOCXAL HOUSING
[See Appendix 12]

although not yet quantified, are

The Department of Social Service’s budget does not include the cost of social housing. If it
were included in the budget of this Department, rather than that of the Northwest Territories
Housing Corporation, the costs of social assistance would triple.

The Project Group recommends:

● Social housing is not in the terms of reference of this project. However, when an
attempt is made to perform an accurate and useful program review of social assistance,

‘ social housing must be included as part of the review.

I. PROGRAMS AND PROGRAM DELIVERY: THE OMNIBUS APPROACH
[See Appendix 13]

The Omnibus approach to cost containment is a method whereby expenditure levels for programs
are arbitrarily set. The setting can be done at any level - typically fixed or inflation-adjusted.

For the major program areas in the Departments of Social Services and Health, we developed
trend lines based on fixed (0) increases, inflation adjusted increases, previous years trends, and
departmental projections. The savings obtained in fixing or adjusting forinflat.ion  only show
what levels of savings can be accrued over the years through this method. ”

The Project Group recommends:

● It is recommended that the GNWT should continue to include the Omnibus method in
its approaches to cost containment.

“1
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CHAPTER 17: S U M M A R Y  RECOMMEmA~ONs  REGARD~G
PROGRAM REDUCTIONS

A. YOUTH INITIATIVES PROGRAM
[See Appendix 14]

This is an entirely controllable program with a wide-ranging and diffuse mandate. The mandate
of this program overlaps with several other existing programs which are addressing issues of
concern to youth - including suicide prevention, employment development, drug and alcohol
abuse, involvement of youth in the corrections system, and the need for positive role models.
Priority categories for allocation of funding were identified by Cabinet for 1990-91 but none
have been identified for 1991-92. There are no guidelines to ensure regional equatability in
allocation of resources under this program. Although youth comprise a large proportion of the
Northwest Territories population, the number of individuals who will benefit directly from
program activities is relatively small.

Government may want to consider the establishment of a Youth Secretariat which could integrate
elements of existing programs which are targeted at youth and utilise existing resources more
effectively. Estimated benefits include a short-term savings of $940,000.

The Project Group recommends:

● It is recommended that this program be excised.
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CHAITER  18: COMMUNITY TFWNSFER  MODEL
[See Appendix 15J

The GNWT is committed to community self-government, that is, the transfer of program
delivery responsibility to community governments on a negotiated basis. The Standing
Committee on Finance in its 1991-92 report recommended that the Department of Social
Services enter into negotiations with communities to devolve authority for the delivery of social
service programs.

Programs in the social envelope are appropriate candidates for transfer. In addition to the
essential conditions which must be identified by the GNWT for delegation generally, specific
program requirements must be “ta+lored” for transfer. ~erefo~e,  before government ~
proceed to the negotiation of transfer agreements with communities, a considerable amount of
analytical groundwork is required. This work includes:

● identification of the components of existing programs and how they might be changed
by communities empowered to deliver them;

● identifkation of which components of existing programs are mandatory, i.e. statutorily
driven, and what flexibility might be delegated to local communities;

● identification of evaluation factors to be reflected in transfer agreements;
● identification of accountability factors to be reflected in transfer agreements;
● analysis of cost implications by program component.

The comprehensive nature of this work may delay initial negotiations on transfer. However, to
proceed with transfers before this essential groundwork is done is to invite service problems
down the road.

..:
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PART V: CONCLUDING COMMENTARY

Over the period 1967-1991, the GNWT has gradually assumed control over a large and critically
important organization. The budgetary outlays under the control of the GNWT in 1967 were
$10 million; today they are $1,100  million, and these funds are used to provide 375 programs
administered by 17 departments of government and over 800 boards and agencies. The
operations of the GNWT are far-reaching and widely dispersal, and it is the most decentralized
government in Canada.

In many respects, northern political and infrastructure progress has, according to southern
Canadian standards, been extraordinary over the past 50 years, with aboriginal peoples moving
from a traditional lifestyle in a territory governed much like a colony of Ottawa, to participating
in all aspects of modem Canadian society in a territory that is governed by a Legislative
Assembly which has an overwhelming aboriginal majority. Much of the government funding
during this time has been used to establish modem infrastructure: transportation networks,
education facilities, community and regional health facilities, which did not exist in the first half
of this century.

But the impressive infrastructure progress of the past has been driven by rising government
spending which in future will be tightly capped. The very success of government-driven
development has now given rise to a new challenge. As restraint becomes necessary,
government cannot scale back its operations in a manner that leaves the northern population
unsupported, it must scale back its operations while creating the means for northern communities
to move in and support themselves to a much greater degree. This challenge has been many
years in the making and there are no quick fixes or easy answers; meeting this challenge will
require effort, time, and new ways of looking at deep-seated problems.

Northern communities now have a backlog of 3,000 homes, according to the Northwest
Territories Housing Corporation, yet there is over 50% unemployment in many communities,
and over $100 million in social assistance payments (including rent subsidies and UIC). It is
a paradox that these conditions exist side-by-side. There is a pool of labour (the unemployed),
there is a pool of capital (the $100 million) and there is work to be done (the houses). Is there
a better way to pool this huge amount of capital (the $100 million) and combine it with the
available labour (the 50% who are looking for work) in order to meet the economic need (the
3,000 houses)?

There are other paradoxes. Northern community enterprises often suffer for start-up capital but
$100 million is being provided in social assistance. Could this money be pooled and put to
better use? Expensive schools are built in northern communities but fewer than 5% of students
go through to grade 12. Many are drawn away by competing training programs which offer
wages. Should these programs be rationalized?

—.



STRENGTH AT TWO LEVELS 164

Managing in a Period of Adjustment and Tight Restraint

The GNWT has evolved an administrative structure which has served to bring services and basic
infrastructure to the communities of the Northwest Territories. This structure is highly
decentralized through its regional and field operations. However, over the years the increasing
role of the territorial level of government in communities has eroded the communities’
responsibility for their own well-being. The need now is not for further decentralization, but
for a transfer of authority and resources from the territorial level to the community level of
government.

Additionally, the GNWT will also have to adjust to the changes that are being driven by:
national economic and constitutional developments; further devolution of responsibilities from
the federal to territorial level; comprehensive claim settlements; aboriginal self-government
aspirations; and, the GNWT’S own struggle to shape its political future. Regardless of how
these large issues resolve themselves, the GNW’T must respond to the immediate imperative of
fiscal restraint. Although it is the restraint imperative that generated this Review, the Project
Group was cognizant of this larger context. The Project Group believes that its findings and
recommendations will be compatible with the outcomes of these other issues.

The territorial Government has made significant efforts over the past few years to contain person
year and expenditure growth rates. It has achieved a degree of success and has maintained an
accumulated surplus. However, managing in the upcoming period of severe revenue restrictions
will require a more far-reaching approach. It will require that the Legislative Assembly, the
Cabinet, the civil service, the federal Government and the people of the Northwest Territories,
all be part of the solution.

In commissioning the Review Project now, the FMB has given the government a chance to avoid
the debt-trap facing many governments in the south, and has given the new Cabinet some
breathing space to make changes. The FMB has recognized that the changes needed are
fundamental - this is not a time for half-measures - but at least the changes can be undertaken
in an atmosphere which is neither punitive nor “panicky”.

This Review Project cannot provide all of the answers to cost containment. Its scope was
limited, as it had to be within the time period available. The people of the north - the citizens,
the elected officials, and the civil servants - are in a far better position to offer deeper insights
into how the GNWT can both live within its means and deliver on its top priorities. All of these
groups must devote their energies to that challenge.

The Review Project should be regarded as a start toward stronger management and structure in
northern government. Its observations, findings, and recommendations are put forward in the
hope that they will be helpful to the emergence of two strong levels of northern government:
the community level and the territorial level. Working together, both of these levels of
government will need a much stronger ability to meet deep-seated problems, and ensure that
scarce resources are not spent in an unfocused way.
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The Project’s conclusions and recommendations are extensive and appm throughout Parts II,
III, and IV of this Report. The major findings lie in the following areas:

Community Government in the North

Community governments need to play a larger role in northern government, as Cabinet has
indicated, and they need more control over the resources necessary to do the job.

● A stronger mechanism is needed for turning over resources and responsibilities to
community governments and there has to be a driving force behind this initiative. This
Review has made recommendations respecting both.

● The Project Group also supports gr@er community transfer as a move toward greater
efficiency in managing the north. The key challenge of the north over the foreseeable
future - that of creating a ,sustainable economic base at the community level - will
require the strength of two levels of government. An economy which is largely based
on imports paid for by soc%d assistance, is not a sustainable economy. Northern
communities must re-establish, ‘in their own terms, greater ability to meet their own
needs for housing, food production, garments, heating and education. The GNWT will
not have the revenues to meet all these needs by itself. The GNWT is now playing too
many roles in the communities of the north: landlord, teacher, care-giver, counselor,
job provider, and so on. It cannot afford to do all these things. The job of restoring
community social and economic stability should be met head-on by the full strength of
communities and the GNWT combined.

Structure of GNWT Operating Departments

Community governments will not succeed without a strong territorial government. The many
needs of emerging community governments can only be met within a strong and well organized
framework of training, support, and back-up. Managing the business of northern government
will require strength at two levels. The territorial Government will need to give itself added
strength if it is to both support communities and manage the northern agenda. In a period of
restraint the option will not exist to add resources, but equally the resources at the territorial
level cannot be stripped if the essential work of the north is to be accomplished. Therefore,
added strength at the territorial level must be accomplished through reorganization:

● Operating departments in the GNWT should be consolidated.
● The GNWT is too elaborate and fragmented with 13 operating departments. It has an

average department size of 330 people. Fragmented departmental structures tend to
weaken government. Each separate structure adds to the cost of government, and
communication and coordination across departments, even with the best of intentions,
tends to be very limited. The result is a structure which is more cumbersome, less
manageable and less effective in meeting the needs of northern communities.

>
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a In re-building fewer, stronger departments, there needs to be a greater reflection of
northern priorities. The uniqueness of the north and its challenges should be
reflected in the way government does business. The Project Group made a number
of specific recommendations in this regard.

● The GNWT should also re-build departments in a manner that is as “flat” and
“delayered” as possible. The trend toward an Assistant Deputy Minister layer should
be reversed. Departments in the GNWT need strong program directors and strong
Deputy Ministers - and there needs to be a direct link between these two levels. From
the community perspective, the multi-layered (and increasing) steps to the top of a
department are confusing and daunting. Community people feel they cannot work with
departments and so go straight to Cabinet Ministers. This can be a sign that
departmental levels and structures have become impenetrable and inaccessible.

e Decision-making should be pushed further to the local and community level - in other
words, as close to the client as possible.

● Ministers should resist the temptation to involve themselves in the day-to-day
administration of programs. This creates the appearance of unfairness in the application
of benefit criteria as between individual citizens, and undermines the efficiency of the
administrative process.

Third-party Boards and Agencies

● In line with this focus on two strong levels of government (the community level and the
territorial level), there needs to be a major effort to “de-clutter” the third-party advisory
and administrative apparatus of the north. Layers of third-party boards and agencies
have added to the cost of government, and tend to leave the average citizen and elected
official feeling powerless.

e The structure of the northern government is now extremely complex; there is a wide
dispersal of governmental powers among a. very large number of boards and agencies
accompanied by a large volume of regulations and instructions that provide the powers
and duties of the boards and agencies. The business of government now lacks unity and
cohesion and has become too costly, complicated, and time-consuming. The
determination of the responsibilities of the elected members by the electors is almost
impossible.

Cabinet and the Central

● The Legislative

Machinery

Assembly charges the GNWT Cabinet with the smxial trust of
achieving the north’s highest prio~ties, however, there is not yet a well-developed sense
of “Cabinet government” and unity of Cabinet. The GNWT will not have the revenues
to pursue eight or nine separate agendas; it can only pursue one course of action,
established collectively by “one Cabinet”, if the north’s truly highest priorities are to
be delivered.
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● The work of Cabinet needs to be recognized as the most important work facing
Ministers, over and above their individual portfolios, and Cabinet will need better
organized and more powerful central machinery if its agenda is to be implemented.

● Cabinet must send clearer signals respecting its top priorities. Only then can it hold
departments accountable to deliver on these priorities. But Cabinet and the centi
machinery, having given departments their goals and resource parameters, must not
then try to “shadow manage” departments. Cabinet and the central machinery must
then make a greater effort to create conditions which make it easier for operating
department managers to manage.

● The ability of Cabinet to establish government-wide priorities among programs
competing for funds must be strengthened.

Human Resources and Executive Development

● An overall plan for human resource development is lacking. “After years of operation,
the government still does not have an inventory of the skills and potential of its
thousands of employees. Recently, a human resources questionnaire was circulated
with a view toward developing a data bank of employee information, but the
questionnaire placed little emphasis on skills identification.

● Most people want to contribute in a meaningful way to their job and the organization
which employs them. Their job satisfaction increases with the level of their
contribution. However, if goals are not clear, achievable and involve the employee in
such a way as to genuinely and meaningfully contribute, then motivation becomes
virtually non-existent. As well, this lack will mean that the ability to evaluate
performance, and set standards and bottom lines against which to measure staff and
provide a basis for controlling or correcting work, is not available. This appears to be
the case for the GNWT.

● Senior officials in the public service need to develop greater corporate perspective. The
Government Leader should take an active role in the assignment and evaluation of
Deputy Ministers, and Deputy Ministers should be rotated more ca.refidly and
frequently than is now the case. To serve the interests of the north, there needs to be
throughout the civil service, a body of senior administrators of outstanding ability, with
a common sense of purpose and a clear sense of their collective responsibilities.

Program Management and Integration

● There must be a major drive towards program integration. Rather than numerous small
operating departments delivering 375 programs, guided by over 800 advisory boards
and agencies, there needs to be fewer, larger and stronger operating departments
delivering more forceful and more integrated programs, guided by elected officials.

I
(

i
I

. !



STRENGTH AT TWO LEVELS 168

● Every dollar must be accounted for and every penny must be squeezed-twice. The
GNWT cannot afford program duplication, overlap, lack of coordination, or programs
which may have outlived their usefulness. Searching questions will need to be asked
before any new program is launched and all programs should be allowed to lapse (i.e.
“sunsettedt’) unless they have demonstrated the highest value-for-money standards.

● No departments should. design and implement programs or services without consulting
other departments or agencies which might have a stike, or may in fact already be
running a similar program.

● There is a lack of direction to colkct data of use in program evaluation or performance
monitoring. Without these data, little effective planning or management can take place.
Policies are wfitten without a feedback loop which would require the gathering of data
for evaluation within a specified time frame, and its subsequent use in modifying the ~
specified policy (e.g. adaptive management). Without broad achievable goals for the
government, many decisions in the central agencies and at senior management levels
in the departments are subject to the political wind. As a result, confusion sets in,
morale deteriorates and enthusiasm for the job is diminished.

The Federal Government

The federal Government will continue to be a key part of the development of northern Canada.
The business of government will always be more expensive in the north. The deep socio-
economic problems, the high cost of living in the north, the added transportation costs, the great
distances, and the harsh climate will all mean added expenditures,

The Review Project did not specifically address the revenue side of the GNWT’S financial
situation, but there is no doubt that actions taken with the funding formula (including the GDP
cap) have produced cuts to the revenues available to the GNWT. Added to this is the
widespread sense that transferred program responsibilities in health and forestry have not been
accompanied by adequate funding. A similar frustration now surrounds the negotiations between
GNWT and INAC respecting hospital services.

Finally, there is a feeling that the Goods and Services Tax (CJST) has hit the north
disproportionately hard, especially in very high-cost areas such as transportation, and has
consequently left the GNWT witi~ less tax room. As a result, a review such as this has been
necessary to provide the means by which the territorial Government can bring its expenditures
in line with its reduced revenues.

The financial independence and health of the GNWT still rests on it having access to a broader
resource and tax base. This gives added urgency to the negotiations for a Northern Accord.
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Federal-Territorial Program Overlap

There is also another very large area in which federal-territorial efforts could be firther
harmonized. The federal Government continues to provide a wide range of services and
programs in the North. Most of these are national programs which are delivertxl throughout
Canada, although some are unique to northern areas and directed primarily at the aboriginal
population. Concern is often expressed by residents regarding the confusion and apparent
duplication of programs at the community level being provided by the GNWT and the federal
Government. Negotiations on these areas of overlap could result in a single agency delivering
the program, while both agencies provide funding. Alternatively, it may not be nczessary in
these times of fiscal restraint for two agencies to fund and deliver programs which address
similar needs.

The Project Group believes that there are a number of important areas that could be usefully
exarninal by the GNWT and the federal Government with respect to efficiencies which may be
gained in streamlined and coordinated program clelivq.  ~ese MW mkht includ%  for
example:

Department

DOE

CEIC

INAC

DIST

Psc

Program

Environmental Protection Service
Canadian Wildlife Service

Human resource development programs, training, job
creation

National Employment Services

Vocational and on the job training for natives, counseling for
northern students in southern Canada

Special employment programs and monitoring joint agreements
Economic development for Indians and Inuit
Northern science training programs, advice on northern

scientific matters
Band Management
Exploration, development and conservation of non-renewable

resources
Renewable resources - management of land, water and forests

Industry, tourism and commerce, Aboriginal Economic
Development Program

Native Northern Careers Program
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Every effort should be made to avoid costly duplication in these program areas for the future.
However, the option does not exist for either government to draw back its programs and
resources from the Northwest Territories, rather they should continue to search for ways to
increase their combined effectiveness.

A Word About Xrr@mentation

The implementation of recommendations contained in this Report can be undertaken in a variety
of ways. Some can, or perhaps are now being implemented by departmental personnel who
assisted in developing solutions. Others will require additional planning effort prior to
implementation.

Several key assumptions
These are that:

e both the public

and prerequisites will underlie a successful implementation strategy.

and employees must be made aware of the tough general strategic
choices created by revenue shortfalls;

● restraint-enforced consolidation and simplification of the government structure can
produce quality improvements in program and service delivery;

● employees and suppliers should be challenged with the opportunity to identify workable
steps to effective restraint in a manner, which also enhances or presexves quality of
“product delivered”.

The G~ will have to contain expenditures and person-ymrs if it is to cope with the revenue
shortfalls expected in the next few years. Forced belt-tightening has already been attempted, but
this will be insufficient to deal with the fiscal problem over the medium term. Restructuring,
rationalizing and downsizing is required if the north’s emerging fkil problems are to be
managed effectively.

It is essential that actions be taken to minimize damage to the public service and to individual
public servants, such as employee involvement in developing solutions to restraint problems.
The public and employees should have the difficult strategic choices explained to them, as fully
as possible. A clear picture of the change is necessary. Employees, especially, should be
involved in tactics and implementation. It may be possible to improve and maintain the quality
of delivery of programs and services and still cut costs by 10%, for example, without layoffs.
Employees should play a key role in the development of a positive vision of the future, and a
commitment to support change. Department managers may be surprised at the response from
employees under these conditions. When surplus requirements are identified, a process of
consultation with employees is also important to determine appropriate means: attrition;
retraining; relocation; early retirement; etc. Cabinet, and especially the Financial Management
Board, must pay special attention to this need.
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Implementation Process

The implementation of the changes recommended in this Report will require some early and
decisive action in the life of the new government. A body of very capable people will need to
be put together to effect the major changes.

In the case of the recommendations respecting program delivery, further back-up outlining how
implementation can be pursued, will be found in the appendices to this Report.

All of the proposed changes in these areas are urgent, but very strong action needs to be
underscored in:

● a more integrated employment and education thrust which includes social assistance (for
employable adults), child care, and Arctic College as key parts of the strategy;

● the integration of health and social programs and the rationalization of northern
hospitals;

● a much stronger effort to develop a “home-grown” northern public administition.

In the case of major organizational and structural changes, there will be a number of key steps,
as suggested below.

Departmental Consolidation:

● FMB recommends consolidation plan to Cabinet for approval.
● Consolidation plan would identify ministerial planning team and the (two to three

months) task outline for undertaking the detailtxi organization design.
● Upon approval of the detailed implementation plan, implementation would proceed.

It would be highly desirable if the new Cabinet were to commit to a more consolidated
department structure and concomitant downsizing before portfolios are assigned to Ministers.
The implementation should begin here - with the remainder of the detailed implementation plan

i
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I

workti- out by a committee chaired by the FMB Secretary, and
Secretary, Deputy Minister to the Government Leader, and Deputy

Transfer to Community Governments:

consisting of the Cabinet
Minister of Finance.

● A (rolling) five year implementation plan under the leadership of the Cabinet Secretary
and Implementation Group would be developedma.intained.

● Action plans involving all designated ministers/depa.rtments would be set out annually
in concert with the five year plan.
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Boldness and Vision

The work of the Project Group is presented as a start - and only a start - in a process of much
needed change. The Project Group has placed a major emphasis on the theme of strength at two
levels. The GNWT will need to be rebuilt along these lines if it is to be both more efficient,
and better able to deliver on its priorities.

Governing the Northwest Territories will perhaps always be more difficult than governing a
southern jurisdiction, given the huge land mass, many languages, many cultures, and many
uncertainties. Uncertainty is a common thread through much of the GNWT, and change is
inevitable. Issues like land claims, division, and possible closure of mines or reductions in
resource exploration, introduce a large element of the unknown for planning the future. It is
not known how a post-claim environment might look or function although everyone agrees that
it will have a large impact.

The changes proposed in this Report will not reduce these uncertainties and challenges, but it
will make them more manageable. A simplified, more integrated plan of northern government
organization will be a stronger organization.

For the employees of the GNWT, the recommendations of the Report should allow greater
purpose and direction to be brought to their day to day activities. Employees want to make a
contribution, and they want to know what goals and directions are to be pursued. Employee
motivation is badly undermined if their efforts are being counter-acted or duplicated by another
arm of the organization. The Project Group strongly believes that bringing many similar
functions together through program and departmental integration will greatly increase employee
morale.

‘\ The Project Group has also addressed itself to the needs of native northerners and northern
communities. The structures and programs of government should be more reflective of northern
and native culture if government is to be understood by and accessible to the public it serves.
More of the business of government should be done at the community level by community
governments, which are ably supported by a strong territorial Government. Transferred
programs and resources can be used as a foundation for greater social and economic
development in the communities. Traditional structures should play a role in northern
community government. Simplifying and consolidating departments and programs will also
make these structures less “foreign” and less complicated, and should help reduce the “distance”
between the GNWT and the people it serves.

In many cases re-building the GNWT along these lines means breaking with southern program
and organization models, and there is nothing wrong with that. The GNWT no longer needs to
adopt a follow-the-leader approach; it can be the leader. But this will require boldness and
vision. There is no existing blueprint for a made-in-the-north government; the GNWT will have
to create that blueprint itself, founded firmly on the principle of strength at two levels.

.-


