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Althougr, less th~n on~ tt,ird cf one percent of the population of

Canadz lives in the two northern territories, in a number of significant

ways the future of the Canadian union is inextricably linked to the

future development of the north. It takes but a cursory glance at a map

of Canad6 to recognise that almost forty percent of our total land mass

is found north of the sixtieth parallel. The Canadian economy) besed to

the extent that it is on the extraction of resources, will ultimately

prosper or languish depending on future non-renewable rescurce develop-

ment in the NkT and Yukorl. However, the norzPl is significantly more th?r

simply a resources storehouse for Canadians livin~ within three hundred

miles of the US border. On the contrary, it is a homeiand for most of

Canada’s Inuit, a large number of our native Indians and many long-term

white residents. Hence, while the north is important to the future of

Canada, any development in the Nh’T and Yukon must be fostered in such E

‘or the hopes and aspirationsmanner as to take into account and provide ,

of northerners; the future of the north should not be sacrificed to the

future of Canada, but rather these two futures have to be viewed as mu-

tually interdependent.

The aim of this paper is to identify the main areas of confiic~,  the

central competing interests and the most important issues that will come

to dominate the debate over the fate of the Northwest Territories and

Yukon in the years to come. Because one of the problems in the relation-

ship between the people of the northern territories and the people of

southern Canada has been a lack of awareness, understanding and sympathy

with the northern point of view in the south, any discussion of the issues
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and actors in th~ debate over the ftitljre C{ the nortti must be prefaced

with a substantial eiabor~tion,  P* the nature of the northern social,

economic and pc]itical institutlona] environment and a clarification of

the differences between that environment arid the so-called Canadian

‘mainstream,’ .

POPULATION;

The population of the twc northern territories, while tiny numerl-

23,000, of which, slightly more th?r ORE qtiiirter  ar~ Indians ana h;~.’s.

!s resented bv northerners is tc a;.tem;t Tr aerlerel]se abc:;; the people

of the north. Not only are there the obv;ous differences  Detween the

whites and natives of the north, btit there ar~. as well. significant dif-

ferences amcnc the natives, betwee~ th~ Oerls tinG tt,~ lnuiz, and ever-

within each of these meJor groupings c< no! ;~:.;~-: n?t: JE peoples. Fintj i:.
/

even within the non-native population , thcr~ ~pe slgnifican; differences:

the political and social aspil’ations  an: ecor~Jr,)L  si-.ua~ic,r, of variohs

non-native interests

that this diversity

briefly, and in fair

within each territerj. Her!cG In order to insure

S recognised fror :Re outset. II js necessary to

y genera! terms. tc ~ttenp-, a description of the
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v~riou~ Segmerits 01= the many and varied sub-populations that reside in

the Nh’T anti Yukon.

The Dene

with, the exception of a very small group of people in the south-

western corner of Yukon (the Tlingit), the native Indians of the Nil and

Yukon refer to themselves as the Dene. They speak several languages, all

of which share the Athapaskan roct. In the Mackenzie J’alley, the lari-

gua~es spoken are Chipewyan, Dogrib, Hare, Slavey and Loucheux (or

Kutchin). These are all related to each other, much in the same way in

which the Romance Languages of Europe are related to each other, and

while the different language groups have difficulty in communicating) most

Dene will state that they can pretty well understand ‘the gist’ of what

is being said in the sister languages. In Yukon, the dominant Dene Lan-

guage is Loucheux, and while there are regional variations in dialect,

for the most part the Yukon Dene all speak the same language.

Traditionally, the major cultural differences among the various Den&

groups cari be explained primarily in terms of the geographical range of

the tribe/or band, and the economic base of the regions that the various

tribes inhabited. There was virtually no intertribal warfare, there was

some commerce between the adjacent groups and apparently there was some

intermarriage. Hence, while anthropologists tell us there was status

differentiation amongst the Atha~askan language groups-an inter-band

there is considerable validity to the current claim of“pecking order”-
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Dene ]eaGers that they ac comprise suffic;enzly homogeneous and econor,i-

c?llY anc culturally interdependent, commtinlties  to be classed as a

“nation’. Todej, any probler,s irl communicatiori that might have exlSteG

in the p?st because of language  differences among the Dene have been

overcom~ in pa.rtbthrough the common USe of English by the younger and
,’

more educated native people, and by the necessity to work together in the

purSUlt of common political anq economic goals. If there are significant

differences among the Dene aS a whole today, they are less related to

trad]tiona: Ir]ljai distinctions than 10 “life style” variations such as

these between the “ urban Dene’ of Yeliowknlfe, Fort Smith, h’hitehorse anc

D6wscrI , and the resiae!lts  Of the mOrP remote communities SIJCP aS ~]~ Croh,

Fort Gooc

amen: the

ship of a

li~~e, and Fort Nom,~n. ReiateC tc these lifestyle differences

Dene)there is also a growing awareness among the natl;? leaJer-

gener~zlcn g~p betweer, the older people lri the communi:it: WT,:

Ccntinue tc live a more traditional  life basec on a~ economic relationshi~

tc the Ianc, and the younger peo~le who have forsakerl the older ways (zl-

bei: cften OU: o: necessity) to become parl of either the wage economy or

the w~lfare economy.

The Me:js of the NriT and Yukon are of:er viewed as a group separate

fror the Dene although the federai governm~n:’s  policy on land claims lies

forced the Gene and the Metis to bargain as : single grou~. In fact, ?s

a mixed racizl product of the white encroacr,~ent on native lands, from

the period of the fur trade onwards, the Metis of the Nh’T and Yukon hav~

a re~sonable claim to being a distinct cultur~l  group in their own right.

In both territories, there has been difficulty in comln~ to a suitable

— .
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deflnition of who is and who is not Metis and, hence, eligible for ben~-

fits in the land claim settlement. Being Metis, it seems, is much more

than simply the fact of mixed blood, for many of the Dene themselves are

of mixed racial background and yet have “Indian” status in Canadian ]a~

and with respect tc eligibility for land claims. The proble~ of d~;f.i.ling

“Metisness” is still more complex in the southern Mackenzie/Great slave

Lake region of the NRT, where there is a significant population of Metis

whose native ancestry is Cree, rather than Atl~ap2sk?n. The issue cf el-

igibility  for the iand claims benefits with respect to these pec:le h?s

been a divisive one, both within the Metis community and between the

Metis and the Dene.

Ultimately, what distinguishes the Metis from the Dene is a Cifferen:

attitude to the appropriate relationship between the native community and

the non-natives, the former having been more easily recoficiled  tc urban-

isation, the wage economy, and to major resource developfient  projects  in

the north. However, the Metis leaders are outspoken in their cleim tc

being a distinct cultural group different from both their natit

white ancestry, and as such, seek guarantees for that distinct

within the context of any future development in the norttl.

The Inuit

e and

veness

The Dene and the Inuit have very little in common and, in fact, often

fought in traditional times, whenever they came into conzact. The Inuit

inhabit the land above the tree line as far north as the southern tip of

,.
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Eliesmere Islanc. WP,iie there are some Inuit in both Northern Quebec anti

Labrador,  the majority of the Canadian Inuit are residents of the NWT

(there are nc Inuit in the Yukon, although the Inuvialuit of the Mackenzi~

Deita regiofi traditionally hunted along the Northern coast of that terri-

tory). The Inuit, circumpolarly  from Green]afld  to the USSR, share a com-

mon language, Inuktitut, and while there are several distinctive dialects,

these are similar enough that communication is possible among the members

of the various dialect groups. The Inuit were traditionally a nomadic

hunting and gettiering society, for the most part taking adv?ntacj~ of the

abundance of the sea. However, one major dialect group subsisted prime-

rily on the vast caribo~ herds of the Keewatin. Today, all of the Inuit

of the NKT live in settlements close to the see, and while all are acces-

sible b) scheduled ~ir service ~nd supplied by annual sealift or barge.

th~ Inuit Communities  fGr the most part are more remote than tt?~ E;-L

commurtitie: 0= the Mackenzie Va]ley and Yukon (rlany o= which are acces-

sible Dy highhey;. Th~~ remoteness from the south h~s to some extent

buffere< the cultur~] cisruptir)n of contact with, white society and h?s

91ven the Inuiz the opportunity tc make the transition from traditiofia!

waY: in 5 more ordered and gradti~l manner than W?S possible eith;-- in the

Mackenzie Velley or Yuko~,. Whil~ the lifestyle and generation: differ-

ences t-hat present probiems for the Dene are present in the In~:l commu-

fllt~~S, the latter re~ain more t,~mogenouS and wi~~ ~ broader co~sensuS

than is possible among the Dene and Metis.

— .
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The Non-ndtlves

The non-native or “white” popul~tion of the North is virtually as

diverse as the population of southern Canada. The same ethnic,  llngulS-

tic, socio-economic and cultural differences found in Canada generally

can be found in the two northern territories, but within the context of

Yukon or NWT societies, the single mcst significant variable is temporary

or short-term vs. permanent Iong-tem, residence. One of the most signif-

icant sources of conflict betwee~ the white and native communities in

both territories is the native perception of the non-natives as “out-

siders” who are only in the north, tc exploit its resources and people be-

fore returning “home” to the south. While it is true that a large per-

centage of the white community in th~ north was not born there, and while

a large percentage of these will, ir all likelihood, return to the south

at some time in the future (possibly only on retirement), the fact rem?ln~

that there is also an increasing nun:er of whites in both territories whc

sincerely hope to make their homes in the north.

In order to understand the white population in the north, it is es-

sential to differentiate among different levels of “permanence”. At one

extreme, there are people who clearly must be seen as transients, and

whose stay in the territories will be very short. The’most transient’  are

the non-resident workers who are flown in for two or three week shifts,

remain in a camp or on a drill rig during their entire stay, and are re-

turned to their southern homes for their days off. These people, while

working in the north physically, are for the most part isolated from the

—— ——
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n~rthern society and do not individually make any impact on either the

econory or the social structure. P second order of transients includes

the pecple, mostly ,male and mostly young, who migrate up the highways tG

seek work in resource development projects, mines, or in the bars and

hotels of the larger centres. Mhile some of these end up staying in th~

north, most of them return to the south after a couple of years. Finally,

there is also an amorphous c]ass of transients who have come to the Nh’T

or Yukon for reasons of lifestyle or because they wish to “experience the .

north”. These are often university-educated and sometimes seek emplcymen:

with native or~anisations,  community development prcjects etC. In the

Yukon particularly, many of these latter types do stay on for extendeG—

periods seeking a style and quality of life unattainable in the more de-

V$lcpeti SCIU:FI. Often referred to as “bush hippies” by the long tem white

Yukonsrs, I?!gst of them eventually drift back south when their perscrtal

g:?:s ~r~ ~~; or when their northern  experience  has ]Ost some Cf its T,aQ-

ic.

1 seccJnC m~jcr category of non-pemanent residents in the north in-

cludes those whose stay in the NWT or Yukon is limited, but indefinite..—
The~~ “ lnc!efinites” include federal public servants, RCMP personn~l. ~nc

the employees  of banks, chain stores and other southern based-industries

witFl offices in the north. For the most part such people live in the rriz-

Jor urban centres in th~ twc territories, and whiie some of them end up

staying fcr extended periods, most are eventually transferred back to

southern posts. Territorial public servants can also be included in this

category of indefinite, although this group of non-natives is more likelj



zc r,a~~ careers In the nortF, anc i~ generel, SUCFI people tent tc S15Y for

extended periods of time. In the more remote comm~nltles,  particularly

in the e?stern arctic, the overwhelming percentage of territorial field

personnel v

culrlinating

there are a

ew their time in the settlements as a temporary situation

with a transfer to a headquarters job in Yellowknife. while

few white entrepreneurs in the more remote settlements, and

in the Mackenzie Valley and Yukon, where a few individual residents are

self-employed, th~ white population of the sfialler communities is essen-

tially made up of public servants, teachers en? emplcyees of th~ 6aY.

Finally, at the opposite extreme fror. the transients on the contin-

UUTI : are those whites who are effectively permanent. While we can include

in th:s c?tegory those northerners who after full careers in the north

retire to Victorie Gt age sixty-five, for the most part these are whites

whc hzve been “c~ptured by” or have “fallen in love with” the north...thcse

for who~, Yukon or the NWT is home. While this group would include indi-

viduals in the government sector, and even sores of the transients who

simply end up staying, the white population which is the most pem,anent

in both the northern territories. would seem, to be the small business anc

professional people. In Yukon, these arc often the whites whc were born

and r?ised in the territory and who fullly intend to spend the rest of

their lives there. While their numbs-s are fewer in the NWT, this cate-

gory of permanent white residents is on the increase in the larger com-

munities in that territory as well. This professional and business group

is significant politically in both territories and to a large extent, sets

the tone of territorial politics in the non-native segment of the popula-

tion.
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In sun, the key in understanding the nature of the population cf the

Nh’T and Yukon is to av~id the error of oversim~,l ification. The northern

peoples are diverse: there are significant differences within each ter-

ritory as well as between the NWT and the Yukon; tnere are SignlflCan~

differences within the white and natjv~ cmunitie” as well as the obvious

contrasts between the natives and non-natives; ant finally both the na-

tives and a significant percentag: of whites in the two territories view

the north, as home and have a direct and ]egitimate interest in the future

of their hone]and.

POLiTICAL ECONOMY AND POLITICAL CULTURE

Hhile IT is not th~ intenticfi Of this paper to undertai.: ~ ‘l;il SC?;E

3nG:j/SIS  cf the eccnomles of the N;;: and  YukcJr;.  lt ]s esserlt]a] TC Or LF-

Cierstanding of constitutlona~ ant ;,[)litlcal deislcpment  in the ncrth the:

one reCOQniZe the causal lin~s optwee~ the pattern: of econorriic develoF-

mer!t and the riorthern  politic~-cu~ture. Her?cc WE n::st sketch in the b~s]c

fedt~re~ of the economic history of the Nh’T anc YIJKCn and identify the rz-

ior components cf the econorlj e:. the north tod~~ b?cause these ar~ ]n;:)-

tant independent Variables affecting th~ future course of constitutional

and political development.

Historical Background

The traditional eccnom! of the NwT and YukorI was based on the har-

vesting of renewable resources by the hunting ~nd ~;atl]ering societies the:
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lived there. In other words, before the white man came tc ttl~ nGrtt?, the

northern econony was one of subsistence, with the northern peo~les pro-

viding for their food clothing and shelter through the wildlif~, fish and

wild plants they could harvest. There wes little in the way of inter-

tribal commerce before the arrival of the Europeans, there W2S nG system

of currency, and apparently among the northern peoples there wes little

need of a system of barter within indiv

latter is likely related to the communa

culture where all members of the group :

of the harvest.

dual communities or bands. The

nature of the traditional native

hare automatically in the fruits

The first exposure to Europeans likely occurred in the North-East

where whalers and explorers searching for the Northwest passa:e made in-

termittent contact with the Inuit. While such random contects served to

introduce the Inuit to zhe wonders of metal tools etc., they did not

significantly alter the basic subsistence economy, and in fact, in the

earliest contacts with White man it was the latter who had the most to

learn. Where the whalers had failed to make an impact on the Inuit

economy, the missionaries who followed soon after did influence their

culture and system of values, and hence indirectly, may have set the

stage for the erosion of the communal and collectivism attitude tG prop-

erty.

In the Mackenzie basin, the first exposure to the white man was

through the fur trade. Here, the contact with the European society had

an immediate impact on the subsistence economy because the traders taught

the Dene that goods not attainable locally could be acquired in exchange
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Church and the RCMP, and for the most part, the whites associated with

these institutions did not settle permanently in the north. This is a

stark contrast to the Yukon, where the immigrant white society moved in

suddenly and stayed, dominating the economy and transforming the social

structure of the territory permanently. Moreover,the motivations of the

early white intruders in the NWT, while diverse, were all directly re-

lated to the native people who lived there. Hence,the churches came to

bring the natives salvation, the RCMP came to bring them law and order,

and the Bay came to engage them in a commercial relationship. In Yukon,

the whites who stayed, set about to “civilize” the territory itself and

their relationship to the native community was merely incidental. Thus,

the different patterns of interaction between the white and native com-

munities in the two northern territories today can possibly be explained

in part by the fact that in the early years in the N\!T the whites were

there because of the natives and in Yukon they were there in spite of

the original inhabitants.

Throughout the first half of the twentieth century there was very

little change in the basic lifestyle of the natives of the NWT. In the

Mackenzie Valley, the discovery of oil at Norman Wells in the 1920’s did

_ not produce significant changes in the local economy, partly because that

field was not brought into production for many years, and partly because

its location was not very close to existing settlements (even today, the

Dene make up less than 15% of the population of “The Wells”). Even the

construction of the Canol Pipeline from Noman Wells to Alaska during

World War II as a strategic measure to counter the threat of a Japanese

invasion of the west coast and a consequent interruption of the supply of

——.- —
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crude oil to Alaska did not have any serious impact on the ]oca] economy.

The pipeline and the service road were constructed entirely by white mil-

itary personnel and the line was dismantled after the war.

Gold was discovered near Yellowknife in the 1930’s and mines have in

fact operated at varying levels of production since that time in the Great

Slave Lake region of the territory. However, while such enterprises may

have had incidental and loca]ized  effects on the native communities in the

immediate vicinity of the operations, there was no attempt to include the

Dene in the work force and, consequently, very little impact on the tra-

ditional economy.

In the Eastern Arctic there was still less development and, in fact,

with the exception of some mineral explorat

an RCFIP patrol (sometimes with a pubiic hea

were left alone. However, the once nomadic

on and the occasional visit of

tF, nurse in tow) the Inuit

people gradually began to

gather in inure or less permanent set~lements  that were close to a Bay post

and, depending upon whc got ther~ first, ari Anglican or Roman Catholic

mission. Thus while the economy of the Inu~t did not alter very much us

until the 1960’s, where there was contact with the missionaries, they re-

ceived some European education, were exposed Ic the values of Christianity

and, as a consequence, the traditional value system of their culture was

challenged and in some cases traditional ways ”were abandoned.

Again, in the first half of the twentieth century the experience of

the Yukon was different. There was gold mining throughout the early dec-
~of the century anC instead of

due: /. the mainly southern-based operations that ch~racterised non-re-

newable resource extraction in the sister territory, the Yukon mines were

operated and often owned by Yukonn’ers. The permanent white community in
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the territory continued to grow, albeit very gradually, and there emerged

a south~rn-style  staples economy and a stable if not exactly “genteel”

society.

The construction of the Alaska Highway during the Second World War

triggered a new period of growth and change in the Yukon. While the con-

struction period itself produced a brief boom for the white Yukonn’ers, and

some social disorientation in the native communities along the way, the

more significant impacts came as a result of the highway making the ter-

ritory more readily accessible to the south. Not only did this open up

greater opportunities for mineral exploration and development, but, grad-

ually, tourism began to evolve as an important complement to the staples-

based economy. The local whites welcomed this development as an oppor-

tunity to “civilize” still further their chosen homeland, and there ensued

a new wave of white immigration in the postwar decade.

For the Native people of the Yukon this postwar period of development

had profound impacts on their traditional way of life. The traditional

economy, based on subsistence hunting and fishing and in some cases sup-

plemented by cash income from traplines, was dealt a serious blow in the

areas of the territory opened up by the new highway. With their economic

base destroyed, the plight of the natives became serious. The loss of

the viability of the subsistence economy not only exaggerated the problem

of poverty among the Yukon Indians, but also caused disruption which led

to social problems such as alcoholism, family breakup, and higher inci-

dence of crime. Moreover, the fact that such problems were visible to

southerners who travelled  up the highway, made it politically necessary
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tO respond witti social meesures to alleviate the plight of the Yukon na-

tives. one pc]icy response which had a very immediate effect on some of

the Yukon bands was the physical relocation of settlements to places along

the Alaska highw~y where the social services could be delivered more ef-

ficiently. Another impact which was slower to develop but whose effect

has been far reaching, was the institution of what amounts to a welfare

economy for the Yukon natives.

Finally, et the po]j~lca] level, the postwar boom period in Yukon

dlSO once-and for a]] relegated the native people of the territory to a

minor]ty situation, a.fact which has moderated the influence of native

9r0upS on the territorial government and permanently limited their power

in an electoral process based on majoritarianism.

It was in the 1960’s that the pace of development finally heated up

in the N\/T. In the Mackenzie Valley the Conservative Party’s “Roads to

Resources” policy helped to stimulate the construction of all-season roads

to once remote communities. Today, communities such as Inuvik, Fort

McPherson, Fort Simpson, and all of the major communities on Great Slav~

Lake are accessible year round by highway and this new accessibility during

the 1970’s has had much the same effect on the NHT Dene that the Alaska

Highway had on the Yukon natives. In one sense, however, the impacts on

the Dene of the Mackenzie Valley of being opened up to the south are po-

tentially even more threatening. Here, unlike the case of Yukon, the

highways were begun as 6 part of a “northern vision”+ vision that in-

cluded the goal of developing the vast non-renewable resource wealth of

the north in order to SUpply the raw materials for growing industries in

—-
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southern Canada. The potential impact of resource development mega-pro-

jects on the traditional economy and way of life in the Mackenzie could

make the impacts of the post war development in Yukon pale by comparison.

Moreover in still another sense the Dene may come to fare better than

their brothers in the Yukon simply because the development in the Mackenzie

Valley came much later, and has been moderated by the increased conscious-

ness and political sophistication of the Dene, as well as by a greater

political sensitivity to the plight of Canada’s original people generally

on the part of southern Canadians.

In the far north the construction of a string of defensive radar

bases, the Distant Early Warning (DEW) Line and related rilitary opera-

tions had brought many more white men into direct contact with the remote

communities of the eastern arctic. Moreover the Dew line bases were oft-

en located near existing Inuit communities and most bases were supplied

by all-weather airstrips which made regular civilian flights in and out

of the communities possible as well. On a smaller scale the coming of

regular air service to the eastern arctic had the same

Alaska Highway had on the Yukon. Permanent 9arris0ns

stations also brought the Inuit into regular contact w

effect that the

n the Dew Line

tF, southerners

other than those of the Bay, Church and RCMP. However, in the remote

Inuit communities the subsistence economy remained vital. Where the

more southerly native communities in the north, accessible by road, Suf-

fered the reduction or loss of this aspect of the traditional lifestyle,

the Inuit, while now living in permanent communities in prefabricated

dwellings with oil heating, continue to subsist to a large extent on
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hunting and fishing.

TO be sure, social disruption occurred in the Inuit communities toe.

The opening up of these settlements to regular contact with the south

also opened thee up to readily accessible alcohol, with its related prob-

lems of family breakup, i]]egitimate  children, venereal disease, and

higher crime rates. In the specific case of

Keewatin, a combination of natural phenomena

a widespread famine among these people whose

the inland Inuit of the

in the late fifties producec

subsiste!]ce  depended almcst

exclusively on the vast herc!s of caribou. Their pllgh’.. w6:. ultimateljr

brought to the attention of the federal gc~’ernfient  and they were relocated

to non-traditional settlements such es Rankin Inlet. For these people,

having taken Up residence in areaS where tnere were very few caribou in

the best of times, their tradition?] reliance on the land tc provide food

was gradually sup;]anteC  by ~ reliance On the welfare econon).

The Economies of the North in the 1980s

In order to understand the economy Df the NWT anfi Yukon ted?:, ;1 is

neCeSS?ry to look at the Northern econonies f~rst in relation to the Ca-

nadian and world economies and, secondly. In terms of the internal economic

relationships within the two territories. At the broadest level the econ-

omies cf the north are based on the production of primary resources or

staples. Most significantly the Yukon and NWT economies are dependent on

the development and production of non-renewable re~ources, for the renew-

able resource wealth of the two territories is either lacking or underde-

velcpet. Moreover, the ncrthern econo~~ is viaDl~ only if the staples can

-..-.



be exported in relatively unprocessed or raw form to the south. Secondly

the northern economies are not very stable because they are dependent

entirely on markets ove&hich they have no control. The export price of

non-renewable resources depends upon world prices for the most part, and

this results not only in complete economic dependency, but also is mani-

fested in boom-bust cycles. Thirdly, the large scale of most northern de-

velopment projects and the extraordinarily high costs of production in

the north means that development capital must come from outside. The

practical result of this has been that multinational] corporations and gov-

ernments dominate most resource development projects in the North. Finally

while the economies of the north possess a strong if not stable primary

sector, and a large and stable service sector (largely due to governments

the secondary manufacturing sector 1s virtually non-existent in both ter-

ritories. Transportation costs, diseconomies of scale and labour costs

all militate against significant growth in the manufacturing sector, and

because manufacturing tends to be labour intensive, the northern economies

will continue to fall short in providing jobs for their labour forces.

From an internal perspective, the economies of the NWT and Yukon are

in fact three distinct economies. As pointed out in the preceding his-——

torical sketch, there is a traditional or subsistence economy in which

the only participants are native peoples. This economy, while based on

staple production, in its purest fo~subsistence)~ ~oes not depend on

the export of

sively a part

ritories must

the product. However, very few natives today are exclu-

of the subsistence economy. All native people in both ter-

supplement their subsistence hunting and fishing in order
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tG survive. While the harvesting of renewable resources such as furs or

fish for export and sale is a suitable complement to the traditional

economy, for most native people today even the cash supplement from the

sale of furs is not sufficient to even maintain their standard of living.

Generally speaking the traditional economy is healthier in the more re-

mote communities than it is in the urban centres and generally,  because

their communities are more remote, it has been possible for a larger per-

centage of Inuit to continue to subsist mainly on country food.

The second economy in the north is the extension of the southerfi

WdQe economy into the northern territories. Generally the northern whites

are e part of this economy, although growing numbers of natives are taking

JObs in government, entering entrepreneurial enterprises, or seeking work

with the resource development projects. There are a number of re?sors

why the natives are not more fully involved In the wage economy of th:

Nortt,, most significantly lower skill levels, place of residence, the iri-

pOrtGtlOn of southern whites and an unwillingness to uproot families tc’

facilitate moving to where the jobs are. However, the most significant

factor precluding fuller nativ~ involvement in the wage economy is likely

the f5Ct that the wage economy undermines the traditional economy. li~iC-

lng down a steady job means for the most part, that there is no time to

go hunting and many native peoples are simply unwilling to pay that price

for steady income.

The third economy is the welfare economy. Mhi]p there are Some nori-

ndtives who can be classed as belonging to this group, for the most part.

the welfare economy in all parts of the north is predominantly native.
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However, very few people exist entirely on welfare. NOW, in the north

the welfare economy buttresses both the traditional and the wage econo-

mies; in the former case by providing a minimum cash income with which

to buy food staples and the rifles, ammunition, sno~obiles, outboard

motors, etc. Such amenities make the traditional economy more viable.

In the case of the wage

insuring that in a boom

labour-force-in-waiting

economy, the welfare economy complements it by

and bust situation there is always a fairly large

to fill the jobs when they become available.

In sum the three economies interact in the north, and ifi fact large

numbers of native people occupy a place in each of them from time to

time. For instance, seasonal employment clearing brush can be supple-

mented by some trapping, hunting and fishing, all of which is ultimately

backed up by welfare. In other words while there are three distinct

economies in the NWT and Yukon, these interact in such a way that the

total economy of either territory can only be described as “mixed”.

Now we must turn to a discussion of the interaction between the economies

of the two territories and the political cultures of the north.

The Native Value System and the Political Culture of the North
/

The basic politic~l values of the northern territories are essen-

tially those that the white residents of the north imported with them

from the south. The political institutions, the dominant patterns of

political attitudes and even the rhetoric of political debate in the NWT

and Yukon are all rooted in the liberal democratic value system that is

— —.
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so pervasive and persistent in southern Canada. However the political

culture of the northern territories is distinctive to the extent that

the traditional value system of the native comunity influences the

basically liberal values of the white community in the north.

Perhaps the most significant difference between the political values

Of the whites and natives in the NWT and Yukon is that the Dene and the

Inult alike place a far higher value on the collectivity, the comunity,

than they do on the individual. This collectivism is rooted in the pre-

carious nature of life in traditional hunting and gathering socielies

where the survival of.the tribe, clan, extended family or community is

more important than the fate of any one individual. Individualism in

traditional societies is simply a luxury that cannot be

while such attitudes are harsh from our liberal vantage

societies likely COUld not have persisted without them.

afforded, and

point, traditional

A corollary of the basic collectivism conception of the social

structure is the absence of weakness of the notion of private property In

both the Dene and Inuit culture. The concept of individual possession

which is such an important cornerstone of liberal societies IS replaced

by the principle community sharing of the wealth of the group and of th~

frultS of the collective effort of the band or extended family. Individ-

uals are thus not seen to own things but., rather, they simp]y use ther:

and, when they are not using something it automatically reverts to the

“CO~On” to again be put to use by some other member of the group. No-

where is this concept more prominent than in the native concept of the

land.



In both the Dene and Inuit cultures the land and its resources are

held in reverence, for practically it is the fruits of the land upon

which the community must depend for survival. In a mystical way, as

well, the native peoples feel a oneness with the land-the people and the

land are simply extensions of the same being and as a result the tradi-

tional native religions in the north foster human respect for the land

and for the plants and animals that share it. Gne manifestation of this

belief in a spiritual link between man and his environment is that the

native people appro~ch  the world around them as a given homeland to

which they must adapt in order to survive. This starkly contrasts with

the liberal notion of the “frontier” which sees the environment as es-

sentially alien and hostile. Within this view the northern environment

must itself be adapted to human us+lt must be conquered or domesticated

in order to be useful to human society.

One practical result of the native conception of the land and of

the appropriate relationship of human society to the land, has been con-

flict over non-renewable resource development in the north. Part of the

native opposition, to be sure is rooted in the very practical fear that

such projects may do irreparable damage to the environment and, hence,

destroy the renewable resources upon which the native economy and the

traditional way of life depend. However, in understanding the debate

over pipelines, icebreaking  tankers and offshore drilling, it must also

be recognised that the native opposition to such enterprises stems in

part from the fact that the very notion of non-renewable resource ex-

traction is alien to their culture. For the most part the native economy
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is usufructuary— it uses the fruits of the land, extracting only re-

sources that are renewable, and never permanently alienating any of its

wealth.

Southern Canadians often mistakenly assume that the natives of the

NWT and Yukon have no indigenous political culturethat until the coming

Of the white man the Dene and the Inuit lacked mechanisms of maintaining

order and resolving intra-group conflict. However, the fact is that the

northern peoples have governed themselves in an orderly and systematic

fashion since their arriva]  on this continent centuries before the first

European explorers. While the native political institutions lack the

COfTIplexlty  of ours the fact remains that the basic political functions

were perfom,ed in all traditional native communities.

One of the more important features that distinguishes the political

cultur$ of liberal democracy from that of the Dene and Inuit is a logical

extensiorl of the collectivism view of society that the latter embrace.

In p~]itica]  terms this collectivism  manifests itse]f in a commitment to

consensual modes of decision making. Because individuals are not impor-

tant in and of themselves all political decisions are seen as potentially

affecting the entire community. As a result the entire community has th~

right and, even, an obligation to participate in political decisions.

However, because even traditional communities are composed of individuals,

the consensual  mode of decision making is operationa]ised through a kind

of Political egalitarianism-in other words because individuals are not

Sigr!ificant except as components of the group, each member of the group

has an equal right to express his or her point of view.



-25-

The consensual style of decision making in traditional societies

however, does not eliminate the need for leadership>  and leadership was

an important factor in the survival of a community partlCUl~rly  in times

of crisis. What differentiates the native notion of leadership from ours

is that the Dene and the Inuit do not see political power as monolithic.

The liberal notion of political authority is conceptually linked to the

notion of sovereignty. Hence the authority patterns in the modern state

are basically unitary and heirarchical  with the ultimate power to make

final decisions on all aspects of political life being vested in a sov-

ereign individual or institution. By contrast the native concept of

political authority is functionally diffuse. It is diffuse in the sense

that native communities follow different leaders for different kinds of

community activities. There are often totally different systems of

decision making depending upon whether the decision to be taken involves

hunting, war, spiritual matters, family matters, settlement of internal

disputes or the punishment of wrongdoers. The leadership in any situa-

tion is determined naturally through a consensus over who is most suited

to lead in any given situation. “Thus, there is a functional division of

labour where the top hunters will dominate in one area, a shaman will

dominate in another, and the tribal elders will assume authority for

still others.

It must be emphasized that the leaders of traditional native com-

munities were not “elected” in the sense that democratic theory, opera-

tionalised  as majoritarianism, defines elections, but rather they assume

authority almost automatically through a community consensus that they
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are the people ‘most suited to do so’. As we shali see when we come tc

a discussion of the basic institutional make up of the northern polities,

one of the reasons for the failure of some institutional transplants from

the south has not been that the native p~p]e “were not ready” for self

9overnment, but that even what we see as the “best” of our political

institutions (such as representative democracy and majority rule) find a

“bad fit” with the pre-existing native political values.

This same ‘bad fit’ exists with repsect  tc the wage economy and the

native value system, and goe~ a long way to explaining the difficulty of

integrating native workers into the northern labour fOrCe. The basic

problem is that, for the Dene or Inuit, entering the wage economy neces-

sitates the a&andonment of collectlvist  values and ultimately a ]OSS of

the sense of community that is so essential a part of the native way cf

life. Work in the wage economy is no longer for’ the collective. ~osti of

the community but for individual gain. This individual  ising ef:ect also

has the result of Undermining traditional Socja] structures and tradition?]

authority patterns in native society, for powe~- and influence come to be

Seen in terms of income or monet?ry wealth, rather than in terms of abi]-

ity. Such status differenti~tion  based on wealth can also caust conflict

within the native communities between

commitment % the traditional economy

ted for a non-traditional “job”.

the elders who have maintained their

and the younger people whc have op-

Another result of the wage economy is that natives who enter it are

often forced to uproot themselves and their families from their homes in

order to find work. This uprooting coupled with the fact that most wage
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employment is to be found in relatively urbanised settings where the sense

of community is lacking to begin with, can cause serious social disruptions

and foster a sense of alienation.

While some of the above effects can be moderated or softened simply

by making young natives entering the wage economy aware of the pitfalls,

the basic dilemma lies in the philosophical incompatibility of the wage

economy and traditional native values. The wage economy implies individ-

ualism, competition, and inegalitarianism, while the native culture es-

pouses collectivism, consensus and egalitarianism. Similarly where the

native social structures see authority in terms of a function~l division

of labour based on ability, the wage economy implies that power and status

are determined by income.

Finally, and possibly most significantly, the wage economy also leads

to the alienation of native people from the land. In one sense this oc-

curs because so many jobs in the north are in the extractive industries

and it is simply difficult to accommodate the native spiritual apprecia-

tion of the land with non-renewable resource extraction. In another

sense however, the wage economy breaks the bond with the lan~ simply be-

cause it removes the individual from the traditional economy that is

based on the land. The ultimate result of this will be for the native

culture to lose its “mainspring”, and in the long run disappear completely.

For all aspects of the culture of a traditional hunting and gathering

society—the social values, political culture, art, legends, religion,

social structur~re reflective of the central problem of their lives

which is the hunting and fishing in order to survive. If this central
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fact of their lives is removed and replaced with either a wages welfare

economy, the most significant determinant of their culture will disappear,

and, with it ultimately, the culture itself.

As we now move to a discussion of the political and constitutional

issues in the north these must be seen in the context of the economic and

cultural factors outlined above. The northern economy is in a state of

transition with the native traditional economy being gradually supplanted

by the wage and welfare economies. Moreover these three economies must

be seen as interactive, with each having a profound effect on the oper5-

tion of the other. Finally, the trends in economic development and change

in.the north must be seen as significant independent variables in deter-

mining the fate of the native culture in the future. That culture is un-

der siege, not because of deliberate attack from the white communities of

the N\fl and Yukon but because that culture is fragile in the fac~ of the

the agenda for political

part by the economic and

rapid pace of development in the north. Thus,

discourse in the NWT and Yukon is set in large

cultural changes that are occurring. there as well as by the pressures

from the south.

CONSTITUTIONAL AND POLITICAL DEVELOP14ENT  IN THE NWT AND YUKON
.

The Road To Representative Government

Although it would be possible to write a fairly extensive historical

article on the constitutional and political development of the north alone,

the aim here is merely to set the stage for a more detailed assessment of
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the key issues in the two territories today.

the territories have enjoyed a status closer

ment in the p?st than they do at the present

It is interesting that both

to full responsible govern-

time. Originally, the North-

west Territories included not only the modern NWT but as well the lands

now in Yukon, and all of the provinces of Alberta and Saskatchewan. By

1881 the territory had a fully elected legislative assembly and from 1897,

responsible government. In 1898 the Yukon was carved out of the NWT and

given separate territorial status under an appointed commissioner who

was advised by an appointed six man council. Gradually, elected members

were included on the council and by 1908 all members of the Yukon council

were elected. At this time the territory seemed on the brink of achieving

full responsible government and provincial status was seen as just around

the corner. Unfortunately, the Klondike boom had collapsed by this time

and the population of the Yukon declined steeply. By the end of the first

World War

Yukon was

appointed

period of

the constitutional status of the territory had regressed and

again administered almost totally at the whim of the federally

commissioner. However, it is important to note that even in this

eclipse which effectively lasted until the 1970’s, the Yukon Ter-

ritorial Council continued to be fully elected, and the Council, the Com-

missioner, and the territorial administration continued to be located in

the territory rather than in Ottawa. This bears stark contrast to the

situation in the NWT.

When the provinces of Alberta and Saskatchewan were created in 1905,

the remaining lands in the NWT, and the people that lived there, reverted

to colonial status, ruled by federal public servants residing in Ottawa.

— .-...-
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In 1921 a council was appointed to advise the commissioner, but all six

Of the councillors  as well as the commissioner himself were federal gov-

ernment employees and located in Ottawa. This absentee and unrepresenta-

tive rule continued in effect until 1951, when the first elected members

were allowed to sit on the council, and when the first session of the

council was actually held in the north. At this time the territorial

franchise was ]imited to residents of the Mackenzie Valley and it was not

until 1966 that three ridings were created in the Eastern Arctic. Hoh’-

ever, the Lomlssloner still ruled very much like a colonial governor fror,

his Ottawa office, backed up by a large “colonial office” in the Depart-

ment of Northern Affairs. The position of commissioner at this time was

also not even a full time job for the man in the office had to divide his

time between his responsibilities in “the North and his role as a senior

public servant in a federal department. Noreover, in his decisio:s that

affected the NWT, he listened to his elected councillors more as a matter

of form and protocol than from any constitutional or even customary obli-

gation to do so. Finally, in 1965, a three man commission was established

tO do a fu]] examination of the political, constitutional, and administra-

tive future of the territory. This “Carrothers Commission” came up h’]~!l

a number of far-reaching recommendations

in the NW which in 1967 resulted in the

about the conduct of government

federal government enlarging the

territorial council to sixteen (partly elected and partly appointed),

making the office of the commissioner full time, and moving the entire

territorial government to Yellowknife. The number of elected councillors

was gradually increased until, by 1975, the NWT had its first fully-elected

—
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council. Since that time the council has come to be referred to as a

legislative assembly.

Territorial Government In The 1980’s

In the 1980’s, the fact remains that, in spite of the pressure from

the two territories, and, in spite of the gains that have been made al-

ready in the- direction of representative and responsible government, con-

stitutionally the territories are still subordinate entities. Although

the territorial governments now have the responsibility for the delivery

of programs in a wide range of matters such as social services, education,

small business development, tourism, and most renewable resource develop-

ment, and land-use planning 1s still in the h~nds of the federal govern-

ment and for the most part is implemented through DIAliL1. The legislative

assemblies of both territories, although now fully elected, do not enjoy

sovereign powers-their authority is the product of a delegation to then

by the Parliament of Canada, and, in this sense, their legal position

vis-a-vis the federal government is analogous to that of a municip

council vis-a-vis the provincial government.

However, the formal constitutional status of the territorial legis-

latures is only a part of the story for, as we shall see, the practices

that are evolving have brought them still closer to a de facto situation

of responsible government. The Executive Council in Yukon is composed

of five ministers, who are tvILA’s,  and the commissioner. As a result of . .

a letter of instruction from the PC minister of northern affairs in 197$,
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the commissioner cf ttle Yukon is obliged to operate as

is a Lieutenant Governor and must act on the advice of

cutive. In fact, the commissioner no longer even sits

though he or she

the elected exe-

on the Executive

COIJnCll which is chaired by the government leader. Because Yukon has a

well developed territorial party system, the Executive Council is now

selected on the basis of party, and the legislative assembly, today,

operates as though it foma]ly possessed the power to vote non-confidence

in the government in the same manner as a provincial Iegis]ature.

The N\\7 has not progressed as far along the road to responsible gov-

ernment ?s Yukon, but it can be argued that it is not far behind. The

le~islative  assembly of the NwT Is composed of twenty four members elected

by constituency from across the territory. The Executive Council is

compcsed  cf eight members chosen by the legislative assembly. However,

unlike Yukon, in the [{NT the commissioner 1s still an active member of

the Executive Council aria, in fact, still acts as the chairman of that

bcdy . The deputy chairman  of the Executive Council is the “Leader of the

Elected Executive”, a position established during the Ninth Assembly

(1979-83) and clearly designed to evolve into a Yukon-style ‘protoprenier-

ship’. Unfortunately, unlike Yukon, there was no magical letter fror

Ottawa instructing the Commissioner of the NWT to “back off” and allow the

elected executive take the initiative. However, mainly because of the

person~l]ty of the current commissioner, who generally is favorably pre-

disposed to the idea of full responsible government, the position of the

commissioner is gradually evolving towards that of the commissioner in

the sister territory. Other steps in the direction of full responsible
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government which occurred in 1983 include the abolition of the position

of Deputy Commissioner, the removal of the Commissioner from the Chair

of all executive committees except the Executive Council itself, and the

placing of all administrative portfolios except the Department of Person-

nel in the hands of elected ministers.

One of the most significant obstacles to the achievement of

sponsible government in the NwT is the absence of a party system

]egislative,~ssembly. The system in place, which is referred to

full re-

in the

( some-

times perhaps, ironically) as “Consensus government” features the selec-

tion of the members of the Executive Council through a wide open “elec-

tion at large” within the caucus of the assembly. This caucus, in the

absence of political parties includes all, of the sitting menbers sitting

in camera and casting their votes as independents. The problem with this

systems of cabinet government. As a result, there is

for voting non-confidence in the government. In fact,

for members of the Executive Council, to break with

system is that there is no collective responsibility in the executive as

there is in mature

no clear procedure

it is common, even

their “Cabinet” colleagues and vote against motions introduced by a hin-

ister on behalf of the government. Without cabinet solidarity it is dif-

ficult to see the kind of collective responsibility that prevails in

party-based cabinet government, and without such collective responsibility

to the legislature it is impossible to have responsible cjovernment in any

conventional sense.

While political parties

tions, a large percentage of

have not yet emerged in territorial elec-

the current IfLA’s are active in and visibly
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COmmltted to the feder?] parties. It would seem inevitable that territo-

rial e]ections ultimately be fought along party lines, and given the ex-

isting federal partisan commitments of territorial politicians the party

system that evolves wi]] ]ike]y include traditional Canadian parties-PC,

Liberal and NDP—in the same way that the Yukon party system does. In

the pre-elect~oc period in 1983 there was a short-lived attempt to estab-

lish a non-traditional party to be called “The Northern Party” which was

to be composed of a coalition of PC and Liberal candidates. However, the

ide? did not receive very much support, with the PC association in the

territory exp]icltly rejecting the idea ana with mos? territorial LiDerals

outside Yellowknife refusing to cooperate. The Northern Party was

stillborn.

Part of the reeson for tile failure C: the Northern Party k?s that ]t

was perce!ved to be white-dominated. Moreover it was mainly ~jjej 1

Yellowknife and was seen by the Cartdidates fro-, the Eastern Arct]c as a

COdiltlOn to counter the movement towards rjivisiofi. Still another factor

was that the strength of territorial politicians’ commitment to tradi-

tional federal parties caused them tc reject association with anotfi~r

political party out of loyalty. Finally, some people stated that tney

were opposed to the Northern Party simple beca~~se they preferred tne cur-

rent non-partisan or “consensus” structu~’e of t!le legislative Assembly,

although here one cannot help wondering If col:senstis  government can con-

tinue to work in the face of growing factionalism irl the Tenth Assembly.

The composition of the legislative assemblies of the NWT and Yukon

is generally reflective of the ethnic and regior~al  diversity of the two
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territories. In the Yukon Assembly however internal order anG the col-

lective responsibility of the executive is maintained by the party system.

Hence, while there are three MLA’s who can claim native ancestry, because

two are on the opposition NDP side of the house and one 1S on the PC gov-

ernment side, they seldom, if ever, have tne opportunity to vote as a

Dlock even on issues which are of specific concern to native people.

Factional conflicts which do not correspond to the party lines in Yukon

therefore, tend to be det)ated and resolved in two party caucus’s  in much

the same manner in wnicn such intraparty disputes are settled in tradi-

tional southern political pdrties.

The Legislative Assembly of the NWT is currently composed of 6 Inuit,

6 Dene and 10 non-natives. The Executive Council is roughly reflective

of triat split, being made up of two Inuit, two Dene and four whites. How-

ever, what is m~re interesting about the composition of the Exec~tive

Council of the NWT is tne distribution of the ministers by region. Be-

cause one of the dominant lines of cleavage in the last legislative as-

sembly was between the Western NWT and the Eastern NWT, particularly over

the issue of division, one might expect the eastern and western members

to vote as blocs, for slates, in the selection of the executive council.

However, the council is split evenly, with four eastern and four western

ministers. Where the representativeness of the “consensus government”

breaks down is in the urban-rural distribution of ministers. Tne larger

Great Slave Lake communities of Yel lowknife, Hay River and Fort Smith

which contain almost one third of the population of the territory are not

represented at all on the Council, while the Mackenzie Delta Region witn

————
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a tOtal population of only 6CIO() has three of the eight, and the Keewatln

with a population of less than 4000 and onIy two seats in the legislature

has both of its MLA’s on the council. It would appear from this that the

dominant coalition in the Tenth Assemb]y relfects  a “large community-small

community” cleavage or, what in NWT terms is the equivalent of an urban-

rural split. one reason for this might be a growing feeling of antipathy

to Yel lowknife on the part of the people in the communities; as we]] there

were idiosyncratic factors such as personality conflicts that go a lon$

way to explaining the exclusion from the council of a number of eXperlenCeG

and competent MLA’s from the Yellowknife  and Gre?t Slave Lake region. Whet-

ever the causes of the current make Up of the council, the fact remains

th~t the Tenth Assembly will be the “acid test” tnat will measure the ef-

fectiveness, and determine the ultimate fate of the “consensus g- :rnmen?”

mcdel. If the existing government coalition holds together in the caucus

Of the Assembly there will be sufficient stability to continue In the ncfi-

partlsan mode, pcssibly even for the next four year term. However, if

the range cf,  intere~tj supporting the existing Executive Council come into

COnfllct  over critical policy questions such as the boundary of the pror,-

ised new territory of Nunavut, a partisan election may turn out to be the

Only practical means of providing stable and responsible relations between

the executive and the legislature in the NWT.

Having attempted to briefly chronicle the gradual but relentless evo-

lution of the two territories towards responsible government it is still

necessary to emphasise that the formal or legal relationship of the Ter-

ritorial governments to the federal government remains essentially colonial.
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Thus, while the territorial executive branch is becoming more responsible

to the territorial legislature, the more critical issue remains the ex-

tent to which either the legislative assemblies or the governments have

any real power to exercise. The extent to which provincial type respon-

sibilities have been “devolved” to the territories tl~rough delegation has

perhaps

p 1 ement

had its biggest impact on the agencies that have the role of im-

ng those reponsibilities, the territorial bureaucracy es.

Bureaucracy In The Territories

The dominant, if declining, bureaucratic force in the NWT and Yukon

to this day is the Department of Indian Affairs and Northern Development

(DIAND)  which functions not only as a “colonial office” in Ottawa, but in

the past wes responsible for the delivery of all services that would have

been provincial in the south. It is a vast, diffuse organisation some-

times fraught with internecine strife when its “Development”, and’’Indian

Affairs; mandates collide, but with extremely broad powers with respect

to the Nortl~. For the most part the operational responsibilities of the

department in the territories are carried out by the Northern Affairs

branch with the Indian Affairs side mostly restricted to south of the

sixtieth parallel.

Until the Carrothers Commission reported, DIAND was virtually the

only bureaucratic presence in the NWT with the exception of some specific

functions being performed by sister agencies such as Transport, Health and

Welfare, and National Defence. Certainly where provincial type programs

———
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had to be delivered in the territory it was DIAND personnel whc did it.

Until 1967 there was virtually no territorial public service, for the

simple reason that the territorial council was given only extremely llm-

ited responsibilities. However, in that year the federal government em-

barked on a po]icy of gradual devolution of authority to the Territorial

cOunCil at the same time as it made that council more  repreSeIltatlVe Of

the people of the NWT. New legislative responsibilities naturally meant

that there would have to be an expanded territorial public service to im-

plement the legislation. Since then, growth has been rapid and steady.

In Yukon tne territorial public service evolved earlier than in the

NWT, for with a significant non-nat]ve population, the federal government

waS fOrCed tc make concessions in the direction of local autonomy in re-

sponse to local demands for a level of political control closer t? whaz

they ha5 been previously accustomed. Toddy, there are seventeen depart-

ments and agencieS in the territorial government and the principles of

departmentallsation are essentially the same as those employed in soutnern

provincial governments. In Yukon, all of the portfolios are headed by an

elected minister. The financing of the territorial administration as with

NWT is through territorial revenues and federal operating and capita]

grants. While tne figures can vary depending upon how they are massaged,

the federal grants and transfers account for almost 80% of the annual budg-

et of Yukon and more than that for the NWT. The executive councils of

Yukon and NWT are collectively responsible for the budget, although the

estimates are still formally subject to Treasury Board Approval. All in

all, with the exception of the direct financial dependence on federal

9rant5,  the Yukon bureaucracy operates in a manner very similar to a
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provincial one. If the promised system of “block funding” for the two

territories is implemented by the federal government, even this idiosyn-

crasy would in part disappear, for while the “feds” would still be pay-

ing the largest percentage of the bills, the territorial governments

would have complete control over the distribution of those monies among

the various programs being delivered.

The bureaucracy of the NWT in the 1980’s has a number of unique

features which distinguish it not only from that of its sister territory,

but es well from the typical forms in the provinces. The most character-

istic feature of the bureaucracy of the GNWT is the extent to which it

has been decentralised. Not only are there field personnel in even the

most remote communities—the provision of services directly to the people

necessitates that in any government organisation-but, the entire terri-

tory is broken into four regions. The regions have a regional superin-

tendent for each of the eleven departments that have field operations, and

each superintendah~ functionson  a day to day basis independently of the

Headquarters component in Yellowknife. There is even a growing tendency

among the various departments in the GNWT to assign some policy responsi-

bilities to the regions, although the success of this in the face of the

inevitable bureaucratic pressures for centralisation will be severely

tested. What complicates the NWT system of regional offices is that at

the regional level there is also a “~~a ional Director” who reports di-

rectly to the Department of the Executive and who is the senior officer

in the region. In operational matters and matters of interdepartmental

coordination these regional directors have line authority over the various

departmental operationsin  the region. While this system, with such

—-
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bifurcation of authority, works contrary to the important organisational

principle of unity of comand, it is important in integrating regional

operations, and in enhancing the sense of autonomy of the regions, not

onlY among the public servants but, as well, among the people in the com-

munities of the region.

A second feature of the NwT bureaucracy which distinguishes it from

the Yukon, is that there is, in place, a policy of indigenisation  of the

public service. Recognizing that bureaucracy gains legitimacy through

being representative of the people it serves, the territorial government

has embarked on a series of programs that provide training and develop-

ment opportunities and, hiring preferences for native people. While

these programs have ir, fact increased the percentage of natives in the

public service tc almost forty, the disappointment has been in the rela-

tive]] small number of native northerners who have been able to ris~ t?

the more senior levels of the bureaucracy. Partly this is because the

native public servants tend to lack the educational

m~rc sen]or positions, but it is also reflective of

number of senior positions would require natives to

munities and move families to Yellowknife. The most

levels required for

the fact that a large

leave their home com-

successful r?~-;ts of

these native employment programs have been in departments such as Renew-

able Resources where a very large percentage of natives fill positions as

wildlifp officers in the more remote communities. This is doubly impor-

tant potentially, for such employment is compatible with traditional

lifestyles and is even complementary to tne traditional economy. Public

servants such as wildlife officers spend a great deal of their time “on
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the land” and while their goal is no longer subsistence, it is conceivable

that such employment opportunities may help to build some of the needed

“bridges” between the traditional and the wage/welfare economies. The

Yukon has no comparable programs partly because, having a smaller native

population, indigenisation  is seen as less of a priority, but also be-

cause of the Territorial government’s philosophy of “one government for

all Yukon ers”, and its commitment to a system of recruitment and promo-

tion based more strictly on merit.

There is a third dimension that can help us to differentiate between

tne nature of public administration in the NWT and Yukon and that is the

degree of professionalisation of the bureaucracies. This professionalism

can be seen at two levels-at the level of the qualifications and career

patterns of individual public servants, and at the ievel of the ‘style’

or philosophy of the system as a whole. The trend in both territories

has been at the first level, generally towards the direct recruitment of

personnel with higher levels of professional, managerial and technical

qualifications and, at the systemic level, towards the “rationalist” ap-

proaches that have been in vogue ‘south-of-sixty’ for more than a decade.

However, there are distinct differences.

In the NWT we have already seen the policy of indigenisation which

is combined with an explicit “Northern preference” in public service

hiring. While

practices tend

vice. Coupled

such programs are beneficial in a number of ways, both

to work counter to the goal of a professional public ser-

with these more or less formalised recruitment policies in
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the GNWT has been the actual practice of recruitment and promotion over

the past decade. Generally, in the NWT, a career in the public service

reqUlreS significant experience in the field, in the more remote communi-

ties before being elevated to more senior positions in

result of this career pattern has been that the senior

tions in the government have tended to be dominated by

professional management training. The reason for this

Yellowknife. One

management posi-

personnel lacking

is that people witn

such training are generally unwilling to accept the relatively junior and

9eneraliSt  positions in the field which are simply not challenging enoughl.

Hence, field positions have tended to be staffed with people who often

have no more than secondary educatior  to begin with, and because those

Positions are strictly operational rather than supervisory, there are ii~irr~

:.-the-job opportunities to develop managerial skills. Thus, wnen suck

PeOple Who, in the past, formed the “recruitment pool” for headqu? .;><<

managers are promoted to positions in Yellowknife they lack tne managerial

skillc. Even today, there are disproportionate numbers of ex-teachers whc

have been promoted to senior management pcsitiorls because of higher levels

of fo~al education, and significal]t  numbers of ex-RCMP NCO’5 and ex-!3ay

employees whc have had the opportunity to acquire some supervi~ory  skills

in their jobs. While such people pussess the invaluable fiela experience

and the consequent sensitivity to conditions in the communities, and

while many of them have indeed developed into fine “instinctive managers”,

there is sti]~ today a paucity of professional managers in the senior

bureaucracy.

Contrasting with this ‘old guard’ of experienced northerners, there
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is in Yellowknife a growing cadre of young

who have the formal qualifications but who

field. The recruitment of such people was

southern-trained professionals

lack the experience in the

recognised as necessary in

order for the government to cope with the rapid growth, jurisdictional

expansion, and the need to deal on equal terms with public servants in

other jurisdictions in Canada. One of the immediate impacts of this in-

flux of newcomers has been a shift in the overall style of public admin-

istration in the NWT, from the small and highly personalised ‘lproto-bu-

reaucracy” of the past to a larger, more routinised and depersonalised

true bureaucracy. The new breed of professional and technocratic public

servants are naturally eager to transform the administrative systems in

the territorial government through the imp

rationalist systems which prevail in other

few years, therefore we have witnessed the

ementation of the ‘high tech’,

jurisdictions. In the past

introduction of a number of

computerized registries, personnel inventories, and management and finan-

cial information systems most of which are clearly “state of the art” in

Canada. On

structural :

As a result

the level of policy making there have also been a number of

nnovations  to facilitate more effective planning and analysis.

the GNWT has an elaborate centralised network of policy

secretariats and support units which are designed to provide decision-

making support to the Executive Council in much the same way as the PCO

and the ministries of state do for the federal cabinet. The practical

effectiveness of these systems is still to be tested, but the fact re-

mains that the structures are in place.

While improvements in efficiency and effectiveness in bureaucracy

—.—
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and in the policy support role of

plauded, there are some negative

trends toward professionalisation

the public service are ends to be ap-

mpacts in the NWT as a result of the

On the one hand there is considerable

tension between the professionally trained newcomers and the ‘old hand’

northerners. The old guard harbour some understandable resentment for

these upstarts who have achieved rank without having had to do their

time ‘in the trenches’ and conversely the young professionals are somewhat

scornful of what they perceive to be defensive and conservative resistance

to the modernisation of the territorial bureaucracy on the part of the

old hands.

On the other hand, the systemic trend towards more sophisticated

managemer~t  tools and techniques has also produced some controversy. Many

of the senior people in the government of the NWT feel that such ration-

allSI systems are unnecessary in what is, still, a fairly small Jrganlsa-

tlon, and argue that the administrative process is thus rendered overly

complex and less Ijnderstandable  tharl it need be. Part of the problem, is

that the systems are so advanced that many of the current career public

servants simply lack the training to be able to understand them and ef-

fectively utilize them. The psychological impact of such high techn~logy

on

of

by

a relatively unsophisticated administrative culture is a cost in terms

overall management effectiveness which has generally been overlooked

the enthusiastic proponents of such techniques and while ultimately

valuable, such systems should be phased in gradually in the NWT.

While generally it can be said that the same trends towards profes-

sionalisation apply in Yukon, the Yukon bureaucracy differs in that its
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senior management personnel tend to be more specialised and more profes-

sional. Part of the reason for this is that the YTGcame of age earlier

than the GNNT. The Yukon public service has simply had a longer time to

mature than the GNWT, and today looks very much like any provincial ad-

ministration in terms of its personnel. A second factor that has affected

the more professional nature of the Yukon public service has been the more

cen~ralised nature of the bureaucratic structures. Such a centralised

system inevitably places a lower level of significance on field experience

as a criterion of recruitment to the management categories. A third fac-

tor that has had an impact on the type of personnel in the bureaucracy is

the absence of a policy of indigenisation. Finally, the difference be-

tween the extent of professionalisation of the senior bureaucracy in Yukon

and the NWT may be reflective of the fact that the latter is the only ju-

risdiction In Canada without a public service commission, and hence with-

out a strict merit system for the senior public service.

At tne systemic level however, it can be argued that the NWT bureauc-

racy has gone much further than

of rationalist techniques. One

the YTG is half the size of the

administrative process to begin

its sister territory in the implementation

of the reasons for this is simply that

GNWT, and with a much more centralised

with, such sophisticated techniques have

simply not been seen as necessary. However, the GNWT has also evolved

more elaborate structures of policy planning and decisionmaking support

for the political executive. This likely reflects the fact that the Ex-

ecutive Committee of Yukon is politically more sophisticated than that

of the NWT which is still a new experiment and not organised along party

.
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llnes. Th~ more elaborate policy instruments in the NNT hence likely

emerged because of a recognition that the younger and less experienced

ministers would need a lot of help in coming to effective policy decisions.

At a higher level of generalisation it can be concluded that bureauc-

racy in the north is now and wil] continue to be an important force in

the stimulation of progress and change. While the political sophistica-

tion of the elected leaders is still lagging behind that of the elected

leadership in provincial and federal arenas, the professional nature of

the territorial bureaucracies allows the northern governments to deal on

the same level with the governments in the south. Most Significant in

this regard is that a sophisticated policy support apparatus for the po-

litical executive can enhance the credibility of the northern thrust for

greater and greater administrative (and constitutional) autonomy from the

federal government and in the long run can help to accelerate th~ evcllc-

tlorl to fl~ll responsible government and provincehood,6y  countering the

colonial mentality in the territories internally, by being made represen-

tative and by delivering programs to the people of the territories in the

field, the bureaucracy can potentially become an integrative force. In

the same vein, the inclusion of more and more native people in the public

Se~VICe can have an important positive impact on the difficult transition

fro[n the traditional to the wage economy.

!



THE ISS~ES AND WE INTERESTS

,. ‘

As we have seen, the two northern

gradually over many decades, and while

terr

ma

was never perceived to be any urgency for

ever, sjnce the 1970’s the tempo of const’

in the NWT’and Y~kon has increased great]:

‘Y

tories have been evolving

changes have occurred, there

settIing northern issues. How-

tutional and political change

, a number of “northern issues”

have ass~rned  prominent positions on the agenda of political debate in

southern forums, and there is, in the 1980’s, a growing sense of urgency

to settle the northern issues. The visibility of northern problems and

issues and the perceived urgency to settle these, was triggered by the

recognition on the part of the “mainstream” Canadian economic and polit-

ical elites that the economic future of Canada ultimately hinges on the

exploitation of l~orthern non-renewable resources that for more than a

century h~ve been permitted to Iie in “cold storage”, undiscovered or) at

least, undeveloped. Thus, while the topic of this paper is constitutional

and political development, it must be recognized that the “engine” driving

the machinery of change in the northern territories today is the resource

hungry Canadian economy. The “fuel” that feeds that engine is pressure

from the southern boardrooms (both Canadian and multi-national) and cabj- —

net chambers (both federal and provincial). That pressure for development

waxes and wanes with the fluctuations of supply and demand in the Canadian.

and world economies, but through al] of the fluctuations, the development

of the non-renewable resource staples of the northern hinterland remains
*
a high long-range priority to the “movers and shakers” of the metropolis.

The initial assumption of those. who would develop the resources of”
the north was that such development would be welcomed by the people of the

two territories who, thereby, at last ~ould be given the full benefits of



sout~iern industrialised society and all of the luxuries associated bjl:.

‘civilisation’. When the first development schemes were proposed, the

objections of a few. outspoken northerners both native and non-native were

dismissedas the bleatings of radicals and cranks who did not represent

the true views of northerners. However, it soon became clear that most

residents of the NWT and Yukon had strong views about. the nature and paCe

of development and more significantly northern leaders began to ask ques-

tions about the social and envir%fi~~o~ts  of development (and who would

have to pay) and about the economic benefits (and who would reap them).
-

Basically what northerners, both native and non-native, and in both the

NWT and Yukon, want is greater control over their destinies. They want a

say in determining the pace of development and the form that the develop-

ment takes; they want assurances that development will proceed in a man-
*
ner th~t does not destroy the existing social fabric or the natural en-

viron~ent; ~nd, they want a “piece of the action”+ fair share of the

eccn3-Iic rents and job opportunities that will flow from the rcscurce de-

velop~lsn:  projects.

For the hfhite northerners, tnen, who in both IJh’T and Yukon generally

are favourabiy  disposed to the principle of proceeding with non-renewable
,
resource development, the basic demands are for full responsible govern-

ment and for devo]ution of authority from the federal 9overnment to the.— —.—

territorial Governments. Such constitutional changes it is felt will in-

sure that the northerners will have local control over the development

projects and a share of the economic benefits. For the native northerners,

while ultir,ately  they too see the advantages of representative and respon-

sible government see their special interests, served best .through a settlem-

ent of their aboriginal claims before any develop~,?nt  is approved.

ThrGugh affirmation of native title to land, guarantees of native partici-

pation in decisions affecting the north, and a cash settlement in return

.—

—.=
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for past exploitation of native lands, the northern natives hope to be

able tc insure that future development in the north proceeds in a manner

compatible with their aspirations and economically beneficial to their

communities. For the Inuit,

settlement of native claims,

of Nunavut  east and north of

of their rights.

while they are firm in their demands for a

they see the creation of a separate territory

the treeline, as the most effective guarantee

Thus there are three major sets of dem~nds coming from northerners

today and each of these demands defines a key issue area not only in the

relationship between the north and the south but as well in the relation-

ships among various northern constituent groups. Although it must be rec-

ognized that all of these issue area~ative claims, constitutional de-

velopment, and Nunavut—are interrelated, each will be dealt with individ-

ually below.

Netive Claims

The reason we are

is that the settlement

dealing with the issue of native claims first here

of these claims is a precondition for almost all

major constitutional and economic initiatives in the two territories.

Hence, major non-renewable resources projects, such as pipelines, have

been held up, non-traditional land use and the transfer of crown lands to

the territorial governments have been frozen, further devolution  of power

from the federal to territorial jurisdiction has been delayed, and even

the creation of Nunavut, the highest priority of the native people of the

——



-50-

Eastern Arctic has been made conditional—all because

been settled. Hence, while the settlement of the nat

tant in and of itself it is also a critical prerequis

aspects of development in the north.

the claims have not

ve claims is impor-

te for most other

The legitimacy of the native claims in the NWT and Yukon has been

based on the principle of aboriginal rights. While this prlnClp]e 1S nOt

defined explicitly in any legal document, it has a strong cuStOmary foun-

dation, buttressed by legal enactments

and the Order-in-Council ceding Rupert

common law in cases such as Calder irl

since 1973, and by entrenchment in the

such as the Proclamation of 1763

s Land to Canada in 1869, by the

973, by federal policy statements

Charter cf Rights and Freedoms in

1982. In its essence, the principle of abc,riginal rights is that the

people whc preceded the European arrival on the continent had rights at

the time thej cam~ intc first ccntact wit!] the whltemen and unles: c1 :ss

rights were at SOme time explic~tiy extinguished they continue to exist.

I) Land, Cash, and Political Rights.

The cornerstone of nativ~ claims in the north is the ownersnip an3
/

control of the land. As we have seen, the land hoJ(fis a central place in

the social, economic and spiritual lives of the native peoples and as

such it 1S the disposition of that land that is the dominant concern of

the Dene, Metis and the Inuit alike. In all settlements the outcome will

likely involve the affirmation of native ownership of some lands outright—

so called “fee simole” title to the land-and as well the entrenchment of

—
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exclusive usufructuary rights with respect to large amounts of land tra-

ditionally used by the group for hunting and fishing. The latter is

clearly an aspect of aboriginal title, and while it is unclear whether

aboriginal title can be construed as including individual ownership, such

provisions have become an important part of the political deal in all of

the northern claims negotiations.

At a second level of the deliberations, the issue of the disposition

of land becomes more complex. Hence, one issue is whether the land ceded

to the native group in fee simple includes both surface and subsurface

rights, and whether such land is ‘inalienable’. Do the natives have the

right to sell their land, can native lands be expropriated, and can the

land be confiscated for non payment of taxes or for settlement of other

unsatisfied debts? A second set of secondary issues is whether the usu-

fructuary title to native lands is exclusive or to be shared with other

traditional users of the land and whether and to what extent exclusive

usufructuary rights include control over the use and disposition of the

land. Inevitably different claims will reflect different approaches and

solutions to such questions.

The second major item on the agenda for the negot

claims is the nature and extent of tne financial benef

ation of native

ts to the native

people. While it is difficult to see “cash on the barrelhead”  as an as-

pect of aboriginal rights, all land claim settlements in the North will

involve such a financial award to the natives. There are several justi-

fications offered for the inclusion of a financial settlement in what 1s

intended to be a comprehensive agreement on the claims.



-52-

The first is that the given native group is owed compensation for

natural resources extracted from their lands prior to the settlement.

The second justification is both retributive and reparative, based on the

assumption that the non-native society should pay for the negative social

impacts it has had on the native community and provide funds necessary to

establish programmed to repair some of the damage. The third argument

fOr governmental financial support through the claims is simply an exten-

sion of the redistributive  function that governments perform in all liberal

democratic societies. Here the natives want access to various reg

economic development programs that the government provides for all

dians, and as wel! the native organisations are arguing for specia

onal

Cana-

pro-

grams directed at tnerri specifically. Fourthly,  most northern native

9rcups take the position that they should also get a share of natu”?l re-

source rents accruing from resource extraction activities in the territory

at large. Cinaliy, what has become an impGrtant point in the positicn of

the native groups is the argument for a tax exemption for native develop-

ment corporations and for the investments made by’ the native organisations.

as well as a preferential treatmen+.  for native corporations tendering for

government contracts.

Obviously this list of arguments for financial settlements in the

Claim is a bargaining position and obviously some of the demands will be

rejected by the government negotiators because they would involve perma-

nent inequities for non-natives in the north. However it is just as cer-

tain that each settlement in the NWT and Yukon will involve a substantial

transfer of cash from the federal coffers to the native organisations.
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The key question here is “how much” (as it is as well with respect to the

‘land’ portion of the settlements), and the ultimate numbers will be de-

termined not so much in terms of rational debate as they will be by hard

horse-trading and by the relative perceived urgency of coming to an

agreement.

The third dimension of the native claims negotiations involves a

settlement of the political rights of the native people and a definition

of the relationship between the native and white communities. Basically

the native organisations are asking for guarantees of their continued

ability to control political decisions that affect them. The position of

the native organisations on this aspect of the negotiations ranges fairly

widely from demands for the right to be consulted on matters of concern

to native people to outright sovereignty in all subject matters that

would be provincial in the south. In between these extremes are proposals

for

for

nat

adv

semi-autonomous regional governments}
for guaranteed representation

a certain number of natives on territorial legislatures,  for equal

ve participation on various management boards, and for membership on

sory and deliberative bodies with responsibilities in areas of native

concern.

While much of this has been a part of the debate over the native

claims settlements, it is unlikely that most of these demands can be met

as a part of the comprehensive claims agreements. However, there are

processes separate from the native claims negotiations which address these

issues as well, such as the ongoing federal provincial constitutional con-

ferences on aboriginal rights, legislative proposals in the NWT for semi-

autonomous regional municipalities, and the continuing research and public
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hearings sponsored by the Constitutional Alliance of the NWT on the issue

of division. These processes operating simultaneously and parallel to

the native claims negotiations will be discussed further as we look at

the four individual claims in the NMT and Yukon.

II) The Yukon Indian Claims

The spokesman for the Yukon Natives in the claims negotiations 1S

the Council for Yukon Indians (CYI), which was formed as an umbrella or-

gani.SatlOn of then separate Indian and Metis associations in 1973 for the

explicit purpose of getting the claims negotiations underway. The orig-

inal position of the CYI was set out in a paper entitled “Together Today

For our children Tomorrow”. which asks for an affirmation of native title

tc their traditional lands, a cash settlement as compensation for re-

sources already removed from native lands by non-native industries, social

and economic development programs to assist the Yukon natives to adapt to

the changes associated with future non-renewable resource development, and

political rights to protect the Indians as a minority within the eventual

province of Yukon. This original position also included a demand that all

major resource development projects, including the Alaska Highway Pipeline

be delayed until the claims are settled. The CYI has also been opposed to

further devolution of power to the Yukon Territorial Government and to

provincehood until their claim is settled.

Today the Yukon claim is extremely close to settlement. The federal

government and the Yukon government are essentially ‘on side’, and all
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that remains  is for ten of the twelve Yukon Native communities to ratify

the agreement in principle. At time of writing, although there are a

couple of significant hoId outs, most of the communities have) in fact!

ratified the agreement.

The Yukon settlement is not a single agreement—rather it is a lar9e

number of individual agreements dealing with the various aspects of the

settlement. The most important component of the Yukon settlement is,

quite naturally, the land. As with other land claims in Canada and else-

where, there are small parcels of land that is ceded to the native com-

munities in fee simple. These community settlement Iands are essentially

the land around the communities and the title will likely include both

surface and subsurface rights although this is still being discussed.

The second category of native land is rural settlement lands where the

natives will enjoy exclusive usufructuary rights. What may prove to be

the most unique feature of the Yukon land claim settlement is that the

amount of land ceded per capita to the natives varies from region to re-

gion. Of the total 8000 sq. miles of lands ceded to the Yukon Indians the

more northerly Old Crow band will receive 3000sq. miles. This is much

more per capita than the amounts ceded to the lands in the central Yukon,

which is greater in turn than that of the Southern Yukon. This is reflec-

tive of the percentage of the population in each region that is non-native

and of the extent of-traditional use, and although the principle is fine,

it has been one of the key points of contention within the CYI and has

been the main reason that communities in the central and southern Yukon

have been reluctant to ratify.
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The financial settlement in the Yukon agreement includes capital

transfer payments of $380 million, additional compensation for loss of

programme benefits under the Indian Act, and annual payments for Land sup-

port funding. As well there are a number of special development agree-

ments with the federal government which are designed to assist the Yukon

natives in implementing, educational economic and social development pro-

grammed. While the CYI was successful in negotiating some tax benefits,

they were unsuccessful in getting agreement on a preference in government

tenders for northern native development corporations.

The CYI settlement significantly does not guarantee

]itical rights for the Yukon natives. While the natives

any special po-

are given repre-

sentation on a large number of territorial and federal management boards

and committees that have responsibilities in matters of direct concern to

the natives, native representation in the territorial assembly is no d]f-

ferent from that of non-native Yukonners. The settlement however, while

it is based on the extinguishment of aboriginal title to the land, does

not extinguish aboriginal rights. These are guaranteed in the Charter

Of Rights and if and wherl those rights are defined by the federal provin-

cial Constitutional conference they will automatically apply to Yukon

Indians regardless of anything in the current claim settlement.

The Yukon claim settlement is the product of many long years of often

acrimonious negotiation among the CYI, YTG, the federal government, and

the neighboring native groups, the Inuvialuit and

settlement is very much reflective of the bargains

have been struck among the “interests” involved in

the

and

the

NWT Dene, and that

compromises that

process. With
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respect to the land portion of the settlement, the COnflict was a ‘Zero-

sun’ game where anything the natives got was alienated permanently from

the non-native community. Here the YTG argued among other things that if

the Yukon Indians were to get the rights to land why not the non-native

Yukoners as we]]. Although the government eventually did not hold up the

agreement on land on that point, they were extremely watchfull during the

actual process of land selection to insure that the most valuable land

was not all ceded to the natives. The Yukon approach to land in the ter-

ritories was premised on the assumption that at some time, in the not tOO

distant future, the territory will become a province, and that the land

not held by the natives will be owned by the crown in right of Yukon.

The federal position on this while non-commits] specifically, lmpllC-

itly recognised that eventuality as well. However the federal interest

with respect to the land ceded to the natives was to insure that major

non-renewable resources projects would not be blocked as a result of the

natives acquiring title to land required for such development projects;

i.e. along the proposed Alaska Highway Pipeline route. A secondary in-

terest of the federal government with respect to the disposition of the

land is in protecting the fragile ecosystem of the Yukon North Slope,

where a large tract of land has been set aside as a “park reserve” and

eventually will become a part of the national parks system. With respect

to the north slope, where federal and native interests overlap and where

the fate of the migratory Porcupine Caribou herd is involved, a jOint

management regime with the participation of both levels of government and

the natives of Old Crow, and where necessary the participation of the
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Inuvialuit  as wel

agreements.

The COPE and

9 will be established through speclflc  multilateral

the Dene claims overlapped with that of the CYI in the

North Slope region and,in the Mackenzie mountains. Here the native or-

9anlSati0ns based their claims on what they identified as traditional

patterns of land use. The fact is that traditional patterns of land use

of the various groups did overlap, so that the ultimate resolution of such

disputes simply involved compromise on the definition of boundaries.

These disputes have for the most part been settled through separate agree-

ments with the other ndtive organisations.

The federal interest with respecL to the financial >ettlement was

based simply on the fact that it is the senior level of go~’ernment  that

will have to pick up the tab. While cauticn was necessary because if the

Yukorl Indians got a very generous firlancial  settlement it WOU1’ s’ >

precedent and all of the other native groups would have to be given as

much, generally the federal government was happy t? give less land and

more money. The financial portion of the settlement should not, prima

facie, have been of concern to the YTG. Howeve~. while the territorial

negotiators were not as concerned with the actual amount of the settle-

ment they were adamently opposed to measures that WOU1O permanently deny

them revenues, or to measures which would unfairly discriminate against

non-native contractors and businessmen. Thus the! ended up having to

ac~ede to some tax

they will not only

give the natives a

concession: for the Native beneficiaries even though

deny the territory a revenue source, but also will

competitive edge over non-nativ~ small businesses who
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will have higher costs because of taxes. The YTG agreed to this likely

because an original agreement between the federal government and the CYI

which would give the native development corporations a preference in gov-

ernment contract tenders was rescinded. This measure if adopted would

have had an extremely unfair impact on the ability of small non-native

businesses in the Yukon who are always forced to operate pretty close to

the line anyway, to be competitive.

Both the federal and territorial governments were unwilling to grant

any special political status to the CYI in the claim settlement. The

federal position is essentially that there is an ongoing process of con-

stitutional discussions to define aboriginal rights in Canada and ulti-

mately potentially to provide for some form of special representation in

the Senate etc., and that to unilaterally move on such a matter with re-

spect to a single native group in Canada would be an act of bad faith

vis-a-vis the provinces. Similarly, the federal government whose relations

with YTG are strained at the best of times, were unwillin9 to force anY

such concessions on the territory. The Yukon government is strongly op-

posed to any special political status for native people, and had consis-

tently pursued its policy of ‘one government’ for all Yukoners. However,

where the territorial position softened to some extent here was in the

willingness to approve the establishment of a number of advisory committees

and management boards in areas such as wildlife and land use which would

feature participation of local natives in their deliberations.

Possibly this lack of any real guarantees of political rights is the most

disappointing outcome of the claims settlement to the natives of Yukon,”

~ — .-. ——
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but the compromise was accepted partly because the native organisations

themselves are tired of the many years of confrontation with no results,

they want to get themselves organised to begin to make themselves econom-

ically

better

independent, and because ultimately they felt that it would be

to settle now than to take a chance on having to start all over

again with a new federal government in the fall of 1984.

III) The Inuvialuit Claim

The Inuvialuit  are the descendants of Alaskan Eskimos who migrated

eaSt along the Arctic coast of Yukon and who finally settled in the region

around the Mackenzie Delta and Beaufort Sea. This is the smallest group

seeking a settlement of their aboriginal rights in the North, involving

only about 2,500 people in five communities. The Inuvialu!t art repre-

sented in the claims negotiations by the Committee For Original People’s

Entitlement (COPE). \{hile the Inuvialuit were originally to be a part of

the overall claim of the Inuit Tapirisat of Canada (ITC), COPE broke away

From the main negotiat

agreement in principle

time negotiations over

ons to seek a separate settlement, and signed an

with the federal government in 1978. Since that

the details, the process of land selection, and the

process of community ratification has been proceeding slowly. AT the time

of writing, the final agreement is scheduled fcr signing in Tuktoyaktuk

June 5, 1984.

As with the Yukon settlement, the deal in the Delta hinges on the

agreement of the Inuvialuit  to the extinguishment of aboriginal title to—
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the land. In return, the natives will receive approximately 700 sq. miles

of land in and around their communities which they will own collectively

in fee simpl~oth surface and subsurface rights. As well, the Inuvialuit

will have exclusive surface rights to, and practical control over another

3200 sq. miles which comprised a large percentage of their traditional

hunting and trapping territory.

While the financial and the economic arrangements in the COPE deal

are not as complex as those in the Yukon settlement, the Inuvialuit  will

receive a large cash settlement, some of which was paid to them on signing

the agreement in principle. A key element in the COPE agreement is that

the native people will share the royalties on non-renewable resources and

moreover those royalties will be tax free for a twenty-five year period

after the signing of the agreement. However, while their financial set-

tlement was significant, the COPE negotiators generally took the approach

that land was more important than cash, or royalty shares because control

over land ultimately will determine the fate of the traditional economy.

The COPE claim does not grant any political rights to the Inuvialuit

although as with the Yukon settlement, it does provide for native repre-

sentation on a number of management boards and planning committees in the —

region. However, the people of the Mackenzie Delta have been directing a

tough campaign in the legislative assembly of the NUT, and in the Nunavut

Constitutional Forum (NCF) for the creation of a Western Arctic Regional

Municipality (WARM) that would enjoy a significant measure of autonomy in

matters such as education, policing, health services and wildlife manage-

ment. The NCF has, in fact, recommended that WARM be entrenched in the
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Nunavut constitution.

Although a number of years elapsed between the signing of the agree-

ment in principle and the signing of the final agreement, the COPE settle-

ment generally has been achieved without acrimony. In the initial period

after the signing, the other native organisations in the north were crit-

ical of the COPE negotiators because they felt that the acceptance of ex-

tinguishment of aboriginal title was a bad precedent and would affect the

outcome of all of the other outstanding claims. Moreover, there were im-

portant overlaps in the lands being claimed by the Inuit, the Dene and the

CYI and those being claimed by the Inuvialuit.  However, the differences

between COPE and the other groups have been worked out and agreements have

been reached on the overlaps of competing land claims.

The NWT government did not play a significant role in the COPF ~eg:-

tiations,  althougl~ they had officials present throughout the process.

Basically, by contrast to Yukon, the NUT assembly has been extremely pos-

itively disposed towards the land claims, e posture that is reflective of

the native majority, and the presence on that body of people such as

Nellie Cornoyer who were among the founders of COPE in the early 1970’s.

The federal interest with respect to the COPE settlement was in part

to get an agreement signed that included basic principles such as extin-

guishment of title tc the land that can then be employed as a model for

the other agreements in the north. In terms of the substantive impacts

of the agreement, the critical concern of Ottawa was that future non-re-

newable resource development in the Delta and the Beaufort

up or hindered. This is achieved in part by the fact that

Sea not be held

the settlement
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does not affect federal sovereignty in the offshore, and that lands known

to contain oil and gas reserves in the Delta were excluded from the proc-

ess of land selection. However, on another level, the future of non-re-

newable resource development in the region is insured because the future

economic well being of the Inuvialuit, tied as it is to a share of oil

and gas royalties, depends on that development too. AS a possible indi-

cation that this strategy has worked, the Inuvialuit Development Corpora-

tion has been involved in a number of joint ventures with the oil industry

in the Delta and offshore.

IV) The Dene/Metis  Claim

The Dene of the Mackenzie Valley are represented by the Dene Nation,

an organisation that evolved out of the Indian Brotherhood of the North-

west Territories in the mid 1970’s. The Metis of the valley are repre-

sented by the Metis Association of the NWT and although until recently

they had views quite different from those of the Dene Nation

working cooperatively with the latter towards the settlement

common claim. The Metis would have preferred to negotiate a

they are now

of their

separate

claim, but the federal

ments dealing with the

possible, and insisted

ences and submitting a

government took the approach that separate settle-

same land area would be too difficult if not im-

on the two organisations reconciling their differ-

single claim. One of the initial problems in

reaching an agreement between the Dene and the Metis was the question of

eligibility for the benefits flowing from the ultimate settlement.
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However the groups have finally agreed on a formula and the process of

negotiation with the federal government is proceeding.

The key to the Dene claim is that the natives are seel<ing more than

simply the title to land.

tlement as well which will

Mackenzie Valley permanent

Instead, they are looking for a political set-

guarantee to all of the native peoples of the

control over their lives. In essence, in

their original “Dene Declaration” they were asking for special status in

confederation, a recognition of native sovereignty, absolute control over

traditional lands, constitutional guarantees of language and educational

rights and, perhaps most importantly, an affirmation of aboriginal rights

rather than extinguishment.

The Dene position is, in many ways, the mcst radical of the four

claims in the north. The political philosophy of the leaders of the Oene

as expressed in the Dene Declaration of 1975 was rooted in the principie

of ‘n?tional  self determination’ and many of the earlier pronouncements

of the organisation were couched in the rhetori: of national liberation

and independence. It is clear that the lack of any progress in the early

years of the negotiations is as a result of Ottawa’s negative reaction to

such concepts and the fact that much of the early literature of the Dene

Nation employed the language and slogans of Marxism and Maoisrr,. However,

times have changed and the position of the Dene Nation has moderated tc

the extent that the federal government is at least willing tc listen.

The Dene have moved successfully and emphatically into the political main-

stream in the ll\4T, abandoning their past policy of boycotting the terri-

torial assembly as a colonial institution, and assuming a powerful if not
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dominant position in that body. Economically too, the Dene have moved

from an intransigent anti-development position to where today the Denendeb

Development Corporation is moving into joint ventures with the petroleum

giants.

The

valley w

and as tl

federal government remains firm that the claim settlement in the

11 not vest anything close to sovereignty in the native people,

ey did with the Yukon Indians they have taken the position that

since many of the questions of aboriginal political rights are before the

national constitutional conference, they have no place in the claims set-

tlement. The territorial government, headed by Richard Nerysoo who is a

past member of the executive of the Dene Nation is generally very suppor-

tive of the Dene claim. However as a government of a~l of the people of

the Mackenzie Valley, the GNWT must also take into account the interests

of the non-white community. One problem in the Valley is that the Dene

and white communities are not separate geographically. In the large com-

munities which tend to be predominantly white, there are still large native

populations, and conversely even in many of the smaller communities which

are predominantly native, there are white residents who have to be con-

sidered. Nevertheless, with a willingness to compromise and the mutual
—

goodwill that seems to prevail between whites and natives in small com-

munities in the NWT, the “land” part of the claim could likely be settled

fairly quickly.

The real dilemma in the Western part of the NWT is that government

by simple majority rule would ultimately render the natives a permanent

minority, and could in the long run lead to assimilation. On the other
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hand, setting up separate native and white communities with separate rep-

resentative institutions has bee~ likened by some to a system of ‘apart-

heid’. Negotiations on this area of concern are proceeding not only in

the north but in the national constitutional forum a-, well. However con-

Sensus on the definition of political rights for native peoples is still

a long way off. Perhaps the most promising basis fo7 a solution to the

dilemma of the Dene in the western NWT is to be found in some form of re-

910na] government along the lines of the WARM proposals in the Oelta-

Beaufort region. There is, et the present

that provides for the establishment of reg

time. territorial legislation

onal or tribal councils, and

the Dene of the South Mackenzie-Great sla’~e Lak~ region ~f the territory

have taken advantage of this legislation tr~ es~dblish the ‘Dogrib Tribal

Council ’. While such municip~l-styl~ institutions are clear]: ~ubordlnate,

exercising only such powers thaz are deleg~ted ‘,: them, by th~ LL . :!lel

governnzct, if the senior governments are wii!ing to allow de facto local

autcnomy in matters SLICh as education, sc:ia! Ssrvices, wildlife manage-

ment etc., regional municipal i~st!tutiens may prove to be an effective

“bridge” between native ?r-ic ncn-native  communities.

V) The Inuit Clair,

The original claim @f the Inuit o+ the E?sterll Arctic, entitled

Nun?vut was presented to the federal goverrlmen:  ir] 1976 by the Inuit

Tapirisat of Canada (ITC) the organisaticn  that represents the Inuit.

The original Nunavut proposal demanded approxlmat~i~’  250,000 square miles
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of land along with a share of resource royalties, and a cash settlement

as compensation for past use of Inuit lands. The document was received

fairly positively by the federal government for when compared to the Dene

Declaration it was a relatively mild proposal. While thp feds would not

have been willing to give away as much land as the Inuit were demanding,

there were no political demands in the proposal that could not be met.

However, for the same reasons the federal government approved

document many of the native leaders in the communities of the

rejected it. They felt that the proposal was far too mild in

of the Nunavut

Eastern Arctic

that it ac-

cepted the principle of extinguishment of aboriginal rights and did not

offer any provisions to guarantee the political rights of the Inuit. After

much discussion the original proposal was withdrawn.
*

Since that time tile overall tactic of the Inuit

changed significantly. While the process of finding

ceeding, much of the debate concerns the question of

negotiators has

a settlement is pro-

the

of compensation, and the working out of joint management

areas of wildlife and land use. However, the ‘centre of

nature and amount

regimes in the

gravity’ of the

negotiations between tile Inuit and the federal government has shifted to

the Nunavut Constitutional Forum. The Inuit have come around to the posi- .—

tion that the “land’’a ndpolitical rights aspects of their claim can be set-

tled more satisfactorily through the division of the NWT and the creation

of a separate territory of Nunavut in the Eastern Arctic. Ultimately,

the Inuit expect that Nunavut will become a province and at that time the

“crown in right of Nunavut” will own all of the land in the region. Be-

cause the Inuit would comprise about 85% of the population of Nunavut,
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their political rights will be assured simply through the principle of

majority rule. By fixing the franchise for Nunavut elections to insure

that only people who have indicated a long term comitment to living there

the Inuit majority could be sustained for a number of years after Division,

and the danger of a sudden influx of transient whites and the consequent

dilution of the native political presence would be eliminated or reduced.

(The issue of the division of the NWT will be discussed separately below.)

The importance of settling  the native claims in the north stems from the

relative urgency to develop the potentially  vast mineral and petroleum

wealth of the NWT and Yukon. However another significant variable is the

fact that we are defined

conscience by the way we

deal with our aboriginal

internationally and in terms of our own national

treat our minorities and specifically how we

peoples. If we wish tc maintain the international

reputation cf being a ‘just society’ through the coming decades, it 1s es-

sentiai thet the Government of Canada settle the legitimate claims of the

northern native people fairly and without undc delay.

Constitutional Development

As we have seen in the discussion of

Yukon, there are two major constitutional

of these is responsible government, which

the evolution of the NhfT and

development issues. The first

in its essence involves the re-

lationship between the executive and legislative branches of the govern-

ment. Yukon has already achieved a status very close to full responsible

government fcr the executive council must maintain the support of a
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majority of the

final step to fu

the commissioner

egislative assembly in order to continue in office. The

1 responsible government in Yukon involves the role of

which should be formaIly redefined SO that his powers

are almost totally nominal as are those of~Lieutenant Governor in a prov-

ince. In the NWT the Commissioner still has active responsibilities in

the governance of the territory. The final step here is a much bigger

one than in Yukon where de facto responsible government is already in

operation. !iew instructions to the commissioner are required which will

remove the last portfolio from his direct control, Department of personnel,

and the chairmanship of the Executive Council should be vested in the Lead-

er of the elected executive. Such a change in the role of the Commission-

er would be uncontroversial, for there are no interests except possibly

bureaucratic ones in the federal government opposed to responsible govern-

ment.

One legal obstacle to the transformation of the two Commissioners to

Lieutenant Gcvernors, is that Lieutenant Governors directly represent the

“Crown”. Although legal opinions vary, it may be that the powers and

privileges of the Crown can only be vested in a sovereign body, and the

NWT and Yukon do not enjoy that status. The only other obstacle to de

facto responsible government in the NUT is that some federal officials

take the position that responsible government is impossible without po-

litical parties. However if factional coalitions in the assembly become

stable, the result will be roughly the same as having party government,

and responsible government can be fully instituted.

The final issue relating to the institution of responsible government
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in NUT and Yukon is the question of the control of the

Because territorial expenditure estimates still must be

proved by the federal government, the power of the publ

public purse’.

submitted and ap-

c purse which is

an important aspect of responsible government, is lacking. Hence, a

final significant step in the achieving of responsibility is the freeing

Of the territorial budget from federal control through the institution of

a system of block grants. Then, while the total amount of money trans-

ferred from the federal level to the territorial consolidated revenue

fund will be

bursement of

the hands of

set by the federal government, the appropriation and dis-

those funds among territorial programs will be entirely in

the territorial executive council.

In the final analysis, responsible government is not an “issue” at

all in the territories. Everybody sees it as a necessary and posit~ve

step, and ncbody IS opposed to it except for a few federal offic~ais.

On the other hand, the question of further devolution of authority to the

territorial level, and ultimately the granting of provincial StatUS to

the tw~ northern territories is more controversial. The ultimate target

of political and constitutional development in NWT and Yukon is full

provincial status. Of the three “proto-provinces” in the Nort&~ukofi,

NWT and Nunavut—the former appears to be the closest to achieving prov-

incehood. In fact, the short-lived Conservative government of Joe Clark

promised Yukoners that his government would speed up that process con-

siderably and as we have seen, had taken the first steps by reducing the

role of the commissioner of the territory. However the collapse of the

brief Conservative interregnum and the return to power of the Liberals

—.
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but it must. be recognized that the “tax base” argument against province-

hood is, in effect, an argument about population size. Even tiny Prince

Edward Island has a population of 120,000 by contrast to Yukon’s 23,000,

and even without taking into account the higher costs of running a govern-

ment in the extremes of climate and physical distance that are the rule

in the North, and the boom-bust cycles of the northern economies, the

northern territories are the victims of negative economies of scale. Fur-

thermore, in a related way, the small population of the northern “proto-

provinces” would make it difficult or impossible to staff the provincial

public services from within. It would be necessary to hire a lot of out-

siders to assist in running the show, which in the case of Nunavut, for

instance, would mean a significant threat to the Inuit majority in the

long run and, given the power usually assumed by bureaucracies in modern

politlcal systems, a loss of local control over much of the proces~ of

government in the short run. Thus, while it is extremely distasteful to

put a size limit on self+overnment, the fact remains that paying the

bills in order to maintain an effective provincial bureaucracy might end

up plaCln~ an unreasonable per capita tax burden on the people of the ter-

ritory.

The second factor which must be considered if provincial status is

to be feasible is the level of political development in the potential

province. In Yukon, there is a long history of political involvement by

the whites and a growing involvement of the Native People, and with the

evolution of a party system it would appear that there is sufficient po-

litical sophistication and sufficient political awareness and concern
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among the people to warrant self-government. In the Northwest Territories,

the political institutions have not evolved as quickly or as far as they

have in Yukon. While the territorial assembly is not a partisan one,

most of the members of that assembly are well-equipped to assume the ad-

ditional responsibilities of provincial status. If and when the separate

territory of Nunavut should be created, it is not likely that the people

of the territory would have either the level of political sophistication

or even the desire to enter into a provincial form of government immedi-

ately. The Inuit, as with the Dene in the West, have gone through a very

rapid process of political mobilisation, largely due to the threats of

their livelihood presented by major resource development proposals. How-

ever, while there isnow a high level of awareness of political issues

that affect them directly and a high level of involvement on the part of

native political leaders, the level of political sophistication among the

population at large is still fairly low. Having said this, it must be

emphasised that the northern natives are learning the ropes of liberal

democratic politics very rapidly, ,they already have many capable and ef-

fective leaders, and there is no question that by

they will have attained the level of governmental

for coping with the burdens of provincial status.

the end of the decade

experience sufficient

In sum, the lack of

political development as an argument against provincial status in the

North is not a strong one today, and it will be virtually irrelevant by

the end of the decade of the eighties.

The third requisite for provincial status is that the people in the

territory must themselves want provincehood. This would likely necessitate
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a referendum in the given proto-province in which all of its citizens are

permitted to vote. This technique would work very well in the Eastern

Arctic where there is relative cu]tura] and ethnic homogeneity, but in

Yukon and the Mackenzie Valley there is some danger that a simple refer-

endum might impose a tyranny of the majority. The problem in each of these

Parts of the northern territories, as we have seen, is that there are sig-

nificant minorities, specifically the Indians, who cl~ not want provincia]

status until there is some assurance of their rights as a unique group

with special status.

The likelihood of securing these rights after pr(:vincial  status is

achieved seems remote to them, and given the general pro-development ori-

entation of the whites in both the Mackenzie valley and Yukon, native

fears appear to be justified. Hence, one of the reasons cited, partic-

ularly by Ottawa, for rejecting provincial status at this tlr: ~ n:; it

might deal a death

tives and the more

of the latter feel

blow to the native way of llfe in the North. The na-

enlightened whit.e~ in the North agree, even though some

that the sacrifice in terms af traditional lifestyles

1S one that must be made in the interest of what they s~e as a greater

goo~conomic development.

The fourth criterion that must be met if

agree to provincehood  for any of its northern

must be seen to be politically advantageous.

the federal government is to

territcr-les  is that the move

Given ~.he problems the fed-

eral government is having currently in dealing with the energy-producing

prOVlnCeS, and given the disputes about the owners!)ip of offshore re-

sources, specifically in the case of Newfoundland, +,he federal government

,
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is naturally not all that enthusiastic about creating new resource-rich

provinces with which to spar. While this is perhaps a cynical view of

the motives of the federal politicians and bureaucrats, the fact remains

that they have a lot more to lose than gain if they meet the demands of

the provincialisms in thenorthern territories at this time. Furthermore,

it is easy for the federal people today to justify their lack of enthusi-

asm for provincehood in terms of the tax base or political development

argument, or still more convincingly by posing as defenders of the native

way of life. As usual, when the issues are not clear, as they are mcst

definitely not in this situation, the easiest thing for a government to

do is nothing.

There are however, two common errors made in the approach to the

question of devolution of authority to the two northern territories+ne

is the assumption that provincehood is expected or even desired in the

near future by the non-native people of the NWT and Yukon, and second is

the assumption that the issue is “provlncehood  or nothing”. Wltn respect

to the former assumption, we have already seen that the native people are

not in favour of provincehood until their claims are settle~> and they

are also extremely uneasy about provincehood if there are no constitu-

tional guarantees of their political status. While the general mood among

the whites in the Yukon is favourab

still significant numbers of whites

settled first, or who are in favour

e to provincial status, there are

there who prefer to see the claims

in principle but are uneasy about the

post-provincehood individual tax burden. Here it is assumed provincehood

will be forthcoming, but the more realistic question is that of timing.

-—
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The non-natives in the Mackenzie valley tend to be less sanguine

about provincehood,  and basically are willing to accept that while it is

the inevitable end of constitutional development, it is not likely to

happen in a hurry. while the Dene of the western NWT share the fears of

the Yukon Indians about provincehood coming before the claims are settled,

the Inuit are opposed to provincehood  for the NWT until the creation of

Nunavut. However, they are very favorably disposed towards the principle

Of provincial status for Nunavut in the long run.

The second erroneous assumption that is made about the process of

devolution, that full provincehood is the only option, reduces the choice

for the federal government and for the people of the territories to ‘either-

or’. But in fact it must be recognised that there are a whole range of Op-

tions that are in the right direction but which stop short of [~rovincial

status. If this is recognised by territorial and federal officla]s, there

are several areas of jurisdiction where the federal government could trans-

fer further responsibilities to the representative legislatures without

granting those bodies sovereignty. Thus, the most realistic approach for

the governments of the northern territories is to continue to

continued gradual devolution of powers from Ottawa in matters

inal prosecutions, labour relations, arid inland waters and, in

press for

suchas crlfi-

other areas

such as non-renewable resources and land use, where the federal government

is going to be extremely reluctant to yield control, to press for full

participation on all advisory boards and management committees dealing

with resource development projects. Finally, the territories should con-

tinue to press for full participation in federal-provincial conferences
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to replace the current ‘observer’ status. These are the sorts of demands

that the federal government would have difficulty turning down, because

there is no sound reason for denying them when the territories already

have participation or control in related matters such as law enforcement,

wildlife management, health and social services. In the case of providing

for territorial participation on bodies with responsibilities relating to

non-renewable resource projects, the federal government has already agreed

to such participation for native people as part of the claims settlements.

It would be unfair to grant such rights to participate to the native peo-

ple and deny them to the white community. Moreover, the inclusion  of ter-

ritorial representatives on such advisory, and deliberative bodies might

act as an “inoculation” against more strident demands for full province-

hood .

Nunavut

The question of the division of the NWT has been around now since the

early 1960’s. During that period, because of pressures from the non-na-

tive population of the Mackenzie Valley who saw that their opportunities

for political development were being held back because the level of po-

litical sophistication in the eastern part of the Arctic was so low, it

was proposed that the territory be divided at the one hundred and fifth

meridian. The proposal was ultimately turned down by the federal govern-

ment as a result of the recommendations of the Carrothers Commission which

pointed out that to do so would be to slow down the process of development

in the Eastern Arctic still more.

——.
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The question next arose in the late 1970’s when the Inuit Tapirlsat

proposed division as the way to guarantee political rights for the Inuit

without having an explicitly ethnic definition of such rights. Because

the Inuit generally live in the part of the NWT above the tree line, by

allowing that , p~~tion to separate and become a new territory with its

own representative institutions, the majority of Inuit in the territory

would be able to enjoy a greater control over their lives. While the

Drury Report rejected Division, the legislative assembly of the NWT ap-

proved it in principle in 1980 and two years later a territory wide pleb-

iscite was held wtlere a majority of the people of the NWT supported the

idea in principle. while the turnout in the west was very low, the people

of the east indicated an overwhelming suppart for the creation of a se?a-

rate territory. With the clear indication cf public support an~ with the

endorsement of the legislative assembly, the federal government, too,

came on side and in November 1982 the Minister G= Indian and Northern Af-

fairs announced the approval in principle of the creation of Nunavut.

However the approval in principle was limited by four major condi-

tions all of wrlich must be met before the approval in principle can be

acted upon. The first condition is that the boundary of the Nunavut Ter-

ritory must be agreed upon by the people of the NWT. The reason for this

is that the federal government does not want to impose a boundary, but

would prefer that the people of the NWT, through the Constitutional Al-

liance, get together and settle the question among themselves. What 1s

left unsaid in the various statements since the original approval in

principle is the federal position vis-a-vis  the northern most portions of

the Eastern Arctic Islands which include the high arctic settlements of



-79-

Grise Fiord and Resolute Bay. The 1960

left the lands north of Lancaster Sound

istered directly from Ottawa. The peep

s proposal for division would have

as a federal preserve to be admin-

e of the NWT would be wise to

have this question clarified through the intervention of the Legislative

Assembly or of the Constitutional Alliance.

A second condition on the actual implementation of division is very

closely tied to the boundary question, and that is that all of the peoples

of the NWT must continue to support the move. The thorniest question in

this respect and the one that is most likely to produce confrontation be-

tween the people of the Western NWT and the people of Nunavut is once again

the boundary. Here the various arguments presented by the NCF and the WCF

are based on traditional patterns of land use, more recent communications

and transportation links, local self-determination and the maintenance of

economically viable political units in both the east and the west. Al-

though based on such rational considerations, the NCF and WCF comPetln9

boundary scenarios are not even close. The former runs along the tree

line and would have the effect of ‘decapitating’ the western territorY>

cutting it off entirely from the Beaufort Sea. The latter boundary pro-

posal by contrast runs straight north and south a few miles to the west of

the Inuit community of Baker Lake and would have the effect of denying

Nunavut the rich mineral resource potential of the Keewatin.

One proposed solution is that there be regional or even community

level plebiscites, thus letting the people themselves decide which ter-

ritory they want to be part of. However, there are several limitations on

the effectiveness of such a procedure. First of all, in some of the com-

munities in the Delta-Beaufort  region and even in the western Kitikmeot

.—
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Communlties cf Coppermine  and Cambridge Bay, there are already strong dif-

ference as to the oest choice. Community level plebiscites might serve

tO Split these communities internally, leaving one segment of the popula-

tion permanently resentful of the outcome. The problem is simply that the

local option vote is premised on majoritarianism, is completely alien to

the consensus style of decision making of traditional native communities,

and could undermine the sense of comunity  which is one of the great

strengths of remote northern settlements. In some ways, from this per-

spective, it could be argued that an externally  imposed boundary decision

taken by an independent boundary commission  might be better in that the in-

ternal solidarity of the people of the communities would rest intact.

The second difficulty with the community plebiscites solution to the

boundary dispute is that,for instance,the people of Coppermine could opt

for the western territory and the people of Paulatuk, much further west

along the coast, could opt for Nunavut. The end product would be a messy,

if net “undrawable”, boundary. A partial solution tc this possibility is

for the plebiscites to be “regional” and not at the mare 10Cal level.

Then the decision would be taken by the people of an entire recjlon and tha~

region would, in its entirety, decide to go witl~ one of the new territories

or the other. However, here again, the problem is in the imposition of

the liberal democratic principle of majority rule on a group of communities

whose traditional interaction has been cooperative and consensual. In the

Delta-Beaufort region for instance, community might end up being pitted

against community, with the result that the cooperative and consensual mood

that would be at the heart of a successful Western Arctic Regional Munici-

pality would be permanently broken. For the people of this regionJWARM is



-81-

viewed as the only effective guarantee of the political and cultural

autonomy of the Inuvialuit, whether it be a unit within Nunavut or the

western Territory. Any settlement of the boundary question that causes

serious splits among the Inuvialuit communities ltherefore,should  be avoided

if possible.

The third flaw in the local or regional plebiscite solution of the

boundary dispute is that for the most part the territory in dispute is

that located in the Keewatin  and is basically uninhabited. It, along with

the northern coast of the Delta is significant to the two territories be-

cause the future viability of the two territories will depend upon a solid

resource base, and upon the jobs and benefits associated with providing

the services and infrastructure for resource development in the offshore.

The basis of the boundary dispute is that any magnanimity on the part of

one of the Forums vis-a-vis the other translates into a direct loss in

terms of resource potential for the ‘nice guys’ and all the good will in

the world cannot alter that hard fact. Thus the problem here is that

there is no obvious compromis~o obvious political solution to the im-

passe, and while the Constitutional Alliance has managed to agree on the

principles that will be applied in the attempt to arrive at a fair settle- —
ment, there has been no agreement on which principles should have the most

weight (i.e. traditional use vs. modern transportation links) and consid-

erable friction is building between NCF and WCF representatives. While an

agreement within the Alliance is the preferable solution, the desire on the

part of the NCF to “get on with it” and mutual desire to maintain cordial

‘East West relations’ may dictate the submission of the issue to an inde-

pendent boundary commission.
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Although the questicn  of the boundary is likely the single most im-

portant hinderence to the universal support for division in the NWT, there

are other potential problems. One of these is that the creation of Nunavut,

with whatever boundary, will ultimately scuttle native majority in the

]egis]ative  assembly of the western NWT. In strict Machiavellian terms

this should be manifested in the Dene opposing division, not only for rea-

sons of boundary, but, also for the reason that it will place them in a

clear minority situation. That this has not happened speaks well of the

political integrity of the Dene, for they have continued to support the

Inuit in their campaign for Nunavut for reasons of maintaining “native

solidarity”. In the short run this approach has gitien the native people

effe~tlve control in the Nh’T assembly, but it may prove costly to the na-

tlve~ o+ the west in the long run.

Other potential opposition t: tPle creation of Nunavut will come fro~

the non-native community in the West and particularly in Yel lowknife.

While the major determin~nt of this lack Of enthusiasm for division is the

uncertainty about the boundary, tP,ere are other vested interests best

served by keeping the NWT intact. One of these is the fear among terr~-

torial public servants, particularly in Yel lowknife,  that in a smailer l~HT.

there will have to be a smaller bureaucracy. The reslllt of this could be

both layoffs and fewer government jobs. Moreover the spectre of transfer

to the Nunavut public service in the as yet unnamed :but certain to be more

remote than YellowKnife) capital of the Easterrl Terr]tory is not an attrac-

tive one for people accustomed tc the amenities of the current capital

city.
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Still another source of potential opposition to Nunavut from the non-

native community in the NWT, is one that is shared by many people in the

federal bureaucracy, as well, and that is the perception that a territory

as small in population and as large in land mass is simply not efficient.

The inevitability of diseconomies of scale in the provision of locally con-

trolled services to the people of Nunavut  is thus cited often as the main

practical obstacle to division. While the truth of this argument is un-

contestible,  the counter argument is that neither democracy nor self-gov-

ernment have ever been adopted because of cost efficiency. The most im-

portant questions are the ones of degree. First, is Nunavut likely to be

less cost efficient relatively than NWT, Yukon, or, for that matter> pEI~

when the idiosyncratic extremes of distance, climate and diversity are al-

lowed for; and, secondly, how much more, in absolute terms! is it 9oing

to cost Canada to maintain the separate territorial government? In these

terms, the additional drain on the federal coffers may well turn out to be

worth the opportunity to make a symbolic gesture of commitment to princi-

ples such as self government, and a small price to pay for the social,

psychological and political benefits to the people of Nunavut.

A final potential source of opposition to the Nunavut proposal is the

non-native minority in the eastern arctic itself. Here, however, the

fears that white residents of Nunavut will become second class citizens

in an “ethnic government” have proven unfounded. The constitutional pro-

posals of the NCF are emphatic that the government of Nunavut will be

“public government” for all residents, and the whites will have equality

in all matters with the Inuit residents. Although NCF is aiming at making



-84-

Inuktitut  an official language, it will enjoy that status along with

English and Frenctin approach that is at ]east~enlightened  as that of

many other Canadian jurisdictions!

Thus

continued

stacle to

wh!le the condition that Nunavut can only proceed if there 1S

support for it in all parts of the NWT may be a significant ob-

Division in the short run, noneof the obstacles are insurmount-

able in the long. The third condition, that the Native Claims in the NW”

be settled before division however, may t“urn out to be difficult to meet

As we pointed out in an earlier section, only the COPE agreement is con-

cluded, and the Dene/Metis claim is still a very long way from settlement.

The commitment to Nun3vut in the Eastern Arctic is universal, and as such

the Inuit negotiating group, the Tungavik Federation of Nunavut (TFN) is

working hard towards a~ early agreement. However, the “land” purtion o=

their claim cannot be settled until the overlap with the Dene clalm IS re-

solved. The irony here is that the ultimate boundary betweer  the Inuit

and Dens lands will a!so likely end Up being the boundary between Nunavut

and the western territory. Because the negotiators for both the Dene and

the Inuit do net want to prejudice the boundary decision that must be

taken in the Constitutional Alliance, the settlement of the boundary Of

Nunavut has become a “pre-condition” for the settlement of the native

claims, which in turn is itself a condition for Nunavut’s  implementation!

Besides the overlap, the other reason for the delay in the settlement

of the Dene claim is the difficulty in working out some arrangement for

guaranteed political rights for the natives within the NWT. If the natlVe

claims that have already been settled in Canada are any indication it Is

not likely that such guarantees will be a~reed to as part cf the Settlement.
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Hence, it wou

their efforts

Forum, and to

western terri

d seem that the better tactic for the Dene is to concentrate

to secure political rights in the Western Constitutional

have such rights entrenched in the constitution of the new

.ory. Ultimately, the only significant obstacle to the cre-

ation of Nunavut is the absence of an NCF/WCF agreement on the boundary.

When that is achieved, the “land” portion of the Dene and Inuit claims

can be settled, and with or without settlement on the financial and polit-

ical aspects of the Dene claim, Nunavut could still proceed. (If the fed-

eral government agreed to modify one of its conditions slightly, and, in

fact, the Minister, Hon. John Munro has indicated a willingness ‘to be

flexible’. )

The fourth and final condition that must be met before division can

proceed is the agreement in the North as to the appropriate distribution

of authority among local, regional and territorial governments. What

this condition is, is a cryptic recognition of the aspirations of the

Inuvialuit  to have some guarantee of their uniqueness and political auton-

omy through the creation of NARM. One issue that has to be settled here

is what sorts of powers will be vested in the regional municipality and

what level of autonomy will the regional council enjoy. The second issue

is whether the western arctic communities will be included in the Western
—

territory or in Nunavut. The latter issue is identical to the boundary

question discussed above and must, ultimately be settled through the Con-

stitutional Alliance. The former issue, however, may involve differential

costs of governance and hence may require the approval of the “funding

government” in Ottawa. Nevertheless~ the NCFY ‘n ‘hich ‘he ‘eStern ‘retie
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communities have participated (through COPE), has already defined the re-

sponsibilities to be left to WARM and has also specified that these powers

be exercised through delegation from the Nunavut legislature and not by

separate charter. Thus, if the boundary of Nunavut  should be drawn in

such a way as to include the western arctic communities, this condition

will have effectively been met already. However, if the boundary should

be settled in such a way as to include all or a portion of the WARM com-

munities in the West, the WCF will have to work out the powers and respon-

sibilities of the regional municipality through consultation with the

representatives of those communities, before division can be completed.

In the final analysis, because this condition involves agreement within

either the NCF or WcF, it should not be a difficult one to meet, and should

provide no long term obstacle to the creation of Nunavut.

By way of conclusion to this discussion of the proposed division. of

the NWT it must be emphasised that although the primary focus has been

and will continue to be on the “new” territory in the Eastern Arctic,

there will be significant impacts on the “residual” western portion of the

NWT. For one thing, as we have seen, the Native/non-native makeup of the

territory will be significantly altered, as will the urban-rural distri-

bution of population. As a result of these factors and as a result Of the

division issue itself having been resolved, tk agenda for political de-

bate in the western territorial assembly and on the hustings will be quite

different. Similarly, the size and possibly the structure of the terri-

torial bureaucracy will change. It will have to be smaller, because there

will be a smaller population for which to provide services and because the

—



I
-87-

territory will

or abandon the

west factional

be more compact geographically, the bureaucracy may alter

current regional decentralisation. Finally, with the east-

split removed from the assembly it may be possible to move

~ to a more traditional party system, and consequently more quickly to the

acquisition of full responsible government. Most significantly, Division

of the NWT will provide an opportunity for creative changes in both Nunavut

and the western territory, and potentially open the door to an era of bet-

ter understanding, not only between the north and the south, but among tne

peoples of the northern territories as well.

BUILDING BRIDGES: INTEGRATIVE STRUCTURES IN THE NORTH

The focus in this paper to this point has been on the things that

divide us-on the issues and tne competing interests that set northerners

against northerners as well as setting the north aside from what has been

referred to as the Canadian “mainstream”. Now by way of conclusion we

will attempt to identify some of the institutions or mechanisms that will

help to build integrated communities in the Northern territories and that

will also serve to bring those communities into the Canadian mainstream.

In the past there have been institutional forces which served to be-

gin the process of ‘building bridges’ between the people of the north and

the outside world. The fur trade, and its dominant proponent the Hudson’s

Bay Company, introduced the northern natives to the world of commerce and

to some of the amenities of European civilisation. It also served to

graft the native economy (albeit loosely) to the European mercanti list
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syste~l. Permanent links were established between native and non-native

societies and economies and the fate of the native was once and fOr a]]

bound to the whiteman~ world.

In a simjlar way, as we have seen, the churches of Europe also es-

tablished contact with the northern natives and began the process of

bridging the gaps between the traditional culture and that of non-natives

through the process of Christianization. The natives seem to have taken

to Christianity and the adoption of its basic values and major philosoph-

lCa] premises has given the Dene and the Inuit something significant in

common with each other as well as with the non-natives.

Although more recent, possibly the most pervasive institutions in the

north are the governmental or administrative ones. Here the explicit goal

haS beefi to bring the northern native peoples into the Canadian malnstrea~

by prGviding ther~ with many cf the benefits of Canadian citizenship, such

as social services, welfare, and mass communications. As well government

in the north has brought to the Dene and Inuit the obligations of Canadian

citizenship such as obediance to the law.

‘The problem with the ab~ve

none of them has had the effect

Bay introduced them to comerce

the churches introduced them to

institutional forces in the north is that

of integrating the northern peoples. The

but gave them no share in its real profits,

Christianity but left them no room for

their traditional values and beliefs, and the Government of Canada made

them subjects without providing for their democratic participation in the

political process. To be sure, the bridges were built between the north-

ern natives and the non-native society, but they were one way bridges that
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could permit only the assimilation of the northerners. The natives could

choose to cross those bridges into the white man’s world, but having made

that choice they could never return to their own.

In the late 1960’s and in the 1970’s there was an awakening of native

consciousness, in the NWT and Yukon. The pace and the scale of non-renew-

able resource development was such that the processes of assimilation be-

came more noticeable. Native political organisations were formed, and

while they were extremely cautious and even apologetic in the early years,

they began to ask embarrassing questions about the future of their home-

lands. The catalyst that transformed the native political movement was

the Berger inquiry. While the recommendations contained in the report it-

self may have had some positive effects on federal policy in the north,

the most important changes were as a result of the process of the inquiry.

The Berger hearings in the Mackenzie Valley mobilised the native po-

litical organisations, raised the consciousness of the people in the corrl-

munities  and even sensitised many non-native northerners to the plight of

their fellow northerners. Moreover, the Berger Inquiry also elevated

northern issues to the national level, awakening the awareness and con-

sciences of many southern Canadians to the legitimacy of northern demands. —

Finally, it must be recognised that while the focus of the Inquiry was

primarily the Mackenzie Valley, its impacts were felt across the north.

Native people in Yukon as well as the Inuit in the Eastern Arctic, became

aware of common interests that they shared with the Dene of the Valley

and becjan to think in terms of mutually supportive political strategies

in dealing with the forces of resource development and with the federal
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government. The stage was set for a transition from an assimilationist

to an integrationist model of political and economic development in the

north.

While the impact was lesser than that of Berge!’,  the oft-maligned

and much ignored Drury Report also helped to pave the way for a less as-

slmilationist approach tG the north. The most important recommendations

Of the Drury committee were those that advocated the

Of power to the territorial government and the estab

decentralised form of local and regional government

further devolution

ishment of a highly

n the NWT. Drury

saw the former as a means of building bridges between the native and non-

native communities of the north who would share political power in a leg-

islative assembly that would Ilave some real power over matters in the NWT,

and the latter as a means o+- allowing diversity to flourish at th~ reglona!

and community level. The c~mblnati~n  of~ered by Drury was se, : ‘l:sterir!g

political integratio[l  a~. one level al-td as providing for cultural survivai

at another. As a bonus, !ocal ~nd region~l councils, with their informa~

procedures, and ‘close to home’ ageridas, are proving tc be important train-

ing ground< for native politicians.

The most promising institutions for the buildl:lg of bridges betweer

and among the various interest~ in the northern te~-ritories  today are

likely the legislative assemblies. The Ninth Assembly of the NWT marked

an important change in native/non-native reiations  in the territory be-

cause for the first time the Dene participated fully in the elections,

succeeded in winning five of the twenty-two seats and elected two members

to the executive committee. Tne important steps towards responsible

—



government taken during that as

as entrenched aboriginal rights

claims and division of the Terr

come to be called consensus goi

between whites and the Dene in

East-West regional interests ar

Dene/non-native coalition appe:

assembly, it is to be hoped tht

terests can be reestablished i’

issues of common interest such

and the increased devolution  o-

continued cooperation and the

whites into the evolving repre.

With respect to the MLA’s

sembly has proven an even more

the beginning of the Ninth Ass

the Executive Council, preferr

Eastern Caucus-that could car

by the responsibilities of Min

and Inuit supported this tacti

has been built in the eastern

for the unity of Nunavut in th,

position was weakened by being

assembly had voted in favour c

Ministerial posts for the last
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division endorsed by the federal government and with the work of the NCF

well advanced, the Eastern Caucus formed an alliance with some of the Dene

and secured four of the eight executive council positions in the Tenth As-

sembly. If the Dene and Inuit could work together as effectively on’the

constitutional Alliance the dispute over the boundary of Nunavut would be

settled easily!

The key point about the role of the legislative assembly in building

bridges between natives and non-natives, and between the Inuit and the

Dene is that the result has been genuine cooperation and not cooptation,

and while helping to integrate the northern societies the assembly has

not led to the

the natives of

fashion and to

in Yellowknife

The Legis

bridge between

obvious reason

assimilation of any group. In fact it can be argued that

the NWT have learned to use the assembly in their own unique

their own political ends, much to the chagrin of non-natives

and other large South Slave communities!

ative Assembly of Yukon has not been as effective as a

the natives and non-nat ves as has that of the NWT. One

for this is that the wh tes in Yukon enjoy a clear majority

the sixteen seats in the assembly.in the electorate and hold thirteen of

The Progressive Conserva::ive government of the territory has beer consis-

tent in its refusal to consider any special political rights or privileges

for the Yukon Indians and has based the refusa”l on the principle Of “One

man one vote” and on the principle of a “one government System”. However,

while the structure of the assembly is such that ‘an 14LA is an MI-P’ what-

ever his or her ancestry, the party system that operates in the assembly

could prove to be an even more effective integrative mechanism. The
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native people in Yukon do not support a sin91e Political PartY~in ‘act

they appear to split fairly evenly between tne two major parties at the

federal level. At the territorial level, the NDP, which is the official

oppositionl has fully integrated its native MLA’s into the front benches,

and if the NDP should form the government in a future election native

MLA’s would be well represented on the Executive Council.

,Finally, while the current government of Yukon has refused any devi-

ation from the one government system, one of the outcomes of the native

claims negotiations has been agreement on guaranteed representation for

natives on a number of advisory boards and councils in areas such as ed-

ucation, wildlife management, and land use, where the Indians have a

special interest. The natives in Yukon are going to continue to be a

minority but if they will accept the guaranteed participation on such

advisory bodies, continue to involve themselves in the party system, and

accept the principle of one government for all Yukoners, it may be pos-

sible for them to achieve integration into the Yukon society without loss

of either their identity or their sense of community with other natives.

In the NWT there are very specialised institutions with the potential

for achieving greater integration among the peoples of that territory. —

The Nunavut Constitutional Forum and the Western Constitutional Forum,

which together make up the Constitutional Alliance of the NWT, are tempo-

rary institutions which have been established to negotiate the division

of the NWT and to design the constitutions for the two territories that

will emerge. The NCF is well along in the process of constitution making,

and is currently concluding a series of community hearings on a constitti-

tional discussion paper entitled Building Nunavut. The principles espoused

.



in the document, which is, in fact, a draft constitution but in non-legal

language, are a monument to moderation and cooperation among the various

interests in Nunavut. The basic model is ‘public government’, equality

for all residents of Nunavut and with no guarantees of special political

rights, either for the Inuit or for the present white minority. It is

“One government for all Nunavutians” but with the provision for powerful

semi-autonomous regional municipalities where the people of a region want

it.

The WCF has not progressed as far in their constitution building.

part of the reason for this is that in the post division period there will

be a government already in place in Yellowknife--i.e. , they are not start-

ing ‘from scratch’ in the same way as the people of Nunavut  are. However,

the division of the NWT is a good opportunity for the people of r.tl~ west-

ern arctic to modify or rewrite the constitution of their homeland. There

is the possibility, for instance, of experimenting with different represen-

tational systems ~r even bicameralism  in order to provide some guarantees

of political rights for the Dene. Alternat;veiy, the WCF may wish to in-

clude provisions for regional municipalities, not only tc accommodate the

Inuvialuit if they end Up being a part Of the western territory, but alsc

tO provide the various Dene bands in the territory a measure of autonomy

in the areas of special concern to them.

The hignest integrative potential of the WCF however, lies in the

process itself, where all of the various interests in tile western NWT are

forced to work together cooperatively. The consensus between the Dene and

the non-natives of the Mackenzie-Great Slave Lake region was difficult to

‘—— - —  —
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sustain in the assembly because many of the issues debcted  involved head-

on confrontations between the native and non-native MLA’s. However, in

the WCF they share common concerns such as over the boundary between the

two new territories. They have to settle their differences and work co-

operatively on WCF or they may end up being completely outmanouevered by

the NCF which is united internally on most key issues.

In the economic sphere the structures with the highest potential for

building bridges between the traditional economy and the wage/welfare

economy may at first glance seem unlikely. The native development cor-

porations may prove to be the most significant instruments in this regard.

While they have the effect of luring the native organisations into co-

operative ventures with multinational corporations, and thus giving them

a vested interest in non-renewable resources development, they also give

the natives some leverage in moderating the pace and style of that devel-

opment. As well, the native development corporations themselves are wage

employers and as such can experiment with styles of management that are

more flexible and ultimately more compatible with a part time subsistence

lifestyle. To be sure, the welfare economy also permits a part t]me dab-

bling in the traditional economic pursuits such as hunting and trapping, —

but the difference is that the welfare system is an alien (if well in-

tentioned and beneficent) social force and ultimately must lead to as-

similation. The native development corporations by contrast are now part

of the native social structure and, if managed

portant integrative mechanisms in developing a

between the traditional and wage economies.

properly, can become im-

mutually compatible “fit”
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Ironically bureaucracy in the north may tu~n out to be an lmpOrtant

integrative mechanism. While it is difficult to imagine anything more

alien to the native way of life than Heber’s  ‘legal-rational’ paradigm,

there is no reason why bureaucratic structures cannot be adapted in such

a way as to make them more compatible with native ways. Particularly in

the field, hours can be more flexible and leave can be arranged to accom-

modate personnel who wish to spend time on the land. Furthermore certain

jobs in the territorial public service such as in renewable resources

management are intrinsically compatible with the native traditional life-

style and might serve to ease the strain of entry into the wage economy.

Most importantly these and other “field” positions in the bureaucracies

of the Nh’T and Yukcn do not force native employees to uproot their fami-

lies and move to Yellowknife or Whitehorse.

The headquarters components of bureaucracies will inevitably be less

adaptable to traditional lifestyles. In fact one of the great dangers

facing a fledgling Nunavut will be the need to staff the headquarters

Compcnenzs  of the new territorial public service with technically and

professionally qualified personnel. There are insufficient numbers cf

qualified people in Nunavut to fill all these positions, and tne result —

may be an unavoidable “airlift” of southern Canadians to staff the new

bureaucracy. The last thing the people of Nunavut need is a largely ex-

patriate bureaucracy, and, as well, the influx of newcomers might serve

to diiute the Inuit majority in the electorate. The best solution is

likely to set up extensive training and education programs to upgrade

Nunavut residents’ skills. This would have to be done well in advance of
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the actual moment of division and realistically would have to begin almost

immediately if Nunavut is to be created in less than ten years.

Up until now we have spoken only of the forces of integration, the

mechanisms of bridge building within the northern societies. However,

there is a second dimension to the process of integration, and that is the

integration of the northern societies into the Canadian “mainstream”.

While there are mechanisms in place such as the ongoing constitutional con-

ference on aboriginal rights which keep specific northern issues on the

agenda of politics in the south, the most important integrative structures

today are likely the national political parties. Virtually all of the

members of the legislative assemblies of the two territories have ties

with one of the national parties. More importantly, the northern politicos

are often prominently active in the affairs of the national parties.

Northerners can be found on the national executives of the Liberal, PC and

New Democratic parties, and they seem to have an influence on decisions

that affect the north.

What is interesting here is that, unlike tne process of policy initi-

ation in most areas, key policy initiatives vis-a-vis  the northern terri-

tories seem to flow disproportionately from the political, rather than the

bureaucratic corridors. As examples of this: the letter of instruction

to the Commissioner of Yukon granting de facto responsible government did

not originate in the policy branch of DIAND but rather was the direct in-

itiative of the PC Cabinet (likely informed by the subtle persuasiveness

of the Honorable Eric Neilson); the approval in principle of Division of

the NWT was essentially unexpected in the department—it came out of
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Cabinet committee (and could even have been linked to Peter ltinuar’s  de-

fection from the NDp); and, the 1983 changes to the eXeCUtlVe structures

in the GNWT originated net in Ottawa at all but through an accommodation

reached between the Minister, the Commissioner and the Leader of the E-

lected Executive.

Hence, while much maligned in the current literature Of political

science and policy analysi%the former taking the position that national

parties are failing as mechanisms of brokerage and interest aggregation,

and the latter that they have little impact  on public policy decisions—th~

national parties may turn cut to be the most important bridge building in-

StltutlOns  in the integration of the northern territories into the Cana-

dian pclity. Moreover, because the involvement in national party organl-

SatlCnSiS no longer limited to the non-natives, and with native r-?ple to-

day hclding executive offices in virtua]i} every constituency assocldt:~~

in the ncrth, the national parties ars alsc an important forc~ in breaking

dOWn ttle ba?rlers  between the native and non-native communities in Yukon

and the NNT.

To conclude, the North 1S of criticai importance to Canadians as ?

whole because, as we have seer,, it is a land 0$ vast potential wealth no:

only in terms of natural resources  but if~ term< of the cultural diversity

which has been the hallmark of Canadian pclitlra] life. The manner in

which future generations define their worth as a nat]on may well come to

rest on the effectiveness with which the current generation of political

leaders resolves the poignantly human dilemmas of northern development in

the coming years. The key is not to find ways fcr the north to deal with
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the Canadian “Mainstream” but to fully integrate the ncrthern territories

into the federation and to make the uniqueness and the internal diversity

of the north a Dart of that mainstream.

—
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A Note On Sources

Tne aim of this paper has been to provide a synthesis of northern con-

stitutional and political issues, and to form the basis for discussion and

debate. Hence the extensive footnoting to back up the positions taken and

arguments made which wou]d be de rigueur in a journal article has been

avoided. However while there are no direct quotations the raw information

contained here has been derived from sources.

including many publications of the governments

Yukon, the publications of the NCF and WCF and

isations in the northern territories. A great

Most of these are “primary”

of Canada, the NWT, and

those of the Native organ-

deal of the material and

the opinions have come from formal and informal discussions with northerners

Ovel’ m~ny years but mcst significantly in 1982-3 when the author sperlt ten

mon~hs north of sixty. Unfortunately there ar~ very few secondary sources

@n this subject, but one that bears mention because of its comprer,enslveness

ano prov(jcazive insight, is Gurston Dacks’, A Choice of Futures: Politics

in the Canadian North, which  was published )n 1981 by Methuen. Finally,

SOrIle Of the ideas expressed here have been put forward previously in ear-

lier publications of the authar. .—
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INTRODUCTION

While most southern Canadians are necessarily preoccupied

with problems or issues which affect their community or region,

the Northwest Territories (NWT) does, from time to time, briefly

appear in the national spotlight. Residents of Manitoba and Quebec

may have briefly monitored the manner in which the Government of

the Northwest Territories (GNWT) has been dealing with official

bilingualism, soon to be implemented in the north along with

official recognition of seven aboriginal languages. Opponents

of cruise missile testing, while first focussing upon the

missile’s landing at an isolated Canadian Forces base in northern

Alberta, soon learned that the guidance system would spend most

of its journey in the NWT, following a course down the Mackenzie

Valley after having been launched from a B-52 bomber over the

Beaufort Sea. A final example involves a number of national and

provincial women’s rights organizations which were recently

outraged when a NWT Court judge sentenced three Inuit men to

one week in jail after they were found guilty of having intercourse

with a fourteen year old Inuit girl. The reason for the verdict,

Inuit have different moral standards than white, southern

Canadians.

However, it is safe to say that while the three issues noted

above are all of current national interest, the N.W.T. experience

with them has received little attention in the southern media

spotlight. In short, with a few exceptions, northern issues

. . 2



have not and probably will not ever spark intense national

debate such as that generated over the Quebec referendum,

British Columbia’s restraint program, Newfoundland’s dispute

over off-shore jurisdiction, or for that matter, a domed stadium

in Toronto.

Nevertheless, a small group of Canadians in the federal

government, provincial governments, multinational corporations

and the university community, make it their business to be

knowledgeable about the NWT. They engage in analysis, discussion

and debate about the NWT amongst themselves and with northerners

and from time to time, they make decisions which have had and

continue to have, a profound and direct influence on the NWT’S

political, economic, social and cultural evolution.

The purpose of this paper is to examine the behaviour of

this small group of southern Canadians toward the NWT during the

period 1979 to 1983. The time-frame chosen is of significance

in that the author had access and exposure to politicians, civil

servants, industry representatives and academics during these

years. More important, the period 1979 to 1983 represented a

time when a number of major and outstanding NWT issues were

finally addressed by decision makers in both the north and the

south. In some cases, decisions were even taken and implemented,

a condition not common to the NWT for much of the 1970’s.

No particular rigorous methodology has been applied,nor

in-depth interviews conducted. Rather, the following presents

an overview of the author’s impressions on how the attitudes of

southern Canadians in the categories noted have shaped the NWT
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during the period under review. Through an examination of a

number of indicators, the discussion will hopefully provide

some insights to assist the Royal Commission in preparing

recommendations about northern Canada in general and the NWT

in particular.

In terms of content, significant emphasis is placed upon

the federal government to demonstrate how politicians and civil

servants accorded increasing political legitimacy to the NWT

while closely guarding jurisdiction over the north’s non-renewable

resource base. The role of provincial governments is examined

from a constitutional perspective to highlight how the NWT

became one issue during the patriation process of the late 70’s

and early 80’s. A third section deals with the presence of multi-

national corporations in the NWT and focuses upon those conditions

necessary to maintain and enhance the current level of industry

interest in the development of the north’s non-renewable resource

base. Last, the paper presents a brief commentary on the role of

Royal Commissions, Special Commissions, Inquiries and @ther

variations of the above in the NWT. Hopefully, these observations

may provoke some thought on the approach which decision makers,

academics and analysts take toward the north.

. . 4
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THE GOVERNMENT OF CANADA

While the federal government probably understood its

northern policy mandate under St. Laurent, Diefenbaker  and

Pearson, the first decade under Trudeau was marked by numerous

conflicts over the direction of national northern policy and a

number of Ministers who used the Indian Affairs and Northern

Development portfolio as a stepping stone to a higher political

profile, or, in most cases, political oblivion. At a time of

increasing expectations among the NWT’S aboriginal residents,

the Legislative Assembly, and non-renewable resource developers,

the Government of Canada appeared to lack any firm directicn for

the north. That the NWT was represented by five different

ministers during the 1970’s gave northern residents a clear

picture of the attitude which the federal government held toward

the NWT. What was even more difficult to tolerate, was the high

profile role being assumed by Department of Indian Affairs and

Northern Development (DIAND) bureaucrats. Northerners were

told by civil servants that their l~gislative branch could not

be called a Legislative Assembly because, in federal law, it

was termed a Council. Ministers of the GNWT could not refer

to themselves as Ministers and should not expect to represent

the NWT at federal-provincial meetings as this was clearly a

function of the federal government in general and DIAND in

particular.

. . 5
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Following two northern inquiries by Judge Berger and the

Hon. C.M. (Bud) Drury, the Prime Minister was presumably

convinced that the presence of a knowledgeable northern affairs

Minister was essential for effective consideration of long un-

resolved issues and to reduce the level of mounting tension

between northern political leaders and the federal government.

Early in 1980, the Hon. John Munro was appointed to the portfolio

and while the appointment was not enthusiastically greeted in the

NWT, his four year tenure produced results and some measure of

progress on issues which had been stalled for the past decade.

The Minister’s relative success can be attributed to a number

of factors. First, he effectively used DIAND as a vehicle for

advancing both national and territorial issues. As outlined

below, the role of the Department as the sole agency for dealing

with the NWT was gradually changing to one which required

sensitivity to other national objectives being articulated by

others, such as the Ministers o“f Energy or Environment. The

Minister and his department were required to deal with other more

aggressive federal counterparts on major issues with a northern

component. Obvious examples include the National Energy Program

and National Parks Policy.

The need to play a key role in developing northern initiatives

in Ottawa had to be balanced with the aspirations of northerners

for a divided territory, responsible government, settlement of

aboriginal claims and a host of other issues. During his four

. . 6
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year tenure as Minister, Munro came to be seen as an advocate

fot the NWT, albeit one who was not successful at all times with

all issues.

A second factor which must be considered in assessing Munro’s

performance is the general presence of the Minister in the NWT.

During the period from his appointment in 1960 until his recent

retirement, northerners became accustomed to Munro and his

entourage flying around the north in a Challenger jet, dropping

in tO Yel lowknife to meet with GNWT and native organization

leaders, visiting Tuktoyaktuk to mediate between concerned residents

of the Beaufort and representatives of Dome Petroleum, or assisting

the Nunatsiaq Liberal Riding Association during a trip to Rankin

Inlet. No Minister of Indian Affairs and Northern Development has

ever spen’t as much time in the NWT, nor been so accessible to

political leaders, the media and the public. It is not surprising

that the Minister received praise and appreciation from many

northerners following his recent departure from politics.

A final factor associated with Munro’s success has to do

with the experience he brought with him to the portfolio. None of

Munro’s predecessors knew the system of federal government nor did

they bring over a decade of cabinet experience when they assumed

the Ministry. Presumably they had not accumulated many political

favours which Munro was able to call in from time to time when a

decision or action on a pressing northern issue was required.

However, the DIAND Minister was not the only federal political

actor in the NWT. During the time frame under consideration, there

. . 7
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was a notable change in the attitudes of other federal Ministers

toward the NWT generally, and their departmental responsibilities

in particular. The Treasury Board President, Solicitor General

and the Ministers of Justice, Employment, Transport, Environment,

Health and Supply Services, to mention only a few, travel led

north for discussions of a financial, legislative or policy

nature. Federal Ministers observed the proper protocol in dealing

with their territorial counterparts and in their statements or

correspondence acknowledged that a Legislative Assembly existed

in the NWT. Unfortunately, this outpouring of recognition did not

extend to the non-renewable resource area. The message was clear

to northern political leaders -- oil, gas and minerals were in the

realm of federal jurisdiction and would stay there for some time

to come.

Finally, the federal bureaucracy, while not exactly keeping

pace with their political masters, also appeared to change its

attitudes toward the NWT. From a northern perspective, definite

progress was achieved in terms of the level of legitimacy accorded

NWT civil servants by their Ottawa counterparts. This condition

nay have been a function of the emerging new breea of NWT civil

servant, replacing the retired RCMp, HBC employees and military

who could not relate in their roles as territorial bureaucrats to

Ottawa’s senior technocrats. It may also have been a function

of GNWT policy which was aggressive and forward thinking, but did

not pose a threat or an unresolvable problem for the federal

bureaucracy. In short, most territorial initiatives sought to

. . 8
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enhance northern participation with federal departments in

formulating initiatives as opposed to having outricjht transfer

or delegation of provincial type authority currently vested in

the federal government. Finally, some have suggested that the

changing nature of DIAND prompted other federal departments to

jump in and fill the void. What better way to do this than to

establish formal ties with counterparts in the north.

In respect of the Legislative Branch of the federal system,

the period 197S to 1983 produced a healthy change in the attitudes

of the House of Commons and the Senate. During the four year

period, nurierous committees investigating the Canadian constitution,

Senate reform, pension reform and the National Energy Program,

have travel led to the NWT, or have solicited northern input to

soutnern-~ased  hearings. Committees nave also been used to

deal with specific northern issues, such as the future of the

Northern Canada Power Commission. Similarly, Commissions such

as tnose investigating the Economic Union and Development Prospects

for Canad6, or Pornography and Prostitution, are recognizing that

northern input is required. At times, northerners and their

institutions are somewhat overwhelmed by the variety and

complexity of Commissions and may not have the most sophisticated

of presentations and arguments. Nevertheless , their presence,

and interest in the NWT and national issues as applied to the

NWT, marks a dramatic change in attitude of the lawmakers and

those charged with providing input to policy or legislation.

. . 9



- 9 -

A final general indicator of positive change is the

support of both the Legislative and executive branches for an

NWT presence at almost all federal-provincial discussions.

During the last four years, the NWT has attained equal status

at all but formal and informal First Ministers Conferences

(the exception being aboriginal rights conferences where the NWT

is present at the discretion of the Prime Minister). While the

attainment of this goal has not been without problems, given

reluctance of Energy, Mines and Resources and DIAND officials

to have the NWT recognized at Energy Conferences, the current

condition has been achieved in the absence of any NWT drive to

move quickly toward provincial status. Ironically, Canada’s two

territories are now considered as prime locations for federal-

provincial conferences.

To conclude this brief overview, the indicators noted above

suggest that federal attitudes toward the NWT and its institutions

changed in a positive way during the period 1579 to 1983. In

large part the relative harmony of the last four years can be

attributed to the presence of a Mi’nister who was mandatecl tc

address northern issues and a growing acceptance by other federal

Ministers and a federal bureaucracy that the NWT has a legitimate

role and responsibility as a junior member of Confederation.

While many major issues remain unresolved, the federal government

has made progress in the NWT and should be encouraged to rein-

force the northern institutions which it has helped to evolve

during the past few years. This can be achieved at the most

basic level through government to government communication

. . 10
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and respect for what northerners have achieved to date. It can

also be achieved through constructive progress toward devolution

of outstanding provincial type responsibilities when the NWT is

ready and able to manage them. To achieve these and other

significant goals, among them the need to settle outstanding

aboriginal claims, northern residents need to know they have an

advocate in Ottawa. A content analysis of northern newspapers

prior to 1580 would no doubt reveal many editorial demands for

the dismantling of the Indian Affairs and Northern Development

Department and ministerial portfolio. The relative absence of

such demands since ISbO is an indicator tnat northerners believe

attitudes are changing in Ottawa.

THE PROVINCIAL GOVERNMENTS

During the 1960’s and early 1970’s communication between

the GNWT and provincial governments was limited. While northern

politicians may have exchanged pleasantries and views at annual

meetings of the Commonwealth Parliamentary Association, most of

the contact was at the officials level, with GNWT civil servants

negotiating agreements to use hospitals, schools and other services

in Alberta, Manitoba and Quebec. For the most part, provincial

politicians perceived the NWT as an area of exclusive federal

jurisdiction with territorial politicians having a marginal say

in its evolution.

However, as relations between the federal and provincial

governments began to deteriorate in the mid to late 1970’s,

the existence of the NWT and Yukon began to take on some semblance
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of significance in the events which unfolded during the constitu-

tional debate over patriation. In their assessment of what role

the federal institutions of government should assume in a new

ianada, provincial governments were necessarily obliged fo review

what cards the federal government had to play in negotiations

leading up to confederation under a new constitution. One of

the cards, which was relatively minor in the overall negotiations

process, was federal jurisdiction over the land and resources of

of Canada’s two northern territories.

It is evident that in dealing with the existence of two

northern territories in Canada, the provincial governments could

not come to a consensus on the best way to reflect their presence

in a new constitution. In part, this absence of a consensus is

based upon a collective distrust of what the federal government

might do with the two territories and a concern among some premiers

that their counterparts were not above making a deal with the

federal government to extend .’provincial boundaries northwara.

The “Gang of Eight” was eventually successful in having written

into the new Canadian constitution two provisions which made the

creation of new provincial jurisdictions and the extension of

provincial boundaries north subject to the amending formula.

Rather than dealing with the NWT and Yukon from a nation building

perspective, the provinces and the federal government agreed to

make the future of the two territories a function of the un-

productive federal-provincial decision making process. The

following provides a brief overview of some of the attitudes and

. . 12
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indicators which produced this condition.

Given the impact which the energy crisis had upon the

nation and the temporary shift of economic wealth and activity

to western provinces, there were some provincial governmertts

which clearly perceived that for the benefit of their jurisdic-

tion in particular and the country in general, NWT non-renewable

resources must remain under federal control. In short, northern

resources should be developed by the federal government for the

benefit of all Canadians, in particular those who reside in

areas or regions which do not have a significant non-renewable

base. Provincial leaders, if pressed to be candid, WOUIC argue

that there is no way a mere 47,000 people should be entrustea

with authority over the resource base of the NWT. The experience

of having “blue eyed Arabs” in Alberta, British Columbia and

Saskatchewan, must not be repeated by allowing a “Kuwait of

the North” to evolve. Provincial leaders in this category also

feared the extension of west~rn provincial boundaries into the

existing NWT; thus the provision in the Constitution Act

requiring that extension of boundaries be subject to the

amending formula.

Other provincial leaders were concerned that the federal

government may use its authority to create new provinces to

establish “have not” jurisdictions in the north, in effect,

new provinces which would be pawns of Ottawa. The simple fear

was that these new jurisdictions would, in future, be used

by Ottawa to erode provincial authority and generally strengthen

. . 13
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Ottawa’s position in the federal-provincial arena. Given this

concern, provincial governments successfully obtained a clause

in the Constitution Act making the creation of new jurisdictions

subject to the amending formula.

Finally, there were some provincial ieaders concerned about

the level of federal deficit financing required to operate

northern governments. They felt that it was best to ensure

that any new players at the provincial level would first have

their contracts scrutinized by the existing members of the team.

Sports analogies aside, the provinces simply wanted to ensure

that their share of the equalization pie was not going to be

reduced by adding new provincial jurisdictions not capable of

funding a substantial share of their requirements. NO doubt,

Newfoundland’s entry into confederation and the absence of

provincial input to the terms of the deal had not been forgotten.

In concluding this portion of the discussion cn provincial

attitudes toward the NWT, provincial leaders were clearlY

concerned about Ottawa using the north as a tool to upset the

delicate balance of power which exists at any time between the

two levels of government. Whether or Ilot this scenario wouid

ever come to pass is not a subject for this discussion. Suffice

it to say, the premiers achieved their obJective. In another

context, it is clear that the provincial leaders did not trust

each other and took steps to restrict any future expansion

Northward. That the NWT complained bitterly about both

. . 14
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provisions did not matter in the final days of negotiation

before an accord was reached. In a last ditch effort to have

Sections 42(1) e and f removed from the Act, the Legislature of

the NWT lobbied representatives of both levels of government

but to no avail. The rules of the game had been substantially

changed, nation building was no longer the job of the federal

government in respect of its northern territories. ExcIusive

federal jurisdiction must now be shared with all of CanaGa.

One shculd not conclude from the above that the provincial

governments have, for the past four years, been involved In a

nefarious pIot to undermine the future of the NWT. Clearly,

contacts established at various federal-provincial meetings have

been productive. The NWT is automatically included in all

provincial ministers meetings prior to follow-up sessions which

take place with federal counterparts. Recently, a new practice

has been aaopted whereby territorial government leaders are

invited as observers to the annual provincial premiers meetings.

While the NWT Government Leader does not have a seat at the

table, he is allowed to make an address to his counterparts

summarizing issues in the north and one can expect that with

time, the north will have their leaders seated at the table,

whether or not provincial status has been attained.

As noted above, the GNWT has been making arrangements for

purchase of medical and educational services from provincial

governments for a number of years. More recently, NWT Ministers
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have been negotiating special agreements with their provincial

counterparts on matters relating to tourism, small business,

highway transport regulation and wildlife management, tc name

only a few. For the most part, these agreements are negotiated

in the absence of DIAND officials and do not require any formal

ratification by the DIAND Minister. The usual exchanges

between the NWT cabinet and their southern counterparts are

also a regular occurrences Ministers attempt to broaden

tneir perspective through a “mutual exchange of views” while

enjoying the hospitality of the host jurisdiction.

In the area of non-renewable resources, the liWT has still

to be accorded a significant measure of legitimacy from the

provinces. From 1975 to 1S83, Canada continued to guard this

jurisdiction closely and demonstrated to provincial governments

that it is Ottawa which makes the final decisions. Discussion

with NWT Ministers tended to focus largely upon the infrastructure

necessary to move people and ~ervices into the north and transport

the resources out to the markets and factories in the south.

Recently, some oil and gas producing provinces have expressed

concern about the application of exploration incentives by the

federal government. They have argued that too many incentive

dollars are being expended in Canada’s frontier and eastern off-

shore to the detriment of the oil and gas industry in Alberta!

British Columbia and Saskatchewan. The arguments have not gone

unheard by the Progressive Conservatives and the new Prime

. . 16
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Minister of Canada. While NWT leaders will no doubt attempt

to maintain the level of exploration activity in their territory,

they are virtually powerless to stop the flew of federal invest-

ment dollars from leaving the NWT and have no options to exercise

in terms of offering their own incentive pro9ram.

To conclude this portion of the paper, it is difficult

to present any observations which may assist the Royal Commission

in its deliberations. At the very least, one must draw from the

above that the provinces of Canada have, for their own reasonS,

demonstrated to Ottawa an interest in how the affairs of

Canadian territories are managed. From a political perspective,

they do not want to see the balance of power in Canada deli-

berately upset by the Federal government tnrough creation of

new jurisdictions in the north. From an economic perspective,

some provinces have expressed concern that too many federal

investment and incentive dcllars are going to Canada’s frontier,

when their owri industries are struggling to stay ~live. This is

perhaps wnat northerners have to expect in the ebb and flow of

a federation. Yet it is a federation in which the residents

of the NWT are not yet an equal partner. One cannot help but

wonder if, in the final anaiysis, the provinces will exercise

their responsibility in allowing the NWT to evolve to full

partnership, or will purely parochial or political interests

retain the status quo?

. . 17
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THE MULTINATIONAL CORPORATIONS

A third major force in the evolution of the NWT is the

presence of multinational corporations. Non-renewable

resource giants like Esso, Gulf, Dome, Cominco, Falconbridge

and Shell, have been active in the NWT for decades. Their

operations have been supported by other major actors like

Pacific Western Airlines, Nordair, Arctic Transportation Ltd.

(a subsidiary of FedNav) as well as Crown Corporations such

as Northern Transportation Company Ltd., and NorthwesTel.

Along with the Northern Canada Power Commission, this second

group has provided the transportation, communication ana

energy infrastructure necessary for a successful multinational

presence in the NWT.

From a northern perspective, it is sometimes difficult

to understand why industry continues to find the NWT an attrac-

tive area for investment. Consider the list of problems and

issues which presumably should generate sufficient uncertainty

to move investments elsewhere, unsettled aboriginal claims,

a federal go~ernment which has yet to clearly enunciate a

resource development policy, an emerging GNWT with priorities

and problems of its own, and finally, the technical, engineering

and environmental problems associated with development of

resources in one of the most difficult and demanding regions

of Canada.

Yet, despite the above, the multinational presence in the

NWT is strong. Even in the aftermath of the Berger Commission,

development proceeded throughout the north including the



construction of four major mines during the period 1$79 to

1984 as well as the development of a small oil field at

Norman Wellsg and a pipeline to move the oil to Alberta. In the

exploration area, Dome, Gulf, Esso and PanArctic continue

their expensive programs in the Beaufort Sea and High Arctic.

With respect to mining exploration, poor base metal markets

produced a downturn, however high values for precious metaIs

maintained a healthy level of activity. During the late 70’s

and early 50’s, as the rest of Canada was mired in unemployment

and bankruptcy, the NWT appeared to be thriving with non-

renewable resource based activity.

While the purpose of this section is not to go into detail

on the subject of the northern economy, tne scenario noted

above deserves some comment from the perspective taken in

this paper, that is, what shaped industry attitudes toward

northern development?

First, one can argue that during the past three decades

the Government of Canada in particular has offered a variety

of incentives, particularly in the areas of infrastructure

and taxation, to encourage and maintain a multinational

presence in the NWT. Without major infrastructure such as

roads, airstrips, railways, waterways, communications and

energy, development would not have been feasible.

Recently, the GNWT has become involved in providing

infrastructure as well, particularly in the areas of health,

education and municipal services. The GNWT even participated

in a program to keep Pine Point Nines in operation during a
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particularly difficult period in 1983. The reason for an

injection of $600,000. of territorial money was that the GNWT

would stand to lose more from personal and corporate income

tax if the mine remained closed until base metal prices improved.

Clearly, industry has recognized that its significant

financial commitment must be matched in some fashion by

government in the north if the resource base is to be developed.

This has been the northern tradition for many decades and would

appear to be the method of operetion for the future. In their

desire to develop the NWT, both Ottawa ~nd the GNWT have

invested heavily in infrastructure which is geared to the non-

renewable resource industry. The multinationals understand

that should their presence be significantly reduced, the tax

base of the GNWT would erode to the point wnere almost all of

the revenue required to operate its programs would come from

the federal government. While Gttawa could presumably absorb

these costs, they would be left with a legacy of sophisticated

and expensive infrastructure being under-utilized and far beyond

the financial capabilities of northerners to maintain.

A second factor influencing the multinationals is the

presence of one government and its agencies, responsible

for the management of non -renewable resources in the north.

This argument may seem odd given the never ending litany of

complaints from industry concerning the number of federal

agencies, departments and boards with which they must deal.

. . 20
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However, in comparison to what the cil and gas industry in

particular has experience in eastern Canada on tne matter of

off-shore jurisdiction, or in Alberta on tne matter of revenue

sharing between the federal and provincial governments, tne NWT

offers an environment wnere the question of jurisdiction is

easily answered. Wtlile industry may recognize and respond to

the emerging GNWT and its interest in non-renewable resource

development, the major negotiations clearly take place with the

Government of Canada.

As a footnote to this discussion of industry attitudes

towards the north, one must question whether or not the multi-

nationals would prefer to see the GNWT assume provincial type

jurisdiction over non-renewable resources. In a recent

presentation, one major industry lobby group recommended that

the National Energy board be an active participant in the setting

of utility rates in the Northwest Territories. This position

was contrary to that of the GNWT and the NWT Legislative Assembly.

The industry recommendation suggests that tne multinationals may

prefer to have the status quo retained, in spite of the problems

associated with the federal regulatory and administrative appara-

tus. both industry and Ottawa have significant northern

investments which must be protected and enhanced. Whether or

not a northern government can be trusted with this responsibility

from an industry perspective is questionable.

The purpose of this section has not been to give the Royal

Commission the kind of detailed information and analysis that

. . 2‘1
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it requires to formulate recommendations on the northern

economy. Rather, the few observations noted above will hope-

fully provide a few indicators of wnat the multinationals

require to maintain their presence in the NWT. At present,

the balance between the myriad of problems associated with

northern development and the return on time and investment by

industry, seems to lean toward continued development of the

NKT’s resources. Because of its jurisdiction over non-renewable

resources, the federal government must continue to fine tune

this balance in order that industry is successfully integrated

into the northern economy of the future. To date, industry

seems to have adjusted, at times with the reluctant support of

northerners, but the balance is tenuous.

THE NGRTHERN ISSUE COMMISSION

Since Dean Carrothers conducted his histcric Commission

into political development in the NWT during the 1560’s,

northerners have seemingly been the’ target of numerous federal

investigations into a variety of social, economic, environmental

and constitutional issues. No doubt, these examinations have

produced a wealth of useful information and analysis for the use

of decision makers and academics.

However, in recent years northerners have become somewhat

cynical of the Northern Issue Commission. In order to under-

stand this mounting frustration, a few words are in order on

the role, or perceived role which the Northern Issue Commission
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has assumed in the NWT during the past decade in particular.

Given this analysis, some indicators of “attitudes” will

hopefully become apparent.

The decade of the 70’s in the NWT cannot be described as

one of harmony and cooperation. The GNWT and GIAND were accorded

little internal legitimacy by NWT native leaders. Even members

of the NWT Legislative AssembIy at times saw their institutions

simply rubber stamping the policies of a federal commissioner

over whom they had little control. Thus, in order to deal with

substantive problems of the day, such as development of hydro-

carbons, northern issue commissions were established to provide

fetieral decision makers with advice and recommendations. Needless

to say, in an atmosphere where neither the federal nor territorial

governments could claim much support, these commissions, and the

individuals who headed them, took on, and created, a dynamic leveI

of expectation, or in some cases animosity, far beyond what had

been envisioned by the decision makers in Ottawa. Liven this

background, a number of observations can be drawn about the

attitudes Of t!lose who establish and conduct the northern issue)

commission.

First, in their conception by federal decision makers,

sufficient attention was not given to existing northern

institutions which clearly had a role to play in the review of a

northern problem. In retrospect, should the Prime Minister have

asked the Drury Commission to investigate the municipal system

of government in the NWT or the policy arm of the GNWT Executive

Council office? After all, the GNWT and the Legislative Assembly

. . 23

—— -



-23-

haa been in place in the NWT for a full decade. Were these

institutions not capable of conducting such inquiries on trleir

own? Similarly, in conducting his examination of hydrocarbon

development in the Mackenzie Valley, should Judge Berger have

insisted upon a more prominent role by the GNWT. After all, many

of his major recommendations focused upon the people of the

Mackenzie Valley who, in theory and in practice, were served

by the GNWT. Even though northern governing institutions were,

at the time, accordea limited legitimacy, their exclusion from

accepting a responsible role, via the northern issue commission,

was unfortunate.

Second, while recognizing the hard work and dedication

of those who conducted northern issue commissions, accountability

for a response to their work was perceived to rest with that

large and distant federal institution of government in Ottawa.

Northerners, throucjtl experience, came to have little confidence

in the ability of federal institutions to respond to recommenda-

tions of the northern issue commission. Alternatively, during

tne author’s brief political experience in the NWT, major examina-

tions of the northern education system and division of the NWT

by territorial institutions of government produced significant

public interest as well as strong representations from voters

about the consequences at election time if elected northern

representatives did not deal with issues in a responsible fashion.

In short, for the federal northern issue commission of the future

to have credibility and effect, it must come to terms with the

need to demonstrate to the public some measure of accountability.

. . 24
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It is suggested that this can be achieved through a more

cooperative approach with northern institutions and northern

leaders in conceiving and conducting the northern issue

commission.

To conclude this brief review, a few comments on the

nature and scope of commission recommendations are in order.

Looking back, one would find that the terms of reference of

northern issue commissions are extremely broad and characterized

by a seemingly unlimited mandate. At times this produced an

element of zeal and reform among commission staffers charged

with research and development of options. Brilliant minds and

many millions of dollars have gone into the preparation of

corlplex scenarios which, when implemented, would solve the

problems of the north. Unfortunately, northern human nature

being what it is, these solutions very seldom seemed to produce

the society for which we all strive.

The northern issue commission played an important role

in that the product provided a useful insight into northern

problems. In respect of the future, the final product must be

one which decision makers can realistically respond to, or

alternatively use as a guide for making legislative, institutional,

or policy changes. At times, this may require that incomplete’

or unpopular recommendations must be advanced for both the

public and decision makers.

Obviously, the observations noted above do not aPPIY

in their entirety to the Royal Commission. Nevertheless, in
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its recommendations, the Royal Commission may be suggesting

areas which require further fol lowup if decision makers are to

make wise choices respecting the role of the NWT in the economic

union of Canada. Hopefully these tl-loughts will help to avoid

some of the problems of the past.

CONCLUSION

While Northerners are notorious for ascribing motives

to the actions of southern decision makers, they are no more

given to this behaviour than Albertans or Ottawa civil servants.

This paper has attempted to deal with a series of indicators

which hopefully reflect to some degree of accuracy, attitudes

which representatives of southern government, industry and

academia had toward the north. Underlying all of the

observations, is the assumption that northern residents

themselves contributed significantly to the southerners’ thought

process during the period under review”

The Royal Commission should give careful thought tc the

role which the federal government should assume in encouraging

and assisting further evolution of its northern territories.

While the decade of the 70’s was undoubtedly difficult, the

federal record of the past four years has been good. Despite

ever present indicators of doom, one can detect an air of
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enthusiasm among NWT residents and their leaders. The federal

government played a significant role in producing this condition

during a time when its relations with the other members of

Confederation were difficult and unproductive.

In respect of the provinces, the NWT will clearly have

to continue the drive to establish credibility and recognition

as an equal, though junior, member of Confederation. Provincial

governments, despite their initiative noted above, appear to be

willing to grant this external legitimacy. Perhaps, in taking

the lead role of nation builder, the federal government can work

with the GNWT and NWT Legislative Assembly to devolve further

powers in the justice, health and resources areas to further

enhance. the national stature of NWT institutions.

Other contributions will no doubt document the major role

which the multinationals play in the NWT. The purpose of this

discussion has been to briefly identify the significance of

their contribution to employment and taxation revenues in the

NWT, and the current desire to see non-renewable resource

jurisdiction retained by the federal government.

Finally, in respect of the northern issue commission,

attitudes must change if the federal government is to conduct

future large or small scale reviews into northern problems.

Accountability of, and participation by,NWT institutions is

critical to their success.

In conclusion, residents of the NWT recognize the

significant role which southern decision makers assume in

. . 27
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charting the course for political, economic, social and

cultural evolution in their territory. Yet, there comes a

time when it is necessary for the southern decision maker to

step back and let the northerner increase his share of

“the burden of responsibility”. Given that the Royal

Commission is making recommendations which could chart the

course of this nation for many decades to come, its response

on the NWT must be forward thinking as well.


