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I NHODUCT TON|

Winnipeg 1s a city deserving careful scrutiny by those
tnterested In the reform of loc. ¢overmment. At Tﬁe Leginning
of Tho 1960's, Winnlpeg was reorganized by the Provinclal
Covernment of Manltoba Into a Moirepol btan dwo-Tler style of
govertment, similar in operation o that of Toronto. In 1972,

The Province cstablished a new forim of reglonal government for
the Minnipeq arca and added a fow new wrinkles for enllisting
greater cltizen participation at ihe local level. These different
efforts at Institutional engineering make Winnlpeg's experlence
uscful for analysing the lmpact of different structural changes
In local government. In particular, I+ provides Instructive

/
materlal for testing a number of proposl!tlons about the relevance
of tnstitutlonal reform as o form of solution to the 11ls of
prescent day urban communitios.

This essay will concentrate primarily on the question of
how The government changes In Winnipeg have helped meet the nced
for better planning and management and for more democratic practices
at The local level. It will not be able to cover all the material,
nor does It pretend to be a concluslve assessment, as the changes
ore of recent vintage. But, It will seek 1o draw from the WInnIpeg

case pertinent evidence on the matter of Institutlonal reform,!

1. The materlal Is drawn from a more extenslve study undertaken
by the Institute of Urban Studies at the University of Winnipeg,
publlshed In the spring of 1974, although some new data has been
added.  See Lloyd Axworthy, James Cassldy, Unicity: The Transltion,
Institute of Urban Studies, Unlversity of Winnipeg, 1974.




BACKCROUND

Winaipeg Is'a clty of Just over half a millloi pecple.

o Us “iho demboant urban center in Manitoba, with abproximaTely!‘
half tha populalfon of the'province. The greater part of all |

tho goods and services produced 1o The province are generated

in dha Vinntpeq area and i1 providos wost of the jobs and produces
most of Tho taX rovenues nceded to 'run The'provinCG.z I+ has had
a very:sltable economy, historically itiod to its role ‘as an entrepdt
for- tho agrelicultural hinterlandad But Increasingly tit:ls ‘a mixed.:q
cntorprise cconomy with growing. commercial dnd cervice enterprises, |
Insuring anainst major fluctuations ln‘employmenf.s,’

Tha city has, over the'years, beén transformed by'successiva .~
waves of Luropean lmmig}aTiod until fit i's ‘now one of theé most cosmo- .,
politan areas In ‘Canada ==~ and one of the few in 'which Anglo-Saxons::=
are.in - minorlTy.@x Covérned.thOughoufﬁj+s:hisTory by ireprasenta-«
tivds of the'Anglo-Saxon busingss-elite, within the'last two decades’:-
the elhnic majority .has bean maklng.its po!ifldal,power felt. .

Historical.ly, thare.has beén an underlying socio-po|itical..l
consensus shapind.theicity's 'political. énvironment. i .This ‘consensusiis

about the maln principles and directions of urban politics isi- \

2. Government . of Manitoba, "Proposals forf.Urban Reorganization. inin
The Greater Winnipdg Area",: December 1970, "p. 2. 7.

3. " Metropo|itan Corporation of Greater Winnipég, The Place of Gréater: .
Winnipeq in the tconomy of Manitoba, 1971,

-4, " Dominion Burcau of Statistics, 1971 Census.




inharitcd from The business orlented Anglo-Saxons who were firm
boltevers in "aood govermaent", "efflclency and Y"business principles'.
This was fTranslated into strong feellngs about lkeeping politics out

of local govermsent, and operating local govermn nt according to

sound no-nonsense udmlhisfraTlve procedures.  The representatives

from ethnic groups, primarily Ukrainian, Gorman and Jewlish, which

have Taken over these political posts seem to have an even sironger
belicf in Thase prlnclpfos of non-partisanship, efficicency and

¢ onso.rva Fism,

While a breakdown is beginning to appear in this view of
locul government, in Toronto and Vancouver, it is still a domynant
fonture In Winnipeg. In part, this can be attributed to Winnlipeg's
slow growth. Tho population Increase in Winnlpeg from 1966 to 1970
was only 5% as compared to 164 In Toronto, 15% in Vancouver, 16% in
Fdmonton, and 214 in Calgary.5 Thus, vwhile Winnipeg'svheferogeneify
in population would seem to indicate the development of a more diver-
gent set of political values, the slow growth has pro oted until just
recently, the continuation of a more stable traditional outlook. In
part it might also be attributed to the fact that Winnipeg's working
class are also generally small property owners, carrying with them
concerns about necessary basic services at low cost. As well, the
principal media in Winnipeg, particularly the Winnipeg Free Press
have been very conservative in approach and enthusiastic boostiens of

clvic "good government! Whatever the

5. Seo the Globe and Maill, Toronto, November 9 1971,



restons, Winntpeg has been o ally where local covormment has been
charnctorized by s Tock of Tovolvewmewt In progeons of cocial
reform, The support of civic good woirks and an ovaerrliding concern
wiith keoplng Taxes low.6 |

Peginning In dhe 1970's hovaver, Winnlpog boaan to feel
tho stoo Kind of pressures for dovelopment and change that are
generally part of the urban scene elscwhere In the country. Differ-
ences over downtown ronewal, fTransporiatlon systems, suburban land
devalopment and the provislon of public housing emerged as major
Tssues in Winnlpeg as T moved into the 1970's, In addition, there
Is The particularly striking problem of substantial in-migration
of Nalive people from rural arcas, so that it Is estimated that
there are over 30,000 urban Hatlve people residing In the core of
tho City, most of whom are on the lowsest {ncome scale./’

Thesa developments have had the impact of creaflng highty
politicized issues and engendering growing cleavages over issues.
Thus, Just at the time Qhen a new organization of local government
was beling Tntroduced, the political, soclal and economic environ-
ment of dhe ¢ity was shifting and new political forces were comling
into play. Ono of Tho Important questlons this juxtaposition of
change In the political environnent and change in the local govern-

mont ralses Is how and to what deqree the new institutions acted

6. Winnipeg has a rate of 60% single family home ownership. For
a dlscussion of how population characteristics, includling
property ownership influence political behavlior and policy
outcomes, see: Edmund P. Fowler, Robert Lineberry, "The
Comparative Analysis of Urban Pollcy: Canada and the United
States'", Harlan Hahn, ed., People and Politics in Urban Society,
Sage Publications, Beverly Hills, 1972,

7. lon McCaskill, "Migratton, Adjustment, and Integration of the

Indian into the Urban Environment", unpublished Masters Thesis,
Carlton University, 1970. ’
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upon they political precess., Did the new institutions open channels
for The cvprossion of new polilical forces or did it consolidate
ihe hold of the conservative, business orlented, political groups?
Was ihe aity able to plan and Initiate innovative programs in
pespoinse o chenglng conditions in ids dewntown core, or to ucet
problcis posed by urban growth?  These becowe, in parT; the recal
fests for measuring the effoctiveness of changes in Wihnipeg's

form of government,

19601 THE METROPOLITAN GORPORATION OF GREATER WINNIPEG

In 19260 the Provincial Governmant introduced a two-tler
MotlropoliFan form of'govornmen‘f.8 The division of powers between
fhe separate municipalities and the Metropolitan Corporation was
simllar to the metro scheme in Toronto. 1t was glven full authority
over all planning, zoning and Issuing of bullding permits; charged
with responsibility of preparing a master plan that included long
torm planning for major roads, bridges, transit, sewer, water,
garbage, and major parks. In addifion,‘Mefro had operationgl
responsibility for public ftransit, mosquito abatement, flood
protoction, sewage disposal, assessment, and water supply, (excluding

Iocal‘disTrlbufion).

8. Up to 1960 the urban reglion of Winnlpeg had been divided into
government between a central City of Winnipeg and a group of
surrounding municipalities, along with a number of regional
boards and commissions looking after water supply and pubiic
transit. For discussion of the situation pre-Metro, and an
expanded history of the Metro years, see: George Rich,
"Metropolitan Winnipeg: The First Ten Years' In Ralph Krueger
and Charles Bryfogle, eds., Urban Problems, Toronto: Holt,
Rinehart and Winston, 1971, p. 359.
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Unlike Toronto, the political representation on Winnipeg's
Matro Council was not drawn from elected representatives of the
respective municipalities.  Instead, the city was divided into ten
ﬁlc~wodged constituencies, cach clecting a separate council lor,

Mhis created a eritical separation between the individusl political
juristictions, and the maetro level, and cnabled the politicians in
The respective municipalities to avade all responsibility for the
Metro operation,

In fact, the history of the ten year operation of Metro is
one of unending disagreement between the City of Winnipeg led by
Mayor Stephen Juba and the Metro Corporation. Many nasty words
were oxchanged and more seriously, many needed programs were stymied,
particularly in sensitive areas such as The planning of the downtown
and new tronsportation programs. Metro became a convenient political
whipping boy for the City of Winnipeg and the Municipalities. |f
taxes went up or services weren't dellvered, it was Metro's fault.

‘Me+ro, however, did have some achievements to its credit.
I+ created areca-wide uniform assessmen+s, added a substantial
amount of hark space, bullt séveral major bridges and considerably
improved the water-sewage treatment system of the city. These were
all functions entirely within the purview of Metro. In critical
areas, such as planning and developmen+,/??wﬁggra‘differenf éfoey.

In the mid=-1960's the Conservative provinclal administration
appointed a blue-ribbon Boundaries Commlss;on which, among other
Things, was charged with recommending changes in Winnipeg's Metro

structure. By tho end of the decade, the Commission was about ready




fo adviso on a rcorganization of Winnipeg, maintaining. the [two-tier .

structura, but rodefining 11s poyers and. form of political . reprasentation.

Before the iCommission couldi'report: howevery: a provincialial
clection was held ‘and the New!Dermbcratic Party under! Edward Schréyer, v
took dver. ; Ong of -Schrdyer's 'campalgn’ commitments: had béen a pledge'
To set up .soma forim of areglonal. governmenteyi Butyihe ‘was not. goingig
to Frust a Tory:-appainted Comnission’ toglive himiadvica . Instedadd,

a group qf Torontorbasad. consultants: were. broughtitin ‘and:ih ivery:ry
short order! -~ a matter of raboutvone year:n a very:.different:kindnd

of . local..government. schene., for Winnipeg was: prqoposed.:c.

PROPOSAL S FOR : REFORMli1

In Decembery.: 11973y the :Prévinciali Covernment:iproducéd:al a
White Paper: outlining.lts plan's: forcthe'reorgani za’tio’n‘z cof Winwipeg,q,
a conceptthati quickily:became: laballed UNICITATY,

In Ithe!iWh itei Papamcthe iProvindialiGovarnment:proposed;cthehe
comp lgte. 'amalgamation of &l |, ithe municipal ifiiesaos As Ja fl'r.'s?‘h“zsh“epiop
the ‘mil {'rates of cthe'lcity were:.ito be quluaj‘ iZedad .Thét‘?o‘rhe‘r;zrser.v.l‘ce'Sres
of (thea'icl tyi isuchias policei and.ifire irprq*l‘.eo'ti oni would: be iamalgamatedad
over~a transitionaliperiodnd.

To govern. Unitiity,ivtheiWh i-te Papér; proposed::al 48~tembe mar
central counclil,;l elected from single; ‘rnémbeﬁwv:ards*ﬂ%,i th an .electoralal
bageiof 10,000ipopulationion dmpil iclit:iin ithigiiproposalsiforia: very:ry
smal | . ‘Wardiréepresentatiivel ‘system was:/ithe'inotion cthathith s wouldild
bring aboutra closer..re I'aﬂ on'shlip: between:.citizenand \elected od
membery:i-.The: iMayor;was: to be lelected by ta majorjty iof :Covhci )|

members . ;.Th1d was a majorjdepanturefrom theilong=standingipractice ce




in tho city of dircct election by the populace at large and was
fnicipreted as an effort by the provincial goverhmenT To croate
a {form of parliarcntary government on the local |evet.10

The Council would bo organized on the basis of standing
comnitieos dealing vith finance, public works and environment.

Over tho comimiftces was to be a central Exccutive-Policy Committee
composed of the Mayor and other Committee Chairmen. |+ was to be
The poticy-making, coordinating arm of Council, acting In effect
ko a Cabinet. The administrative arrangements paralleled this
Cabinet-style executive structure. There were to be threce commissioners
for cach of the committees and a Chief Commissioner as overall
executive officer. All the Commissioners were gathered together

in their own oxecutive group or a Board of Commissioners to act

as the staff arm to the Executive Policy Commitiee. The organizing
principle underlying this executive policy makirng apparatus was -
the selection of the mayor by a majority on council.. This was fo
be the Parliamentary link that would insure the mainfen;ﬁce of a
majority position for setting policy and programs.

Thus far, the thrust of the new proposals waslfhe creation
of an efficient centralized system, eliminating ‘he fragmentation
and separation of the former metro arrangement. 1T was a clear'
casa of trying to achlieve cohesliveness and effectiveness In local
organlzational planning and policy making that operates In most
urban areas,

In company with this centralizing, amalgamative arrangement,

was a series of proposals designed to decentralize the political

system and give the citizen greater access to government, To achieve

10, For a collection of views on the meaning of the White Paper
proposals, see Llioyd Axworthy ed., The Future City, Institute of
frban Studles, 1971,




ihis, Iho White Paper proposced the City be divided info Thi. feen
commm ity comai Free arcas conposed of between Tthree to four wards
hat wvere contalned approximately within the boundaries of the old
suburban municipaliiles, ond within traditional neighbourhood
designations within The old cliy of Winnipeq.

fhe Commmnity Commitlces were to localize sccess by the
citizen to local government. They had the power to supervise
local administrative functions such as the running of local parks,
pldygrounds, and libraries. They considered applications for
zonhing variances or development plans. They were to advise the
contral conncil on the necds of the local arca.. Tied in with the
Comnuni ty Cominittces was another innovation called Resident
Advisory Groups(RAGS). Resltdent Advisors were to be elected each
year by private citizens in each of the Community Committee arecas,
and were to meet at least monthly with the Community Committee on
Issucs of inTere§f and importance 1o the local area.

The combination of proposals were seen as providing answers
to two of the most troublesome Issues facing most urban areas:
overcoming a fragmcnfaflon'in jurisdiction with Its attendant
incfficicencies; and developing means of having the ordinary citizen
more effectively involved in the affairs of local government. It
is this particular combination of qoals that makes the Winnipeg
system somewhat unique. While some urban arcas have had regional
forms of government, and others have oxperimented with techniques
for docentraiizing the political system, the proposals for Winnipeg

were dosigned to achieve both these goals with one integrated system.




tuplicit in These preposals was the Sssuaption that the performance
of Tocal gorvrnment could be fapcoved ond wore participation of

citloons vchioved ihrough new institotional arrancencnts.

BILL 90
CATTer a six wonth period of public hearings and legislative
debate the basic oulline presented in the White Poper was adopted,
with one major change and a fow minor modifications. The major
chanye in‘Hill 36 was a reversion back to direct electlon of the
mayor. This undoubtedly was in accord with the feelings of most
Winnipeg ci’l'izens.Il It could also be attributable to the influence
of Steve Juba the Mayor of Winnipeg, who probably concluded that
ha would not be mayor if he wore To rely on a vote of majority of
concillors. Provincial governmznt officials deny any deal with
the Mayor, but his strong following with fhe Winnipeg electorate
would make him a powerful enemy in any provincial election if he
viere not given the Mayor's job. Whatever fhe'reason, fhe—;hange in
the form of mayoralty election had a sTroﬁg disruptive effect on
the neatly laid out formula for strong executive leadership under
the Parttamentary model., With the mayér freed from the necessity
to command majority support, the imperative to develop cohesive
working coalitions based on ldentifi_able policy ThrusTs/wagfkg%t'
more Timited modlfications included a change from a 48 member to

a 50 member council, changes In the number of membors of the

Council Committees and an increase In the base salary of the mémbers.

11. For an amplification of survey results see Axworthy, Cassidy
op. cit.
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The {inal version of the act also Tocluded a numbor of
new provisiens cuphasizing a wore sophisticated role for the city
in maiters of planning and envirenmental control. One was tThe
taquiyenent for cach community comnitiee arca to csiablish a district
arca plan, dotdaiting guldelines for growth in each area, basced on
some osessment of resldent needs. A second provision was the
requiranent that the City undertake environmental impact studies
on all major developments.  This reflects an apparent intcrest by
Fhe provinclial goverament [n shifting local qgovernment priorities
to a more comprehensive role in plonning and developrient, a trend
Fhat can also be scen in The Ontfarto regional government schemes.
Aqain, ibvas an effort fo change performance and polfcy by chanaing
the legal and institutional framework.,

With Bill 36 passed during the summer, the Provincial
Coveernment sclected October 6th, 1971 as election day for ihe new
Council, with the new system officially to begin operation on
January 1st, 1972, This hasty introduction of the new system
was certainly 1ll-advised, comparcd to other local government reform
procedures which scem to extend a lengthler transition period
in order for administrators and politicians to case Into their
. 12

Jjobs In Winnipag, howover, it was a case of a crash introduction

to the new system, whatever the consequences.

12, [For example, in Britain orlentation periods of two to three
years were set aside for councillors and administrators to
develop an understanding of reform structure and organize
transitional techniques. See Joyce Land, Alan Norton, Setting
Up_ Now Authorities,Charles Night and Co., London, 1972,



PO TTICAL RESULTS,

Variows auihors have analysod how di ffcioat institaiional
arenngements affact the politics of a city. or exaple, Pobort
Linebarry and ldnond Fowler suggest that cities which have v .rd
conslinencies, partisan elections, mayor council governments
woximi o reprecentalion of minority groups ind provide greater
accass by citlizens to decision mukcrv.13 Ch. rles Gilbert and
Christopher Claque have shown that non-partisan electlons, and large
district oleckions favour incumbency and lesscn the chunce of
political responsiveness to citizen demands for change.14 .Depending
on what form the change takes, some political advantages are given
fo some qgroups, and dicadvantages to others.

What, then, has been the effect of recorganization on the
politics of Winnipeg? The first election conducted in early November,
1972 saw the dominance of two major political forces. First was
the overwhelming victory of the Independent Civic Election Committee,
who gained 37 out of the 50 scats. TBe 1.C.E.C. Is a noﬁ?nally
non- parlisan clection group, bringing together non-socialist,
political groups who in provincial or federal politics would be
Conscrvatives or Liberals. This Tradl+lon of a so-called non-partisan
qroup qgons basck as far as 1919, In 1972 it gained added strength
because of the fears of the businoss community caused by the N.D.P.
provincial eclection victory in 1969. For the new city elections
therefore a good deal of money was raised and a strong organizational

13, Robert Lineberry, Edmond Fowler, "Refcrmism and Public Policies
in American Cities", Charles Bonjean, et. al. Community Politics,
Free Press, New York, 1971.

14. Charles Gilbert, Christopher Claque, "Electoral Competition and
tloction Systems in Large Cities", Journal of Politics 24,
May 1962 pp. 323 - 340,




cflorkt wos mados The NLDLPL which hod made a strong showing in
Winnipeg durlng The provinecial election, wonaged to clect only sceven.
thdepandents won In five wards, the comunlists in ooe,

In the sccond civie etection held in 1274 the |.C.E.C.
tost cight seats, dho N.DLP. picked up two 50??5, Indepaadents
incieaned fo aighlt and a new grouping called ihe Civic Rofofm
Conlition plcked up one. The Civic Reform group running on a civic
veform, anti-dovelopment platform, overall garnered 25% of
the total vote, and on The basis of this showing promised to
renaw and double their efforts In future years.

Their chance of success in capturing City Hall at this
sloge, however, is doubtful. One major rcason Is traccable to the |
impact of government reorganization. In the first place amalgamation

reinforced the position and power of the suburban property owning
constituency represented by the |.C.E,C.. Thelr interest in local .
government Is not innovafion and soctal reform, but adequate delivery
of servicos and low taxes. They arelfhe predominant e|é€+or{al
force in the suburbs, but are also strong in the older, working
class, ethnic areas of the city. So, voters who vote N.D.P.
provincially are obviousiy voting l.b.E.C. on ‘the local level
because of a different set of interests, While there are those who
contend that the real source of power In city politics Is the
property-dove lopment lndush”y,15 the importance of this determinant
political constituency in a City should not be overlooked.

Through amaigamation the dominance.of this constituency was assured.

15. Sce James Lorimer, The Real World of City Politics. James,
Lewls, and Samuels, Toronto 1972.
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One coutd postulate for owiample, that if 1he boundaries
sepacas ing the forwer old City of Winnipeq from suburban wunicipalities
had beon vetained, and had ihe downtown area become more populated
with high rise residents, older people, native poople, that the
pro<pect of reform wmban popublst fype councillors coning to
domingte council at teast In the jJurisdiction of the central city
wunfd have increased - perhaps duplicating the situation in Toronto.
As it is, however, the |.C.E.C. majority on Council is heavily
dominated by suburban members and they control committee appointments

16 In fact one inner city

and have the cdge in voting strength.
councillor elected under the I|.C.E.C. banner resianed from causus
over the issue of suburban domination. The manner in which the

this suburban control affects the performance of city
qovernment In Winnipeg is noted by one city hall reporter: "Suburban
councillors generally want new residential development in their
arcas, major commercial development in the downtown area and an
efficient transportation system, private or public, connecting the
two centers of activity. Thelr interests are in direct conflict
to Inner City Councillors who see pquecTion of established neighbour-

hoods and redevelopment of deteriorated areas as prime concerns”.17

The reorganization then has had its influence on the
priofiTios of the city and the policies it has adopted. In contrast
to other Canadian cities which are showing signs of some concern

over the environmental damage caused by major development projects,

16. Eight out of the ten members of the Executive Pollcy Committee
are from the suburbs.

17. Robert Matas, "Ghost of Metro Lingers on Council", Winnipeg
Tribune, November 9, 1974,



Winnipeg City Council has providod suppart and subsidization of
Farae scale development, premic «d on the need for ganerating {urther

Korevenue,  There has also been a noticeable lack of atiention
paid to watters of low cost housing, inner city renewal and a
dicraowd for cconcmic or socinl developnent policies that would
meel the neods of native prople who huve migrated to the central
city.

Preliminary breoakdown of buduyet flqures show expenditure
on matters such as recreation, capital works and maintenance being
disproportionately allocated to suburban areas. While in part this
might be explained in terms of the suburban growth In poputlation
requiring heavier investment in public worKSIIT doesn't account for
the neglect that is cevidenced for the needs of the older parts of
vinnipeg. So, it can be concluded at least in the early stage
reorganization generally has influenced a cholce of civic priorities
Towards issues of importance 1o suburban voters and against those
of the inner city, -

The recorganization of government also had a |imited effect
in changing the style of mayoralty politics. The incumbent mayor
throughout his career has been a flamboyant, non—lssue'sfyle of
lcader, relying on showmanship and an appeal to the ethnic vote.
His perfcimance In the two elections under the new system was no
different as they were characterized by a lack of any debate or
discussion., |f the original notion of council election of the
mayor had been retained then this might have changed. The |.C.E.C,
and N.D.P. would have had to run mayoralty candidates and put

forward some kind of common platform. This then might have carried
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ovar into rhe developuint of a goncral policy thrust by Council which

costhd have been moro casily Tdentified by voters, thus increasing

tho dearee of accountability of the system. As it now stands,

crecutive leadership is woak, with very little central aim or thrust,
Finally, 1the new systen whi'd specially doesigned to

chcourane tncirasced electoral participation by aitizens and minority

reproasontatlon through the small ward system has been no more

successful Than other local governmenfs.l8 At first it appeared

that progress had been made. The first clection had a 60% turnout.

But, it must be remembered that this was in part due to the novelty

of “the now system and the relatively strong anti-NDP feeling in

The suburbs. In the sccond election, turnout fell to 35%; about

Ttho level under formor municipal schemes, proving again that

the general rate of involvement in local politics is low, because

The saliency of issues is low.‘9 People vote when there is a

competition of pecople or issues. Thé reorganizatlion of local

government, at least In Winnipeg, has had |imited effect in inducing

such competition. In fact the 1974 eleéfion saw ten council

seats filled by acclamation., While there are many suggestions

on how to increase voter awareness in municipal elections, it appears

\

18. Some individual instances of minority representation did
occur. " In the first election the director of the Indian-
Motis Friondship Center was elected In a downtown ward.
Ho doclined to run for a second term but hils scat was won
by a representative of the Chinese community.

19.  Sydney Verba, Norman H. Nie, Participation in America,
Harper and Row, New York, 1972,




that dhe particntar design of the Winnipeg system is not one
of Theme  But, 1o be falr the turaout in civic cleciions
lexbd i supposadly veform minded citios such ;Ss Toronto and
Yancouver wias no boettor!

From These carly soundings then, the difficulty of
cficcting change in the political direction of the city
can be seen.  The ambition of the provincial government to
have the clly focus on inner city issues, show arcater sensitivity
to envirenmontal issues, take bolder planning initialives, has
not cmerged bocause the provious political consensus is
unchanged.  Hf anything, The suburbs enjoy more advantiges than

they did under the old system as ihey now control the total

city qovernmont. '

LIBRARY
INBTITUTE OF URBAN STUDIES
UNIVERSITY OF WINNIPEG
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AT S TRATIVE. PERFOIAIGE,

Of all the objectlves put forward as a resson for local
govirnment reform, effective administration and overceming
Crvgmentation Tn services and plisnning are the ones wostwidely
acecplede This was cortainly the case for Winnlpeg. The Covernment
dhite Paper proposa’s were deslgned to overcome the dupllication,
officicncles and stalemate that had characterized local government
during the Metro docade.

The results of the reorganization have been wlxed. On the
plus slde the cquallzation of mill rates immediately brought greater
caulty In the flscal system of the city. Formerly wealthy suburbs

had relatively low milt rates because they could utillze scrvices

provided Ly the central city. In 1972 this came to an end and they
had to pay their falr share. To give example the suburb of Tuxcdo,
a very high income area had its mill rates go up by 40% compared to
only a minor increase for the Central clty. |

In other areas the results are less clear. The general
assassment by politicians, administrators and citizens allke is
that ‘the dellvery of basic services.has nelther declined or improved,
although there are some complaints from residents of former suburban
arecas that services such as road repair or snow cleérance are not |

as offlcionT.zo
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20. This is based on a series of interviews with public officlals
and a survey of the populace. A more comprehensive assessment
of administrative performance of the new system Is difficult to
to achleve at such an early stage, although work has now begun
by the author In analysing budget changes. See Axworthy, Cassldy,
op. clt., p. 38, 39.
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At the same Tima crifics of the new system were right when
iliey clalmed that tho costs of amqlgumdfion vould be high., [Lven
Foaking thito account +ihe normal innual increase in costs and the
necessary start-up costs of a new systen, cliy officlals have
adml Fred that Lringing services up To :comon standard, will cost
tho city substentially more.21 Tine wiltl only te!l whether
through amalgamation the general level of services will be improved.

One answer to that depends on whother a centrallzed admini-
stration of services necessarily leads to efficlencies. Cvidence is
being produced o show that thls is not the case and that In only
a fow selected arcas do economics of scale apply In The dellvery
of ﬂOFViCOS.ZZ Furthermore, the centralization of authority and
decltsion-making can become the cause of delay in administration and
lack of quick response To problems,

The unintended consequences flowlng from a centralization of
authorlty can be scen In the area of planning and development control
in Winnipeg. A major complalint under the old system was the confusion
and delay causod by having several Jurisdlictlions responsible for

matters of subdivision approval, zoning control, supply of new land

services.  What fransplred since 1971 has made this old system look

Ilke a model of efflciency.

21. In the Winnlpeqg Free Press, October 18, 1974, Chlef Stewart
sTated That the cost for unlfying the police force would be
$400,000.00,

22. Sece In particular, Robert Levine, Public Planner, Baslc Book,
New York, 1972 and Davld Roger, The Management of Blq Cities,
Sage Publications, Beverly Hills, 1971,




The rost worions frouble has baeo in Iumjsind. Bill %6
inticdnced a serics of new requivaments for approving subdivisions,
deciding on voning variations and gaining approval on developmant
cgrecients. The purpose was 1o provide a qreater degree of public
proiccltlon through public hearings and adninistrative centrol.

o end result was a process rrequiring ninety different procedural
acls doubling the time for wupproval of sub-division applications

23

and zonlng variations, This has led to a serious housing shortage

' . ‘ . 4
and cscaladion In cost, at least accordance to the house bulld:nS

¢ 4o, 24
industry,

It demonstrates once again that problems arise
from hasty implementation of government reform, without proper
ot Fention to possible conscquences.

In the area of downtown development, however, the Act
did achieve its goal of more effective decision making, albeit with
questlonable results, Prior to 1971 both the City of Winnipeg and
the Metro Corporation had their respective plans for revitalizing
fhe downtown core. Both plans were predicated on major commercial
high rise dovelopment, but there was a stalemate in execution
becouse of the political differences. Under the new unified system
the pro-development forces from the old Metro Councll, City Council
and suburban councils work tognther, and have made a series of
decisions in support of major downtown development projects. Many

of These have been passed with little scrutiny, with one 100 million

dollar project involving complicated land transfer from the city

23, Sce "Building Sites: A Prime Component of Housing", a report
prepared by Underwood Mclel lan for the Winnipeg Housebul lders'
Association, 1973, 1973, p. 29.

24, Ibid., pp. 22-25,
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heing approved in a matter of four days from the tlme it was
proposed by Fhe duVu!oper.z5

One Tittle noticed scetion of the City of Winnipeg Act,
lowever, s bogioning to leom widh increasing haportance on matters
of development.  That is the requirement of envirounental impact
studies on major public works. Already this has had the result
of slowing down or altering Council decisions on major projects,
and in the future has the potential of being an effective check
against dawaging projects. For the first few ycars of operation
under the new Act, administrators of the City didn't bother to
cpply the cnvirommenial impact requirements, But, now under
prassure {from citlizen groups the environmental impécf tool may
be of increasing importance in development decisions.26

An arca where the effect of the unified system has not yet
had a chance to fully demonstrate Its worth is in the matter of
regional land use and transportation. In 1974 City Council did
pass two major proposals. One was plans for major shopping
center locatlons in the suburban areas. This occasioned a sharp
conflict between suburban councillors who were for the plan and
the Commissioner of Environment who originally fried to limit such
development. In the second case the Council has passed some control

on land use in the additlional zone around Winnipeg, utillzing the

technique of large lot zoning. Without commenting on the worth

25. See Winnipeg Free Press, ecember 20, 1974, "City's Trizec
Study taokes a Beatling".

26, Seo Lloyd Axworthy, Don Epstein, "Urban Populism", a paper
presented to Canadian Studies Conference, Toronto, June, 1974,
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of cach declston, They would wppear to have bzen achloved more
readl ly under the unifled system rather Than under the old wetro
systom.

In tranc ortation planninag, the netlvork of expressway
syutams adopied by the old Metro Councll (WLALT.S.) have aftor
increasing public opposition been rejJected by the new council.
Nothing new has been offered in replacement and 1+ cannot be
Cstated at this polat In time whether the new sysiem will In fact
‘effect the tmplementation of a reglonal transportation network.,

One issue that emerges from the recent effort at regional
planning and development in Winnipeg Is the problem of administr tive
accountabi tity. Any governmental agency that takes the Issue of
accountobllity seriously must demonstrate that It meets the require-
ments of Informing citizens, that there Is an open procedure for
recelving citizen complaints, that the agency makes its cholces
based on citizen preference. Thase requirements are.nof being met
in the Winnipeg system, particularly as a result of the erosion
or disappearance of local offices of public employees and an
Increasing concentration and cenfréllZaflon of staff,

A prime example of this occurred when the Board of Commissioners
proposed and Councl!| accepted a plan for establishing a system that
divided the city Into six districts for the purpose of administering
clty services. Such an arrangement is a direct contradiction of the
Community Committee formula and clear}y indicates that the chief
administrators of the city are disregarding the intentions of the

Act which sought to provide some degree of local control and supervision
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over tha delbivery of scervicas. 11 thus raises the question of Just
how wold fhe goal of greater citizen contact and Lecess o city

government has been achieved,

CHUZTH PART IS IPATION

Porhaps the most heralded aspect of The.néw government
system in Winnipeg was the Community Commitiee - Resident Advisory
system, designed fo glive tocal clitizens close contact and access
to clty deciston makers. According to the designers of the
systam, there vould be a continuling Institutional framework
vheveby private citizens could advise on matters affecting the
local neighbourhood, and consult their councillors. The sections
of the Act setting forward the powers and duties of the Community
Commitices and ReSidenT Advisors were however, very general and
vaque, loaving many Jdoubts on the exact role of these Institutions.

Even with these timitations, the Resident Advisory Groups
showed carly slgns that they might become an important part of
loc 1l government, Over four hundred people were active [n the ini-
tial thirteen resident advisory groups with membership ranging in
each from about twonty to over two hundred in one. They organized
themselves usually into committees corresponding to the committees
on Council, i.e., works and operations, environment finance, and
several undertook special tasks related to specific neighbourhood
concerns. Most of the resident advisers were people who had been

community activists previously and who now saw in the R.A.G.'s a
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1 new vehicle to pursue their concerns . 27

Soon, hovever, 1 becume apparent that fthe work of tThe
Restdent Advisors was cerlously constralned by a lack of rosources
and support from eithar Thé City Administration or the Provincial
Covernment,  Very Technical documents were referred 1o the R.AG.s;
many tasks of ncighbourhqod contact and communication were left to
fhe volunteer citizen members by councfllors, all without any
stgnificant staff or financial help. |

This reflected the generally unenthusiastic attitude by
most city counclllors and adminlsfraTors towards R.A.G.s. In a
sutvey conducted among councillors, when asked if R.A.G.s should
be given additional support, 50% sald no, 34% sald yes.28 Furthermore,
there has never been anyvserious discussion on Council over the
role of R.A.G.s or citizen involvement generally. 1t appears that
they are viewed as apart from the normal governing process.

In part, this view Is deserved. R.A.G. members themselves
admit that they have not been very successful in communicating with
~thelir respective communities, nor in involving many citlzens. As
well, bocause the R,A.G.s tend often to be composed of citlzen
activists with a strong orlentation twoard Issues they often find
themselves talking about matters or taking stands that differ from
the general population. As a result they be&omé marked as a forum

for the "Troublernakors".29 There is also a tendency for R.A.G,

27. L. Axworthy, J. Cassidy, Unicity: The Transition, p. 117.

28, |bid., p. 117,

29. For a discussion of the issue differences between citizen
activists and general range of clitizens see Verba and Nie,

op. clt., chapter 5.




members to bocone cliquish end closed In thelr meetings, thus
diccouraging octive participation of ofhers.

Where thoro has been some additional outside resourcaos
available from university aroups, private planning organizations or
community development agencies, some very uscful initiatives have
been taken, In three inner clty community committee areas the
R.A.G.s hava bacome sponsors of nelghbourhood planning ventures
Whlch have Involved residents in determining the planning opiions
for thelr own area, In another case the R.A.G.s became the forum
where serious public opposltion was raised to a combined federal,
provincial, municipal plan for raltway relocation. A coalitlon of
citizen groups and soclal agencles using research material from a
unlversity-based transporation cconomist opposed the plans and
Through a sarics of presaentations In various community committee -
restdont advisory meetings were able to mount enough opposition
to have the original proposals stopped and sent back for reworking
by the consultants,

These signs of vitality In the new neighbourhood structures
are |limited, however to a few areas of the clty. |In general the
R.A.G.s are slowly declining in influence and Involvement by citizens.
In fact some councillors publicly have already called for an abolition
of the system and many councillors and civic administrators privately
seco |1tfle use for the system.30 Citizens are not aware of the
existence of the R.A.G;s and make virtually no use of the
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50. Sce Robert Matas, "Citizen Role in Big City Government to be
Scrapped", Winnipeg Tribune, November 16, 1972,




26

inuiitutlons,  Without the mecans fo roach out to more citizens

or to deal on an equal basls In terms of experllse and informatlon
the parttelpents in the Resident Advisory system are engaging in
an dncreasingly frrelevant exercise,

Furthormore, because the R.ALG.s tend to deal with trivial
mol Fers, and because their acTual influence on decision making is
curtailed, The stakes of participation for most cltizens are low.
They see no direct or tangible benefit in Investing limited
resources of Time and energy. So, only highly motivated activists
who have a comnliment to participation tend 1o become involved.
The lesson this leaves is That if There are fo be new institutions
for citizen Involvement they must be glven some substantial power
of decision making, not simply an "aavlsorY" role as 1s the case

in Winnipeqg.

CONGLUS 10N,

Local government reform in Winnipeg will continue to work
I'ts effects upon the city in a number of diverse ways, unfolding
In patterns presently undetected. But, even at this early stage of
the now system certain Judgments on the usefulness of major overhaul
in the institutional machinery of qgovernmentenny ®e nnace .

First, it is obvious that too much is expected of Institutional
reform. There has been a tendency, particularly noticeable amongst
Canadian brovlnclal qgovernments to use local government reform as
the placobo for urban ills. The assumptions by an older genérafion

of political scientists that reorganizing local government will solve
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problems of ineffective declsion making, Inefficient adminisiration,
lack of abtention by the populace, have been put into practice by
provinclal govarnments In New Brunswick, Quebec, Ontario and Maniioba.
Furthormore, It Is a ncat way of having 1he provincial goverdments
Themanlves avold a wore direct commituent of thelr money and resources
fo aiding wban s, Tinkering with the anachinery of local govern-
ment scems preferable to undertaking major political actlon on land
use, transportation, tax reform, and planning.

Yet, the case of Winnipog shows convincingly that the result
of recorganizing into a regional scheme has limited effect on the
dolivery of scrvices and does not carry by litself the means of
schieving good reglonal planning. In particular the time, effort
and disruption caused by reorganization should be measured against
the kind of limited improvements that ensue. - A strategy of whole-
sale change In the SYsTem as carried out in‘WInnipeg may be less. -
useful than speclfying particular problem areas In the governmental
structure and applying speclfic Iinstitutional corrections. Certalinly
the analysis of people such as Edward Banefield and James Wilson,

by Scott Greer and the recent work done by the Institution for
Operational Research In Great Britaln suggests that effective
reglonal planning can take place between different municipal juris-
dictions without the necesslty of new forms of reglonal governmenf.3'
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31, Sec fdward Basefleld, James Q. Wilson, City Politics, Vintage
Books, New York, 1966; J. K, Friend, J. M, Power, C. J. Yewlett,
Public Planninq_ The Inter Corporafe Dimenslon, Tavistock
Publlcarlons, london, 1974; Norton long, The Unwalled City,
Basic Books, New York, 197?, and Scott Greer, The Urbane View,
Oxford Universlty Press, New York, 1972,




28

It is also important to realize ihat the impact local
qovernment reorgantzatlon has on a city are secondary to the
tmpact of acllons by senior levels of government. What ihe
tiadaral government decides In matters of housing legislation,
Jleport Iocnfion; tax Thcentivas for industry, has a mnu 1 greater
Impoact on tho cconemics and social health of an urban reglon than
any local government reform. What the provincial government might
do in The way of alleviating property tax burden, the kind of aid
given for ‘rban transportation, the land use controls on the urban
periphery, the location of provincial offices and facillties affects
city much more vitally than the imposition of a metro or a reglonal
qgovernment schome. Focusing therefore on local government
reform can become a case of misplaced priorities.

This Is not to suggest that institutional change should be
ignored. |t certainly has a role in the development of responses
to urban conditions. |t can, for example, have an‘impacf on the
divislon of political power within a city. While the basic social
political forces are not changed by the institutional system,
thelr form of expression is channeled by the institutions.

Strangely, little attention appears to have been pald by
the deslgners of the Winnlpeg system to the political outcome of
tholr reform. Tho outline of the executive-administrative organs
of government, the relatlonship between community committees and
- control council, the bulld-up of a strong centralist administrative
system, were concelved with little anticipation of the political

consequences.,




Another ccea whero [itle attention was pald, nerhaps
deltborately so, wos the design of struciures appfopriaTe for
dealing with the inter-governmental arronqgenonts of the city,  The
hopor Fance of federal and provincial action on citles has alresdy
beon regioiered, Yot fow citloes, Winnipeqg included, have siructurces
designed specifically for the task of dealing with senior levels
of government, of relating to rural municipalities on the .orders,
or for undertaking many of the myriad functions that a city must
perform in a complex intergovernmental systom,

This reflects the point raised by Professor David Rodgers
In s study of manaaement of cities. He suggests that i+ s far
more crucial to design specific new, innovative managerial techniques
new clvil service practices and new political coalitions to meet new
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urban tasks, as opposed to worrylng about reoional government.
also points to the need for developing effective forms of néighbour—
hood government or "parallel structures to city bureaucracies" as a
way of making city government more responsive to change.

In fact, the area of citizen involvement may be where
institutional reorganization has its most useful role. The lack of
maximum and offoctlive public pressure is often due to institutional
33

impedimonts. Much of the traditional polfTical activity is seen by

private citizens as meaningless. CovernmenT administration and
32. Davld Rodgers, op. cit., pp. 145-159,
33. See Harlan Hahn, "Reassesslng and Revitallzing Urban Politics",

in Harlan Hahn, ed., People and Polltics In an Urban Society,
Sage Publlications, London, 1971,




plomning is not responsive or accountablo. 11 Is difficult for

Fho citlzon o qgain informaltion on governaent progroms,  As a
canscquence, local govermment is out of touch and often unaccountable
To the populiace and this Tnvariable leads To poor ypolicy,

In Winnipeg, fanovatlive steps were taken To overceme these
prebluns,. But, unfortunotely, the good inientions of the Act were
never carried through, [The rights and dutics of the community
committees were poorly delincated. Tho Resident Advisory groups
were not given any real assistance In the crucial first stage of
thelr oporation. Clvic administrators, hostile to the ldea of
decentralirzation or any form of citizen control were allowed fo
establish administrative districts that run counter to community
comnittee or resident advisory systems.

I+ shows that the provincial government was half-hearted
in seltting forth the goals of citizen involvement and didn't set
forward an actlion program that would have provided the ways and
means of developing a meaningful form of public participation.

Such innovations as nelghbourhowsd corporations or mini city halls
uslng public powers, might have been introduced as vaiuable new
adjuncls In comaunity planning and redevelopment. The use of
community Information systems as a means of spreading and recelving
information on urban problems and policles was not proposed or
developod.  Thaere was not the establishment of urban resource centers
that might have helped citizens to understand issues or initiate
conmunity self-help projects. Thus, the opportunity to establish

new institutions in the City of Winnipeg was not taken and the
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cxperbaent of citizen involvenent was real ly quite perfunciory.

The Winnipeq reorgenization was old feshioned reform. 1+
was primarily destgned to overceme probleins of fragoentation and of
cehloving some governmental unity in plinning and adminislration,
Mo foct 1s that The regional go:rament 1s proving of questionable
value in achieving these ends and of minimal value In tackling
he increasingly serious cdnTemporary problems of the city. |If
did not nddreoss problems of inter-governmental relations, of citizen
activism, of social and econcmic development, of decentralizing
authorlty and power, of the need for new managerial techniques and
reorganization. Vhile lip service was pald to such concerns In the
original White Paper, the actual design of the new system was |imited,

The Winnipeg case also shows that a shift of attention from
local government To‘provincla! and federal governments might be a
more productive strategy in gaining solutions to urban problems.
Local government Is baslically the provider of services. It does
nof‘have the scope nor the resources to tackle the critical lssues
of urban growth, urban planning, urban transportation, urban economic
development, and urban soclal pollcy. These are matters for senlor
levels of government. Yet a great deal of energy is expended fussing
over local government reform.

More might be achleved In constructing the concerns and
priorities of urban citlizens into O++awé and provinclal capitals.
In fact If there Is to be government reform, It might better occur
on the senlor levels of government. Yrovinclal governments could
use now Institutional forms to order land use, to enable citizens

to plan thelr communitles, to have low income housing programs




that are Initiated and nanaged by the occupants. The federal

qoveirnment should be working out ways of altering the imnigration

flows from the major urban centers and distributing cconomic
activity more evenly across the country.

of A careful look at the Winnipeg experience provi&es soine
useful Tessons.  First that local government reform is an overrated

undertaking. And, secondly, when it Is undertaken i+ should be

-/ aimed at goals vory different from the traditional exerclse of
sefring up a reqlonal, centralized system. |f such a lesson can
be learned from the Winnipeg case, then it was a worthwhile

experience,
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