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2. Prologue

The research project that | chose to undertake@dpthe requirements for my Master’s
degree underwent several changes during the istagles of development. The process
of refining and adapting the research topic to saitonly my interests and motivations,
but also the requirements of the University andftimeling bodies, and most importantly,
the needs and concerns of the research subjeds f@acinating journey of discovery in
and of itself. | feel it is important to descritvg/ experiences and observations here, and
to mention some of the factors that led to the @vah of the project to the final result

that is presented in this paper.

| entered the department of sociology after conmuedin undergraduate degree in socio-
cultural anthropology which exposed me to sever@resting people, many of whom
have had a great influence on the developmenteofdbearch project presented here.
During my studies in anthropology, | had been patérly interested in issues of social
justice - in work related to marginalized or disithised populations and the social and
cultural ramifications of poverty. At that timeh&d the unique experience of
participating in a study tour in Central and Easteurope led by Dr. David Scheffel of
Thomson Rivers University (then University Collegfehe Cariboo) which placed great
emphasis on a participant-observation experientie tve Roma people of Svinia in
eastern Slovakia. This experience opened my eyeetrealities facing a marginalized
minority group in that part of the world, and atsgssed my awareness of the realities
facing other marginalized peoples both at homeadomdad. It also nurtured my interest
in the dynamics of community social and economigettgpment, and upon returning to

Newfoundland and Labrador, | pursued this burgepmterest in the local context.



Under the guidance of Dr. Doug House of the sogpldepartment, | began to learn
about the social and economic development chaltefagegng the province. In particular,
my studies focussed on the period following thesgie of the cod fishery in 1992, a vital
industry from an economic and cultural standpoinmesearched the provincial
government’s integrated approach to social and@oandevelopment through its
system of twenty Regional Economic Development Be4dREDBSs) and was introduced
to a process called the Strategic Social Plan (S$R¢ SSP built on some of the same
notions that underpinned the integrated apprododssng for instance the importance of
balance, collaboration, sustainability, communityp®werment, local involvement,
diversification, and the linking of social and eoaric development. It also incorporated
a focus on the voluntary sector as an importardtl partner in developing communities
and regions. The SSP had begun implementatio898 &nd was facing the possibility
of program cuts and adjustments that came alorgtivé transition to a new provincial
government. All my research interests convergeldeasisioned designing a thesis
proposal based on an examination of the provindéesifoundland and Labrador’s
social and economic development initiatives from plerspective of a historically

marginalized Aboriginal population in the provine¢he Innu people of Labrador.

Dr. House agreed to become my principal thesisrsigme when | entered the graduate
studies program in the sociology department. Bhtirereafter, he went on to accept the
position of deputy minister of the provincial Degmaent of Innovation, Trade and Rural

Development. Fortunately, he agreed to maintamrdie as my supervisor, and through
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him | gained a unique insight into the inner wodsrof government and the ways in

which government policies and programs are develapel administered.

As my research interests began to take shape, @rsédintroduced me to Penny Rowe of
the Community Services Council of Newfoundland aatirador (CSC) who was

looking for graduate students to participate inghgect for which she was principal
investigator - the Values Added Community Universtesearch Alliance (Values
Added CURA). The CURA program is an initiativetbé Social Sciences and
Humanities Research Council that provides fundingesearch projects that are led by a
team composed of both academics from a Universitlyc@mmunity-based partners.

The CURA program promotes social innovation andettgyment by bridging the gap
between universities and local partners and enhgrunllaboration and knowledge-
sharing. The Values Added CURA was conceived dfiahed by the CSC, and includes
academic partners from Memorial University of Newidland (MUN), as well as
representatives from the provincial and federalegoments. The purpose of the Values
Added CURA is, in part, to examine themes emandtimg the provincial SSP,

including the notion of collaborative governance éme role of the Voluntary,
Community-Based Sector (VCBS). | was fortunatesteive a stipend from the Values

Added CURA, and as a result, my project becamesasingly focussed on the SSP.

Through my patrticipation in the Values Added CURAncountered individuals with
varied backgrounds — academics from different depants at the University (including

anthropology and political science), and individuabrking in the government or in the

11



community-based sector. This experience furthitwmenced the direction of my

research, particularly my interactions with reskardatti Powers.

In my initial exploration of the research needs podsibilities in Labrador, | was
surprised by many of the feelings and reactionsesged by many people | spoke to.
Having been raised in a relatively privileged eamiment for most of my life on the
“mainland” of Canada (Ottawa Valley), with some esipnce living overseas as a child
and adolescent which had awakened within me a gesation for travel and cultural
immersion, | was perceived as being somewhat reideover-confident about my
research intentions in Labrador. First of all,dsaunfamiliar with the reality of life in a
Northern jurisdiction such as Labrador. My vemgffivisit to Labrador to attend the Pan-
Labrador meeting of the five Regional Economic Depment Boards that was taking
place in Mary’s Harbour was an eye-opener. Aftgoging over the Strait of Belle Isle
from St. Anthony to Mary’s Harbour on a rugged Babrador Twin Otter aircraft that
landed on a gravel runway outside of a tiny airplarnmediately turned on my cell
phone to make a call and was surprised to findthiaut reception. On that same visit,
having arrived in clothes fit for spring weathefolind myself snowbound and unable to
make the three-hour drive over the snow-blockeglginaad between Lodge Bay and
Red Bay enroute to Blanc Sablon airport to catfilglat to my next destination. The
Labradorians present at the meeting were the amdg aho saw no need to become
agitated, and the fiercely dedicated and resourcefurdinator of the conference we had
all just attended proceeded to place calls in toLAbrador and was ultimately successful
in securing a new charter flight out of Mary’s Haub for the entire group. That

weekend | had a crash-course in some of the esalifi life in Labrador — not only by

12



participating in a fascinating conference and tistg to the various talks and
presentations, but also by being there to expegi¢ime realities of life in the North first-
hand. | came away with a new appreciation forgi@lities of innovation, flexibility,

patience, hospitality and perseverance.

Secondly, | was also inexperienced in terms ofitmeocol involved in conducting
academic research in an Aboriginal community in&kmn | was somewhat disheartened
to discover that many individuals | spoke to fakttthe research | was suggesting was
untimely and fell towards the bottom of the listpoiorities for the Aboriginal

community that | wished to collaborate with. | fmlout that there were far more
pressing issues to be tackled in the communityessequiring the undivided attention
and careful consideration of an experienced rekearone who preferably had
established relationships within the community aundm local people knew they could
trust. Furthermore, | encountered some suspiaminsaepticism regarding the conduct

and purpose of academic research pursuits in genera

A common reaction that | encountered towards acadeseearch was for people to put
their guards up. Labrador has attracted and aoedito attract a great number of
researchers from various disciplines, and the espee of locals with research and
researchers has not always been positive. Thépeceeption is that researchers from
outside Labrador have for decades parachutedhetoegion, conducted research often
considered by Labradorians to be irrelevant or otesaarely seeking local input, and
sharing little, if any, of the research findingsresults. They would depart as quickly as

they came, often never to be heard from agains fisitorical experience as described by

13



many Labradorians makes them weary of acquiesoing participating in further

research projects. Many feel that they existfistabowl, the subjects of studies that are
completely disconnected from the realities andntbeds of Labrador communities and
conducted by individuals who are alienated frompgleple who live there. To make
matters worse, the perception is that these stsdie®times draw erroneous conclusions
due to a lack of cultural sensitivity or understiaigdon the part of the researchers as well
as the general lack of local input and feedbadhker& is also the concern that researchers
have and will continue to take advantage of or @xphe knowledge of Labradorians,

and that research results may be used in waysoitels would not consent and that,

ultimately, may have negative impacts on the peopleabrador.

All of these perceptions, some of them well-founded justified, make the process or
methodology of conducting research in Labradordreenely important stage of the
research project, one which requires a real comeritran behalf of the researcher. The
complexity of the situation vis-a-vis research abtador due to the history of negative
experiences that have fuelled feelings of resenttosvaerds researchers and a suspicion
about the research objectives makes this terralertging to navigate - particularly for
newcomers. Mending the relationship is extremelgartant, and the onus is on all
researchers to contribute to this process of reneWase experience can, at first, be
confusing, distressing and sometimes frustratinguliimately, a successful venture can
be highly rewarding for both the researcher anddbal people whose remarkable
hospitality and vital contributions should nevertaken for granted, left

unacknowledged, misused or abused.
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In my quest to refine a research topic that wouiddge my own personal interests, the
research agenda of the Values Added CURA, anddbdsof the people of Labrador, |
proposed examining the SSP as a process of cadim®igovernance through an exploration
of the Innu perspective and an investigation afkat extent the Innu people in Labrador
had been meaningfully engaged in this processt dut to learn more about the procedures
and protocol involved in securing ethics approwealthe conduct of research in an
Aboriginal community. Making those initial conta@nd finding out information was
challenging, but with the help of some well-inforanend well-connected individuals, | was
able to find my way. Ultimately, my initial propalsdid not receive the required approval of
the Innu Nation who not only had different resegvdbrities, but were also dealing at the
time with crises in their communities (a divisivana council election and subsequent riot in
the community of Sheshatshiu, and the aftermaths#ries of traumatic events in Davis
Inlet followed by a complete relocation to the neammunity of Natuashish). Furthermore,
the registration of the Mushuau and Sheshatshiu Bands under the Indian Act in
November of 2002 changed the relationship betwieerrinu of Labrador and the provincial
government. It implied, for example, the trangfem the provincial to the federal
government not only of land for reserves in Shesthiatand Natuashish, but also the transfer
of “financial responsibility for education, incorsapport, most primary health care,
economic development and municipal services” (Gavemt of Newfoundland and
Labrador 2000: 27). These changes were critie@lsstvithin the_abrador Innu
Comprehensive Healing Strategystrategy ultimately aimed at building capatatyself-
governance among the Labrador Innu and offerirtgeninterim stronger support from the

federal government (Indian and Northern Affairs &@a 2002). This move away from a
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historically troubled relationship with the proviacgovernment to a direct relationship with
the federal government logically implied that argearch focussed on a provincial
government process was for the most part irreletatite Innu people and this further

contributed to their decision not to grant apprdealmy research proposal.

| found myself in a position of having to implemeigime changes to the initial vision of
my project. | wanted to maintain the original afithe study as an examination of the
SSP as a process of collaborative governance usimigdor as a case study region, but
decided to shift my focus away from the engageréAboriginal groups specifically to
the engagement of the community-based sector nesrerglly. The SSP document,
People, Partners and Prospergjaces a great emphasis on the engagement of this
sector, which it also refers to as the “third sgcto “voluntary sector” (Government of
Newfoundland and Labrador 1998: 10). | decided lthaould examine the evolution
and implementation of the SSP process, payingqueati attention to the status of and
attitude toward#ntra-sectoral partnerships (among organizations otiestbelonging to
the same sector) amter-sectoral partnerships (between organizations ttiesn
belonging to different sectors) in the unique eowiment created by the SSP. | chose to
focus on communities in the Central, South Coadt&tnaits regions of Labrador. This
new focus was an important and logical extensiahefresearch that was already being
conducted by individuals involved with the Valuedd®&d CURA, with whom | had been
working closely. Furthermore, as | would begirdiscover, it was and still remains a
very relevant and timely research topic. Most intgatly, it was a research topic that
was of great interest to community groups in tiggare and | was able to secure local

support as well as the involvement of many enttaisiaesearch participants.
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The process of refining my research topic, of faniing myself with the ethical
considerations and realities of conducting resesr@&boriginal communities, of negotiating
an acceptable project that takes into accountéleelsiand interests of all the parties
involved, and of heading out into the field foraabllection was an incredibly enriching
educational experience that could not have beeuigchin any other way than through trial
and error and direct lived experience. The takti#eoin Labrador that | acquired through
my visits there, and the interactions | had with pleople who inhabit this “land of
mountains, woods and snow” have left a strong isgica that | will always carry with nfe.
Thank you to the people of Labrador for sharingrteeperiences and for their hospitality

and support.

! This description is taken from the lyrics to ti@@de to Labrador” written by Dr Harry L. Paddon,actbr
with the International Grenfell Association, in 1792

17



3. Introduction

3.1 Collaborative Governance: A Case Study Analysis

Sociologists often draw a distinction between mawooiological theories, which concern
themselves with the analysis of the overarchingcstires, systems and processes of
social life (such as Marxist theory); and micro4istmgical theories, which focus their
analysis on the social experiences of the indiMigzch as symbolic interactionism).
Some sociologists find this dichotomy inadequatening to the existence of a meso-
level or “mesodomain” of social life — an “interextal region between the face-to-face
encounter and the wider social structure” thataféer insight into the relationship of the
macro and micro levels (Gordon 1998: 410). If fevid locate this work within this
system of classification, | would suggest thaffiéis an analysis of particular meso-
structures within social life and the changing rai¢hese structures vis-a-vis the macro-
structures of society and the implications for itiiero-level of individual experience. In
other words, it examines the transformations odegmvithin the “meso-level” of

political life; specifically, the changing relatisinip between civil society and the state
that is evident in contemporary approaches to garere. It seeks to examine the
blurring of boundaries between the public and gespheres, the changing dynamic
between the individual and the social, and howtrigesfor social harmony in the face of
post-modern diversity, complexity and an emphasighe relative nature of culture,
morality and truth (Van Ham 2001). In essences thsearch addresses the age-old issue
of how to best reconcile private interests with plaelic good, with a particular emphasis

on the importance of accounting for the needs amd¢@rns of minorities.
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In practical terms, this thesis presents a cashy sificollaborative governance
undertaken in the province of Newfoundland and adbr. The collaborative
governance process in question was the Strategial3tlan of Newfoundland and
Labrador (SSP), which operated between 1998 andl. 20then the SSP was first
released, it was hailed as a “ground-breaking’aanitiative, embodying an
“innovative” and “bold” approach to social policewklopment (Williams 2000; Porter
2003; Rowe and Randell 1999). Many praised thgipetal government for taking the
lead and setting an example for others in the e¢guatfollow. In particular, the
emphasis that the SSP placed on supporting andgpgag with the voluntary,
community-based sector (VCBS) was seen as origim&lforward-looking. According
to the SSP documerReople, Partners and Prosperjinvolving the VCBS in
government-led initiatives would help to ensurd thase initiatives “better respond to
local and regional needs” (Government of Newfoundland Labrador 1998: 10).
Central to the SSP strategy was the maintenant@ngbing collaboration with the
public” and the building of “strong partnershipghvcommunity groups” (Government
of Newfoundland and Labrador 1998: 13). The S®tiled a need for government
departments to “cooperate not only with one anotatralso with community groups” in
both the “design and delivery” of programs and sew (Government of Newfoundland
and Labrador 1998: 12). It stressed not only ghiong increased support to community
groups to help them carry out their more traditlanées as implementation partners on-
the-ground in communities, but also highlightedithportance of engaging these groups

and harnessing their expertise to enhance polidyirdorm decision-making processes.
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The research can be said to consist of two casiéestwone nested within the other. The
first is the examination of the phenomenon of dmwlative governance using the SSP as
a case study, while the second analyzes the prot@sglementation as it occurred in
the Labrador region. The thesis has several kggcbbes. For starters, it locates the
SSP process within a body of theoretical literatbuwggovernance and civil society,
seeking to inform and enhance the analysis of thegss through a deeper understanding
of different theoretical perspectives and notioBgcondly, it aims to trace the roots of
the SSP process by examining the history of govema the province and by looking

at the evolution of provincial government policasd practices that ultimately resulted in
the release of the Plan. Thirdly, this thesigisffan in-depth analysis of the SSP from a
social policy perspective and describes its maatures. Finally, it details the
implementation of the SSP in one of its six regjdrabrador. Each objective of the
thesis is guided by a more specific goal; thatoigletermine what role was envisioned
for the voluntary, community-based sector in th® $8cess of collaborative
governance, and to assess the provincial goverrsireial commitment to engaging the
VCBS as a full partner in the process by examitiogy groups within the sector in
Labrador were impacted by the implementation ofS88€ process in that region. The
research asks the following questions: was thaahaitention of the SSP to engage the
VCBS as an equal partner in government processesding the policy and decision-
making process? In the implementation of the $&Rhat extent was the VCBS
engaged as a partner? What was the mechanisngajement and how did this
partnership evolve? What were the barriers tolartes for the collaboration? In

practice, what were the strengths and weaknesdbge &SP process?
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The examination of the voluntary, community-basect@ in the context of the SSP in
Labrador revealed interesting findings that prordptes inclusion in the thesis of a
secondary theme. This secondary theme concentatié®e status of and attitudes
towards collaboration within the VCBS. Rather tleaplicitly guiding the research, this
secondary theme was revealed through the resesocbgs and became a key finding as
well as the subject of further inquiry. This isaea in need of more research, and this
thesis offers a starting point for researchersilopkor pursue further studies on the

topic.

Labrador was chosen as a case study region fomgslementation of the SSP because of
the overall governance dynamics in that regionbrador boasts several unique
governance structures that make the region stanfilcon the other SSP regions in the
province. For instance, Labrador is the only redlmat has a dedicated government line
department, the Department of Labrador and Abaaigitifairs, which is overseen by
two ministers. It also has the distinction of lgethe first region in the province to
witness the conclusion of an Aboriginal treaty negmn. The Labrador Inuit Land
Claim Agreement, signed in 2005, has paved thefaathe emergence of a new
Aboriginal government structure for Northern Lalmgdhe Nunatsiavut Government.
The presence of three Aboriginal groups in theaedthe Inuit, the Innu and the Metis),
also make Labrador an ideal choice for an exanunaif the engagement of traditionally
marginalized minority groups in a collaborative govance process. While all these
features contribute to making the Labrador regidasainating choice for a case study in

the implementation of the SSP process, it is ingmarto note up front that all of
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Labrador’s unique features also make it unlikebt tiesearch findings could be
generalized to other regions or to the provinca a$ole. It is unlikely, however, that
the selection of any other SSP region would haw¥anme this issue, given the diversity

across the province and the unique circumstanadsrmvin each region.

The SSP is viewed in this research as a modele#,'h*horizontal,” or “collaborative”
governance, in keeping with the language used dsetlactually involved in some stage
of the process. According to Susan Philips, thecept of “new” governance entails
“working through networks rather than hierarchiaad “embodies a variety of
cooperative arrangements involving both state amdstate actors” (2004: 1). In this
model, the boundaries between government and neergment, or between state and
civil society, become blurred. The vision is thah-governmental or civil society actors
— including the voluntary, community-based secCYCBS) — become involved in the
development of policy and decision-making, while thle of the government or state
shifts away from management and moves towarnddblemen{Salamon, quoted in
Philips 2004: 1). The challenge for the state bee®seeking out ways in which to
enable the networks to function effectively andiéwelop new forms of cooperation and
collaboration (Rhodes 1996: 666). In order tesbecessful, this new form of
governance requires not only greater collabordtigtveersectors (inter-sectoral), but

also greater collaboratiomithin the sectors themselves (intra-sectoral).

Given this interpretation of the SSP process asdeftrof collaborative governance that
seeks to incorporate civil society actors into@cpss of decision-making traditionally

seen as the exclusive domain of the state, thratitee review presented in Chapter 4
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focuses on the theoretical evolution of the twated concepts that are central to this
analysiscivil societyandgovernance The theoretical analysis culminates with the
convergence of these concepts in contemporarymobtbd“new,” “horizontal” or
“collaborative” governance, such as that espougatidd SSP. In a practical application
of some key theoretical notions, the chapter prepdisst of all that by drawing on the
ideas of Jirgen Habermas, the SSP process camobeiced of as an exercise in
communicative and deliberative rationality. Instkbnception, the competing publics or
groups within civil society (i.e. the different wwltary, community-based organizations)
are envisioned as capable of “bracketing” theifedénces in order to participate equally
and freely in rational debate (such as that whsokxipected to transpire around the SSP
table) aimed at building consensus to inform deaignakers and ensure political
legitimacy and democracy (the ultimate goal of eegnance process such as that the
SSP). Chapter 4 then proceeds to criticize thenagBons contained within this
theoretical perspective, the same assumptiongititirpinned the SSP process. This
critique is supported using the counter-argumergsgnted by feminist theorists such as
Nancy Fraser, who view consensus as a mask forrdaimin; and thinkers such as
Michel Foucault, who suggest that conflict, rattitean consensus, often plays an

important role in ensuring representation and awhgepositive social change.

The historical overview of governance in Newfoumdlaand Labrador, as presented in
Chapter 5, is also a critical component of thisthe In this chapter, special attention is
paid to Labrador as the main region of focus ferghrposes of the research. The
chapter provides critical information pertaininghistorical events, political and

economic realities and socio-cultural aspectsfefthat set the stage for a deeper
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understanding of the circumstances that led upgetnergence of a Strategic Social

Plan for the province.

Chapter 6 describes the research methodology,raheles an overview of the different
conceptual categories used to define the variogesnizations that are described in the
research, including the categories that informedrésearch. The methodology chapter
also offers an explanation of the approach to dalfaction, which included: an in-depth
analysis of the SSP document; interviews with k#grimants who were involved in
various stages of the development and high-levplamentation of the SSP (based in the
capital of St. John’s); involvement as a participaimserver in a key meeting of the SSP
Regional Steering Committee in Labrador; and inévg with various informants from
the Labrador region who were directly involvedlie implementation of the Plan on the
ground, including members of the SSP committeeifuntws conducted as a research
assistant with the Values Add€bmmunity University Research Alliance), and

representatives of the VCBS in Labrador (intervieasducted independently).

Chapter 7 addresses one of the key objectivesedhtsis; that is, to trace the origins and
evolution of the SSP as a case study in governanke.chaptedelves into the specific
political context including key events and indivadsi that contributed to the emergence
of the SSP. It describes the political foundatiand history of the SSP, and outlines the
evolution of the process from its inception toafBcial release in 1998. This chapter
also presents an analysis of the SSP process, rixgnthe SSP documerReople,
Partners and Prosperifyand detailing the SSP strategy and vision, akagdls various

structures and components. The analysis of thegg&#ented in this chapter begins to
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reveal answers to the key questions that drivegbearch presented in this thesis. It
does this by looking at the role that was envisibfog the voluntary, community-based
sector (VCBS) by the various players involved inaleping the Plan, and how this
vision found expression in the SSP document artldarstructures and components

associated with the Plan.

Chapter 8 describes and analyzes in some detdithfilementation of the SSP in the
Labrador region, according to the research findingsis chapter presents an analysis of
the strengths, weaknesses, outcomes and implisabicthe new approach, paying
particular attention to the barriers to and bridigescollaboration that were encountered
in the region. The chapter addresses the cerijettive of the research, responding to
the key questions posed earlier in this chapteidehtifies what organizations belonging
to the voluntary, community-based sector were digteagaged as partners in various
aspects of the SSP implementation (including ineolent in decision-making processes
in the Labrador SSP region). It queries the adivadl experience of the various regional
players — particularly those players that represegenizations that are part of the VCBS

—in the new approach to governance promoted b$ 8.

A critical finding of this thesis is that the SSRswonlypartially implemented in the
Labrador region. The research demonstrates thiée imlra-sectoralcollaboration was
enhanced among regional government and quasi-goesrtofficials, the levebf inter-
sectoralcollaboration between government and the VCBSweagreatly enhanced.
Very few VCBOs were engaged as full partners ingiteezess. Others were involved

only peripherally or as an after-thought. The aeske reveals that, although the Strategic
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Social Plan stressed the importance of partneritigtive VCBS, it does not give any
indication ofhowthis was to be achieved. The process failedentity or

institutionalize specific mechanisms that couldénbeen used to achieve the high-level
goals and realize the vision of forging partnerstigr integrated social and economic
development. Without any guidance about how talgout meaningfully engaging the
VCBS in the SSP process, the Regional Steering Gtieexmembers took it upon

themselves to determine how best to proceed.

These findings do not, however, imply that the S8&ertaking was unsuccessful.
Rather, certain critical successes were evidenh as the enhanced mutual
understanding, sharing and trust that were achiaweahg regional government and
guasi-government officials in Labrador. The Regiddteering Committee enabled these
officials to take the first essential steps towdrdsaking down the barriers that often
separate their organizations and their work, anegahe way for deeper, more effective

and sustained intra-sectoral collaboration.

In the examination of the barriers for and bridigesiter-sectoralcollaboration between
government and the VCBS, the research revealed sopwtant findings that are
included as a secondary theme also explored int€h8p These findings point to the
nature of the VCBS in Labrador as consisting fertiost part of a “diverse and
amorphous” group of organizations that possesshdaovery loose sense of belonging
to a “sector” as such. Although individual orgatians sometimes came together to
share information and resources, or to collabavatspecific projects or initiatives, for

the most part they worked independently in ordexdisieve their own specific goals and
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objectives aimed at their particular issue or ¢hgmoup. Although a fledgling sense of
identity as a sector was evident in some caseahlmwttion initiated in order to achieve
certain ends (e.g. volunteer appreciation and recemt exercises), the SSP had
mistakenly implicitly assumed that there was a ratcohesiveness to the sector, as well
as a capacity and willingness, not only for comrtyugroups to collaborate among
themselves, but also with the newly-formed Regi@takring Committee of the SSP.
This assumption neglected to account for the dityepsesent within the community-
based sector itself, which represents the intecgsaluralistic public sphere. The
conflicts and debates that are inherent to theipgphere and permeate civil society are
also present within the community-based sectore 8P did not sufficiently account for
the need to build bridges and negotiate consenmslisepresentation within the VCBS in
order to achieve some level of sectoral unity s ithcould be forcefully represented in
the inter-sectoral collaboration. A full implematibn of the SSP would have required
additional research into the nature of the VCB8anh region of the province, a greater
understanding regarding the existing levels ofatmlation and cohesiveness within the
sector, and exploration into the appropriate waysuild capacity and facilitate
collaboration within this diverse and often cortiid sector. This would have been a pre-
condition for effective inter-sectoral collaboratim which the VCBS could have been
appropriately represented and meaningfully engaggdvernment policy and decision-

making processes.

Chapter 8 elaborates on this secondary theme ex&alough the course of the analysis,
presenting a closer examination of the status dfadtitudes towards collaboration

amongst VCBOs in Labrador. Overall, the findingdicate that the experience of
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VCBOs in the region in terms of their relationshiph government was not significantly
changed due to the presence of the SSP. A grffeates on building capacity for
collaborative and other undertakings within theuwdéry sector would have likely

resulted in a more thorough implementation of thgiwal SSP vision.

Overall, by examining the implementation of the S$Ehe Labrador region, this
research reveals that the transformative ideatshtd been envisioned at the outset of
the SSP were never fully realized across everypregiThe system was resistant to
change; those in control were reluctant to shatieoaily and were protective of their
turf. Also, it was unclear who would be accoungadfiven a new approach. The
established way of conducting business within gowent was too solidly entrenched,
and real change would have required substantiadiserthat the small SSP office could
manage. Although commitment to the process blossaamh the regional level, high-level

commitment within the provincial bureaucracy waskiag.

The SSP continued operating until 2004, when, aftgrange in government, and in
keeping with the familiar pattern when governmaeatitange in Newfoundland and
Labrador, it was dismantled. Nevertheless, redisapport for the process made it
politically difficult for the new Government to daway with the SSP completely, and so
aspects of it became incorporated into a diffebentrelated approach adopted by a new

Rural Secretariat, an entity that continues to afgeto the present day.

% Since Labrador was generally seen as one of thie mumcessful regions for the implementation of the
SSP, itis likely that this finding can be generad to apply to other regions as well. Furtheeaesh
would be needed to investigate this hypothesis.
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This examination of the SSP experiment with padiigs and collaboration reveals vital
lessons that are communicated in Chapter 9, andwdgfould inform similar efforts in

the future. Without a considered reflection onghecesses and shortcomings of the SSP
experience, no real progress can be made to fuetfats at deepening the democratic
process by means of collaborative governance amthtbgration of civil society players
(especially the VCBS) into the process of decistaking in Newfoundland and
Labrador. Lessons drawn from the Labrador expeea@nform the conclusions and
recommendations presented in this final chahiatr are intended to help inform similar
processes that are currently underway or may bptadan the future. This thesis draws
the broad conclusion that the SSP wasgially implemented in the sense that it did lead
to more effective collaboration within the regiogalvernment sector itself. However, its
success was limited in that it was unable to meguily engage the VCBS. The process
neglected to focus on laying the foundations amithgeout the essential building blocks
that would have facilitated an effective collabaratboth within the VCBS itself, and
between the VCBS and government. The conclusitiraisp offer a brief overview of
the new Rural Secretariat, pointing to the wayalch it builds on certain aspects of the
SSP as well as ways in which it diverges from tB® S Overall, the SSP was a positive
experience in Labrador, despite the room for imprognt in terms of actively engaging

the VCBS as equal partners for social and econdewelopment in the region.

29



4. Theoretical Grounding

4.1 Transformations in Governance: A Post-Modern &mmenon

Around the world, the concept of governance hasived significant attention in recent
years, and Canada is no exception. Increasinghyplpe are questioning the ability of
traditional political institutions to adequatelypresent the interests of the diverse publics
that characterize modern pluralistic societies agltanada. Demands for greater
accountability, legitimacy, transparency, inclusiges and fairness in the political system
have led to calls for democratic renewal or refolmCanada, several have stressed the
need to address the “democratic deficit” — a conikystrated by low voter turn out, a
lack of citizen engagement in decision-making psses, and high levels of public
distrust and general dissatisfaction with the exgssystem and its leadership (Institute
On Governance 2005). In a slightly different arition, others have focussed on the
need to close the “participation gap” that exisgsaeen citizens and decision-makers and
that results in a disconnect between the “bel@dsceptions and actions” of the former,
and the “institutions/structures” of the lattergtitute On Governance 2004: 2-4). Still
others have framed the call for reform in terma shift away from representative
democracy towards a form of direct or participatdeynocracy. As the academic and
politician J. Patrick Bower points out, there igrawing belief amongst Canadians that

“a new theory of representation in a modern denwycismoverdue” (2004: 5).

Regardless of the way in which individuals artiteltheir dissatisfaction with the current
system, there is a general consensus that thergoeet is “not in synch” with its
citizens (Institute on Governance 1998: 5). Foroberk of the Privy Council, Jocelyn

Bourdon, captured the prevailing public opinion wishe asserted that government
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needs to “modernize [its] relationship with the feibby creating more “innovative,
transparent and inclusive processes” (Institute30mernance 1998: 5). Devolution,
collaboration, and democratization are central etspaf these new processes. There is
increasing pressure for government to adopt treeabtenabler” or “facilitator” — that is,
to offer guidance and support (rather than direcéind regulation) to autonomous yet
inter-dependent networks of actors drawn from tifferént sectors in society (Jessop
1998; Stoker 1998). This is what Jessop refeestie “rise of the governance
paradigm” (1998: 29). Support for such a new pgracgprompted the development of

the Strategic Social Plan (SSP) in Newfoundlandlaatzrador.

When conceived of in terms of overarching socigtaisformations, these new socio-
political imperatives can be explained in terma ahift to what may be interpreted as a
post-modern worldview. Citizens have become egtdrirom outdated institutions that
emerged out of Weberian notions of the bureaucidial type, and there is increasing
pressure to break out of this “iron cage” socie® Ronald Inglehard observes, the
modernist values of “hierarchy and conformity” tigatve rise to a centralist, rule-
oriented, vertically-structured, and efficiencywdn government founded on Weber’s
“instrumental and bureaucratic rationality” haviédia to the way-side (1997; quoted in
Van Ham 2001: 136). In their place, a more postieno value set has emerged that
emphasizes “autonomy and diversity” (Inglehard 1@fiibted in Van Ham 2001: 136).
Post-modernism rejects the notion of universalediye truths in favour of subjective

truths relevant to particular contexts and situatioDemocratizatiotbecomes a

% Democratization here refers not simply to the marinstitutional sense which emphasizes the palitic
equality of individuals, but rather, to a broadetion of democratization that takes into accountfal and
economic equality and the distribution of powesatiety” (Waylen 1994: 349). In other words, “stci
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pervasive theme for post-modernity, in which theeashidralization of power to local
actors is preferred to the modernist view of thetiaization of power within the nation-
state (Powell & Moody 2003). As Van Ham states plost-modernism “the living
community is théocusof any knowledge and should decide for itself wkamportant,

good and relevant” (2001: 9, 10; italics his).

These new post-modern principles promote a didgtand interactive process of
governance that seeks to accommodate pluralisninvathover-arching system of co-
ordination orsteeringthat emphasizes consensus. The philosophicahdnog for these
new approaches is expressed in Jurgen Habermasig/tbf communicative and
reflexive rationality. Habermas'’s theoretical oigibridge the academic realms of
modernity and post-modernity by attempting to rederthe post-modern realities of
diverging interests and the fragmentation of truitlhh the modernist quest for social
integration and objective universality. As Petan\Ham states:
Valuing diversity does not necessarily presumenmo@nsurability among
discourses or a denial of the possibility of intdjective understandings. Rather,
it calls for increased and intensified dialogue th@es not aim at eliminating
differences but leads to further understandingpperation and accommodations
that can sustain differences within a broader cargetolerance and respect
2001: 9-10
In the same way that Habermas aimed to achieveaté harmony by building “mutual
understanding and social cooperation” through natidialogue, public deliberation, and

accommodation, new governance processes emplolsimechanisms and approaches

in order to coordinate and achieve consensus amenggasingly complex and

citizenship” becomes the crux of a project of deratization, and the emphasis shifts from political
representation to participation, inclusion and“paitics of presence” (Grugel 2003: 248; Phillip894).
In this sense, democratization also includes a geudanalysis of the distribution of power (Wayl€94).
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differentiated social worlds. These post-modenmragaches to governance value
flexibility and utilize “reflexive rationality” inthe Habermasian sense, as opposed to the
“bounded rationality” of Weberian modernism. Tlarg de-centred and horizontally-
structured, seeking to incorporate various actansfoeyond governmentcivil society
actors — into the task of “steering” society. L@st-modernism itself, governance can
be said to consist of a process of “de-differemrdtin which boundaries become

blurred, traditional hierarchies and divisions nlisgrate, and there is a “fusion of

spheres, domains and practices” (Wexler 1990:168).

In response to these ideological and paradigmhtitssexpressed through the criticisms
and demands of the “diffused and fragmented” pasttemn public, politicians and
academics alike are exploring ways in which to gmgw governance processes by
adapting or transforming current governing struesuand systems (Wexler 1990: 169).
The new processes usually focus on creating oppities for greater and more
meaningful citizen engagement, and civil societyden as an effective and appropriate
“instrument of engagement” (Institute on Governa2@@5: 15). Strengthening and
enhancing the role of civil society has therefoegedme a key factor in discussions about
how to implement the new governance processes entpis it seen as an essential
sphere of “nongovernmental discursive opinion” da@af mobilizing local political
forms, but also as a potential source of partnpssgiven the emergence of new

governance arrangements.

The SSP offers a good example of the new roleifdrsociety envisioned as part of a

new approach to governance in Newfoundland andddasr In this case, a particular
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notion of governance has been put to the testtélcreation of a multi-sectoral
approach to social policy and programming, whicah lsa understood as an experiment in
what may be termecbllaborative governancésee Vodden: forthcoming). The process
focussed on forging partnerships and achievingawsiss between government and civil

society actors - theommunitythevoluntary sectorandcitizens

As the Newfoundland and Labrador case illustrdtesconcepts of civil society and
governance are inextricably linked. First of alktrong and diversified civil society is
portrayed by many as a key ingredient for a heatity viable democracy. Others view
civil society as providing vital checks and balasmoe the activities of the state.
Furthermore, the notion of governance — whichfiisgbart of a new trajectory in the
alternative discourses of democratization — steefsimportant role to be played by
civil society actors in stimulating public policgbates, advocating for social change and
contributing to better informed decisions. Becaofsthe important relationship between
the two concepts, this chapter will begin with apleration of the concept of civil
society, which is a central concept in an extenbiy of literature within political
theory. The chapter will present various intergtiens drawn from this literature, and
trace the evolution of the concept to its preseatdaasage by highlighting the
contributions of key thinkers over the years. ilt then offer an overview of

contemporary thinking about civil society.

The discussion of civil society, as well as of pgublic sphere, consensus-building and
democratization will provide the background necesfar a discussion of the new

paradigm of governance. This will include an exaation of the various propositions
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associated with the concept and the different nsdetypes of governance that have
been envisioned. The chapter will conclude wittnedgheoretically grounded
observations about the nature of the SSP procdssms of its underlying assumptions
concerning civil society, and attempt to descrhegrocess in terms of governance and

the democratic process in the region.

4.2 Civil Society: The Evolution of a Concept

4.2.1 Classical Conceptions

Civil society is a concept that has been arounaénituries and yet it continues to elude
a precise definition. In classical conceptionghsas those put forth by Thomas Hobbes
and John Locke, the term was generally used to tefine state (Finlay 2004; Seligman
2002). It was not until the early 1@entury that civil society was unambiguously
juxtaposed against the state as a separate sgharman activity — Georg Hegel and
Karl Marx both described it as a realm of commértcansactions and economic
relationships independent from — even standingpposition to — the state. In recent
times, many theorists speak of a “re-birth” or ‘restruction” of the concept (Cohen and
Arato 1994: 29). Contemporary conceptions of gaitiety generally distinguish it from
both the state and the economy — characteriziag & “third sector” in society (Palmer
2002). Lomansky describes civil society as a ‘freaf voluntary association that stands
between individuals (and, perhaps their familiex) the state” (2002: 50). In other
words, it refers to “nongovernmental forms of ongation through which a community’s
members relate to each other” (Scalet and Schraeld2: 27). Below, | will offer an
overview of the evolution of the term civil sociebefore focussing on contemporary

uses and propositions.
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Several authors propose that the temwil societytraces its origins back to Aristotle
(Cahoone 2002; Foley and Edwards 1998)Pdiitics, Aristotle described the city as
“the political community or partnership” — in his wordkoin énia hé politike” which

was eventually translated into the Latsocietas civilis” (Aristotle 1984; Cahoone

2002). In this rendition, the concept referrettbe association of citizens,” but did not
include “special institutions” such as the armyar church (Cahoone 2002: 212). While
the term civil was linked to the state, it did maply the state “agovernment,but

rather, “it referred to the state as governedaitiz sometimes emphasizing their place
under government, sometimes emphasizing theirstatiependent of government”

(Cahoone 2002: 212; italics his).

Later, Renaissance and Enlightenment thinkers dire¢uThomas Hobbes (1588-1679)
and John Locke (1632-1704) revisited the notiooiwaf society, seeing it as emerging in
response to the problem of disorder among freevididials existing in the state of nature.
Hobbes proposed that in a natural state, men wim@dn “continual fear, and danger of
violent death” due to a condition of “war of evenan, against every man” (1972: 145;
143). Without a common power to enforce laws,dheould be no justice, and life,
according to Hobbes, would be “solitary, poor, gaktutish and short” (1972: 143).
However, the instinct of self-preservation and‘thesire of such things as are necessary
to commodious living,” were understood to resulainatural human inclination towards
peace, which would be assured through individualereng into mutual agreements or
“contracts” (Hobbes 1972: 145). These voluntamytaxts bound them to abide by

certain articles — which Hobbes referred to ad #ngs of Nature By setting out the
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provisions for a peaceful society, the laws proditie means of the conservation of men
in multitudes,” making up the “doctrine of civil gety” (Hobbes 1972: 166). The
commonwealtiemerged from this coming together of individualpracess which
Hobbes described as “more than consent, or condarid*a real unity of them all, in one
and the same person, made by covenant of everywmiaevery man” (1972: 176). The
members of the commonwealth then authorized a septative or “common power” to
“bear their person” and to “direct their actiondlie common benefit” (Hobbes 1972:
176). The individuals thereby willingly sacrificéldeir right to self-govern by submitting
their particular wills and judgements to that of tisovereign power,” dceviathan that

came to embody thestrengths and means of thent #flobbes 1972: 177; italics his).

Building on the ideas of Hobbes, Locke saw civiisty as the site where men agree to
“join and unite into a community,” entering intodEal contracts” that bond them to each
other and alleviate the problems associated wétsthte of nature (Locke 1962: 141).
According to Locke, however, these problems didstein from a situation of war
between all individuals. While he saw humans asgotoy nature all free, equal, and
independent,” he argued that this liberty did nasteas “a state of licence” (Locke 1962:
102). Rather, Locke insisted that “the state afireahas a law of nature to govern it,
which obliges every one: and reason, which islénaf teaches all mankind, who will but
consult it, that being all equal and independentpme ought to harm another in his life,
health, liberty, or possessions” (1962: 102). Nhadess, he acknowledged that there
are those individuals who transgress the law aineaand they must be subjected to
appropriate punishment. The problem that Lockatifled stemmed from the fact that

“in the state of nature every one has the execyibweer,” however, “it is unreasonable
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for men to be judges in their own cases” (1962:)10¢%ence, for Locke, civil society
stood in stark contrast to the state of natureexigted as a realm of “government-
ordered society” which aimed to “avoid and remdulyse inconveniences of the state of
nature which necessarily follow from every man lgeime judge in his own case” (Scalet
and Schmidtz 2002: 27; Locke 1962: 138). Civilistcwas therefore inseparable from
government, or “political authority,” which emergas “the product of agreement or

convention” among citizens (Cahoone 2002: 213).

4.2.2 The Scottish Enlightenment
During the 18 century, and into the years leading up to theygarase of the industrial
revolution, the developing market economy was riedef social life. The social
structures and relations that characterized theafesystem were giving way to a new set
of social arrangements associated with commero@ésy including the rise of
individualism, the division of labour and the putsaf material wealth (Cahoone 2002;
Baker 2002). The individual was no longer viewsdlzounded by and validated within
a network of social relations” but rather, as amtéaomous social actor pursuing his][...
individual interests in the public realm” (Seligm2@02: 17). The traditional
understanding of a moral order arising from a “sdarision of the cosmic order” had to
be re-worked to accommodate the new understandingpich individuals were seen as
being motivated by “rational self-interest” (Seligm2002: 17). As Seligman notes, for
the Scottish Enlightenment thinkers, the idea o society represented
[...]Jan attempt to find or, rather, posit a synthdmsveen a number of
developing oppositions that were increasingly béetgin social life. These
oppositions - between the individual and the sothe private and the public,
egotism and altruism, as well as between a lifeegoad by reason and one

governed by the passions — have in fact becomdittdive of our existence in
the modern world.
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2002: 16

Adam Ferguson (1723-1816), an important figurehef$cottish Enlightenment whose
work is considered by some to be “proto-sociolodyrther contributed to the
development of the idea of civil society, particiyahrough his exploration of the
relationship between the public (society) and thegpe (individual) spheres (Brewer
2007). Ferguson was concerned about the potergtive effects of the rise of
commercial society and the related transformatibaswere taking place in the public
sphere. According to Brewer (2007), Ferguson Ingitéd two areas of concern. First of
all, he worried about the impact that the new datraicture and relations that were
increasingly coming to define the public sphere Mdwave on the private sphere; that is,
on individuals. In a departure from the notionsfouth by Hobbes and Locke, Ferguson
saw humans as essentially social creatures — “twyeadhe member of a community”
(Ferguson 1782: 89, p 95). He cautioned that diddiindividualism, the accumulation
of private wealth and the division of labour cotggdult in “systemic inequality” and a
“weakening of the social bond” (Brewer 2007: 10The social bond, for Ferguson, was
civil society, and it was through participationtims collective public sphere that
individuals derived their “civic virtue” which wake source of their social solidarity,
and, ultimately, their happiness (Brewer 2007: 10®grguson proposed that, when
viewed as a social being:

[...] the individual appears to be no longer madehiiarself. He must forego his

happiness and his freedom, where these interfdétetiaé good of society [...] He

is only part of the whole [...] and if the public gbbe the principal object with

individuals, it is likewise true, that the happises individuals is the great end of

civil society.
1782: 89, p 95
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Divested of the social bond, individuals would suff'send him to a desert alone, he is a
plant torn from his roots: the form indeed may remhbut every faculty droops and
withers; the human personage and the human chacaese to exist” (Ferguson: 1782:
83, p 30). This analogy illustrates what Brewesalibes as the “disintegrative effects”
of modernity on the individual (2007: 110). Thsswhere Ferguson is credited with
foreshadowing some of the central problematicswmatld preoccupy early sociologists
of the 19" century: those social ills associated with modgrinicluding “alienation,

anomie, exploitation, social conflict, [and] claBsisions” (Brewer 2007: 107).

Ferguson’s second concern also arose from mod&rfatyus on the individual and the
associated decline in civic virtue. As people beedconsumed with private interests,”
Ferguson worried that they would turn away fromlpudffairs of the state (Brewer
2007: 108). As Cahoone observes, Ferguson “imsthi a public spirited citizenry was
essential to maintaining a good society” (2002:)214s Brewer asserts, civil society
was seen as being imbued with a normative systeustained by those norms now
associated with Robert Putnam’s vision of “socagital”: “trust, duty, benevolence,
loyalty, altruism and sociability” (2007: 109). Wout the active citizenship of a healthy
civil society, the affairs of the state would bélbed of their source of virtue and
democratic legitimacy, and would run the risk obfimption and decline” (Brewer 2007:
109). Ferguson anticipated de Tocqueville in hasning that “neither the ascendency of
the multitude, nor that of the tyrant, will sectine administration of justice” (Ferguson
1782: 810, p 121). To avoid this, he insisted thatinstitutional mechanisms conducive

to good governance should include “mixed governra@dti/oluntary associatioris- the
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former “avoids the centralization of power in thentrol of any one group” and the latter

“encourages active citizenship which sponsors béaevé (Brewer 110; italics added).

Adam Smith (1723-1790) also dismissed the notioa ohtural state of war of all against
all, insisting that sociability was an innate hunoguality. Individuals, he claimed, are
bound together by feelings of sympathy and by fteed for the love and approbation of
other men” (Cropsey 1963: 552). In keeping with 8cottish Enlightenment idea of

civil society as “a realm of solidarity held togethby the force of moral sentiments and
natural affections,” Smith characterized civil sigias an “ethically validated and
validating social space” (Seligman 2002: 18). TNsson did not, however, imply that
the forces that drew individuals together in ceatiety were powered solely by human
passions and devoid of reason. Rather, Smitht@usthat just as “the individual self
could never [...] be totally disengaged from society;, could reasoned self-interest be
abstracted from those passions which, through thralnsentiment, rooted man in
society” (2002: 19). Smith posited an encompassmty in civil society and theorized
that individuals, acting in their own self-inter¢determined by both reason and emotion
combined) would ultimately contribute to advancihg common good (Seligman 2002).
In this way, he was able to resolve many of theiters described above: between human
passions and reason, between the individual anglatial, and between the particular

and the universal.

The important contributions made by Ferguson anditm the developing notion of
civil society remain within the classical genrdhat they did not draw the clear

distinction between civil society and the state thavident in modern conceptions.
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Later notions, such as those put forward by Maitkisbrists, would emphasize the

separation between civil society and the state.

4.2.3 Where Civil Society and the State Diverge
Several authors suggest that the German philosspmananuel Kant (1724-1804) and
Georg Hegel (1770-1831) were among the first tot@oseparation between civil society
and the state. In this way they can be said te lcantributed to laying the foundations
for the modern understanding of the state and sogiety (see Finlay 2004 and Seligman
2002). According to Seligman:

[...] with Kant a new, more rigorous vision of socifferentiation began to

develop. The State is no longer viewed as cotarawrith civil society because

the publicness of rational debate and critiqueengand indeed emphasized) as

the province of civil society in its distinctionofn the State.

2002: 23

In a departure from early Scottish Enlightenmenikérs, Kant challenged the idea of
civil society as an “ethical model or ideal” (Selign 2002: 20). He proposed a
separation between reason and the passions, linkamglity with the latter and
relegating it to the private sphere. Reason, mbadeywwas understood by Kant to have
both private and public uses. First of all, indivals employed “private reason” as
passive members of a “civil society,” which Kantdhcterized as a sphere of
“antagonisms and tensions” between individuals vdmain motivated not only by
subjective emotional needs and desires, but algatipnal self-interest (Schmidt 1998:
425). By employing public reason, individuals b@eoactively engaged in
“cosmopolitan society” in which they transcend thparticular desiderata,” and

collectively determine more “abstract and genexbds of justice” — or a universal right

(Schmidt 1998: 424; Seligman 2002: 22). For K#ng movement towards universality
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is the “crowning achievement of human freedom erttodern world” (Seligman 2002:
22). In distinguishing between civil and cosmofasiisociety, Kant foreshadowed the
notion of different spheres of “publicness” thatulbincreasingly come to characterize

the evolving notion of a civil society as a puldhere separate from the state.

Hegel described civil society as an independengigpbf human activity, located in
between the family and the state. Whereas thdyamais said to have a “substantial
unity” derived from the individual’s natural and etional sense of belonging to a unit
that is “an end in itself,” civil society represedtan “association of independent
members” who came together rationally and estalalishity based on “mutual
dependence” derived from relations of reciprocitagsner 1963: 639). In this way,
particularity and universality were seen as cotegsn civil society. As Foley and
Edwards observe:

Civil society is, on one hand, the expression i&raltion, of the separation of

individuals from one another into competing firmedjgious sects, clubs and

institutions. On the other hand, it is where thees and morals of a society are

grounded, where the interests and views of indaisltake shape and gain

expression, and where, anticipating TocquevilldiMiduals are socialized as

citizens.

1998: 6-7

Hegel’s conception of civil society was not limitedeconomic institutions and
interactions, but also concerned other aspectsatfiél, religious, professional and
recreational life” (Kumar 1993: 379). He saw itaapluralistic domain, characterized by
conflict and contradiction, and no longer positedl society as a moral or ethical ideal.

As Hassner suggests, the individual was seen déisteprinciple” of civil society, and

“the will and interest of individuals are the sg#of action of civil society” (1963: 640).
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Yet, the “reciprocal dependency” of relations beswéndividuals in civil society bound
people together, transforming individuality andguwoing the second principle: a “formal
universality,” albeit one that was “external and wiled by the individuals” (Hassner
1963: 639). Civil society became the site of thetestation between the particular and
the universal, and the state is posited as theigolto their reconciliation. According to
Hegel: “the essence of the modern state bindshegéte universal and the full freedom
of particularity, including the welfare of individis” (trans. by Dyde 2001: 198). The
state provided an external set of institutions oatght to maintain a balance between the
“mass of ends and interests” present in civil d9cteit reduced the “danger of

upheavals” that arose from these “clashing intetdst focussing on the universal

(Hassner 1963: 640).

Following Hegel, Karl Marx (1818-1883) also emplzasi the conflictive nature of civil
society, although he did not conceive of the saatéhe solution. For Marx, “the State
was itself subservient to the conflicting forcexniil society” (Seligman 2002: 27).
Relations of production dominated all interactiomshe sphere of civil society, which
was organized according to the capitalist econarder and became the site in which
the class struggle unfolded. As such, it was arfafrom the public sphere of equals
proposed by earlier theorists. Rather, Marx’slgotciety was a realm of “alienation and
oppression” plagued by “inequalities and explaitati(Cahoone 2002: 215; Howell and

Pearce 2001: 33).It was within civil society that the bourgeoisieerted their economic

* The idea of civil society as a realm of confliodanequality began with Jean-Jacques Rousseau. Fo
Rousseau, when man entered civil society, he &firtdl his freedom and equal standing with other men
(Bloom 1963: 518). Rousseau argued that “civiiestycenchains man and makes him a slave to law or
other men” (Bloom 1963: 514). Furthermore, thémeaf civil society was seen as “unjust” — it
represented “a state of mutual interdependence gmmem, but the men are bad and the majority acetbr
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power and influence over the working class. Whekéagel saw the state as the “true
realm of liberty” in that it transcended the “megpistic interest,” Marx portrayed it as
“the political and legal organ of the dominant slasnployed to control the subordinate
classes and to legitimate the former’s rule” (Faat2a006: 53). In the Marxist
conception, the state created “an artificial uniyit was an instrument of coercion
employed by a powerful minority (the bourgeoisieprder to maintain order in an

otherwise fragmented society (Howell and Pearcd 288; Cropsey 1963: 703).

4.2.4 Civil Society as an Instrument of the State

The process by which the state (or political s@gisecures the consent of the governed
through the use of “coercion and persuasion, dameimand leadership” became a
dominant theme in the more recent work of the paixist thinker Antonio Gramsci
(1891-1937) (Fontana 2006: 58). Civil society \waen as playing a critical role in this
process. Not only was civil society a realm oflifical conflict and socio-economic
struggle” between different groups, but it was dlssite in which the ruling class
achieves hegemonic power through the “generatidmasmufacture of consent”
(Fontana 2006: 55). Civil society was no longewed in purely economic terms
reducible to material relations. Rather, it wasalnderstood to be a realm of cultural
production in which “ideas, values, ideologies” ardious types of material and non-
material interests (e.g. political interests) wehnaped, re-shaped, and disseminated
(Chambers 2002: 91). In the Gramscian reading, soe¢iety comprised institutions

capable of moulding public opinion including “chhes, clubs, universities, associations,

to give up their own wills to work for the satisfan of the few” (Bloom 1963: 514, 515). Finallyjs
these “few” who control the formulation of lawssnciety, and therefore the majority “do not evejogn
the protection for which they are supposed to hemtered into society” (Bloom 1963: 515).
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unions, cultural institutions, political partiegcgal movements, and so on” (Chambers

2002: 91)°

As an instrument of political society that servedegitimate and consolidate its power,
the institutions of civil society became closelg@sated with the state apparatus. In
this way, Gramsci’'s portrayal blurred the boundabetween the state and civil society.
On the one hand, Gramsci denied a sharp divisibmdaa the state and civil society. He
argued that the distinction between the two waselyumethodological” and that “in
actual reality civil society and the state are and the same” (Gramsci, quoted in
Hoffman 1986: 63). This theoretical unity can Ibelerstood if we consider that both
were seen as playing a role in shaping public opim support of the ruling class.
According to Gramsci: “one might say that Stateofitigal society + civil society, in

other words, hegemony protected by the armour efaton” (Gramsci, quoted in
Buttigieg 2005: 38). Nevertheless, Gramsci mangdithe dichotomy between civil
society and the state by emphasizing the diffetatics employed by each sphere, or the
“two ways’ in which the supremacy of a class maats itself” (Hoffman 1986: 69).
Political society “rules by coercion and direct doation” — it was “a sphere of
‘domination’, the organ or instrument of oppressafrone class by another” (Forgacs
1988: 420; Gramsci, quoted in Forgacs 1988: 428)such, it was “separate from civil
society” — the sphere “in which a dominant socralugp organizes consent and
hegemony” through “intellectual and moral leadgpsifiForgacs 1988: 430, 420;

Gramsci quoted in Hoffman 1986: 69). Furtherm@memsci also saw civil society as

having “emancipatory potential” — it was a sphergvhich the “subaltern” (or the

® Gramsci also included the family in the domairiefl society, emphasizing its role in “shaping the
general political dispositions of citizens” (Chamb&002: 90-91).
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subordinated social groups) could “organize thppasition” and “fundamentally

challenge the hegemony” (Howell and Pearce 200R: 78

Overall, Gramsci conceived of the relationship lestwthe state and civil society as a
dynamic interplay. As Fontana states: “[...] staid aivil society, while distinguished
from each other, are not simply opposed in a statccmechanical relation. Rather, they
mutually presuppose and reinforce each other” (2685 One could not be understood
in isolation from the other, as “each is informsagdtive other, in the same way that the
value of each is determined by that of the othEdntana 2006: 53). It is important to
understand both the positive and negative ramiéinatof this relationship in order to
ensure a just and equitable state that is respomsithe diversity of publics (including

the subaltern) in civil society and that does nifflesautonomous expression and counter-

hegemonic movements contained therein.

4.2.4 Civil Society and Democratic Governance

Other more contemporary strains of thought abaaictincept of civil society have been
heavily influenced by the contributions of Alexie @locqueville (1805 - 1859) and, more
recently, by Jirgen Habermas. Tocqueville is tmerfinner of the school of thought that
emphasizes the important role that civil sociegyplin supporting democratic
governance by fostering trust and civic engagerttentigh associational activity. In
essence, this account attributes a “socializatioiction” to civil society, which is seen as
building those citizenship skills that are neceg$ar the maintenance of a democratic
system of government (Foley & Edwards 1998: 12)chdel Foley and Bob Edwards
(1996) label this version of the civil society angent under the broad category of “Civil

Society I,” and trace its genealogical roots totthiekers of the Scottish Enlightenment.
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Meanwhile, “Civil Society II” stresses the autonoofycivil society vis-a-vis the state
(and in most cases, the economy), emphasizinglésas a “counterweight to the state”
(Foley & Edwards 1996: 45). In this reading, thgamizations and associations of civil
society represent a source of social and politbhahge in that they “challenge governing
institutions to meet particular needs, aspiratiamsl conceptions of the common good”
(Foley and Edwards 1996: 46). In a more extrerading, this vision also opens up the
possibility of a “conflictive and combative” view oivil society (Foley & Edwards

1998: 16). Whether change occurs as a resulhafre@ Habermasian consensus-driven
approach, or via a more Foucauldian vision of “app@nal advocacy” involving

struggle and conflict, the “Civil Society 11" verm does discern a democratizing role for
civil society — albeit one that Foley and Edwardy is very distinct from that articulated
by the proponents of Civil Society | (Foley & Edwarl996: 46; Flyvbjerg 1998). The
stress is placed on the “representative functidrcivl society — the way it “gives

identity and voice to the distinct interests aneedse points of view characteristic of a
modern society; stimulates public debate and pseggeernment for action on a
thousand and one matters of public interest” (F8ldydwards 1998: 12). Below we will
begin by examining some propositions associatel thi “Civil Society I” argument,
before presenting alternative views that can bewued under the “Civil Society II”

school.

4.2.4.1 “Civil Society I”

In his 1835 studypemocracy in Americal ocqueville noticed a strong tendency towards
civic associationalism among the American peoplecording to Tocqueville,

“Americans of all ages, all conditions, and allpdisitions, constantly form associations”
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resulting in an “immense assemblage” of these cilles dedicated to a vast range of
pursuits (1956 [1835]: 198). These social formyeg two important functions. First of
all, in an interpretation reminiscent of Emile Dhekm’s theory of the transition from
mechanical to organic solidarity in modernity, Toegille saw these voluntary
associations as serving to protect people fronteahdency towards individualism that
resulted from the disintegration of traditionalrfax of social solidarity (Cahoone 2002:
216). Secondly, he theorized that the present@®itrong and diversified civil society
in the United States contributed greatly to themeaiance of a healthy and vibrant
democracy. For Tocqueville, America’s civil sogierganizations — not only those of a
political nature, but the whole array of “religiqusoral, serious, futile, general or
restricted, enormous or diminutive” associationvgere seen as playing a vital role in
“nurturing democratic culture” (Tocqueville 1956335]: 198; Howell and Pearce 2001.:
43). Not only did he see them as fostering adatitizenship, but they also served to
protect individuality and social pluralism agaitts threat of despotism and tiyeanny

of the majority(Howell and Pearce 2001: 43).

Tocqueville’s concern regarding the tyranny of tiwgority flowed from a similar line of
thinking that led Jean-Jacques Rousseau to maKarh@mus assertion that “man is born
free; and he is everywhere in chains” (1968 [176Rpusseau’s statement was made in
reference to the notion of popular sovereignty, hg free individuals submitted their
particular wills to thegeneral willdue to the nature of the social contract. Inay,
individuals sacrificed some of their freedom, becuanfslaves” to a united or collective
will that emerged as a power greater than the duts parts (Rousseau 1964 [1750;

1753]). “The very essence of democratic governthambte Tocqueville, “consists in
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the absolute sovereignty of the majority” (195633B 112). The problem that arose
was that the particular concerns, values or neetteeaninorities ended up being
neglected. Toqueville’s primary concern, like Reeeu before him, was to what extent
this emphasis on the majority was at odds withviioldial liberties. Tocqueville rejected
“Americans’ [...] equation of equality with freedomf, democracy with liberty” insisting
that “as conditions become more equal, Americaamsd more and more to take pride
not in their individuality, in their personal lides, in their freedom, but rather in their
sameness” (Heffner 1956: 11). Thus we uncovemarmdrum: the opinion of the
minority becomes suppressed and the consensus #ictieved is in reality a “like-
minded” consensus secured from among a “limitedok of relatively like-minded
actors” who constitute the majority and therefaie able to control the overall direction

of society (Van Ham 2001: 158).

Because it contributes to the discussion of goveradhat will follow, | will here

mention briefly one aspect of Tocqueville’s prombselution to the dilemma presented
by the tyranny of the majority in a democracy. queville insisted that while “all
communities are obliged to secure their existeryceubmitting to a certain amount of
authority, without which they fall into anarchyridividual freedoms and minority rights
were seen as being better protected by diministiegoncentration of power within this
authority and by “distributing the exercise ofpiswers among various hands” (1956:
62). Tocqueville differentiated between two poksifiorms of centralization. First, there
was the centralized government, which he saw asatdés in that it maintained order and
attended to those general interests which were aomtmthe society as a whole.

Secondly, there was the centralized administratdmch he claimed was undesirable, as
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it attended to those interests which were partrdal@ertain segments of the society.
Thus, Tocqueville identified the importance of atermediate level of governance that
would more appropriately attend to the needs aviddals, advocating that the
administrative authority should exist “within theach of the citizens” (1956: 70). He
further insisted that the “duties of private cifizeare not supposed to have lapsed
because the state has come into action,” but rathiezens are meant to “guide and
support” a decentralized administration, as “tlutsce of individuals, joined to that of
the public authorities, frequently accomplishes ttha most energetic centralized
administration would be unable to do” (1956: 7Blere we come back to Tocqueville’s
insistence on the vital importance of civil sociagsociations in maintaining a healthy
democracy. He recognized that within a democréeyjndividual acting alone would
have a difficult time influencing the administratidet alone the government.
Individuals, he wrote, “become powerless, if theyndt learn voluntarily to help each
other” (1956: 199). Tocqueville insisted that Hgfe are no countries in which
associations are more needed, to prevent the despot faction or the arbitrary power
of a prince, than those which are democraticallystituted” (1956: 98). Associations of
individuals become a “powerful means of action,d @amdemocratic countries, “the
science of association is the mother of all scigtiee progress of all the rest depends

upon the progress it has made” (Tocqueville 199&)2

The “neo-Tocquevillian” contemporary thinker Robtttnam focuses ocial capital
as a specific output of civil society that conttésito ‘Making Democracy Work
(Putnam et al 1994). Civil society, for Putnammgoises such groups as “sports clubs,

cooperatives, mutual aid societies, cultural asdimeis, and voluntary unions” (Putnam;
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quoted in Foley & Edwards 1996: 41). These comiyemriented associations help to
generate social capital, which Putnam describédhasommodity that emanates from
norms of reciprocity and networks of civic engagatiiebuilding trust between
individuals, fostering civic and political parti@pon, and ultimately, strengthening
democracy. In Putnam’s understanding, social capital (ofchtthere are two types —
“bridging social capital” which consists of the ‘s of connectedness that are formed
across diverse social groups”, and “bonding sa@gital” which “cements [...]
homogenous groups”) facilitates the developmerstr@ngthening of civil society, and
civil society in turn contributes to the developrhehsocial capital (Beugelsdijk and

Smulders 2003).

Putnam’s work is often criticized for glossing otiee many rifts and conflicts that are
inherent to civil society, as well as the potenfiithe evolution of anti-democratic
movements therein (Foley & Edwards 1996). As Qe points out, civil society is
often perceived as being “warm and fuzzy,” consgbf “noble causes and earnest,
well-intentioned actors” (1999: 20). It is seenrbgny as being the “synthesis of public
and private good and of individual and social desath” (Seligman, quoted in Foley and
Edwards 1998: 6). Modern communitarians, for examipterpret civil society as
“socially and morally thick” (Cahoone 2002: 218)hey stress the importance of
“pluralism and localism” and advocate for the suppdthe “mediating institutions” of

civil society including the “family, neighbourhoochurch, and voluntary organizations,”

® Other Values Adde@URA research, undertaken by Monique Campbell no#sd the importance of
social capital in local economic development ititias and, ultimately, in enhancing community well-
being (see Campbell 2006).
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which they believe play a critical role in engendgrcivic responsibility and other social

virtues in individuals (Cahoone 2002: 218).

Within the communitarian line of thinking the prgitions put forth by Peter Berger and
Richard John Neuhaus also build on the ideas ofjiealle. For them, civil society
consists of “those institutions standing betweeanitidividual in his private life and the
large institutions of public life” including the ighbourhood, the family, the church and
voluntary associations (Berger & Neuhaus 2000: 146)ey propose that these
“mediating structures” of civil society “are essahfor a vital democratic society” and
that public policy should, at the very least, “@atand foster these structures,” and
where possible, utilize these structures as th@lémenting agencies of policy goals”
which are often inadequately tackled by the modaeztiare state (Berger & Neuhaus
2000: 147; 171). Like Tocqueville, they recognize advantages of devolving certain
administrative functions of the state to instita8awithin civil society, creating a more
“people-sized society” (Berger & Neuhaus 2000: 15B)ese ideas support the
observation by some proponents of the Civil Sodietygument that in addition to a
“socialization function,” civil society also servas'public and quasi-public function” by
filling the gaps left by government in the provisiof services or by addressing various
social, economic or other issues often with thectemagement and support of

government” (Foley & Edwards 1998: 12).

4.2.4.2 “Civil Society II”

The proponents of Civil Society Il would disagreghwhe maximalist propositions (i.e.
the state utilizing the mediating structures ofl@wociety) offered by Berger and

Neuhaus. By emphasizing the role of civil sociatghecking the power of the state and
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ensuring full representation, the supporters & feicond position stress the importance
of the autonomy of this sphere. It is generallgrsas a realm of social interaction and
deliberation that needs to be protected from iaterice or infiltration by the agents or
values of the state and the economy. As FoleyEvaards note, the Civil Society I
argument has been “articulated most forcibly” byotationaries in the former Soviet
satellite states of Eastern Europe (e.g. Adam Micand the Solidarity movement in
Poland) as well as Latin American protesters wbodup against the authoritarian
regimes in countries such as Argentina and ChitéefF& Edwards 1996: 39). The ideas
of the “critical theorists” (a category which indes such diverse thinkers as Habermas,
Michel Foucault and Nancy Fraser) are also consistéh this Civil Society Il
perspective. These theorists have been influebgadarxist and post-Marxist notions

of civil society.

According to the Civil Society Il argument, the pess of democratization does not occur
through the socialization of individuals and thetésing of civic participation in order to
“[bolster] the performance of the polity and th@eemy” (Foley & Edwards 1996: 40).
Rather, as Simone Chamber suggests; “[v]oice, raiia@ votes, is the vehicle of
empowerment” (2002: 99). Civil society plays a denatizing role in that it exists as an
arena of diversity, and ideally, a means by whitimambers of society — including
marginalized groups — can “participate in shapinfijiiencing, and criticizing public
opinion” (Chambers 2002: 99). As Chambers obsefdagersity is the watchdog of
democracy” in that it ensures that “outcomes aegved and tested from many different
perspectives” (2002: 100). However, Civil Socibtgso distances itself from the

normative ideals of the Civil Society | argumentdnknowledging that while civil
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society can, either directly or indirectly, enhaxesnocracy, it can also pose a danger to
democracy. For instance, Michael Walzer remindthasthe level of heterogeneity
within civil society makes it a “realm of differee@nd fragmentation,” with great
potential for conflict between different interesbgps that compete for power and
influence (2002: 38). While it may be an arena mhethese opposing interests can
learn “competitive coexistence and tolerationgan also breed “hostility and zeal”
(Walzer: 2002: 38). Seligman insists, for examfilat “voluntary organizations can be
of a particularly nasty nature and based on primabad ascriptive principles of
membership and participation that put to shamevéing foundations of civil society”
(2002: 13). As Chambers suggests:
Civil society can be a place where citizens retigatinsular and defensive
groups. It can be a place where particularismdifierence define participation
and where the self-organization of citizens contels to a general atmosphere of
distrust and misunderstanding. It is not the cases sometimes implied by
communitarians, that active associational life goad in and of itself.
Associations, clubs, churches, and, of course,li@snican and do promote

antidemocratic illiberal ideas and when they da biail society emerges.
2002: 101

4.2.4.3 Discourse, Power and Exclusion in the Pub8phere

Building on the Civil Society Il school of thouglthe public sphere becomes an
“important extension of civil society” (Chambers02). This concept is used extensively
in the work of Jirgen Habermas, who emphasizesolbeof civil society as a public
sphere or forum in which public opinion can be tailzed through open and reasoned
debate free of both externally-imposed (state)iatetnally-imposed (hegemonic) forms
of coercion. As such, the Habermasian vision segshe autonomy of the public sphere.
His public sphere is a “locus for limiting the pavad the state” — it has a potential

transformative and legitimating effect on democratstitutions through the force of
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rational consensus emanating from an informed, ggwyand united public (Fleming
2000: 2). Habermas believes that “[ijn a compleddern society the quality of
democracy ultimately depends on the existenceeoptiblic sphere, on people’s
intelligent involvement in politics and on orgartivas and associations which help form

opinion through discourse” (Fleming 2000: 4).

In his idealized conception, Habermas sees tha@siphere as open and accessible to all
— a neutral arena wherein social inequalities bracketed” or set aside. His notion of
the public sphere hinges on his theorgafimunicative and reflexive rationaliyhich
“brings along with it connotations of a noncoeréenifying, consensus-building force
of discourse in which the participants overcomer thiefirst subjectively based views in
favor of a rationally motivated agreement” (Habesnguoted in Flyvbjerg 1998: 212).
According to this theoretical framework, consenisuachieved through detached,
rational debate and deliberation that adhere t@timeiples of his discourse ethics

(which aims to ensure freedom and equality of pgudiion, inclusiveness, and the use of
reasoned arguments and evidence to support tréityalf competing claims).

Habermas argues that through this emphasis ometiliscourse, the public sphere is

able to free itself from the dynamics of power tinfittrate other domains in society.

In order to fully understand Habermas'’s public sphi is important to be familiar with
his conception olifeworld andsystenand the relationship between the two. The

“lifeworld” refers to the “reservoir of implicithknown traditions [and] the background
assumptions that are embedded in language anae&€ul@ohen and Arato 1992: 427).

Not only does the lifeworlthform, but it is alsanformed byeveryday interactions in
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various informal social settings including the famvoluntary associations and
communities. It is set up in contrast to the “syst’ which refers to the formal
institutions of the state and/or the economy thatcharacterized by structured
interactions. Meanwhile, the public sphere is siovied as a “virtual” (that is, imagined)
space also contained within the lifeworld, and thejsarate from the systémit is within
this space that the encounter between the divgriséoas and arguments of an
“internally differentiated and pluralized” lifewatltranspire and where rationally-
motivated consensus is achieved (Van Ham 2001. 1idd4bermas’s public sphere also
serves to safeguard the lifeworld against intrusioynthe system. As Fraser notes, the
public sphere acts as an “informally mobilized bofljwongovernmental discursive
opinion” that can deflect thecblonization of the lifeworlthy the functional imperatives
of the state and the econonm({raser 1990: 75; Murphy 2001: 354, italics highis
“colonization” can have various potential effectstbe lifeworld. For instance,
individuals and groups may “increasingly identifigeimselves and their aspirations in
system terms” (Fleming 2000: 3). This threatemsalitonomous nature of opinions that
emanate from the lifeworld and are integrated heagubic sphere. In contemporary
society, Habermas points to the media as a meandiah the system works to colonize
the lifeworld by transmitting messages that seovmanufacture and/or manipulate

public opinion. The use of rational communicatiorthe public sphere can assist in

" According to Simone Chambers, the logic that dritree system is different from that which underpins
the lifeworld (2000). For starters, the state apes according to the logic of power, which is faiehical
and coercive” (Chambers 2000: 93). Meanwhile te@nemy operates according to the logic of money,
which is based on “laws of supply and demand” aeeks “profit, efficiency, and instrumental suctess
(Chambers 2002: 93). In contrast, the lifeworlémpes according to the logic of communicative
interaction, which is “egalitarian and persuasiaatl seeks to produce and transmit meaning via
autonomous communication (Chambers 2002: 93). plibéic sphere, being part of the lifeworld, also
operates according to the logic of communicativeraction, seeking to achieve social integratioth an
consensus through rational and reflexive commuioisat
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discerning and thereby averting this type of exdemfluence. Part of the task of a
democratic civil society, therefore, is one of ‘d®@eonizing the lifeworld” (Cohen and

Arato; quoted in Murphy 2001: 354).

Central criticisms of Habermas are his idealistinaeption of the public sphere as a
neutral arena and his characterization of its nmadiu.e. rational communication — as
immune from the effects of power. Contemporarytjwslis often more about power
plays between competing interests than it is apabtic debate and deliberation. For
theorists of power such as Michel Foucault, powerhiquitous — it extends beyond the
boundaries of the state and permeates civil sotaebyild or enhancgovernmentality
among individualg¢see Burchell et al 1991). According to Foucaudiyver is a
“productive network which runs through the wholeiabbody” — not only does it
“weigh on us as a force that says no” but it “traes and produces things, it induces
pleasure, forms knowledge, produces discourse”d&alty quoted in Rabinov 1984: 61).
Civil society and the public sphere, in the Foualdeading, are not immune to the
effects of power. This notion is supported by Véalzvho argues that “the greatest
danger of civil society is [...] exclusion from it2Q02: 40). In particular, Walzer is wary
of the capacity of civil society to “reinforce andgment the effects of inequality” (2002:
39). He elaborates as follows:
The danger is that the benefits of associationheltaptured by middle- and
upper-class citizens, who already possess theaimdenoney necessary to form
strong organizations and the education and skiléseary to run them effectively.
Sometimes, when this happens, lower-class citiaemsimply reduced to
anonymity and silence; they become invisible meshv@amen. But there is
another possible outcome, more relevant to thecesi§ciously multicultural
character of contemporary civil society, wherechecial divisions reflect not

only class difference but also racial, ethnic, gadder difference.
Walzer 2002: 40
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Rather than dissolving the power structure as Habhsrdoes, thinkers such as Foucault
and Waltzer seek to understand how it works in ot@attempt to “minimize [its]
negative effects (Flyvbjerg 1998: 223). Foucaniptys techniques such as discourse
analysis to examine communication as a means dupiog and reproducing power
relations through rhetoric. He sees civil socegya site in which these various
techniques of power/knowledgee employed in order to educate individuals afx@y
their particularities towards a universal “consexighat is, in reality, a fiction that serves
to “rationalize and authorize the arbitrarinessadajiven political order (Burchell et al,

guoted in Van Ham 2001: 158).

Flyvbjerg suggests that the works of Habermas anat&ult highlight an important
tension in post-modern society; i.e. “the tensietwigen consensus and conflict” (1998:
211). Whereas Habermas views consensus as theeat@mards empowering civil
society, Foucault argues that conflict holds greptdential for empowerment (Flyvbjerg
1998: 211). This tension between consensus arftiatas important in the evaluation of
collaborative governance processes that involvarity of actors and consist of
potential power differentials (e.g. government and-governmental organizations or
civil society players; men and women; Aboriginabgps and non-Aboriginal groups).
When pressure for consensus in collaborative deeisiaking processes results in the
compromise of particular values or beliefs on thg pf minorities for the sake of the
majority, the result cannot be considered to beameping to all components of civil
society. Consensus-based decision-making can sefuether marginalize already

marginalized groups in society (see Snyder 2083) Flyvbjerg observes: “feminist and
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environmental initiatives, today central to theusture and functioning of civil society in
many societies, got their issues on the public dgemt primarily by rational consensus
but through power struggles and conflicts charstterof activism and social change”

(1998: 226§

One way to overcome the critique of the neutralitifabermas’s bourgeois public
sphere is to reject the “singularity” of his undargling and instead view the public
sphere as consisting of “internally differentiated pluralized lifeworlds” that, in turn,
inform a variety of “mini-publics” (Habermas, qudten Van Ham 2001: 163; Fraser
1991: 66)° Nancy Fraser subscribes to this view of a plstiglipublic sphere. She
argues that Habermas’s account of the bourgeoiicmpghere — where the “suspension

of status hierarchies,” “accessibility” and “ratadity” are the orders of the day — is “too
simplistic” (Fraser 1990: 60). On the contrarye slupports the claim that this bourgeois
public is constituted by significant exclusions aaaflicts. Referencing Geoff Eley,
Fraser also draws attention to a “Gramscian manaltient in the Habermasian notion of
a unitary public sphere:

[T]he official bourgeois public sphere is the itgiional vehicle for a major

historical transformation in the nature of politid@mination. This is the shift
from a repressive mode of domination to a hegemong; from rule based

8 Newfoundland and Labrador Premier Danny Williamsproach towards negotiations regarding the
province’s share of offshore oil revenues with ¢herent federal Prime Minister Stephen Harper tscbe
characterized as conflictive rather than collabeeat Williams has accused Harper of backing owrof
election promise that would have seen natural mressuwremoved from the equalization formula. Rather
than accepting compromise deals, Williams has takfim stand, demanding that the Prime Minister
honour his promise or offer an equivalent monetanypensation to the province. In late November7200
the two leaders met in St. John’s among speculdtiana compromise would be reached on the long-
standing issue. However, the outcome of this mgetias that the two “agreed to disagree,” thus
perpetuating Williams’ preference to steer cleaa abnsensus that would likely see him forced tept
terms that ultimately do not confer maximum beefit the province.

° Habermas's conception tended to stress a singqudarprehensive pubic sphere (Fraser 1991: 66).
According to Nancy Fraser, he viewed “the emergeari@ditional publics as a late development to be
read under the sign of fragmentation and declifredger 1991: 66).
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primarily on acquiescence to superior force to hdsed primarily on consent
supplemented with some measure of repression.
1991: 62

In other words, for Fraser, deliberation withinarerarching public sphere “can serve as
a mask for domination” by “absorbing the less pdulanto a false ‘we’ that reflects the
more powerful” (1991: 64; 67). For the feminiseéthist Jane Mansbridge, this
“transformation of ‘I’ into ‘we’ occurs via “subtleorms of control” such as language that
are embedded within the bourgeois public spheren@idadge, quoted in Fraser 1991:
64). According to Mansbridge:

Even the language people use as they reason togesthedly favors one way of

seeing things and discourages others. Subordjnatgs sometimes cannot find

the right voice or words to express their thougaisl when they do, they

discover that they are not heard. [They] are sieln encouraged to keep their

wants inchoate, and heard to say ‘yes’ when wteat liave said is ‘no’.”

Quoted in Fraser 1991: 64

Selya Benhabib (1994) also draws attention to thestion of whether all citizens have
an equal ability to participate in a deliberativébfic sphere due to differential cultural,
moral and other backgrounds and accessibility tooua forms of capital and/or
resources. “Participation in the public spher&g states, has “its own rules” and “even
challenging these rules, which may be and oftereactusionary, requires first
respecting them” (1994: 21). She draws attentdimoments of exclusionary violence”
in which “otherness” is denied to those who findrttselves “beyond the homogenizing
logic of the ‘we’” (1994: 10). She refers to thepess by which these groups are

excluded or unrepresented by citing Jean-Franggsalrd and his discussion of the

unrepresented or the “differend” in politits.Benhabib explains that the logic of the

19 According to Lyotard, the unrepresented is thereskke in a statement such as “we the people dedar
a norm that...” (quoted in Benhabib 1994: 5). The™&xpressed in this statement represents, for
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homogenizing and artificial “we” serves to disguiaa important political asymmetry
between the law-givers and the constituents to wtimraw applies” (1994: 6). Itis
through the application of this formula that a éatsitonomy emerges that “disguises the
‘differend’ in politics, insofar as what is hetesrgeous, incommensurable, other and
irreducible to a common denominator is here tiggtoer via a formula of identity”
(Benhabib 1994: 6). The differend thereby disappesnd in a process similar to that
described by Fraser, another moment of dominasionasked. According to Lyotard,
the task of postmodernism is to “bear witness #odifferends,” i.e. those conflicts that
emerge because one rule of discourse stifles tleegamnce of an alternative discourse,
and to attempt to give voice to the unrepresentedeostifled discourses (quoted in
Benhabib 1994: 7). Benhabib supports Lyotard is thspect, emphasizing the need for

“new forms of association that let the ‘differeragipear in their midst” (1994: 23).

Fraser argues that the way to address the protistifled discourses, or the lack of
participatory parity evident in the Habermasianaggtion of a comprehensive public
sphere, is to support the existence of a multigliof publics rather than a singular public
(Fraser 1991). Using a term derived from Granfs@ser labels these alternative publics
subaltern counterpublicand describes them as sites where marginalizedmrdinated
groups can come together to “invent and circulatenterdiscourses” (1991: 67). Not
only do they help to “expand discursive space,’thay also present these groups with

the opportunity to participate “in their own voit#at is, according to their own

Lyotard, “the lynchpin of the discourse of authatian” in that it creates a false unity between‘the”
that is the speaker (the vocal segment), and tie that is the spoken to (the silent segment) (edidrt
Benhabib 1994: 6). It succeeds in obliging alhbade by a particular law that has in reality bagreed to
and promulgated only by the vocal segment andrgasformed into a norm that the silent segmeritas t
forced to submit to (quoted in Benhabib 1994: 6).
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particular “idiom and style” using culturally apgmate norms and mechanisms rather
than speaking in a “borrowed discourse”, so to k§Eeaser 1991: 69; Champagne

1999).

In another departure from Habermas, Fraser dissubseneed for a “post-bourgeois
conception” of the public sphere that places lesphasis on the sharp separation
between the associations of civil society and thges According to Fraser, in the
bourgeois conception “it is precisely this extragmental character of the public
sphere that confers an aura of independence, auigramd legitimacy on the ‘public
opinion’ generated in it” (1991: 75). The publghere becomes an arena of
“autonomous opinion formation removed from autlativie decision-making,” or what
Fraser terms weak public.She describes the alternative stiang public -as one

which is “empowered to translate such ‘opinionbimiuthoritative decisions” (1991: 75).
Fraser’s “post-bourgeois” conception of the pubfitere includes this vision of weak

and strong publics, as well bgbrid forms(1991: 77).

Fraser’s notion of a diversified and pluralized pzibphere does not “preclude the
possibility of an additional, more comprehensivenarin which members of different,
more limited publics talk across lines of cultulalersity” (1991: 69). A democratic
society, she argues, must include an overarchiagesm which diverse participants can
deliberate about issues that “concern them allager 1991: 70). The question then
becomes how and why certain issues come to berpiresehe agenda of this
comprehensive public. The process by which “paVvat particular social “malaises”

become public concerns or generalized social pnoble and thus open for debate within
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an overarching public sphere (or within a strongljguwvith decision-making authority) —
becomes a critical component of the politics of deratic society. Fraser argues that
issues become a matter of common concern throwgprtitess of “sustained discursive
contestation” in the pluralistic public sphere (1991). She offers the example of the
feminist subaltern counterpublic that succeeddatimging the issue of domestic
violence onto the public agenda and eventually timegolitical agenda. In another
reading, Patrick Champagne draws particular atiarit the “mediatization of social
malaises” or the role the media plays in transfagiivhat was experienced as a
‘personal’ or ‘local’ problem” into a “societal potem” in need of an overarching
political resolution (Champagne 1999: 213). Chagmgahighlights the power dynamics
at play in this process of mediatization. He asgilmat not only does this process run the
risk of distorting representation and influencingfic perceptions, but “the dominated
are the least capable of controlling their own espntation” and the “representation

leaves little space for the discourse of the dotentia(Champagne 1999: 50, 51).

Ultimately, Fraser’s understanding of the publibes@ as consisting of subaltern
counterpublics, weak, hybrid and strong publicsyalt as overarching umbrella publics
or “super-publics,” encourages the developmenhebties pertaining to the “possible
relations among such publics” (Fraser 1991: 7Qllaborative governance is one such
relationship that opens up the possibility for anaunter between diverse publics, as
well as a potential rapprochement between civiledg@nd the state. Fraser draws
attention to the important issue of accountabilitgt arises from the emergence of these
relationships, drawing attention to the need feeegch into the “institutional

arrangements that best ensure accountability obdeatic decision-making bodies
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(strong publics) taheir (external, weak or given the possibility of hybciaises, weaker)
publics” (1991: 76; italics hers). She emphasthesin some cases, traditional
representative forms of democracy may be more apjate, while in other cases, a more
“direct” approach — such as that implied by theaton of strong and hybrid publics —
may be utilized (1991: 76). She also questionstidrghe creation of a “single,
weak(er) external super-public” — not to replaag,tb complement and represent the
“various other smaller publics” — may be requireddcilitate articulation and
coordination with an empowered strong public(Frd€91: 76). These questions have
important practical implications for research intwlaborative governance and the
incorporation of civil society actors into decisioraking forums such as that proposed

by the SSP and analysed in this thesis.

Post-modernists would likely agree with Fraserparg that in order to meet the
communicative demands of post-modernity, the gamgraystem must include
discursive spaces where dialogue can unfold betweeimstitutions of the state and the
diversity of public spheres that exist in contengpgisociety (Larson 2001). These post-
modern strong and hybrid publics blur the linesMeetn the state and civil society, and
provide enhanced opportunities for participatiod deliberation. Collaborative
governance structures can be said to represent@tdo create a breed of strong or
hybrid public. Following Fraser’s analysis, thende interpreted as attempts to build
empowered publics (or an empowered civil socidtg} tan influence decisions
pertaining to particular (or more general) issuesNewfoundland and Labrador, the
SSP attempted to create “hybrid” publics in therfaf Regional Steering Committees to

influence policy pertaining to social and econonfgwelopment in regions. To what
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extent these forums (such as those created by3R¢ tBuly are empowered to influence
government policy and decisions is difficult toessand should be analysed on a case-
by-case basis. As Foucault would stress, it i3 agortant to recognize that power
dynamics continue to characterize all facets ofesp@nd we must not neglect how they
impact governance outcomes. Below we will exantireeconcept of governance and the
various models that have emerged, and locate tRew#iBin this spectrum of

arrangements.

4.3 Blurring the Boundary between Civil Society atlte State: The Rise
of the Governance Paradigm

The evolution of the concept of civil society ahe tifferent theories regarding the
relationship between civil society and the stateetedeep resonance for discussions
concerning governance, which emphasize a “changesitong-standing balance
between the state and civil society” (Stoker 1999: In this section we will explore
some of the different understandings and perspestivm governance, and describe some

of the manifestations and practical implicationgo¥ernance processes.

Several factors have contributed to the risingregein new governance theories.
Among them is the growing dissatisfaction and latkonfidence in traditional
government institutions and modes of representatioich have stimulated a search for
alternative solutions (Peters 2002). A focus omegeance can offer just that: a new set
of structures and ideas to replace those that haveme outdated. For instance,
governance theory suggests that the consolidatidrcantralization of policy and
decision-making authority may not always be the Bpproach. Similarly, the

cumbersome institutions and processes associatedhei bureaucratic ideal type are
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criticized for their rigidity, inefficiency and neresponsiveness. Even the notion of a
territorially-bounded nation-state is viewed by mas obsolete. The pursuit of
democratization in the broad sense of the termf(s#aote 1, page 2) and the increase in
scepticism regarding the ability of representatieenocracy to adequately reflect the
needs and concerns of a pluralistic post-modertiquiave also supported the rise of
new governance approaches that stress participattine citizenship and a strong and
engaged civil society. As these new governancecagpes become increasingly
discernible in various contexts the world overpdyof theoretical work has emerged
that attempts to document and examine the variarsfastations and implications of the
“shifting pattern in styles of governance” (Stok&98: 17). In this work, there exists a
general agreement that governance moves beyortidhatomy of state/civil society,
offering greater opportunities for participatiomlideration and, ultimately, citizen

empowerment.

4.3.1 Defining Governance

The literature on governance focuses on “describow steering is accomplished in
society” (Peters 2002: 3). Indeed, the term “goaece” comes from the Latin and

Greek words referring to the “steering” of boatssgbp 1998: 30). Building on this
analogy, supporters of new governance theories eftephasize the need for “more
governance” or “more steering,” referring to theddéor better overall coordination and
guidance, while calling for “less government” oesk rowing” in the sense of the actual
administration and/or delivery of programs and mew (Rhodes 652; Jessop 1998). This
draws attention to the distinction betwagvernanceandgovernmentmplicit in the

governance perspective. Government refers tofttireal and institutional processes
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which operate at the level of the nation state &niain public order and facilitate
collective action” (Stoker 1998: 17). Governanue the other hand, “signifies a change
in the meaning of government, referring toeavprocess of governing; orchanged
condition of ordered rule; or teewmethod by which society is governed” (Rhodes
1996: 652-653; italics his). While both may resnlsimilar outputs, they refer to

distinct processes.

An important and innovative aspect of the goveregmerspective is that it “challenges
conventional assumptions which focus on governrasiit it were a ‘stand alone’
institution divorced from wider societal forcest¢8er 1998: 19). The imaginary
barriers that have traditionally divided differesaicial spheres are dissolved, and a “new
dialectic of public and private” emerges (Seligni®390: 130). In other words,
governance implies a “blurring of boundaries arspomsibilities for tackling social and
economic issues” (Stoker 1998: 18). The centrallehge that emerges is how to “find
common harmony” among a “polyphony of voices” (10k998: 18). Ideally, this
means that the process of governance is interaéi@xeble, inclusive, non-hierarchical
and dispersed. In these ways, governance is a&pbtiat is in keeping a post-modern
worldview. According to Van Ham, post-modernisself supports the transition
towards a “more inclusive and mercurial means ekgoance” (Van Ham 2001: 182).
Not only does governance support the post-modduesaf communication and
reflexivity, but it also holds up the “vision oflserganization, multiplicity and diversity

of meaning” (Larsen 2001; Van Ham 2001: 182).
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4.3.2 Governance and Participatory Democracy

A discussion of governance would not be completbout some mention of the
alternative discourses of democracy, particuldré/riotion ofparticipatory democracy
For many contemporary democratic theorists, pg@diobn — not representation — is “the
core of democracy” (Grugel 2002: 249). Democraggdmes reconceptualized as a
greater emphasis is placed on equal and diredatipation by individuals in decision-
making processes. Variants of participatory demogcinclude consensus democracy, in
which political and legislative decisions are ebthied via consensus among engaged
citizens; and deliberative or discursive democragdyich builds on Habermasian notions
of rational debate conducted in an open and addegsilblic sphere among free and
equal citizens. In participatory democracy, csatiety plays a critical role not only in
laying the foundations for effective civic partiaijpon, but also as “the primary arena for
activism through which to transform state practi¢€ugel 2002: 249). This
understanding shifts the focus away from the irtlial and envisions instead the
“empowerment of collectives, communities and gré@sugel 2002: 249). The
governance perspective builds on many of the fureshiah notions of participatory

democratic theory.

The link between the governance perspective andubkition of democratic theory
towards participatory models is particularly evitesthin the international development
field. The “new orthodoxy” that dominates contemrgry aid and development policy is
that good governance and democracy are esseptiat or parallel” conditions of
development rather than outcomes thereof (Leftw@®3: 605; italics his). Significant

attention has thus been paid not only to the astabent of democratic practices and
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institutions around the world, but also to the neetividenand deepéhexisting
democracies (UNDP 2002: 1; italics added). A réceport published by the United
Nations Development Programme emphasizes that “hudeaelopment requires
governance that is democraiticboth form and substant@JNDP 2002: 3; italics

added). This means that effective democratictinstns are seen as a necessary, but not
sufficient, condition for development. Accordirgthe UNDP report, good governance
also requires an examination of the “links betwpeliical institutions and social and
economic outcomes” — in other words, it must notlied to differences” such as
gender, class or ethnicity (UNDP 2002: 3). Fompomrzents of good governance within
development circles, the emphasis is on the expartgiopportunities foequal
participation by all citizensiot only in public debates and agenda-settingataat in
decision-making and policy formulation. These appaties are facilitated by a free
press, a vibrant and active civil society, open @madsparent decision-making processes,
as well as new forms of collaboration between gowemt and civil society actors (such

as participatory budgeting and collaborative goaaoe arrangements) (UNDP 2002).

The line of thinking evident in the UNDP reporinskeeping with what Grugel calls the
“citizenship approach to democracy” (2002: 249xcérding to Grugel, this approach
“avoids the reification of institutions that is etent in empirical democratic theory” and
instead “sets institutional practices within theacial context” (2002: 249). It conceives
of the construction of democratic citizenship araggle for power in the process of
defining societal problems and deciding how to adgithem (Grugel 2003).
Futhermore, it draws attention to social relatiopstand quality of life issues (Grugel

2002). As Grugel states; “[d]emocracy can onlysail to exist [...] when there is
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popular consent, popular participation, accounitglaind a practice of rights, tolerance
and pluralism. Formally democratic institutiong,themselves, do not guarantee or

indicate the existence of democracy” (2002: 249).

Feminist theorists have been particularly influehin advocating for participatory
approaches to democracy, drawing attention to tstralcinequalities in society and the
need to represent diversity (Grugel 2002). Mamyifésts propose that the shift towards
participatory democracy entails a considerationamdy of the politics of ideas — of what
and who ibeing representedut also the politics of presence — of whdagng the
representatior(Phillips 1994). As Phillips observes:

We can no longer pretend that the full range oasdend preferences and

alternatives has been adequately represented \wbhse tharged with the job of

representation are all white or all male or all dhédclass; or that democracies

complete their task of political equality when thestablish a free market in

political ideas.

1994: 89

A shift in thinking towards governance based onipi@atory democratic models — or
what Grugel calls a “citizenship approach” to dermaoyg — reflects what is evident in the
Strategic Social Plan in Newfoundland and Labradks.we shall see, the SSP
emphasized partnerships with communities and conitygsbased organizations and was
committed to “ensure community participation infgieon identification and decision
making” (Government of Newfoundland and Labradd®&®4). The feminist-inspired
analysis of diversity and the representation dedénce is particularly relevant for the
analysis of the Labrador Regional Steering Commaitiethe SSP, in which various

groups (including traditionally marginalized groupagh as Labrador’s Aboriginal

populations) were expected to come together ad®gua collaborative governance
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arrangement and develop consensus concerningatatic highly sensitive social issues.
Participatory or collaborative undertakings, no teratvhat the scale, need to be
conscious of allocating a voice to marginalizedimrepresented groups and must enable
the emergence of alternative discourses and oppbesito challenge prevailing notions
or understandings. In other words, they must gitémconsciously avoid the differend

(Benhabib 1994).

4.3.3 Understanding Governance and its Practical lplications

Subsumed under the umbrella term governance aesadalifferent processes, the
common factor being that there is a general shiétyafrom the hierarchically structured,
“externally-imposed,” centralist state apparatwgaias varying degrees of participatory,
“de-centred and pluralistic” forms of coordinatifam consensus-based decision-making
(Stoker 1998: 17; Jessop 1998: 30). As Van Hamermbs, “networking has now
replaced the traditional vertical hierarchy asrtien characteristic of the decision-
making process” (2001: 177). This new conceptibgovernance- as engaged,
responsible citizens, complex networks of orgamratand a minimal state apparatus —
generally implies a decentralization of decisionking by “drawing on a set of
institutions and actors [...] from beyond governmgRhodes 1996: 653; Stoker 1998:
18). This has been referred to as a “hollowingaduhe state,” and it opens up a range of
new possibilities and roles for civil society astgRhodes 1996: 661). A practical
overview of new governance processes offers ngt @ulescription of several different
understandings of governance, but also descrilisugaorganizational strategies, key
features and implications of these new arrangenantegell as an account of the

changing roles and responsibilities of the variplayers.
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R. A. W. Rhodes identifies six distinct uses of téwan governance. First of all, Rhodes
points to the understanding of governance as thieifimal state.” In practice, he claims
that this often refers to the “use of markets amasgtmarkets to deliver public services”
(Rhodes 1996: 653). In other words, the size eegunent is reduced through the
process of privatization. In Canada, this verssobest illustrated by the increased

availability of privatized health care services.

Secondly, there is the notion of governance thaides primarily on “corporate
governance” or “the system by which organizatiomsdarected and controlled” (Rhodes
1996: 654). This line of thinking has influencée third usage of governance, which
seeks to transfer private sector governance peactecthe public sector in the form of
“New Public Management” (NPM) thinking. This vesienvisions an “entrepreneurial
government” based on principles including compatiticitizen empowerment, a focus on
outcomes and prevention, seeing clients as cusfraed decentralization of authority
that seeks to involve all sectors in the proceggablem solving (Rhodes 1996: 655).
NPM thinkers argue that the public sector shouliceon itself primarily with “steering”
(i.e. policy development) and less with “rowing’e(i service delivery), stressing that the
bureaucracy is a “bankrupt tool for rowing” (Rhod€96: 655). They seek alternative
principles to guide the delivery of services inisbg including ‘tatalysingall sectors —

public, private and voluntary — into action” (RhedE996: 655, italics his).

A fourth version of governance described by Rhddesses on the discourse of “good
governance,” which is associated in particular whig rhetoric of international

development institutions such as the World Bankiri# Leftwich claims that the World
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Bank definition of good governance focuses prinyasit “administrative and
managerial” elements, while a second definition gmnly associated with the
development activities of Western governments fesusore on political elements, i.e.
the spread of a liberal democratic ideology (1%I®)** Fifth, Rhodes describes an
understanding of governance as an interactive aodnepassing process or “socio-
cybernetic system.” In this version, “policy ooiees” are understood as being the result
of interactions between different levels of goveemtnand various non-governmental
actors (including voluntary associations and pevector organizations) (Rhodes 1996:
657). Governance becomes focussed on creatingtopees for interaction between
these different players. The patterns of intecaicthat emerge may include “self- and
co-regulation, public-private partnerships, co-apige management, and joint
entrepreneurial ventures” (Rhodes 1996: 657) Do@scybernetic vision of governance
“highlights the limits to governing by a centrat@g” emphasizing instead the
“multiplicity of actors specific to each policy @& the “interdependency among these
social-political-administrative actors,” their “glea goals” and the existence of “blurred

boundaries between public, private and voluntacyose” (Rhodes 1996: 658).

Finally, there is the vision advocated by Rhodesdeif, that of governance as “self-
organizing networks.” This vision borrows certaiements from the various other
understandings, overlapping in particular with tleéion of a socio-cybernetic system of

governance. It describes the emergence of conmagxorks that “span the boundaries

1 According to Leftwich, the World Bank’s definitiasf good governance includes:
an efficient public service, an independent judisisstem and legal framework to enforce
contracts; the accountable administration of puliiels; an independent public auditor,
responsible to a representative legislature; redpethe law and human rights at all levels of
government; a pluralistic institutional structuaed a free press.
World Bank, quoted in Leftwich 1993: 610
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of the public, private and voluntary sectors” (Reed 996: 659). Mutually independent
organizations come together in this vision to shaseurces and work together in order
to accomplish a variety of objectives. The netwdtkat emerge are described as
autopoetic, that is, “autonomous and self-goverfiagd they are resistant to central
government regulation and control (Rhodes 1996).6%8e challenge of governance
therefore becomes one of effectively managing theseorks (establishing an
overarching vision, coordinating activities directeg this vision, and ensuring
democratic accountability) while maintaining thetdnce necessary to perpetuate

organizational freedom (Rhodes 1996).

Gerry Stoker (1998) offers five key propositiongiscribe his understanding of
governance, many of which reflect the various uwsssribed by Rhodes. Along with
each of his propositions, Stoker offers a relatézimina or issue which helps to expose

some of the vulnerabilities or problems associatid the concept.

Stoker’s first proposition is that governance “refeo a complex set of institutions and
actors that are drawn from but also beyond goventini8toker 1998: 19). Stoker draws
attention to the ways in which the governance patsge challenges
“constitutional/formal” understandings of governrewstems, such as the Westminister
model in Britain (Stoker 1998: 19). When analyssmhtemporary governance systems
are a far cry from the centralist and fragmenteadcstires described by these models. In
reality, they exhibit a “complex architecture” tl@nsists of “many centres and diverse
links” between different levels of government amh+government players (Stoker 1998:

19). Contemporary governance consists of a cegaifforce that implies hallowing-
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out of the state as it transfers authority and respditg to these satellite players. New
arrangements such as the contracting-out of sedéteery, the evolution of public-
private partnerships, and increased collaboratiatecision-making processes are
common occurrences (Stoker 1998). It is theseouarcomplex arrangements which the
governance paradigm attempts to describe. Accorirstoker, the dilemma that arises
in the face of such complexity is the difficulty @$signing responsibility, which can

result in a crisis of legitimacy.

Stoker’s second proposition emphasizes that gomemis about a “blurring of
boundaries and responsibilities for tackling soara economic issues” (Stoker 1998:
21). It represents the “stepping back of the tate the redirection of more
responsibilities into the hands of agents in @aitiety as well as the private sector
(Stoker 1998: 21). He points to the rise of theaeconomy as an indicator of this
shift. The dilemma associated with this proposii®similar to the dilemma noted
above — there is an ambiguity with regards to assggresponsibility which leaves open

the possibility of “[b]lame and scapegoating” (S204998: 22).

The third proposition put forth by Stoker referghe “power dependence involved in the
relationships between institutions involved in eotlve action” (1998: 22). A strong
interdependence evolves between the organizatmasthey become bound together
rendering independent action and autonomy probiem@te dilemma here is that
outcomes can be unpredictable and sometimes udedenFurthermore, the negotiations
that take place between organizations can ressklirshness, game-playing, and other

opportunistic behaviours (Stoker 1998: 23).
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The fourth proposition builds on Rhodes’ notiorgifssing on governance as
“autonomous self-governing networks of actors” K8to1998: 23). Stoker describes
governance networks as a type of “policy communitlya “function or issue based
grouping” that not only attempts to exert an infloe over government policy, but also
works to take on much of the “business of governin@®98: 23). He goes on to
discuss the notion of “regime-building,” describiagegime as a “long-term coalition” of
actors who “gain a capacity to act by blendingrthesources, skills and purposes”
(1998: 23). Regimes have varying degrees of efieess depending on the resources at
their disposal and the types of goals that thely s@accomplish. Stoker points to the
problem of accountability and exclusiveness agtireipal dilemma associated with
networks. Furthermore, he claims that membersnataork who are dissatisfied may

not always feel at liberty to express their disgatition (1998: 24).

Stoker’s final proposition is that governance “rgeizes the capacity to get things done
which does not rest on the power of governmenbtormand or use its authority” (1998:
24). Here, we can discern a similarity with Rhodedion of governance as self-
organizing networks. Stoker describes the rolgosernment agnablerin a process of
governance. Specific tasks include “coordinatiddgveloping effective linkages
between the relevant parties,” “influencing anestey relationships in order to achieve
desired outcomes” and overall “system managem&ttker 1998: 24). The dilemma
here is that there still exists the possibilitygolzernment failure. Failure may be
attributable to conflict within civil society thaan carry over into the governance

process, to gaps or inadequacies that might existe process itself or within
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participating organizations, or to problems withdership (Stoker 1998: 24). As Bob
Jessop suggests, given the “growing structural éexitg and opacity of the social
world, [...] failure becomes the most likely outcomfanost attempts to govern it”

(1998: 43).

We have seen that the general consensus is thagaemance thinking emphasizes
decentralizing authority and dispersing it amongyngartners taken from various
sectors in society. Yet, as Liesbet Hooghe ang Glarks point out, there exist many
ways to organize a multi-level governance arranggme&hey identify two types of
multi-level governance, both of which representfcal departures from the centralized
state,” yet each chooses to “diffuse authorityantcasting ways” (2003: 241). Hooghe
and Marks use four basic and systemic charactsisiidistinguish between what they
term Type | and Type Il governance systems. Thedaguishing characteristics are

italicized in the passages below.

Type | Governance is based on the intellectual dation of federalism, which is
“concerned chiefly with the relationship betweentca government and a tier of
nonintersecting subnational governments” (Hooghdaks 2003: 236). It is made up
of general-purpose jurisdictions which decision-making powers and responsibiiti
are bundled together and then dispersed aceobsiited number of jurisdictional levéls
(Hooghe & Marks 2003: 236; italics added). Theseusually organized according to a
“cascading” scale, with smaller territorial unitsithg represented at each lower
jurisdictional level (usually a local, intermediagend central level) (Hooghe & Marks

2003: 239). Each multipurpose jurisdictional leielperfectly nested” within those
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above it and the boundaries, which aomintersectingmay be drawn to correspond with
communal identities or follow territorial bordetddoghe & Marks 2003: 237, 241).
This type of governance is also characterized thyrablesystemwidarchitecturethat

“lends itself to hierarchical direction” (HoogheMarks 2003: 239).

Type Il Governance, on the other hand, is poputasray “neoclassical political
economists and public choice theorists,” but cao &k traced to the ideas of some
scholars of “federalism, local government, inteioval relations, and European studies”
(Hooghe & Marks 2003: 237). In this system, thm@y be a large number tafsk-
specificjurisdictionsthat often overlap and may haweersectingmembership (Hooghe
& Marks 2003: 237-238). There amany jurisdictional levels Type Il governance.
The argument is that “each public good or servizaukd be provided by the jurisdiction
that effectively internalizes its benefits and sbgHooghe & Marks 2003: 238). The
result is a poly-centric system that emphasizestiity in order to be able to adapt to
“changing citizen preferences and functional rezmients” (Hooghe & Marks 2003:
238). Each form requires a “new set of managésiak” and, ideally, the result is a
“greater efficiency in the production of public gees” in comparison to more state-

centric approaches (Stoker 1998: 18).

Building on a model originally developed to examarganizational behaviour (in
particular, the management of universities), B. @eyers looks to the “garbage can
perspective” to explore the “ways in which govertaogan be supplied in a world that is
less clearly governed through authority and hidrgr¢2002: 7-8). This perspective is

related to the theory of “bounded rationality” wiigerceives organizations as “acting
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rationally only within narrowed boundaries” andldag to “minimiz[e] decision-making
costs rather than maximiz[e] the utility of outcamproduced” (Peters 2002: 7-8). The
garbage can model applies to situations of “orgahemarchies” which Peters suggests
share three key features (2002: 8). First oftiadly demonstrate preferences that are
“inconsistent” or “ill-defined”; secondly, theirrsicture is unclear and developed by
“adaptation rather than [...] strategic planning frtima center;” and finally, they consist
of “erratic and uncertain participation” (Peter9208). The basic proposition of the
garbage can model is that decisions are oftenethidtrof a “serendipitous confluence of
opportunities, individuals and ideas” rather thamb “structured, orderly and rational”
(Peters 2002: 7). When “policy windows” open upleépends on the people around the
table and the agendas that have been set to deeeifntine issue will be addressed or the
opportunity exploited by a “policy entrepreneurg(ers 2002: 13). Thus we uncover an
interesting proposition; that “individual involvemteand entrepreneurship are critical for
generating collective action” (Peters 2002: 14hisTobservation places an emphasis on
individual leadership, which as we shall see, pllageritical role in the achievements of

the Labrador Regional Steering Committee of the.SSP

Bob Jessop (1998) focuses on governandetesarchy or self-organization, of which
he recognizes three forms. Each functions ondge lof negotiation, which involves
“reducing mutual incomprehension” as well as “negaand positive coordination”
(Jessop 1998: 33). The simplest form of heteraiglhiye interpersonal network, where
shared interests bring individuals together, enimgnicust between them. In this
situation, individuals do not officially represeheir organizations. A more complex

form of heterarchy is the self-organization of motganizational relations in which
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“interdependent but formally autonomous organizstip..] coordinate their actions to
secure a joint outcome which is deemed mutuallebeial” (Jessop 1998: 36). A

critical aspect of these forms of heterarchy isatided value or “resource synergy” that
results from the coming together of the separaggrs and enables the collective to
achieve goals which would be unattainable if thgaaizations acted alone (Jessop 1998:
36). The third and most complex form of heteraishynter-systemic steering” which
involves the “co-evolution of different institutiahorders to secure agreed societal
objectives” (Jessop 1998: 37). This final formheterarchy attempts to achieve a certain
level of embeddedness between organizations (Si®88). Whatever form the
heterarchy takes, there is still the issue of ngetzgernance. In other words, Jessop
argues that the state may need to play a roleenseeing the smooth operation of the
various governance mechanisms (networking, negmiatoordination, etc.), implying
that the new governance arrangements would take pila the shadow of hierarchy”

(Scharpf, quoted in Jessop 1998: 43).

Several other governance theorists would agree Jesisop in his contention that there
continues to be a role for the state to play innée& governance. Michael Walzer, for
instance, insists that “civil society requires, avitl always require, a strong state” (2002:
48). This is because of the plethora of civil sbcactors that require some form of
external coordination as well as a source of fugdivhich usually comes from the state.
Making reference to a quote from President GeongghBWalzer speaks of “voluntary
associations as ‘points of light’ in American sagjas if government by contrast [is] a
realm of darkness” (Walzer 2002: 42). He goesoongist that “there would be very

little light if the state did not organize and mtain the electricity networks and subsidize
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the costs of fuel” (Walzer 2002: 42). It is albe responsibility of the state, according to
Walzer, to “regulate the conflicts that arise imilcsociety” as well as to “remedy the
inequalities produced by the associational strengthfferent groups” (Walzer 2002:

47). Similarly, Keith Whittington argues that,onder to mitigate the negative
possibilities associated with civil society, it “stibe placed within a political and

institutional context” (1998: 30).

As we have seen, Toqueville also recognized thd teeeaintain a centralized
government while, at the same time, to decentraizeadministrative functions of the
state. According to Tocqueville, the decentral@abf administrative functions of the
state is necessary due to the fact that, no nfattgr‘enlightened and skillful a central
power may be, it cannot of itself embrace all tbtads of the life of a great nation”
(Tocqueville 1969: 66). Nevertheless, he maingithe@t some undertakings “are of
importance to the whole state” and “[a]bandoneth&exertions of the towns or counties
[...] they lead to no result, or at least to no digdienefit” (Tocqueville 1969: 66).

Thus, just as civil society is “useful in makingdligoal institutions work effectively,” the

state is “essential to maintaining social order’hfitington 1998: 25).

For Rhodes, the key challenge for government enteble the networks within society
and to seek out new forms of cooperation (1996).686 | have pointed out, these new
forms of cooperation could entail an attempt taftgfower from public to private
sectors” thereby “reducing the role of the staté imcreasing that of civil society”
(Alcantara 1998: 111). Most of the governance magpts presented here support the

maintenance of a role for the state in coordinatiagulating, and supporting the

82



activities of civil society. The result is a moder version of governance located in
between the “state-centric” approaches on the ndeaad those that stress “governance
without government” on the other. This moderafeetgf governance involves “an
interaction of the public and private sectors” &etiveen “top-down and bottom-up
conceptions of how society should be steered” (B&@02: 4). The vision is that
“networks of societal actors are heavily involvadgroviding governance, yet do so in
cooperation with, and to some extent under thectloe of, the state actors” (Peters

2002: 5).

4.4 Bringing It All Together

New governance approaches emphasize de-centredydtive, inclusive and reflexive
approaches or what may be termed a “socio-cybeirati‘heterarchic” approach
(Habermas; quoted in Carleheden 2001: 92; Rhod@s; D@ssop 1998). The
Habermasian ideal of communicative and deliberat@nality reflects the underlying
assumptions that have informed several of thesemodern approaches to governance.
The “commitment to dialogue” evident in these gonagrce processes, including the
focus on “negotiations to mobilize consensus anldl imutual understanding” (Jessop
1998: 35), as well as the important role of ciaitiety or the public sphere is strongly
reminiscent of Habermas'’s theoretical notions tibrel deliberation and the relationship
between democracy and the public sphere. Howéwefailure of Habermas to
acknowledge the implications of power differenti@she public sphere can also be
applied to what | have termed “post-modern” notiohgovernance such as that which

informed the SSP process.
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It is my contention that Habermas’s theory of comioative rationality and detached,
power-neutral participation in the public spheraligicourse and consensus-building is a
useful framework to employ when analysing the ulyiieg assumptions that informed
the SSP process and what it aimed to achieve (fdyyd998). | would argue, however,
that one must not overlook relations of power i tbntext of Labrador and how they
inevitably permeate efforts at collaboration andsemsus-based decision-making in the
region. Diversity and difference, including thaliees of marginalization and exclusion,
inevitably intrude upon theoretically egalitariavilaborative or consensus-driven
approaches. Itis important to acknowledge thbsetsomings and understand how they
affect the outcomes of collaborative processes.a Gpectrum of strong publics and
weak publics, it is not difficult to discern whese would locate the government, the
guasi-government, and the voluntary, community-8asetor. Futhermore, in the
context of Labrador, given the socio-cultural dsrgrand history of colonial relations,

relations of power indeed play a central role angthmot be overlooked or downplayed.

Peters similarly argues that “the rather benigmiaggions of much of the governance
literature may disguise some less open and denmoargilications of the concept”
(2002: 17). While the notion of governance wowddra to imply a greater
decentralization and collaboration in decision-mgkprocesses, the “loose structuring
and seemingly participatory nature [...] can hidéeatkffectively the exercise of power,
and the ability of a limited number of actors tagl outcomes” (2002: 14). This is
apparent in the SSP process in Labrador, in wiaishye shall see, a few powerful
members of the Committee made the decisions ragatde priorities and initiatives of

the Committee. Peters’ analogy between contempar@arceptions of governance with
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the garbage can model of organizational behavieaotd him to the conclusion that
power becomes “as important or even more impotteart in state-centric conceptions of
governing” (2002: 16). He goes on to observe that:
The role of political and institutional power mag éspecially pronounced when
governments are forced to think and act horizoptalhd to attempt to create
more coherent patterns of governing. That intégmadcross issue domains may
be achievable only through the use of some forpoefer, whether derived from
expertise or position. If governing is providingedatively coherent set of
priorities to society, then governance may find ppand authority have not been
lessened but only redefined.
Peters 2002: 17
These concerns regarding the hidden relations wepbuilt into certain governance
systems are also raised with respect to normasiseraptions of civil society. As we
have seen, Gramsci regards civil society as a patémehicle of the hegemony”
(Chambers 2002: 91), while Habermas seeks, in ‘fargxpose the forms of domination
practiced in civil society” (Chambers 2002: 92) e&hwhile, Walzer and Whittington
draw attention to the exclusionary possibilitiexciml society (Walzer 2002; Whittington
1998: 25). The risk is that models of govername $eek to draw in actors from civil
society may internalize these forms of dominatiod smequality into their own
processes. In the case of the collaborative gewes process envisaged by the SSP, the
Labrador Steering Committee may only serve as avépelite” offering “social

connections” that “give advantage to a few necdgsaxclude the many.” (Whittington

1998: 25).

As Foucault has shown, conflict, rather than cosgsnhas historically played an
important role in the democratic process. Therg mdeed be situations in which an

idealized collaborative arrangement aimed at bogdionsensus around difficult and
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sensitive issues would not be the most appropaat@ue to ensure positive social
change not only for the majority, but for the miiythat risks being marginalized or
excluded. As Flyvbjerg observes:

Feminist and environmental initiatives, today cehtio the structure and

functioning of civil society in many societies, gbeir issues on the public

agenda not primarily by rational consensus butuginhgpower struggles and

conflicts characteristic of activism and social npe.

1998: 226

| will conclude with a brief discussion regardirgtdubious benefits of structuring
participation in governance processes. Petersartpat a structuring of participation
does not necessarily result in more participatiQuite often, he says, it is the opposite
that occurs, and “as state-imposed constraintsadicypation become more relaxed then
there are more demands for involvement, and alse participation in decisions”
(Peters 2002: 11). This would have interestinglicagions for any effort of the
provincial government to further structure the ggsatory process of the SSP, including
any effort to create participatory mechanisms gteoto facilitate inclusion of civil
society into the process. Furthermore, Peterseoalstthat continuous participation in
structured collaborative decision-making situatioas “tend to make preferences more
consistent across the system” in that “the negxhtticipate in what is an iterative game
may force actors to moderate their views and tpecate more” (Peters 2002: 11). If
structured participation implies a tempering ofiiagate demands of civil society, then it
would be an effective tool for government to emploprder to facilitate the
perpetuation of policies that support, yet againaide Tocqueville called the “tyranny

of the majority.” Perhaps there are advantagesaimtaining a strong, autonomous civil

society that can have the freedom to advocateseg fit on behalf of groups and issues
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that might be neglected by the state. As Seligapgly points out, “the Achilles’ heel of
any social movement is its institutionalisation jett) one way or another, must be
through the State and its legal (and coercive) igipg’ (2002: 13). In Labrador, where
a vibrant civil society exists and informal netwsiknd synergies flourish, to formalize or
institutionalize these processes may only resudt sompromise which would ultimately
serve to weaken the movements and snuff out tleusénd points of light” that make

the society so colourful, vibrant and vocal in tinst place.
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5. Newfoundland and Labrador: Developments in Goverance
The lucrative natural resources of Newfoundland laadgtador have for centuries drawn
people to this remote corner of the North Atlanfide earliest inhabitants of the Island
of Newfoundland, the Beothuk, the Mi’kmaq and tteicestors; and those of the
Labrador Peninsula, the Inuit, the Innu (formedyled Naskapi-Montagnais) and their
ancestors, developed particular adaptations aravations which allowed them to live
comfortably in this varied and often harsh enviremtn Thousands of years later,
Europeans began arriving in waves — first came/ikmgs around A.D. 1000 who
wintered in “Vinland” (L’Anse aux Meadows) on theNhern Peninsula, then in 1497,
Giovanni Caboto (John Cabot), who had set outamcéeof a trade passage to Asia for
the King of England (King Henry VII). Cabot’s aral was a turning point in the history
of the region, as news spread quickly of his discgwf teeming fishing grounds on the
Grand Banks. Various European countries becanaved in fishing and whaling
ventures in the region. The influx migratory fiskieand later the establishment of
settlements, eventually necessitated the developofierew structures and institutions to
ensure peace and good governance. These devealopdy in the fledgling colony, with
power and authority at first far removed and cotreged in the hands of a few powerful
individuals. However, as the colony expanded aadérs emerged to form associations
that fought to uphold the rights of dominated argl@ted groups in Newfoundland and
Labrador society, the governance structures evawveldadapted to assure a greater
degree of social inclusion, the distribution of Vtiegpolitical representation, democratic

legitimacy, and an overall improvement in the waing of the people of the province.
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This chapter will set the context for the discussbdthe new form of governance
represented by the Strategic Social Plan in theipce of Newfoundland and Labrador
by offering an overview of some key historical wlenn the province. It will focus on the
evolution of different structures and forms of garaent as well as the emergence of a
public sphere (or spheres) and a burgeoning of sbaiety. It will also trace some
important social and economic trends in the praxinEor example, it will provide the
background necessary to understand the evolutitimeatlass system on the island,
which is rooted in the merchant truck system amedréhationship between the merchants
from the West Country of England and outport fighfamilies. It will also discuss
issues of social and political exclusion basededigious affiliation and/or socio-cultural
background. Finally, it will discuss the factonst led to the devastating decline of the
cod fishery in the province, and the efforts atrexuic diversification and social and
cultural revitalization that have followed. Dueit® particular history and socio-cultural
realities, the Labrador context will be discusseplasately from that of the island portion
of the province. Nevertheless, the experienceadffidundland greatly impacts the

recent governance trends in Labrador.

5.1 The Migratory Fishery: The Rule of the Admirals

The 16" century ushered in the beginning of a historicetigical international migratory
fishery in Newfoundland and Labrador. From theibeigg, the presence of seasonal
fishermen in the region made law enforcement necgsand an official authority had to
be designated. As both France and England attemptestablish fledgling colonies in

the region during the 17and into the 18 century, this need became even more pressing.
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Nevertheless, the development of a fledgling fofrffgovernance” including traditional
governing institutions was a slow process in Newttland and Labrador. The reason

for this was that Britain treated its presencehmregion as a business venture rather than
as a colonial venture (Newfoundland and Labradaritétge Project 1997). Additionally,

as a seasonal fishing station, the population eiasively small, and the pressure to
develop local government was negligible (Banni&&937). The duty of enforcing laws

and maintaining peace in any given harbour dutiregcburse of the fishing season
traditionally fell to the fishing admiral; that i¥he master of the first English ship to

arrive in a Newfoundland harbour after March 25afBister 2001: 168). The authority

of the admirals was limited, and more complex owses civil or criminal offences still

had to be tried and settled in England (Bannisi&12200).

5.2 Reform: “The Era of Naval Government*

With the Treaty of Utrecht in 1713, Britain was gied sovereignty over the island of
Newfoundland, while France retained the right seasonal fishery along what came to
be known as the French Shore (Hiller, 1991). B35l The population of the island of
Newfoundland had reached over 4,000, and a moeetafé system of governance in the
emerging colony was needed (Ryan 1980: 41). 1® 12 fishing admiral system was
reformed, and the first naval governor, Captaintédsborne, was appointed. The
governor was to oversee law and order in the regiehto appoint civil magistrates to

act as local administrators, thereby maintainiiygar-round governing presence in the

12 5ee Bannister, Jerry. 200Bhe Politics of Cultural Memory: Themes in the Bligtof Newfoundland
and Labrador in Canada 1972-2008.aper submitted to the Royal Commission on Renewasly
Strengthening Our Place in Canada. St. John’'se@wmrent of Newfoundland and Labrador. Wed-
published. Availhttp://www.gov.nf.ca/publicat/royalcomm/researchiBester.pdf
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region. According to Bannister, this “era of nagallernment” also “marks the
beginning of civil government in Newfoundland” (Baster 1997). The governor and
magistrates were to cooperate with the admiralg, @dmtinued to oversee rights and
practices related to fishing operations (Rowe 199®) This “overlapping jurisdiction”
led to power struggles between the governor andidngistrates, on the one hand, and
the fishing admirals on the other (Bannister 2A89). The merchants from the West
Country of England, who controlled the operationh#f fishery, at first lent their support
to the admirals. However, the merchants themsawes became “an integral part of the
system” as they were often the only qualified indiixals present to take on the role of
magistrate (Rowe 1980: 179). By 1760, the islamds'divided into nine districts,
administered by civil magistrates, and five maréirones, governed by naval
surrogates” (the latter being deputies of the ngeakrnor) (Bannister 2001: 186). With
the establishment of local courts, and the intrtidacof “constables, coroners, a sheriff
and a grand jury,” some of the institutions onigh@nd began to resemble those that

existed in Britain (Bannister 2001: 186).

5.3 Emerging Divisions in Newfoundland Society & &Growth of Social
Movements

By 1820, the population of Newfoundland had swetted2,535 due in part to the
“heavy influx of Irish settlers” (Rowe 1980: 223%ettlement in small, rural “outport”
communities generally reflected different religi@enominations. Shared ethnicity or
similar economic undertakings — for example, usthefsame fishing grounds —
sometimes provided linkages between different comtias located in similar

geographic regions (Webb 2000). In larger centrediding St. John’s, people of
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different religious affiliations still separatecethselves geographically and socially, and
class divisions were apparent (Webb 2000). HiatoHeter Neary observes that
“Newfoundland society manifested several deep sot@avages” particularly “between
merchants and fishermen” on the one hand, and ketivesh Roman Catholics and
English Anglicans and Methodists” on the other @:9I71). The majority of the
population were dependent on the cod fishery feir tivelihoods, and with the
population steadily increasing, poverty was onribe and socio-economic gaps were

widening.

Amidst the economic adversity, “social and commyumbvements” began to emerge
under the leadership of key individuals (Rowe 19885). For example, Irish Protestant
merchant James McBraire was largely responsibléhfoformation of the Society for
Improving the Condition of the Poor in 1804 (BakéB2), the Benevolent Irish Society
and the Merchants Society (later the Chamber of i@eroe and then the Newfoundland
Board of Trade) in 1806, and the St. John’s voleinfiee brigade in 1811 (Rowe 1980:

235).

The nascent civil society, characterized at figsthe emergence of charitable and
voluntary associations founded by McBraire and th&oon included voices agitating
for political reform. Local newspapers were blasgay, providing a forum, or
“bourgeois public sphere” where “government pobaeuld be publicly debated” by a
growing and “vociferous” populace (Bannister 19B6we 1980: 223). Newspapers
created some sense of cohesiveness among peopth, along with the proliferation of

businesses and social institutions, enabled indalglto gain access to public spaces in

92



which to share information, debate, and organizewua social and political activities

(Webb 2000).

The 1820s also saw the growth of Newfoundland natist sentiments (Matthews 2001
146). This, coupled with the reform movement foand its voice in the campaigning of
Scottish doctor William Carson, who distributed geuiets and letters advocating
political change, and his collaborator, Irishmarildi Morris, made the granting of
some measure of self-government to the island perative for Britain (Matthews 2001:

233). In 1832, representative government wagunst on the island of Newfoundland.

5.4 Representative and Responsible Government iwfdandland

Representative government granted Newfoundlantiergght to elect fifteen individuals
(representing ten districts) to a House of Assembhich in turn would be answerable to
an executive Council appointed by the British craqWwebb 2001). This was a
“tumultuous” time in Newfoundland’s political histg with elections often marred by
“violence and intimidation” (Webb 2001). Dissemidahostility characterized the
relationship between the Assembly and the Couottén resulting in a “stalemate”
concerning important issues (Rowe 1980: 263). Adigical expression of the ethnic
and religious divisions that existed on the islaedame apparent: power was in the
hands of the English Protestants (Tories) who otlett the Council, and the Assembly
generally consisted of predominantly Irish “refostsi’ (Liberals) coming from other
religious denominations (especially Roman Cathatid Methodist) (Webb 2001). The
reformists began petitioning for a new system, laeginning in 1855, Responsible

Government was introduced.
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Historian Peter Neary points out that “the agitagidor representative and responsible
government were not mass popular movements,” blo¢rghe work of a few elite
individuals based in St. John’s and other largetres (1969: 38). The reformers were
predominantly Irish Roman Catholics “who remainedsale the traditional circles of
power” (Bannister 1997). They had developed “mlsiit self-consciousness and burning
sense of injustice” in face of restrictions placgdn their religious practices as well as
their exclusion from government (Neary 1969: 38gcording to Neary, these reformers
were not necessarily “inspired by concern for deraog and constitutionalisiper s¢”

but rather, they were seeking “redress of certpétisic, longstanding grievances”

(1969: 39; italics his). In terms of acquiringadidwing, the Catholic Church existed as a
strong integrating force that enabled these refasrieeexert a powerful influence over
their brethren (Neary 1969: 39). Indeed, religiatfgiation continued to be a dominant

force in politics in Newfoundland until well intbé 20" century (Neary 1969).

This new system of Responsible Government consatéalir constitutional bodies: an
elected Assembly; a crown-appointed Legislative @duor upper house); an Executive
Council (or cabinet) consisting of a premier ongpgiminister (the latter title was used
after 1909) and ministers also appointed by thevorand accountable to the assembly;
and the crown itself, consisting of the governqresenting the monarch (Rowe 1980:
277)2 While responsible government granted Newfoundlafative autonomy over
local matters including the colony’s finances, ‘&xial affairs were still controlled by the

imperial government” (Rowe 1980: 277). A Romanho#t — Protestant split persisted

13 Responsible government is defined as one in wimkeltutive cabinet members who make high-level
decision are chosen from among elected member¢egisature and are, in turn, accountable to the
legislature.
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in Newfoundland politics until Conservative Prenfieederick Carter addressed the
problem in 1865. Carter developed a “denominatioampromise” which ensured the
proportional sharing of government positions anbligifunds among the three major
religious denominations, a practice that becanmferdamental, if unwritten rule of

Newfoundland politics” (Webb 2001).

The Newfoundland economy underwent a crisis indalee1880s and early 1890s
(Alexander 1980: 23). The traditional salt codhéisy that had been flourishing since the
inception of Responsible government began to dectine to falling export prices and
falling production volumes, as well as an ecologiresis (Ommer 2002). The
percentage of the population employed in the fighegan to decline. It was around this
time that economic diversification first emergedyasernment policy (House 1998).

The strategy was to move away from dependence astalaesources and open up the
resources of the interior. The construction cdibvay therefore became a dominant,
albeit controversial, subject in the mid-to-latd" entury, alongside the hotly debated
issue of France’s enduring rights to fish alongdhlsignated French Shore of the

Newfoundland Coast (Rowe 1980).

5.5 Entering the 28} century: New Experiments in Governance

By 1900, a new railway was in full operation on tsland, and the French Shore issue
was more or less resolved (Neary 1980). The &afycentury saw the rise of the
Fisherman’s Protective Union (FPU), a “dynamic ab@conomic and political force
unlike anything previously witnessed in the Coloigparitime History Archive 2005).
Under the leadership of the charismatic William K®aand adhering to an egalitarian

structure, the FPU became another cohesive forbiewfoundland society (Maritime
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History Archive 2005). The FPU contributed to thedding sense of a common identity
that had begun to emerge in the earl}) C&ntury (Webb 2000). Hoping to empower the
poor working classes of rural Newfoundland andrtsuee they secured more of the
economic benefits from their respective industrilee,FPU brought together not just
fishermen, but workers from other emerging indestsuch as agriculture and logging
(House 2001). By 1914, the FPU had a total of @1 fdembers from across the island in
206 local councils from which power flowed upwatdslistrict councils and ultimately

to a supreme council (Maritime History Archive 208&cDonald 1980).

In his quest to realize the goals of the FPU, Cpaktablished a newspaper to serve as a
communications tool, involved the Union in the Imgsis side of the fishery through the
creation of a co-operative enterprise, and fouratedctive political wing (Rowe 1980:
367). The political platform of the FPU — knownthe “Bonavista” platform — called for
reforms in “the fishery, social policy aggvernancé(Webb 2001; italics added).
Specifically, it called for improvements in sociatlfare and education, as well as the
creation of new governance structures such astégleschool boards and municipal
bodies” as well as a “transportation commissiondyR 1980: 359). The FPU emerged
as a strong opposition force after the electioh9h3 (Rowe 1980). It represented an

important step in the early evolution of grassrqaktical forms in Newfoundland.

5.6 The Commission of Government

The outbreak of war in 1914 greatly affected thepbe of Newfoundland. Not only did
it significantly alter the political scene and penthe island into debt, but the Royal
Newfoundland Regiment suffered extremely high cli®sa among the highest in the

Union (Rowe 1980: 375). Post-war Newfoundlandexeffl from political and financial

96



instability. Combined with the worldwide econondicwnturn of the 1920s, by 1932
Newfoundland was facing a financial crisis. Thisis ultimately resulted in the collapse
of Responsible Government (Elliott 1980). A Consros of Inquiry, the Amulree

Royal Commission, was established with the mantiatexamine into the future of
Newfoundland and in particular to report on thefioial situation and prospects therein”
(Great Britain 1933). Among other things, the ArealReport recommended the
suspension of the existing government and thedntrtbon of a Commission of
Government until the colony achieved financial aotoy and the people requested the
restoration of responsible government. The Comonssf Government was established,
consisting of seven appointed members includingveimor to act as chairperson, three
British commissioners (who held the senior postsll three Newfoundland
commissioners (Great Britain 1933). The commissisnwvere essentially civil servants
who together oversaw the administration of the mphlith ultimate authority resting

with the Dominions Office in London (Webb 2001).

The Commission operated from 1934 to 1949, |lontggen briginally anticipated, due to
the second outbreak of war in 1939 in which bothisthand and Labrador played an
important and strategic role (Hiller 1998). Thawssiof Canadian and American
servicemen were posted to the region, with the nizgses at Stephenville and Argentia,
airports at Torbay, Gander and Goose Bay and theap&t. John’s all playing key roles
in the war effort (Baker 2003). While the war bgbtirenewed prosperity to the colony,
it also brought anguish, as many young men fronrélgeon who were enlisted in the war

effort would never return home.
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5.7 Confederation with Canada and the New Provindizovernment
under Joey Smallwood

The colony emerged from the war financially indegeamt, and the British government
decided to hold a National Convention to decideféite of governance for the region. In
1946, an election was held to determine the dedsgatthe Convention. Forty-five
delegates were elected, among them Joseph R. Swodllw strong supporter of
confederation with Canada. A farmer, former urooganizer, newspaper editor, and
host of a popular radio show, Smallwood was “intyambitious and energetic” and
would become a prominent player in Newfoundlandtigsl (Hiller 1998: 18). His
extensive research and skilful campaigning “ushggNational Convention as his forum,
and the radio as his way to reach households atlressland” contributed to the success,
by a slim majority, of the confederate cause ingbeond and final referendum held in
1948 (Hiller 1998: 54§* In March of 1949, after an amendment to the &hitlorth
America Act and the drawing up of the Terms of UniNewfoundland became the tenth

province of the Canadian federation.

The new Provincial Government of Newfoundland cameonsist of a 48-seat House of
Assembly, with the leader of the party achieving ¢hected majority becoming Premier.
Federal representation consisted of seven settie 262-seat House of Commons and
seven senators. The Terms of Union had set astljational divisions, with affairs
related to fisheries, criminal law, and bankindifg under federal jurisdiction and the

province retaining control over areas that inclutledlth care, social services and

14 The breakdown of votes in the referendum of 1948 was as follows: 78,323 votes for confedenatio
(52.3%), 71,334 votes for responsible government/@), with the population of the Avalon Peninsula
voting 60% in favour of responsible government, gr@remainder voting 70% in favour of confedematio
(Hiller 1998: 54).
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education (Webb 2001). The provision of these expe social programs would have
been a challenge for the province, were it nottierrapid expansion of the welfare
system in the country which ensured that Newfoumdilas “swept along on the coat-
tails of Canada” (Webb 2001; House 1999: 5). Fadgants and transfer payments,
including family allowances, old age pensions andmployment insurance, brought to
Newfoundland and Labrador “all the trappings of @adern welfare state” (House 1999:
5). Living standards improved significantly for sidNewfoundlanders and
Labradorians, but the province still lagged behhmelrest of Canada on indicators such
as per capita income and unemployment (Wright 2008k rapid expansion and
affluence was propped up by federal largesse, landrnderlying dependency that was
being engendered would later emerge as a chaltergestainable social and economic

development in the province (House 1999; Letto 1298xander 1983).

Despite its new status as a province, “the polittcdture and attitudes in Newfoundland
remained similar to what they were before CommissibGovernment” (Wright 2003:
96). Felt suggests that the system exhibited sgomsi-feudal” characteristics, far from
what one might expect for “an emerging modern 5{@@03: 113). Smallwood
inherited a political system in which power was @amtrated in the hands of a small
number of elites (often merchants or priests), thatlexhibited a “minimal level of
organization at the community level” (Felt 2003411 During the Smallwood era, and
up until recently, politics were characterized lBndminationalism and patronage
(Wright 2003). According to Neary, “strong, logabbased democratic practices and
values did not emerge in the province immediatéiiyr &onfederation;” rather, “new

obstacles to democracy appeared” (Wright 2003N&gry 1969: 43). Neary makes
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reference in particular to the “fantastical polligrip” that the first Premier, Joseph
Smallwood, had on the province (1969: 44). Dutimg period, “Smallwood was able to
centralize power because the people of Newfoundlanihat point, had not had a lot of
experience with democratic institutions” (Wrightd30 96). His charisma, his public
speaking skills, his media savvy, and his appe#ig¢ovorking class gave him significant
power and influence. Meanwhile, the new federaheyoflowing into the province and
into households — for which he took great credierved to reinforce his dominance
(Wright 2003; Neary 1969). The legacy of the Smadtld era persisted for many years.
Evidence of it came in the form of weak municipavgrnments, little or ad-hoc
coordination among community groups, and a conagatr of power in provincial
politicians and officials. As historian David Al@xder has pointed out, Newfoundland
has a long history of mismanagement, and Smallvgapproach only succeeded in
deepening dependency in the province. His eftortsllow the industrial development
models applied in Central Canada were ill-foundeduylting in nothing more than a
“shabby replica” which brought no benefits to tlewprovince (Alexander 1983: 24).
Newfoundland would have been better off focussindpogal strengths, and identifying
its own unique path towards development. Socistdgalph Matthews concurs with
Alexander, stating that “by 1972, (...) its dependewas so severe that self-sufficiency
no longer seemed possible” (1983:193). As we sea] the notion of some level of
decentralization of program design and deliverywal as an emphasis on empowering

communities and valuing local input in decision-ngk is a recent phenomenon.

The first task of the Smallwood government wasatikle the issue of out-migration — a

challenge that continues to plague the provindlitoday. The steady outflow of people
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to other parts of Canada in search of opportunitéggan even before confederation, with
a peak occurring in the period between 1956 and 1&6which time “an average of
3,300 Newfoundlanders left the province yearly’t(tbel 998: 3). In an attempt to create
opportunities for people to stay in the provinée tjovernment launched a program of
industrialization and modernization based on Snwills credo: “develop or perish.”
The industrialization scheme sought external sauotenvestment “in cash or in kind”
that Smallwood promised to match with loans frosgriovincial coffers (Letto 1998:

xi). The first phase focused on small-scale mastufang projects, all of which lost
money and most of which ultimately failed. Them®t phase saw efforts turn towards
large-scale industrial and natural resource prsjenany of which ultimately saw
benefits flow out of the province (Letto 1998; Heu001). The development of the
Upper Churchill Falls hydro project necessitategltttansport of energy through the
province of Quebec to markets in Ontario and th#ddrStates. In negotiations between
the British Newfoundland Development CorporatiomiriBo) and Hydro-Québec, the
latter held a stronger bargaining position. Tin@lficontract stipulated that Hydro-
Québec would purchase the hydro power at a redoreegl (to be periodically lowered
even further) until 2041. This contract has mehat 96% of the economic benefits of
the hydro development have accrued to Hydro-Quéfkitic Newfoundland and

Labrador receiving a mere 4% (Churchill 2003). sTthoes not include the money spent
by the province on alternative energy due to a te#ckccess to power from the hydro
project (Churchill 2003). This appropriation of’/emues out of the province due to the
botched Upper Churchill contract has shaped Newdtaund and Labrador politics

throughout modern history and up to the present day
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Meanwhile, Smallwood’s modernization scheme ofii80s and 1960s emphasized
centralizing communities. The resettlement of ped@m small outports into regional
growth centres around the province started withptlogincial Fisheries Household
Resettlement Program and later acquired finanagpasrt from the federal government
through the Atlantic Regional Development Agreen{éme very first federal-provincial
agreement). Community centralization was meanggalt in greater ease and efficiency
in the provision of services and the developmernmfoéstructure. The program moved
thousands of people, resulting in the disappearahabout 200 small rural communities
(Wright 2003). Iverson and Matthews (1968) haveoized the resettlement program
for offering little assistance to resettled fanslia terms of settling into new jobs.
Anthropologist John C. Kennedy (1995) has alsacizégd the Smallwood resettlement
program, focussing on its impact on communitieSanithern Labrador, where a quarter
of the population was resettled between 1967 an@ {(®ith Mary’s Harbour and
Cartwright receiving the majority of families). Keedy notes that there was a lack of
attention that was paid to settlement and integmatif new families in the recipient
communities. These families suffered from a Idsascgess to traditional winter hunting
and trapping grounds, and many of them returneddio communities during the
summers to fish (Kennedy 1995). Furthermore, $avésions emerged in the recipient

communities, which are still evident (Kennedy 1995)

Smallwood’s resettlement program unwittingly gaise ito a resistance movement that
sociologist Doug House has called “the purest fofmommunity-based economic

development in post-Confederation Newfoundland laadarador” (2001: 13). House
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explains: “people at the grass-roots level in spargs of rural Newfoundland began to
organize resistance to being resettled” (2001: E). instance, the Northern Peninsula
saw the development of the first Regional DevelopAessociation, and citizens of Fogo
Island initiated some interesting community devatept initiatives (House 2001; Dewitt
1969). These were populist movements, initiateddafitions of citizens and
community committees. They focused on self-helpp grassroots development,
emerging as a response to the direction of govemhpadicy and “offering an alternative
vision for rural Newfoundland and Labrador” (Ho$#1). Due to these
transformations in public opinion, Smallwood’s pity began to decline, and new

leaders emerged in his wake.

5.8 The Provincial Government beyond Smallwood

5.8.1 Frank Moores and Brian Peckford: Economic Deslopment through
Local Control

The new Progressive Conservative leader, Frank &0aeized on the anti-centralist
sentiments of rural Newfoundlanders and the budding development movement to
secure his victory in the provincial election of7/2QHouse 2001). It was under his
government that the rural development movementfingsnstitutionalized in the form
of a government department that would evolve amdigtanto the present day.
Meanwhile, his economic development policies, wiitressed the importance of
securing local control over the province’s natueslources, have also had enduring

influence.

When Moores resigned as leader of the Conservp#ity in 1979, the premiership

passed to Brian Peckford. Like Moores, he stretisedmportance of local control over
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resources, concentrating in particular on offstwrand gas. The jurisdictional dispute
between the province and the federal governmentthieissue was a significant part of
Peckford’s tenure as Premier. The province lodkeaather jurisdictions — most notably
the Norway and the Shetland Islands — in an attémiolentify an appropriate model for
development of the potentially lucrative oil indyst The “North Sea model” stressed the
importance of long-term sustainability of the intfydy maximizing local economic
benefits (through royalty arrangements and adjacageceements in terms of
employment and business spin-offs), ensuring sacidlecologically responsible
development, a focus on research and developmdmnlanning for the future beyond
oil. Peckford’s quest to secure maximum local lfienever offshore oil development
culminated with the signing of the Atlantic Accard1985, which continues to be a
significant document for the province to this dajhe Accord was intended to ensure
that the province would have significant controéothe development of this resource
through a federal-provincial co-management scheme also that it would be the
“principal beneficiary” of all revenues generatednh the industry (Crosbie 2003: 5).
The Peckford government also pursued a new fisheoécy, with the province taking
on a “more proactive role” in exercising controkovthis resource (Vardy 2003: 25).
Having extended jurisdiction to the 200 mile linmt1977, both the provincial and
federal governments were “imbued with a newfountthesiasm” and began expanding,
modernizing and diversifying the fishery in ordereinsure sustainability and
competitiveness (Felt 2003: 115). Unfortunatesy/Falt observes, the initiatives taken

within the fishing industry may have been “too mutdo fast” (2003: 115). A few years
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later the province would be facing a collapse efdhd fishery, resulting in an

unprecedented increase in unemployment and saslatdtion.

The 1992 moratorium on northern cod and other steglacerbated an unemployment
problem which had been increasing steadily startirkiP80 with significant job losses in
the forestry, mining, and construction industriésg¢han 1991: 2; House 1999: 5). By
1985, “unemployment had become a chronic problgminpting Peckford to create a
Royal Commission on Employment and UnemploymentERYLin 1985. The mandate,
recommendations and repercussions of the RCElWbwiixamined in greater detail in
Chapter Five.

5.8.2 Clyde Wells: The Moratorium and a New Approah to Rural
Development

In 1989, the Liberal party under Clyde Wells camie ipower in the province. Wells’
term in office would prove to be a difficult oneitivthe moratorium in 1992 and the
subsequent surge in unemployment and out-migrati@rernight, the moratorium placed
“between 22,000 and 37,000 harvesters and plarkes®out of work” (Felt: 116).
Meanwhile, net out-migration from the province feim -711 in 1990-91, to -3078 in
1992-93, and peaked at -9490 in 1997-98 (NL Stegigtgency). The government was
under pressure to offer hope to the people of Nemdéand and Labrador in the face of a
social and economic crisis. The new premier wes@sted in exploring new and
innovative approaches to social and economic dewsdmt for the province, and
according to political scientist Stephen Tomblia,"became known for creating new
processes and partnerships between governmenbamdunity, instead of relying on

old processes” (2002: 100). As an alternativénéottadition of placing ultimate
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decision-making authority in the hands of “politiead bureaucratic elites,” Wells
championed “a new approach to governance that veas transparent and accountable”
consisting of “a weaker state, direct citizen eregagnt, building new partnerships and
shifting responsibility to regional, community anoluntary agencies” (Tomblin 2002:
100, 102). Tomblin suggests that Wells’ leadershigs an important factor in the rise

of a new approach to economic development” in tiogipce (2002: 102).

Wells’ approach was developed and articulated byEtonomic Recovery Commission
(ERC), an entity that Wells set up to revisit sashéhe notions put forward in the RCEU
report and whose leadership he entrusted to timegioRCEU chair. The Wells
government did not, however, adopt the RCEU reg®fits guide to action” (House
2001: 18). Instead, under the advice of an Ecoadtecovery Advisory Board, it
established a committee of senior officials chalvgdhe Premier’s Chief of Staff to
produce a new Strategic Economic Plan (SEP) foptbeince. The chair of the ERC
also sat on this committee. Given that “regiorairmmic development was a central
part of the ERC’s objectives,” it was no surprisattthe SEP final repo@hange and
Challengerecommended the decentralization of economic dewedmt through the
creation of “community-based economic-developmeatrtis in seventeen zones
throughout the province” (House 1999: 182; 189an€istent with a joint request from
the Newfoundland and Labrador Rural Developmentn€idand the Newfoundland and
Labrador Federation of Municipalities, a joint fealeprovincial Task Force on
Community Economic Development subsequently setitamaking recommendations

for the establishment of these economic zones,wgubsequently grew in number to a
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total of twenty. The work and influence of the ERill also be further explored in

Chapter Five.

5.8.3 Brian Tobin: A Different Spin on Wells’ Approach

In 1995, Wells resigned from politics and Brian irotook over the Liberal leadership,
winning the provincial election the next year. bdtgh there were some similarities
between the two in terms of their support for fatiem (Wells had opposed the Meech
Lake Accord in 1990 which he felt would weaken fibs@eral government and result in
inter-provincial inequalities), Tomblin argues ttia¢ two men exhibited very different
leadership styles and ideologies (2002: 103). fa@As an advocate of “old ideas and
practices” — he promoted “the Canadian, federdistabutive system” and defended
“subsidizing Canada’s east-west ties and the adt@my” (Tomblin 2002: 104). Unlike
Wells, he did not exhibit an “enthusiasm for cudtgovernment or preparing new ideas
and processes (...) nor was he a critic of the palitand bureaucratic needs of
government and the extent to which these inhilpigalic debates on substantive issues”
(Tomblin 2002: 103). Finally, he “was never asgpasate as Wells about making the
democratic process more transparent and accouhfdoleblin 2002: 104). He was
more pragmatic, and with the economic prospecteeprovince improving, he was also
under less pressure to implement any major “strattihanges” or to “redefine
governing policy paradigms” (Tomblin 2002: 104)in& the seeds of the new approach
to economic development had only just been plaatetithe new ways of working had
not yet become part of the institutional culturggo’ernment, they were vulnerable.

Taken together, all of these factors precipitatbdesk away from many aspects of the
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new approach to social and economic developmentarad by the Wells government

(House 1999: 212).

Nevertheless, there were some initiatives thatigtes despite the change in government.
For instance, Regional Economic Development Bohadkbeen established in the new
economic zones, and a Strategic Social Plan (S8R Yyeleased which built on work that
had begun in the Wells era. The province contirtoezkperience a cultural awakening,
and Tobin supported this with a number of newatiNies in the cultural sector

(Bannister 2003). Tobin also presided over the7lr@@erendum on educational reform
which saw the people of the province support thaide of the denominational school

system.

5.8.4 Roger Grimes: Newfound Nationalism

Tobin resigned from provincial politics to pursupasition in the federal Cabinet in
2000, and in 2001 Roger Grimes took over the lesdmier Under his administration,
some of the “nationalist rhetoric” that had beepapnt during the Peckford years was
again discernible (Bannister 2003: 143). Grimesithed a Royal Commission on
Renewing and Strengthening Our Place in Canadaivg@t out to examine the
province’s strengths and weaknesses and to offentmendations for future prosperity.
Issues including the Atlantic Accord and equali@attlaw-backs, the Churchill Falls
Hydro Development, and the treatment of the pra¥méboriginal populations were hot
topics. Grimes also placed great emphasis omtbertance of education and training,
for example by reducing tuition fees at Memorialwénsity. In terms of new and
innovative ideas, Raymond Blake argues that whiien€s stressed the need to “put old

ways and approaches aside for the greater godeegdrovince,” in practice it seems that
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old habits were hard to break (2003: 25). The weat “government has a major role to
play as a catalyst for growth in strategic areaas weiterated, highlighting the
importance of government creating “an environmemdeicive to success and growth” to
attract private sector investment (Blake 2003: 28ganwhile, as Blake observes,
government rhetoric continued to stress “effecpaenerships between government, the
private sector and communities” and the importasfdauilding community capacity
(Blake 2003: 25). Two new partnership initiatitkat had been initiated under the Tobin
government continued to operate — the Irish Busif@stnerships, which focused on
building linkages between the province and the Rbpwf Ireland, and the Strategic
Partnership Initiative, a joint initiative betwebkuasiness, labour and government. The
SSP initiative continued to grow, with the SSP BteeCommittees that had been
established in the regions during the Tobin eraiggistrength and enabling regional

government representatives to communicate and catgpmore effectively.

5.8.5 Danny Williams: The Hard Line

The provincial election in the fall of 2003 saw fmgressive Conservative party, led by
Danny Williams, take power. Faced with what Daveé has termed “budgetary
challenges,” Williams focused first on getting fivevince’s financial house in ordé&t.
Beginning his term with an overarching review dfggvernment programs and a strict
budget with projected program and job cuts, marppfeeacross the province,

particularly those dependent on government progriaugnior funding, felt anxious and

!5 Norris suggests that these financial challenge® weoted in:
(i) constrained revenue growth over the yearstlfg) depletion of one-time revenues; (iii)
increased expenditure commitments, particularlgtesl to public sector compensation and the
escalation in health costs; and (iv) the workinfjghe equalization formula which substantially
reduce the net benefit to the province from thedasing offshore oil revenues.
2003: V.
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vulnerable. Facing a pay freeze and the posslinenation of about 4000 jobs over four
years, the public service walked off the job in $peing of 2004, a volatile strike that has
the dubious distinction of being the largest inpin@vince’s history (National Union of
Public and General Employees 2004). Many peopieptained that all the talk of
partnerships would never materialize given the reality. The integration of fourteen
health and community services boards into fourargji entities, and of eleven school
boards into five, seemed to run counter to theomstiof increasing decentralization and
citizen participation (Tomblin 2005). Similarlyhe re-invention of the SSP as the Rural
Secretariat left many wondering whether the rolthefcommunity and voluntary sector

in decisions affecting regions would be lost in sheffle.

Despite these valid concerns, Peter Fenwick arthasin the face of a provincial debt
that “exceeded 6% of provincial GDP and represerdgetull 25% of government
spending for the year,” the shift away from thersgpeg practices of the previous two
administrations towards greater fiscal restraintren@miniscent of the Wells era was
inevitable (2004). Subsequently, Williams was ablesecure some important victories
for the province. His successful re-negotiatiortha Atlantic Accord deal, which came
into effect in January 2005, made him a local hanal his dramatic negotiation strategies
(including the lowering of Canadian flags at albyincial government buildings) sparked
nationalistic sentiment in the province. Also, pisblic defense and promotion of the
seal hunt on the international stage won him faxauong many Newfoundlanders and
Labradorians who view the seal hunt as not onligaificant economic endeavor for the
province, but also an activity that holds an imanttplace in the province’s cultural

heritage and one that is embued with symbolic nmganiln August 2007, Williams
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successfully negotiated a 4.9% equity stake forpitovince in the development of the
Hebron offshore oil field, after taking a toughrsta against oil companies who initially
refused the deal, resulting in the project beinigykrl by several months. With super-
royalties scheduled to kick-in as the price ofrsiés, this hard-won battle has been hailed
by many as a potentially lucrative investment fbe tprovince. In October 2007,
Williams won a landslide election victory in theopmce, increasing his majority
government by an additional nine seats in the Hadis&kssembly. With the economy
heating up in early 2008, the unemployment ratearemg high but continuing a steady
decline, and out-migration continuing to eat awaythee province’s population and
contributing to the tightening of the labour foreke Williams government still faces
significant challenge¥ The fishery, forestry, federal-provincial relatioand the fate of
rural communities are challenging priorities foe Williams government. The impact of
global forces and decisions made in the officesaftinational companies will also be
very important for the province. The fate of threypnce hinges largely on the decisions
that are made today, and those who participateaset decisions will help decide the fate

of the province in years to come.

5.9 Labrador

Labrador is a vast region that possesses sevstalalive characteristics that
differentiate it from the island part of the pros#n The unique geography, climate,

history, societies and cultures of Labrador malerégion seem worlds away from

16 GDP grew by 1.9% in 2006 (propped up in particblamineral exports), compared to 4.7% in 2003 and
8.2% in 2002. (Government of Newfoundland and Ldbr&007; ibid 2004; ibid 2003). In 2006, the
unemployment rate dipped to below 15% “for thetfiime in 25 years” (Government of Newfoundland
and Labrador 2007: 2). Meanwhile, population cmms to decline, with the province loosing 4368
residents between 2005 and 2006 (Government of dlevdland and Labrador 2007).
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Newfoundland, even though the two are united uoderofficial provincial flag. In
what follows, | will explore some aspects of theque history of Labrador which have
an important bearing on contemporary developmémtsjding those in the area of

governance and civil society.

5.9.1 Who Owns Labrador?

The jurisdiction over Labrador, with its lucratimatural resources and rich Aboriginal
history, has been contested several times throudhstory. Jurisdictional disputes
continue to characterize the political landscapkatfrador today. As on the island, the
early history of Labrador was characterized by Basm colonial powers jockeying for
control, particularly the French and the Britishhis conflict carried over into the early
20" century, with jurisdiction over Labrador beingdiisferred from Canada to
Newfoundland and back again, several times oved5(@g 1910: 432). This caused
confusion and strained relations between Newfourtténd Quebec. More recently, the
original Aboriginal inhabitants of Labrador — thenl, the Inuit and the Metis — have
claimed their own rights to land and self-governtigsed on their ancestral title. The
Inuit marked the beginning of a new era in Jan28@5, when the Labrador Inuit Land
Claims Agreement came into effect. Meanwhile,lItirel and Metis continue to work

towards their own agreements with the provincial faderal governments.

Prior to the Treaty of Paris in 1763, the lack oy government presence in the region
had meant that “anarchy and disorder were commigeiiiedy 1995: 75). Nevertheless,
despite the consolidation of British rule in Labvadshered in by the Treaty, Kennedy
notes that the “regulations of successive goverdigéttle to alleviate the situation”

(Kennedy 1995: 75). The “tug of war over juristhat’ between the governors of both
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Quebec and Newfoundland would endure into the daffycentury (Rompkey 2003:

27).

5.9.2 Early European Colonies in Labrador

Early settlers in Labrador came into conflict wille Aboriginal inhabitants of the region,
and violent confrontations often occurred. Abarajiinhabitants resented the
encroachment of Europeans onto their hunting greumglon which their survival
depended (Brice-Bennett 2003). Rebellions by oftimriginal tribes across North
America had made the British aware of their “unmstupation of native hunting
grounds” (Rompkey 2003: 26). In an attempt to dvéill-blown war,” the Royal
Proclamation of 1763 set aside “all lands not a@lyezeded to or purchased by Britain” as
“reserved lands” for the Aboriginal people of tlegion (Rompkey 2003: 26). Many
Aboriginal people, however, did not know about fAreclamation. Ultimately, it was
unsuccessful at preventing the much of the “confiired bloodshed” that was taking

place in Labrador (Rompkey 2003: 34).

During his tenure as Governor of Newfoundland betw&764 and 1768, Hugh Palliser
took active steps to discourage the attacks anul @emfrontation. His efforts were
focussed primarily on the Inuit, against whom hentzhed counter-attacks and captured
prisoners (Fitzhugh 1999). He also sought to canfihe Inuit to the northern reaches of
Labrador by striking a deal with Moravian missidearwho had been requesting
permission to set up stations amongst them (BrigenBtt 2003; Rompkey 2003: 34;
Fitzhugh: 1999: 27). The Moravians established firat mission station at Nain in

1771, and slowly expanded to a total of eight stestiby 1905.
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5.9.3 The Moravian Missionaries

The Moravians had a tremendous impact on the toadit society and culture of the
Inuit. As “conscious agents of change” they workiedestablish settlements of a
Moravian character among the Eskimos of Labraddifldr 1971: 95). They frowned
upon traditional practices such as “polygamy andtifamily dwellings” and “prohibited
dancing, drumming and singing” (Fitzhugh 1999: 89). In terms of Inuit spirituality,
they “confronted Inuit notions of a universe gowedrby mythical or animal deities” and
“ridiculed common taboos and shamanistic incantatigBrice-Bennett 2003: 37).

Gradually, the missionaries supplanted traditidediefs with those of Christianity.

The Moravians also exerted an “enormous institatiamfluence” over the Inuit
(Kennedy 1995: 68). Having encountered at firsb@ety with “no form of central
control” and “no paramount native authority to whtimay could appeal,” they had a
difficult time gaining “the needed ascendancy amtbrggn” in order to achieve their
goals (Hiller 1971: 78)7 With time, however, they were able to exert iaflae over the
Inuit. Their role as the “middlemen between th&iiE®s and Christ” had extended to a
position as local patrons or middlemen betweerirtb# and Europeans more generally
(Hiller 1971: 95). They managed to “erode faitragtepted norms and traditions,”
leaving the Inuit in a state of anomie and in seaftnew sources of meaning (Hiller
1971: 86). Meanwhile, the Moravians had madesiércthat “any new social consensus
would have to be under its aegis” (Hiller 1971:.86) terms of governance, they adapted

Inuit decision-making practices by creating two recils — one elected and one appointed

" The closest thing to a leader among the Inuittvasngakokor shaman, “whose prestige, both within
the band and among all the Eskimos of his locatitight fluctuate with his success in influencing or
pursuing the hunt, with his ability in dealing wiltkness, or with the effectiveness of his spdhifler
1971: 78).
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— to “assist in the ministry and to maintain lavdamder” (Rompkey 2003: 40). A third
elected council was entrusted with monitoring teaegal well-being of the settlement
and communicating the needs and concerns of thelgpemthe missionaries.
Essentially, the Moravian Missionaries had takeh&role of “virtual governors of

northern Labrador” (Rompkey 2003: 40).

5.9.4 The Labrador Metis or Settlers

There were some Inuit who did not settle near tloeavian mission stations in the North
and who formed enclaves in more southerly regidigh the increasing presence of
British and French merchants and traders in thegiems, these populations of Inuit who
lived beyond the influence of the Moravians werénetable to other influences as well
as the risk of exploitation (Rompkey 2003). Somatlwere taken away for exhibition
at world fairs, while others were absorbed andnaitstied into the new European settler
populations (Baehre 2005; Rompkey 2003: #1Many male settlers in the region
married Inuit women (Kennedy 1995). The descersdahthese unions that occurred
between predominantly Inuit women and European iméms part of Labrador are

referred to today as the Labrador Métis.

5.9.5 The Labrador Innu

Encounters between the Labrador Innu (Montagnask&ja) and the British were less
frequent than was the case with the Inuit. Thelere the hunters of the Quebec-

Labrador peninsula, which they referred to as Nites, dependent on the wild game

18 These Settlers referred to themselves as “livesyeeeword which can be traced back to the English
West Country expression “live here” (Gosling 19400). Gosling states that between 1868 and 1869 th
population of “liveyeres” on the southern Labra@mast and the Straits (between Blanc Sablon and Cap
Harrison) was about 2479, “including about threadrad Eskimos and Montaignais Indians” (ibid).

¥ They first began using the term “Metis” in 197Bhe term “Settlers” was, and still is, often used t
describe the Metis of southern Labrador.
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and fish of the interior for their sustenance (fitgh 1999: 43). In particular, the caribou
formed a large part of Innu diet as well as angrakpart of their traditional society and
culture (Henriksen 1973). They spent most of tharyn the barren grounds of the
interior, moving around in small family bands (Kexdy 1995). The Innu had an intimate
knowledge of the landscape and knew how to sunwivke harsh environment of the
interior. They would travel incredible distancesfbot or by canoe across the peninsula,
and maintained extensive kinship networks with oti@nds throughout the entire region.
In the summer months, they came together in laggtrerings on the coast. However,
“the European occupation of the coast and thednicbon of the fur trade would

increasingly direct Innu attention to the resourakethe interior” (Kennedy 1995: 20).

The Innu initially did not exhibit much interesttime fur trade conducted by the British
through the chain of Hudson’s Bay Company (HBC)tpdsat were popping up
throughout Labrador, and they remained “aloof mirtkdealings with Englishmen”
(Fitzhugh 1999: 45). They had a greater affinitthwhe French, who had not only
“pushed back the advances of the terrible Iroqubigst, “had treated the Innu
sympathetically, trying to protect them from theepl of unscrupulous merchants as well
as disease and starvation” (Fitzhugh 1999: 44 vingaformed relationships with Jesuit
priests at posts along the Gulf of St. Lawrenceat is now Quebec, they continued to
conduct pilgrimages south “well into the twentietmtury” (Fitzhugh 1999: 45). By
taking away their potential trappers and huntéiis, travel interfered with the HBC
objective of incorporating the Innu into the fuaide in Labrador (Rompkey 2003: 71).
As a result, the HBC began utilizing “aggressivéqgies” to entice and coerce the Innu

to participate in their trade and to become inagregg tied to their posts in Labrador
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(Fitzhugh 1999: 44). The Innu were eventually “gafted by their desire for European
goods and spirits into trapping when they woulceothse have been hunting” (Rompkey
2003: 43-44). They began to frequent the tradimgipto obtain goods. Forest fires and
subsequent declines in the caribou populations agiyravated the situation, with food
shortages driving the Innu back to the posts aegeiging their dependence on the HBC

trade.

5.9.6 The Grenfell Mission

In addition to the Moravian missionaries, otherrchugroups, and the HBC, another
“powerful organization that filled the vacuum léfg an absent government” in Labrador
was the Grenfell mission (Rompkey 2003: 56). Dilfd Grenfell first visited
Newfoundland and Labrador in 1892 as part of theslMn to Deep Sea Fishermen,
which had been modelled on a similar pre-existingsian offering medical services to
fishermen in the North Sea (Gosling 1910: 454)e fiaw medical mission was to
provide services to the transient population didrsnen who visited the coast of

Labrador every summer.

Upon arrival in Labrador, Grenfell found a transiand resident population in dire need
of medical services due to “long years of isolatiprvation, ignorance and neglect”
(Gosling 1910: 455). According to Ron Rompkey, i3ed was overcome with a “zeal

to alter life in Labrador,” devoting his life’s wioto improve the social and economic
conditions of all Labrador people (Rompkey 1991). 5Vo begin with, he gained public
and commercial support for the establishment of$mall hospitals in Labrador — one at
Battle Harbour and one at Indian Harbour (Rompkag1). He continued to seek

support from a variety of sources, raising awargméshe plight of the people of
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Labrador through his publications and internatideelures. His charisma “attracted
funds and also workers for his cause, most of thelunteers” (Rompkey 2003: 62).
Gradually, he was able to offer more services ¢opthople of Labrador, and in 1912 he
broke away from the Deep Sea Mission and estaldligies International Grenfell
Association (IGA) (Fitzhugh 1999). The IGA contesuto promote social and economic
development throughout the region to this day, wiihjects ranging from health care to
“education, light industry (such as crafts), justiwelfare, and even political

representation” (Rompkey 2003: 56).

Grenfell has been described as a social actividtdbrador, having devoted his life to
improving the appalling conditions he encounterethe region (Rompkey 1991). He
even adopted the role of “unelected politician,V@chting on behalf of the people of
Labrador before they had the right to vote in Nawailand elections (Rompley 2003:
56). As Bill Rompkey observes: “although, like tderavian Mission, [the IGA] has
been accused of paternalism, there is no doubttdbeulenefits that the Grenfell
Mission brought to Labrador. In its heyday it twas a political force, an agent of
change, its leaders filling the vacuum left by aftgmliticians” (2003: 70). Gosling
summed up the impact that the IGA had, descrildiag B “widespread humanitarian
scheme (...) one of the most remarkable and usef tound in the world” (1910:

464).

5.9.7 Substitute Governors in Labrador

Although a number of “substitute governors” hadrbegerting influence over Labrador
through the 18 and 14' centuries, there remained a lack of clarity reaythe “real

governor” of Labrador (Rompkey 2003: 77). As weddiscussed, the Treaty of Paris
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“had placed Labrador ‘under the care and inspectibthe Governor of Newfoundland,”
yet there was little proof that the latter had assd these responsibilities (Rompkey
2003: 77). Most of the social welfare and econodaeelopment initiatives in the region
were undertaken by non-governmental bodies sutieadBC or the IGA. The
Newfoundland government provided only a few scatteservices, most of which “were
intended primarily to serve Newfoundlanders fishathgng the Labrador coast” (Kennedy
1995: 117). Rompkey describes the situation dirador as it entered the28entury:
The government did not provide funding for eduaatihe churches or the
missions did that. And the government did not ptevmoney for health care;
Grenfell did that. It was only in the early decadé¢ the twentieth century that
any government became seized with the presencelwftlor, and this was
because of the resources that either had beernvdigtbthere or were being
exploited. As a result, both Quebec and Newfourdll@aach of which had been a
tacit if absentee governor at one time or anothegan to vie for possession once

more.
2003: 78

5.9.8 The Labrador Boundary Dispute

The affinity between the Innu and the French hathresting impact on this
jurisdictional dispute over Labrador that would @ta a head in the early 1900s.
During the 18 and early 28 centuries, the Canadian government had “provideiawe
assistance and inoculations to the Labrador InRiizlfugh 1999: 44). According to
Lynn Fitzhugh, “it was as though Canada had acdegtiernal responsibility for the Innu;
and Innu territory, by extension, was tacitly asedrto be Canadian” (1999: 44). As a
result, in 1903 the province of Quebec insisted #hdova Scotian logging company
conducting operations in the Lake Melville areahvwpermission from Newfoundland
should be made to obtain a Quebec license (Rompb@y). Quebec argued that the

interior of Labrador fell under its jurisdictiomp@the question went to the courts.
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The Labrador Boundary Dispute was finally resolied927 with a decision of the Privy
Council, in which the Newfoundland government wssuaed jurisdiction over an area of
Labrador extending from the coast to the heigh&od in the interior and down to the
southern border that had been established in titisiBNorth America Act of 1825
(Rompkey 2003). Nevertheless, only a few yeaes Jathen Newfoundland was struck
with the post-WW! financial crisis and the Amulr@emmission was conducting an
inquiry into the matter, a notion that had beeatilog around for some time of selling
Labrador to Quebec was again put on the table (@main 1933). This option,
however, was deemed short-sighted by the CommisaiahLabrador remained under
the jurisdiction of Newfoundland. At the time airdederation, Labrador served as an
“important bargaining lever” for Newfoundland, amace again, Smallwood proposed
leasing Labrador to Quebec (Rompkey 2003: 81)halgh this proposal was rejected,
the post-confederation period has seen a contistiedgle between the two provinces
for control over the revenues from Labrador’s naltvesourced’ Rompkey makes an
important observation pertaining to these dispbtg®/een Quebec and Newfoundland,
stating that the discussions stressed both therésts of Quebec” and “the interests of
Newfoundland,” and yet “it is as if the interestd.abrador and the people who lived

there were forgotten by all” (2003: 83).

5.9.9 2" Century Developments in Labrador

Besides the Labrador Boundary Decision, the fiedt of the 28" century saw other

significant events unfold in Labrador (Kennedy 198%7). In 1918-1919, Spanish

% The natural resources of Labrador have to passgh Quebec to reach markets in Southern Ontario
and the United States, and the provinces havekstieals which have greatly benefited the provirfce o
Quebec to the detriment and resentment of many dlavdianders and Larbadorians (Rompkey 2003: 82).
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Influenza swept through northern Labrador, devagjahe communities of Okak and
Hebron. The Great Depression brought great stritbe people of Labrador, as prices
for fish and fur both fell. The decline of the tuade, which had become a “way of life”
for many Labradorians, sent people seeking govenhassistance which at the time was
being administered by the HBC (Fitzhugh 1999: 5l)e Innu, who by that time were
participating in the fur trade, were also impadbgdhe low prices. Their situation was
aggravated by the encroachment onto their traditibanting grounds by Settler trappers
and logging operations which both contributed tack of game (Rompkey 2003: 55).
The Innu faced serious food shortages, and woudd sip at the posts seeking relief
(Rompkey 2003; Fitzhugh 1999). Meanwhile, fallirgi prices coupled with the rising
price of the salt used to cure the fish broughtislaips to those dependent on the fishery

(Rompkey 2003).

With the installation of the Commission of Govermhim 1934, Labrador became the
focus of greater attention from government (Rompk@93). Governance structures and
institutions began to make their presence knowraisrador. A Commissioner within

the new government — Sir John Hope Simpson — “ika$ylthe first senior politician to
visit Labrador,” and the naming of the communityPairt Hope Simpson on the South
Coast of Labrador attests to the “admiration asgpeet” that he garnered from many
Labradorians (Rompkey 2003: 84). The overall adstiation of Labrador was entrusted
to a magistrate based in St. Anthony. Meanwhilanger force was brought to the
region providing a “wider range of economic andialogervices than rural residents had
ever known” (Kennedy 1995: 124). The governmenivgl began to take over many of

the functions that had been filled by the Moraviakghen the HBC was forced to
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withdraw from the region in 1942, the governmens\ahble to fill the void left behind by
taking on the services that the company had provideestablished the Northern
Labrador Trading Operation (NLTO) to run the pastd assumed responsibility for the
operation of a supply vessel to the region (Ta$@®8). The managers of these stores
were not simply traders, they also took on the obllocal welfare officer (Rompkey

2003).

By 1946, Labradorians were given their first chattceote in a Newfoundland election
to select a Labrador representative on the NatiGoalventiort® The Government of
Newfoundland was finally widening the scope ofdémnocratic process by establishing a
post for an elected official representing Labradbne government “took the lead in all
matters except education and health, which remam#te hands of the Moravians and
the Grenfell Mission,” both of which “continued be consulted closely on policy well

into the middle of the twentieth century” (Rompk303: 90; 101).

The 1940s brought new investments to the regidre ifitroduction of modern
infrastructure such as electricity lines and avay line connecting Labrador City to
Sept-lles, Québec, opened up the area to induz#tian (Rennie 1998). The
groundwork was being laid for what would later bmecan important and lucrative
mining industry in Labrador West. The Second W&kdr also had a great impact on
Labrador. The promise of jobs associated withcthrestruction of the Goose Bay air
force base attracted people from across Labradietbake Melville area, changing the

demographics of the region (Rompkey 2003: 93). hwhe advent of the cold war, the

% They elected Lester Burry, a United Church Minigtased in North West River, to represent Labrador’
interests (Riggs: 2000).
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military presence extended beyond Goose Bay wélctnstruction of the Distant Early
Warning (DEW) line sites at several locations ifbtaador. The international military
presence irreversibly altered the face of Labraldionging benefits to some in the form
of employment and spin-offs, and hardships to stiadrose traditional lives would be

altered by intrusive military operations.

5.9.10 The Impacts of Confederation on Labrador

Confederation brought its own set of social, pcditiand economic changes to Labrador,
although the paternalistic treatment of the redggnhe new provincial authorities was
slow to change. Labradorians voted overwhelmimgliavour of joining Canada,
supported the Liberal party in its bid to lead tfesv provincial government and elected
Harold Horwood as their first representative in Heuse of Assembly (Rompkey 2003:
101). Many Labradorians saw confederation as & ‘ovd of decades of neglect” (Don
Jamieson, quoted in Rompkey 2003: 100). Howevbkigveonfederation did bring many
benefits to Newfoundlanders and Labradorians alikbrador remained on the political
fringe of the new provincial government and was tiefdeal with a new strain of external
and often paternalistic dominance and control.RAmpkey observes, “when
Newfoundland was chastising Ottawa for lack of uaténding and lack of adequate
response to local identity and local needs, it didl not acknowledge that it stood in a

similar relationship to Labrador” (2003: 100).

The new government’s policies of modernization entiistrialization spread to
Labrador, with Premier Smallwood pressing for tkpassion of mining activities in
Labrador West, the harnessing of the hydro powgential at Churchill Falls, and his

centralization policies focussing in particulartbe South Coast. The Labrador Straits
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region, where the economy continued to revolve rzaldbe fishery, saw the
disappearance of what had been a troublesome andive international border between
the neighbouring communities of L’Anse au Clair &idnc Sablon (Rompkey 2003:
117). New population centres were emerging throughabrador, and the government
scrambled to extend services to these areas, tBélle remained a significant portion of
Labrador’s population for whom the responsibility the provision of social and
economic services remained “fraught with ambigu{fgdompkey 2003: 117). These

were the Aboriginal people of Labrador.

At the time of confederation with Canada, the Teahnion made no mention of the
Aboriginal peoples of Newfoundland and LabradohisTmade the Aboriginal
population of the province unique in Canada in thay did not fall under the auspices of
the Indian Act. The federal government therebyidea its fiduciary responsibility
towards the Aboriginal peoples living within theumalaries of the new province. They
were left under the administrative and legislatieatrol of the province and subject to a
variety of negotiated arrangements between thddwels of government (Hanrahan
2003: 235). This practice was formalized in 1988h the signing of the first Federal-
Provincial Agreement for Financial Assistance tdiaCommunities in Newfoundland
and Labrador, a cost-sharing agreement to be rehewery five years (Hanrahan 2003).
Despite these agreements, Aboriginal people iptbeince still lacked official status,
and were “unable to participate equally in prograamd services aimed at Aboriginal
people elsewhere in Canada” (Hanrahan 2003: ZIf7¢. omission of Newfoundland and

Labrador’s Aboriginal population from the Termslriion resulted in the Aboriginal
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people of Newfoundland and Labrador being “amomgniost marginalized Aboriginals

in Canada” (Hanrahan 2003: 239).

Until the 1960s, the Labrador Innu continued te [predominantly as nomadic hunters
and gatherers in the interior of Labrador and litdd tontact with traders, missionaries
and other elements of white society. They have Iseeiously impacted by events that
triggered massive transformations in their societst culture in the latter half of the"20

Century.

Coupled with the lack of support exhibited by tiner@aching society, the adaptation of
the Innu to the new reality has been an extremaiyfpl process. The Innu were faced
with an anomic conditio According to Fitzhugh, “of all the First Nation§North
America, few have been as severely demoralizethdiy incorporation into “the White
society way” as the Labrador Innu” (1999: 45). iflecreased dependence on
Europeans, the infringement on their traditionablaand the resulting settlement at both
Davis Inlet (now relocated to Natuashish) and Saesstiu, all precipitated massive
changes in the social structure and a loss oftioaail culture for the Innu. A highly
egalitarian society that placed a premium on irthiid autonomy and collective
decision-making, the Innu were now expected tosidjua European system
characterized by the values of a market economyeahibiting a highly differentiated

and hierarchical social structure (Henrikson 1973Jhe realities of life in the settled

22 30ciologist Emile Durkheim defined anomie as d@aamndition in which the traditional norms that
regulated society are no longer relevant and iddiis struggle to find a sense of meaning and fraime
reference for their actions.

% According to Henrikson, the Innu stress the “eiyiaind independence of all men” and “no one will
either give or take orders from others” (1973: 4@nly in the formation of particular task-oriented
groupings, such as those formed for the purposehainting expedition, would a “leader” wotshimao
emerge. This designation — translated by soméiras dmong equals” — would last for the duratidrihe
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communities on the coast contradicted many of #lees such as sharing and
independence that were an integral part of the \ratue system and life in the country
(Henrikson 1973). The European influence creategstem of “social division and
hierarchy” within the communities that was “not @mnént in Innu society” (Mailhot 1997:
60)2* The loss of the traditional values and way @ fifr the Innu has resulted in a
crisis in identity and an absence of meaning —raliton of anomie that has resulted in
social and economic hardships and tragic losségy have had strained relations with
authorities, and both sides struggle to overcorealibtrust that has plagued the

relationship.

The tendency of government officials to impose siecis in a top-down manner on the
people of Labrador with little or no consultatiamdaa lack of understanding regarding
local realities and needs, particularly with regat@the Aboriginal groups in the region,
did not change with the introduction of a new prm@l government following
confederation. The Smallwood resettlement prograthe 1950s and 1960s exhibited
many of these characteristics, and had a greatdnguathe people of Labrador. For
many Inuit families in northern Labrador who hattled around a few northern mission
stations and trading posts, resettlement was aaragty painful episode in their history
(Hanrahan 2003). The relocations also had a stgmif impact on the people living in

scattered communities along the South Coast.

task and was theoretically open to anybody at ang,talthough usually conferred to the best hurdérs
the group (Henrikson 1973).

4 According to José Mailhot, who conducted anthrogial fieldwork in Sheshatshiu, social position fo
the Innu came to be associated with “the diffedagrees of Europeanization exhibited by the various
groups in the band” and prestige was “inverselyprtonal to Indian-ness” (1997: 60; 64).
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In the case of the South Coast, most relocationsroed between 1967 and 1970, with
about one-quarter of the population being resettiEake influx of people into receiving
communities such as Cartwright and Mary’s Harb@used new social divisions and
changed the patterns of traditional resource hingesNew residents were reluctant to
infringe on the hunting or trapping grounds of afhéut were far from their own
traditional grounds (Kennedy 1995: 194; 204). ha tase of Cartwright, the community
“became even more divided,” and today still exlsibgeveral distinct neighbourhoods of
people from various abandoned (...) communities” (kexty 1995: 204). Similar

divisions are also evident in Mary’s Harbour.

For the Aboriginal people that were resettled, ¢hesre traumatic experiences that
resulted in the separation of families, internaisions within the new communities, a
loss of identity and self-esteem for individualsddhe rise of poverty, crime and
substance abuse (Rompkey 2003: 106). In the nibHnuit communities of Okak and
Hebron were closed down, and the people were mmvksdiger centres at Makkovik,
Nain and Hopedale. Meanwhile, authorities madeattempts to relocate the Innu who
had only just begun to settle around a missionostatt Old Davis Inlet. First, the Innu
were moved to Nutak to be consolidated with thet Ipeople living there, but the move
failed when the Innu walked back to their origisg. The second move was to
Utshimassits or New Dauvis Inlet on lluikoyak Islafour kilometres away. Today, the
Innu insist that “the people of Utshimassits didfeétide to move themselves;” rather, “it
was the government and the priests who made theigies in those days” (Innu Nation
and Mushuau Innu Band Council 1992: 11). The nademated them from their

traditional caribou hunting territory, which theguid not access for part of the year.
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Many years later, in 2002, a third move would tplexe in a final attempt to rectify a

situation that had gone from bad to worse.

5.9.11 Labrador-Newfoundland Relations

In terms of Smallwood’s industrialization schente major development projects
launched in Labrador exhibited a purely extracpweécy thrust (Martin 1971). No
provisions were made to ensure that benefits flamgelscale resource developments in
Labrador would accrue to Labradorians. Mining depments in western Labrador
precipitated the growth of Labrador City and Wabwsiich, prior to the 1980s, had little
contact with the rest of Labrador and were morenected to the province of Quebec
(Rompkey 2001: 147). In these and the other Wiedtabrador resource town, Churchill
Falls, residents today enjoy a high standard aridhand a per capita income higher than
any other economic region in the province. Buytbiten feel alienated from the rest of
Labrador?® The hydro development of the Upper Churchill alaw very few benefits
accrue to Labradorians, other than a small endtggadion to supply power to the
communities of Happy Valley-Goose Bay and North WRiser. In terms of
employment, “few Labradorians ever worked on therChill project or with the iron ore
companies” (Martin 1971: 30). Recent demograptatistics indicate that the population
of Labrador City and Wabush is composed of “20qagrt French and 10 per cent foreign

born” (Rompkey 2003: 147).

% |n 2003, residents of Zone 2 (the Hyron Regidwinomic Development Corporation) averaged a
personal income per capita of $29,700, comparedpimvincial average of $19,800. There is the
perception among fellow Labradorians that Labraffesst is a “Cadillac community,” a sentiment that
leaves local residents sometimes feeling isolatedadienated within Labrador (Rompkey 2001: 44)
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The damming of the Churchill River had severe iggtions for the Innu, who lost large
tracts of their traditional lands to flooding, inding hunting grounds and sacred sites.
The raw materials from Labrador industries, inahgdinining, forestry and the fishery,
were shipped away for secondary processing ands$@ciated economic benefits and
spin-offs accrue elsewhere. Smallwood’s develogaidocus was on the Island portion
of the province, a project that was to be partiitgnced by the “industrial colonization”
of Labrador, made evident in his 1966 statemehtv# are not big enough, if we are not
imaginative enough, if we are not daring enougbadlonize Labrador, someone else will

do it” (quoted in Rompkey 2003: 135).

A centre-periphery relationship existed and, artyyatmntinues to exist, between the
Island and Labrador. The social and economic géenised from natural resource
developments in the hinterland have been appregriatr the benefit of people on the
Island or elsewhere. There has been little, if aaynvestment into the local
development of Labrador. In the Smallwood era,whabradorians looked to the
government for assistance, they found the respaasdacking?® As Rompkey
observes, Smallwood could not ignore the gulf thasted between the Island and
Labrador (2003). This division had physical, sh@aonomic and psychological
dimensions, and Smallwood was the first premign&ixe an attempt to bridge this gulf

(Rompkey 2003: 127-128). In 1964, he changed the official name of the proiel

% The Iron Ore Company of Canada that conducts mioperations in Labrador West in many ways
played the role of government in that part of Lalmra(Rompkey 2003: 127). However, over the yelaes t
company has steadily decreased its contributiotiset@ocial development of the towns (Labrador West
Status of Women Council and Femmes Francophoné®udest du Labrador 2004). There is a sentiment
among some locals that government has reactedyskowd lacks adequate resources, leaving many eelin
neglected and insecure.

2"Well into the 1970s, there was a lack of adeqoatemunication between the Island and Labrador
contributed to the gulf between the two. Mediagpamming from the Island was often inaccessible to
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government from the “Government of Newfoundlandthe “Government of
Newfoundland and Labrador.” Two years later, haldshed the Department of
Labrador Affairs. The first minister of this depraent, Charles Granger, speaking in the
Legislature, stated that: “Labrador does not dgisthe benefit of Newfoundland and
this province does not exist for the benefit of taalwr. We have to work together for
this one great task” (quoted in Rompkey 2003: 128)ll, the new Department “did
virtually nothing” and ceased to exist after 19@yernment of Newfoundland and

Labrador 1974: 1296).

Tom Burgess, elected in 1966 as a member of theraltparty under Smallwood, had
hoped to adequately represent the people of Labradgt. John’s. He quickly formed
the opinion that, although the Smallwood governnves very aware of the value of
Labrador, they did not have any intention of daimgch for the people of Labrador. He
felt that “it was a case of out of sight, out ofali (Burgess 1971: 32). Frustrated by the
lack of attention paid to Labrador issues, hetledtLiberal party and joined the
burgeoning current of change and political awakgiivat was occurring in parts of
Labrador. It was becoming obvious that the fealiofy“alienation from and
dissatisfaction with the government in St. Johifglt had been present in the old
Labrador were still alive in the post-confederatewa (Rompkey 2003: 149). Burgess
founded the New Labrador Party (NLP) in 1969 taiexplicitly on the needs of

Labradorians, and in the 1971 election, he wors#a for his riding of Labrador West.

Labrador residents, who often tuned into other mttaor Québec programming that provided little
information on local or Newfoundland matters. Npagers from St. John’s faced circulation problems,
and there existed no widely-circulated Labrador spaper (Government of Newfoundland and Labrador
1974). According to Rompkey, the newspaper of @hédr many Labradorians, because of its availgbili
was the Montreal Gazette, not the Evening Teled2083: 128). Furthermore, Labradorians could not
readily access information regarding Governmengrms and services (Government of Newfoundland
and Labrador 1974).
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This provided support for the prevailing sentimamtongst Labradorians that they lacked
an effective voice in the provincial government,jethmeant that their needs were
consistently neglected by the authorities. Th@Wgng disenchantment with the
provincial political process in Labrador” helpedcmnvince Smallwood that he needed to
pay more attention to the voice of Labradoriank@and Cuff 1993: 9). Shortly after
the election, he appointed Mel Woodward and Roygeggepresentatives from

Labrador, to his cabinet (Rompkey 2003: 149).

In 1972, the new provincial government under Fristdores saw the victory of a second
NLP candidate in a by-election in the riding of tadbor South (Baker 2003). Mike
Martin became “the first native-born Labradoriaecdéd to the provincial legislature”
(Rompkey 2003: 151). Like Smallwood before him,dvis had to pay close attention to
the particular needs of Labrador. Soon after késtion, he created a Royal Commission
on Labrador, which was given the task of examiniregeconomic and sociological

conditions of life in Labrador.

The report of the Royal Commission on Labradoeaséd in 1974, was highly critical of
the treatment of Labrador by the provincial goveenin The commissioners, being
aware that “most Labrador residents have had \@rgrsly limited opportunities to
influence [Government] policy direct[ly],” took itpon themselves to consult locals and
incorporate their views in their final report (Gonment of Newfoundland and Labrador
1974:1). The report confirmed the prevailing $@ants of Labrador residents regarding
“the Island’s indifference to and neglect of theiea” (Rompkey 2003: 153). It drew

attention to the “adverse effects of colonialistisentee representation and badly

131



structured Government agencies,” noting “the gdlyeshabby presence of Government
in some parts of Labrador and the lack of presanogher places” (Government of
Newfoundland and Labrador 1974: 106). Describirgparticular problems and
challenges faced by Labradorians, the Commissigrhasized the need for Government
to acknowledge that “Labrador is inextricably a gament of the future of this Province,
and that equality of service, concern and attenidang overdue (Government of

Newfoundland and Labrador 1974: 1067f).

5.9.12 The Awakening of Labrador

According to Tony Williamson, founding director lemorial University’s Labrador
Institute of Northern Studies, the 1970s were toh&evolutionary change (...) in the
political development of Labrador people” (1980. ixBesides the important work of the
Royal Commission on Labrador and the success dflthi® improved transportation and
communications spurred on other milestones. Tleadkewas kick-started with a
conference entitledlabrador in the 705which brought together representatives from
all over Labrador to take stock of the opportusiged challenges facing the region and
to articulate a common vision for the future. Ttsmference, the first of a string of
conferences that would take place at the beginoiregach subsequent decade, was “the
first coming together of all Labrador” (Williamsd®80: ix). It attempted to create and
open an accessible public sphere or forum for disddoetween the various cultures and

regions that existed within Labrador. It presergadpportunity for mutual learning and

% problems cited by the Commission included: thenjiive state of communications, the serious digpari
in educational opportunities, insufficient govermnpresence in the health sector, inadequate social
welfare programs (particularly family counsellingdachild welfare services), the desperate housing
situation, lack of infrastructure in many commuastiincluding public utilities, sports and recreati
facilities, transportation links, shore infrasturet for the fisheries, secondary processing faslitor the
forestry industry), unsettled land claims, and cbeapions arising from Labrador’s geographical attan
(high cost of living, isolation factor, small anchastered population).
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sharing in the quest of all Labradorians to shapedestiny of Labrador (Rompkey

1980).

Critical developments in the 1970s included therporation of municipalities and the
formation of regional development associations,clvhvas encouraged by the newly
formed Department of Rural Development, the fifstokind in the province. The
1970s also saw the birth of Aboriginal organizagioffhe Labrador Inuit Association
(LIA) was founded in 1973, and in 1977 the Sheshatand Mushuau Innu bands came
together formally under the auspices of the Naskégmtagnais Innu Association, later
the Innu Nation (IN¥® The Labrador Heritage Society came into being tie
objective of protecting and preserving Labradotdmisand culture through projects such
as the development of Them Days Magazine. Panaldabrassociations also began to
emerge, such as the Labrador Resources AdvisorgclquRAC), the Combined
Councils of Labrador (CCL), and the Labrador CRrftducers Association (LCPA)

(Williamson 1980).

Both the LIA and the IN first filed land claims Wwithe government of Canada in 1977.
The settlement of these separate and, in some, @&kapping claims is “of paramount
importance” to the further development of LabragCOA 2001: 49). Unsettled claims
create uncertainty and have hindered developmémt®fanging from the large-scale
natural resource projects such as the Voisey'sriBaiel mine or the development of the
Lower Churchill, to small-scale ventures such @&sdésignation of national parks,
forestry activities, or tourism-related developnsef COA 2001). Other groups

currently negotiating or pursuing land claims irbtador include the Inuit of Northern
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Quebec, represented by the Makivik Corporation | digrador Metis Nation (LMN), and

the Naskapi of Quebec (ACOA 2001).

With oil and gas exploration beginning to take plaff the Labrador coast in the 1970s,
the question of how to best develop the naturalees in the region for the benefit of
Labradorians was being hotly debated (see Hous&)198RAC was formed in 1976
based on a recommendation of the Royal Commissidrabrador. The intention was
for LRAC to act as a voice for Labradorians whecaiine to natural resource
developments in the region. It was groundbreakirthat it brought together
representatives from all over Labrador, includintgpAginal representatives, and
managed to bridge “distinct cultural and regiortedsms” to an unprecedented extent
(Kennedy 1995: 212). Despite its relative suctes&lvancing the regional model in
Labrador, LRAC suffered from a lack of consensusmgrthe diversity of Labrador
representatives, and was often “forced to bitehtred that fed it” by providing
controversial policy recommendations to the pronihgovernment which was its source
of funding (Rompkey 2003: 155). This dilemma cidnited to the demise of the Council

in 1982.

CCL was formed in 1972 when the community counailsorthern Labrador started to
come together at annual meetings to discuss thiasichallenges facing their
communities. In 1979, other communities were gdito join, and the movement
quickly spread out to encompass all of Labraddre imbrella organization, which still
exists today, is meant to provide Labradorians withnified front in negotiations with

governments and other agencies” as well as “sooratlact throughout the length and
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width of Labrador” (Shiwak 1980). Having endurathhcial difficulties, a strained
relationship with the provincial government, axtibiting a weak capacity to influence
policy overall, the recent reinstating of the CChjgerating grant and improving

relations with the Williams government have injectew hope into the organization.

LCPA was a rural development initiative of the prmyal government which promoted
arts and craft as an industry in Labrador untitligsnise in 1991. The LCPA was
successful at maintaining communication with itspersed membership through a
newsletter, and it later took advantage of the pessibilities offered by
teleconferencing (Kennedy 1995). Other organinatiincluding the Labrador Craft

Marketing Agency, continue to promote arts andtsriaf Labrador.

The 1970s also saw the creation of a new Labrddgy $ymbolic of a pan-Labrador
identity. By the close of the decade, Labradoriaage “becoming involved in the
development of their resources and in the manageaf¢neir own affairs” (Rompkey
1980). However, there still existed a major hutdlevercome, identified by Bill
Rompkey in his speech at the second pan-Labraddei@nce entitletlabrador in the
80s

There is no question that Labradorians are speakihgnd are being heard. But,

| ask,is there always a clear messagéxeems to me that there is fragmentation

and, too often, a lack of harmony among the vargrosips. Of course, it is

impossible (indeed, unhealthy) to have total agesgnbut | think we have to

strive, in Labrador, for a greater degree of urityecauseaynited we stand,

divided we fall.

1980: xii.

Although the next few decades would see increadi@mggue and growing mutual

awareness between the different groups and rediiaging the gap between the many
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solitudes that exist within Labrador would provalénging. Rompkey’s words still

hold true today.

The 1980s saw further improvements to the tranaport network in Labrador, which
also contributed to efforts at bringing the peagfiéabrador closer together. In the
Straits, communities were linked by a paved road ¢ixtended to Red Bay, and
construction began on the first phase of the ttaais-ador highway. In 1982, the
Labrador Air/Marine Services Agreement set outfdtkeral government’s commitments
to improving transportation infrastructure in Ladboa. Thirteen airstrips were
constructed in major coastal communities, and aral freight services were improved
(Rompkey 1990). Communications infrastructure aigproved, again contributing to
building solidarity in the regiof However, there remained serious gaps. Road
construction on the South coast had yet to begid tlae grievance of the Royal
Commission on Labrador regarding the lack of acteéscal news was still evident.
Labrador West continued to be more connected td&rjeand the Straits region was

more connected to the Northern Peninsula.

The natural environment, which has always formeadhtagral part of life in Labrador
and remains “at the core of the identity claimed_bipradorians,” came into sharp focus
during the 1980s (Brice-Bennett 1990: 9). As weehseen, the government under Brian

Peckford placed natural resources at the top efgénda, emphasizing in particular the

% The OKalaKatiget Society was formed with the maeda provide radio, television and newspaper
services to residents of the North Coast and LakkvilNe region.

31 CBC still did not provide a fully regional serviaand no pan-Labrador newspaper existed (Brice-8&nn
1990). While Labradorians were able to “learn mamd more about the south” they were still unabde “
talk back or even to talk among themselves” (Rond&90).
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importance of local control over resource developisi® Many studies were conducted
to assess the possibility of further natural resewevelopments in Labrador. The Innu
and Inuit became active in petitioning for the pation of the natural environment.

They insisted on full participation in all discumss regarding developments to take place
on their traditional territory, fighting hard fdneir rights to be upheld. For example, the
Innu staged several protests condemning the peactiow-level flying over their

territory which interfered with their traditionadigbou hunt.

In 1985, a new force emerged on the Labrador palitandscape: the Labrador Metis
Association, later the Labrador Metis Nation. Ti&eased vocalization of the different
perspectives by the various stakeholders in Labragduch sometimes contradicted each
other and were often at odds with the interestieotlopers, revealed further divisions.
According to Carol Brice-Bennett, “the process ¥ieonmental assessments, review
and studies (...) brought conflict, and polarizedvidtuals, families, organizations and
communities in Labrador more than any other simggae in the 80s” (1990: 9). The
different views and interests of the different gdespof Labrador collided, and “new
fences were put up — both real and philosophigalrelations between people living in
Labrador” (Brice-Bennett 1990: 12). In a statentbat harkened back to that of
Rompkey’s a decade earlier, Brice-Bennett askeds“Habrador become a region of
solitudes and silences? Can all these differebeagconciled or is the idea of Labrador

unity only an illusion?” (Brice-Bennett 1990: 12).

32 peckford made several attempts to renegotiattethes of the Upper Churchill contract, but theseewe
ultimately unsuccessful, and the government shiftetbcus from hydro development to the oil and ga
sector.
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In 1988, Labrador obtained a seat in the fedendilgoaent, with Bill Rompkey being the
first to represent the new riding. Both levelggorernment began paying more attention
to Labrador, and government bureaucracy was expgridioversee programs and
services. As Brice-Bennett observed: “hoped foioadoecame inaction as Labrador in
the 80s was programmed into a maze and paper ohaseeaucracies operating
programs” (1990: 12). A further challenge for Latborians was that the government
policies and programs that were being implemernigte region were still being
developed and imposed by officials far removed ftahrador. As a result, they seldom
exhibited an adequate understanding of the paaticwdeds of the jurisdiction, nor did
they acknowledge the regional differences thattedisvithin Labrador (Brice-Bennett

1990).

As the province entered the 1990s, with Clyde Walisower for the first half of the
decade, the new notions of integrated social andaic development that were being
circulated in the corridors of the provincial gowerent would have a lasting resonance
with many people in Labrador. Thabrador in the '90onference, which set the
agenda for the upcoming decade, included discuss$iat were influenced by the new
ideas in government (Combined Councils of Labrd@®0). Economic diversification
was on the agenda, with particular emphasis ortifgiagrg and building on inherent
strengths in the region. There were discussiagarding the importance of strategic
planning and an approach to social developmenttinegsed local solutions. Human
resource development and a focus on youth wered s critical areas, along with the
importance of self-reliance. In terms of goverraimcLabrador, conference delegates

identified problems associated with a lack of flekiy and coordination in government,
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as well as a lack of access to information regardiovernment programs and services.
Key themes that hailed from the conference inclutiecheed for mechanisms to enable
Labradorians to have greater input and influencdemsion-making affecting their
region, as well as the need for policies and prmogreo recognise the unique needs of
Labrador. The natural environment and Aborigisalies also continued to figure
prominently in all discussions regarding the futafé.abrador, with the latter capturing

critical attention early in the decade.

5.9.13 Aboriginal Labradorians in Recent Years

A series of tragic events in the Innu communityédhimassits (Davis Inlet) in the early
1990s made shockingly apparent the consequendhe gbvernment’s historical neglect
of Labrador’s indigenous peoples. The prevaleri¢eagic deaths in the community
reached a critical point following the deaths ofgoung children in a house fire in
1992% The children had been left alone at home whitértharents were out drinking.
A People’s Inquiry into the tragedy released a repol992 which called for the
relocation of the Innu community of Utshimassitsenensocial conditions had been
steadily deteriorating® The urgent need for a solution was driven homk9®3, when a
home video taken by a police officer showing Inhudren sniffing gas and talking

about suicide was released to the public. In 18%6as formally announced that the

33 Utshimassits experienced 47 alcohol-related dezhseen 1973 and 1992 (Mushuau Innu Band
Council 1992)

% The Mushuau Innu were relocated in 1967 from CdaliB Inlet on the mainland of Labrador to
Utshimassits on lluikoyak Island. The new locatias not conducive to the emergence of a viable,
healthy community. The terrain was not suitabletti@ construction of septic systems or outhouses,
leaving people without proper sewage disposal systeFoundations would shift with the freezing and
thawing of the soil upon which they were constrdctsausing damage to the structure of the homes and
making them unsafe and unfit for habitation. S#&faking water was provided by two community wells,
but even this water was at risk of contaminatiore¢B 1995). Furthermore, the Island was cut offifthe
mainland in the spring and the fall, leaving thedralienated from their traditional land for a sfgant
portion of the year.
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Innu of Utshimassits would be relocated to Sangg. B2ix years later, shortly after the
registration of the Sheshatshiu and Mushuau Inmd$€ander the Indian Act, the people

of Utshimassits made the move to the newly cregdserve of Natuashish.

Seeking a path that will lead to healing and rergta Innu have shown remarkable
determination in the face of such immense transidions and extreme adversity. They
have proven to be extremely adept at utilizingrtteglia to vocalize their predicament,
bringing their problems into the public sphere gadhering support from global civil
society for their plight. Still, the social probte persist. Alcoholism and substance
abuse remain endemic problems and suicide ratesaboge those of the rest of the

province®® The Innu quest to regain control of their owntifigscontinues.

5.9.14 New Governance Structures and Processes tabrador

The latter half of the 1990s saw the formation @ivrgovernance structures for Labrador.
Under Clyde Wells, as a result @dmmunity Matters: The New Regional Economic
Developmen(the report of the Task Force on Community Ecomob®velopment in the
province) five Regional Economic Development Boaskgse established in Labrador in
1995 to cover the five new designated Economic Zamé¢he region (see Figure 5.1

below)3°

% The suicide rate amongst Innu adolescents is d@%ehthat the rate for the Island portion of the
province (Newfoundland and Labrador Centre for Heldformation 2004).

% The events leading up to the formation the Task&on Community Economic Development and the
aftermath of th&Community Matterseport will be discussed in a later chapter. Tithe Regional

Economic Development Boards in Labrador includellukshuk Economic Development Corporation for
Zone 1; the Hyron Regional Economic Developmentp@ration for Zone 2; the Central Labrador
Economic Development Board for Zone 3; the Soutieeas\urora Development Corporation for Zone 4;
and the Labrador Straits Development CorporatiorZtme 5.
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Economic Zones
Labrador

Economic Zone Title

1. Inukshuk Economic Development Corporation

2. Hyron Regional Economic Development Corporation
3. Central Labrador Economic Development Beard Inc.
4. Southeastern Aurora Development Corporation

5. Labrador Straits Development Corporation
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In 1996, Brian Tobin created the Labrador and Adinel Affairs Secretariat with the
mandate to “advance Innu and Inuit land claims tiajons and to ensure Labrador

issues were addressed more efficiently and effelgtifGovernment of Newfoundland

37 Source: Government of Newfoundland and LabradatisSics Agency. Avail:
http://www.stats.gov.nl.ca/Maps/
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and Labrador 2000). As a central agency locateddrprovincial government’s
Executive Council office, the Secretariat had thpacity to coordinate departmental
activities in Labrador horizontally across govermtneln 1998, the Secretariat opened up

an office in Happy Valley-Goose Bay.

In 1998, the whole of Labrador was designated sisgle Strategic Social Plan (SSP)
region (see Figure 5-2 below). A single Regiortak8ng Committee, with
representation from across the Big Land, would seethe implementation of the Plan in
the region. The SSP is the subject of this thesiswill be discussed in greater detail

throughout the following chapters.
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Other key developments affecting Labrador durinbiia time in office included the

hard stance he adopted in negotiations with thieehgiant Inco over the development of

38 Source: Government of Newfoundland and LabradoonpBmics and Statistics Branch. Avail:
http://www.envision.ca/templates/news.asp?ID=4511
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the Voisey’s Bay nickel mine, one of the world’shest known sulphide deposits. He
did not want the deal to turn into another Uppeui€hill, and refused to settle on any
arrangement that would see the raw material shippédf the province for processing
(Tobin 2002). Ultimately, negotiations with Incooke down under Tobin.
Nevertheless, his tough position may indeed haickgf&in the end as his successor,
Roger Grimes, signed a deal that many anticipataddvallow benefits from the
Voisey’'s Bay development to flow to the peopleldd province. According to

Rompkey, the most groundbreaking aspect of theaytsBay deal was the historic
gathering of industry representatives, provincral éederal government officials, as well
as Aboriginal leaders from the LIA and IN at thengatable to sign a deal in which each
party felt confident that it would gain (2003: 165lhis co-operative effort had never
before been achieved in the region. Both the LiA the IN signed an Impact and
Benefits Agreements (IBA) with Inco which aimedeaiesure that Innu and Inuit people
will benefit from the mining developments. The Livas set up Tasiujatsoak Trust,
which makes funds from the IBA available for allboa to various grassroots projects in
the five Inuit communities as well as North Westdriand Happy Valley-Goose Bay.
Meanwhile, the Innu have benefited by programs suscthhe Environmental Guardians
Training Program. Nevertheless, it remains todensvhether the benefits will outweigh
the costs. Both the LIA and the IN have expressgatern over a travel subsidy offered
to Newfoundlanders to help meet labour requiremantéisey’s Bay, as well as the

environmental risks associated with a spill thatusced in 2005.
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5.9.15 Labrador in the 2F' Century
The total population of Labrador in 2001 was 27,860f this total, 9700 residents

claimed Aboriginal identity, with about 1660 peopentifying themselves as Innu, 3960
as Métis, and 3880 as Inuit. Resource-based indsissuch as the fishery, mining, and
forestry, continue to be critical in the regiongarew industries are on the rise.
Globalization and the new economy are increasiimglyencing development in
Labrador. This has been particularly so with thenching of the SmartLabrador project
and the forging of relationships between Labradhal @her northern jurisdictions around
the world?® SmartLabrador was Industry Canada’s Smart Comiiesrdemonstration
project for Labrador focussed on expanding IT capaleroughout the region,
particularly by establishing broadband capabilitg affering web-based support to local
business. The project was a great success irghen;, bringing Labrador’s widely

dispersed communities closer together by creatwvigw@al Labrador-wide community.

Leaders from across Labrador ushered in the nelermium with theDirections North:
Labrador in a New Centurgonference that took place in 2001 (Macdonald 20@)

the conference, new and innovative items were eratfenda alongside the more familiar
topics. Transportation was revisited as a keyeisas was education and training and the
settlement of Aboriginal Land Claims. Meanwhiléher discussions revolved around
emerging industries in Labrador, including techggloe-commerce and tourism.
Speakers from other regions in Canada, includingavut and the North West

Territories, and from as far away as Russia, Noraray Iceland brought lessons from

39 This number represents a -5.6% change from 1986 da

“9'Labrador is working on cultivating relationshipgwother Northern jurisdictions around the world.
Evidence of this was the hosting, by the city opphaValley-Goose Bay, of the international Circunguo
Agricultural Conference in the fall of 2007.
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their own jurisdictions to share with the confereielegates. Innovative approaches to
governance and development in Labrador were altbeagenda. Workshops were
devoted to discussions regarding collaborative rnsdde development, the importance

of partnerships in areas such as education amdrigaithe advantages associated with
community-based involvement in health, and an aeerof the provincial Strategic
Social Plan and what it had achieved in LabradReflecting on a central theme of the
conference, Agnes Pike (former president of the kined Councils of Labrador) drew
attention to the importance of working togetheikeRemphasized that the way to achieve
prosperity is through partnership, citing the sgsoef collaborative ventures such as the
Labrador Fishermen’s Union Shrimp Company, the &&yver Credit Union, the

Labrador Heritage Society, and the Creative Artstial.

In an important symbolic gesture to the peoplealirador, the official name of the
province was changed in 2001 to include Labradiothe same year, Grimes created a
new line department, the Department of LabradorAdmariginal Affairs (DLAA), in an
attempt to give the people of Labrador a strongérevin government. The department,
which continues to exist today, is mandated to dioate and implement government
policy appropriate for Labrador, and to renew thevmcial government’s relationship
with Aboriginal peoples in the province (GovernmefiNewfoundland and Labrador
2002)** Commenting on the creation of this new departmRompkey expressed the

hope that it reflected a realization on the pathefprovincial government that “Labrador

*1 The minister and deputy minister of the newly tedalepartment were to be based in Labrador. Many
felt that this modification enhanced the effectiess of the department and it was welcomed by thplpe
of Labrador, although the arrangement would ndt las
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is different and that you cannot run it effectivéigm St. John’s with old and erroneous

attitudes” (Rompkey 2001: 15).

Since being elected as Premier in October 2003nP#villiams has made the
development of the Lower Churchill hydro projebie sustainability of the military base
in Goose Bay, and the completion of the trans-Ladar&ighway top priorities for the
province in Labrador. Williams has announced tesvfoundland and Labrador Hydro
will take the lead in the potential developmentt@ Lower Churchill, a decision that is
meant to ensure that maximum benefits from thegptaoyill flow to residents of the
province. Immediately following his re-electiontime fall of 2007, Williams elevated
the profile of the Aboriginal Affairs portfolio bgppointing an Inuit woman, Patty Pottle,
as the new minister of Aboriginal Affairs alongsiétehn Hickey, minister of Labrador

Affairs.

Of all the developments to impact Labrador undeltisivins, the most significant was the
signing of the Labrador Inuit Land Claims Agreemienianuary, 2005. This
achievement is a milestone in Labrador history,kingra new era of legally and
constitutionally-enshrined self-government and tamahership for the Labrador Inuit.
The successful negotiation of the Labrador Inund.&laim by the Labrador Inuit
Association (LIA) was a major step forward and kessthe precedent for the settlement
of other Aboriginal land claims in Labrador. Thgge@ement has provided the Inuit of
Labrador with defined rights to self-governmentedl as title to land and jurisdictional
rights to adjacent seas in parts of Northern Latmradw called Nunatsiavut. The new

Nunatsiavut government is entitled to develop amdree laws in the land claims area,
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and collaborates with the federal and provincialegoments in the provision of social
services. The presence of this new governmenttstieihas changed the face of
governance in Labrador, and introduces a new dynarto the work of all the

organizations that are active in the region.

Today, many people insist that the only way fordaalorians to achieve effective control
over their lives is if they are able to “form a cmon voice for Labrador” (Rompkey
2003: 165-166). These same people place “utmgstitance (on) the ‘unification’ and
‘solidarity’ of the five different regions” into babrador that would be “greater than the
sum of its parts” (Rompkey: 165-166). It seemsictbat decisions made in St. John’s
are often inappropriate and unacceptable, anchthatways of involving Labradorians in

decision-making that affects their region is neagss

The Strategic Social Plan (SSP) represented anrymyity for Labradorians to achieve
the new vision of greater self-determination. Therador region made important
progress towards achieving this vision throughitii@ementation of various aspects of
the overall goals of the SSP. The following chepteill take a closer look at the SSP

process in the province, with a particular focughmnLabrador region.
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6. Methodology

The research presented in this thesis was condirctacee phases. Phase One involved
researching the Labrador Regional Steering Comendtehe Strategic Social Plan (SSP)
alongside members of the Values Addammmunity University Research Alliance
(CURA) and exploring possibilities for further iquEndent research. Phase Two
consisted of developing and conducting indepentieldtresearch pertaining in

particular to the evolution of both intra-sectaightionships (in particular, between
different organizations belonging to the voluntargtnmunity-based sector and between
different departments and agencies within the prcigl government), and inter-sectoral
relationships (between the government and the vatyncommunity-based sector) in the
Labrador region. Phase Three comprised the asadysl interpretation of data collected
in the field and revisiting the region to validagésearch findings with participants. The

following offers greater detail about the differ@itases of the research.

6.1 Phase One: Values Added CURA Research Assistant

The focus of Values AddedURA research is on the innovative approach toascilicy
evident in the development and implementation eReople, Partners and Prosperity:
A Strategic Social Plan for Newfoundland and Lalima998) The purpose is, in part,
to analyze processes and themes related to their@BRIling collaborative governance
and the role of the Voluntary, Community-Based 8e@/CBS). The initial stages of
the Values Added CURA research entailed an exammaf various aspects of the

Regional Steering Committees of the SSP. Thedstaials were as follows:
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1. To examine the barriers and bridges to the formatiomulti-sectoral partnerships
within the SSP committee, and to consider the vafuarious forms of collaboration
within and between sectors;

2. To analyze the process and rationale behind tleetsah of regional priorities by the
SSP committee;

3. To explore the role of the SSP process in buildelgtionships, creating new

interfaces, and encouraging synergies betweenidhgils, organizations, and sectors.

The SSP Regional Steering Committee chosen fdirgtease study was Labrador,
which corresponded with my interests. As a menolbéne Values Adde€CURA

research team, | participated in this researcmasssistant to the lead researcher. My
responsibilities included assisting with the depebent of interview questionnaires,
participating in a series of interviews that weoaducted, and contributing to the
analysis of finding&® Through participation in the Values AddétJRA research, |
furthered my understanding of the SSP implementatidhe region in order to refine my

own research questidh.

Preliminary analysis of the Values AddéWRA research revealed key findings
regarding the engagement of the VCBS in the ov&@P process. WhikReople,
Partners and Prosperitilad clearly set out the vital role that the VCB&uwd play in
SSP implementation, it was apparent that “involvimg voluntary, community-based

sector in a meaningful way is a more complex pretiean occurred through the SSP

“2 Interviews were conducted with twelve currentamnier members of the Regional Steering Committee,
as well as with eight community groups who exhithis@me knowledge of the SSP in the region.

“3 It was during this phase of the research thaplémented significant changes to the original visi®

the project, after learning more about the reseaegls and interests in the region (see Prologuadoe
information regarding initial research ideas).
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Committees” (Powers and Felt 2005, 18). What vweesiad was not only a greater
understanding regarding the potential role of tiEB®&, but also of the opportunities and
challenges associated with engaging this sectarcmllaborative governance process
such as that espoused by the SSP. The identiicafithis gap in our knowledge guided
the development of my own research goal: to expglueesiews of the VCBS in Labrador
concerning the SSP or collaborative governance menerally (including their
participation, real or potential; perceived advgetaand/or disadvantages; status of and
attitudes towards different intra- and inter-seataollaborative efforts and

arrangements).

Phase One of the research project also involvediéimation with the case study
region. During this phase, | traveled twice to itbgion to attend conferences and
explore the possibilities for conducting resear¢he first was the pan-Labrador meeting
of the five Regional Economic Development Boardkabrador held in Mary’s Harbour
between April 18 and April 2!, 2004. The second was the Planning Session of the
Labrador Regional Steering Committee of the SSH, ineBattle Harbour on September
9" and 18, 2004. These conferences offered an excellentigve of current issues
facing the different regions in Labrador. Theyogtsesented an opportunity to establish
contacts in the region, to learn about researcshaed opportunities, to discuss the
research with potential participants, and to deirerthe practical considerations of field
research in the region. Developing relationshifik people in the region by visiting,
actively participating in the conference, and sty ideas and interests was a critical
component of the research methodology. Furtherptgrearticipating in these

conferences | was able to observe the dynamiast@faction among individuals
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representing different regions and organizatiomesscLabrador. In particular, as an
observer at the Planning Session, | was able toess#t an important component of the
work of the Labrador Regional Steering CommitteéhefSSP in action. This gave me

valuable insight into the opportunities and chalesfacing the Committee.

6.2 Phase Two: Field Research

The second phase of the research revolved arogaahiaing and conducting a series of
interviews in the field. This phase consistedwsd tomponents: the Labrador
component and the Key Informant component. Fotl#iwador component, practical
considerations persuaded me to narrow the casg &tddcus on communities located in
three zones: the Labrador Straits, the South GoasCentral Labraddf. The
communities in which interviews were conductedunde: L’Anse au Clair, Forteau,
L’Anse au Loup, West Ste. Modeste, Mary’s Harb®ott Hope Simpson, St. Lewis,
Cartwright, Happy Valley-Goose Bay and North WestelR To ensure the
confidentiality of participants, | will not disclegshe names of specific organizations or
individuals. The individuals were approached beeanf their connections to various
local community groups and included staff (for thest part, the executive directors) as
well volunteers. Selection was based on the idd&i's willingness to participate in the
study after telephone calls were placed to mogtt@brganizations listed on the directory

of nonprofits available atww.envision.ca Most of these individuals were born and

raised in Labrador, with the exception of a few wiare originally from outside
Labrador but had resided in the region for sewaals. For the most part, these

individuals traced their roots to the island of Newndland, with the exception of one

“*4 Due to the high cost of transportation within Lador, | chose to focus on several communities atbag
highway between L'Anse au Clair and Cartwrightyasl as communities in Central Labrador.
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individual who was originally from another countrin terms of local political or family
affiliations, the research focussed on the mesehel/political and socio-cultural
considerations; that is, those which emanated fstoirmpacted the organization in
guestion, rather than the individual. However,dgearcher acknowledges the impact
that inter-personal relationships and micro-leaitigal and socio-cultural
considerations have on the organizations and, ftbrereon the nature of collaboration
undertaken by any particular organization. Thetdais noted in the thesis under
“challenges to collaboration”, however, a thoroagialysis of the roots of inter-personal

conflict and/or collaboration do not form a cenfadus of the thesis.

An interview questionnaire was developed that iediof open-ended questions to be
administered through structured interviews to repngatives of civil society — that is,
non-governmental organizations — based in the stasly communities (See Appendix 1:
Interview Questionnaire, Labrador Component). Ruthe high number of
organizations in the communities, | focused thec@n process in two ways. First of
all, 1 followed Will Kymlicka’s categorization whitdraws a distinction between “public
interest groups” and “private associations” (2082). Kymlicka defines the former as
those groups “participating in democratic debai# @ublic discourse, including NGOs
(nongovernmental organizations) and social movesp@mtvhich citizens attempt to
address each other on issues of public concermoatcithnge public opinion” (2002: 82).
Meanwhile, the latter comprises “artistic grouggreational groups [and] many religious
groups” in which individuals “associate with othi&e-minded people to pursue
particular conceptions of the good” (2002: 82k hbse to interview groups that were

more aptly described as “public interest groupgoading to Kymlicka’s definition.
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Secondly, | further narrowed the selection of passinterview subjects by focusing on
those whose mandates most closely resembled the ayod objectives of the SSP as
outlined inPeople, Partners and Prosperithat is, organizations whose efforts focused

on social and economic development initiatives.

Using the Directory of Nonprofits available throutdle Community Services Council, |
was able to develop a list of potential particigacamprising 54 organizations. Of these,
| secured interviews with 26 individuals who reneted approximately 41 separate
organizationg® In an effort to simplify the interview processehuested that

individuals speak from the perspective of only onganization each, preferably the one
with which they were most closely connecf@dThus, the total number of organizations
represented for the purpose of the subsequentsasalgs 26. This selection was also
influenced by an attempt to reflect the diversitypmanizations present in the regions

(See Table A-1, Appendix 2, Organizational Clasation of Groups Interviewed”).

An important part of Phase Two consisted of seguprmission from Memorial
University’s Interdisciplinary Committee on EthicsHuman Research (ICEHR) to
conduct the proposed research. Following the djaiee of theTri-Council Policy
Statement: Ethical Conduct for Research Involvingnrdns a detailed description of
ethical issues associated with the proposed rdseas submitted to the ICEHR. In

addressing the issues of free and informed conaantiterview consent form was

5 Many of these individuals were community “leaderdio were involved in some capacity (for example,
as a staff person, board member, volunteer, ett) seiveral organizations in their community or oegi

6 When applicable, most participants chose to spedbehalf of the organization with which they were
employed as staff (17 out of 26). Others chosp&ak on behalf of the organization with which theye
most affiliated as volunteers (9 out of 26). Répants occasionally referenced experiences rglatirtheir
other affiliations, and while this information wast included in the formal analysis, it is at timgsized

to illustrate a particular theme or to provide aiddial examples supporting an observation or hygsith
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developed that included a summary of the researdhrdormation regarding the purpose
of the interviews. The consent form also enabkedigpants to state their preferences in
terms of recording the interviews as well as therapriate referencing and/or
confidentiality requirements (See Appendix 3: Iaiew Consent Form). The application
for ethical approval also stipulated that the res®ar would provide the opportunity for
participants to validate the research findingsnsuee a continued flow of information

between the researcher and participants.

With permission secured and interviews schedulé@ykled to the region to conduct the
interviews face-to-face. Besides the formal in@ms, | also participated in several
informal discussions with people in the area tongaierall impressions of the general
attitudes and opinions of local residents regardimgjal and economic development in
their region; the role of voluntary, community-bdseganizations; and the effectiveness
of related provincial government programs and sesi | was also invited to attend

several local meetings and events in which | joiimegls a participant observer.

The Key Informant component of Phase Two of theaesh involved preparing a
different questionnaire to be administered to irdiials possessing specific knowledge
of the SSP (See Appendix 4). These individualevgetected based on their knowledge
of and involvement with some aspect of the SSPIdpugent or implementation. The

guestionnaire contained open-ended as well asess#rclosed-ended questions

*" Some meetings and events | attended includedirtheal general meeting of one regional organization
the monthly meeting of a voluntary sector umbrghaup, a career fair (the result of a collaboragffert

of several organizations), two voluntary sectoinireg workshops (I participated as a presentemia of
these workshops), a number of local festivals and {also the product of collaboration among saiver
groups), and a conference (in which | participaied panel discussion of student research in Laipyad
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requesting ranked respon$@sOf eight individuals who were identified as pdtahkey
informants, | was able to secure interviews witke fiwhose identity will remain

confidential.

6.3 Phase Three: Analysis & Validation

Phase Three consisted mainly of the process ofyznglthe information collected in all
the interviews that were conducted. The analylisterviews from the Labrador
component was the more complex of the two, as tinegse of the Key Informant
Component was predominantly to gather backgrounddcantextual information.
Responses from the representatives of communitgebasganizations in Labrador were
compared and contrasted, and key themes teased sultjective and often highly
descriptive responses. The 26 interviews weredade responses to each question
methodologically examined using what Glaser anduss call the “constant comparative
method” to reveal analogous as well as divergaarhehts, and to examine possible
relationships between responses. Every new elemeotuced in a response was noted.
The number of respondents associated with eacheaelemdicated the relative
significance of the statement, observation, expegaeetc. Elements associated with the
greatest number of respondents became key them@esnierged from the analysis
(frequency determined relative significance). Edams of responses that were not
necessarily considered significant due to a lowmm@nce value but which | considered
particularly insightful or relevant were filed additional statements, observations, or

experiences. These were excluded from the andlysiare at times cited in this paper

“8 Feedback from participants indicated that theadesnded questions requiring a ranked response were
difficult to answer and as a result descriptivepooeses were often given. As a result, these quresti
elicited more open-ended responses and, althougbwbat informative, not much weight is given in the
analysis to the ranked responses offered by patits.
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along with their frequency to illustrate a parteutheme or to provide additional
examples supporting an observation or hypothesisll times, each individual element
of a response was traceable back to the respohgleneans of the coding system. This
was to ensure ease in the identification of retesiops between responses, for example,
the relationship between the response given aridplar characteristics of the
respondent’s organization such as location or quiied category (See Appendix 5:

Conceptual Categories and Properties).

The approach to the data analysis was guided ire seapects by the methodology of
grounded theory proposed by Glaser and Straussun@ed theory supports the
“discovery of theory from data,” emphasizing theqass whereby theory emerges from
the systematic analysis of information obtainedtigh rigorous social research (Glaser
and Strauss 1967, 34).It aims to “generate general categories and fireperties for
general and specific situations and problems” gdeoto inform the development of new
theory or verify exiting theory (ibid¥ In the analysis of the data gathered for this
project, the constant comparison of responsesgedsaw/the analysis of the possible
relationships between responses and charactendtiespondents’ organizations
revealed patterns from which themes emerged. Themcordance with grounded
theory, these themes informed the selection of@ppate theoretical frameworks. The
themes are used in this thesis to support newistirx substantive or formal theoretical

notions related to collaborative governance andstentary, community-based sector.

*9 According to Glaser and Strauss, Grounded Themphasizes “theory as process; that is, theory as an
ever-developing entity, not as a perfected prod(k967: 32).

9 A category is described as a “conceptual elemeiné’theory, and categories are characterized by
properties (Glaser and Strauss 1967: 30). Categarid properties are both “concepts indicatedhéy t
data (and not the data itself [sic])” (Glaser atch@ss 1967: 30).
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Following the completion of the data analysis fog t abrador component, | returned to
the region to conduct a validation of the prelinmnéndings. By means of a group
presentation as well as face-to-face meetings patticipants, preliminary findings were
discussed in order to ensure that my interpretatéomd observations were valid, and to
clarify any misunderstandings. Of the 26 origipaiticipants in the Labrador component
of the study, 19 were successfully contacted angited to conduct the validation.
Several new participants were also involved invildédation of research findings,

offering support for general conclusions and primgdadditional observations. For the
Key Informant component, participants were semtdcaptions of their interviews and
given the opportunity to comment on misunderstag&lor inaccurate portrayals. The
final thesis will be made accessible to all papieits, in order to close the circle between
researcher and research subjects and in hopesiwibeing to the knowledge base

regarding collaborative governance processes imalcki.

*1 The six remaining participants were either awaaghle to participate in the validation, or effaxs
contact them were unsuccessful.
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7. Laying the Foundations: Context, Background and
Overview of Newfoundland and Labrador’s Strategic $cial
Plan

As we have seen in chapter four, the shift towaels governance systems that
incorporate non-state actors is a phenomenongtgining prominence around the
world, including in Canada. Within our nationalunalaries, the provinces of Québec
and Newfoundland and Labrador have led the waywelbping strategies and
frameworks intended to renew and strengthen goventisirelationship with the
voluntary, community-based sector (VCBS). In matar, Newfoundland and
Labrador’s Strategic Social Plan (SSP) has attattech attention. lan Peach, the
director of the Saskatchewan Institute for Pubbtidy, has called the SSP “the most
ambitious horizontal policy-making process” in ttauntry (2004); and Premier Roger
Grimes lauded it as the “pre-eminent model of da@aelopment in Canada” (2003). In
terms of the original spirit and intention of th8F5 these assertions are not far off the
mark. Indeed, the SSP process was examined in trd&orm other similar processes
including the national process of relationship-thni¢) between the federal government
and the VCBS: the Voluntary Sector Initiative (V.SWith other research into the
process available through the Values Ad@eanmunity University Research Alliance,
there is no doubt that the province’s experiendé tie SSP will offer valuable lessons
to others who are looking to undertake similar ewoers>> This chapter will offer an
overview of the contextual circumstances (socienemic and political) that surrounded
the formulation of the Strategic Social Plan (SBRYewfoundland and Labrador. It will

begin with a description of the recent historicahtls that have impacted the voluntary

*2To access Values Add€URA research, go taww.envision.ca
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sector in Canada, culminating with the VSI proaasthe early 2000s. It will describe

the VSI process in order to locate the provinci@PSwithin this overarching national
policy climate. It will focus in particular on thdeas, individuals and processes that led
up to the development of the plan, drawing in part series of key informant interviews
that were conducted with individuals who were imeal at some stage in its development
or implementation. Finally, as background to thepgical case analysis which follows,
this chapter will present a detailed descriptiothef key principles laid out in the SSP
documentPeople, Partners and Prosperity: A Strategic SoBilan for Newfoundland

and Labrador.

7.1 The Changing Role of the VCBS in Canada

In the first three decades following the Second M/@/ar, economic prosperity and an
adherence to Keynesian economic principles ledjtvernment of Canada to become
increasingly involved in the social welfare of maofyits citizens (Meinhard and Foster
2001). National programs targeting specific socaicerns such as health, education,
old-age security, child welfare and income supfarthe poor were established and an
assortment of federal-provincial fiscal arrangeraarggotiated to support their delivery.
Many argue that the incorporation of economic amad concerns into the public sector
— the institutionalization of “social governanceprecipitated a decline in the activity of
the voluntary, community-based sector (VCBS) (Laared Craig 2002; Evans and
Shields 2000). While the shift may have contriblutewhat Larner and Craig describe
as a reduction in the “overall role and influené@an-governmental agencies (...) in
policy formulation and service provision” (2002:-13), Evans and Shields argue that

the entrance of the state into the realm of soegddare traditionally tended by these
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agencies did not imply a total demise of the sewoans and Shields 2000). Rather,
gaps in the state’s provision of social programméfgmany citizens marginalized
within the system which meant that the on-goinglkaadrvoluntary, community-based
organizations (VCBOs) remained critical (White 2D0%herefore, although the state
had “appropriated some responsibilities previoasigruing to the voluntary sector, the
family, and to a lesser degree, the market,” witsrpresence waned, these same non-
state entities “continued to operate relativelyoaomously, as well as they could and

they saw fit” (White 2005: 9).

By the mid-1970s, the Canadian welfare state hached its apex. A series of economic
recessions in the 1970s and 1980s, combined widsealating deficit and debt,
precipitated a program of fiscal restraint whicblinded cuts to social programming
(Meinhard and Foster 2001; White 2005). As govemnipolicy moved away from the
Keynesian model and increasingly adopted neo-lilpgnaciples, the new emphasis was
on downsizing the state through cutbacks, privitimeand the devolution of programs
and services to non-state actdtsSuccessive governments were “stealthily, andidiea
whittling away at the Welfare State” (Meinhard drmbkter 2001: 5) by divesting of
former responsibilities in the social sphere (Evand Shields 2000). The new trend was
to “partner” with VCBOs which were expected to flile vacuum by becoming involved
in delivering services on behalf of the stAtea practice reminiscent of the contract

culture associated with the Thatcherite policieBiitain (White 2005). The shift was

>3 Some associate the delegation or transfer ofas\from the public sphere to community-based
organizations with the notion of Communitarianised Thériault and Salhani 2001). Others see lifis s
as indicative of the New Public Management wayarfducting business (Mitchell, Longo and Vodden
2001).

> \VCBOs were being transformed and appropriatediiie ‘arms of the state” (Larner and Craig 2002:
17).
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based on the notion that contracting social se@wery to the VCBOs and their
networks of volunteers would be cost effective (bast 2001). However, the delegation
of responsibilities to the VCBS was soon followeithveuts in government expenditure.
This placed increasing pressure on voluntary oggitins whose resources were being
stretched thin. The relationship between the sextd government became strained, and
at times, antagonistic (LaForest 2001; Phillips®00As Evans and Shields have
observed, the neo-liberal era, unlike the Keynediad shown its “tendency to use the

third sector rather than support it” (2000: 10).

The funding cuts of the early 1990s impacted iripaar on organizations whose
activities included advocacy or lobbying on belwdlfspecial interest” groups in society.
Several politicians were beginning to questionlégitimacy of many VCBOs in terms
of their capacity to represent the public inte{esi~orest 2001: 8; Pross and Webb
2003)>° Nevertheless, many of these and other VCBOs Hayeq a critical role in
social service provision and, if their funding drigp completely, serious gaps would
emerge. In order to circumvent the dilemma, theegament moved away from the
practice of allocating core funding to organizati@md opted instead for project-based
funding (LaForest 2001: 9). In this way, governingas able to exert greater control
over the types of activities it funded. This hid tetrimental effect of leaving many
organizations scrambling to source funding by pobaiy “a ‘product’ or ‘service’ that

they could sell to government or others” (White 2003)>° Recipients of government

*5 Pross and Webb also draw attention to the deofipaiblic confidence in charitable organizationeré
series of high profile cases including the tairtébd scandal at the Canadian Red Cross, and misicé
abuse at residential schools run by religious gsd@p03).

*® Hall and Banting (2000) have described the possinmifications for nonprofits of seeking altermati
funding to compensate for lost or reduced governeding. These include: an increase in compuetiti
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funds had to grapple with the requirements of taeesadministration, including public
accountability and the exigencies of the New Puldlimagement (NPM§ Valuable

time and energy were consumed as overburdenedastffolunteers diverted their
attention away from their organizational mandates facused on developing project
proposals? navigating the intrusive state bureaucracy, asgarding to government-
imposed regulatory frameworks and accountabiliguieements® The government was
increasingly infringing on the autonomy of VCBO4jiah led some to refer to the sector
as the “shadow state” (Wolch 1990). According &th¢ Brock, the dilemma between
accountability and autonomy is “one of the moskstg points of strain in the
relationship between the third sector and governiadten acting as “oppositional

forces obstructing productive relations betweentweesectors” (2000: 5).

While the restructuring of the state had precipiatardships for the voluntary sector and
strained its relationship with government, the dimading of social service provision to
the VCBS brought about some unintended consequei@agernment had become

disconnected from community, and its capacity teettgp and implement effective social

amongst nonprofits may jeopardize relationshipstaumt collaborative efforts; turning to the privaector
for donations may open up the risk of losing créitjbby becoming too closely associated with a
commercial product; and seeking to generate revbyuestituting fees for services or entering into
commercial ventures may alter the fundamental eatfithe organization (Hall and Banting 2000: 19).
" According to Rhodes, NPM has two facets: manaligmiaand the application of new institutional
economics (1996). Managerialism emphasizes intioduprivate sector managerial practices such as
performance measurement, results-based decisiom@)gdarticipatory management, and viewing clients
as customers into the public sector (Rhodes 1989%). 6New institutional economics stresses comnipatit
“disaggregating bureaucracies” (or empowering etz by transferring more control to communities),
entrepreneurialism, and offering choice to custenfRhodes 1996: 655). As Larner and Craig poifit ou
the discourse of NPM “often stood in stark conttastore values and accepted modes of working”iwith
the VCBS (2002: 17-18).

%8 phillips and Graham have noted that the practi¢etmsing funds” can lead to what they call a “siti
drift” within VCBOs (1999: 160-161).

%9 Laforest (2001) has confirmed that the naturéhefftinding impacts various aspects of the
“organizational structure” of VCBOs (4). She psit the rise of “professionalization and
bureaucratization” among VCBOs, the “greater deradadaccountability and performance measures”,
and the “displacement of power away from constitieshand the board of directors towards the funder”
(Laforest 2001: 5).
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policy had been seriously reduced. This resultedhiat has been referred to as a
“hallowing out” of the state (Phillips 2003; Lafa@te2001; Rhodes 1996). Meanwhile,
workers in the VCBS had been forced to adapt tw tieav reality by acquiring new
skills and knowledge, and many had become polifiaaigaged (Larner and Craig 2002:
19). The birth of these new “community entreprea&(Larner and Craig 2002) who
maintained strong roots in the community but whostsvorks had expanded to include
professionals, government officials and politiciamasd transformed the sector.
Government came to rely on the VCBS both as al“wsource for information and
policy advice,” and as a link to its citizens amsenunities (Laforest 2001: 2). This
intermediary role of the sector was added to theg lest of important contributions that
the voluntary sector made to the lives of Canadiditee need to resolve the problems
facing the sector, as well as to renew its relatgm with government, soon became
apparent. In the early to mid-1990s, the volungastor finally found itself “on the

federal radar screen” (Phillips 2004: 4).

7.2 The Voluntary Sector Initiative

In 1995, a Voluntary Sector Roundtable (VSR) wdaldshed consisting of several leaders
drawn from the VCBS. These representatives weyadht together to share information
and initiate collaboration on common issues fathrggsector. The VSR identified three
overarching issues facing the sector; first, tbaltited relationship with government; second,
a regulatory and legislative framework that hindettee work of the sector; and third, a crisis
of legitimacy and accountabilify). A major initiative undertaken by the VSR was the

formation of a panel of inquiry, commonly referitedas the Broadbent Panel, with the

® This passage on the history of Voluntary Sectiiative is based on information provided in thelVS
website. Seéhttp://www.vsi-isbc.ca/eng/about/history.cfm
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mandate to investigate and make recommendatioasdieg the critical issues facing the
sector. However, the influence of the VSR on goment was already becoming apparent
even before the Broadbent Panel released thelrrépart in 1999 According to Phillips,
the Broadbent Panel had adopted the role of “p@iyepreneur (...) hoping to pry open a
policy window” that had already begun to appeaO@®4). The VSR then went about
encouraging the implementation of the Panel’s renendations; in particular, the formation
of a joint Government-VCBS process through whigueés could be further explored and

addressed (Government of Canada 2006).

The efforts of the VSR paid off with the federavgonment’s announcement in 2000 of
the Voluntary Sector Initiative (VSI). The VSI wadive-year collaborative process
undertaken by the VCBS and the federal governntettfbcused on capacity building in
the sector and on enhancing its relationship witegnment (Voluntary Sector Initiative
2003b). It was made up of 125 representatives fsoth government and the VCBS who
came together as members of six Joint Tables teeag@ variety of broad issues facing
the sector and to collaborate on several speaiiepts (See Figure 7.1 below). Major
pieces of work undertaken by the VSI Joint Tablethe other associated bodies
included the development of a formal Accord betwienGovernment and the VCBS

the creation of opportunities for the VCBS to beaiwed in policy-making at the federal

®11n 1997, the Liberal Red Book had acknowledgeditiortance of the VCBS as the “third pillar of
Canadian society” and had committed to supportiegsector, creating the Voluntary Sector Task Force
shortly after winning the election (Phillips 2008hite 2005). Similarly, the 1999 Speech from thedhe
referred to the importance of enhancing the retatiip between the sector and government and etkplici
referred to the signing of an accord with the se@¥&!| 2003b; Governor General: 1999).

®2|n December 2001, former Prime Minister Jean Géméigned thé\ccord between the Government of
Canada and the Voluntary Sectdfhe “Accord” is a formal agreement between the gorent and the
VCBS which sets out the values and principles tidgya renewed relationship between the two sectors
(VSI 2004b).
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63
,

level,”” and raising awareness of the sector within goventrand among the general

public®*

Some have described the VSI as an exercise inZtwotal” or “collaborative”
governance, an effort to address the failure oflimyalism that had become evident by
the end of the 1990s (White 2005: 19). Howeveilliphargues that while efforts such
as the Canadian VSI represent a movement towamndw/aollaborative way of working,
it would be a “myth to assume that horizontal goaeice is being practiced as
conceived” as “there remain embedded in currentes@d governing some significant
contradictions and tensions between the old andé¢lhe— between what propelled NPM
and what is essential for horizontal governanc@0& 20). White observes that the
Accord existed as “a vague tool for guiding relas@t the federal level” but could not
achieve all it set out to without analogous strtetun place at the provincial level
(White 2005: 19-20). Although the provinces of Qee and Newfoundland and
Labrador were ahead of other jurisdictions in depelg policies or frameworks aimed at
strengthening the relationship between provinamsiegnment and the VCBS, these
initiatives evolved separately from the VSI natilbypaln fact, the experiences in
Québef and in Newfoundland and Labrador were examinethbge involved in the
VSI to help inform the development of the natioimaiative. | will now turn to a more

detailed description of the Strategic Social PtaNewfoundland and Labrador.

% This component of the VSI mandate was subsumedrithd Sectoral Involvement in Departmental
Policy Development (SIDPD) which comprised 30%lwf total budget for the VSI (Government of
Canada 2004).

% The Voluntary Sector Awareness Initiative wastiarge of this aspect of the VSI. This initiatiieca
investigated questions related to voluntary seictegration and cohesion (VSI 2003b).

% For more information about the evolution of sttitied sector relations in Québec, see Deena White
(2002) “Harnessing a Movement, Taming an ldeoldguy:the State and the Third Sector in Quebec.” In
Improving Connections between the Governments ampiéfit and Voluntary Organzations: Public
Policy and the Third SectoiKathy Brock, Ed. Kingston: School of Policy Stesli Queen’s University.
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Reference Assistant 2000-2002:
Group of Deputy Voluntary Sector
Ministers Minister Steering Group
(RGM) (ADM) (VSSG)*;
Executive 2002-2005:
Committee Voluntary Sector
Forum (VSF)**

ADM Advisory
Committee & 3 Inter-
departmental
Committee
Sectoral Involvement Government | VCBS Reference Groups
in Departmental (Visible Minorities,
Policy Development Phase |- Phase |- Abariginal)
(SIDPD), Funding Voluntary Voluntary Working Groups
Study, Statistics Sector Task Sector (Advocacy,
Canada Satellite Force (Privy Initiative Financing)
Account, Legislative Council Office) | Secretariat
Reform Study (VSIS)

Phase II: Phase II:

Voluntary Voluntary

Sector Affairs Sector

Directorate Forum

(Canadian Office

Heritage; Dec.

2003 moved to

Social

Development

Canada)§.

Joint Coordinating Committee (JCC)

Joint Tables:

1. Capacity
2. Regulatory
3. Awareness
4. Accord

5. National Volunteerism
Initiative

6. Information Management/
Information Technology

Figure 7-1: VSI Structure®®

% * The VSSG was ultimately refined to consist ofM8BS representatives including members of the
VSR, the sector co-chairs of Joint Tables, therstadithe sector Working Groups, the VCBS membérs o
the JCC, and one representative from each of ttersReference Groups (VSF 2005; VSI 2003).
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7.3 A Strategic Social Plan for Newfoundland and heador

Newfoundland and Labrador’s Strategic Social P&8R) was guided by many of the
same values and objectives as the VSI and emengeatt as a response to the same
overarching changes to the federal policy enviramndescribed above (see Rowe and
Randell, 1999). However, the SSP was also infladrgreatly by a series of distinct
events and experiences that transpired within tbeipce. Many of these developments
pre-dated even the early stages of the VSI praasds as the formation of the VSR.
Many of the innovative ideas and approaches espdusthe SSP had begun to emerge
by the mid-1980s both within particular brancheshef provincial government and on
the agendas of critical non-governmental playech &1 the Community Services
Council (CSC) of Newfoundland and Labrad6rThe encounter between these internal
and external forces of change within the corriddrgower in the province, combined
with immense transformation in the social, econoamd political spheres, all coalesced

to lay the foundation for the creation of the prmial SSP.

We will begin by looking at some of the developnseinternal to the provincial

government that influenced the development of aR 88 Newfoundland and

**The VSF replaced the VSSG after 2002. Itsisted of a diverse representation of 22 volunsaator
representatives, including 9 members of the VSS§1@&new members.

§ Within government, the body responsible Far VS| was located in a central agency (the Privy
Council Office) during Phase | but moved to a kitepartment (Canadian Heritage, then Social
Development Canada) during Phase II. It was acledyed that “tradeoffs are involved between a home
in a central agency and a line department,” andewbcating the initiative in a central agency ¢estp “to
keep the process connected (...) to the political|&line departments are better able to managdsun
associated with these types of initiatives (VSI14£0000).

" The CSC was formed in 1976 to “identify unmet camity needs; to stimulate interaction amongst
voluntary organizations; to enhance the voluntata’s capacity to work effectively with the pubind
private sectors; to provide a forum for citizentfgpation in social policy development; and to pag
volunteerism” (CSC 2002: 2).

168



Labrador®® External factors and circumstances were alsoitiéal importance, and

these will be described beldi.As political scientist Stephen Tomblin points;out
Paradigm shifts are the product of political stleggnd even though external
factors do create pressure and opportunities tabbshing new intellectual
processes, ideas, processes (sic) and institutiotise end, the direction and pace
of change depend on various contextual factorfydireg the strength and
autonomy of the old regime and the kind of politiesources and incentives
available to those involved in the struggle. Chiaggconomic circumstances

alone do not determine policy and political outceme
(2002: 91)

7.3.1 Internal Forces of Change:

7.3.1.1 The Royal Commission on Employment and Ungatoyment
In tracing the history of the SSP, | will begin &amining some of the key

recommendations of the final report of the 19856.B®yal Commission on
Employment and Unemployment (RCEU). Establishe®it®mier Brian Peckford, the
RCEU was chaired by sociologist Dr. Doug Housewad tasked with investigating the
underlying causes and trends associated with ttelbavel of unemployment in the
province, which by 1985 had peaked at 21.3% ore\le national average (House
1999). Coupled with the fundamental and persigtesitlem of dependency on federal
government transfers in the form of Equalizatiogmants to the provincial government
and Unemployment Insurance (Ul) to individuals (frse®1991), the province was in dire

need of a viable, long-term solution to its ecormgquandary. The RCEU conducted a

% It is difficult to separate out the different fescof change in this way, as the internal and eater
developments and circumstances are all inextricitited. Therefore, while remaining cognizant oé t
complex ebb and flow of ideas and information tlesced at the right time to influence the ultama
development of the SSP, what follows attempts @asdeut some of the key players, fundamental ngtion
and critical events that paved the way for the gece of the SSP.

% As stated at the beginning of the chapter, thearehing federal policy climate resulting from the
decline of the welfare state and the rise of neodéiism influenced the development of the SSP inhmu
the same way as it did the VSI nationally. Becahsse dynamics have been described in the begijmfin
the chapter, they will not be included again asxernal factor although it should be kept in masdpart
of the wider context.
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thorough examination of the dynamics of employmengmployment and dependency
in the province, paying particular attention toalustevelopment initiatives in other
jurisdictions, as well as the impacts of trainijudp creation programs, the income
support system, and the fledgling oil and gas sd€ktouse 2001; Feehan 1991). The
final report of the RCEUBuilding on Our Strengthsargued for a fresh new approach to
the future economic development of the provincesdabon an “integrated approach”

(House 1999: 6).

According to House, the “integrated approach” retogs that “one size does not fit all,”
stressing the importance of formulating pragmatiatsons that build on the inherent
strengths of a given place while remaining opediverse ideas and philosophies (House
1999: 21). It emphasizes long-term outcomes, aaging sustainability through
community stewardship and citizen participatiordiag to greater self-reliance. The
approach calls for balance in all aspects of dgrmaknt; for example, attention to both
rural and urban areas, large-scale projects antl-soa@de enterprise, established
industries and emerging industries (including tbes®conomy sector), and participation
by men and women, young and old, etc. (House 1280: Significantly, the approach
draws attention to the interdependence betweerlsmuil economic aspects of
development and advocates greater decentralizatidecision-making not only within
the government departments and agencies, but @esmally to communities and regions
(House 1999: 23-24). It is within these articudas of the integrated approach that we

find the fundamental ideas that would ultimatelffuance the development of the SSP.
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At the time it was releaseBuilding on Our Strengthwas not well-received by the
provincial bureaucracy. However, the response fbosiness and labour interests was
positive, and it received great support from theegal public (House 1999; Feehan
1991). The divergent reactions resulted in a mutsgdonse by the provincial
government, which neither officially accepted nejected the report and selectively
implemented some of its 242 recommendations (H&@98:14). This is not surprising,
given that the work of the RCEU represented trst &ffort “to create a new vision for
Newfoundland” and new ideas must simmer before fteiour can take hold (Tomblin
2002: 97). However, the vision was carried formaycdsubsequent efforts, and the
integrated approach espoused by the RCEU “has bewame part of the rhetoric of

governance in Newfoundland and Labrador” (House32Q6).

7.3.1.2 The Economic Recovery Commission

After a few years of gathering dust, the RCEU rep@s brought back into the limelight
during the provincial election of 1989. The popiljeof the report among the general
public made it a valuable addition to each parpy&form. Ultimately, the Liberal party
under Clyde Wells won the election, and the newrgestuck to his promise of creating
an Economic Recovery Commission (ERC) with the rasmtb take a leadership role in
the development and implementation of a new ecoaaolevelopment strategy for the
province. Wells appointed Doug House as headeERC, creating the expectation that

the ideas contained within the RCEU report woulilguts work.

While the work of the ERC itself was guided by granciples of the integrated approach,
instead of usin@uilding on Our Strengthas the basis for the development of a new

approach to guide overall social and economic agweént in the province, the new
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government wanted to develop its own plan. Waedtaldished the Economic Recovery
Advisory Board (ERAB) to act as an “advisor andahalog,” offering advice to both the
ERC and government directly regarding economic ensitind to report to government
regarding the progress of the ERC (House 1999: B ERAB quickly identified the
need for a Strategic Economic Plan (SEP) for tlwipce, and recommended that a
public consultation be conducted in order to infotsrdevelopment. The ERAB was
subsequently re-framed as the Advisory CouncilhenEconomy (ACE), and charged
with the task of conducting the public consultationthe SEP. The findings of these
consultations were fed into a Strategic EconomamRlommittee of senior provincial
officials composed mainly of deputy ministers regemgting the economic departments in
government. Premier Wells appointed his own CbieStaff, Edsel Bonnell, to chair the
SEP Committee. House was appointed as the EREsm&qiative, and based on his
advice it was agreed that a representative fronDégartment of Education would also

participate.

With support from Bonnell, House was able to hageificant influence on the SEP
process and the final product. Indirectly, critielements of the integrated approach
were becoming “central to government policy” (Hod889: 120). In 1992 hange and
Challenge the SEP for Newfoundland and Labrador, was reltag\ccording to House,
the plan incorporated “much of the philosophy apdraach” of the ERC and the RCEU
before it (1999: 120). The SEP contained somemectelated to social issues that were
believed to have an impact on economic developnfeninstance, education and
training, and income security. In particular, thelusion of a section on income security

was a result of House’s influence on the procéssuse was also able to persuade the
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group to designate the ERC as the lead agencynsipe for investigating and making
recommendations pertaining to income security ref@iflouse 1999). As a result,
income security reform became a major focus ofnbek of the ERC from that point on.
Research was conducted into how the Ul system tgzkriaow it interacted with the
economy and how it hindered economic developmetiieaiocal level. An Income
Security Plan (ISP) was ready by 1995, but it tdraet that its release would be
overshadowed by political developments that wouktipitate a significant shift in
government policy and programming after 1996. &hents of 1995-1996, and

subsequent developments, will be discussed fubiblem.

7.3.1.3 Gradual Shift towards a “New Governing Potiy Paradigm”’®

The incorporation of new ideas and ways of workirtg a governing regime with its
“embedded ideas, established interests and instigitdoes not happen automatically
(Tomblin 2002: 91). As Tomblin points out; “(l)eaxghip by itself is not sufficient to
determine the pace and extent of reform; governatiaetures, embedded values and
institutional traditions are also important deteranits of reform” (2002: 90). Tomblin
draws attention to Peter Hall’s insight into how fholitical system (institutional

structures and decision-making processes) may ienpethcilitate change and how this

can help to shed light on the Newfoundland and &dbr experience (2002: 91).

The “process of contestation” (Tomblin 2002: 919ttlvas initiated by such bodies as the
RCEU and the ERC met significant resistance &t firs particular, the “Old Guard” —
the high level officials who were steeped in th#ure of the bureaucracy and remained

steadfastly loyal to the old system — employedIsukthniques to undermine efforts to

0 See Tomblin (2002).

173



implement change (House 1999). According to Hotsese senior public servants were
and are “wary of innovation and change that threttie established order” (House 1999:
31). Nevertheless, the seeds that were plantédeblR CEU and nurtured by subsequent
players would grow slowly, fueling a “decade ofipglinnovation and debate” that was

ushered in around the mid-1980s (Tomblin 2002: 100)

Gradually, the steadfast structures and proced$gbs provincial government were
beginning to absorb the new ideas and stratedissone key informant observed, it was
a steep learning curve at first, but the innovaitikeas of the ERC and others provided a
great start — an opportunity for people to begithiok and behave differently. First of
all, government departments and agencies begamgtme in strategic planning
exercises. By stressing the need to revisit fureddat issues, to research program
outputs and outcomes, and to identify strengthswegaknesses, it was becoming
apparent that these exercises contributed to aedse in efficiency and effectiveness.
They also revealed the advantages of maintainingpan dialogue amongst
departmental officials, as well as with partnerthatregional or community level. This
paved the way for a second shift that soon becaseemhable — one which emphasized
coordination and collaboration with both interngdyernment) and external (community)

partners.

These new, more collaborative ways of working tbgetvere being emphasized not
only to further the strategic planning processas altso in terms of the role that greater
integration and horizontality could play in polidgvelopment and program delivery

(Rowe and Randell: 1999). For instance, a sefissandals in the late 1980s (including
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the cases of abuse at Mount Cashel orphanage aswh Efouse in St. John’s) led to the
establishment by the House of Assembly of a S&eaimittee on Children’s Interests in
1995. This was an inter-departmental committeerdq@orted directly to the House of
Assembly instead of going through the traditiorgpartmental lines of communication
to the relevant minister. The idea was that soh#ito complex social problems could be
better addressed not via the conventional siloaggr (in which government
departments acted in relative isolation from eatien), but rather via a more

horizontally integrated approach in which they waatkogether to develop coordinated
solutions. For the provincial government, this \easnnovative approach that, in the
words of one respondent, represented a “tsunantiidrway in which it transformed

traditional ways of operating.

Finally, as Tomblin observes, there was a “growirigrest in adopting a more
community- and citizen- based approach” to develeqnand in experimenting with new
approaches to governance (2002: 102). These treedsdiscernable in the final report
of the Select Committee on Children’s interestSTENing & ACTing: A Plan for Child,
Youth and Community Empowermeiihis report emphasized the need for substantive
changen the government’s approach to social policy aemdise delivery and called for
“two significant shifts in philosophy: involvemeat children, families, communities and
community organizations in addressing social chgks, and prevention-oriented social
policy” (Government of Newfoundland and Labrado®71957). They were also evident
in government’s decision (as set out in the SERstablish economic zones across the
province in which citizens would lead local plargieind implementation of regionally-

specific social and economic development plans égowent of Newfoundland and
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Labrador 1995). A federal-provincial Task Forcesvgat up in 1994 to make
recommendations regarding the creation of the zandgshe establishment of Regional
Economic Development Boards (REDBS) to guide dguakent in each zone. The final
report of the Task Forc€ommunity Matters: The New Regional Economic
Developmentsets out the principles of the new approach t@ld@ment. Bottom-up
participation is cited as “the essence of the negional economic development,” and the
core values include: local leadership, public pgrttion, partnerships, decentralization,
flexibility, and, significantly, “improved coorditi@n and greater co-operation between
and among community-based organizations and gowarhagencies” (Government of

Newfoundland and Labrador 1995: 47).

All of these innovative ways of thinking and worginot only contributed to the
subsequent development of the SSP, but their grattvaduction into the day-to-day
operations of government would make public offigiadore receptive to their further
application in the context of SSP implementatidlations that had “started out as heresy
in 1989” were slowly on their way to becoming thewnorthodoxy, as more and more
people began to lend their support to the new idedsapproaches (House 1999: 228-
229). In many cases, the work of the ERC and akimrnal actors were “merely
articulating what many people were feeling andkimg;” giving “official recognition

and support” to the “nascent currents for changbiwihe society and economy” (1999:
229). These currents would gain strength fromresleorces of change that also

contributed in important ways to the developmenhefSSP.
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7.3.2 External Forces of Change:

7.3.2.1 The Community Services Council of Newfoundhd and Labrador:

In the late 1980s, the newly formed Community SsrwiCouncil of Newfoundland and
Labrador (CSC) had been working towards improvivgwell-being of citizens by
focusing on addressing needs in the social sphEney regularly vocalized their ideas,
aspirations and concerns to the provincial govemtrttgeough annual briefs to the Social
Policy Committee of Cabinet (Rowe 2002). Accordiadg=xecutive Director Penelope
Rowe, in the course of their work the CSC had entared “fragmented service delivery
within the provincial government, a lack of relaiship between departments and little
interest in the delivery of social services exaptast-resort programs” (Rowe 2002:
114). The provision of social programming in theyince was guided by a “residual,
remedial approach,” and the links between socidlemonomic development were not
fully appreciated (Rowe 2002: 114). In 1988, tdegided “to encourage the
government to take a more concrete, cohesive apptoasocial policy development and
to its relationship with the voluntary sector” (Re®002: 114). The notion of
undertaking a comprehensive program of strategi@bplanning to guide social
development for the province was presented to gwnent officials. According to
Rowe, the initial reaction was not very promisirtgowever, with perseverance, and the
timely release of the SEP in 1992, the idea ofrapiementary Strategic Social Plan
caught on. The CSC had convinced the provincigegument that this would be a
valuable undertaking. An idea whose seeds had $m&n and nurtured through the
efforts of an external, non-governmental agencytaatwould ultimately reflect the
underlying philosophy and organizational culturet®fparentage became a process

internal to government (Rowe 2002: 115).
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7.3.2.2 Socio-Economic Context

The breakthrough of the CSC in the early 1990sadéd with other external
developments that would also have a great impath@xecision to create a SSP for
Newfoundland and Labrador. From a socio-economaicdpoint, the early 1990s was a
period of immense transformation for the provinéetloss of economic security,
increased emigration (especially the young), redsegvices and the changing
population base [were] causing tremendous upheandabtress in the lives of people
throughout the Province” (Government of Newfoundlamd Labrador 1997: vii).
Meanwhile, the forces of globalization, the adveinhew technologies and the
repercussions of world events also greatly impatitegrovince, creating the need to re-
evaluate Newfoundland and Labrador’s position id exationship with not only the

Canadian federation, but the entire “post-moderatiev

Some of the most profound changes that occurred ag&gociated with the collapse of
the provincial groundfish fisheri€$. In 1992, the federal minister of Fisheries
announced a moratorium on northern cod, which was $ollowed by moratoria on

other groundfish stocks (Storey 1993)The social and economic crises precipitated by
this collapse sent shockwaves throughout the peayiand the tremors continue to be felt
today. The people of Newfoundland and Labraddrtlosir economic mainstay, and the

very fabric of their social and cultural life thteaed to unravel.

" Total landings of northern cod and gulf cod stod#slined from 38,648 tons in 1984 to 11,828 tons i
1992 (Palmer and Sinclair 1997). There was aldectine in Grand Banks American plaice and other co
stocks (Government of Newfoundland and Labrado3200

2 At the time of its announcement in 1992, many juted that the northern cod moratorium would last
two years. However, it was extended in 1994, ar2Di03 the “outright closure of the cod fishery in
Newfoundland, the Maritime provinces, and Quebea%wannounced (Murray et al 2005: 8).
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The collapse of the groundfish fishery exacerb#tedore-existing unemployment
problem, placing 19,000 fishermen and processarsfouork (Murray et al 2005: 7).
Indirectly, it negatively impacted another 20,0009 and severely threatened the
viability of hundreds of coastal communities (Myret al 2005; Palmer and Sinclair
1997). There was a significant increase in deparylen government assistance
programs; with the average monthly social assigt@ases increasing from 20,000 to
36,000 between 1989-90 and 1996-97 (Rowe and Rei®89: 82)"° The entire

province suffered an unprecedented populationdosglsa changing demographic as more
and more young people moved away in search of gmdot and opportunities outside
the province. Rural regions suffered the mostJevmore urban areas - in particular, the

St. John’s metropolitan area - experienced margmsignificant increases in population.

Following the decline of the groundfish fisherytine province, fishermen began to look
increasingly at other species. Market shifts aquamed the ecological shifts, and
“shrimp, crab and other invertebrates increasibgbught high prices on the new global
markets” (Hamilton and Butler 2001: 3). As a résthle industry in the province
underwent what Hamilton and Butler have called@d“to crustaceans transition,” with
snow crab and northern shrimp becoming the fouadaif a new, higher-value fishery

(2001: 3). The new fishery carried “different smonomic implications,” that created

3 The decline in self-reliance was aggravated bydlin the design of federal fisheries compensation
packages; namely, the Northern Cod Adjustment aamb®Rery Program (NCARP) and its successor, The
Atlantic Groundfish Strategy (TAGS). The lattersnallocated a $1.9 billion budget and reached as/ma
as 40,000 recipients, ultimately coming to a preumegend without accomplishing its goal of “redgthe
number of fishers in the industry”, but rather exing “only in creating a dependency on government
assistance” (Murray et al 2005: 8).
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inequalities between individuals, communities aggions (Hamilton and Butler 2001:

4)."

Outside of the fishery, the province faced fisd#lallties as a result of changes and
reductions to federal transfer payments that hagaued various social programs (Rowe
and Randell 1999: 87§. The Unemployment Insurance system was revampeda a
“significantly reduced unified block grant” — the@ada Health and Social Transfer
(CHST) —replaced a series of matching grantstadttraditionally supported the
provision of a range of social programming in thevyinces (health care, post-secondary
education, social assistance, and other sociaicss)White 2005J° These changes
shifted the responsibility for social welfare aweym the public sector, increasingly
placing it in the hands of individuals, families,aiher private or civil society

institutions.

The fiscal constraints of the early 1990s combwmét the immense changes in both the
social and economic spheres posed significant malenges in terms of public policy
and service provision in the province (Rowe anddeiiri999). Taken together, these
overarching factors helped to convince all theiparnnvolved to take heed of the

innovative new ideas and approaches that were lolgibgted within and outside of

" Hamilton and Butler describe cod as “a democffaig” in that it is “accessible near shore to ao
anyone with a small boat” (2001: 4). On the othend, they point out that shrimp “tend to concdatra
farther offshore, and require larger vessels witlierpower for trawling” (2001: 4). Meanwhile, tleos
with small boats can engage in crab trapping, whietuires less investment than shrimp trawlingd an
“tends to support more processing jobs on land012@).

5 The review of federal programming and the redurstim federal expenditure on social programs were
the result of the decline in the welfare state used at the beginning of this chapter.

® According to White, the new CHST grant “weighedtr? billion dollars under the combined
contributions of the programs it replaced” (2008).1
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government. The changing socio-economic contentiged fertile grounds in which the

innovative ideas of both internal (ERC) and exte(6@&C) agents could take root.

7.3.3 The Emergence of the SSP

In the early 1990s, the internal and external f&ctiescribed above converged and it was
decided that the provincial government would comeeethe process of creating a
Strategic Social Plan for Newfoundland and Labraderemier Clyde Wells decided to
model the process on that of the provincial SERStiategic Social Plan Committee was
established comprising senior government officidalgs time from the “social”
departments in government (including, for examlestice, Social Services and Health).
Their first task was to research and develop a&jiaSocial Plan consultation paper.
The group was chaired once again by Well's chieftaff, and House was invited to the
table to represent the ERC. Significantly, Rowseli-described as “a rank outsider who
was a very vocal community advocate” — was alsdenuvo be part of the Committee
(2002: 115). The willingness of the provincial govment to partner with a
representative of the VCBS in the process of degretpa Strategic Social Plan was a
clear sign that a shift was taking place. Howghecess would ultimately transpire

would provide greater insight into the depth anopgcof this shift.

Coming in as an “outsider” to participate in a @es that functioned according to the
norms of the government culture and consistinggmredantly of individuals well-versed
in this way of conducting business, Rowe faced iplelchallenges (Rowe 2002: 115).
Among these were the challenges associated withinggihe trust of the group and
educating them about the nature and role of thentaty sector - including the

importance of involving this sector in policy-maginin observing the interaction among
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the other group members, she has noted that “tigeyad have much of a relationship
amongst themselves” (Rowe 2002: 115). As the mepyesentative of the VCBS
participating in this confidential process, Rowsodhad to balance the needs and desires
of various groups, some of whom “felt left out amondered if they could trust (her)”
(Rowe 2002: 115). In her contribution to the cdtaion paper, Rowe was expected to
present a vision of the role of the voluntary setimm the perspective of government”
while remaining “true to the sector” (Rowe 2002511 She was in the difficult position

of having to synthesize the unique perspectiveseapéctations of two distinct sectors.

By 1995, the Committee had drafted a Strategicé&®&dan. A central element of this
initial draft was an integrated approach to incameurity reform, which had been
brought to the table by the ERC Although this particular initiative called for a
horizontal effort across government departmengspthjority of the vision articulated in
this early version of the plan still addressedessiiom the traditional “silo-based”
approach. There was a section on education, esext health, a section on
employment, a section on the voluntary sector,sandn, with specific sets of goals and
priorities established for different departmentd government programs. The early Plan
did, however, emphasize the role of community, dngvon the experience of projects
such as the Community Education Network in Steptiient Ultimately, despite the

desires of many of its authors, this first iterataf a Strategic Social Plan for the

" As mentioned above, the ERC was working on anrc8&ecurity Plan (ISP) at the same time that the
SSP consultation paper was being developed. Thente of the ERC over the development of the
original SSP is evident in that the ISP was “featiuas a cornerstone of the new approach” (Hous®:199
173).

8 The Community Education Network is a not-for-prafiganization based in Stephenville,
Newfoundland that takes a holistic approach tosd@md economic development, drawing attentioméo t
importance of lifelong learning embedded within eoumities and emphasizing the role of partnerships
and collaboration in their work.
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province would not be released to the public. Watinounced his retirement in late

1995, and the progress became side-tracked byeatiogl the following year.

7.3.4 Tobin and a New SSP

Following the election in 1996, Brian Tobin becatine new premier. With an improved
economic outlook for the province, Tobin was fawetth “less pressure for structural
changes” and “less political incentive to redefyo&erning policy paradigms” (Rowe
2002: 103). As part of the transition to the newernment, all departments undertook a
review of programming aimed at enhancing the edficy and effectiveness of
operations. This review resulted in the dissolutbd many economic development
structures that had been established during thésWi, and the ERC was no exception.
In their place, Tobin set up new structures thatewie keeping with “the traditional

model of democratic government;” with “politiciamsaking policy to be carried out by
their officials in the line departments” (House 99913). However, some of Tobin’s
“new” approaches continued to resemble those thatbleen advocated by the ERC and
others (House 1999: 225). For example, the nevemgonent carried on supporting the
Regional Economic Development Boards as the lead@egs for rural development in
the province, which in turn continued to espouseyrd the central tenets of the
integrated approach. Therefore, despite the teamsfpower after 1996, some of the
fundamental notions underlying earlier effortsladmge endured. Tobin was offering up
the same wine that had been fermenting under tbenggimes, but “in newer bottles”

(House 1999: 225).

The SSP was another initiative that survived thadition from Wells to Tobin.

According to Rowe, Tobin understood and was conehitd the concept of strategic
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social planning (2002). Furthermore, efforts thate underway to reform the public
sector and to introduce new practices such asdyesti departmental planning and new
accountability frameworks all “contributed to chasgn the organizational culture
supportive of the goals and objectives of the BgiatSocial Plan” (Rowe and Randell
1999: 83). Nevertheless, the existing draft of$i& was closely associated with the
previous administration and contained elementsthi@hew premier did not wish to
support (in particular, the sections regarding mececurity reform). A new team was
formed to review the original iteration of the SSMjch was re-written to better reflect
the philosophy and the priorities of the new goweent’® The paper was released in the
spring of 1996, and a Social Policy Advisory Contaat(SPAC) was formed shortly
thereafter to coordinate the public consultatioeppre a report, and to make

recommendations to government regarding the dexedap of the SSP.

7.3.5 The Social Policy Advisory Committee

SPAC was made up of fourteen members represerdingug non-governmental
organizations (particularly voluntary groups anddamia) and chaired by Penny Rowe.
Many of the representatives were “vocal public ad¥es who were willing to tackle
government” and, according to Rowe, their inclugieitected well on the process (2000:
116). Participants came from all over the proviand exhibited varied backgrounds.
Each was accustomed to working on a specific ifisealth or community education for

instance) or with a different client-group (womemrysons with disabilities, Aboriginal

" patti Powers, who headed up the income secuffitymeproject while with the ERC, continued to be
involved with the SSP after the transition to Tobin this way, although the section on income sécu
reform was “expunged” for the most part from thevrdocument, threads of the first SSP did make their
way into the new iteration (House 1999: 224).
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persons, the elderly), which made it challenginfirat for them to find ways to work

together effectively and to develop a cohesiveovigRowe 2000: 116

SPAC embarked on an extensive and demanding pedoisultation in the fall of 1996.
Over a period of nine weeks, they participateddf fneetings with a variety of
informants®™ The SPAC consultation occurred at a difficult ahdotic time for the
province. Facing an uncertain future, people werg emotionally charged. Many
reacted strongly to the sensitive topics raisél@public meetings. According to one
key informant, to send a group of individuals ardtime province at that time to record
the experiences and opinions of Newfoundlanderd.abdadorians and shape them into
a document for public consumption was evidencepodtty courageous social policy.”
The openness of the public consultations resuitedavated expectations among many
people, which made it hard for the government adoliow through with their
commitments. SPAC worked hard to accurately retlee information gathered from the
public consultation, while struggling to stay “hehé the committee” and to create a

plan that was “doable” for government (Rowe 20018)1

8Rowe observed that the consultation document itsasf structured vertically in an issue- or client-
oriented manner, and it was challenging to find sviayywhich the group conduct its business in a more
integrated and horizontal manner (2002: 117). [Abk of horizontal integration and cohesivenes#iwit
the voluntary sector was acknowledged and invetstijhy the Voluntary Sector Awareness Initiative of
the VSI, and it would prove to be a recurring ofadje for the ultimate success of certain aspedtseof
SSP implementation.

#nformants included: “the general public, the vaany sector, groups, organizations, individualshvain
interest in social policy issues, service/progranvigers, Government employees and other sociayol
stakeholders” (Government of Newfoundland and Ldbra 997: ix). Meetings with government
employees were held in camera. The Committeeigpditsmaller groups of one to six members to pesi
over the meetings. In total they met with 1,50dividuals from 130 communities (ibid: x). The stture
of meetings varied from private, one-on-one sessiomound-table discussions, public meetings,
gatherings organized by specific groups such asemsrgroups, social assistance recipients or rural
development associations (ibid). SPAC also reckfgemal written briefs, letters, questionnairesnails,
and other forms of feedback from over 600 respotsdginid).
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In 1997, SPAC submitted two companion reports teegoment.VVolume |: What the
People Saigresented an overview of the main topics raisethduhe public dialogue,
while Volume II: Investing in People and Communitlesw attention to “significant
issues and trends” and offered recommendationswergment on how to “strengthen
fragile social and economic structures” (Governnwritewfoundland and Labrador

1997: xi). The lattewould form the basis of the subsequent SSP document

Volume llof the SPAC report identified key issues and thethashad emerged from the
public consultation, and went on to propose newdiiions and strategies through which
government could respond effectively. The cerfgatures of the SPAC proposal
centered on “a new framework for social developnb&sied on investing in people by
integrating social and economic development initeet and by strengthening individual,
family and community resources” (Government of Newvfdland and Labrador 1997:
viii). It emphasized the need for social policyb® “forward looking and developmental
rather than reactive” and to “support a fundamerig for individuals and local
communities in achieving well-being” (GovernmentNg#wfoundland and Labrador
1997: viii). In reference to comments made duthngpublic consultation, the document
drew attention to how the bureaucracy and turfguidn between departments can
“hinder social development and make comprehensivgsedepartmental approaches
difficult to attain” (Government of Newfoundlanddhabrador 1997: 17). Significantly,
SPAC advocated a move away from the governmemicktional way of conducting
business. Rather than assigning individual departsnwith the responsibility of
identifying solutions to particular social issuasnore collaborative approach was

envisioned.
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The vertical structure of government in which edepartment operated as a “silo,”
disconnected and often unaware not only of theviies of other departments, but also
of the activities of non-governmental actors, wesnsas inefficient and inadequate. The
lack of communication and coordination - both irdepartmentally and inter-sectorally -
contributed to a lack of knowledge regarding oyaslan programming, the existence of
unmet needs and gaps, potential complicationsgrisom the interaction of different
departmental policies and programs, as well asnpiatesynergies that could arise from
greater collaboration. SPAC advocated a more botat approach to policy and
program development, as well as service delivesth vithin government and between
government and non-governmental actors. They tesk#rat “greater responsibility
should be assigned to individuals and communitigsthat more tangible authority be
vested in non-Governmental input” (Government oivikeindland and Labrador 1997:
57). SPAC acknowledged that a shift to the neviesdevelopment framework that they
envisioned would require “new attitudes, new wafydaing things, and the sharing of
power and resources;” in sum, it would depend opHitosophical shift” in the
conventional ways of operating within the provingavernment (Government of

Newfoundland and Labrador 1997: 27).

7.3.6 The Launch of the SSP

Once submitted to government, the SPAC report bidw reviewed, accepted and the

basic concepts transformed into a formal policyrimeent (Rowe 2002: 118). Cabinet
accepted the report “in principle,” and work waartdd on developing a final document
that would guide the implementation of the SSRlierprovince. An interdepartmental

committee was struck and charged with the taskutifig together a Cabinet paper based
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on the SPAC report. According to one key informéme challenge for those who
became involved in developing the final documens teastrike a balance between the
SPAC vision, following through with the commitmeatimprove programs and services,
and the need to create a plan that the governnoeid Gve with politically. After
struggling through as many as 42 drafts and afiesiderable debate and discussion,
government finally settled on what it consideredhéca suitable versiorReople,

Partners and Prosperity: A Strategic Social PlanKewfoundland and Labradavas

released in August, 1998 by Premier To8in.

7.3.7 Understanding People, Partners and Prosperity

The following will offer an in-depth description danalysis of the SSP document,
People, Partners and Prosperity: A Strategic SoPian for Newfoundland and
Labrador. For the most part, this section will not commentom the various elements
of the Plan ultimately played out in the implemeéiotaphase. Chapter 8 will consider
the actual implementation of the Plan, which, dupractical and other considerations,

did not necessarily adhere to all the ideas presentthe document.

7.3.7.1 The SSP Vision and Strategies:
Building on the SPAC report, the SSP proposed amn-axching strategic framework

based on the concept of social development thatchieh guiding the people of the
province along a new path towards enhanced saniaéaonomic well-being. A major
component of the Plan was to achieve a shift instg public policy and planning was

undertaken, placing a greater emphasis on long-bemcomes, place-based development,

82 Henceforth, any reference to the SSP, or the fiahis thesis will refer to thBeople, Partners and
Prosperitydocument, unless otherwise indicated.
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and participatory approaches. The Plan laid aaethkey strategic directions to guide
implementation in hopes of achieving sustainabletsms: “building on community and
regional strengths,” “integrating social and ecomdevelopment,” and “investing in
people” (Government of Newfoundland and Labrad®8t®). The various goals,
objectives and action items contained within tren@ll attempt to respond to these
strategic directions. The SSP goals are as follows

Vibrant communities and regions in which peoplevaty participate in their

collective well-being;

Sustainable regions based on strategic investmendividuals, families and

communities;

Self-reliant, healthy, educated individuals andifee® living in safe, nurturing

communities.

Government of Newfoundland and Labrador 1998

In addressing the first strategy — building on camity and regional strengths — the Plan
stressed the importance of involving and supportimmgmunities and the community-
based sect8t as critical “partner$* in the successful implementation of the SSP. The
sector was seen as playing “a vital role in botis@eal and community development,”
contributing “substantially to the cultural, soczadd economic life of the province”
(Government of Newfoundland and Labrador 1998: Iymmunity-based
organizations were recognized as capable of respgmrdfectively to needs in the

community by providing programs and services imppropriate manner, and they were

seen as an important vehicle for citizen engagemieatthermore, it was understood that

8 The community-based sector is also referred thérPlan as the third sector or the voluntary sedio
this thesis, | have also employed the acronym VCBBSe Plan defines the sector as comprising “neithe
government (the public sector) nor business (thexf@ sector),” and being “made up of a variety of
groups, ranging from informal associations to reged charities which have volunteer governancedand
work that benefits society, the community or a grexithin the community” (Government of
Newfoundland and Labrador 1998: 10).

8 A closer reading of the nature of the “partnershiparticulated in the SSP document will be comsid
below.
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they played a fundamental role in fostering socagdital, and in harnessing and
developing the skills of local leadership. Socipbital is defined in the Plan as “A
community’s capacity to work together effectivetydollective action” (Government of
Newfoundland and Labrador 1998: 10). As part ef ISP process, communities
(represented by the citizens, volunteers and grbaped therein) were to become
involved in problem identification, regional plangiexercises, and the coordinated
delivery of programs and services (Government offdandland and Labrador 1998:
24). In this way, they would help to ensure tlesponses would be appropriate, flexible,
and satisfactory. This “regular process of puplcticipation” was intended to “promote
inclusiveness and thus a sense of social coheabgigic responsibility” (Government

of Newfoundland and Labrador 1998: 10). Previowgmams, such as the Northern Cod
Adjustment and Recovery Program (NCARP) and tharitt Groundfish Strategy
(TAGS), had undermined social capital by creatiivistbns between vested groups
within the communities. Similarly, the emergené@ew fisheries, particularly the crab

fishery which was concentrated in fewer hands, eteated community divisions.

In terms of the integration of social and econodggelopment, the Plan strongly
acknowledged the importance of identifying theekdges and in ensuring that social
investments were not neglected. However, two kéymants noted the difficulty
encountered by those attempting to translate thderstanding into practical instructions
that would guide the implementation of the Plainwds not clear how this would affect
government operations. Coordinating investmentssache social and economic sectors
and merging social and economic policy objectivas @& challenging proposition. One

key informant remarked that it was in discussiamsainding the labour market that
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concrete actions that would advance this strategyb to emerge. The SSP focused in
particular on the linkages in the spheres of emplayt and education. It encouraged
investment by both levels of government in emplogtragportunities in the private and
community-based sectors and stressed the neethflogment programs targeted at
particular groups including women, youth, persoith @isabilities, and under-employed
or unemployed people (Government of Newfoundlaralzabrador 1998: 27). It also

drew attention to the need to invest strategidallgducation and training.

The third strategy — investing in people — necassit a “shift in thinking” wherein social
programs would not be viewed “as a drain on finaln@sources” but rather, as “a critical
investment in the people of our province” (Governing Newfoundland and Labrador
1998: 11). Itimplied a move away from traditionaiedial approaches towards a new
model based on prevention and early interventibms strategy also required
coordination across departments and sectors ifistiboflexible, and client-centred

approach that contributed to greater self-reliance.

7.3.7.2 The Place-Based Approach:

Unlike the provincial government’s approach to emaic development, which purports
to be “rooted firmly in regions and communitieh)&tSSP recognized that, despite the
existence of regional boards overseeing health;again and economic development, the
traditional approach to development in the so@atar “tended to focus programs on
delivering services to individuals, often in isad&t from the larger context in which they
live” (Government of Newfoundland and Labrador 19898 The Plan advocated a shift
to a “place-based approach.” This approach edtédramining issues from the broader

community context in which people live, work anteract” (Government of
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Newfoundland and Labrador 1998: 8). It soughttmtify the roots of social problems
and to consider local strengths and weaknessesmstof responding not to symptoms,
but to underlying causes. The place-based approgudied a more holistic, integrated
and horizontal way of understanding issues andldpig solutions, and ultimately

promoted individual and community resilience.

7.3.7.3 The Importance of Partnerships:

The SSP placed a great emphasis on forging palnipsrsetween and within different
sectors in society. The traditional departmemal sectoral silos that often contributed
to counter-productive ways of working characteribgdnter-organizational distrust,
territoriality, inefficiencies and fragmented s&es were to be slowly dismantled. In
their place, new relationships based on dialogoerdination, collaboration, and cross-

departmental and multi-sectoral approaches weeengrge.

Within the provincial government, greater horizdityavas intended to pave the way for
the integration of social and economic policy afahping, the harmonization of
programs and services, and the coordination ohtirz investments (Government of
Newfoundland and Labrador 1998: 16). The SocidclP@&€ommittee of Cabinet was to
be charged with ensuring that mechanisms werelesdtat “to support cross-
departmental decision making,” while an interdeparital committee of deputy
ministers was to be established to ensure diverm@sentation in the implementation of
the Plan (Government of Newfoundland and Labra®®8116). The federal
government was also seen as being a critical partribe process. It was anticipated
that greater coordination across departments angsthe different levels of

government would help to clarify roles and respbitises, reduce duplication, enhance
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efficiency, improve accountabilities and createesgres that would result in new ideas

and better ways of working (Government of Newfoandl and Labrador 1998).

The SSP also stressed the importance of buildinggahips at both the regional and
community level. In particular, the Plan envisidras important role for the various
regional boards across the province — the Heatftititions Boards, Health and
Community Services Boards, Education Boards, armh&nic Development Boards.
According to Rowe and Randell:
There were some forty-four elected and appointgnal boards in the province
[...]. Together these boards manage[d] more thainoh#ihe provincial
government’s program spending. They were estaddist ensure that public
policies, programs and services [were] responsitedal conditions while
remaining consistent with overall provincial polidyection. If the Strategic
Social Plan [was] to be meaningful at the “grass@aegional boards provide[d]
a logical base from which to support local eff@itsl recognize local leadership.
(1999: 86)
The SSP was to support the boards in order to erthéin to engage in coordinated
planning in their regions. For their part, the toisawere to take action together to
support the development and the engagement of @&Svin the SSP process at the
regional level. The regional boards were thereftire catalyst for involving other
relevant partners in their regions,” whidh time was meant to include community-
based agencies (Rowe and Randell 1999: 86; itatided). Therefore, while the Plan
did stress partnerships at the community levelas clear that in the beginning any
involvement of community was to be facilitated bgde boards. The latter would exist
as the true “regional partners with Governmenttingcas mediators in the once-removed

relationship between government and community (Bowent of Newfoundland and

Labrador 1998: 24).
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The various partnerships described above wereas&rentral to the successful
implementation” of the Plan (Government of Newfolamdl and Labrador 1998: 15).
Nevertheless, the government was cautious in itsntitment to greater decentralization
of decision-making to non-governmental partnerdhilgthe Plan stated that government
would “delegate certain authorities” in keepinghwilhe policy objectives of the SSP, it
was careful to explain that final and ultimate @sgbility for implementation remained
with government (Government of Newfoundland andradbr 1998: 15). At the end of
the day, government would be held accountablejtahdrefore had to retain the last
word regarding public-policy directions, allocatiohpublic resources, and compliance

with standards of delivery (Government of Newfowamdl and Labrador 1998: 15).

7.3.7.4 Evidence-Based Decision Making and a Socsldit:

A major component of the SSP was the monitoringaraduation of progress towards
achieving the various goals of the Plan. Unlike tiladitional approach to measuring
success, which focused on process indicatoogitputs- i.e. programs and services - the
approach advocated by the SSP emphasized thememzhitoroutcomendicators - the
longer-term social and/or economic impacts of aayigular output (Government of
Newfoundland and Labrador 1998: 35). Measuringautes in this way would require a
concerted effort by the provincial government tentify relevant social and economic
indicators and to collect baseline data againstkvill progress could be measured. The

SSP committed the provincial government to undertakomprehensive Social Audit
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five years following the implementation of the Ptandentify strengths and weaknesses

and adjust the approaches accordirigly.

7.3.7.5 Building on the Social Policy Advisory Comittee:

According to key informants, the SPAC report wa®ftdly consulted for the
development of the final SSP document. One keymént indicated that this was the
result of the interdepartmental committee’s comreitirto remain faithful to the public
consultation. The committee consistently refetvadk to the SPAC report and voted on
the individual components to determine their inosn the Plan. Upon close
inspection, almost all aspects of the SPAC reperteflected in the SSP document in
some way. For starters, the over-arching framewbtke SSP is founded on the
concept of social development as articulated byStRAC. Furthermore, the three
strategic directions contained within the SSP viaken straight out of the SPAC report.
Nevertheless, four out of five key informants irated that whild*eople, Partners and
Prosperitydid reflect the majority of the fundamental idgagposed in the SPAC report,
it fell short in that it omitted specific detailacstrategies and was ultimately a very
high-level, general document. This had both pesiéind negative implications, which

will be discussed in Chapter 8.

In an effort to determine which elements of the ERAport were stressed more than
others, the key informants interviewed for thiseash project were asked to rank the

SPAC strategies in terms of how much they felt theye emphasized Reople,

8 From the Ground Upa document released in 2003, measured well-beitige province and represented
the first Social Audit in all of Canada.
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Partners and Prosperit§? Four out of five key informants indicated thatsRarch,
Analysis and Evidence-Based Decision Making washasgzed “very much,” while
three out of five key informants indicated that\mion and Early Intervention; Strong,
Balanced Partnerships and Alliances; and Accoulitiathrough Social Auditing were

also emphasized “very much®.

Key informants were also asked to list importaetents identified in the development
of the SSP (in particular, through the SPAC) thatedeft out ofPeople, Partners and
Prosperity. Responses to this question varied. Four outvefkey informants concurred
that the direct engagement of community in the fi®ess was emphasized more in the
SPAC report than it was Reople, Partners and Prosperits we have seen, the latter
placed a greater emphasis on “strong partnershijpe aegional level,” rather than
reaching directly down into the community (Goverminef Newfoundland and Labrador

1998: 24).

A comparative analysis of the SPAC report 8edple, Partners and Prosperiyso
reveals a difference in the nature of the relatgnbetween government and community,
as expressed through the subtleties of the languglge SSP envisions community as
encompassing community groups, volunteers anceasiZGovernment of Newfoundland
and Labrador 1998: 18). The SPAC envisioned conmtypartnerships as “new

alliances in which “power and contrélwould be shared,partners would work

% The ranking system included five possible respsisethe level of emphasis placed on individual
SPAC strategies that were listed: very much, cuipit, somewhat, not much or don’t know. Key
informants requested that it be noted that thikirenexercise was challenging, and that not mucighte
should be placed on individual responses. | tloeeethose to include only those responses which
demonstrated a high level of consensus among irorsn

87 In terms of the other SPAC strategies, Publici€lpgtion and Collaboration also received a higrele
ranking by respondents, with two out of five kefoimants stating that it was emphasized “very munh”
the SSP, and one stating that it was emphasizeate“guit”.
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together to achievecbmmon goals and in which “moreesponsibility would be
accompanied by “more resources amthority’ (Government of Newfoundland and
Labrador 1997: 23; italics added). They saw thedrte incorporateconsumer, family
and communitynput’ into government decisions through theyStematitand “ongoing
involvement of citizens and voluntary organizatiamsarious forums (including but not
limited to meaningful public consultations) (Goverent of Newfoundland and Labrador
1997: 24; italics added). The emphasis wasocam$ensus-building; collaboratior?
and ‘mutually acceptabledecisions (Government of Newfoundland and Labra897:
24; italics added). In contrast, the SSP encourégeadparticipationat the
community level” (Government of Newfoundland andtador 1998: 18; italics added).
It defined community-based partnerships more imgeof the government providing
“support and “building capacity in communities, so as to ensure tie/dlvemerit of
“‘community groups, volunteers, and all citizenghex than emphasizing an equal
partnership approach and authority sharing insgkeats of the process (Government of
Newfoundland and Labrador 1998: 18; italics addde)rthermore, while the
community-based sector was seen as capable ofrpenfipa number of roles in
implementing the SSP, a close reading suggestsithaitiative for this involvement
was to come from the sector itself, which was tdgrepared to partnewith
Government” (Government of Newfoundland and Labrdd@®8: 24).People, Partners
and Prosperitystates that:
The community-based sector can perform a numbesséntial roles in
implementing the Strategic Social Plan. Theseuthel
« partnering with regional boards to plan for inteégdasocial and
economic development,

« implementing regional prevention strategies oncallbasis,
- providing voluntary services on a coordinated,rtheentred basis,
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« contracting with Government to provide client seed on behalf of
Government, where appropriate,

« providing employment opportunities in the sectodétiver services,
implementing programs and carrying out social as@hemic
development work.

Government of Newfoundland and Labrador 1998: 18
The implication seems to be that the VCBS is tloreefesponsible for implementing

certain aspects of the Plan. This notion will beHfer explored in Chapter 8.

One key informant drew attention to another clegyatture from the SPAC report — the
decision to drop the notion of creating a CommuBiised Resource Alliance from the
SSP. According to SPAC, the Resource Alliance twas:t as a forum for
representatives from government and non-governrherganizations to come together
as equal partners to identify priorities, createrisectoral linkages, discuss optimum use
of resources, and to inform public policy (Goverminef Newfoundland and Labrador
1997: 29-30). It was meant to act as the mechathsough which real partnerships
would be formed, where effective collaboration,rgtgof information, and discussion
could occur and where external players could fagalthe policy process in
governmenf?® By abandoning this idea, the Plan was left wittmechanism through
which government could facilitate the involvementl&ngagement of the sector, or

through which government could forge meaningfutmenships with the sector.

7.3.8 The SSP Structure & Components

The following section offers an overview of the kstyuctures and components of the

SSP. For a visual representation of the key Sisietates and relationships, see Figure

8 According to one key informant, the failure tolinte this recommendation in the final SSP document
was a critical oversight that ultimately preventied Plan from being fully implemented based on the
SPAC vision.
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7.2 below, and refer to Figure 5-2 on page 144forap of the SSP regions across the

province.
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Figure 7-2: Strategic Social Plan Structure and Raltionships
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7.3.8.1 The Ministerial Committee and the Committe®f Deputy Ministers

A ministerial committee was assigned responsibibtythe Plan that consisted of all the
members of the Social Policy Committee of Cabingh{sters from the Departments of
Education, Health and Community Services, HumaroRegs and Employment, Justice,
Municipal and Provincial Affairs, Environment andhour, Government Services and
Lands and Tourism, Culture and Recreation) alorth thie chair of the Economic Policy
Committee of Cabinet, the minister of Finance,ghesident of Treasury Board, and the
chair of the Cabinet Committee on Rural Renewal@oment of Newfoundland and
Labrador 1998: 15). These ministers were chargddemsuring that “the directions of
Government are carried out and that Cabinet is keigtapprised of all developments
related to the Plan” (Government of Newfoundland babrador 1998: 15). The premier
selected a lead minister responsible for the Riam famong those present on the
ministerial committee. A committee of deputy miars representing the same
departments in government was also created tat éissiministerial committee and
charged with “administrative responsibility for tRéan’s implementation” (Government

of Newfoundland and Labrador 1998: 16).

7.3.8.2 The SSP Office

In order to facilitate the horizontal approach achted byPeople, Partners and
Prosperity it was decided that the administration of the 8®RBld be housed within the
Executive Council of the provincial government. eTBSP Office was established as a

central agency in government to oversee and supfi@spects of the Plan. In essence,
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it was the “bureaucratic presence” of the SSP iregument® It comprised eight staff,
including an assistant deputy minister who repotteithe designated lead minister

(Government of Newfoundland and Labrador 2083).

7.3.8.3 The Premier’'s Council on Social Development

The Premier’'s Council on Social Development (PC&B3 set up as a consultative
committee to provide overall advice to the provahgjovernment regarding decisions
and policies related to social development in Nexwtband and Labrador (Randell
2002). The PCSD was made up of eighteen individiram around the province who
were appointed by the Premier. Participants welected based on relevant expertise
and to ensure representation on a variety of issnégrom different regions of the
province. The PCSD was an important componenboifrounity and citizen
involvement in the SSP. Ex-officio members of B@SD included the chair of the
Social Policy Committee of Cabinet and the leadistén responsible for the Plan

(Government of Newfoundland and Labrador 1998: 17).

7.3.8.4 Regional Steering Committees

The forty-four regional boards that operated actbegprovince administered different
geographical regions whose boundaries were noistens and which often demonstrated
considerable overlap or disagreement. This madeailenging for those who were
attempting to delineate the boundaries of the n8® &gions which were meant to

incorporate the various boards and subsume the atimeinistrative divisions. Ultimately,

8 The author wishes to acknowledge Dr. David Claséfs ideas pertaining to the linking mechanisis o
the Strategic Social Plan as presented in an deafy of a paper provisionally entitled: “Linking
Government and the Voluntary Sector: The Strat8gidal Plan of Newfoundland and Labrador 1998-
2004” (2005).

%It is significant that the lead was an assistapudy minister and not a deputy minister. It iiclilt for

an assistant deputy minister to have authorityaviés a committee of deputy ministers.
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according to Rowe and Randell, government decidéd/ork towards common planning
boundaries, without infringing on the existing adisirative boundaries of the boards” — an
approach that reflected “a desire to define bouadan such a way as to provide for the

information needs of the planning process” (1999: 8

After considerable discussion, debate and analygsprovince was divided into six SSP
regions: Labrador, Western, Central, Eastern, Avalod Northeast Avalon (see Map, page
143). Regional Steering Committees (RSCs) weibbshed to oversee the implementation
of the SSP in each region. These Committees wactkemp okex-officioappointments of

the executive directors or CEOs of the regionartt®éhealth, education, economic
development), regional staff of relevant federal provincial governments, municipal
government agents, members of Aboriginal groupd,rapresentatives from various other
organizations present in the region (the educatiostitutions and some VCBOSs). In each
region, a Regional Planner was hired by the SSR&XH coordinate the activities of the

RSC and to liaise between the two entiffes.

7.3.8.5 The Community Accounts Database

The Newfoundland and Labrador Statistics Agency§N) had a significant role to play in
compiling the social and economic benchmark dadaglovided the basis of the Social
Audit and supported the RSCs in attempting to ua#lerevidence-based decision-making in
the regions. In cooperation with Statistics Can#fiiaNLSA developed the Community
Accounts database to support the implementatiaheoESP and to serve the people of the

province more generally. The Community Accounta mprehensive, web-based

L This differs from the new Regional Councils of fReral Secretariat which deliberately exclude
government officials.
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information system that presents data at the contgyuagional, and provincial level
regarding the social and economic well-being of Mewmdlanders and Labradorians. The
information is readily available and accessible] Bna valuable tool for measuring the

progress of the province towards achieving theggaatl objectives of the SSP.

7.3.9 Towards Implementation

The SSP Office embraced the philosophy that “ope gdoes not fit all,” and gave the RSCs
considerable flexibility in deciding how they wouldplement the Plan in each region. As a
result, the implementation of the Plan differechdigantly from one SSP region to another.
Each RSC adopted their own approach to forgingpeships, engaging the community-
based sector and citizens, and determining regjmaiities under the SSP. The following
chapter will examine the approach taken by the dddnr Regional Steering Committee,

investigating in particular the role that the VCBIByed in the SSP process in that region.
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8. SSP Implementation: The Case of Labrador

In the previous chapter, we have come to undergtandriginal spirit and intention of
the SSP according to those who were involved inatsception and in its early stages of
development. We have also become acquainted gtk\olution of the Plan, how it
was shaped and re-shaped into a muted versior afripinal proposal. While it still
contained innovative ideas, many of these weredmddthin a document that was
acceptable to the established order and which gavent adopted as its official approach
to social policy. It was this final documeRgople, Partners and Prosperithat was
intended to offer guidelines for the actual implemagion of the Plan. However, it
offered no explicit direction when it came to thesncritical and innovative elements
contained therein — such as how the propasted-sectoralandintra-sectoral

partnerships or collaboration should occur.

The Regional Steering Committees (RSCs) were ingehaf implementing the Plan in
their respective regions — they were the “key maigdm of the SSP” (Close et al. 2007:
13). The regional approach to implementation oéflé an effort on behalf of the
administrators to bring the Plan back down to thamunity level where it had its roots.
The SSP had become a high-level policy instrumieat passing out of the hands of the
Social Policy Advisory Committee (SPAC), and thegarss needed to be grounded in
order to remain true to its call for a “place-bdsexkecution. The interpretation of

“place” as region rather than community is eviderthe structure and membership of
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the RSCs. While some were disappointed by thigrstsaw it as the logical place to

begin®?

First of all, this chapter will examine the RSCtlas central mechanism for the
implementation of the Plan. It will take a closek at the structure and membership of
the Labrador Committee, identify its priorities tkne its vision, and analyze its
strategies — in particular, its approach to padinigs and collaboration. Secondly, it will
look at some of the weaknesses inherent in thetRitrbecame apparent after analysis
of the challenges to implementation. Finally, lds part of the chapter will focus on
community-based organizations in the region, paldity the status of and attitudes
towards intra- and inter-sectoral collaboration amthese organizations. The findings
presented in this chapter offer an indication foe oegion of the extent to which the SSP
precipitated, or failed to precipitate, the “fundamtal changes in the way government
operates™® that many felt it was meant to bring about - aiftirly in terms of a more
horizontal approach to governance, an emphasisitaboration and partnership, and a
stronger and more engaged community-based settus.impact is assessed based on an
analysis of the interviews conducted with membéth® RSC as part of the Values
AddedCURA team, and independent research includingvigess with key informants
and representatives of community-based organizatiothe region. At the end of the

chapter, an overview of the Labrador experiencedséw attention to the strengths and

92 As we have seen in Chapter Fi&=ople, Partners and Prosperipjaced a greater emphasis on regions
and regional boards as “a logical base from whickupport local efforts and recognize local leakipi’'s
(Government of Newfoundland and Labrador 1998: 8)-However, the authors of SPAC had envisioned
a greater role for community (see page 36) andidered this regional approach to be a departura fro
their original vision of a “place-based” approach.

9 According to Helleur, these fundamental changekiited “creating expectations for partnership with
community agencies and decentralizing both theipimv of services and choices around delivery” 00
2).
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weaknesses of the approach to implementation adlapthe region, with particular

consideration of the barriers to and bridges fdlaboration that were encountered.

8.1 The Labrador Regional Steering Committee

8.1.1 Structure and Membership

At the time of this research, the SSP Steering Citi@enin Labrador was made up of one

full-time staff person (the Regional Planner) apgraximately twenty-three members,

sixteen of whom were based in the regional cerftiéappy Valley-Goose Bay and

eighteen of whom represented government departraedtpara-governmental boards.

The groups officially represented aactivelyparticipatingon the committee were:

= Eight para-governmental organizations (PGOs): Rom-departmental public bodies
(NDPBs) and four quasi autonomous (non)-governnhienganizations (QUANGOS)
(See Appendix 5).

= Six provincial government departments;

= Three federal government departments;

= Two secondary education institutions;

= Two Aboriginal organizations (one of these was @agnewhat activen the
Committee);

= Two non-governmental organizations (NGOs) or vamtcommunity-based
organizations (VCBOs - one with historical-institutal ties to government that had
just been invited to become a member at the tinseréisearch took place, and one

grassroots organization).
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8.1.1.1 Governmental and Para-Governmental Reprdagan:

As we can see from the above list, representatreas government departments and
from PGOs — patrticularly those based in Centralrador - clearly dominated the
Committee. Nine RSC members were the directorsgibnal offices of line
departments (provincial and federal), and 8 weeeettecutive officers of key NDPBs
and QUANGOs based in the region (Health and Comity8ervices Boards, Education
Boards and Regional Economic Development Boartlk)s heavy representation from
governmental and para-governmental organizatiof®]had several implications for
the RSC. In terms of its effectiveness, many efRSC members interviewed as part of
the Values Added CURA research indicated that thegnce of these relatively
influential people on the RSC was a key strengtthefprocess, as they imparted a
certain amount of authority upon the Committee \whénabled it to take actidi. An
example that illustrates this advantage was wheiviolual members were able to use
their connections to leverage support for a chamgiee provincial policy that prevented
retired teachers from working while receiving theénsions. This stipulation had been

hurting small communities in Labrador that werdrfgcserious shortages of teach®rs.

One key informant also made the important obsesaahat the process could not go
over the heads of the local leadership, stressiagthese key individuals had to be
engaged and buy into the process from the beginhihgas to work in the long run.

The political capital that these individuals possesimparted extra leverage to the

% By “influential people” | am referring to peoplegsessing a relatively high level of political dap{see
Bourdieu 1977, 1989, [1982] 1991; Kauppi 2003) mBylic capital also comprises political capital, a
concept that is described by Schugurensky as ‘dpadity to influence political decisions” (2000324
These people included the highest ranking civivaets based in the region, as well as other indaisl
with regular access to government officials andg/iplgan active role in policy discussions.

% This policy shift was made possible in large plar to the support of the minister of Labrador and
Aboriginal Affairs who, at the time, was a Labraidorbased in the region.
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process overall. The nature of this political talpiffered from person to person. Due
to theex-officionature of many of the appointments made to the R8€h of the
political capital possessed by individuals on tlwentittee can be said to have been
acquired by delegation; that is, “through inveséthy an institution” (Kauppi 2003:
780). These individuals brought with them to tif&(Rthe political capital bestowed
upon them as a result of their appointment to tpaiticular position. Others brought
individually-acquired political capital, attributi#to personal characteristics and
comparable in some ways to Weber’s “charismatittitegcy” (Kauppi 2003: 780%°
Ensuring the participation of these local lead&ipéd to ensure that the process would
harness the support and efforts of the very logahts who had already proven
themselves capable of mobilizing the public andaading a cause. Their engagement
helped to generate wide public acceptance of thegss, and may have circumvented the
risks associated with leaving them out of the psscdndeed, 38% of respondents cited
leadership as an important factor leading to tleeessful implementation of any
initiative. Several respondents referred to paldicindividuals in the region who they
believe contributed greatly to development in Lalora The same names would come up
again and again — local people who “wore many ha&;oming involved in several
initiatives and dedicating themselves to improwvimg quality of life for the people of
Labrador. These people had the capacity to itggitimacy into the causes they
supported and they brought a great deal of pubppsrt with them. Importantly, many
of the individuals mentioned as prominent locatiEya were either staff or members of

the RSC.

% In many instances, these two types of politicpited coincide in one individual, thereby reinfargiand
strengthening the level of influence acquired gt thdividual.
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8.1.1.2 Community-Based Representation:

While the heavy governmental and para-governmemésence on the RSC had its
advantages, several respondents criticized theepsdor the lack of solid representation
from community-based organizations. Their criticias founded on the fact that the
regional priorities and initiatives were decidedfonthe most part by a set of individuals
who either represented the state or, in the caparafgovernmental organizations,
represented organizations that tended towardstithof the state-civil society
continuum (refer to Table A-1, Appendix 5). Onlyat VCBOSs were included as full
members of the RSC, one of which had just becomeraber at the time this research
was conducted. The capacity for truly communitgdzhideas and priorities to trickle up
was hindered by the lack of equal participatiorcbsnmunity-based representatives on

the RSC.

Several respondents also criticized the processsfétappy Valley-Goose Bay (HVGB)
bias — not only was the Committee composed prigafiindividuals based in HVGB,
but many of the initiatives were centred in or figed around the regional centre.
Consequently, several respondents argued thataheriitee lacked a truly grassroots
perspective and remained out of touch with the s@édommunities in Labrador.
Twenty five per cent of respondents from the Sdldhast and the Straits indicated that
the grassroots was “disconnected from the SSP gsboe that there were “little or no
concrete results” outside of HVGB. Figure 8.1 shake difference between regions in

responses to the question “Are you familiar wite 88P7? The findings presented in

9 A response of “No” indicated that the respondextt no previous knowledge of the SSP or the RSC;
“Somewhat” indicated a general and superficial kisolge (the respondent had “heard of” the RSC or
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the figure clearly show that a VCBO based in Cémtadrador was much more likely to

possess knowledge and familiarity with the SSP ggso©r the RSC in the region.

Somewhat
25%

Yes
90%

Labrador Straits and South Coast Central Labrador

Figure 8-1:Are you familiar with the SSP?

8.1.1.3 The Regional Economic Development Boards:

It is important here to mention the particular cakthe five Regional Economic
Development Boards in Labrador, whose executivectiirs all occupied seats as full
members of the RSC. Some argue that the presémice BEDBs was intended to
ensure community-based representation by briddiegap between the RSC and
communities. REDBs are not only de-centralizedcstires, representing communities in
all the regions, but they are also intended togpeasentative of the various interests in
their respective regions. In order to respondi® argument, we must examine the
categorization of the REDBs along the theoretitatlescivil society continuum (see

Appendix 5) while considering the practical roleytplayed on the RSC.

knew one or more members of the RSC); “Yes” indidat knowledge of some more detailed aspects of
the RSC or the SSP process such as the compositarate, goals, priorities, initiatives.
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The position of the REDBs along the state-civilisfgccontinuum is not easy to
determine. The REDBs embody an innovative bott@gnajyoproach to development; they
were originally intended to exist as a “radical aepre from traditional government
programs” offering opportunities for “local contrahd innovation” (Task Force on
Community Economic Development 1995: 73). Rathantexisting as an “exclusive
group,” the REDBs were meant to be “inclusive aathdcratic,” representing various
interests in the regions (Task Force on Communigrieémic Development 1995: 67).
Although some respondents expressed concern gn@dards have come to be
dominated by tight groups of local elites (mostlgle), most responses indicated that the
REDBSs have been relatively successful in term$eir tefforts not only to represent their
regions, but also to enact the bottom-up apprdaahhad been envisioned. Forty two
percent of respondents from the VCBS indicated ttheyf would approach a REDB if
they had issues or needed assistance, and fiftypingent cited a REDB as the most
effective mechanism when it came to representieg tieeds or concerns to government,

validating the REDBSs’ claims to being a “voice foe regions.”

Nevertheless, despite their community-based linkagel bottom-up structure and
approach, the REDBs cannot be classified as VCR@daltheir historic and

institutional linkages to the provincial and fedegavernments® Rather, they fit more

% The REDBs were created through a joint initiatife¢he provincial and federal governments, both of
which continue to recognize them as key bodiesdgional economic development in the zones. The
REDBSs gain significant legitimacy from the officehdorsement they receive from both levels of
government. They are highly dependent on governifioercore funding, and on top of regular reporting
requirements, they submit strategic plans to gawemnt for approval. Nevertheless, they exhibit many
characteristics normally associated with the nomegomental or voluntary, community-based seckar
instance, REDBs rely on significant volunteer effoFheir boards of directors are composed entioély
volunteers, members are elected by the citizetiseimegion at Annual General Meetings open to the
public, and they are accountable to the communiiti¢élse region. The Boards operate autonomousiiyen
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accurately in the spectrum of para-governmentamaations, or, more specifically,
“Quasi Autonomous (non)-Governmental Organizati@@gANGOs - see Appendix 5).
This classification draws attention to “the roleembedded governance structures” and
“institutional processes” that are likely to infhee their actions and choices on a day-to-
day basis (Tomblin 2003: 21; 14). The classifmatf the REDBs as “para-
governmental organizations” does not, however,lpdecthem from having been capable

of indirectly representing the views of the VCBStba RSC.

We have noted above that several respondents hobrought their concerns and needs
to the REDBSs, but that they found them to be aeatiffe mechanism through which to
have their voices heard. Several VCBOs viewedBBBs as umbrella organizations in
the regions, responsible for and capable of repteggthe various community groups
located within their boundaries. Some VCBOs ingidahat their organization had
representation on one of the REDBSs, usually thragbmmon member or volunteer
who held a seat on the BOD of the REDB. Either veayeral respondents maintained
that the REDB represented their needs or concehe &egional Steering Committee

table®®

majority of their decisions (they hire their owaf§twho are accountable to the BOD, they generadi t
own mandate, they decide on projects and initig)ivédespite these similarities, their historical-
institutional characteristics make them more adedyalefined as “para-governmental.” They are,
however, situated closer to the “civil society” esfdhe spectrum than the health and school boards.
% In analysing the real (and/or perceived) role thatREDBs in Labrador played in representing teds
and concerns of VCBOSs to government, it is impdrtamote the relatively strong focus these paldicu
boards placed on the social aspects of commundyegional development. Indeed, the REDBs in the
region had been criticized by their funding parsrfer having placed too much emphasis on social
development initiatives. Their funders argued thi was to the detriment of their economic depeient
mandates. Representatives of the REDBs themseldiesited that the particular realities faced by
communities in the Straits, South Coast and Ceh#@thtador (many of them Aboriginal communities, and
many of them — notably Black Tickle — lacking baisifrastructure such as proper roads, municipaéwat
and/or sewer) necessitated that they pay closetiatteto the social aspects of development. Irdaxng
this social orientation of the REDBSs in the casmlgtregion, a gendered analysis may point to tbetFeat
the executive directors of all three REDBs in guestvere female. Each of these women maintained
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The question of whether the REDBs truly exist gsasentatives of the groups and
communities in their regions was posed to the REDBmselves. All three REDBs
interviewed agreed that they do act as represeatatin behalf of all the stakeholders in
their zone — including the VCBS and all communif@snd within their zonal
boundaries. They confirmed that they attempt &y his role in various settings,
including around the RSC table. The representdtora one REDB indicated that when
they saw an opportunity to speak up on a partidefare, they would attempt to collect
all the information they could and bring the isémsvard. However, all the REDB
representatives interviewed agreed that repreggatirthe diverse, and often conflicting,
interests in their regions was a significant chmjiedue to the uniqueness of different
communities and different groups. They often sougimpromise, and could not always
guarantee that all the different concerns and needs represented adequately. Two
REDB representatives confirmed that there were soimssing links in terms their
capacity to represent all the interests in thajiares. All three expressed the concern that
the REDBs were seen as “the be all and end athierregions, and cautioned that
community groups often assumed that they were hepgesented, when in reality the
REDB could not “be everything to everyone.” The@gpessed limited resources
(including knowledge of the issues, staff, timej &mding) and had to ensure that they
remained focussed on their own priorities and dinds. All three REDBs drew

attention to the fact that their funding partneesevpushing them to move away from

strong ties to the voluntary, community-based secfdso significant was that one REDB in the study
region had received special recognition in the fofran award for having achieved excellence inaifea
of partnership and alliance-building. Maintainstgong ties with other organizations in the regias
therefore a critical component of the work of théticular REDB, and it was not surprising that \@8Bin
the region provided positive feedback regarding &sipect of their work.
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social development initiatives and to focus ongheely economic aspects of regional
development. Given these constraints, communisgd@rganizations that relied too
heavily on the REDBs and did not step up to expitesis particular needs and concerns

themselves ran the risk of being left behind.

In sum, when it comes to the role of the REDBslenRSC, it is clear that, while they
did try their best to represent all the interestiteir zones at the RSC table, it was not
always possible for them to do so. VCBOs and conitias were only indirectly
represented on the RSC through the REDBs, ancftirer there was no guarantee that
any of their particular issues would be addresdé¢olwever, given the scarcity of
community-based representation on the RSC, the REaB1e to be seen as the linking
mechanism. They became one of the principal awetiueugh which the centralized
structure and membership of the RSC could reacindote communities in an attempt

to be true to the SSP’s call for a “place-basegiraach.

8.1.1.4 Aboriginal Representation on the RSC:

Before examining the representation of Labradob®iginal groups on the RSC, we
must attempt to tackle the complex issue of thestli@ation of their representative
bodies — the Aboriginal governments or band cosndg the Innu Nation, for instance,
classifiable as a NGO/VCBO or is it more aptly ddsed as a different level of
government? Although these organizations may Hasie roots in local “civil society”
movements in Aboriginal communities, the formatadra structured representative body
often evolves as a response to externally imposegskpres from the federal government.
Federal policies pertaining to Aboriginal peopleg@se the creation of local governing

bodies modelled on non-Aboriginal institutions whiben act as an interface between
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the community and the state. Are they therefotiebeharacterized as “para-

governmental” in nature?

In order to begin to conceive of an appropriatenengo the questions posed above, we
must first recognize that many of the concepts axeetbeen employing - including
governmentcommunityandthe voluntary sector are culturally relative. While these
concepts are familiar in a Western context, it widug ethnocentric to assume that they
are natural or applicable from an Aboriginal pectpe (see Tanner 2001). One
interview respondent from the VCBS noted that tesonsh agthe community-based
sectoror volunteerismare “lost in translation” when it comes to tryitmgfind the
equivalent terms in Aboriginal languages. Follogvirom this, institutions and
structures such as the band council are not nedgdsaditional Aboriginal
arrangements; rather, they exist as “artefactshiewnfluence” (Fouillard et al. 1992:
23). As Tanner suggests, “band government” exiagea provision of the Indian Act
through which “limited and token forms of decisimaking were gradually advanced to
bands, under paternalistic supervision, to be wéthvd at any time they were not
exercised to the satisfaction of the authoriti@dQ1: 400). In this sense, it is impossible
to characterize these bodies as “autonomous;” ratiey would be better conceived of
as an instrument of the federal government systarpara-governmental” organization

with historical-institutional ties to the federah\g@rnment.

On the other hand, anthropologist Hedda Schuurndr@sacterization of the role of the
Innu Nation as mediator suggests a different pddgitor the classification of these

organizations. Schuurman notes that the Innu pem@ “much more interested in being
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personally ‘self’-governing, in being autonomousrakviduals rather than in having
power and authority vested in a single locus, wethis locus be the Canadian state or
the Innu Nation” (2001: 393). She goes on to olesénat this “individual autonomy [...]
may be threatened by the power structure implicén Innu government rather than
enhanced by it” (2001: 393). As a result, she pseg that Innu leaders find themselves
in a position of having to act as mediators betw#e® demands of the state and the
needs of their constituents to be recognized dmdisand self-governing individuals”
(2001: 393). Following this reasoning, the Innuibiaseems to be more akin to a civil
society organization, playing a mediating role kedwthe individual and the state. Other
aspects of the governance and organizational eutiAboriginal governments also
support their classification as non-governmentgaaizations. They certainly cannot be
considered an arm of the Canadian state. Ratiey are better regarded as advocates
for particular groups located within the boundaonéghe state (although, interestingly,

these boundaries may not necessarily apply to tireme recognized by them).

For the reasons cited above, Aboriginal governatrtetures were purposely excluded
from Table A-1 (Appendix 5). In keeping with Plutrggand Graham, who acknowledge
that “Aboriginal governance is an area of particalamplexity” and propose that “the
challenge is to create a “space” for new kind(sj@fernments within fields of
jurisdiction already occupied by national or praal governments,” there is a need to
define an entirely new category in which these pizgtions may fit. While this research
has helped to identify this gap, it is not withive tscope of this paper to define this new
“space,” but rather to acknowledge the uniquenésisese Aboriginal structures and

their organizational evolution.
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In terms of representation on the RSC, althougthedle Aboriginal groups in Labrador
were allocated seats, the members intervieweddydhued-AddedCURA team

indicated overwhelmingly that the main barrier fgcthe Committee was the lack of
active involvement of all the Aboriginal groupst the time of the research, only two of
the Aboriginal groups were actively participatingthe RSC. One of these groups was
highly inconsistent in its representation and carsdid to be only “somewhat” engaged.
Several RSC members commented on the lack of engagef the Aboriginal

members, stating that the failure of the RSC tal#ish effective linkages with the
Aboriginal groups limited its overall ability to hieve success. One RSC member noted
that despite the lack of Aboriginal involvement tmembers were familiar with the
issues facing Aboriginal communities and they wduidg these issues to the RSC table
themselves. As a result, despite the lack of agiarticipation by the Aboriginal groups
in the planning stages, many initiatives undertaixethe Committee targeted Aboriginal
communities or peopled® This is not to say that the Committee did narafit to

involve these groups from the start, but the predaited to adequately engage two of the
three groups in the region. This could be attabid to a pre-existing distrust among
Aboriginal groups towards the provincial governmand a resulting reluctance on their
part to participate in this provincial initiativeConversely, the groups may not have had
sufficient human resources to allocate a dedicagpresentative to the RSC. The
Aboriginal groups in Labrador stretch themselvey tiBin trying to keep up with their

own priorities; in particular, the negotiation ahd claims and self-government

190 nitiatives targeted at the Aboriginal groups irde the White Stone Suicide Prevention Program, the
Inuit Nursing Access Program, the Fetal Alcohol &pme Public Awareness Project, and the Torngat
Recreation Commission.
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agreements. The shortage of skilled human ressuesgllts in a need to carefully select
which initiatives they will participate in. Thea@rps may have determined that active
engagement with the RSC would not further the goiteeir own organizations, thereby

preferring to limit or change the nature of thartgipation.

8.1.2 Vision, Principles and Strategies of the Lalador RSC

TheValues AddedCURA research showed that the majority of membétseoLabrador
RSC felt that their work was guided irganeral wayby the overall vision and principles
contained withirPeople, Partners and Prosperityn particular, when asked which
components of the SSP were the most importanteimabion, members of the Labrador
RSC emphasized partnerships, the use of evidersaslmgecision-making, and “a holistic
approach” to planning (Powers 2005a: 10). Othateies that were mentioned include
the integration of social and economic developmemyention and early intervention,

enhanced community well-being, and community cdpdmiilding (Powers 2005a:10).

In terms of a shift towards greater horizontalitydecision-making, policy coordination,
cooperation, and service delivery — aspects oPtha that were advocated by SPAC and
yet onlyimplicitly present in the final SSP document — the Labradoni@ittee was seen
as being at the forefront of all the RSCs in thevprce. One key informant drew
attention to the Labrador Committee, observing Wiate “few people really understood
what the Plan was about,” some members of the dabf@SC had managed to grasp
some of the subtler components. This informardrretl to the Labrador Commitee as
“probably the most successful because those asgpisith implementation in that region
seemed to have some sense about the fundamentalsohderlying the Plan.” Many

of the members of the RSC in Labrador embracedthé that they perceived as
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underlying the new approach, and celebrated wiegtc¢hlled the “magic” that emanated
from the new way of working that it encouraged.eYlappreciated the push for a unified
regional vision and voice, the sharing of experg=nand resources, the breaking down of
barriers and divisions, and the emphasis on a catipe and integrated approach - all of
which contributed to what many described as a “gyyiethat produced tangible results

and would carry the region along a new and pospath into the future.

8.1.2.1 Goals and Priorities of the Labrador RSC

When it came time for the RSCs to interpret theeng@neral notions contained within
the Plan and translate them into concrete actibedack of clarity within théeople,
Partners and Prosperitgjocument had both positive and negative implicatio®n the
one hand, the vagueness of the Plan and the laekplitit implementation strategies left
many of its critical elements and innovations skexiin ambiguity. The SSP Office did
not attempt to fill in the blanks; rather, theytldfe RSCs to their own devices when it
came to developing regional initiatives. One k&pimant described this as a “lack of
leadership” which left the RSCs struggling to impént some of the more complex
aspects of the Plan (this weakness will be expltatt in the chapter). The lack of
guidance meant that those in charge of implemenhied’lan were able to pick and
choose (or “cherry-pick, in the words of two kejoimmants) what to focus on and how to

go about it.

One key informant suggested that the governmeeniianally left the Plan vague in
order to avoid direct accountability for the consexgces of implementation. Another
informant supported this argument, stating tha¢ ‘bl problem was that government

had no knowledge of how to give guidance to cerdaipects of the process,” and they
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also realized that “by offering guidance, they vebalso have to accept some
responsibility for the outcome.” Ultimately, thagueness did leave open the possibility
for the individuals in charge to avoid having tgolement the aspects of the Plan that
they may have perceived as less than desirablie,agigiving up or sharing authority.

As one key informant stated, a big transformatlaat the Plan was meant to bring about
was a greater sharing of authority and control lotlerms of Government as a whole
partnering with the VCBS, and in terms of indivithkieoming together and sharing
information, resources and decision-making. Howegweople are reluctant to give up
their authority and control. They find this threaing and resist incursions onto their
“turf.” One key informant noted that governmentsweervous about inviting the VCBS
to the table because they were afraid that they Warilding a stick to beat their own
backs.” Therefore, as another key informant iesistif the Plan wasn't explicit about

giving up authority, it wasn’t chosen to be givem'u

On the other hand, the lack of explicit instructigertaining to the implementation of the
plan also had positive ramifications. The broauligg principles allowed for flexibility,
which was often cited as critical to the succeshefprocess. One key informant
stressed that the SSP process was never intentbedoi@scriptive or to impose ideas and
approaches on any level, and a second key inforotesgrved that the flexibility allowed
the people involved to “grow the process,” or tolge the solutions that they felt were
appropriate themselves. Similarly, a third keypmfiant noted that the process was never
meant to be a “cookie cutter model;” but that isviatentionally left “fluid” so that
regionally-specific priorities and initiatives cdube decided on by the local participants.

Several representatives from the VCBS also stretbgeninportance of flexibility as a
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factor leading to success in collaborative arrarg@s) with one stating that “one-size-

fits-all programming developed in St. John’s doeswork.”

Given the flexibility allocated to the RSCs in terf specific goals and implementation
strategies, the members set their own agenda witamee to the finer aspects of their
regional approach in Labrador. Priorities wereidisdt upon “based mainly on a
consensus of the views of the SSP members thems$¢Rawers 2005a: 11). The
regional priorities identified by the Labrador R&€re as follows:

= Recreation

Health

Human development (including human resource dewadop and recruitment and
retention of professionals)

= Community safety and security.

Not only did these priorities reflect the priorgief the members’ organizations, but, in
many cases, the priorities of the organizationsasgnted on the RSC became the
regional priorities of the SSP Committee (Power@520 15). Sub-committees consisting
mostly of RSC members with the relevant experiemdenkages were formed to address
each priority item. It was these priorities thatdgd the actions taken by the RSC
(Powers 2005a). Taken together, all these obsengpoint to the dominant role that
the members of the RSC played in determining theiwavhich the SSP process

unfolded in the region.
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8.1.2.2 Partnerships and Collaboration

People, Partners and Prosperitglled for “a partnership approach” which entailed
coordination, cooperation and integration in teohstrategic planning, policy
development and service delivery. This collabomtipproach to governance in the

region was meant to incorporate various differéaygrs both in the region and beyond.

To start with, the federal government was to beyapartner in the process. Given the
significant federal presence in Labrador — paréidylin terms of social programs
targeting Aboriginal populations — it was a critipéayer in the region. Secondly,
provincial government departments were to expamdd@epen their commitment to
teamwork and coordination by moving away from tiaglitional silo approach to
governance. They were expected to conduct businesmore integrated manner and
work towards greater harmonization of programs sardices. At the regional level,
governmental and para-governmental bodies weretk tegether and in partnership
with other provincial government structures. Hwdicommunity” — in particular, as
represented through the VCBS — was to be involmedeaningful partnership in the
regional process (Government of Newfoundland arstddor 1998: 18). In some cases
— particularly at the regional level — the RSC mguiat strides towards achieving the
vision of collaboration and partnership set outhi@ Plan. Let us now explore how the

relationships evolved in terms of the various ifatees described above.

8.1.2.2.1 The Federal Government:

The federal government was represented on the R®Ugh three individuals from the
more socially-oriented departments present ineéigeon. These federal representatives

were engaged to different extents in both the ptapand in the coordination of
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activities undertaken by the RS€. In terms of forging partnerships and transforming
the ways of workingnter-governmentallykey informants indicated that it was difficult
for SSP notions to have a real influence beyonul tegional operations and regional
representatives. One member of the RSC indichegdiie SSP had some “soft impacts”
at the federal level, particularly in terms of adwler national understanding of what it
was trying to achieve in the province. This impaeas apparent, for instance, in the
close attention paid to the SSP by the federal goeent when developing the national
Voluntary Sector Accord. However, as one key imfant noted: it is a “long way from
Labrador to Ottawa in terms of policy changes.”e@¥, the impact of the SSP on the
way of conducting business at the federal level hmaiged to the enhanced
communication, coordination and understanding déisteda between federal

representatives and their provincial counterpatatied within the region itself.

8.1.2.2.2 The Provincial Government:

The SSP sought to engender various forms of caldiom among and between different
players in the provincial government. The SSPd@effvas set up in part to play a
leadership role in facilitating the developmenttadse different interfaces and
relationships. This section will attempt to trdlce different linkages involving central
provincial government actors that were establiskeed result of the SSP: the relationship
between the RSC and the head offices of the pr@ligovernment; the relationship
between the RSC and the SSP Office (SSPO), aradlyfithe relationship between the

SSPO and the central agencies and departments pfdkiincial government. This

191 One federal representative on the RSC, who waipkarly engaged and a strong supporter of the SSP
process, took a lead role in the execution of aedctivity of the RSC. This particular activityagalso a
high priority of the federal department represetttedhis individual.
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section will also assess the impact of the SSPenvay central provincial government

bodies conducted their business.

To begin with, the relationship between the RSCtaecead offices of the provincial
government occurred in two ways. First, there vikesstablishedelationships
betweenndividual members and their respective head offices. Ségamare was the
newrelationship between the RS a collectiveand the provincial government. As for
the first set of relationships, the appointmerd diigh percentage of relatively influential
governmental and para-governmental representativéise RSC ensured that their
established connections (thpuwlitical capital) would play a big role in gaining necessary
approvals, support and leadership for initiativedartaken by the Committe®©n

several occasions, the RSC actively called on @mbership to make use of these
traditional channels in order to facilitate theionk to expedite decision-making, have
input into policy, or assist with activities andtiatives. For instance, the linkage
between the RSC and the Department of LabradoAandginal Affairs (DLAA),
through the participation of the latter on the Cattewr, proved to be particularly
effective. This enabled the RSC to have direcesgto a minister in the region whose
mandate it was to represent the particular neetdalmfador and its peoples to the
provincial government?® Through this linkage, the RSC was able to infagea change

in policy.1®

1921t js important to note, however, that severabinfants indicated that the effectiveness of DLAA
declined over the life of the SSP — according tmecthis decline may have been attributable tcskiike
away from ministers with extensive background obrldor issues to ministers who, from their point of
view, had little experience in Labrador.

193 The existence of the Department of Labrador anorigjinal Affairs differentiated the Labrador SSP
region from all the other regions and may be rel&teits perceived success.
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In terms of the relationship between the proving@alernment and the RSAS a
collective the SSP Office was the linking mechanism, acis@n intermediary between
the two. Before describing this aspect of the wafrthe SSPO, it is important to
understand how the relationship between the RSCGhandffice functioned. This
relationship was mediated by the SSP Planner, albmugh responsible to the
collective membership of the RSC, was also an eyaglof the SSPO and charged with
liaison between the two bodies (Close et al. 2037 In many ways, the role of the
planner can be understood as the regional equivale¢he role that the SSPO played at
the provincial level. The planner represented3B8&0 to the RSC and vice-versa, while
the SSPO was created, in part, to act as an ingeldatween the provincial government
and the RSCs — representing “government to themsgs well as the regions to
government” (Close et al. 2007: 13). Also, in aene way that the planner facilitated
communication and collaboration among regional &®dvhen it came to implementing
the SSP in Labrador, the SSP Office was also “mesipte for building and coordinating
the links among government departments that wezdetwto make the SSP work”

(Close et al. 2007: 11).

Almost across the board, the members of the RS@ssged high satisfaction with the
role of the planner, stressing the instrumentad tbat this individual played in all aspects
of the work of the RSC in the region. This reshdras revealed that through a
combination of serendipity (i.e. the skill and ingéy of the individual who was selected
to play the role of planner in the region) and etfee design (i.e. the planner as SSP

mechanism in the regions — existing as the regieqaivalent of a community
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development officer}?* the planner was a major factor in the successeSSP in
Labrador. Committee members also felt that thelydnpositive relationship with the
SSPO'® They emphasized the critical role played by thaaper in maintaining and
mediating this relationship. Aside from occasioséndance by other representatives of
the central SSPO at RSC meetings, all regular camgation with the office occurred
through this individual. Furthermore, when goveemt consultations sought input from
the RSC, members indicated that they often metysaligh the planner rather than with

the committee as a whot&

One of the critical roles played by the planner vealsring regional input concerning
social policy from members of the RSC to the aitenof the SSPO. As the linking
mechanism, the SSPO was in turn expected to chémeehput to provincial decision-
makers. In practice, however, it didn’t generaligrk this way. Political scientist David
Close argues that this was not because the SSP@tidhve the political support and
influence it required. As Close observes, the SSR@ the clear support of the Premier
and of the Minister responsible for the Plan,” @nglas invested with authority in that it
was headed by an assistant deputy minister (ADM), wieoretically at least, could
“deal directly with the top officials in other depments” (2007: 12). However, it is
noteworthy that the SSPO was not headed by a depiaigter, which would have
accorded the process with even greater authordyre#luence within the corridors of

government. Nevertheless, the question remaing. Wés the SSPO not utilized as a

1% Thanks to Patti Powers for this observation.

195 Some members of the RSC criticized the SSP Officéhe “lack of administrative support” shown to
the Committee (Close et al. 2007: 16). Howeveresd# members praised the SSP Office for the fiitib
and freedom it allowed for the RSC.

1% \Where possible, the planner would bring the issugiestion to the Committee for consideration, but
more frequently, RSC members indicated that theylévbe informed by the planner only after the
decision had been taken (Powers 2005a: 11).
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channel through which to communicate regional need®ncerns to the head offices of

the provincial government?

First of all, the SSPO lacked resources — partituia terms of staff and funding —
which limited its ability to accomplish all thatdhéeen set out in the Plan (Close et al
2007). Secondly, the head offices of governmetindt have the formal mechanisms in
place to receive, to understand, or to responbearnformation brought forward by the
RSCs or the SSPO (see also Helleur 2003; Poweits2206). In the words of one key
informant, “it is one thing to have a voice, bustls no good if there are no ears in
government to hear® Furthermore, as Powers et al. argue “even if loéfck of
Government could hear the request, its capacitggpond in an integrated place-based

manner was minimal” (2006: 13).

Finally, conventions held strong, and the new wafyworking in a more collective,
horizontal manner did not replace the older, mataldished ways. For instance,
members of the RSC continued to utilize their “tiadal ways of relating to
Government” rather than taking advantage of thelizned mechanisms of the planner-
SSPO as a new channel to communicate their neextsioerns (Powers et al. 2006:
11)1°® In other words, the members resorted to theirdsted procedures and traditional
relationships to pull the right strings or oil tbegs that would further the work of the

committee. This tendency of the provincial goveentrepresentatives to stay “within

197 powers et al. confirm that “Government was nogaiged in a manner to hear or respond to issues and
requests flowed to the SSP Office by Regional Rtemiand / or SSP Steering Committees” (2006: 13).

198 | fact, as we saw earlier in the chapter, the R8Guently requested that individual membersasili

their own contact in government to secure supporpérticular initiatives (see page 21).
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their hierarchies” and to work “along known paths’many ways “worked against

horizontal collaboration” (Close et al. 2007: 15).

Similarly, the SSP Office encountered challengéssieffort to coordinate social policy
inter-departmentally at the head office level —engain, the old ways of working within
departmental silos prevailed. Powers et al. contflrat: “While the SSP Office was the
mechanism that was expected to bring place-basadsso Government, its hands were
tied by the lack of a horizontal management stmecto head office” (2006: 12). Powers
et al. go on to question where the root of thidbfam lay:

Leadership for SSP implementation was the respuitgitf the SSP Office, so

one might ask if the SSP Office neglected to uratterefforts to make the new

way of working a reality oif the complexity of such a task was overwhelming

(head office restructuring to a fully horizontal magement style would have been

a massive undertaking), bithere was resistance by the Executive of

Government

2007: 12; italics added.

Indeed, the task of transforming the way governngentlucted business (for instance, by
instilling a new way of working together into thgsgeem) was a monumental one. Both
aspects of SSP horizontality — the push for higekllenter-departmental coordination of
policy and programming and the leveling of the pigyfield to allow for regional input
into decision-making — encountered roadblocks bez#uey “went against the system’s
institutional logic” (Close et al. 2007: 15; 13Ppne key informant noted, for instance,

that the budgetary process did not provide mucmrtm collaborative approaches.

Rather, it remained firmly entrenched in the deparital silo approactf? SSP

199 This observation is echoed by Close et al., whteghat “there is little evidence that bridging th
various policy silos of the provincial governmeathbeen a priority of cabinet” (2007: 12). Simifain
her report, Helleur notes that “Despite the intemtio encourage collaboration and cooperation lewe
government departments, the departmental budgptogess is not supportive of this strategy” (2003
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mechanisms, the inter-departmental deputy minist@nsmittee and the SSP ministerial
committee, did improve inter-departmental undeditagnand knowledge-sharing, but
could not override the budgetary process. Whigsé¢hcommittees did meet to discuss
issues collectively, it was not possible for thenuhdertake genuinely holistic,

collaborative planning and implementation.

In addition, there is no doubt that there was tasis to change from within the corridors
of power (see also House 1999). It is not an &aslyto “convince Deputy Ministers
heading central agencies and big budget line deeaits to sacrifice some of their
autonomy” (Close et al. 2007: 12). A key informanted that, rather than looking
outwards across departments, Deputies still predetls manage their own departments
and did not necessarily want to share control.aAasult, “Head office departments
continued to do their business in the traditionalywvith only minor efforts to integrate
approaches across departments” (2006: 13). Howtree key informants did draw
attention to two departments that exhibited a camment to some of the principles
contained within the Plan. The Department of HuRa@sources, Labour and
Employment re-adjusted its income support prograchiatroduced a new Labour
Market Strategy, while the Department of Health @winmunity Services developed a
Strategic Health Plan. Both of these initiativesravin keeping with key SSP principles:
collaboration, prevention and early interventidoth of these departments had a

minister who had been directly involved with thePS&hd was therefore familiar with

She goes on to highlight the lack of attention gaithe development of models that would guidertie
approach, as well as the failure to introduce “majganizational or administrative changes” thatilglo
“encourage and / or enable the new ways of wortdggther” that the SSP called for (2003: 7).
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and supportive of the Plan, which may have accaliaethe leadership these

departments exhibited in implementing certain atspetthe Plan.

Given their limited resources and the magnitudiheftask assigned to them, SSPO
officials had to choose manageable goals. Thegelmfocus on strengthening and
supporting the RSCs. As one key informant obserredSSP Office spent most of its
time working “downwards” — supporting the work bEtRSCs — rather than working
“upwards” or focusing on implementing significamange within the existing
government system. Close et al. confirm that “moictine Office’s work consisted of
maintaining contact with the committees,” in pautar, it focused on raising “the
analytical capacity of the Regional Committeesetathem contribute to strategic
planning” (2007: 13). With limited resources amdited authority, it is not surprising
that the SSPO chose to concentrate its effort® RBCs, being the key implementing

mechanisms of the SSP in the regions, were a logliaee to begin.

8.1.2.2.3 Regional Officials:

In the case of Labrador, the biggest strides tlemewnade in the implementation of the
SSP vision of partnerships and collaboration oezliat the regional level. This is where
the “magic” took place. The majority of RSC menshisterviewed through the Values
AddedCURA research expressed enthusiasm about and sdpptite process. Several
insisted that it had transformed their knowledgéatrador issues by providing them
with valuable opportunities to learn from each otluiad share information. Many
pointed to the advantages of being made awaresdditferent resources available in the
region, with a number of members indicating thatythad found out about certain

organizations or initiatives in the region for fivst time through their participation on
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the RSC. Many claimed that there had never bdeabeador-wide initiative that had
managed to engage such a diversity of participafit8y working together as a team —
by “pulling on the same strings” — members of ttf&Rndicated that they were able to
achieve things that they would have been challeng@ghieve by acting on their own.
The RSC can therefore be said to have empowerdddheduals more than if they had
been acting unilaterally. In some ways, the RS®@cause of their collective influence
as a group and their ability to synchronize theift p had become more influential even
than the individuals within the provincial governrméhat the members traditionally

reported to.

Through the RSC mechanism, regional governmentiafé made great progress in
breaking down the barriers or silos that separtitenl work. Close et al. acknowledge
the transformations that occurred at the regiomadl| stating that “regional
representatives of the various social policy deparits were able to meet more
frequently, discover they had common interests@ontlems, and begin building
informal ties that might ease future collaborati¢2007: 15). Powers et al. also state
that the RSCs “had begun to move to a horizontalagement style” by “coordinating
their efforts in some areas and implementing netatives together” (2006: 12).
Examples of some initiatives undertaken by the &dbr RSC that grew out of the new
collaborative approach in the region include:

= A forum entitled “Opening the Door to the North” svarganized and hosted by the

Labrador RSC in collaboration with several partnerthe region. This initiative fell

10 50me members drew attention to the presence tifrak Aboriginal groups on the RSC, a rare
occurrence in Labrador. Nevertheless, as we hese, she three groups were not engaged to the same
extent.
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under the Human Development/Recruitment and Retemptiority of the RSC, and
aimed at developing local solutions to these chghs. It brought people from
across Labrador together to discuss the issue gleas and plan for the future.

In collaboration with Labrador municipalities thgiutheir umbrella groups, the
Combined Councils of Labrador, a tool kit was depeld to support town councils in
their efforts to attract and welcome newcomersigrtcommunities. Similarly, a
promotional DVD entitled “Labrador Come Work an@ylwas created to assist
with recruitment and retention of professionals.

North Coast communities were brought together utiteil orngat Recreation
Commission in a way that had not been tried preshiouThis initiative was made
possible through partnerships facilitated by th€€Ri&cluding provincial
government departments, the Mushuau Innu Band Glptime Labrador Inuit
Association, the educational institutions in Lalmaénd Air Labrador).

The Healthy Communities Project was a partnersatpréen the two Regional
Economic Development Boards in Southern Labradwmilifated in part by the RSC.
It brought together 19 communities and providething and opportunities related to
healthy living and recreation.

The Inuit Nursing Access Program evolved througladnership between the
educational institutions in the region that waslitated by the RSC. This program
provided culturally relevant, specialized trainfiog Inuit nurses.

The White Stone Suicide Prevention initiative pd®d training for Aboriginal youth.
This was made possible through RSC partnershipsdimg the Innu Nation and the

Labrador Inuit Association.

233



= A multi-disciplinary, inter-agency initiative wagdeloped to raise awareness
concerning Fetal Alcohol Spectrum Disorder with filésupport of the RSC.

= The issue of the shortage of housing for teacmenses and social workers on the
North Coast was addressed at the RSC table. Thritignetwork, recruiters were
able to collaborate on hiring to cut costs andease efficiency by, for example,

sourcing teachers who were married to social watker

Some observers have suggested that the Labradom@S@ore successful than other
SSP Committees in the province. Close et al. dptcthat Labrador represented “one of
the rare examples of place-based governance ambhtal policy coordination,” a
success that they attribute to the fact that Ladmiads already exhibited a strong “sense
of place” (2007: 15) Successive governments hamralsognized Labrador as a distinct
region, institutionalizing this recognition throutjte creation of a central agency and
then a line department (Labrador and Aboriginabk#) to address the particular issues
of the region. A history of periods of conflictschdivisiveness, power and turf struggles,
had been punctuated by calls for greater unitycamperation** Starting approximately

in the 1970s, Labradorians had begun to build boHative capacity by coming together,

11 At the “Labrador in the 80s” conference, Mike Manteflected on the previous decade in Labrador,
drawing attention to an “awakening” in terms of ‘@eness of identity” and “awareness of cultural
heritage” (1980: 1). Others referred to the 1959a time of “revolutionary change” and a “comiadife

of the people of Labrador” (MacDonald 2001: 8). tid same conference in the 1980s, the Honourable
William Rompkey lamented the “fragmentation” andck of harmony” among the different groups in the
region, calling for a “greater degree of unity” amgaall Labradorians (1980: xii). At the “Labradorthe
90s” conference, Rompkey again referred to thetexée of “solitudes within Labrador,” acknowledging
that while Labradorians’ appreciation and undeditagn of each other was growing, it had “not yet
blossomed” (1990: 2). Conference participantsedalbr government to “recognize the uniqueness of
Labrador” and for Labradorians to unify and “presgistrong voice and political presence; for exampl
through pan-Labrador organizations” (1990: 84; 38)2001, Ron Sparkes referred to a new “sense of
community” emerging in Labrador, while Senator Veith Rompkey commented on the “spirit of Labrador
emanating from the land itself and the people wddbithome,” emphasizing that Labrador is “gredtean
the sum of its parts” and drawing attention toghewing ability of Labradorians to come togethesard
certain issues, and undertake productive pan-Labradiatives (MacDonald 2001: 14).
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learning from and about each other, and creaticgnamon vision for the future. For
many, the timing was right to come together for@erformal attempt at collaboration,
and the RSC presented just that opportunity. kasd¢ who were not entirely engaged in
the process, a variety of factors meant that theng was not quite right for them. For
instance, more trust needed to be establishedswitie of the Aboriginal groups, and
more collaborative capacity had to be built wite W'WCBS. However, the coming
together of regional officials to discuss Labradade issues was something that many

people had been ready and waiting for.

8.1.2.2.4 The Community-Based Sector:
We have already seen above that VCBOs played armofeon the RSC, occupying

only two seats. We have also discussed the raleeoREDBs as an indirect and tenuous
linkage between the RSC and community groups. tBa$SP process be said to have
neglected the “active involvement of community grelas set out iPeople, Partners
and Prosperity(1998: 18)? In this section, we will examine thays in which
partnerships were executed with the VCBS and tbenéxo which community-based

organizations were engaged in the process bothrmially and at the regional level.

Provincially, the voice of the “community” was chrealled through the Premier’s
Council on Social Development (PCSD). Many of ¢éighteen members of the PCSD
were drawn from the community-based sector, althdhgy did not necessarily
represent this sector. To begin with, they wertesetectedy the sectoto act as
representatives, but rather, they wappointed by the Premidrased on their expertise.
The PSCD had no formal links to the VCBS as a ctlte or to the RSCs (Close et al.

2007). They played an advisory role, presentimgsdconcerning various issues to
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Government. As Close et al. observe, “An importadicator of the Council’s success is
the fact that several departments asked for itecadwn policy issues” (2007: 10). For
instance, they were approached by the ministene@Department of Human Resources,
Labour and Employment to provide input concernimgltest approach to supporting the
VCBS and strengthening their relationship withdtqse et al. 2007: 10). The PCSD
established a sub-committee to examine the volyisietor’s role in economic
development, and had a working group studying warissues pertaining to the VCBS
overall. It prepared reports and provided reconaagans but ultimately “remained a

consultative council which rendered advice wheredskClose et al. 2007: 11).

Regionally, while community groups did not playig tole on the RSC itself, there were
other ways in which they could become involved andiaintain a relationship with the
RSC. First of all, sub-committees were formed atbeach of the five priorities of the
RSC consisting of members of the RSC itself as aglbther interested parties.
Secondly, indirect linkages occurred either throogimmon members or through a
VCBO'’s relationship with an umbrella organizatiofhirdly, there were public meetings
and information sessions which were meant to affgrortunities to raise awareness,
generate discussion, and open the process to ektemitributions. Finally, there were
organizations that received information or asssganom the RSC. Figure 8-2 below
presents a breakdown of the responses given bgsematives of VCBOs concerning the

nature of their involvement (or lack thereof) witle RSC.
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Figure 8-2: Involvement of VCBOs with the RSC

Number of VCBOs /
% of Respondents

Nature of Involvement

Direct Involvement 3 organizations or
(RSC member) 12% of respondents?

Peripheral Involvement
(participant on sub-
committee)

1 organization or
4% of respondents.

Indirect Involvement
(common member;
umbrella group involved)

Ad hog Short-term
Involvement (attended
public meeting or session
received assistance from

RSC)

3 organizations or
12% of respondents.

7 organizations or
27% of respondents.

12 organizations or

No Involvement 46% of respondents.

In terms of participation on a sub-committee, inesawhere a VCBO was identified with
a similar mandate to that of the sub-committe@paasentative was invited to
participate. The VCBO then decided whether orta@tccept the invitation.
Participation at the sub-committee level preseatethteresting alternative to
engagement on the RSC for VCBOs whose resourcesstr@tched thin or for those
who wanted to focus solely on their particular meted However, this participation still

required the organization in question to commithatvery least, the time of a staff

M2 Three other organizations interviewed indicatext they were members of the RSC, but these were the
REDBs which have not been classified as VCBOs aadterefore not included in this table.
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person or volunteer. The process did not offaarfaial support to facilitate the
involvement of VCBOs on either the RSC itself cg #ub-committeeS> For
organizations facing, for instance, a shortageadf sr volunteers (as was the case for

54% of VCBOs interviewed), participation at eith@rel may not have been possible.

As a participant on a sub-committee, a VCBO was #&binfluence the activities and
initiatives of the RSC with regards to the partarypriority being addressed.
Nevertheless, the nature of this participation pespheral, not the equal partnership
envisioned by many of the authors of the SSP. hieamore, as one key informant noted,
it seemed that many of these VCBOs who were invigohrticipate on the RSC or on a
sub-committee were included as an “add-on” or fitaught.” As such, despite
participation on a sub-committee, or even on th€ R# that matter, the VCBS was for
the most part not directly involved in determinihg priorities of the Committee in the

region.

An organization hadhdirectinvolvement with the RSC if it indicated that dwateer

with its organization (such as, for example, a mendb its BOD) also occupied a seat on
the RSC or a sub-committee. In such cases, alththeagindividuaimayhave brought

the concerns of the organization to the table, thdynot officially represent the
organization and their presence did not necessafilgct an effort to engage or form
partnerships with community groups in their owrhtigAnother form of indirect
involvement occurred when an organization belortgegh umbrella group that was

formally represented on the RSC. An example wbeldhe indirect representation of a

113 A few respondents did, however, indicate thatrtbejanizations received “intangible” benefits €fsu
as enhanced credibility — as a result of involveiath the RSC or backing from the Committee for
projects or initiatives.
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local anti-violence committee in a community thrbuge umbrella of the pan-Labrador
initiative Labradorians for Peaceful Communitids=PC) which, shortly after this
research was conducted, was allocated a seat &®S@e If we count the addition of
LFPCas a RSC member — which would bring the number@B®s present on the RSC
up to three in total — two of these were pan-Labradnbrella groups (the other one
being the Combined Councils of Labrador). Repreggm was critical, and these
groups ensured a linkage to several other smaitempg based in communities — they
were chosen, in part, because of their abilityefresent. The question of representation
of the VCBS and the challenge that this posediferRSC will be discussed further

below.

Meanwhile,ad hog short-term involvement ranged from participatiopublic meetings
and information sessions to having received soma f assistance from the RSC. In
terms of public meetings or information sessiorsgesal organizations acknowledged
having either received invitations or having beeadmaware of these opportunities to
interact with representatives from the RSC (usuhkystaff person), however two
respondents noted that costs associated with jpatien had prevented their

organization from attending?

A relatively high number of respondents (seven VGBi@dicated that they had received
some form of assistance from the RSC. This tygewaflvement may have entailed only
a short-lived, one-time relationship between thgaaization in question and the RSC,

but it did represent an important aspect of RSC-WGBteraction. The RSC assisted

114 One respondent criticized the RSC for having setkBattle Harbour as the location for the 2004
Planning Session, drawing attention to the distdrara settled communities and the fact that itaffithe
process from interested members of the community nvAy have wished to participate in some way.
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VCBOs in several ways, such as by helping groupscgoand access funding, by
supporting projects or initiatives, by providingitring, and by ensuring that groups had
access to information and various other resoultastihey needed. In some of these
cases, it was the VCBO which sought assistance fneniRSC. For example, the SSP
Planner for Labrador was asked by a group in onenwanity to facilitate the formation
of a network amongst VCBOs based in the commurniitye organizations involved
viewed the RSC as a valuable and accessible resoutle region. In other instances,
the RSC was able to source funding to be useddaytacular VCBO to support an
existing project or to launch a new initiative. rlexample, the RSC was able to leverage
funds and other support for an initiative that baén underway focussed on raising
awareness about Fetal Alcohol Spectrum Disordexvel’s and Felt recognize the role
that the RSC played as a resource for VCBOs imdb®n and suggest that the
relationship between the RSC and VCBOs “could litebeharacterized as a service

provider-client relationship rather than a parthgrs(Powers and Felt 2005: 15).

All'in all, the relationships between the RSC amel ¥CBS were predominantly
peripheral, indirect oad hocand short-termi*®> Powers is accurate in her observation
that “many of the roles defined in the Strategici8loPlan for voluntary sector
involvement in the implementation of the Plan weoe realized fully” (2005b: 12+
The responses from interviews conducted with regmagives of the VCBS confirm this

observation. Nine VCBOs, or 35% of respondentsiftbe VCBS, indicated that they

15 This supports the findings of the Values Ad@dRA research which indicated that “involvement of
most organizations with the SSP Committee is imdliré®owers 2005b: 6).

16 values AddedCURA research revealed that only 30% of VCBOs atirthby researchers were
familiar enough with the RSC in Labrador to be ablparticipate in an interview. Furthermore, mensb
of the RSC itself told Values Adde€lURA researchers that they did not feel that tha88®ad been
“sufficiently involved” in their activities (Powerd005b: 4).
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“felt disconnected” from the SSP process in thearggnoting that they had not been
consulted by the RSC and/or that there was a regedtié RSC to maintain more regular

contact with their organizations.

The disconnect between the VCBS and the RSC ddesenessarily point to an
oversight on the part of the Committee. The mgjarf RSC membermsisted that they
did attempt to reach out to and engage communigdbarganizations. Rather, it points
to a few shortcomings inherent to the SSP procesgall, some of which we have

already touched upon in this chapter.

8.1.3 Overall Weaknesses of the SSP Process

8.1.3.1 Lack of Knowledge Surrounding the SSP:
With the launch of the SSP, Newfoundland and Latraghs “poised at the start of an

unprecedented social initiative” (Williams 2000: The SSP was a new, innovative and
potentially ground-breaking approach that champidcméundamental shift in the way
government conducted business. It was particularportant to educate the various
players as to what the Plan was all about. Resewas needed to shed light on some of
the more complex or theoretical notions contaimetthé Plan — or what one key
informant referred to as its more “esoteric” eletsenincluding the linking of social and
economic development and the partnership approsoihenough attention was paid to
investigating the practical application of theseas, let alone to educating all the players
(government and the community-based sector) dseiofeatures and implications. This
weakness was also noted by Helleur who observed tha

[...]front-line staff are not often fully aware of@tSSP, don’t know what it means

to the province and certainly have only passingikadge of how it might affect
them as they do their jobs. This becomes a prokléen they are expected to
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understand and deliver on collaborative programstoth they have no

knowledge, and which often require them to chahgananner in which they do

their work.

2003: 9

In areas where research, raising awareness andtemuwere addressed as part and
parcel of the implementation of the Plan — foramste, in the domain of evidence-based
decision-making and monitoring and evaluation -agstrides were made. As one key
informant noted, these elements of the Plan wereesaf the “most creative pieces in the
document,” and they presented significant challertdyes to the lack of experience to
draw on from other jurisdictions. However, lotsvadrk was undertaken in the area, and
four out of five key informants (the fifth declinéd respond due to a lack of sufficient
information) agreed that evidence-based decisickimgaand monitoring and evaluation
became the most important and successful elemétiie ®lan. One key informant
stressed that “certain individuals were instrumimtethis success, pointing to how they
“worked to educate officials.” Another key infornmtadrew attention to the key role
played by the Newfoundland and Labrador Statigiigsncy, which spearheaded the
creation of the Community Accounts database angtibdication of the documeRirom
the Ground Upboth of which generated great interest and setiveducate both
government and the general public about thesea@rglements of the Plan. This brings

us to the issue of the importance of leadershigrti@al weakness in the Plan that was

linked to the problem of the lack of knowledge.

8.1.3.2 Lack of Leadership for Certain Elementstbe Plan:

As we have seen, RSCs were, for the most partdéfteir own devices when it came to

determining how to implement the Plan in their o&gi While this had its advantages, it
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also had the negative consequence of leaving inmgaiéans with the challenge of
grappling with how they could address some of tleeentomplex aspects of the Plan.
For example, when it came to integrating social ecwhomic development, although all
RSC members were adamant in their support of thasegy in theory, many felt that

they had not been instructed as to how to go adctually doing this impractice.

Similarly, the formation of meaningful partnershipgh communities and the VCBS was
fine in theory and garnered significant supportrfrine Committee, but how to go about
implementing this on the ground was much more caragd. As one key informant
emphasized, “Government needed to give guidantieetprocess — they could not just sit
back and let things go whichever way it wantedéadlership needed to emerge for each
of the various components of the Plan, or they @woisk being lost in the shulffle.
Without a champion — such as the Newfoundland atmtddor Statistics Agency in the
case of evidence-based decision making and mamjt@amd evaluation — certain

elements of the Plan never got translated fromrthiopractice.

The lack of leadership shown for certain aspectb®Plan was in itself attributable in
part to the lack of knowledge that those in charfgeverseeing the implantation of the
Plan —i.e. the SSPO — possessed in terms of wikateato offer the RSCs. How could
they offer guidance if they did not know how to tbaddress the issues themselves? The
lack of leadership also points to another weakireise SSP process: the implementers
were restricted in what they could do because ktaelynot been allocated sufficient

resources.
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8.1.3.3 The Lack of Resources Allocated to the $8Bcess:
With a staff of eight headed by an ADM, and a srhatiget ($2 million per year), the

SSPO did not have the capacity or resources thaldWwave been necessary to properly
address the vast mandate that they had been givesy were limited in their ability to
undertake major research, to launch education anegjiboth within and outside of
government, and to effectively promote significahanges in the way government
conducted business. As a result, they would haee bgtremely challenged to bring
about the paradigm shift that the full implememtatof the Plan would have entailed.
Instead, they pragmatically chose to invest thesources in those particular elements of
the Plan that they felt they could effectively mgeamost notably, building capacity and
supporting the RSCs, and promoting evidence-baseididn making and monitoring and

evaluation.

8.1.3.4 No Groundwork Laid for Collaboration:

Knowledge, leadership and resources were onlygéavhat would have been required
for a complete and successful implementation oPla®. There was also the need to
prepare potential partners for the prospect ofvacmlaborative approach. This implied
developing the “network capacity” of VCBOs (PhiBig005), or laying down the
foundations of a successful partnership by focgssmrelationship-building (see
Bentley 2004; Huxham and Vangen 1996). This @itstep was overlooked during the

initial stages of the SSP process.

For starters, the SSPO would have had to facilitatesorking, communication and
mutual understanding between potential partnargatticular, the traditionally

adversarial relationship that existed between gowent and many VCBOs would have
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had to have been transformed through extensiveachrand relationship-building
exercises. Following Bentley, who claims that “due of collaboration must begin with

a dialogue,” the SSP should have included provsseamed at creating opportunities for
the different players to come together to discusdarities and differences in terms of
organizational values, goals, perspectives, aslitapproaches and so on (2004: 9). This
dialogue would have encouraged the developmentutdahunderstanding and trust —
two essential elements of a successful relation@eptley 2004). Yet all of this would
not have emerged overnight. Rather, the procestdwave required time, technical

support (linking mechanisms), and an appropriatenfo

8.1.3.5 The Lack of Technical Support:

Aside from adequate funding and human resourceshancritical resource for the
emergence of successful partnerships such as ¢émesgoned as part of the SSP process
is the provision of “technical assistance to theeptal collaborators” (Bentley 2004:

11). This refers to the creation of appropriatenamisms such as “collaboration
frameworks, processes, roles and strategies” (Bg2004: 11). In terms of offering
assistance regarding the development of mechanesfasilitate collaboration, first of

all, the SSP process neglected to offer guidang&rdéng strategies to employ when
reaching out to the VCBS. Secondly, it did notges) frameworks and processes to
follow in order to build relationships. Thirdly, failed to clearly define the roles of the
various players. Finally, it did not establishahie linkages to ensure ongoing

communication was maintained between governmenttenyfCBS.

As a framework for relationship-building, we hawes that while the RSC succeeded in

terms of bringing regional government officials étiger, it did not effectively or
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meaningfully engage VCBOs. There were severabreafor this. As one key informant
stated, although VCBOs were envisioned as a drip@ener in the Plan, both their

potential role and the process through which theyld/be engaged were not described.
The RSC therefore struggled to find ways to readghit@the sector and to create a space

for them to become engaged.

When it came to reaching out to the VCBS, no cfgadance was offered to the RSC as
to how to go about doing this. As a result, therapch that was adopted may have been
flawed or inappropriate. For example, written egpondence — which was often the
method used in attempts to engage the VCBO indhiews activities of the RSC — was
seen as ineffective by many community-based resgried As Powers observes, the

RSC employed “informal approaches” to connect VCB@k the RSC (2005: 7).

Powers also confirms that “no mechanisms” werebdéisteed to facilitate the
involvement of VCBOs in the RSC process (2005:7)Aside from the few groups that
were engaged peripherally, in ad hocmanner, or relatively late in the process, efforts
to meaningfully engage VCBOs in the affairs of R&C on an equal basis with
government representatives were not successfid. RBC did not prove to be an
effective interface between the two sectors, nas ivatilized as the primary mechanism
to communicate the needs of the VCBOs to governm@nly three VCBOSs, or 11% of
respondents, cited the RSC as an effective meahaniscommunicating with
government (all of these were organizations basétappy Valley-Goose Bay). Rather,

respondents indicated that the most effective nashes for communicating with

17We have already seen that one mechanism thatugagested in the SPAC report — the Community-
Based Resource Alliance, was dropped by draftetiseofinal Plan. One key informant insisted thgs t
“took the bottom out of the Plan” (refer to page R0
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government were: REDBs (thirteen VCBOs or 50% epomdents); local politicians
(thirteen VCBOs or 50% of respondents); or an uifdbrgganization or

representative/coordinator (11 VCBOs or 42% of oesients).

Another part of the problem was the fact thatditittention was paid to developing the
policy capacity of VCBOs, that is, carving out @sg in which the sector could have a
policy voice (Phillips 2005). Phillips refers tadQBOs as “gifted amateurs” when it
comes to policy capacity — while people within feetor know the organizations and the
issues very well, they do not understand the pgirogess and therefore struggle to feed
their insights into the system and influence chanfjghe VCBS was expected to have
input into the policy process, it needed to habetéer understanding of this process —
and government needed to enable that understabglingaking the process more

accessible (Phillips 2005). The RSC did not sudc¢eehis regard.

When asked how their input or participation coutdemhanced, eight VCBOs, or 31% of
respondents, drew attention to the need for fomethanisms through which the VCBS
could communicate their needs or become involiddwever, very few indicated that

the most viable solution would be for each orgaimreto have a staff person or
volunteer seated at the SSP table. One respondtet that this would make the process
“too political and cumbersome,” while others inststhat a shortage of resources meant
that this was not a feasible option for many VCB®sther, several respondents insisted
that as long as the RSC ensured an open line ofmeomeation and strong linkages with
the sector, they could have their voices heartleatable. Eleven VCBOs, or 42% of

respondents, said that regular face-to-face comtigtgovernment representatives or
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individuals that have influence would have beenrdbke. Meanwhile, seven VCBOs, or
27% of respondents, drew attention to the needhianingfulconsultations. Nine
VCBOs, or 35% of respondents, indicated that thvxe a need for a representative body
through which the VCBS could communicate its nesu$ concerns to government and
become involved in the decision-making processs st suggestion points to the final
weakness in the SSP process: how could the VCBS I@en represented when, as one

key informant put it, “there was no sector to spefikn Labrador?

8.1.3.6 The Lack of a Collective Identity for VCB@s Labrador:

Another important aspect of successful collaboraisathe existence of an appropriate
forum where relationships can evolve (Bentley 2A(8):. We have already seen that
while the RSC provided regional government offiiaith just that forum — a non-
threatening space that allowed them to develop ahutnderstanding and to cultivate
relationships — it was not successful at engagi@®®s on an equal basis or in a
meaningful way*® An additional factor that contributed to thiskaaf success was the
lack of a collective identity among the VCBOs thetass, and the associated challenge
of sourcing representation for such a diverse amicrphous” sector (see Voluntary
Sector Awareness Project 2005). Nine VCBOs, or 85%¢spondents, confirmed that
there was no regular, formal collaboration as aosdxetween VCBOSs in the region;
while sixteen VCBOs, or 62% of respondents, ingidahat more collaboration between
VCBOs “as a sector” was needed or would be degrabbr example, one respondent

noted that “working individually causes some diflites,” while another explained that it

18 Once again, SPAC’s Community-Based Resource Aléiamas meant to act as a “forum” in which
government and non-governmental representativelg come together.
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would be “important to have a formal network [...twrepresentatives from each

organization” stating that they were in need ofeffective communication tool.”

As Powers and Felt observe, the VCBS in Labrad@swot organized in a way that
allowed for straightforward collaboration to happ€005: 19). Rather, VCBOs in the
region operated much like government departmeiriss#os based on client group (e.g.
women, youth, Aboriginal people, the disabled)ssue (e.g. violence, economic
development, health, environment) (see AppendixtRlistic and collaborative
approaches were no more prevalent among VCBOstliggnwvere in government. There
was no forum that would have facilitated the forimabf “broad-based partnerships”
within the sector, and therefore “it was simplemweolve individual organizations one at

a time as particular issues arose at the SSP Coeerh{Powers and Felt 2005: 19).

The creation of a forum for VCBOs was not solely tasponsibility of those
implementing the SSP. As Powers and Felt staterétwas also some responsibility by
the voluntary sector itself to organize itself ivay that enabled the sector to partner
with the SSP Committee” (2005: 19-20). Neverthelg®vernment had a role to play in
“enabling” the process (Phillips 2005). As one k#prmant stated, “it was
government’s Plan, and government therefore haablgation to implement its own

Plan and to facilitate the implementation of thi@nP Despite the lack of direction in
this respect, the Labrador RSC did recognize tleel fier VCBOs in the region to come
together as a sector. The planner played a Keyrrdacilitating or strengthening this
process of “coming together” in two communities.ohe community, the planner helped

to revive a network of voluntary organizations kmoas the “Central Labrador Volunteer
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Network” (CLVN) that had become dormant after furglfor the project had run out.
Although this network was loosely structured amsdiiembership fluctuated, it
represented the awakening of a sense of colleictergity among the organizations
involved — albeit “fledgling and fragile” (Phillip8004: 17). By presenting these groups
with opportunities to network, learn about eacheotshare ideas, collaborate on projects,
and begin to develop a common sense of purpos& L& represented the very
beginnings of the relationship-building process.alsecond community, the planner had
been contacted to facilitate the formation of ailsimetwork that local VCBOs referred
to as the “Super-Committee”. Although this “Su@ammittee” was not active at the
time of this research, respondents indicated treaktwere advantages associated with
participation on the network and several stressat+ given adequate resources
(including a paid coordinator for the “Super-Conteat’) — they would actively

participate once again.

The attempts of the RSC to engage the VCBS in 8f¢ gocess in Labrador would have
benefited from an associated effort focussed oldimgj the capacity of VCBOs to
participate in relationship-building exercises amdindertake collaborative planning.

This aspect of the SSP process could have beardeatlas an action item in the Plan and
guidance and adequate resources would have beessagg in order to ensure its full
execution. The existence of a certain level ofrtary and cohesion within the sector
seemed to have been taken for granted, contribtditige apparent assumption that
representation would be easy to find and wouldoeathallenged. In reality, turf
protection, competition and conflict were all preiseWhile organizations were

accustomed to collaborating to a certain extenpéoticular purposes, they lacked a
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viable overarching forum in which to come togetaed work on building their own
intra-sectoral relationship. This would have been it $tep in identifying appropriate
representation that would have then been authot@edrticipate on behalf of the others

on aninter-sectoral forum, such as that which the RSC wagraily intended to be.

The final part of this chapter will explore thetasgof and attitudes towards collaboration
among VCBOs in Labrador, a topic which forms ai@aitsecondary finding of this
research and which figures significantly into thvemll assessment of the SSP
implementation in the province. ltis in this regjéhat capacity-building is highlighted
as a critical component of the work of the RSCsfodus on capacity-building within the
VCBS would have included improving efforts at redaship-building, information
sharing, leadership development, and the identifinaof common issues, barriers and
areas of overlap so as to ensure appropriate N and to facilitate collaboration.
Capacity-builing within the VCBS was therefore dical component of the work to be
undertaken by the RSC’s across the province inrdodensure that community groups
could play a stronger role in collaborative goveicefor integrated social and economic
development as had been the original vision of38e.

8.1.4 Status of and Attitudes towards Collaboratioramongst VCBOs in
Labrador

In exploring the nature of existing collaborativeamgements as well as the
predisposition to collaborate among VCBOs in Labradterview questions began with
an examination oivhorespondents sought to collaborate withatsituations brought
about collaborative approaches, dmvthe collaboration usually occurs. VCBOs were

also asked to give their overall perceptions reiggrthe advantages and disadvantages of
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collaboration, as well as the barriers to and lesdfpr bothntra- andinter-sectoral
collaboration in the region. These findings hedpa better understand the sector in
Labrador, and in patrticular, its pre-dispositiorcttlaborate. This can help us to better
appreciate the challenges that the RSC faced wloamie to effectively engaging the
sector in the SSP process regionally. It can s#see as a basis from which to formulate
a new attempt at inter-sectoral collaboration althreglines envisioned by the SSP
process, one which is better informed about thereand character of the VCBOs and

intra-sectoral collaboration in Labrador.

According to respondents, intra-sectoral collaboratisually occurred between VCBOs
that operated under the same “silo” — that is, #idher existed as branches of the same
overarching group or their work addressed the sasue or targeted the same client

group. Similarly, respondents often cited haviagipered with an umbrella group in the
community, region or provincg? Table 8-1 below shows which bodies the majorfty o

VCBOs indicated that they collaborate with.

19 There are three different types of umbrella grahps were identified as partners in collaborative
undertakings. First of all, in some cases, indigidvCBOs would be members of over-arching regiamal
provincial associations such as the Newfoundlamtilatrador Association of Women'’s Institutes, an
umbrella organization that maintained a networkkitanches in different communities. Secondly,
umbrella groups were sometimes formed around paatiégssues or client-groups and would bring togeth
different VCBOs whose mandates were related todhtite group. Rather than being branches within a
network, these organizations were complementaryb@cdme linked to each other as a result of the
umbrella initiative. An example would be the netlwthat was formed through the creation of
Labradorians for Peaceful Communities. Finallgamrizations such as Town Councils or REDBs could be
described as umbrella groups because of their campsive mandate to represent entire communities or
regions.
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Table 8-1: Most Frequently Cited Partners in Collatorative Undertakings

Number of respondents Who do you collaborate with?
19 respondents (73%) Counterparts in other commesnit
17 respondents (65%) Organizations with similar dades
13 respondents (50%) Town council
12 respondents (46%) Umbrella group
12 respondents (46%) Other VCBO with a common membe
11 respondents (42%) REDB
10 respondents (38%) Aboriginal group
7 respondents (27%) Private sector organizations
5 respondents (19%) SSP Committee

Seventeen VCBOSs, or 65% of respondents, indicigikihe majority of collaborative
undertakings that they participated in occurredrmially in the sense that they were
unstructured and often short-term. As Table 8dwsh) twelve respondents came
together with other VCBOs because of a common membeis type of collaboration is
not structural; rather, the linkage is informal aaduous in that it risks dissolving if the

member in question is taken out of the equation.

For those who were involved in formal networks oltaborations, only three of these
cited participation in a horizontal, sector-widdiative (e.g. the Central Labrador
Volunteer Network). Five others reported partitipg.on networks that adhered to the

“silo” structure; that is, they were client groupissue specific (e.g. the Literacy
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Network, the regional network of Women'’s Institytesthe Healthy Communities

Recreation Network).

In terms of preferences, thirteen VCBOs, or 50%espondents, said that formal
networks or collaborations were more desirable beedhey were “more effective.” It
was also acknowledged, however, that formal netaorkcollaborations required
resources in order to function properly. Sevesapondents cited the need for a paid
coordinator. Furthermore, it was also noted tivarworked volunteers or staff may be
reluctant to commit to a more formalized participatin a collaborative undertaking due
to a scarcity of time. Volunteer burnout was cibgthine VCBOSs, or 35% of
respondents, as a challenge, with one responddicating that “volunteers spread
themselves too thin — they can’t do a good job bsedhey have too much on their

plates.**

On the other hand, four VCBOs, or 15% of resporglentlicated a preference for
informal networks or collaborations. They argueatinformal settings are less
intimidating and therefore people feel more conabl¢ to speak their minds. Also,
some noted that with informal processes theress fisk of a few people dominating the
process, and ultimately, more can be accomplisiAdidof the respondents who favoured

informal approaches were from the smaller commesitif the South Coast and the

120 Five respondents indicated a preference for inébiollaboration, citing various reasons for this
preference including lack of resources and timgatdicipate in formal committees, as well as a fhat a
formalized collaboration would be detrimental iatit may intimidate participants from speakingnkdy.
Reflecting on Habermas’s separation of the lifeddthe realm of informal, everyday interactionst ttake
place, for example, within communities and voluptassociations) and the system (the realm of stredt
interactions that take place in formal institutibzed settings), and his observation that the Iddd/ needs
to be safeguarded against intrusions by the sysiamcould interpret this hesitation on the part of
representatives of the VCBS to formalize theiraodirative undertakings as part of an effort tostekie
intrusions of formal, institutionalized means dfeiracting into the traditionally informal domain of
community and voluntary association interaction.
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Straits, where frequent interaction through ovepiag social networks or organizational
affiliations, unplanned encounters, and chanceudsons are inevitable and often result

in ad hocor serendipitous partnerships or collaboratiorta/eéen organizations.

Collaboration between VCBOs in the region was oftemused on events or initiatives
outside the specific mandates of the individuaborgations and had a potential impact
on the community overall. For instance, many VCRB@ad frequent event-driven
collaborations, such as the coming together oedkfiit organizations and volunteers to
organize festivals (e.g. Mary’s Harbour Crab Fedjifairs (e.g. Southern Labrador
Career Fair), special days (e.g. Youth Day) or emrices (e.g. Southern Labrador
Volunteer Training Conference). Community crisks® ded to short-term, community-
wide collaborative efforts, as was demonstratett wie formation of the District Ferry
Committee that brought together various groupsan@ight who were concerned about
the adverse economic impacts on the region reguitom the decision to alter the ferry

schedule.

Some collaboration did take place on issues relad¢iste mandates of individual
organizations, but these were usually short-tefimey often focused on providing advice
or sharing information pertaining to the issue urestion, or delivering a joint program or
service. In other situations, organizations podihelr efforts in order to have a better
chance to access resources. Table 8-2 below psabenmost common examples of

collaborative undertakings cited by VCBOs in Lalmad
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Table 8-2: Description of Most Common CollaborativeUndertakings

Number of respondents

What do you collaborate on?

21 respondents (81%)

Activities outside mandate

20 respondents (77%)

Events in the community/region

16 respondents (62%)

To provide help/share infaonat

15 respondents (58%)

Activities related to mandate

12 respondents (46%)

To jointly organize speciiergs related to mandate

10 respondents (38%)

To source funding

10 respondents (38%)

To share or access resources

8 respondents (31%)

To deliver specific joint programs/develop propsdar

specific joint initiatives

7 respondents (27%)

To coordinate efforts regignall

Collaboration among VCBQOas a sectoto address sector-wide challenges (such as

recruiting and retaining volunteers; securing fumaggligetting insurance; building

program, network and policy capacity, etc.) wasaoohmon practice, although it was

recognized as being important and potentially beraf The sector-wide collaboration

that did take place was generally limited to evéotsised on volunteer appreciation.

Nevertheless, there was evidence in some commsiotia desire for greater

collaboration as a sector and some movement tovearelsgthening these types of

associations. At the time of the research, thg adlive face-to-faceumbrella body for

the VCBS in Labrador was the Central Labrador Vt#en Network located in Happy

Valley-Goose Bay (the “Super-Committee” that hadrb®rmed in a South Coast
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community was not in operation). Besides faciltgtcommunication and knowledge-
sharing, the CLVN had brought VCBOs together t@ree training related to sector-
wide issues, and it had occasioned the coordinatieeveral events (including
Volunteer Appreciation Day). Another associatiothe Career, Employment and
Training (CET) network — was a virtual network amas used mainly to facilitate
communication between different organizations amgliee a flow of information.
Finally, in another initiative (that also took péaim Happy Valley-Goose Bay) groups
came together for “Soup Fridays” — a lunch sessiamhich individual VCBOs were
invited to give presentations focused on raisingrawess about a particular issue or

addressing a common concern.

Although there were fewormal, on-goinginter- andintra-sectoral collaborations in
place in the region, there existed an overall pasperception of both types of
collaborative efforts among the VCBOs interviewétleven VCBOSs, or 42% of all
respondents, cited collaboration and partnershgeireral as a factor leading to success
in helping them to achieve their goals in the comityregion. Similarly, when asked
specifically about their perception of intra-seatarollaboration, fourteen VCBOs, or
54% of all respondents, indicated it is positive/an desirable. Table 8.3 shows the
most popular responses to the question concerhangdrceived advantages of intra-

sectoral collaboration.
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Table 8-3: Perceived Advantages of Collaboration

Number of respondents Perceived Advantage

Learn more about each other/

0,
9 respondents (35%) share information & experience

Acquire more resources/
8 respondents (31%) Access to more services
(E.g. funding, volunteers, training, infrastructure

174

Synergy/unites community/

0,
8 respondents (31%) extra motivation and more power as a group

7 respondents (27%) Emergence of new ideas

5 respondents (19%) Get more accomplished

Greater efficiency and coordination/

4 respondents (15%) less duplication

Others:

Shared responsibility/less pressure on individual
organizations (3); enhanced communication (3);
more sustainable (2)

Various

Figure 8.5 shows that VCBOs in the region felt that most important advantage
associated with collaboration was the opporturdtgdin knowledge. For example, one
respondent noted that sharing best practices wmiichportant; while another posed the
guestion “why re-invent the wheel?” pointing to tdbvantages of learning from the
experiences, successes and failures of othergiggy-backing on lessons learned.
Other respondents said that collaboration can ibané to increased productivity, it can
make projects seem less overwhelming, and it ceatera sense of enthusiasm and

ownership (which, in turn, contributes to sustaitity.
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In terms of the perceived disadvantages of colkaoam, these were closely associated

with the barriers to collaboration, and therefdreytwere linked together for the purpose

of the analysis. Table 8.4 offers the most commesponses.

Table 8-4: Perceived Disadvantages or Barriers to @laboration

Number of Respondents

Perceived Disadvantage/Barrie

12 respondents (46%)

Conflicts/rivalries/divisions

10 respondents (38%)

Need resources to collaborate effectively

(financial, human)

9 respondents (35%)

Takes time

7 respondents (27%)

Loss of autonomy

6 respondents (23%)

Difficult to engage people/
lack of interest

5 respondents (19%)

Distance between communities/
winter travel difficult

4 respondents (15%)

More rules/loss of flexibility:

4 respondents (15%)

Work not shared evenly

Various

Others:

Ambiguity regarding credit & accountability
(2); lack of mutual understanding (2); missing

links/people left out (2)

As we can see from Table 8.4, a large number gloredents indicated that inter-personal

disagreements and conflicts between partners enpiat partners represented a deterrent

to collaboration or represented a significant heiidlmaintaining existing collaborative

arrangements. One respondent noted that it okéstane individual with a negative

attitude to cause friction in a collaborative effand make progress extremely difficult.

Negative attitudes can be hard to stifle and aftgmact the overall motivation of the
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group. A second respondent noted that interpeltsmmdlicts can carry over into a
committee and jeopardize the overall collaborapikecess. This problem may be
compounded in a small community, where individ@ais closely interconnected and
more likely to know each other outside of the werkironment** A third respondent
observed that when sensitive issues are put otalie, emotions run high and consensus

can often seem beyond reach.

Several respondents also noted the propensity tlBnampetitiveness between certain
communities and between VCBOs fueled by the naitigovernment funding processes.
Communities compete with each other to be selexsddtie site for various social and
economic development initiatives and infrastruciigrg. conflict over the location of the
arena on the Straits, or of the new airport onrSbeth Coast). Similarly, VCBOs
compete for scarce government funding and polignébn. This competition leads to
turf protection, which hampers collaborative effortn the words of one respondent,
VCBOs “play their cards close” — as they are offgitted against each other” in a
competition for funding and do not want others &incan advantage over théf. Some
organizations fear that by sharing too much infdaromeor by partnering to deliver
programs or services, they expose themselves toasebility that they will no longer be
viewed as unique and that, as a result, they wikdnsidered obsolete or their

programming redundant.

121 The opposite may also be true — in small, rurdl@mote communities, the intimate reality of hifey
serve to facilitate the development of formal parships between VCBOs within these same communities
as trust may have already been established betwdmiduals through relationships outside of therkvo
environment.

122|n assisting with applications to government fanding for various projects, the RSC in some ways
became involved in this competitive relationshipieen VCBOSs in the region.
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Several respondents also pointed to the existehodtaral, historical, economic or
social divisions in Labrador that make collaboratefforts challenging. In one
community, conflict and divisions tied to histoti¢actors emerged as a particular
barrier. During Smallwood’s resettlement progréme, community had received families
from surrounding communities that were being résebtt Families originating from
different places settled in different parts of tiesv community, creating neighbourhoods
that continued to be differentiated at the timéhag research. It was apparent that the
resettlement program had precipitated enduringvalges in the community which
several local respondents cited as posing a cangrahallenge to collaborative efforts
(see also Kennedy 1981). In another example tlaatsion history to explain the
challenges faced in collaborative efforts, respoitgl&fom a community on the South
Coast indicated that they were “stuck in a vortémg¥ing maintained historic ties to
Central Labrador for certain services, yet lumpegether with other communities from
Southern Labrador for the purposes of regional escoo development. In a different
case that highlights the presence of economicidivss Labrador West continues to be
set apart not only within Labrador, but acrosspt@ince, boasting the highest per
capita personal income of all the economic zdfgssinally, given the presence of three
Aboriginal groups in Labrador, cultural and langeidgrriers — not to mention complex
historical and/or political animosities — often paallenges to collaborative efforts. All
of this underlines the significant amount of wdnkttremains to be done in terms of

relationship-building between different groups aoedmunities.

123 One respondent emphasized that the reality of VE€B&3ed in the resource industry town in Labrador
West was very different from the reality of otheEBOs across Labrador. This respondent indicated th
prevalence of collaborative arrangements with tiveafe sector in that context, which filled the ardéft

by the retreat of government and the scarcity atessupport for social programming.
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In terms of challenges associated with travel dista and weather in Labrador,
information and communications technologies offeeliesting and innovative
possibilities for networking and collaboration. e time of the research,
SmartLabrador provided a variety of ICT service3acommunities in Labrador,
offering public internet access points, video coerfeing services, and an on-line
Labrador news network. The ICT capacity providgdmartLabrador contributed
greatly to increasing the possibilities for bottran and inter-sectoral collaboration in the
region by overcoming the barriers associated witing to organize face-to-face

meetings.

When it came to the disadvantages or barrierse@lat a loss of autonomy or a lack of
flexibility resulting from participation in a colberative arrangement, this was usually
cited as a problem associated witter-sectoral collaboration; that is, collaboration
between VCBOs and government. This research dideweal substantive evidence to
support the theory that the SSP process in themdwad greatly altered the relationship
between the two sectors in Labrador. Feedback fespondents concerning their
relationship with government varied. Positive tielaships were cited by eight VCBOs,
or 31% of respondents — particularly with referetecdealings with the Atlantic Canada
Opportunities Agency, which was described as b#egble, and the Department of
Innovation, Trade and Rural Development, which ssvespondents described as being
“helpful.” Meanwhile, negative relationships otanpersonal conflicts were cited by
nine VCBOs or 35% of respondents, particularly wéference to Human Resources and

Social Development Canada, which was said to hawventany rules and regulations, and
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to the Department of Labrador and Aboriginal Affanwhose management at the time

was seen as being estranged from the people ardbad.

It should be noted that the timing of the reseavak not ideal in determining the impact
of the SSP process in terms of the relationshiwéen VCBOs and government. A new
government had just come into power in the provientg was undertaking a
comprehensive review of all programming which fafiny organizations feeling
vulnerable. Many respondents complained that taglybeen cut off from the process
and were frustrated with it, and that they felaekl of rapport with the new government.
It was a period of transition, where groups werapditig to a new reality and trying to
find a way to relate to the new regime. Old relaships that had been established with
hard work, patience and persistence, had beconwetbs As one respondent stated,
government was full of new faces, and organizatltagto start from scratch — educating
the new people as to their needs and concerngaredoping new relationships. Given
the situation, the insecurity and dissatisfactiwat tvas expressed does not necessarily
accurately reflect the impact of the SSP proces$isamegion on the relationship of
VCBOs with government. Rather, it indicates a alis$action with the political process
in general, one in which communities are vulneratieey show support for a party that
is ultimately defeated, or wherein initiatives sashthe SSP are halted partway through
their implementation as a result of a transitioa teew government. This brings our
attention to the need for continuity in policy gmmdgramming despite changes in
government, along the lines of the social partriprghireland (see House and McGrath

2004).
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Altogether, eleven VCBOSs, or 42% or respondentis, that they did not partner or

collaborate with government. One respondent indetéhat, although his organization

worked with government, the word “partnership” dot accurately depict the nature of

this relationship, arguing that it was based predantly on his organization chasing

funding for programs. Discounting relationshipsdxhsolely on funding, eight VCBOs,

or 31% of respondents, indicated that they collateowith government. Examples given

included:

= One organization was contracted by government ligedea particular program in a
community (the Adult Basic Education level one ppooject);

= One organization partnered with a regional heatiéwrt on developing programs and
by using government infrastructure (e.g. officecg)a

= One organization partnered with government thrahghSSP Committee on the Fetal
Alcohol Spectrum Awareness project;

= One organization collaborated with government hyi@pating in a student
employment program;

= One organization worked with the SSP Committeeotaact a needs assessment in

their community.

Twelve organizations, or 46% of respondents, fedt the big advantage of collaborating
with government was a greater ability to accessuees. Some respondents indicated
that these collaborations presented VCBOs withmoodunity to educate government
about the local realities and local issues, whiteers said that it had the positive spin-off
of helping them to gain a greater understandintp@frequirements and functioning of

government programs.
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8.1.4 The Overall Experience of VCBOs in the Contéof the SSP in
Labrador

In sum, the research findings indicate that thegmee of the RSC and the
implementation of the SSP in Labrador did not haég impact on the experience of
VCBOs in the region. They continued to struggléwtihe same overarching challenges,
with nineteen VCBOs, or 73% of respondents, lisgogernment processes as second
only to funding on their list of principal challeegt Meanwhile, 61% of respondents
indicated that they did not have input into pol&yd planning for social and economic
development in the region, despite the preseneeRdain that was supposed to facilitate

that process.

Although there were flashes of insight and momehtghat was often described as a sort
of collective epiphany when it came to understagdive possibilities for revolutionary
ways of conducting business inherent in the SSR significant extent the actual
implementation of the Plan deviated from the ph#t thany felt it had been originally
intended to follow. This was due, in part at le&sthe fact that not all those involved in
the implementation understood the potential ramifans of the approach or how to
achieve it. The positive effects of the SSP inradbr were confined, for the most part,
to the regional offices of government departmewts.a result of their participation on
the RSC, regional government officials achievedeatgr mutual understanding and
realized a synergy in their efforts that contrilolite increased motivation, stronger
bargaining power, higher efficiency, and enhano#tdames. Place-based became
region-based in the implementation of the Plan.aiegful partnerships and new ways

of working were, for the most part, confined tottiraddle-level of engaged participants
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and their relations with senior officials, whilemmmunities — the true “places” — were, for

the most part, left out or only engaged periphegrall

Without a profound understanding of the new dimwithey could have taken under the
auspices of the Plan or how to properly preparplaiters for the potential new order,
and without explicit guidance regarding how to umalee the formidable task they had
been assigned or the mechanisms in place to ackimeess, the RSC in Labrador went
about implementing the Plan in their region in blest way they could. The decision
they made in terms of how to approach the SSP nvaws/ative and pragmatic. In many
ways it did revolutionize the way that business w@sducted in the region. When
judged in terms of the potential impact of the Ptheir approach could have been
considered a first step along the path towardsmgreimentation of the more pioneering
aspects of the Plan. However, a reflection onghesaknesses of the SSP
implementation reveals that both government implaers and potential community-
based partners were likely unaware of the possilmfimeaningfuinter-sectoral
collaboration that many argue was implied withia fages of the SSP document. As a
result, Labrador RSC members can be said to haessfully implementedhalf of the

Plan,il.24

— they successfully took the first steps by adhigan unprecedented level of
intra-sectoral collaboration amongst regional governndepiartments and agencies.
However, they did not make significant or sustaiegiogress beyond that first step. In
many ways, and to their credit, their efforts tfanmed the governance landscape in

Labrador by initiating a move towards a full implentation of annter-sectoral,

horizontal governance approach. The next cristghs — starting with greater capacity-

124 The author wishes to acknowledge Patti Powerghferobservation.
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building and laying a foundation for mardra-sectoral collaboration within the VCBS
itself, followed by the facilitation of increaseddameaningful collaboration between the
sectors — were neglected or not taken, leavindgPtae only partially implemented. As

one key informant stated:

What grieves me the most is tipetople are going to go around in five years and
say ‘you see, the social plan didn’'t work’. Thahays me, because they were
given no support - inadequate funding, little guicka, and no clear processes or
mechanisms to employ — and then the project wangitgely aborted. This
needs to stop — initiatives have to be given a chanm work. The SSP was never
even fully implemented, and it would be unfair tdge its accomplishments
based on partial implementation.
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9. Conclusion: Lost in Translation?

9.1 Looking Back

As we have seen, the Strategic Social Plan for Nemdland and Labrador traces its
theoretical roots to notions of governance and@patory democracy, and in the
understanding of civil society as a potential agdrgocial change and an arena of social
capital formation. The idea of creating a forunwimich various groups can come
together to debate issues and achieve consenalse igrounded in the Habermasian
conception of the public sphere. However, in thethre notion of voluntary sector
involvement in public policy formulation moves beybHabermasian ideals, touching on
a post-bourgeois reading of the public sphere whedtribes multiple and competing
publics and envisions new institutional arrangemmémat push the boundaries of
“actually existing democracy” by forging new retatships among and between what

Fraser has termed strong, hybrid and weak pulfficsér 1991).

The original intention of those involved in thelgatevelopmental stages of the Strategic
Social Plan for Newfoundland and Labrador was lfiergrocess to enhance the
effectiveness, responsiveness and fairness ofypddicisions by shifting to a more
inclusive, collaborative governance system thatreffl greater opportunities for public
deliberation and empowered participation at comtyuand regional levels (Fung 2004).
These forward-thinking individuals sought to giveace to those “weak publics” — in
this case, groups that formed part of the volunteoynmunity-based sector — thereby
building bridges between government institutions eitizens. The approach was meant
to de-mystify the government decision-making precasd to offer community-based

groups and citizens an avenue through which toesthir insights and ideas with
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decision-makers, and ultimately, influence outcomgse rationale for the approach
hinged on ideas championed by proponents of calidhe or participatory decision-
making processes, including the notion that “cémoaver tends to encroach on local
prerogatives, to crown out civic initiative and aggment, and to disregard crucial local
knowledge” (Fung 2004: 5). The approach espougdeddbSSP moved away from the
traditional model of centralized authority, andiedlfor a greater degree of local

involvement in the design and delivery of prograand services.

In practice, the SSP process did seek to implemerttain degree of sharing,
cooperation, coordination, and consensus-buildisgyell as a decentralization of
authority to different players who were removed&aoying degrees from the traditional
corridors of power. The centrifugal forces assttlavith the new conceptions of
governance did not, however, circulate withoutstesice. Despite the intentions of those
involved in the development of the Plan, the analgéSSP implementation in the
Labrador region indicates that meaningful collabioreand partnership formation, to the

extent that had been originally envisioned, wasatbieved.

Several factors hindered the ability of the Labragegional Steering Committee (RSC)
to fully implement the collaborative vision of tRéan. For starters, clear leadership and
direction regarding this new and innovative waygovernment to conduct business was
not apparent. Those in power were reluctant te giv or share authority, and as a result,
the lack of explicit direction in this regard me#mat they chose to maintain the status
quo. This is in keeping with observations madd bgblin, who has noted that efforts at

restructuring the way government conducts its ssinnevitably encounter obstacles in
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the form of “embedded governance structures andegses” that continue to shape
social and political outcomes (2003: 21). In malgsis of regional integration in
Newfoundland and Labrador, Tomblin observes thafttocess encountered resistance
due to the “persistence of inherited rural civitigby organizations coupled with old
hierarchal fiscal and decision-making structur@903: 29). The same situation can be
said to have affected the implementation of the approach to governance advocated
by the SSP. In government, steadfast structur@peotesses — such as the traditional
vertical lines of authority and accountability, Ipeting by departments and agencies, and
concentrating decision-making power within the reaafla few politicians and
centralized agencies — persisted despite the presdrihe SSP. Meanwhile, outside of
government, voluntary, community-based organizatiéor the most part, also continued

operating using conventional approaches.

There was a significant amount of groundwork thatid have been required to fully
realize the movement towards inter-sectoral coliation between the government and
the voluntary sector. For the most part, thesadations were not laid. For instance,
true inter-sectoral collaboration would have aksguired that close attention be paid to
several issues surrounding accountability. Noughaesearch was conducted into the
practical implications associated with shiftingrfr@ vertical to a horizontal
accountability framework that would be in keepinighmeollaborative governance
arrangements. The related issue of the autonortheofoluntary sector also needed
more attention. Partnerships between voluntargrmgtions and government must
leave room for voluntary, community-based orgamizest (VCBOS) to maintain their

independence from the state, to advocate for chande¢o challenge government on
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matters of concern (Phillips 2003). As Kathy Bradiserves, these are “delicate dances”
— as relationships become more complex, so desHues that arise. These issues needed

to be discussed and the appropriate protocols dped!

This leads us to another key challenge that emetgatlis, the issue of representation.
Not everyone can be represented in a collaboratragement, and, therefore, how do
we determine who should be included? To what @x@enthey representative? Should
membership on collaborative governance structurels as the SSP be fluctuating in
order to ensure that all parties have a say? 8lanly those groups affected by a
particular decision be included in the processdofrassing the issue? As Van Ham asks;
“whose consent is required to produce democrayidadjitimated decisions?” (2001:

166). Attempts at inter-sectoral governance sscihat proposed by the SSP must tackle
the question of how to engineer new structurespradesses that enable a convergence
of the “thousand points of light” that make up ¥€BS into a single, “focused prism of
policy” (Van Ham 2001: 158). The Labrador RSC whallenged to find a solution to
this question of representation. Its members wageble to identify appropriate or
effective mechanisms of engagement or a mode ictiation that would ensure the

equal and full representation of the diversity @BOs present in the region and thereby

render their decisions legitimate.

In order to fully implement the SSP vision of parships in the Labrador region, a
greater focus on capacity-building among VCBOs wddve been required. In
particular, the networking and policy capacity lné sector needed to be developed.

Phillips (2005) has pointed to the need to buildgyacapacity among voluntary
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organizations, who tend to be “gifted amateurs” whe&omes to understanding and
impacting the policy process. Meanwhile, netwaagacity would have included efforts
at building what Putnam terms “bridging social ¢aPi— relationships of trust that cut
across the diversity of publics and interest grahps make up the VCBS (Putnam
2000). While there did exist a certain amountsi@blished trust between community
groups in the Labrador region, as well as somemédion sharing, collaboration and
partnership formation, most of this was short-tetamsk-oriented and informal. Turf
protection, competition and conflict were also présand, with a few notable
exceptions, individual VCBOs in Labrador had littlense of belonging to a “sector”.

For the most part, they lacked a strong and pergasllective identity, and in practice,
bringing the diversity of independent voluntary amgations together under an umbrella
of coordination and consensus was not as easyddsdaa implicitly envisaged.
Sufficient attention had not been paid to laying ¢gnoundwork required to accomplish
an effectiveintra-sectoral collaboration, let alone ier-sectoral collaboration.

Without a “sector” in place, the RSC could not fem appropriate body to act as an
interface. As a result, forging meaningful parsigp with the VCBS proved to be more
difficult an endeavour than had been planned fahéndevelopment of the SSP. More
attention to capacity building would have helpedrads the issue of representation, and

better equipped VCBOs to participate effectivelyhia collaborative undertaking.

There were indications that the RSC in Labradorleglin to understand the nature of
the challenge it faced, and had begun to explossipke solutions to issue of building
capacity among VCBOs. For example, initial attesrypére made to enhance what

Phillips has termed the “network capacity” of tleeter within and between communities
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(2005). Efforts were made to strengthen existelgtionships and to establish new
linkages through the creation of new umbrella assionis. Also, the SSP Committee in
Labrador had begun to initiate outreach to the VEBOvarious ways in an attempt to
keep them at the very least informed about the &®Passociated activities in the region.
These efforts should be seen as the first steparttsrgreater integration. They helped to
plant the seeds that would ideally have transforthechature of the relationship between
government and VCBOs from “adversarial” to “coopimel’ and, eventually, grown into
deeper and more mature partnerships (Peters 200). more time and resources, these
fledgling efforts would have likely evolved and bied a deeper and more effective
inter-sectoral partnership approach. Furthermarterms of raising knowledge and
awareness, a critical first step in any endeavibiose implementing the SSP in Labrador

were beginning to grasp the critical relationslaipe capacity-building within the VCBS.

Although initial efforts were made by the LabradR8C to begin addressing this issue
and to focus on building linkages both within th€RS, and between the VCBS and
government, the resources that would have beernrego thoroughly accomplish this
task were not available. As with the process giaalization, the SSP saw the
persistence of old structures and processes whaaclertincremental changes more likely
than radical ones” (Tomblin 2003: 29). Neverthg]e®nsidering the magnitude of some
of the changes to the established governance syktdmere prescribed by the SSP
process, even the incremental progress towardggehaas significant. If the process

had not been halted pre-maturely, perhaps we wseddhese efforts paying off today.
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With the implementation of the SSP process in Ladraincremental changes were
indeed apparent. Furthermore, there was evideno®i@ significant transformations in
some areas. When it came to breaking down théebabyetween government and the
voluntary sector to undertake collaborative goveoeaprogress was slow. However,
great strides were made in terms of enhancing-secdoral collaboration among and
between regional government and para-governmergahaations. Taken together, all
the changes that did occur, incremental or otherwaemprised the necessary first steps

towards a full implementation of the SSP in allteffacets.

When it came to enhancing intra-sectoral collabhonaamong regional government and
guasi-government officials, the Labrador case mledisubstantial evidence to support
the argument that significant changes occurredati®aships between regional officials
were cultivated and innovative collaborative undkirgs between regional offices
yielded results that convinced many of the plapéithe merits of working together,
sharing resources, and articulating a united vigwoithe region. Several noted the
“magic” that emanated from the new way of workingedther. While this middle-level
or “meta-governance” approach disappointed somelhvalchoped for the process to
reach further down into communities, many saw pr@gmatic and effective. | would
agree with the latter, and argue that this wagitbelogical step towards a deeper
realization of the more substantive transformatiems particular, the notion of inter-
sectoral collaboration — contained within the Pl&uorthermore, engagement of the high-
ranking regional officials at the RSC table helpeénsure that the committee had the
authority or influence required to move forwardtwitew ideas and initiatives. These

same individuals could have emerged as roadbloattshey been left out of the process.
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Another key finding of the research was the liglsthined on the role of the Regional
Economic Development Boards (REDBSs) in the Labradgron. Although the majority
of community-based organizations interviewed fetdnnected from the SSP process
overall, over half of respondents drew attentiothirole that the REDBSs in their
respective regions played as mechanisms througtivthey were able to find a voice or
to represent their needs and concerns to the R&Cgmvernment more generally. The
research has shown that the REDBSs in the studgmdgcussed much of their energy on
the social aspects of community and regional dgretnt, supporting the efforts of
community-based organizations in a variety of waysuding, when possible, bringing
their needs and concerns forward at the RSC taligh a few exceptions, the REDBs
were seen as effective representatives of comnesraid the community-based sector.
The members of the RSC also characterized the REBBse key linking mechanisms,
acting as the principal avenues through which tbm@ittee could reach down into

communities.

Many of the successes of the SSP were attributalle small part to the strong and
effective guidance of the regional planner, wholiangly understood the communicative
and reflexive demands of post-modern leaderships@ra2001). The planner enabled
the creation and oversaw the development of puldiiberative spaces (both weak, in the
case of the community-based “Super Committee”Hentoluntary sector; and hybrid, in
the case of the Regional Steering Committee tadddf) where different groups could
meet, debate important issues, and, ideally, aelsensensus and work to influence

higher-level policy decisions affecting the regiorhe critical role that the planner
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played in the process draws attention to the ingpae of dynamic individuals and
leadership in the successful implementation ofatxlative undertakings. As Peters
notes, when “policy windows” open, it depends oa pleople around the table and the
agendas that have been set to determine if the isBlbe addressed or the opportunity
exploited by a “policy entrepreneur” (2002: 13)lthdugh Peters acknowledges that
action is often the result of a “serendipitous taerice of opportunities, individuals and
ideas” rather than based on decisions that arectstred, orderly and ‘rational’,” he also
emphasizes that “individual involvement and enteepurship are crucial for generative
collective action” (2002: 7; 14). Both serendipatyd leadership played significant roles

in the actions taken by the RSC in Labrador.

A major criticism of the SSP process is that itlaetpd to recognize or draw explicit
attention to the potential impact of relations ofyer on the outcomes of decisions
achieved through consensus. Similarly, the probeksup the Habermasian assumption
that the many disparate and even conflicting granpise region could come together
freely and as equals to deliberate highly sensgo@al and economic issues. This
notion is considered by many — among them femthiskers such as Nancy Fraser — to
be unrealistic. Power differentials would inevliaimfiltrate the purportedly “neutral
space” of the SSP table. As Fraser states, fibigossible to insulate special discursive
arenas from the effects of societal inequality [whlere social inequality persists,
deliberative processes in public spheres will tendperate to the advantage of dominant
groups and to the disadvantage of subordinategs@r1991: 66). Furthermore,
“subordinated social groups usually lack equal sste the material means of equal

participation” — and in this way “political economginforces structurally what culture
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accomplishes informally” (Fraser 1991: 65). Thisuld explain why, for example,
certain community-based groups — particularly thbsé¢ demonstrated strong political
connections — were able to become directly invoivetthe activities of the Regional
Steering Committee (RSC), whereas other groupshk asi those located outside of the
regional centre of Happy Valley-Goose Bay — weterofinable to achieve that

equivalent level of participation.

Analyzed in the context of power, collaborative gmance in the SSP incarnation could
be seen as the state surrounding itself with afétl or likeminded organizations that
ultimately serve to revalidate the values of tlaesbr the associated dominant public. In
other words, it could be interpreted as the “pézgsise of domination” with the
appearance of greater participation or a deepeodetic process. This would make it
akin to Weber’s “formal rational dominance” whichrsen describes as the “tendency
for a single or few leaders to assemble a groupdiwiduals who are used to following
orders around them, individuals for whom their pdirthe spoils of ruling lies in the
system’s survival” (2001: 281). Thus, Peters speadkhe “Faustian bargain” of
collaborative governance, pointing out that thev8e structuring and seemingly
participatory nature of the arrangements [...] catehji..] the exercise of power, and the
ability of a limited number of actors to shape omes” (Peters 2002: 14). The result is
a potential paradox also described by Peters icwhisystem of governance that is
assumed to be (and in the case of multi-level guweese is designed to be) open,
inclusive and indeterminate may be more determinyepower than are more structured
systems” (Peters 2001: 14). On the one hand, faufes can assure accessibility and

work to protect the rights of minorities and thegth relatively less access to power and
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influence. On the other hand, the flexibility @negedom inherent in new governance
processes, and the preference for “negotiatiortg;anking and bargaining” in place of
formal rules and regulations, mean that the “adioesnselves make most of the
decisions about involvement” (Peters 2001: 15)e Gtestion is: Where does this leave
those with weaker voices, whether they be Aboriggnaups, women’s groups, voluntary
groups, or organizations whose mandate focuses @sae that is not identified by a
priority by those in power? As Peters speculatitsnately the governance model may
favour more powerful actors — it “may be a natlwalis for bureaucratic politics” rather
than “the locus for more open and effective pgsaition by societal actors” — and thus

the opposite of what was anticipated, or at leapeld for (Peters 2002: 15).

These readings are important to take into consiideravhen examining a collaborative
process that involves not only government and nmreghment actors, but also when
dealing with a region such as Labrador which exgibignificant socio-cultural diversity.
In particular, these are important consideratiohemexamining the involvement of
Aboriginal groups in collaborative undertakings/agi their history of marginalization

and oppression, as well as their differential asteshe resources and capital (economic,
social, cultural and other) which impact their #pihot only to participate as equals, but
to have their voices heard. The RSC of the SSRglmeade up predominantly of
government or para-government officials, can bd &ahave been “tainted” with the
baggage of “embedded institutional processes, sswtpower, systems of knowledge
creation and societal traditions” that undoubtedbde it difficult for non-governmental

or other less powerful or marginalized groups tealirin or to exist as equal partners due

to the dominant discourse of the group (Tomblin2@1). As Archon Fung observes:
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Scholars who have examined participatory small-grecision processes have
found that they are often no more fair than othed& of governance and decision-
making [...]. Voices of minority, less educated fidént, or culturally subordinate
participants are often drowned out by those whonarathy,confident, accustomed
to management, or otherwise privileged. Liab#itseich as parochialism, lack of
expertise, and resource constraints, may impaiptbkelem-solving and
administrative capabilities of local organizatioefative to centralized forms.
2004: 5-6
This does not imply that a process of collaboragjgeernance, such as that demonstrated
by the SSP, is necessarily ineffective or undelrabung describes a compromise
between the two, proposing that “a judicious alletinof power, function, and
responsibility between central authorities and lboalies can mitigate these pathologies
of inequality, parochialism, and group-think andogtter realize the ideals [of]
empowered deliberation and participation” (2004: B) keeping with Fung, | would
suggest that a combination of local decision-makiuatipority and service delivery, as
well as some degree of centralization, is desiraBienilarly, | would recommend that
those groups that may be labelled as “weak publicghose that have traditionally
struggled to have their voices heard, should cllysfonsider all options before choosing
to participate in collaborative processes which mialy result in their further
marginalization. If participation in a deliberagior consensus-building process such as
the RSC table merely succeeds in achieving “disegii@gssimilation” rather than true
consensus, then perhaps this approach is notghieway to go (Fraser 1991). Once
again, to draw attention to Flyvbjerg’s observatigower struggles and conflicts” rather

than “rational consensus” have often better setlrecheeds of weak, marginalized or

oppressed groups (1998: 226). Like the feminigtesological movements, the
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Aboriginal movement may achieve greater resultstlmking to a more Foucauldian

approach, using conflict rather consensus as a smefdmving its voice heard’

9.2 Looking Forward

In 2004, following the process of program renewadertaken by the new Conservative
government under Danny Williams, the Strategic &ldelan was re-invented as the
Rural Secretariat. Like the SSP, the Rural Secatteepresents a new and integrated
approach to development that focuses on well-biimggions. It maintains an
overarching vision for the province that is similarthat of the SSP, and is guided by
principles that reflect many of the values and oloyes contained withiRPeople,
Partners and ProsperityNevertheless, certain critical aspects of the §fproach did
not find their way into the new articulation presshby the Rural Secretariat. As a

result, some of the major successes associatedheitBSP process may have been lost.

In a departure from the SSP, the Rural Secretalaaes a greater emphasis on citizen
engagement rather than the engagement of comnauaitik the voluntary, community-
based sector. The Rural Secretariat also differa the SSP in terms of its structures
and processes. The old structures of the SSPHerereplaced with a new set of

structures, composed of a very different set oividdals. This, in effect, transforms the

125 Movement towards this approach is evident amongriginal groups in Canada. On Jund'22007,
groups across Canada participated in the Natioagldd Action. Many individuals and groups organize
peaceful events and presentations. Others weareized for having chosen to erect blockades or
participate in other acts of civil disobediencefforts to raise the profile of issues affectingofiginal
communities. Prior to the Day of Action, Natioi@lief Phil Fontaine made the following comments,
inviting all Canadians to participate in peacefttivaties: “Numerous studies and commissions ofser t
years [...] have called for change but the majorfttheir recommendations are sitting on shelves
collecting dust. These are the reasons why FiasibNs people are frustrated. This has been guinfgr
decades. Where does it all stop? [...] Itis timeAction.” In Labrador, the Innu Nation has wédd
action-oriented approaches to garner support wadkelto meet the social and economic challengesiface
by its people.
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process. The effect is that some of the streragbeciated with the SSP process that
were identified as a result of this research casdi@ to have been lost in translation.
While the new structures offer the possibility @irsficant new opportunities and the
potential for improvement in areas that had beentifled as weaknesses in the SSP
process, the dismantling of critical SSP structsiesh as the Regional Steering
Committees runs the risk of losing ground in ai@ashich significant advances were
made. In the case of Labrador, the “magic” that h@en achieved as a result of the
coming-together of regional government and paraeguwent officials was lost. A brief
overview of the new approach adopted by the Ruzateariat will offer a glimpse at the
present status and future possibilities in termgavernance in Newfoundland and

Labrador.

Like the SSP, the Rural Secretariat emphasizesegre@ordination across government
departments, collaboration with community partn#rs,linking of social and economic
development and the importance of research andunieggrogress. It is housed under
the Executive Council, and headed by an assisgmitg minister who reports to the
minister of the Department of Innovation, Trade &utal Development. Like the SSP,
the Rural Secretariat operates according to amagmodel, rejecting the “cookie-cutter
approach” and stressing instead the unique neeatlsaterns of distinct regions across
the province (Government of Newfoundland and Labr&®07). The first guiding
principle of the new Rural Secretariat stressesniportance of sharing responsibility.
Building on notions set out in the SSP, this ppledraws attention to the need for
“individuals, communities, regions and governmenmdsivork together to develop ideas,

identify solutions, and make decisions that imgactial, economic, cultural and
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environmental aspects of regional development” @oment of Newfoundland and
Labrador 2005: 3). According to the 2006 Annuatiity Report;
The Rural Secretariat focuses on the sustainabiglalament of all regions of the
province. It promotes information sharing, infornd#dlogue and collaboration
within government and between government and contiaan It facilitates
horizontal thinking on regional issues and is f@clien the long-term sustainability
of all regions of Newfoundland and Labrador. Therstariat conducts research,
develops processes and tools, and engages citzenfiance the consideration of
regional issues in public policy development.
Government of Newfoundland and Labrador 2006: 1
Despite the semblance of continuity evident in gassage, the Rural Secretariat exhibits
several points of departure from the SSP. Fotesgrthe SSP map was re-drawn and the
province divided into nine Rural Secretariat regitimat have replaced the five SSP
regions. The delineation of the new regional bauies represented an effort to better
reflect “natural clusters” in the province (Goveremh of Newfoundland and Labrador
2007). These clusters are described as consistiagonstellation of small communities
associated with larger service centres that, tabgether, exhibit “natural linkages and
the ability and interest to work together for arghlsfuture” (Government of
Newfoundland and Labrador 2007). The nine regayesepresented by nine Regional
Councils, Labrador continues to comprise one engiggon onto itself. Membership on
the Regional Councils is determined by a procesgpeh nomination followed by
appointment by the minister. Councils are measmixtabit diversity in membership in
terms of the backgrounds of individual memberdorfe§ are made to select
representatives with diverse backgrounds, expegiendtural identity, and social

characteristics. Each Regional Council choosepeesentative to sit on the Provincial

Council, which also includes several Members-agkarho are also nominated and then
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appointed by the minister. The Provincial Courstharged with representing the needs
and concerns of the regions to policy-makers. &wer year, members of the Provincial
Council meet with cabinet ministers and deputy sters to provide input into public
policy. The open dialogue between regional repradiwes and government officials is
intended to ensure open lines of communicatiomaaesl vision, feedback concerning
programs and services, and regional advice intptbeess of setting priorities and

decision-making.

A major shift evident with the new Rural Secretbpieocess is that it places a greater
emphasis on direct citizen engagement, with ldtl@o mention of the voluntary,
community-based sector or civil society (Closel@007). It also establishes
mechanisms to ensure that these citizens becorbtradzand have opportunities to
exchange ideas and concerns with government dfficiadividuals may be drawn from
voluntary, community-based organizations, justh&ytmay be drawn from the private
sector. However, as members of the Regional Chuhey are asked to “leave their hats
at the door and bring their collective experienaieléving and working in a region to the

table” (Government of Newfoundland and Labrador700

By creating opportunities for greater citizen pap@tion in public policy deliberation

and decision-making, the Rural Secretariat addsessgitical weakness of the SSP.
However, it is doubtful that the Rural Secretabaiids on the strengths of the SSP. For
instance, the new structures of the Rural Secegtda not include a forum for regional
government (and para-governmental) officials to edagether, share information, and

collaborate. This research revealed that the esrgagt of regional government officials
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was a critical strength of the SSP process. Wgrtagether not only enhanced the
efficiency and effectiveness of each individual lbemorganization, but the officials
were able to exert more influence and accomplisteras a team than they could acting
independently. By removing this critical “meta-&vof the collaborative governance
process, one could predict that the new structulteswifer from a disconnect. How will
the voices of the community, as represented bypip@inted citizens, reach those in
power? Much depends on the effectiveness of theirial Council, a body that
attempts to fill the void left behind as a resiltitee removal of the Regional Steering
Committees of the SSP. Whether the voices of thiéigens will reach those in power
through this channel more effectively than woulgéhbeen possible via the regional
government and para-government officials is a mebeguestion that has yet to be

answered.

Furthermore, by neglecting to build capacity witthe voluntary, community-based
sector (VCBS), the Rural Secretariat also igndnedéssons that were learned through
the SSP process. Building capacity within the VGBSudes focussing on enhancing
intra-sectoral collaboration, a lesson that the R8IGabrador had just begun to
understand. The initial, fledgling efforts thatlh@een made by the SSP planner were left
behind in the translation to the new Rural Seciataand the VCBS left to its own

devices to determine how to best move forward witbrts to build an identity as a

sector, to work together to achieve common goalsraalize a shared vision for their

communities, regions, and for Labrador overall.

284



The Rural Secretariat could be seen as offeringlteamative approach, one perhaps more
rooted in community — and thus more “place-basedfid focused on forging
partnerships with groups of citizens. Its focuswral areas of the province is also
unique. The Rural Secretariat stresses the neapply a “rural lens” in the assessment
of all new policy and programming across governmeaguiring all Cabinet papers to
detail potential impacts on rural regions in orttefacilitate informed decision-making.
However, in terms of implementing a vision of cbbbaation that involves “inter-
sectoral” partnerships between government and ®BS/ the Rural Secretariat moves
away from the vision espoused by the SSP. In ldadyrdhe progress that was made by
the RSC — in breaking down barriers and buildifgti@nships among and between
government departments, among and between VCB@detween government and the
VCBS, risks being lost. The structures and praeesstablished as part of the Rural
Secretariat (i.e. the Regional Councils made ugtafens, and an umbrella Provincial
Council with direct access to those in power) m&yl Wwave been the other half that was
needed in order to achieve a full implementatiothefSSP process. It the Regional
Councils can be seen as the “legs” that were ngssom the SSP process that would
have enabled it to reach down into communitiesgrad on the energy and expertise of
citizens, then it will be critical to follow the elution of the new process and assess its
strengths and weaknesses. | would venture, howthadrby cutting out the structures
and processes that were implemented as part &3eprocess (particularly the
Regional Steering Committees), the Rural Secrétarlbsucceed only in achieving half
of what it could have achieved. Nevertheless,qgshe SSP offered important lessons

that should inform future processes, the Rural&aoat also offers an important case
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study in a different process of governance — oile@dted in notions of integrated and

collaborative governance, but of a very differeatiety than that proposed by the SSP.
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Appendix 1: Interview Questionnaire: Labrador
Component

First | am going to ask about your organization.

1. What is the mandate of your organization?

a. What are your goals and objectives?

b. What client group do you serve?

C. What types of initiatives do you undertake?

d. What underlying values/principles are central ®work of this organization?

2. What is the structure of your organization?

a. Do you have an elected board of directors? If hoty are the board members
selected?

b. Do you have any paid staff? If yes, how many?

c. Whatis the role of volunteers in your organizasi¢aside from the BOD)? How
many volunteers are with your organization?

Now | am going to ask about how you network or cadlborate (work together) with
other organizations in your community or region

3. Are there other groups in the community or in thgion that work towards similar objectives
as your organization?

If yes:
a. What are these groups?

4. Do you ever come together with other organizatiangur community or region to inform
each other of the activities or initiatives you anslertaking?

5. Do you ever come together to coordinate initiatioeactivities together?
If yes:

a. Canyou give examples? (i.e.: What were the imistor activities, who came
together, and how did this happen)

b. Do you only collaborate on specific initiatives,dar you maintain contact with these
other organizations on a regular basis?
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10.

11.

c. Do you ever come together to collaborate on awigctr initiative that is outside of
the particular mandate of your organization (foample, to address issues faced by
the community or region more generally — like torgation, etc...)?

i. If yes, can you give examples?

Do you ever come together or network with other camity-based organizations in the
community or in the region to share informationsionply to communicate and find out what
everyone is up to?

Do you ever come together with other community-dasganizations to discuss or
coordinate activities related to the issues facmmmunity-based organizations in general
(i.e.: issues facing the community-based sect&j@mples of these issues could be things
like recruiting volunteers, accessing funding, iggtinsurance, preparing proposals, making
recommendations to government, or other issues)?

a. If yesHow did this networking or collaboration among couomity-based
organizationss a sectohappen?

Do you (or would you) see any advantages in cortoggther in the ways mentioned above —
i.e.: in coming together to organize activitiesmcollaborative on particular initiatives, to
share information, to address other more genesaéssin the community/region, or to
address issues facing community-based organizatons generally?

a. If yes what are these advantages?

Do you (or would you) see any disadvantages in ngrtogether in the ways mentioned
above?

a. Ifyes what are these disadvantages?

Is there a formal network of community-based orgafdns in your community or in your
region? By formal | mean with ongoing, regular th&gs, a coordinator, etc...).

a. If yes, can you describe what the purpose of this netigahd the role that it plays?
b. If no, would you see any advantage in having a form@avonk like this?
i. If yes what would the purpose and role of a formal nekwie that be?
Is there any informal network of community-basegamizations in your community or in
your region? By informal, | mean that, for example same people may be active in
different capacities — i.e., wearing different hats there would be automatic communication
between organizations in this way, or communica#ind collaboration may happen

automatically due to the small size of the communit

a. Ifyes, are there any advantages to maintaining this é&frmetwork informally versus
formally?

Now | want to ask about your organization’s role inthe overall social and economic
development of your community/region.
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12. Do you feel that your organization and/or other oamity-based organizations in the
community or region have a seat at the table whewonies to the development of policy or
planning for the overall social and economic depmient in the community and in the
region?

If yes:

a. Isthis participation in the development of polayd planning for social and
economic development in the community/region regataad hoc? (i.e.: are the
regular meetings or consultations, or are theydad far between? Is it formal or
informal?)

b.  What contribution do you make?

c. How do you make this contribution?

d.  How is your input received (i.e.: Are your recommations acted on? Do you feel
like an equal partner in the development of poéiog planning for social and
economic development in the community/region?)

If no:

e. Do you think your organization or other communigsbd organizations should have
a seat at the table in the development of polidy@anning for social and economic
development in your community/region?

f. What do you think is the best way for your orgaticcaand other community-based
organizations to make this contribution?

g. Do you ever come together as a larger group taudssgour individual or collective
contributions to development of policy and planniagsocial and economic
development of your community/region?

Now | want to ask you about the relationship of youorganization to government.

13. Does you organization have dealings with any paldgicdepartment or departments of the
provincial or federal government?

If yes:

a. Can you describe the nature of these dealingg/thahave with this
government department or departments?

14.1s government aware of your organization’s needsgerns, ideas, and challenges?
If yes:

a. How does government become aware of your needsa@rarns?
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15.

16.

17.

18.

19.

20.

What is the most effective mechanism that you assmimmunicate the needs of your
organization or your client group to the provin@avernment?

Do you ever partner/collaborate with the differleviels of government (municipal,
provincial, federal) on particular projects, inities, etc?

What are the advantages associated with partnecihgdorating with the different levels of
government?

What are the disadvantages associated with pargieollaborating with the different levels
of government?

Is there or should there be any formal structummechanism in place to help your
organization communicate its needs to the provimgmaernment?

a. If there is no formal structure or mechanism and tfunk there should beyhat
would it look like?

Is there or should there be any formal structummechanism in place to help the
community-based sector as a group communicateliective needs to the provincial
government?

a. If there is no formal structure or mechanism and $funk there should beyhat
would it look like?

Now | want to ask you about the ability of your or@nization to achieve your goals
and objectives in the region.

21.What do you see as being your barriers to sucoesshieving your goals in the

22.

23.

24,

25.

26.

community/region?
a. What are the opportunities or the factors leadmguccess?

What are the challenges that you face as an orafgom?

What are the barriers to participation and/or dmitation with other community-based
organizations in the region?

a. What are the opportunities or factors leading ceas?
Does your organization work with Aboriginal groupghe region?
a. Ifyes,what is the nature of the partnership/collaboretio

What are the barriers to partnership and/or cottaian with Aboriginal groups in the
region?

a.  What are the opportunities or factors leading tceas?

What are the barriers to partnership/collaboratiith the provincial government?
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a. What are the opportunities or factors leading wceas?

Now | am going to ask you questions about how youight see the future of your
organization and of the community-based sector morgenerally.

27. Do you think that the level of networking and/otlaboration happening within the
community-based sector should be improved?

If yes:

a. How should it be improved?

b.  Why should it be improved?

c.  What would be the purpose of the networking andétlaboration - i.e.: Would it be
for sharing information? Sharing resources? Taesg funding? To influence policy

and planning for social and economic developmettténrcommunity/region?

28. Do you see any advantages associated with comiygghter or collaborating within the
community-based sector for any of these purposegiomed in the previous question?

29. Do you see any disadvantages associated with camgegher or collaborating within the
community-based sector for any of these purposegiomed in the previous question?

30. Do you think that the provincial provides adequaipport to your organization or
community-based organizations in general?

a. If yes,What kinds of support do they provide?

b.  How might the provincial government improve its gag of organizations such as
your own?

315



Appendix 2: Classification of Organizations Interviewed

Table A-1: Organizational Classification of Groupsinterviewed

Straits South Coast Central Other
Youth 1 1+1
Women 1 1
pheomome : z 4
: 1
Family 1 1
Literacy 1 2+1 1
Recreation 1 1 1
Seniors 1
Health 1
Aboriginal 1
Other 2 1 2

*Interviews conducted by the researcher indepemgent
*Interviews conducted as a member of the ValueselddURA team
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Table A-2: Organizational Classification of Groupsinterviewed (using ICNPO

Group 1: Culture &
Recreation

Group 2: Education
& Research

Group 3: Health

Group 4: Social
Services

Group 5:
Environment

Group 6:
Development &
Housing

Group 7: Law,
Advocacy & Politics

Group 8:
Philanthropic
Intermediaries &
Volunteerism
Promotion

Group 9:
International

Group 10: Religion

Group 11: Business
& Professional
Associations &

Unions

Group 12: Not
Elsewhere Classified

Straits

3

Categories)'?°

South Coast Central Other
3 1
2+1 1
1
1 1
2 1
3+3
1
1

128 |nternational Classification of Nonprofit Orgartives. (See Salamon and Anheier 1997).
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Appendix 3: Interview Consent Form

As part of the requirement for a Master’s degre8agiology from Memorial University
of Newfoundland, I, Allison Catmur, plan to examihe new policy direction of social
and economic development in the province as exddlily a particular provincial
government initiative — the Strategic Social Plémparticular, | am interested in the
move towards collaboration in terms of program dtgwaent and delivery between the
province and the community-based sector (alsoneddp as the voluntary sector) as
exhibited in this initiative. Through this resdart will attempt to determine the nature
of collaboration within the community-based sedself, as well as between this sector
and the provincial government. Finally, | will abminvestigate the perspective of the
community-based sector as well as the provincigegament regarding these various
levels of collaboration, and associated advantagdfor disadvantages.

The interviews | am conducting will help me to ursland more about the provincial
Strategic Social Plan and how this plan envisiceradior impacted the relationship between
the voluntary, community-based sector and the pai government. If you consent to this
interview, your answers will be analysed and mgriptetations of your views will be
presented in a final thesis paper that will be gnésd to the sociology department in
fulfillment of the requirements for the master'gdee. Before finalizing my interpretations,
| will give you an opportunity to assess them anahpout any misunderstandings | may
have had or any adjustments that you feel are sapesYou are free to decline the
interview if you like, to refuse to answer any dii@s that you feel is inappropriate or
uncomfortable, and to end the interview at any tirtigzou permit, the interview will be
tape-recorded and you can indicate what shouldbbe @ith the tape after | have analyzed
the material. All material will be kept confideaiti only myself and possibly my thesis
advisors (unless you specify otherwise) will hageess to your comments. |If | refer to your
ideas or comments in my final paper you can ché@semain anonymous. Read each
guestion that follows carefully and feel free t& ase for any clarification before answering.

This research has been approved by the Interdisarygl Committee on Ethics in Human
Research at Memorial University of NewfoundlandKR). If you have any concerns
about the research, you may contact the Chairp@SIPEHR aticehr@mun.car by
telephone at 737-8368. Please feel free to cotliaatesearcher (Allison Catmur) with any
guestions or concerns atison.catmur@nf.sympatico.ca by telephone at 738-2891. You
may also choose to contact the research supe@sag House) adhouse2000@yahoo.ca
or by telephone at 739-5892.
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. Do you consent to being interviewed for the purgagated above? Circle the
appropriate answer:

YES NO

. If you answered YES to question 1 above, then doogmsent to having this
interview tape-recorded? Circle the appropriat@aat:

YES NO

. If you answered YES to question 3 above, then wbatou want me to do with the
tape when | am finished with the analysis of yoomments? For example, would
you prefer that | destroy the tapes or return theyou? Please give your
instructions below.

. Would you like all your comments to remain anonysdicited or referred to in the final
paper?

YES NO

. If you answered NO to question 4 above, specify owwould like to be referenced
should your comments appear or be reference ifirthlepaper.

. Sign below to indicate that the information on tlwsm is accurate and that you feel
that you were able to answer the questions toélsedf your ability without any form
of coercion or incentive.

Signature:

Date:
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Appendix 4: Interview Questionnaire: Key Informant

First | am going to ask a few questions about younvolvement with the Strategic
Social Plan.

1. When did you first become involved with the develgmt of the Strategic Social
Plan?

a. For how long were you or have you been involved?

2. What was the nature of your involvement with theatggic Social Plan?

a. Did you play a role in the development of the pldh8o, what was your role?
i. Did you play a role in the drafting of the plan?
b. Did you play a role in the implementation of tharg? If so, how?

Now | am going to ask you a few questions about yoperspective regarding the

different factors that led up to the development o1 Strategic Social Plan for the

province.

3. What was the original impetus for the creationhaf Strategic Social Plan for the
province? For example, were there key social/econand/or political factors that
drove the development of the SSP?

4. Were there any external factors that influenceddéheslopment of the SSP
provincially? (i.e.; factors external gmvernmentor factors external to thgrovince
such as lessons from other jurisdictions, feddnalate, etc?) If so, what were the
key external factors?

5. How would you describe the evolution of the Strate&®pcial Plan? (i.e.: The
different phases of development and the variouasidieat influenced the final
document; People, Partners and Prosperity?

6. Do you have any other thoughts about the developofahe SSP?

Now | want to ask about your thoughts regarding theSSP itself.

7. To what extent did People, Partners and Prospeuitg on or reflect the visions of
the individuals or processes involved in the depeient of the plan (for example,
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how did it reflect the vision of SPAC? What abthé Strategic Social Plan
Committee under Clyde Wells?) Why do you say this?

a.

In Volume 2 of their report (“Investing in Commues and People”), SPAC
recommended specific strategies to be adopteddier @0 achieve their new
framework for social development. | am now goiagjst these strategies and
ask you to rank them in terms of how much you thirdy were emphasized
within the final SSP document, People, PartnersRmodperity (from “Very
Much” to “Not Much). If you want me to elaborata any one of these
strategies, please ask.
* Policy impact analysis:
Very Much / Quite A Bit / Somewhat / Not Much / DbKnow
* Prevention and early intervention:
Very Much / Quite a Bit / Somewhat / Not Much / Didkdnow
* Integration of policy development and program detw
Very Much / Quite a Bit / Somewhat / Not Much / Diadtnow
« Client-focused, family-centred approaches to serdiglivery:
Very Much / Quite a Bit / Somewhat / Not Much / Didkdnow
» Strengthening community capacity:
Very Much / Quite a Bit / Somewhat / Not Much / Didkdnow
* Research, analysis and evidence-based decisiomgaki
Very Much / Quite a Bit / Somewhat / Not Much / Diadtnow
» Strong, balanced partnerships and alliances:
Very Much / Quite a Bit / Somewhat / Not Much / Diddnow
» Public participation and collaboration:
Very Much / Quite a Bit / Somewhat / Not Much / Diadtnow

e Optimizing the use of resources:

Very Much / Quite a Bit / Somewhat / Not Much / Diddnow
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8.

» Access to services:

Very Much / Quite a Bit / Somewhat / Not Much / Diddnow
» Accountability through social auditing:

Very Much / Quite a Bit / Somewhat / Not Much / Didtnow

b. In your opinion, were there important elements tdexd in the development
of the Plan (through SPAC, for example, or throtlghStrategic Social Plan
Committee under Clyde Wells) that were left outled People, Partners and
Prosperity document? If yes, why do you think ghelements were left out
and how did it impact the effectiveness of the SSP?

What do you feel were the most important elemehtee@SSP as set out in People,
Partners and Prosperity? Why are these elememtgpgrtant in your opinion?

a. Now | am going to list the specific action itemdhim People, Partners and

Prosperity and ask you to rank to what extent yanktthat they were
emphasized in the implementation of the SSP:

» Government/community partnerships, client-centreld/dry and
flexible programs and services (i.e.: effectivetparships).

Very Much / Quite A Bit / Somewhat / Not Much / DoKnow

« Joint regional planning and development process (nvolvement
of communities in planning and delivery).

Very Much / Quite A Bit / Somewhat / Not Much / DoKnow

» Coordinated local action, expenditures and fundihgommunity-
based sector (i.e.: coordinated service delivery).

Very Much / Quite A Bit / Somewhat / Not Much / DbKnow

e Coordinated regional infrastructure investment,sotidation of
services and access standards for key services.régional
investments linked to development opportunities).

Very Much / Quite A Bit / Somewhat / Not Much / DobKnow
* Develop a labour market strategy which promotesdppities in

the private and community-based sector (i.e.: lalbmarket which
supports economic and social development).
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Very Much / Quite A Bit / Somewhat / Not Much / DbKnow

Integrate provincial and federal investments angé@gents and
address youth unemployment (i.e.: employment géioeran the
private and the community-based sectors).

Very Much / Quite A Bit / Somewhat / Not Much / DoKnow

Invest in and adapt social programs to enhanceosaizn
development and reduce barriers to employabilig:(a qualified
labour force).

Very Much / Quite A Bit / Somewhat / Not Much / DbKnow

Develop and ensure standards of access to comrhasgd and
multisectoral delivery approaches (i.e.: improvedess and quality
of services).

Very Much / Quite A Bit / Somewhat / Not Much / DbKnow

Redesign of income support programs, alleviate ggwand provide
basic education and literacy (i.e.: citizens ableeet basic needs
and achieve self-reliance).

Very Much / Quite A Bit / Somewhat / Not Much / DbKnow

Develop regional prevention strategies, continug pegram
options and coordinate investments (i.e.: Reduoethland health
problems).

Very Much / Quite A Bit / Somewhat / Not Much / DbKnow

Coordinated policy impact analysis across departsp@mhanced
evidence-based decisions and gender-based an@lgsisntegrated,
evidence-based policy development).

Very Much / Quite A Bit / Somewhat / Not Much / DobKnow
Departmental planning to design programs and seswiz meet the
SSP goals and objectives (i.e.: consistency betwekecy and

delivery).

Very Much / Quite A Bit / Somewhat / Not Much / DbKnow
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* Monitoring and evaluation of outcomes using a penénce
measurement framework and indicators (i.e: effeatnonitoring
and evaluation).

Very Much / Quite A Bit / Somewhat / Not Much / DobKnow

9. How committed do you feel government was to the@pla

Very Much

Quite a Bit

Somewhat

Not Very

Don’'t Know/Not Sure

a. Can you explain your answer?

b. Can you give examples of government’s commitmeiack thereof?

10.What elements of the plan do you think were thetrimoportant according to the
government?

a. Why do you think these elements were so importagbvernment?

11.What elements of the plan do you think were mogtartant to the Steering
Committees in general? (If necessary, specify wiommittee is being referenced).

a. Why do you think these elements were so importatiié Steering
Committees?

12.Do you feel that there were elements of the SSetasut in People, Partners and
Prosperity that were de-emphasized or neglectéteiprocess of implementation?

a. Which ones and why do you think they might havenb@ge&emphasized
and/or neglected?

13.What do you feel were the strengths and weaknegshe SSP?
Now | am going to ask you about your opinion regarohg a particular aspect of the
plan which | have been interested in —i.e., “collaoration” or “partnership” within

government, and between government and communitiesd the voluntary,
community-based sector.
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14.1n your own words, can you describe your understandf the vision of
“collaboration” and “partnership” outlined in th&B?

a. For example, who were to be the main players & thi
collaboration/partnership?

b. What was the purpose of this collaboration andéstrigrship?

c. Was there any notion of how collaboration wouldetapkace or how the
partnerships would be formed and maintained?

15.To what extent was “community” or the “voluntargnemunity-based sector”
envisioned as a partner in the collaboration steesy the SSP?
Very Much
Quite a Bit
Somewhat
Not Much
Don’t Know/Not Sure

If it was not stressed:

a. To what extent do you think community or the VC&8®uldhave been
stressed as a partner?

b. What purpose could this type of “intersectoral’labbration (between
government and the VCBS) serve?

i. Could it be a way for community/the VCBS to havpuhinto
government policy/decision-making in the region?

ii. Could it be a way to provide government serviceseamno
efficiently/appropriately by utilizing existing sitctures within the
community and the VCBS?

iii. Could there be any other reasoning/purpose behiadyipe of inter-
sectoral collaboration/partnership?

c. What would be the advantages/disadvantages ankichas associated with
this type of inter-sectoral collaboration?

d. What would be the role of government, and what wdnd the role of the
VCBS in this collaboration?
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e.

Which groups would represent community or the VGB&is
collaboration/partnership? How would they be ergi&y

Do you think greater emphasis should have beereglan
collaboration/partnership between government aadA8GBS? Why or why
not?

If this was stressed:

a)

b)

c)

How was this inter-sectoral (i.e. between governmaed the VCBS)
collaboration to take place? (i.e.; how was thernegaship to be formed and
maintained?)

To what extent was this collaboration or partngrstith community and the
VCBS stressed in thactual implementationf the plan by the Steering
Committees?

What purpose did this collaboration between govemmnand the VCBS
serve?

I. For example, was it meant to be a way for commithiyVCBS to
have input into government policy/decision-makinghe region?

ii. Was it meant to be a way to provide governmentisesvmore
efficiently/appropriately by utilizing existing stctures within the
community and the VCBS?

iii. Was there any other reasoning/purpose behindrtés sectoral
collaboration/partnership?

What were the advantages/disadvantages and chedl@sgociated with this
type of inter-sectoral collaboration?

What was to be the role of government, and whattwée the role of the
VCBS in this collaboration?

Which groups were to represent community or the 8@Bthis
collaboration/partnership? How were they to beagegl?

Do you think greater emphasis should have beereglan

collaboration/partnership between government aadAGBS (i.e.;
communities and community-based groups)?
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16.In your opinion, what are the advantages/disadegstéor government of
partnering/collaborating with the VCBS?

17.1n your opinion, what are the advantages/disadygstéor the VCBS of
collaborating/partnering with government?

Now | am going to ask you about the new Rural Sectariat
18.To what extent does the Rural Secretariat stresfotmation of partnerships and
collaboration with communities and the VCBS?

Very Much

Quite a Bit
Somewhat

Not Much

Don’'t Know/Not Sure

a) Can you explain your answer?

19.What are the main elements of the SSP that infleegiand were carried over into the
new Rural Secretariat?

20.What do you think of the shift to the Rural Secret®
21.Do you think there still is a provincial strategiacial plan in some shape or form?
22.Now that we have had the experience of the SSRamdeflect on it, what advice

would you give in terms of what we can learn frdns experience and how we can
move forward and make the new Rural Secretariatesstul?

Those are all the questions that | had to askiour opinion, are there important issues
or elements that | have not covered? If so whatley? Do you have any general
guestions or comments?

Thanks for participating in this interview.
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Appendix 5: Conceptual Categories and their Properties
The delineation of the boundaries of the diffel@ahceptual Categories presented in the
table below was informed by the governance andipaliministration literature (see for
example Flinders and Smith 1999; Greve, Flindeds\éan Thiel 1999; Hall and Banting
2007; Huard 2005; Koppell 2003; Macleary and Gay2Moe and Kosar 2005; Thynne
2003; Wettenhall 2003). Although this literatuféecs several useful descriptions of the
different sectors in society as well as generatattaristics or basic features of
organizations found within these sectors, theeelack of “clear rules or conventions”
when it comes to definitive classification (Wettafit2003: 230). This leads to

confusion and a “disorderliness” which becomeslehging for those trying to
understand the “machinery of government” (Wetteln®@03: 225; Hood, quoted in
Wettenhall 2003: 230). In particular, public baglthat are located outside of the central
or core apparatus of the state have, as Streédbgoently describes, “grown as variously
and profusely and with as little regard to convemail patterns” as “flowers in the spring”
(1960; quoted in Wettenhall 2003: 230). The flshimg of this “new species” of public
body has given rise to a “new genus,” the boundai® typologies of which remain
imprecise (Street 1960; quoted in Wettenhall 2@38). As Hall and Banting observe,
there exists “substantial ambiguity in the langutige is employed and the boundaries of
the subject” (Hall and Banting 2000:7). Organiaas$i located in this grey area have been
variously labeled as “para-governmental organizati¢gPGOs), “quasi autonomous non-
governmental organizations” (QUANGOSs), non-departtakepublic bodies (NDPBSs), or
“hybrid organizations”. This ambiguity extendsarthe non-governmental, or voluntary,

community-based sector, which similarly consista plethora of organizations which
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are not only subject to a range of classificati®e® previous table), but which, upon

close inspection, do not always fit neatly withie toroadly defined sectoral boundaries.

All of this confusion is related to four key factorFirst of all, there is the issue of
autonomy, which is central to the problem of situgbrganizations that seem to straddle
the sectoral boundaries. Greve, Flinders and \fael 71999) identify different forms of
autonomy, drawing distinctions between politicaiceaomy, autonomy from the state,
and autonomy from the market. In either case, fuggest that a workable approach to
defining organizations located in “quangoland” dddocus onpractical autonomy
(actual independence in day-to-day activities)susiegal or formal autonomy
(theoretical independence which may not be realizgutactice) (1999: 144). They go
on to link the question of autonomy to a secondbfathat | include on this list; that is,
the “historical-institutional” aspects of an orgzation (1999: 140). Not only can
organizations be constituted either “from the bottop or sideways across,” (i.e.; their
origins can be traced to the grassroots or to gwrent initiatives) but they are not
permanently fixed into any given category. At eitnt times in their history,
organizations may enter into or terminate variouerisectoral contracts or agreements
that affect their practical autonomy, at leastdarertain period or in relation to a

particular project (Greve, Flinders and Van Thi@9Q: 140)**’ Furthermore, an

127 Examples of organizations constituted by “bottopi-or “grassroots” initiatives include the
Snowmobile Clubs in various communities in Labradarwell as the District Ferry Committee that
emerged in Southern Labrador out of local citizéwogacy surrounding the changes to the coastal ferr
service. Meanwhile, the province’s Community Yoltdtworks (CYN), and many Family Resource
Centres (FRC), are good examples of organizationstituted “sideways across” if not “top-down” by a
government initiative (both CYNs and FRCs fall undgackage of provincial initiatives funded thrbug
the targeted federal grant known as the Nationdt@wenefit). In terms of contractual arrangements
between NGOs/VCBOs and government (and the asedaipiestion of loss of autonomy — be it
temporary, program-specific, or otherwise), the lA8asic Education Level 1 pilot project in the pimce
was an initiative in which the government contrdaeservice out to the non-governmental sector.
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organization may “shift along the continuum” asepartmental unit is “hived off” or
transformed into a public body, while a voluntarganization is “hived in” or brought

into the family of public bodies (Greve, Flindersdarhiel 1999: 143).

The third factor highlights an associated confusiba varying understandings of
“public,” which presents another hurdle that maikekfficult to precisely classify many
“fringe bodies” (Wettenhall 2003). Many equate tlim “public” with the institutional
public; i.e., the state or “governmental”. Carditd others, however, identify a non-
institutional public, separate from the state ankldd instead to the notion of citizenship.
Citizenship in this sense is not limited to “mengbgp in a state,” but refers to “members
of a political community” and thus comprises csalciety and/or the voluntary sector —
(Carifio 2001: 57; 64). This conception of pubbkc‘atizen” implies both publiand
private linkages. For instance, VCBOs are “publiorigin” and “public in effect” in

that “their presence and action seek to promotéigghin” (Carifio 2001: 70). As
Carifilo observes, they play a role in civic engagemmblic representation and civil
leadership, thereby contributing to the expansioth® public realm (200¥® However,
due to the plurality of interests represented is tion-institutional conception of the
public sphere, individual VCBOs often speak on tfetfaa minority within the larger
sphere of the public or publics. As Carifio argtiée public a [VCBO] purports to
serve may carry a private rather than the pubter@st” as they may be “biased by their

private interests,” show “intolerance of the viesiother publics,” and “attach purity of

128 There is also the public role attributed to theskeintary organizations (or civil society more gesily)
by de Tocqueville, who emphasized the way in whitgy support the development of a vibrant and
healthy democracy, not to mention the way in whikey contribute to the formation of Putnam’s social
capital.
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motives only to themselves” (2001: 66; 78).He goes on to conclude that voluntary
organizations can therefore be said to be “prigaid public at the same time,” an
ambiguity that, not surprisingly, aggravates thebpem of classification of these types of

organizations (2001: 70).

All the items outlined above point to the fourtletar that complicates the effort to
demarcate the boundaries between conceptual casgitrat is, the existence of
“sectoral overlap” (Thynne 2003: 1). These oveplag are grey areas that are subject of
conflicting sectoral categorization and “publicy@ie blurrings” (Thynne 2003: 1). As
Wettenhall aptly describes, the categories haveeable borders, and rather than
existing as “watertight compartments”, they arddyetonceptualized as comprising

occasionally shifting points along a continuum (20226).

Taking into consideration the challenges outlinkedve, | created the final Conceptual
Categories presented in the table below in an gttémreflect the terminologies and
general descriptions offered in the literature,dbénitions of public bodies according to
the Government of Newfoundland and Labrador, aedrtformation gained from key
informants. | offer some general properties t@lglide the process of classification,
and give some examples taken from my research.ddtted lines separating the
different boxes illustrate the existence of blurbedindaries and the permeability of the
categories, and the continuum is illustrated bydineble-ended arrow to the left of the

table.

129 This “plurality of interests” is what gives rise Nancy Fraser’s multiplicity of publics — a contep
which Carifio also apparently supports.
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Public
(State)

Public
(Civil
Society

\4

Private

Table A-3: Conceptual Categories and their Propergs

Category

Properties

Examples

Governmental Organization**

Para-
Governmental
Organization
(PGO)

Non-
Governmental
Organization
(NGO) or
Voluntary,
Community
Based
Organization
(VCBO)

Non-
Departmental
Public Body
(NDPB)

Quasi-
Autonomous
(Non-)
Governmental
Organization
(QUANGO)®®

NGO/VCBOs
with historical-
institutional
ties to
government

Grassroots
NGO/VCBO

Private Organization

Core government bodies or local authorities sery
as the decentralized branches of core bodies.
Usually headed by a minister or equivalent.

Decentralized or “outside the apparatus of centrg
government” (Wettenhall 2003b: 230) for
functional (versus territorial) purposs.
Semi-autonomous; i.e., has some delegated
authority so it can operate independently in day-
day decisions. Ministers are, however, ultimatel
responsible (Gov. of the UK 2006: 2).

Mandate directed by government.

CEO/BOD members appointed by minister.

Same as 1 (NDPB) above.

Operate independently in majority of decisions, &
ability to be self-governing is not absolute (Hztll
al 2005). Government may exert strong influence
over them; e.g., government “remains able to
interfere with their work, override their decisioms
abolish them” (Flinders and Smith 1999: 210).
CEO and/or BOD members hired/elected by
members of the community.

Although they may be incorporated as non-profit
for practical purposes, they are better descrilsed
“quasi-government”.

An organization that is “formally constituted;
nongovernmental in basic structure; self-governi
non-profit-distributing; (and) voluntary to some
meaningful extent” (Salaman & Anheier 1997)
Demonstrates an on-going, formal historical-
institutional link to government which
compromises the practical autonomy of the
organization, although it is “institutionally
separate” from government (Hall et al 2005).

Same as 1 (NGO/VCBO with historical-
institutional ties to governemtn) above

May receive funding from government (usually
project-based) but maintains organizational
autonomy.

Nongovernmental and autonomous, for-profit.
Owned/managed by private individuals or
corporations.

indpepartment of Health and
Community Services; SSH
Office; Health Canada.

al School Boards; Health ang
Community Services
Boards; Premier’'s Council
on Social Development
o (advisory NDPD}** SSP
Regional Steering
Committees (also
classifiable as an advisory

body).
ut
Regional Economic
Development Boards
5,
a
na;
Community Youth
Network,
some Family Resource
Centres

Snowmobile club,
Recreation Committee,
Book club, Heritage society
Air Labrador, Eagle River
Credit Union, Labrador
Fishermen’s Union Shrimp
Company Limited, INCO.

%0 The properties of this category have been infortmedescriptions offered by Wettenhall (2003b) &udtt (2003).
3L For more on territorial versus functional de-celitation, see Macmahon (1961).
132 Eor more on the different types of NDPBs, see Guwent of United Kingdom (2006).
133 Many understand the term “NDPB"” to be synonymoith {fQUANGO” (see Greve et al 1999; Governmenthu t
UK 2006). | have employed these terms to desditferent points along the spectrum of para-governtal

organizations. | recognize that the term “QUANG®4y be misleading as these organizations may be aion to
governmental, rather than non-governmental (seef®ovent of the UK 2006). For this reason, soméepte use
the term “Quasi-governmental organization” or "QUAG

332



