
Editorial

A Special Issue on CED Policy

This issue begins a process of elabo-
rating some of the policy issues that

many in the Canadian  CED network
consider in need of discussion and action
in the months ahead.

Bill Hatton calls friends and practitio-
ners of aboriginal economic develop-
ment  to  the barricades  in  defense of
CAEDS, the Canadian Aboriginal Eco-
nomic Development Strategy (p.  3).
Laird Hunter examines ways and means
of coalition-building in the interests of
economic democracy (p. 5). Flo Frank
describes an Albertan innovation which
holds promise for more relevant and ef-
fective human resource development
policy and programs (p. 11). A brace of
articles critique policy and program de-
cisions in Newfoundland (p.  1) and

Montreal (p. 7) which undermine the
effectiveness  of community develop-
ment corporations in both these locales.
Victor Cumming, an experienced CED
trainer and planner, discusses the crucial
role of training in the building of native
economic development capacity in Can-
ada (p. 9).

We hope readers of this issue of Mak-
ing Waves will be engaged by this mate-
rial. Dialogue is broadening across
Canada but we need more of it and it
must become more focused. We invite
readers to consider using this publica-
tion as one of the vehicles that can assist
this  ongoing process. We also invite
your support as writers, subscribers, and
networkers of events and opportunities.

Newfoundland’s Great Northern
Peninsula: The Consequences of
Flawed Policy and Program Design
by Mike Lewis

Since the early 1920s the people of the
remote and climatically inhospitable

Great Northern Peninsula of Newfound-
land have collectively struggled to deal
with their isolation and economic under-
development.

In the 1920s, local fish-marketing and
consumer co-operatives were organized,
but most later failed as a result of inade-
quate financial and managerial re-
sources. In the early 60s,  peninsula
residents joined other rural Newfound-
landers to fight government sponsored
resettlement  programs.  The  Northern
Peninsula was also the birth place of the
Newfoundland Fishermen, Food and Al-
lied Workers Union.

A further innovation originating from
the peninsula was the establishment of
the first rural development association

(RDA) in 1967. Since that time RDAs
have been extended across the province
(6  in  the  Great Northern Peninsula).
Most have promoted their communities
by pressuring government to fund basic
services and infrastructure, and by ad-
ministering a  variety of government
make-work programs. However, at-
tempts to move forward on significant
regional initiatives or to take advantage
of the profile created by major public
reports (eg. The Task Force on Atlantic
Fisheries, 1983) consistently fizzled.

In 1986, following the report of the
Royal Commission on Employment and
Unemployment (Newfoundland and Lab-
rador), which encouraged local initiative,
the 6 RDAs on the peninsula organized a
workshop on Community Development
Corporations (CDCs). They also commis-
sioned a study on fisheries-related devel-

opment potential in their region. The
result was a strategy to build local own-
ership and control. This was a major
departure for the RDAs. It was designed
to move development efforts away from
short-term  fixes, and to give them in-
stead the longer-term focus of building
infrastructure and  creating  long-term
jobs. The central vehicle to carry out this
role was  formed in 1987: the  Great
Northern Peninsula Development Cor-
poration (GNPDC), a CDC owned col-
lectively by the region’s six RDAs.
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continued from page 1

Mandate & Key Actions Since 1987

In a case study completed in 1989 for
the Economic Council of Canada, Peter
Sinclair noted that “The people from the
Northern Peninsula wanted a regional
organization suited to a remote area and
concerned with the integration of devel-
opment, especially resource  develop-
ment . . . . the new corporation . . . was to
be rooted in the community through its
dependence on the six development as-
sociations . . . .”

To carry out this intent, the GNPDC’s
bylaws set out a number of goals, three
of which are salient: direct ownership of
ventures through business acquisitions
and business development; the encour-
agement of business and non-profit
community development programs; and
the provision of technical assistance to
other individuals and groups interested
in establishing a business.

Armed with a start-up grant of
$60,000 from the province and, shortly
thereafter, a $613,000 contribution from
EIC’s Innovations program (for three
years of operation), GNPDC swung into
action. Some of its accomplishments
and experiences are summarized below.

Business Development Activities

GNPDC has carried on activities rele-
vant to business development in three
areas.

1. Research and Development

GNPDC has worked with others in
the region to develop ideas, prepare pro-
posals and obtain funding for R&D pro-
jects. It has also taken on a number of
efforts directly, the main areas being
aquaculture, seal skin crafts, and tour-
ism.

2. Opportunity Identification and Ven-
ture Assessment

The GNPDC has used its technical
capacity to identify and assess business
opportunities. In many cases, the help
has been focused on working with entre-
preneurs to develop their businesses. At
the time GNPDC started there were few
business support services on the penin-
sula.

GNPDC has also played a unique role
in the region by organizing joint busi-

ness ventures with local entrepreneurs
and other interested parties. Given the
limited entrepreneurial capacity on the
peninsula, this function as a mobilizer
and organizer has been essential.

3. Business Ownership

GNPDC is the owner in two busi-
nesses. Northchip Ltd., a joint venture
with five local sawmills, produces wood
chips for sale to a Newfoundland Hydro
generating station. 15 jobs have been
created and another 25 indirectly created
or maintained. The company is profit-
able and well-managed. GNPDC owns
51%  and  has supplied  technical and
business expertise which has been im-
portant to the venture’s success.

Unco-ordinated activities origi-
nating outside a region can
seriously undermine local

initiative and increase
alienation and powerlessness

Great Northern Seafoods Ltd., a frozen
fish processing and marketing company,
has not been so successful. While it has
had as many as 130 people on the payroll,
it has experienced losses in each of the
three years of its existence. As such, it has
represented a net drain on the time and
energy of GNPDC management and re-
sources. This in turn is reported to have
interfered with other areas of GNPDC
work, such as board development, the
strengthening of the RDAs, and longer-
term strategic planning.

A Confusing Development
Environment

At its inception, GNPDC was virtu-
ally alone in the CED field. The only
other organizations with any relation-
ship to the field were the RDAs (the
owners of GNPDC), municipal govern-
ments, Chambers of Commerce, and the
local Canada Employment Centres.
Since 1987, however, economic devel-
opment organizations and programs
have flooded the peninsula.

Enterprise Newfoundland and Labra-
dor, a new provincial agency, has ex-
panded its reach, having set up 2 field
offices on the peninsula.

The Atlantic Canada Opportunities
Agency has become much more active
on the peninsula. They too have a re-
gional office now.

Employment and Immigrations’
Community Futures Program has  re-
cently landed in the region  as well.
When unsuccessful in establishing a sin-
gle Community Futures Committee (a
prerequisite for accessing program
funds), it developed two, one for the
south and one for the north.

From the Community Futures Com-
mittee a  new  Business  Development
Centre has also been formed to provide
business counselling and some lending
services to regional business start-ups
and expansions. It is just down the road
from GNPDC.

This dramatic increase in develop-
ment activity, most of which is driven by
government priorities and programs, has
resulted in confusion regarding the roles
of the various organizations and agen-
cies involved. There is growing concern
over duplication of efforts. Local people
active in economic development, while
familiar with the RDAs and “owning”
them in some sense, know relatively lit-
tle about the new arrivals. Moreover,
there is absolutely no co-ordination of
agencies. Their interaction is sporadic
and fragile.

These circumstances have taken their
toll. Unco-ordinated activities originat-
ing outside a region can seriously under-
mine local initiative and self-help, and
can reinforce a sense of alienation and
powerlessness. The net effect can be in-
creased dependency and in economic
terms, a poor cost-benefit ratio.

Does GNPDC have a Future?

Whether GNPDC will survive is a
serious question. The initial three years
of Innovations funding is finished.
There is no capital base except that tied
up in the two existing businesses. The
irony of the multitude of other programs
and services that have entered the arena
in the last two years increases. They now
have their  own challenges and “their
own turf” to protect. While most people
agree that GNPDC is a unique and valu-
able organization, there is no “program
slot” to fill in any strategic way.

GNPDC page 15
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GNPDC continued from page 2

A recent independent evaluation has
recommended measures designed to shift
the emphasis of GNPDC from business
ownership to the provision of services. It
also addressed the need to move the or-
ganization towards self-sufficiency. Key
measures included the following:

1. Low educational levels and a concen-
tration of skills in declining sectors
(particularly fishing) are major hin-
drances to  economic  development.
GNPDC should assist the development
of a comprehensive training strategy
for the peninsula. This should have a
component that is focused on leader-
ship and community economic devel-
opment training.

2. Continue to provide technical assis-
tance to business start-ups and de-
velop capacity to provide
modularized business training.

3. Expand business services to include
ongoing outreach to new business
start-ups (“aftercare”) and existing
businesses.

4. Create (with government assistance)
a $2.5 million investment fund (a key
element in the report’s self- sufficiency
strategy).

5. Continue to strengthen research and
development activities.

6. Get involved in long-term strategic
planning which can be used by RDAs
and other organizations on the penin-
sula.

7. Sell off existing businesses in order to
remain solvent. Then restrict business
development to organizing joint ven-
tures in which GNPDC holds a mi-
nority ownership position but stays
out of day-to-day management.

8. Invest more  heavily in GNPDC’s
own organizational development
through board training.

9. Contract with government for the de-
livery of public sector services related
to economic development on the pen-
insula. (This is another measure
which could contribute to greater
self-sufficiency as well as more effec-
tive delivery).

Whether  this  strategy will  receive
government backing remains to be seen.
To this point, the government has of-
fered no response whatsoever.

However, the history and current pre-
dicament of GNPDC is very useful as a
lens through which to examine basic
policy issues affecting community eco-
nomic development efforts across the
country.

1. The Program Orientation of
Government is often Inappropriate

Programs like  Community Futures
assume little exists by way of existing
capacity in a region. They then go about
creating a committee using a standard
planning  and approval format which,
once completed, enables the new organi-
zation to implement programs available
to the region in question through CEIC.

Governments still have to learn
that successful partnerships lie
in harnessing local & regional

initiative, not displacing it

The planning process is dominated by
research and analysis that reviews a re-
gion’s opportunities and needs from a
program planning/delivery perspective
rather than a development planning per-
spective. Had the agencies’ entry to the
peninsula been premised on identifying
the existing capacity and energy on
which to build, rather than on delivering
agency programs and funding, the cur-
rent  misunderstanding  and  confusion
could have been avoided. Indeed, if the
bureaucrats had been smart, GNPDC
would be continuing to evolve as the
peninsula’s  key development  institu-
tion, instead of fighting for its survival.

While potentially useful, the  pro-
grams do not assist the building of a
community-based institutional capacity
to manage economic development. On
the contrary, the programs often subvert
indigenous  organizational energy by
competing for turf. If agencies had en-
tered the peninsula with policies and a
process that reflected good development
practice,  GNPDC and other locally-
owned  and  -influenced organizations
would be better able to create the neces-
sary infrastructure for successful CED:
planning and research, training capacity,
equity, and debt.

2. Unrealistic Time Frames for
Self-Sufficiency

GNPDC had 3 years of funding at a
level of a little over $200,000/year. This
type of funding, except in the rarest of
circumstances, will never lead to self-
sufficiency. Other examples in Canada
that are recognized as being successful
(eg. Kitsaki Development Corporation)
needed a minimum of 5 years of funding
at a somewhat higher level than that
provided to GNPDC. Most people rec-
ognize that a small business requires 3-5
years before it can stabilize and secure a
reasonable income for its owner. Why
does government imagine that an or-
ganization  which  undertakes complex
development work in a high-risk envi-
ronment can pay for itself in such a short
time?

3. Failure to Recognize Community
Ownership as an Appropriate Role

The policy underlying many current
government programs focuses on indi-
vidual ownership as the primary strategy
for  economic development.  CED or-
ganizations are perceived in a support-
ing role, assisting the entrepreneurs with
financing and a variety of business serv-
ices. While there is definitely an impor-
tant place for this approach, it fails to
fully recognize the problems faced in
severely underdeveloped  regions  and
communities. Between outmoded skills
and low education levels, capital short-
age, the decline of traditional economic
sectors, weak business infrastructure,
and low purchasing power, the promo-
tion of small business alone is an inade-
quate development strategy.

The notion that a CED organization
should receive government assistance to
perform an entrepreneurial role seems
foreign to current policy-makers. They
are legitimately concerned that the gov-
ernment might appear to support one
competitor over another. Questions re-
main to be answered, however. How is
development to be energized and sus-
tained over the long-term in underdevel-
oped regions? Is government really
serious about supporting the evolution
of a competent, regionally-based infra-
structure, without which there can be no
sustainable economic development?

continued over page
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One thing is obvious. Economic de-
velopment requires an organization with
the capacity and resources to make
things happen. A CED  organization
which assumes the role of owner, par-
ticularly  by means of a joint venture
strategy, can multiply the benefits from
development investments. It can also
serve to accummulate capital (assuming
investments are profitable) which be-
comes indigenous  to the region and
available for reinvestment.  Northern
Saskatchewan’s Kitsaki  Development
Corporation offers a good example of
the results of a well-executed joint ven-
ture strategy. Kitsaki is now involved in
15 businesses, is self-supporting, has re-
investment capital—and has created 500
jobs.

Errors on GNPDC’s Part

GNPDC has also made some mis-
takes. One was the decision to enter the
fisheries sector. This is understandable,
since this sector represents what penin-
sula people love and know. However, it
has not been for many years a prudent

point of entry to the business world for
all kinds of reasons.

Second, GNPDC has not maintained
nor strengthened  its own base in the
communities. The demands of the busi-
ness development strategy undertaken
left too little time and resources for com-
municating with  and organizing their
base. As Stephen Haberfeld observes
(see Making Waves, October 1991):

Low income communities need an
indigenous business sector to pro-
vide jobs and needed goods and
services. But this sector will not
exist unless an organization made
up of permanent residents takes
the initiative to build one and be-
comes one of the developers.

On the other hand, these develop-
mental strategies will not succeed
unless the organization also can
muster political influence. Public
institutions and private business
interests operating in the commu-
nity must be made accountable to
local residents. Moreover, they
must be induced to take affirm-
ative actions to complement the
resident based development  ef-

forts by providing the needed pub-
lic infrastructure and debt and eq-
uity capital.

A Parting Note

The story of GNPDC is one of local
initiative gaining a response, almost by
chance, through the one-time funding of
Innovations, only to be displaced by ex-
ternal initiatives and programs on behalf
of the regional people and economy.

No doubt, the new entries to the pen-
insula have assimilated the language of
“developing a partnership with the peo-
ple of the region to enhance develop-
ment.” The irony must be considerable
for local people. Their initiative is now
languishing  because of  flawed policy
and an attitude of indifference. When
will governments learn that successful
partnerships lie in harnessing local and
regional initiative, not displacing or con-
suming it?�

Mike Lewis is managing director of
Westcoast Development Group and the
editor of Making Waves.
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