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ABSTRACT

The purpose of this thesis 'is to argue that effective'economic’
development planning cannot occur without integrating the planning,
policy-making, and programme development processes. The
Government of the Northwest Territories' tourism development
planning efforts are examined and analysed in an effort to identify

the determinants of successful development planning.

For a number of decades economic development activity in {he
Northwest Territories has been based on non-renewable resource
extraction. - The result has been the creation of an unstable ‘and
dependent economy that largely serves the needs of non-residents.
Increasingly Government of the Northwest Territories (GNWT), like
other governments across Canada and around the world, has turned to
development planning to deal with the instability and dependency
problems that are an inevitable adjunct to non-renewable resource
based economies. The Government of the Northwest Territories
(GNWT) has concluded that tourism can provide some protection from
the economic storms that periodically sweep across the non-

renewable resource based northern economy.

A review of planning, policy, and programme theory indicated
that while the three are different they are not discrete fields of

study or activity. Rather, they are all integral parts of development



planning. Thus, it is necessary, to examine not just government
planning documents but also governmental policy and programmes,
before commenting upon, and learning from, a government's
development planning activities. This thesis has drawn information
and'examples from a variety of GNWT planning, policy, and
programme sources relating to tourism development in the NWT. An
examination of these documents and numerous unstructured
interviews with those planning the development of the NWT's

tourism sector have led to the following findings:

1. The GNWT has assumed that tourism is an effective tool for
diversifying and stabilizing the economy of the NWT. Indeed, it
could be said that the GNWT has focused its hopes for an improved

Y . .
economic future on tourism.

2. The quantity and quality of information for planning collected
by the GNWT has been 'inadequate’. No information on the tourism

perceptions, desires and concerns of NWT residents was collected.

3. The Department of Economic Development and Tourism has
recognized the shortage of data as a problem and has taken steps to
address it. However, most new data being collected is marketing

information with little relevance for policy and programme planning.

4. The goals and objectives of the NWT Tourism Strategy were
drafted by technically oriented planners with access to little

information on the perceptions, desires and concerns of NWT



residents. The Strategy implicitly assumed that tourism would have
a positive cost-benefit ratio, that increased tourism would
diversify and stabilize the NWT's economic base, and that increased
tourism would be well received in the small/remote communities of

the Northwest Territories.

5. The GNWT's only formal statement of tourism development
policy (the NWT Tourism Strategy) was articulated in Community

" Tourism: A Str for rthw rritori Tourism
Industry.
6. The GNWT used its Territorial Parks programme as a tool to

foster tourism and spread its benefits across the NWT.

7. GNWT tourism planners and policy-makeré have
unquestioningly accepted the notion of "tourism [as] a desirable
industry for the Northwest Territories”, without exploring the long

term implications of the striving for a tourism dependent economy.

8. The GNWT did not recognize/acknowledge that tourism was/is
an export industry that may be subject to many of the unpredictable

fluctuations that the primary industries were/are noted for.

9. The Northwest Territories is an example of a jurisdiction in
which development planning, at least with regard to tourism
development, has not occurred. By removing its planning efforts

from the complex socio-economic reality of the Northwest



Territories. the GNWT's planning efforts can be said to be rational,

but also top-down, and technocratic.
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Chapter 1

INTRODUCTION

This thesis attempts to assist in the evolution of development
planning by drawing lessons, of both a specific and generalizable
nature, from the tourism development planning experiences of the
Government of the Northwest Territories. Development planning
could not, and would not,'evolve if past planning efforts were not
critically revisited. Simply put. learning from experience can occur
in one of two ways: first, by examining past actions that have not
worked, recognize them as mistakes, and then avoid repeating them
in the future;  second, by consciously repeating a course of action
that has produced desired results. The process of experiential
learning, however, be it first or second hand, cannot occur if one is

unable to understand why a particular action did or did not work.

This thesis argues that effective development planning cannot
occur without integrating the planning, policy-making, and
programme development processes. The conclusions drawn from an
examination of tourism development planning in the Northwest
Territories, both those specific to the case of tourism planning in
the NWT and those applicable td development planning in general,
rest upon the careful examination of the relevant theoretical
literéture and the Government of the Northwest Territories' tourism

development planning experience.



At the level of general applicability this thesis seeks to answer the
following questions:
* What are the respective roles that planning, policy, and

programmes play in the development planning process?

* Can there be sound development planning without the planning,
policy-making, and programme development activities of government

being integrated into a procedurally rational whole?

With regard to the specific case of tourism development
planning in the Northwest Territories this thesis will answer the

following questions:

* Has the GNWT articulated a tourism development policy?
* Has the GNWT's tourism development policy served to orient
the tourism development programmes such that important tourism
resources are developed in a manner consistent with GNWT tourism
development policy?

* Does the GNWT have, at its disposal, informational resources
of sufficient quantity and quality to do proceduarally rational

development planning?



*

Has the GNWT critically analysed the ability of tourism to

provide diversity and stability within the economy of the NWT?
Method

The information upon which this thesis is based has been
obtained from the following primary and secondary sources:

*

relevant literature on planning, policy, and programme theory;
* personal, unstructured interviews with government officials,
consultants, and persons knowledgeable about tourism planning in
the NWT,;

* documents, memoranda, and letters made available from the
files of the Government of the Northwest Territories and the Deh

Cho Regional Council.
Rationale

Over the last four decades much of the economic development
planning and activity in the NWT has been closely tied to the
extraction and exportation of hydrocarbon and mineral resources.
Gurston Dacks has pointed out that "Ottawa [has] based its most
significant northern decisions less on its commitment to
northerners than on its hopes that the North would contribute to the

country's economic health generally and energy supply particularly."!



The recurrent emphasis that governments and the southern
private sector have placed upon developing the non-renewable sector
of the northern economy resulted in a resource extraction logic
prevailing over much of the economic thinking and planning in the
NWT. As one report pointed out, "mining and oil and gas development
have received the greatest share of federal and territorial
government financial support and attention."2 This situation has
significant implications for the residents of the the NWT since to |
some extent the nature of a region's economic base determines who
the primary beneficiaries of economic activity will be. In the case
of the NWT it has been argued that non-native northerners are the
most likely recipients of both the direct and indirect benefits of a
non-renewable. r.esource based economy. Some authors have even
gone as far as to state that "the well being of non-native
northerners depends ultimately on non-renewable resource

development."3

The concentration of economic interest and power in the hands
of the central government, the southern based private sector, and
non-native northerners has resulted in the creation of an unstable
and dependent economy that is structured to serve the needs of a
few northerners and a great many non-northerners. Indeed}, the
outside and non-native influence on the territorial economy has been
so pervasive that as James Cameron puts it; "in traditional economic

terms, the economy of the NWT is neither balanced nor mature. It



lacks diversity within and between the primary, secondary, and

service sectors."4

Southern/non-Native stake holders in the territorial economy
appear to have been little concerned about adapting their economic
development projects to satisfy the needs of the North and her
people. Most often it has been assumed that the North and, more
particularly, northerners would change to accommodate and adapt to
the needs of the developments.5 Consequently, the wage economy of
the North is essentially a staples based economy that exists not
because of an internal dynamic, but rather because of the demands
and desires of metropolitan centres in southern Canada, the United
States, Europe, and Asia.® As one author has argued, the "staples
basis [of thé ﬁorthern economy] necessarily makes it a boom-andy-
bust economy and [the] lack of internal economic links acts as a
brake on [its] development."? Another author has contended that
regional development is primarily held back or suppressed "by the

outward drain of economic surplus from the region."8

Significant numbers of northerners, especially the 58% of
northerners who claim a Native heritage, are bound to the North by
bonds more enduring and compelling than those of economic self-
interest. Native northerners in particular derive much of their
personal and cultural identity from living in the North. Thus,
emmigration from the North during periods of economic slow down
or collapse can be expecte_d to impose significant psychological

costs on those forced to adopt such a strategy in order to ensure



personal and/or familial economic security. The enormity of the
costs associated with leaving the North to assure economic well
being has meant that a great many northerners (again, especially
Native northerners) are virtually forced to remain in the North

regardless of the state of the economy.

During the autumn of 1986 it was reported that northerners
were "girding for one of their toughest economic winters yet."S
This, because "the primary industries of the Northwest Territories
[were] under considerable pressure resulting from [a] recent sharp
fall of oil prices and the contihued low metal prices world-wide."10
Oil and mining companies responded to the collapse in international
oil and metals prices by closing their northern operations. The
pullout left."a;n ever growing number of once proudly self-reliant
northerners” unemployed and facing the prospect of going onto
welfare.'l!  Newspapers reported that in the Beaufort/Mackenzie
Delta region of the NWT an estimated 700 individuals would lose
their full time jobs as the oil companies closed down NWT
operations to wait out the slump in the world demand, and price, for

oil.12

In the Deh Cho region, located in the southwestern corner of
the Northwest Territories, few residents held full time oil industry
positions during the boom years of the oil sector. There were,
however, many people who worked in the industry on a seasonal
basis. These individuals were affected by the pull out of the non-

renewable resource companies. During 1985/86 regional residents



found approximately 1800 person months of employment with
companies exploring for hydrocarbons, one year latter during the
1986/87 exploration season only 80 person months of employment
were generated by hydrocarbon exploration.'3 In the South Slave
Region hundreds of lay-offs at the Pine Point lead/zinc Mine, for
twenty years the single largest private sector employer in the NWT,
made inevitable the closure of an entire town, as well as swelling

-unemployment rolls.

The Government of the Northwest Territories responded to the
difficult economic situation by adopting a range of short term 'band-
aid' actions. One example was, the announcement that "$1.8 million
would be added to the current [territorial] budget of the Department
[of Social Ser-vices] to cover [any] increased demand for assistance
that may occur as a result of lay-offs in the non-renewable resource
sector."!4 The territorial and federal governments also co-operated
in the creation of an Action Force on Economic Development to
investigate and implement economic development options for the
western Arctic in the face of the non-renewable sector's collapse.
With the release of the Action Force's report it became clear that
the Force had concentrated on the development of short term job
creation activities.  Indeed, the Member of Parliament for the
Western Arctic, who was also a member of the Action Force on
Economic Development, noted that "not a single new dollar was used
[in any of the Action Force's twenty proposals; instead] already

budgeted for activities were just brought forward a bit."15



In the face of the collapse of the non-renewable resource
sector northern politicians began to promise that "as the [non-
renewable resource] sector continue[d] to experience difficulties,
new employment alternatives [would] be so‘ught."16 Tourism was
identified as one of the areas that was to receive increased
attention from the GNWT's policy, economic planning, and programme
development personnel. At the November, 1986, First Minister's
Conference on the Economy in Vancouver, B.C. the GNWT's Government
Leader argued that there was great potential for northern economic
development in three sectors of the economy. The Government

Leader specified:

* mining
* tourism
* hydrocarbon exploration and development!?

The increased attention paid to tourism has occured largely in
response to the twin realizationé that the potential for economic
vitality in the NWT is lost when "survival becomes entirely
dependent upon economic and décision-making forces that lie
outside the control of those who will be affected by such changes";
and that relatively few Native northerners appear willing accept the
personal, cultural, and psychological costs that must be ’paid if they
were to move to access economic opportunities.'® To address these
concerns the Government of the Northwest Territories set out to
identify new "opportunities for economic health and growth" and
tourism was been singled out as an economic opportunity that could

be used to stimulate economic development. 19



Both within and without government circles tourism has come
to be seen as a way of providing economic opportunities that are
less boom/bust (i.e. more stable) than those in the non-renewable
resource sector. A Government of the Northwest Territories,
Department of Economic Development and Tourism document
prepared in 1986, for example, argued that "tourism has a solid
record of weathering economic declines in the NWT."20 The
document also pointedly noted that "this record for economic
stability is particularly attractive now that the slumps in world
mineral and petroleum prices have caused severe recession in the
industrial sector."2!  The Government of the Northwest Territories
is also interested in developing the sector further because it is
relatively labour intensive and can provide employm'ent
opportunities that "are compatible with many existing native skills
(e.g. guiding)".22  In addition, the tourism sector 'dove tails' nicely
with some aspects of the traditional sector; especially native arts
and crafts. Tourism is seen as being able to provide substantial
'spin-off' benefits and opportunities for the artisans and crafts
people of the NWT.23

As well as focusing on tourism for strategic reasons there
appear to be a couple of opportunistic reasons for seeking to further
enhance the tourism sector. Primary, among these is the fact that
tourism is "one of the world's fastest growing industries” and the
"fastest growing sector of the territorial economy."24,25 Tourism is

also an attractive sector for the GNWT to attempt to develop



because numerous trave! industry experts have concluded that the
Northwest Territories has "the potential to supply a wide and
attractive range of tourism products in the wilderness and
adventure markets, the most rapidly expanding [tourism] market in
North America."26,27 Thus, the GNWT hopes to be able to turn to, and
capitalize on, an economic activity that requires just the raw

material that the NWT has the most of; wilderness.

Since the mid 1980's the GNWT has argued repeatedly that
tourism offers an opportunity to broaden and stabilize the NWT's
economic base of the NWT. Given this, and the fact that the tourism
industry is still very much in a nascent stage one would expéct that
the GNWT would be putting a significant amount of effort into

planning and developing the sector in an orderly and rational fashion.

Organization

This thesis has been organized into seven chapters. The first
chapter discusses the purpose of, rationale behind, method used in
researching, and finally the organization of the thesis. Chapter two
examines planning, policy, and programme theory and explores the
linkages which form the. three activities into a procedural whole -
development planning. Chapter three examines the informational
resources the Government of the Northwest Territories has
developed in its effort to turn tourism into an important

diversifying and stabilizing component in the fabric of the

10



territorial economy. Chapter four examines the policy and
regulatory environment in which tourism development occurs in the
NWT. Chapter five examines the GNWT's tourism development
programs, with special emphasis on the Territorial Parks system.
Chapter six examines the extent to which the GNWT has considered
whether developing tourism is an appropriate means through which
to attain economic development in the North. Chapter seven
discusses the conclusions and planning implications that flow from
the examination of tourism development planning in the Northwest

Territories.

11
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Chapter 2
Planning/Policies/Programmes: The Linkages

Planning, policy-making, and programme development be it
related to economic and tourism development in the Northwest
Territories or anything else cannot be understood in a conextual
vacuum. This chapter provides the reader with a link between the
theories of planning, policy, and programme planning and the reality

~of planning, policy, and programme activtiy in the NWT.

The objective of this chapter is threefold: first, to argue that
while planning, policy, and programmes are different, they are not
completely discrete when viewed from a development planning
perspective; second, to embark on a brief, and selective, discussion
of the theoretical debates in the aréas of planning, policy-making,
and programme development; third, to draw from the relevant
literature and theoretical debates criteria which define good

planning, good policy-making, and good programme development.

The literature on planning, policies, and programmes is
voluminous and varied, as are the definitions of planning, policies,
and programmes. Indeed, one is often pressed to discern consensus,
within the literature, on much other than the fact that all three can,
and do, occur-in the public sector, though not exclusively. The very
volume of the literature on planning, policy, and programmes is,

however, an unmistakable indicator that a great many people see

15



some divergence between the planning process and the processes of

policy development or programme design.

To some degree the divergences in the literature are artifacts
of the intellectual models built to enable people to conceptualize
and better understand organizational behaviour. To the extent that
the divergences are intellectual constructs which facilitate the
understanding of a complex process the reader of planning, policy,
and programme theory has to be aware that when models are being
developed a "process [of] abstraction, selection, and simplification
is going on."! The careful reader comes to realize that planning,
polices, and programmes differ in ways that are Seldomly addressed
clearly in the literature. Generally, the literature argues that:
planning is a process for decision-making, policies establish
sectoral goals and define the organizational sanctions (both positive
and negative) that will be used to attain them and programmes
articulate the objecfives, activities, and administrative procedures
by which positive sanctions can be used to pursue overall

goals.23,45¢8

Regardless of the apparent divergence, the disparity of
definition, and the variety of views expressed in the literature on
planning, policy, a'nd programrhes one is able to discern some
interesting convergences as well. As one ‘begins to probe these
divergences, intellectually explore the intricacies of organizational
decision-making, and actually attempt to plan, and develop policies

or programmes independent of each other in a practical working

16



environment, one increasing realizes the arbritrariness of the
divergences. Experience working with policies and programmes
drives home three points: first that planning, policy, and
programmes are separate, but highly interrelated; second policies
and/or programmes do not simply emerge, they are, instead,
formulated by people intent on bringing rationality to bear on future
situations and actions; third, that the main point of planning is to
get action toward the attainment of defined goals through the
development of appropriate policies and programmes. It is the first
point that is of fundamental importance when attempting to
understand the relationship between planning, policies, and
programmes. Without proper planning, policies and programmes
become little more than a series of unrelated, often irrational,
responses to the crisis of the moment. Planning is more than an
activity that merely facilitates the development policies and
programmes; planning is the process by which appropriate goals and
objectives are established. Planning also provides the means by
which rational, goal directed, policies and programmes are brought
into being and, as such, forms a procedural cement that ensures the

formation development planning.

Planning Theory
Planning is an ever changing field. Consequently, there is little
agreement about exactly what planning is; and even less about how

it can and should be done. In the Canadian context Page and Lang,

17



after documenting the confusion surrounding the profession and

practice of planning, noted:

The very fact that there is no consensus on
the purpose of planning tells us something
about the variety of perceptions and beliefs
that enter into planning activity.?

In the American context work by Hudson and Hemmens point to
a very similar situation - a profession, its theory, and its practice
all in a state of flux.8,9 Indeed, so significant and pervasive is the
state of flux that at least a coupl'e authors have gone as far as to

contend that planning is experiencing a paradigm shift or crisis.10

In the midst of such change and so many conflicting perspectives it
is hardly surprising that there is no agreement on something as
basic, and as important, as a definition of planning. Planning has
been defined in diverse ways; below are but a few of the countless
~ definitions:

"Planning may be defined as the method for

directing” change.!

"Planning may be broadly defined as the
application of knowledge, in an organized

manner, to maintain and/or change a given
system."12

"...planning is a process of selectin? and

designing a rational course of a collective

action to achieve a future state of affairs.”!3

"Planning involves bringing rationality to

bear on future actions, linking knowledge to
actions."14

18



Although planning in the professional sense is a 'relatively
recent development, the number of planning theories that have been
espoused is significant. Theories of planning are almost as
numerous, and as varied as the definitions of planning. Transactive,
rational, radical, synoptic, adaptive, advocacy, and incremental
theories of planning have all been formulated, proposed, and
espoused at one time or another. However, the rational
comprehensive and incremental schools of thought have dominated
the field of planning for sometime. Indeed, to a great degree they
have become the reference points against which other pianning

theory is compared.

The most persistent school of planning thought is often called
'rational’ or ‘rational comprehensive’, planning. The 'rational
comprehensive' approach consists of between four and nine
(depending on the author) steps which, if followed, produce a
rational and comprehensive plan.'5,1® According to one author these

stages are;

Determination of Goals
Needs Assessment
Specification of Objectives
Development of Alternatives
Evaluation/Ranking

of Alternatives
* Selection of Alternative

Courses of Action

* Implementation
* Evaluation of Actions
* Feedback 17

I

When the 'rational comprehensive’ model was first explicated

and espoused it was generally seen as a linear process, with the

19



planner proceeding directly from one stage to the néxt, the end
result being the emergence of a perfectly rational, and completely
comprehensive, plan. As the 'rational comprehensive’ model of
planning was first envisioned, comprehensiveness was seen as the
planner attempting to be exhaustive. That is, the planner was
expected to conduct a "detailed analysis using quantitative methods"
and examine all possible actions and outcomes.'® Reviews of
planning practice have indicated that very seldomly did this actually
occur. It was observed that, in general, the world did not change and
evolve in a stricly linear fashion. As a result, planners steadfastly
applying a linear interpretation of the rational-comprehensive model
of planning and policy-making found their work and observations
repeatedly thwarted.

)

As experience with the 'rational comprehensive' model
accumlulated it became clear that the strict linearity of the model
was one of its greatest problems. The model did not provide the
pl'anner with an accurate representation or understanding of the
world, and thus significantly limited his/her ability to influence or
change it. Thus, faithfully appling the 'rational comprehensive'

model did not ensure an the outcome that was originally expected.

Over time the definition of comprehensiveness has evolved.
. Some of the more recent proponents of the 'rational comprehensive'
mode! point out that the model does not have to be, and indeed never
was, strictly linear. The rational comprehensive model, it has been

argued, is not comprehensive "in the sense of being exhaustive but in

20



the sense of being integrative."'® The authors who hold this view
point out that "planning is a dynamic rather than a static process
and often follows a spiral rather than a linear course".20 They also
argue that there is feedback between the various steps which makes
the entire 'rational comprehensive' planning process interactive and
interdependent linking a variety of ends and means into a rational

whole.

The second, and some would argue the "most pervasive" model
of planning was “formally proposed in response to the shortcomings
of the rational comprehensive approach."21,22 Disjointed
incrementalism, incrementalism, adaptive planning, or even
'muddling through' are all labels used to refer to this second theory
of planning. The development and espousal of this theory of planning
is most closely associated with the work of Charles Lindblom.2324
Lindblom argued that the rational comprehensive theory of planning
was neither practical nor desirable. Lindblom also contended that
is was impossible for any person, or group of persons, to think both
rationally and comprehensively about the ends, the means, and the
implications of all planning problems, situations, or options.
Lindblom pointed out that plans and decisions made in large scale
organizations, be they in the private or public sectors, tend to made
in an atmosphere of some crisis, which is often simuitaneously rife
with a plurality of competing interests. As a result of the
disjointed, and essentially incremental nature of organizational
planning and decision-making Linblom felt it made little sense to

”.talk about policies at all".25 |In place of carefully thought out
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policies Lindblom found what could be discribed as a series of

fragmented and often unrelated decisions.

One of the most significant problems with the incremental
theory of planning is its lack of a normative base. Lindblom's
incremental theory of planning focuses almost exclusively on the
means of planning. That is, emphasis is placed on using the
| ‘technical aspects of planning to discern which one of a small number
of options, which differ only marginally from the status quo, is the

most suitable. Thus the final product (the plan) is subject to

limitations of time and money as well as to the outcome of the
bargaining and mutual adjustment process that is integral to the
_incremental planning/decision-making process. The theory is also
very largely descriptive. It does not help the planner or the
decision-maker determine how an organization "would have to act in
order to be in some sense more effective or efficient" because the
model does not prescribe how planning should be done. Instead it
only argues that planning is done incrementally.26 The fundamental
premise of the incremental theory is that planning should occur with

as little disruption to the status quo as is possible.
Policy Theory

As with planning, policy and policy-making have also been the
subject of a burgeoning body of literature since the late 1950's.
Within this body of literature the term policy has been used in a

wide variety of different ways. In some sources the term has been
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used to denote "the goal of governmental intervention,” in others it
is used to refer to the means by which a goal will be achieved. 27
Lowi, and Navgel after him,'argued that in reality the term 'policy’
actually refers to both the ends and the means of governmental
intervention. Lowi argues that policy is "a general statement by
some governmental authority defining an intention to influence the
behavior of citizens by use of positive or negative sanctions."28
Nagel chose to define policy as "governmental decisions designed to
deal with various matters such as those related to foreign policy,
environmental protection, crime, unemployment, and numerous other

social problems."29

Both Lowi and Nagel have, of course, overlooked the fact that
organizations other than governments (e.g. corporations, service
clubs, sport federations) can, and do, make policy. In addition,
neither author discusses the linkage between the point within the
organization from which a general statement of intent emanates and
that statement's value, or credibility, as policy. Cleariy, those
general statements of intent made by low level public or corporate
bureaucrats do not carry the same authority that those statements

issued from the Cabinet or Board of Directors level do.

Bauer, like Lowi and Nagel, chose to limit his discussion of
policy to the public sector when he contended that policies are the
highest level and most complex form of governmental decision-
making. Policy decisions have the widest implications, the longest

time frame, and require the greatest amount of information,
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analysis, and thought to produce.30 Despite the public sector bias,
and the attendant over simplifications, the essential point made by
all three authors remains valid. That is, policy orients the activity
of groups of people, be they in public or private organizations, or

members of the general public.

Policy-making has experienced many of the theoretical
dilemmas that planning has, and as in planning theory, the greatest
debate rages between those who see policy-making as a rational and
comprehensive process and those who argue that it is an incremental
activity.31,32 33  Nagel identifies five stages which those who pursue
the 'rafional' approach to policy formation use to arrive at their
~ policies. They are:

Adenian_ o
Implementation

Evaluation
Termination of Policy 34

It can be argued that the above listing implies a ‘'rational
comprehensive' process of policy-making. Both Nagel, with respect
to policy, and Mayer with respect to planning, feel their respective
~subjects can be given a sense of order and comprehensibility, by
breaking complex and highly interdependent processes into

conceptually discrete stages.

When the concept of ‘rational' policy-making was first

explicated in the literature the policy maker was (some may argue
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still is) expected to dutifully proceed from one stage to another
with the end result being the production of rational policy.35 As
with 'rational comprehensive' planning there has been considerable
criticism of the concept of 'rational' policy-making. The writings of
Charles Lindblom again provide the critics with the foundation for
their arguments. Thé critics of rational policy-making argue that it
is unlikely that an organization‘ can martial the resources necessary
to undertake a completely rational and comprehensive policy
development exercise. In addition to organizations being unable to
commit resources sufficient to ensure the development of rational
policy, the critics argue that it is impossible to think rationally and
comprehensivliey about all the available policy options and the long,

medium, and short term implications of each.

Nage! acknowledges that theory of ‘rational comprehensive"‘
policy-making as originally proposed is flawed in that it "requires a
degree of rationality which is impossible to achieve."36 However,
Nagel goes on to defend the rational theory of policy-making by
pointing out that policy-making does not necessari!y have to be
exhaustive and encompassing of all levels of rationality to be
termed 'rational’. Nagei argues that policy-making is 'rational' when
a set of procedures "that will maximize benefits minus costs if one
has adéquate, information and average luck" are used during the

development process.37

Since both the incremental theory of planning and policy-

making spring from the same body of literature. The reader is
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invited to refer to the earlier discussion of the attributes and short
comings of the incremental theory of planning for clarification on

the theory of incremental policy-making.

A third theory of policy-making has been developed in response
to the difficulties inherent in the other theories. This third theory
of policy-making, usually referred to as "mixed scanning”, has come
to occupy what might be termed the middle ground between the
rational and incremental theories of 'policy.38 Mixed scanning
acknowledges that in the real world of policy-making much of the
decision-making is, out of necessity, incremental. The theory,
however, goes on to argue that policy makers can, and should, step
back from the fury of day to day activity and 'scan' the policy
horizon to identify broad or long term policy issues and options. It
is this broader scanning that Etzioni sees as providing the
opportunity to achieve ‘'fundamental' changes in policy direction.
Once the broad scannihg process has been completed and a new, or
significantly altered, polfcy goal has been identified the policy-
maker can revert to an incremental mode to deal with day to day
issues and problems. By virtue of having stepped back and scanned
the policy horizon, the policy-maker, is able to direct incremental

activity in the context of a more clearly defined policy goal.
Programme Theory

The literature relating to programme development theory is

somewhat less voluminous than is the literature of either planning
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or policy theory. This does not, however, indicate the existence of
an area little concerned with theoretical matters. Indeed, there are
some considerable theoretical debates occurring within the

literature.

The theoretical debate within the literature on programme
development is divided between programmes as process and
programmes as activities, or sets of activities. Simon and Bauer,
for example see explicit linkages between the various types
organizational decision-making activites.39,40 In the work of these
authors, and others, programmes are seen to be integral components

in the continuum of organizational decision-making.

A ‘'process' or continuum view, similar to that forwarded by
Bauer, of programmes and programme development implicity
permeates the definition and discussion presented by Mayer. Mayer
argues that " a program is an attempt to achieve a given end by
providing activities that are voluntary."41 Programmes are linked,
in Mayer's argument, to policy and development planning in that, like
a policy or a plan, a prdgramme has a set of objectives, a set of
activities for achieving the objectives and a set of administrative
procedures (or meéhanisms) for carrying out the activitiés. Thus,
prdgrammes have, contained within them, aspects that are
"strategic" (objectives), "tactical" (abtivities), as well as "trivial"
(administrative procedures).42 Programmes, like policies, provide
the "initial conditions of intervention" and are thus, more than mere

‘follow through' or implementation; which is a sét of specific
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actions that "complete the casual chain that runs from intervention

to the attainment of desired objectives."43,44

The competihg perspective within programme literature s
usually associated with the human services professions (e.g. social
work, health care, education, etc.), and does not recognize the
process perception of programmes. In this literature, as two
collaborating authors argued "programmes are usually seen as being
the me'ans by which governments pursue their broader purposes or
ends" and it is only "poorly defined programmes" that have

objectives of their own.45, 46

The 'huma'nAservice view' of programmes and programme
development is somewhat simplistic.  In addition, the human sevice
view presents problems during programme implementation and
evaluation. Pressman and Wildavbsky, for example, have contended
that it is vital to understand the distinction between programme
development and implementation activities.47 Implementation
activities they argue, are those actions which, when taken together,

bring about the attainment of stéted objectives.

Programmes refine, sharpen, or focus the policy-making and
policy implementation process. A programme is an organizational
intervention that is based on the premise of voluntary compliance.
As Mayer has written, a programme is "an intervention that
constitutes a service or activity ... provided to facilitate volitional

change."48 It is in this sense that programmes refine the policy
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process; for it is through programmes that organizations are able to

bring 'positive sanctions' to bear in the interest of meeting

articulated goals and objectives.

Conclusions

~Planning, policies and programmes are different from each
other. In the first place, planning is an activity - something that
one does. Policies and programmes, on the other hand, constitute the
outputs (on two different levels - one more general than the other)
of planning. The literature on planning, policies, and programmes
has tended to emphasize the differences between the three
activities more than is necessary and/or productive. Emphasizing
differences is a well respected pedagogical tool, however, it must

be realized that instructive models can "create 'reality’ rather than

simply observ[ing] it."49 While it is true that planning is not the- .. _

same thing as policy or programme development it is very closely
related and cannot be constructively viewed, understood, or done in

isolation from them.

‘In an effort to clarify the theoretical debates about planning,
policy, and programme theory this chapter adopted the literature's
long standing tradition of discussing planning, -policy, and

programme theory in relative isolation from each other each.

Planning can be rational and comprehensive by "being

“integrative".50  Planning is a dynamic decision-making process
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which proceeds in a spiral fashion, as a result of feedback from the
various steps of the process. The continual feedback facilitates the
refinement of the policies and programmes that flow from the
planning. The entire planning process is interactive and
interdependent, linking a variety of ‘ends and means into a rational

whole.

Policies are the first order (the most general) outputs of
planning. Usually a policy is a broad statement of objectives with
regard to a particular area of interest. Indeed, so broad and far
reaching are most policy statements that they are often called
'motherhood statements' - statements of general intent with Which
almost everyone can agree. While policy statements may make some
reference to implementation activites, any discussion of the
activites often lacks specificity. Seldomly do policiy statements
detail the means by which the 'motherhood' objectives will be

attained.

Programmes are second order outputs of planning. Programmes
like policies have within them a set of objectives. Programmatic
goAaIs , however, tend to be much more specific than those outlined
at the policy or motherhood statement level. Programmeé are
planned "to achieve a given end by providing activities that are
voluntary."5v1 As a result programmes establish a set of activit}ies
(positive sanctions) and a set of administrative procedures for
bringing those positive sanctions to bear on a given situation. Well

planned programmes co'mplete the causal chain that runs from

\
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defining a planning issue or task, through the implementation of
interventioneist activites, to the realization or acheivement of the

desired goal.52
Implications

It remains to explicate the criteria this thesis will use to define

good planning, policy-making and programme development. They‘ are:

A 'process’ view of planning, policies and
programmes must be the basis of any definition
of good planning, policy, and/or programmes.
Planning, policy-making, and programme development
cannot be properly, veiwed as remaining separate from
one another. Rather, planning, policy-making, and
programme development are ingredients that, when
blended, produce unique and mutually supporting, whole -
- the development planning process. Together they provide
the context (or envifonment) within, and the means by,

which an organization works toward change.

Rationality is the cornerstone of good planning,
policy, and programmes. Not the linear rationality of
the earliest explications of 'rational comprehensive'
theory but the procedural rationality of the more recent
versions of the theory which stress the desirability of a

rational process. That is, a process which leads the
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planner, policy-maker or programme developer to first
articulate his/her goals, and then derive policies and
programmes that are consistent with, and move toward

the realization of the goals.

Good planning, policies, and programmes are
integrally linked and share a set of common
characteristics. Namely:

Change Directed

Goal Oriented

Choice Maximizing

Procedurally Rational
Collectively Oriented 53

Meaningful policies and programmes cannot be
developed in a vacuum, there must be
reference/linkage between them. To attempt to do
the otherwise would result in policies and programmes
that are as misleading as helpful. In the context of this
thesis the implications of the linkages are that any
exploration and analysis of the planning associated with
the development of the tourism séctor in the NWT cannot
be conducted without an exploration and analysis of the
outputs of the planning process - the tourism policies
and programmes of the Government of the Northwest

Territories.
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For development planning to be successful and
efficient it is necessary that planning, policies,
and programmes be integrated into an operational
whole. An operational whole is created when a rational
and systematic planning process informs the
- development of policies, and then guides the selection of
appropriate programmes, and finally (though this area
has been deemed to be beyond the scope of this thesis
and therefore not discussed), directs the identification

and implementation of specific projects.

Plahning is more than the mechanistic adherence
to a planning »method, an acceptable result will
not be produced if Ilocal social, political,
cultural, and participatory realities are not
addressed. Development planning is as much a social
and political process as an economic or technocratic one.
Governments have attempted to solve developmental
problems without the support and participation of their
public, in general, however, the efforts have failed for
want of clear and realistic goals and objectives. The
issue in planning is not which planning theory or model is
‘right and should be adhered to, but how decisions are
made, and whether or not the people most affected have
had an opportunity to affect the outcome. Development
planning must address not only the narrow technical

issues of planning development, it must also address the
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broader social, political, and economic issues inherent in

planning for development.
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Chapter 3

THE INFORMATIONAL RESOURCES OF THE GNWT:

Planning, Policies, and Programmes in a Vacuum

The objective of this chapter is to identify the informational
demands of the planning, policy, and programme development
processes, and then compare these with the informational resources
available in the NWT to determine whether or not the resources

available are sufficient to meet the demands being placed upon them.

As has been pointed out in Chapter 2 the planning of policies
and programmes is intended to bring rationality to bear on future
actions.! To design a "rational course of collective action" "the
application of [information and] knowledge in an organized manner" |
must occur. 2,3 In short, planning, policy-making, and programme
development are all information intensive activities. As a result,

without good information, good planning can not occur.

Before specific policy and programme options can be proposed
the planner must understand the general political and socio-
economic reality in which planning occurs, as well as any the
current impediments to development. In addition, good information
makes the task of formulating plans, policies, and programmes
| possible by making the linkages between the environment, goals,

impediments more understandable and allowing planner to identify
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what specific policy and programme options will do, who they will

benefit, how effective each will be.

Robert Chambers writing about information and development
planning noted that "a great deal of the information that is
generated [in support of development planning efforts] is
irrelevant, late, wrong and/or unusable anyway."4 In the most
general sense then, good information, in the context of development,
can be defined as information that is 'relevant, timely, correct, and

usable for the task at hand.

Given that adequate information is a necessary pre-condition
to good planning, policy and programmes, it is possible to glean
important clues about the extent and quality of the planning going
into policies and programmes by examining the amount, and the
quality of information being collected for use in the process. After
all policy and programme options cannot be accepted or rejected
without understanding what they will do, who they will benefit, and
how effective each option might be. In the case of tourism in the
Northwest Territories, three types of information are required for
the government to do credible job of planning the sector's
development. First, planners have to have a good understanding of
the current, as well as the potential, scope and depth of the NWT .
tourism sector. That is, planners must know how many tourists are
currently coming to the Northwest Territories, how much money
they are spending, how many Territorial residents are employed in

the tourism sector, what is it that the tourists come for, how long
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they stay, and how they travel. Second, planners must have a clear
understanding of the needs, aspirations, and capabilities of NWT
residents with regard to tourism. The planners must know who will
benefit from the development of tourism. Will, for example, Native
people derive significant benefit from the development of tourism,
or will it be largely non-resident lodge owners? What factors are,
or could constrain the involvement of Territorial residents in the
sector? Does tourism fit with the value systems of the people in
the Northwest Territories? What kind of tourism development, if
they want it at all, do the people in the communities prefer? Third,
what are the tourism resources of the Northwest Territories? Are
these resources accessible? To what degree are the NWT's tourism
resources currently being utilized for tourism or other uses (e.g.
subsistence in the case of hunting and fishing)? What is the

potential impact of tourism development on the resource base?

Understanding' the scope and depth of the NWT tourism sector
is a basic step in attempting to develop sound, rational, and
effective tourism policies and programmes.» While the GNWT's
tourism planners have access to some basic information on tourism
in the NWT, there is reason to question its reliability. A document
prepared by the Government of the Northwest Territorieé'
Department of Economic Development and Tourism on October 23,
1986 discussed the size and scope of the NWT's tourism sector. The
document argued that:

Today, available data suggest that annual visitation
reaches 44,000. These visitors spend an estimated
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$1,000 each to generate some $40 to $50 million in
business revenues and more than 1500 full time and
2000 part-time jobs, mostly for territorial residents;
business travelers spend even more per capita.d

A consultant's report prepared, in April of 1986, for the
territorial government's Department of Economic Development and
Tourism painted a similar picture. The consultant concluded, based
on data from the years 1982-84, that:

More than 40,000 business and pleasure travelers visit

the Northwest Territories every year. It has been

estimated that this activity injects af)proxnmately

$60,000,000 Cdn. into the territoriai economy,
stimulating about 4,000 person-years of employment
annually. As a private sector economic activity, tourism

is the second largest producer of employment in the
Northwest Territories.®

A third consultant's report, again prepared for the Department
of Economic Development and Tourism in 1986, again draws similar
conclusions about the size and nature of the NWT tourism industry.
This third report looked at the level of tourism and travel
expenditures for the year 1981-82 and extrapolated from that figure
($58 million) to conclude that "the Northwest Territories' tourism
industry would employ 1,943 people directly and a further 684
indirectly."? The inforrhation provided in each of the reports is
important in that it provides the Department of Economic
Development and Tourism with some sense of the size the tourism
sector. The information is, however, of a relatively general nature,

and perhaps should have its reliability questioned.
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Within the Department of Economic Development and Tourism,
some officials have noted that even the most 'up to date' data (i.e.
any of the three studies discussed above) regarding the 'state of the
tourism industry' is at least five years old.8 This fact becomes a
very significant handicap when attempting to plan for the
development of an industry that is rapidly changing and in which five
year old data can be significantly, even dangerously, misleading. The
problems of relying on five year old data are driven home when one
realizes that "the value of tourism around the world totalled more
than $658 billion US in 1979, representing 2.4 million trips. By
1983, only five years latter, this had grown to $1.09 trillion US - or
3.6 million trips (66% increase)".® Thus, ’planning policies and
programmes utilizing data that are five or more years old very
significantly increases the possibility of developing inappropriate

policies and programmes.

As well as being seriously out of date, the GNWT's tourism
data has been, and still is , collected in circumstances which are
considerably Iess than optimum. It has been claimed that the
GNWT's most recent data are less than adequate for planning and
decision-making purposes. The "data has an error rate of at least 40
- 50 % because the data collections exerciseé were [structured] in a
very biased way."‘d Additionally, because the GNWT "changed [its
data collection] method part way through [the research exercise it]
cannot do [any] comparisons, [it is] left with contradictory data."!!

As a result of switching data collection method part way through_;
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the exercise the Government further compromisedvdata that were

already of very questionable utility given their age.12

The reported data utilization practices of some long time
employees of the Department of Economic Development and Tourism
may have even further exacerbated already significant data
problems. It has been reported, thaf those who used the available
tourism data on a daily basis were aware of the short-comings in
the ‘official’ statistics, and developed a tendency to discount the
data in kesponse to this knowledge. Thus, when discharging their
daily duties (policy and programme planning, report writing, etc.),
some Government officials regularly utilized estimates, based on
their personal knowledge of tourism in the NWT, in place of factual
figures.13 Thus, over time, data that have come to be accepted as
'factual' by Economic Development and Tourism officials, private
operators in the industry, and even the government of Canada are
actually only unsubstantiated guesses, which have, over the years,

been given the appearance of fact.

Observers from outside the GNWT have found reason to
question both the quantity and quality of the data available for use
in planning the development of the NWT's tourism sector. One
consulting company noted:

management information has not been accessible or

achievable through research of sufficient quantity or

'guality necessary for the formulation of policy, informed

ecision-making, economic planning, program
development, implementation and management.14
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At another point in the same report the consulting firm argued
"research and statistical information are generally inadequate" and
"vital ... planning information concerning [tourism] plant capacity,
growth rates and competitive initiatives are missing from the
GNWT's data banks."15, ¢ A second consulting firm, while somewhat
more obtuse in its criticism of the quantitvy and unality of data
available makes much the same point by noting that "the available
data on travel activity ... is not as complete or specific as would be
desirable."'7 This is a particular problem given that the NWT is an
enormous jurisdiction (over 1.6 million square kilometers) with very
diverse geographic, cultural, and social resources which establish
fundamentally different socio-economic realities in different areas
of the NWT.

An additional data problem is that most of the tourism related
data available pertains to one region of the NWT - the Fort Smith
(administrative) Region. The fostering of tourism development on a
territorial basis requires, data base that provides onformation oh all
regions of the NWT and not just the Fort Smith (administrative)
Region. One consultant to the GNWT, while attempting to discuss the
state of the NWT tourism industry noted that beyond what was
available for the Fort Smith region "data [were] not available for the
other regions [of the NWT]."18 This reality may have been a
significant liability for planners attempting to fulfill the goals of
the NWT Tourism Strategy and ensure that tourism "opportunities

[were] dispersed throughout the Northwest Territories ...".19 At the
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very minimum the GNWT's tourism planners need to know whether or
not there currently is tourism activity, its volume (expressed both
in person days and cash in-flow), type, the most usual mode of
travel, reéson for visiting, and destinations. For, only with such
information will the planners be able to assess the economic
viability of investment in tourism related ventures of the NWT

(other than in the Fort Smith Region).

Significant inconsistencies in the data quickly become
apparent when one begins to compare certain aspects of the 'official'
data to the underlying trends in the sector. For instance, it has
been noted that:

[GINWT internal data shows a dramatic rise in [tourism]

spending of 62.5% in the summer of 1983 over the

summer of 1982. This increase is extremely remarkable

- or_suspect - given that there was no recorded increase

in visitation in the NWT data for these two periods.20

The quality of the data availablé to help plan the development
of the tourism sector, and thus of the entire economy of the NWT,
becomes even more suspect when one begins to compare the data
'generated by internal sources with that generated by extra-
territorial sources. One extra-territorial source, the consulting
firm Canadian Facts, produced data on the NWT tourism sector that
was at considerable variance to aggregated "[G]JNWT internal data".21

Canadian Facts records total visitation to the Northwest

Territories as being down 7% while total expenditures

are up by 1%. N data has visitation up by 40.2% and
spending up by 26.3%.22
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The Government of the Northwest Territories' Fort Smith
Region, as noted above, contains the vast majority of the NWT's
tourism investment (especially in the form of fishing and huhting
lodges) and receives the largest level of visitation with 66.5% of all
travellers to the NWT visiting this region.23 The high visitation rate
reflects the fact that two of the NWT's three highway access routes
run through the Fort Smith region. As one consultant's report noted
when discussing the NWT's Tourism market: "the primary
destination area [within the NWT] is the Fort Smith region. This is
due to the fact that this region is road accessible, is closest to
markets (Alberta and British Columbia) and off the Liard Highway

connection between the Mackenzie and Alaska Highways."24

When one moves from examining the tourism information
available at the territorial level to examining the data available at
the regional level it becomes obvious that the reliability and utility
of the information actually deteriorates. The research firm,

- Canadian Facts, reports a decline in visitation to the crucial Fort

- Smith region between 1982 and 1983 of 22% with a resultant

decline in total tourism expenditures for the region of 1.5%.25326
The tourism data generated within the NWT, on the other hand,
reports a decline in visitation of 24.9% but an mgLe_as_e_ in tourism
expenditures within the Fort Smith region of 18.3%.27 Consultants
working in the area of tourism mérketing for the territorial
government's Department of Economic Development and Tourism,
when they became aware of the very significant data problems, felt

compelled to caution those who might use their report. The
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consultants, with reference to the inconsistency of the data wrote:
"Given such discrepancies in the data, caution should be used in

interpreting this data."28

The complete lack of information about the NWT's travel
account provides but one more example of how the GNWT's tourism
planners are thwarted in their attempts to understand the tourism
component of the NWT ecohomy. It is known, for example, that for
southern Canada "the largest Canadian travel market is the domestic
market. It now ac‘counts for 80% of all tourism expenditure in
Canada."?8 Because there is no reliable information regarding the
travel patterns of NWT residents GNWT tourism planners simply
have no way of determining whether a similar situation exists in the
NWT or not. In the absence of any information on the territorial
travel account the tourism development planners have little chance
of coming to understand the travel patterns of northerners. Without -
such understanding tourism development planners are left wondering
whether fostering domestic (i.e. intra NWT travel for NWT residents)
is needed, desirable, or feasible. For without the means to
understand the dynamics of the NWT travel account planners cannot
even determine whether there is a problem that needs to be
addressed with policies and/or programmes in the first place. As
one consultant lamented:

Unfortunately we could find no travel account data for

the Northwest Territories. As a result we are unable

to comment on the size of the Northwest Territories'

travel deficit or surplus. If the Northwest Territories's

travel account is in a surplus position it would be a
positive sign of a healthy tourism economy. |If it is [in] a
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negative position then the Northwest Territories would

look to import substitution possibilities to develop its

own resident travel markets and stop the leakage of

income and employment associated with residents

traveling outside the Northwest Territories. 30

At some levels within the Department of Economic
Development and Tourism there is an acknowledgment that the
quantity and quality of data available must be improved if the
Department is to assist the GNWT do serious economic planning with
a focus on the tourism sector.31 Concern about the state of the
knowledge with regard to tourism in the Northwest Territories has
also begun to surface in government documents. Recently the GNWT
acknowledged that "there is a critical need to develop and maintain a
comprehensive data base to monitor and assess the progress of all
aspects” of the tourism sector.32 Similarly, before a meeting of the
Northwest Territories Travel Industry Association government
officials argued that "research is the fundamental tool for planning
and implementing [an] effective and efficient ... development

strategy".33

The new data the GNWT has proposed that it collect is of a
particular type, for a particular purpose, and may not be directly
useful in territorial tourism development planning. The tourism
related research and» planning recommended by government officials
and consultants to date has related almost exclusively to the -
marketing of NWT tourism products. For example, one government

document argues:
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Research is especially important, from the gathering of
information about the type  of visitor who already
travels in the NWT and what his/her preferences are ... to
determining the type of characteristics which a
potential visitor has, including the tourism facilities he
expects to find, the type of experiences he prefers and
the value-for money relationships which are necessary.
Only with the input and information feedback from the
industry will we be able to determine whether our
collective initiatives are successful or not.34

Based on the foregoing examination of the informational
resources available to facilitate the tourism development a number
of observations can be made. First, the data collection efforts of
the GNWT have been seriously flawed. As a result, there is
'inadequate’ information, both in the quantity and quality senses, for
sound planning. Second, there are indications that the reliability, of
~even the most basic information about the scope and depth of the
NWT's tourism sector, is in question. Third, the data that is
available is five, or more, years old, and this is a significant
handicap for planners attempting to encourage and direct the
development of a very rapidly changing industry. Fourth, what data
there is pertains almost exclusively to one administrative region of
the NWT - the Fort Smith Region. Fifth, there is some evidence that
in response to an informational vacuum; individuals working in the
area have taken to generating their own 'facts' about tourism in the
NWT. While this shows ingenuity and drive on the part of people
working in the field of tourism development it does not enhance the
chances of those individuals making rational tourism development
decisions. Sixth, the Department of Economic Development and

Tourism is working to improve its informational resources.
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However, it appears that the Department is concentrating on the
collection of marketing oriented information rather than
information would be that relevant in a policy and programme
planning context. Seventh, there is no evidence of the tourism
planners consulting the public in an attempt to develop an
understanding of the aspirations, needs, and capabilities of NWT

residents with regard to tourism.

Rather than expending its resources collecting marketing
oriented data the GNWT should be attempting to secure for itself
policy and programme planning relevant information. Such
information would make it possible for tourism planners to do three
things:’ first, understand who travelles in the Northwest Territories,
when they come, how they get there and what brings them; second
clearly understand what the needs, aspirations and capabilities of
NWT residents (particularly that majority of the population that is
of Native decent and which resides in the many small and remote
communities of the NWT) with regard to tourism; third, develop
some feel for the type of tourism resources present in the NWT, the
degree to which those resources are already utilized (in both
tourism and non-tourism contexts), the availability of specialized
human reéources (e.qg. skilled guides, seasoned
managers/administrators, accountants, etc.) to facilitate the

emergence of a broadly based and well rounded tourism industry.
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Implications

The implications, for planning and planners, of having poor
information are several and significant. While plentiful and
accurate information alone will not ensure that sound decisions will
be made. However, decisions made on the basis of accurate in
formation will, on average, be better than those made by people
utilizing less than reliable information. The planning, policy and
programme processes are information intensive and dependent.
Planners, policy-makers and programme developers collect, process,
and analyze information as they work to understand the situation
they are faéed with, determine the goals, and objectives that will
be strived for, and finally, propose, rank and implement a variety of
policy and programme options that will bring about a more desirable
state of affairs or future. Planning, policy-making, or programme
development that occurs without access to relevant, accurate, and
timely information does not have the benefit of all the facts and
therefore is unable to develop the most rational and/or appropriate
set of alternatives. Without sound information planners and policy-
makers are unable to comprehend what it is about the present
situation that is undesirable, let alone propose rank and implement
policy and programrhes to improve the situation at some future

point,
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Chapter 4

TOURISM POLICY AND REGULATION IN THE NORTHWEST
TERRITORIES

The objective of this chapter is to examine the most general
level of outputs (policies and regulations) of the Government of the
Northwest Territories's tourism development planning efforts.
Planning, is an intellectual activity which cannot be directly
observed or measured. Consequently, one must resort to the
observation and measurement of planning indicatoré to gain an
insight into planning activity. The links between planning and
policy-making and/or programme development make it pdssible to
glean information about the development planning being done by an
organization by examining the policies that have been forwarded by
that organization. In short, policies and programmes can be planning

indicators.

There is a wide spread perception, both. within and without the
Government of the Northwest Territories, that there is a shortage of
tourism development policy in the NWT. Within government the
shortage of tourism policy Was most clearly identified in a 1983
Department of Economic Development and Tourism document entitled
. ity Based Tourism: A S for_the Nortt t Territori
Tourism [ndustry. The document noted that:

To date there has been not one overall government or
industry strategy or set of policies to guide the direction
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of the tourism industry. There are a few isolated Policy
statements, some fragmented planning and a set of now
out-of-date legislation.!

More recently, from outside the GNWT the shortage of a clear
policy has been commented on by consultants retained by the
Department of Economic Development and Tourism to assist in the
development of the NWT's tourism sector. One of these, after "a
review of all current documents, programs and studies dealing with
tourism in the Northwest Territories”, noted that while:2

the Government of the Northwest Territories has always

expressed an interest in developing tourism ... the

interest expressed by the Government of the Northwest
Territories has always been unstructured ... 3

Non-governmental organizations have also expressed concern
about the paucity of tourism development policy in the NWT. The Deh
Cho Regional Council, for example, pointed out to the Department of
Economic Development and Tourism that the 1983 document
Community Based Tourism is the only tourism development policy
statement puinShed by the government. To the Regional Council "the
irony [of the GNWT's tourism policy situation was] clear and obvious;
... [given that] the only 'solid piece' of [tourism development] policy
ddcumentation lament[ed] the fact that there [was] 'not one overall

government or industry strategy or set of policies."
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THE NWT TOURISM STRATEGY

Despite the deficiencies of Community Based Tourism the

Government of the Northwest Territories has stated that the paper
"can be referred to as the NWT Tourism Strategy".5 Given this, and

the fact there are no other policy documents to turn to it is

necessary that Community Based Tourism be mined for whatever

nuggets of insight into the GNWT‘s economic development planning

efforts it may contain.

Within Community Based Tourism one broad goal for tourism

development in the NWT is made explicit. It is stated that the goal
of the NWT Tourism Strategy is to "assi iti i
] r NWT i jevi ir_touri n
ment_objectives i nng ible wi ir_lifestyl
and aspirations.® It is also argued, however, that the Tourism
Strategy is built upon twelve 'Guiding Principles'. They are listed as
being:

ﬁ) Tourism is a desirable industry for the
orthwest Territories; and, its opportunities
should be dispersed throughout the Northwest
Territories and not to just a few large
centres.

b) Tourism should only be developed and
promoted in those communities which are
ready and interested in being involved in the
industry, and where a tourism wage economy
is, judged by the community residents, to be
compatible and comf)lementary to their
lifestyles.  Priority will be given to those
communities that have a limited range of
economic development opportunities.
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c) Opportunities for jobs, training and
business development shall be directed to
ensure maximum economic benefits for the
Northwest Territories' residents; and tourism
development shall be phased to reflect and be
integrated with, the training and skill levels
of Northwest Territories residents.

d) Tourism should be primarily a private
sector industry; and this includes all profit-
oriented forms of businesses, development
corporations and organizations involved in
the travel industry.

e) Resident ownership of facilities and
services shall be encouraged. The private
sector should take the lead in developing
viable operations, with the Government
involved in the provision of support services
(roads, airports, research, general
information distribution). In the short term,
however, government will need to provide
incentives to encourage and facilitate
tourism development.

f) The private sector shall be encouraged
to provide products and services to visitors
at a fair price. '

g) Communities, local and regional
development corporations and associations,
and the general public shall be afforded the
opportunity to participate in consultation
;])_rograms to help ensure that Northwest
erritories residents derive maximum
benefits from tourism-related activities in
and around their community.

hz‘ Tourism in the Northwest Territories
should be a year round industry, not just a
seasonal one. The spring season has much
potential.

i) Large volumes of visitors at one time in
one location are not desirable in all by the
larger communities. Avoiding large numbers
will ensure high quality experiences for the
visitors, be within the capabilities of our
smaller tourism businesses, and minimize
disturbances to community residents.

i) Tourism should build on the natural,
cultural and historic resources of the NWT;
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and, emphasize the identification and
development of attractions based on learn,
observe and experience opportunities. To
minimize social and environmental impacts,
the tourism industry should not compete with
hunters and trappers for scarce natural
resources.

k) It is recognized that the various
tourism destination zones across the NWT are
different from each other with respect to
their sophistication and level of development
needs; and, this will determine the selection
of programs drawn upon by each, and
influence the way in which the programs are
used.

1) Each tourism destination zone has
specialized geographical/historical/cultural
products to offer, and this will result in

distinctive and complementary tour packages
for each area.?

By critically examining the content of Community Based

Tourism the author was able to develop a much more complete
picture of the scope and intent of the NWT's tourism development
policies and programmes. An analysis of Community Based Tourism
indicated that the twelve guiding principles could be classified as
being one of three different types of statements. The analysis was
conducted by defining principl'es, goals/objectives and programme
initiatives and then examining each principle in light of the

definitions and assigning the appropriate category.

Principles in the context of planning, policy, and programmes
are statements of fundamental or self-evident truth, statements of
that are assumed to be fact. Principles provide the base from which

decisions/activities are initiated.  Although Community Based
Tourism identified twelve principles which were to guide the NWT
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Tourism Strategy, only two of the statements were actually

statements of principle. The two statements of principle were:

a) "Tourism is a desirable industry for
the Northwest Territories;" and

_ _ i) "Large volumes of visitors at one
time in one location are not desirable in all
but the larger communities."8

Goals/objectives are statements which describe the desired or
expected outputs of planning, policy, and programme activities, they
are also the primary means of determining the intent of a policy.
Very commonly, Goals/objectives are expressed as normative
statements. There were é number of goal/objective statements
contained within the twelve 'guiding principles' of the NWT Tourism

Strategy. Namely:

a) ;}Tourism] opportunities should be
disperse throughout the Northwest
Territories and not to just a few large
centres.”

b) "Tourism should only be developed
and promoted in those communities which are
ready and interested in being involved in the
industry,”

d) "Tourism should be primarily a
private sector industry;"

e) "The private sector should take the
lead in developing viable [tourism]
operations,”

~h "Tourism in the Northwest
Territories should be a year round industry,
not just a seasonal one.”

"Tourism should build on the natural,
cultural, and historic resources of the NWT;
and, emphasize the identification and
development of attractions based on learn,
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observe and experience opportunities. To
minimize social and environmental impacts,
the tourism industry should not compete with
hunters and trappers for scarce natural
resources."?

Programme initiatives are the activities and administrative
procedures implemented to achieve the stated goals/objectives.
Programme are most frequently expressed as activities that an
organization will undertake. There were a number of programme
initiatives contained within the twelve 'guiding principles' of the

NWT Tourism Strategy. Namely:

b) "[Tourism development] priority will be
iven to those communities that have a
imited range of economic development
opportunities.”

c) "Opportunities for jobs, training and
business development shall be directed to
ensure maximum economic benefits for the
Northwest Territories' residents; and tourism
development shall be phased to reflect and be
integrated with, the training and skill levels
of Northwest Territories residents.”

e) "Resident ownership of facilities and
services shall be encouraged. ... In the short
term, however, government will need to
provide incentives to encourage and facilitate
tourism development.”

f)  "The private sector shall be encouraged
to provide products and services to visitors
at a fair price.” '

g) "Communities, local and regional
development corporations and associations,
and the general public shall be afforded the
opportunity to participate in consultation
grograms to help ensure that Northwest
erritories residents derive maximum
benefits from tourism-related activities in
and around their community."10
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From the foregoing analysis a.more complete view of the
GNWT's Tourism Development Strategy (and therefore the GNWT's
tourism development policy) begins to emerge. The analysis
“indicates that the additional tourism development goals of the GNWT

are as follows:

1)  the wide dispersion of tourism across the NWT;

2) private sector development of the tourism
industry;

3) the development of a year round tourism industry;
4) the development and marketing of tourism products
based on the comparative advantages of the NWT - the
natural, cultural, and historic resources of the NWT; and
5) the development of non-consumptive tourism
ﬁroducts which do not be compete with the

unting/trapping/fishing economies of the smaller and
remote communities.

Based on the analysislof the NWT Tourism Strategy's twelve
'‘guiding principles', it is clear that a significant number of
important policy directions and statements are contained within
Community Based Tourism. However,'they’were expressed not as
clear policy directions and statements but as guiding principles. As
guiding principles they are seen as statements of fact and not as
statements indicating the direction and magnitude of a desired
change in tourism development. As a result, much of their ability to
direct and orient the actions and activities of both the public and

the bureacracy was lost.
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The point of policy is to orient the activity of groups of people
within organizations. People cannot be oriented to strive for a goal
if there is no agreement upon just what goals are being worked
toward, or if the goals are poorly or inappropriately expressed. In
the case of the NWT Tourism Strategy only a single goal was
explicitly identified, that being to: "assist communities and their
residents across the NWT in achieving their touri nue an

and aspirations.'! In addition to this very general 'motherhood
statement' the Strategy was also found to contain a number of other

goal/objective (i.e. policy) statements. These however, were
expressed as guiding principles rather than as policy statements. As
a result they lost much of their ability to orient the activities of

the bureaucracy.

In chapter 2 it was noted that policies contain both positive
_(programmatic) sanctions and negative sanctions. in general,
negative sanctions find expression through the planning and
implementation of a regulatory regime, which defines both the
limits of activity, and the mechanisms of redress available to

government should those limits be exceeded.

In the context of directing the development of the tourism
sector in the Northwest Territories, it is the Tourist Establishment
Regulations and the Outfitter's Regulations which provide the GNWT
with the legal means to orient those who do not voluntarily accept

the policies and goals of the NWT Tourism Strategy. There is,
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however, some evidence to suggest that the regulations have not
been successful in orienting tourism development activity. In a
June, 1984 memo to his Minister, then Economic Development and

Tourism Deputy Minister B. James Britton, noted:

Under the Travel and Tourism Ordinance and
associated requlations, the following key criteria are set
out for reviewing lodge applications:

§i) impact on current/traditional land uses

ti) Dbiological carrying capacity of the affected
.. waterbody(s)

2n|) nature of the proposed building plan; and,

iv)  public "interest".

Regions are given much latitude in establishing
more specific criteria (within the umbrella of the four
key criteria), and detailing a process for actually
carrying out the review. Unfortunately, the present
administrative practices and procedures for reviewing
lodge applications do not:

(i) ade_guately respond to the wishes of area

... residents;

ggg) facilitate knowledgeable public input;

i) clearly set out the responsibilities of the

_ Department, local groups and the %pplicant;

(iv) facilitate a prompt and standardize
processing of license application; and,

(v) reflect the spirit of guidelines of the
recently approved Tourism Strategy.1?

It should be emphasized that, the Deputy Minister effectively
argued that the regulatory regime put in place was inconsistent with

the policy goals espoused by the GNWT in its NWT Tourism Stratégy

when he noted that:

The present administrative practices and procedures for
reviewing lodge applications do not:

(v) reflect the spirit of the recently approved
Tourism Strategy.13
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The 1983 conclusion of the Deputy Minister was implicitly re-
stated four years latter when the Department of Economic
Development and Tourism sought assistance in identifying and
addressing deficiencies in it's tourism development legislation and
regulations. In a "Request for Proposals: Licensing and Enforcemeht"
inviting consultants to prepare proposals to identify and address the
problems in existing tourism legisiation and regulations the
Department acknowledged that its tourism development "
regulations/practices [have not been] fully consistent with the
Department's stated goals and objectives for the industry."'4 In
addition, the same document stated that "... there has not been a
uniform application of the legislation and regulations across the

NWT ..."15

The Department of Economic Development and Tourism
reportedly issued the "Request for Proposals" in response to
comments made by non-governmental groups (i.e. the Deh Cho
Regional Council, Tourism Industry Association of the NWT)
concerned about the state of fourism development policy in the
NWT.168 The Department hoped that it could address the concerns and
problems identified by the non-governmental groups by re-designing
the tourism development regulatory regime in the NWT. By preparing
a ‘'request for proposals' thé Department of Economic Development
and Tourism implicitly acknowledged that its "administrative
practices and procedures”" still did not ‘"reflect the spirit" of the
GNWT's Tourism Strategy well into 1987, even though the

Legislative Assembly of the Northwest Territories had adopted the
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NWT Tourism Strategy in 1983 and despite the fact that the Deputy
Minister had high-lighted the problem in mid-1983.17

Having examined the tourism policy and regulation of the the
GNWT it is possible to make a number of observations aboUt the
state of tourism development policy in the Northwest Territories.
First, there is a perception both within and outside the GNWT that'
the GNWT has little more than a few "isolated policy statements"”
with regard to tourism development.'8 Second, that most of these
isolated statements of policy are contained within one document -

mmunity B Tourism: r for rthw rritori
[ourism _ Industry, which itself laments the lack of tourism
development policy.'®8 Third, an analysis of the NWT Tourism
Strategy indicated that the GNWT had in fact identified a number of
important policy directions and statements regarding tourism
development but that these were expressed as self-evident truths
and thereby lost much of their ability to orient the activities of the
GNWT bureaucracy. Fourth, there is some evidence that the lack of
clear policy has had repercussions for the regulatory regime. For
exa_mple, the administrative practices associated with the
regulatory regime do "not reflect the spirit of”, and are inconsistent

with, the NWT Tourism Strategy's goals.20
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Chapter 5

GNWT TOURISM DEVELOPMENT PROGRAMMES

The objective of this chapter is to examine the second
order outputs (programmes) of the Government of the Northwest
Territories's tourism development planning efforts. As noted in an
earlier chapter, planning, is an intellectual activity which cannot be
directly observed or measured. Consequently, one must resort to the
observation and measurement of planning indicators to gain an
insight into planning activity. The links between planning and
policy-making and/or programme developmeht make it possible to
glean information about the development planning being done by an
organization by examining the programmes that have been developed
and implemented by the organization. More particularly, it is
because ideally the goals and objectives of programmes are sub-sets
of those outlined in policy statements that programmes can be
effective planning indicators.  Further, well planned programmes
complete the planning process that runs from defining a planning
issue or task, through the identification of ‘policy options and the
implementatibn of interventionist activities, to the realization or

achievement of a desired goal.!

Limitations of space make it impossible to examine and
analyse all the GNWT's tourism development programmes (a review
of GNWT tourism development programmes reveals that there are

programmes to: publish tourism guide books, pamphléts, and maps;
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support for tourism operators wanting to attend sport and travel
shows; prdmote package tours; promote community attractions and
events; promote the development of new markets; etc.) of the
within the confines of a single thesis. As a result, the examination
and analysis of the GNWT's tourism development programmes will be

limited to the park development programme.

The GNWT's park development programme is but one of the_
tools to used by the government to develop the tourism industry and
the entire economy of the NWT. Senior GNWT officials have
confirmed that the Territorial Parks system has been created to
created to serve and enhance the tourism sector by attracting free
spending vtourists to the North.2 The Minister of Economic»
Development and Tourism, during an interview, stressed that there
was a "desperate need for more parks in the NWT to enhance the

northern experience of people in the North on vacation."3

The Government of the Northwest Territories' Act Bespecting
Parks in_the Northwest Territories sets out five classifications of
parks, . - . It has been argUed that the emphasis of the
Territorial Park system as been on outdoor recreation and public
enjoyment because of the importance "the Government of the
Northwest Territories places on economic development through

tourism."4

By examining the spatial and category distribution of

planned and existing Territorial parks it is possible to determine
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where the Department of Economic Development and Tourism is
focusing its park development efforts. By comparing the
Department's efforts to the NWT Tourism Strategy is possible to
ascertain the degree to which the programme assists in achieving

the Strategy's goals.

’Currently thére are forty parks in the NWT Territorial Park
system, with an additional twenty four proposed parks under active
consideration.® The vast majority of existing parks are located
within the Fort Smith region; as one government official noted
“virtually all [Territorial Parks] are in the Fort Smith‘ region (see
fig.1)."6 Indeed, thirty two (80%) of the forty existing parks are
located in the Fort Smith region, and twenty three (71%) of them are
Wayside Parks.”,8 Largely because of the the spatial and categorical
speci'alization in the Territorial Park system some have argued that
the system is "essentially a collection of public access areas" along
NWT hfghways catering to "rubber tire traffic" tourists (i.e. those

who tour in recreational vehicles) in the North.®

The disproportionate concentration of parks in the Fort Smith
region is an artifact of the period and manner in which many of the
existing Territorial Parks were .created. Much of the system was
created during the 1960's and 1970's, concomitant with the pushing
of the first highways into the NWT. As a result, many Territorial
Parks were established to provide rudimentary services and

comforts to the traveling public. By and large a linkage between

72



BAFF!N REG{ON‘ R

*
s,
“

~ INUVIK
"~ REGION

Gs)
BAV 3

"ONo INLET

Y
16LO0} %
NALL EEACN

/]
ey Joe. .I\('m&:un

/ oo di 1& . % A :
i : Aj'
"‘E LAKES . 4
( IAC u um(:r\xr S'N,’-m: "f’-l-lgl': S”MITH(\\ W KEEWAT]N

. ~
e 2 K““ e, REGION: by LAE EGION l'
~ YELLOWKN!FE il A - i
oav L"Bf :no:mcncz b4 ~ * j
RGGT LA 2 - 1L NE{:;CE \
XAKISA LAKE, ot s, SNOWDRIFT ,‘
- R [T ROCHER POINY

RANXIN INLET
.
WHALE COVE '

ESKIMO POINT

7
b . MAY RIVER oAt R
~ T EERPRISE 2 g?m{'imt E£SOLUTION
/.4’
Nt Pt r/ M___ ronv S
! e N >
ﬂ N
s o
‘HUD

f < s _4__——— - Y

! ? i, P d : 1— -

) A CHUACHILYL

K W i [ o

[ e A T o
S~ Sa i g q o

] SKatehpy . b s oot S o Y.
ewan, ¥ o 7o H '
! M t/ g R o lagLCHER vsuuoswaﬁ
3 M 4 H . - /

et

Source: Community Based Tourism: A Strategy for the Northwest
Teritories Tourism Industry

73



park development and tourism was not made until sometime latter.
However, once the postulation of a linkage between a larger and
improved park system and increased tourism and greater economic
opportunities was made, it served to reinforce and entrench the
practice of building parks along the highways to service "rubber'
tire" tourists. For, during the 1960’3 and 1970's tourism tended to
be dependent on highway access. In addition, there were no formal_
policy statements to guide tourism and/or park development in the

NWT during that period.

The evidence suggests that many of the GNWT's previous park
development priorities and practices have been abandoned. As
discussed in Chapter 3 the NWT Tourism Strategy stresses thét
tourism development activities (such as park creation) should
encourage the dispersement of tourism benefits and opportunities
across the NWT. The devélopment of the Strategy has significantly
changed the focus of park development in the NWT. An examination
of those parks being considered for future development is indicative

of the change in focus.

At present of Economic Development and Tourism has tWenty
four new parks under active consideration/planning7developmehf. Of
the twenty four new parks being considered by the Department,
“eleven (46%) are classified as Wayside parks and will be located
along existing highways. Of these, seven (64%) are to be located in
the Fort Smith region, with the balance (four parks) to be located

along the Dempster highway in the Inuvik region. Significantly, the
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majority of the new parks under active consideration by the
Department of Economic Development and Tourism are to be located
outside the Fort Smith region. This is a dramatic departure from
past park development practices. By locating a significant
proportion of new parks away from the road system the Department»
feels it -will be able to give small and/or remote communities a
means to attract tourists and an opportunity to capture some of the
economic benefits associated with tourism. As one official noted,
the "Department [of Economic Development and Tourism] is
attempting to use parks to disperse the benefits of tourism across
the NWT."10

The Department of Ec‘onomic Development and Tourism's
enthusiasm for its parks programme has been predicated on several

planning assumptions:

First, the provision of services, such as parks, will
attract tourists to the NWT;

Second, once in the NWT tourists will spend‘their
vacation dollars oh territorial goods and services; and
Third, a net economic benefit will result from attracting
tourists and will lead to increased economic

development in the NWT.

While these assumptions are the very under-pinning's of the parks
development programme, Department has never rigourously tested

the validity of them.11 Constraints of time and space do not allow
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the definitive testing the above assumptions, however an indication
of their validity can be obtained by examining the net economic

benefit generated by Blackstone Territorial Park.

Blackstone Territorial Park is one of the largest (1430
hectares) and newest (formally opened in the August of 1985) parks
in the Territorial Park system. It was also the most expensive,
consuming six years and over one (1) million dollars during planning
and development. As a result Blackstone Park boosts 19 tent/R.V.
sites, 20 kilometers of walking trails, a superintendent's residence,
and a 14 by 24 foot log interpretive centre. Between 1988 and 1992
‘an additional $300,000.00 will be spent to complete the park and
provide a sewage lagoon, an outfitters' area, more trails, signs and
park gates.12 The scale of the expenditure and resultant facilities
place Blackstone Park in a class by itself relative to every other
park in the Territorial system. The Department of Economic
Development and Tourism in general, and in particular the officials
involved during planning and development are justifably proud of the
- park. Some have even gone as far as terming Blackstone "the only

real park in the Territorial system."13

Despite Blackstone's well developed facilities and location
beside one of the only two highways into the southern NWT; during
the summer of 1987 park utilization was a disappointing six hundred
visitor (party) nights.'4 It has been estimated that each party
spends approximately 3 days in Blackstone.15 During each of the

previous two seasons of operation utilization was approximately the
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same.1® In 1987, as in previous years, visitors to territorial parks
were charged a flat user fee of five dollars per night. Despite
collecting approximately nine thousand dollars in revenue from
Blackstone Park visitors during the 1987 tourist season operating
costs exceeded user fee revenues by a wide margin. Total operating
costs in 1987 were more than $36,000, ‘and included a
$15,000/season park superintendent's contract, $9,000 in park

supplies, and $7,500 in park officers salary.17

The ability of the Government of the NWT to enhance the
economic development of the North by building territorial parks
must be questioned given the above. The evidence from Blackstone
suggests that Territorial Parks have not become tourist attractors.
In addition, they do not generate enough revenue to allow the
government to recoup operating costs. As a result it -appears that |
the economic benefits associated with parks may come in the form
of transfer payments (i.e. the spending of NWT tax dollars to keep
the parks operational) rather than from the tourists bringing money

into the NWT economy.

The ability of Blackstone and many other territorial parks to
contribute to NWT economic development has been further impaired -
by the GNWT's failure to secure legal tenure to a significant portion
of the Territorial Parks system. The GNWT's Territorial Parks Act
clearly requires that "the land included in a territorial park ... be
owned by the Territorial Government ...".18 However, research done

- for the Deh Cho Regional Council confirmed that "the land for
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Blackstone [and fourteen other Territorial] Park[s] ha[ve] not yet
been transferred [from the federal to the territorial government, and
thus Blackstone and the other parks] ... ha[ve] not been legally

created under the Territorial Parks Act."19

In the Northwest Territories the the Queen in Right of Canada
‘is the land holder, for the Government of the Northwest Territories
| to obtain legal tenure to any land it must apply to the Federal
Cabinet for an Order in Council transferring the land to the GNWT.
Fourteen of the parks (35%) within the. Territorial Parks System
have been developed by the GNWT even though it does nof have legal

tenure to the land upon which the parks sit.

The discovery of the GNWT's lack of tenure to thirty-five
percent of territorial parks resulted in the Deputy Minister of the
Department of Economic Development and Tourism directing that the
collection of park user fees be discontinued in those Territorial
parks to which the GNWT lacks legal tenure until title is secured.20
The Deputy Minister took this extra-ordinary ‘action after the
Department of Justice counselled that the GNWT could not legally
collect user fees from tourists in the parks it did not have tenure to.
The Deputy Minister's directive it is expected to significantly
reduc'e revenues from the Territorial Parks system during the 1988
tourist season. Thus, the parks system will become an even bigger
drain on the economy of the Northwest Territories than it has

historically been.
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Having examined the Parks Programme of the of the GNWT
some interesting observations can be made. First the Territorial
Park System is viewed as a tool to be used to strengthen the tourism
sector. Second, at the micro level the introduction of the NWT
Tourism Strategy, which identifies the dispersion of touri.sm
benefits and opportunities to the smaller more remote communities
as one of its primary goals appears to have had an impact on the
dispersion of tourism resources (i.e. parks). That is, Territorial
Parks have incr_easingly been located in a greater variety of areas.
The evidence of this being the fact that since the introduction of the
Strategy a majority of the parks proposals under active
consideration are to be located outside the Fort Smith region. Third,
at the macro level the park development program has not been as

economically successful as the GNWT had expected it would be.
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Chapter 6

TOURISM AS AN ECONOMIC BASE:
THE UNDERLYING ASSUMPTIONS

The object of this chapter is to examine extent or degree to
which tourism planners and policy-makers in the NWT have
questioned the assumptions, or premises, that underlie the GNWT's

push toward tourism.

Clearly one of the most important tasks of planners involved in
a development planning process is to ask questions, not only
technical questions about the means of planning but also questions
about the implications of pursuing one set of goals and strategies
over another. From the perspective of rational comprehensive

planning theory, planners must spend a great deal of time in the:

Specification of Objectives;
Development of Alternatives;
Evaluation/Ranking of Alternatives;

Selection of Alternative Courses of Action;?
If these planning stages, phases, or activities are not completed one

has to ask whether planning, in its best, most complete, and most

powerful sense has occurred.
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As chapter 3 noted, the NWT Tourism Strategy is the only
document that outlines the GNWT's policy regarding tourism'
development policy. The Strategy uses the statement "tourism is a
desirable industry for the Northwest Territories; and, its
opportunities should be dispersed throughodt the Northwest.
Territories and not to just a few large centres" as its point of
departure for discussing tourism development policy.2 However, the
Strategy does not provide a rationale as to why, or under what
conditions tourism development is ‘'desirable’. An extensive review
of Department of Economic Development and Tourism files and
interviews with key policy and planning officials failed to highlight
evidence that the validity to the "tourism is a desirable industry”
‘assumption had ever been questioned or tested. Instead, all
sources provided statements affirming the desirability, and
therefore the suitability, of tourism as a means of economic
development for the NWT generally, and for its small and more
remote communities in particular.3 A staff person with a consulting
firm assisting the Departnﬁent of Economic Development and Tourism
in developing tourism in the NWT, noted that in her experience the
- Department never questioned whether tourism was in fact an
appropriate vehicle to 'piggy back' territorial 4econbmic development
on.4 Quite the contrary, the conéhltant reported that it was apparent‘ | |
from the outset of her dealings' with the GNWT that "one of the
[Government's] assumptions was the need to increase employment [in
the NWT] dramatically, and [that] tourism was the answer; part of
the quick fix!" The consultant went on to point out that Government

officials had decided that "tourism was going to be the number one
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[economic development] band-aid" for the NWT.5 From the point of
view of some officials within the GNWT there was, apparently, no
need to discuss whether or not tourism development was appropriate
since the appropriateness of tourism as an economic development

tool was self evident.

Despite the GNWT's certainty about the appropriateness,
effectiveness, and efficiency of tourism as a tool of economic
development, there have been some calls to thoughtfully and
carefully examine the development of a tourism based economic
strategy for the NWT. The Department of Economic Development and
Tourism has been urged to investigate, evaluate, ‘and rank
alternative economic development vehicles prior to committing to
full scale implementation of a tourism based economic development
strategy. One example of this admittedly small body of thought was
contained in a letter to the editor of a major NW.T. newspaper. The
author argued that:

Recently a g'reat deal has been written
about bringing tourism to the. NWT in a
greater scale as a viable alternative to the
downturn in the economy.

| think the issue of expanding tourism
should be given the same amount of. thought
and consideration as division [of the NWT] and
land claims, for it can have the same lasting
effect on the land, wildlffeople and way
of life.

: Perhaps the question of how to attract
tourists should be readdressed to ask, "What
type of tourism will bring in the needed
ollars, but will have the least adverse

effect on the land, wildlife, and people that
live in the NWT? There are many types of
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tourists, some make great guests and others
should stay home.

| sincerely hope the Minister will heed a
word of caution and temper his zest for the
tourist dollar with a good dose of thought and
projection to the future. No tourist dollar is
ever free. The cost is usually an adverse

impact on land, wildlife, people and the way
of life.6

On the surface it may appear that the author of the above
letter expressed concern solely about the possible negative
ecological and socio-cultural implications of striving to create on
tourism based economy. However, a different, and more important
point is also being made. The author has implicitly asked the GNWT
to consider its position carefully and be sure that it understands the
issues involved prior to committing the economy to a particular
course. Developing an understanding the issues surrounding tourism
development goes well beyond a routine gathering of the facts and
analyzing of the data. The letter's author is questioning whether the
GNWT has really planned for tourism development or merely planned
the development of tourism. The planning of tourism development is
often limited to the technical tasks of the identifying, prioriz_ing,
and selecting cost/benefit optimizing solutions to problemé. At its
worse the planning of tourism development is merely the
rationalization or professionalization of bureaucratic decisions that
have already been made. Planning for tourism development, on the
other hand, focuses on the identification of the public's aspirations,
-expectations, and concerns and the integration of those into the

policy and programme options that are developed.
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In its enthusiasm to embrace what are seen to be the positive
aspects of tourism the GNWT has spent little time or effort
investigating and resolving the negative economic implications of
developing a tourism based economy. The tourism industry, in
general, is known to have high costs (owing largely to the labour
intensive nature of the industry) and low returns to the
owner/operators. This problem of low returns to owner/operators
has already been .documented in the NWT's tourism industry. For
example, in 1980 it was been determined that the net income to
sales ratio for sport fishing lodges in the NWT (which cater to a
lucrative 'up-scale' segment of the tourism market) in 1980 was
only 2%.7 The low rate of return that appears to accrue to owners in
the tourism sector combined with a high labour requirement may
generate a situation in which the "new employment alternatives"
that the GNWT is hoping tourism will generate will be low skill, low
pay, low responsibility, seasonal or part-time, personal service (e.g.
fishing guide) jobs.2 In some circles in southern Canada and the
United States "new employment alternatives"” with skill, pay and
employment duration profiles very similar vto many tourism sector
"employment alternatives" have been referred to, only half jokingly,
as 'Mac-jobs’. Others argue better a job than no job. The salient
point from a planning, policy, and programme point of view, however,
is not which group is correct but that the GNWT appears to have
given no consideration to, and entered into no discussion regarding,
the possibility that a tourismv based economy may only provide a

limited range of employment opportunities for northern residents.
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It appears that the GNWT has not asked a number of fundamental
questions before deciding to identify tourism as the engine of future
economic development for the NWT. The fundamental questions are:
a) What type of employment opportunities should the
people of the Northwest Territories have?
b) Can tourism provide the desired opportunities?

c) Can better or comparable opportunities be provided
in industries other than tourism?

As argued and documented extensively above in Chapter 1, one
of the primary reasons for pursuing tourism development is the
GNWT's desire to create some diversity within, and add stability to,
the NWT's economy. The development of a larger tourism sector will
clearly provide some diversity to an economy that is fundamentally
geared to primary resource production and the provision of
government services. The ability of tourism to provide the economic

stability so greatly desired by northerners is not nearly as certain.

There are a number of factors, which when combined, limit the
ability of tourism to ensure economic stabilify within an economy.
~ Not the least of these factors is the fact that "the tourism industry
is becoming competitive".® Examples of the increased
competitiveness within the global tourism sector are easy to find.
During the mid 1980's, for example, "Canada's market share of world
tourism ... declined ... in a world of increased competition".10 In the
paét decade tourism has become an industry with a global

marketplace. As a result the NWT, must compete for tourism
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revenue not only with other Canadian areas, or areas in the USA, but
with tourism destinations around the world. In addition, the
commercialization of exotic or adventure travel has eroded the
NWT's traditional and potential markets substantially and forced the
NWT to compete with exotic adventure vacation destinations as
diverse as Nepal and Antarctica. In such and environment factors
such as a changes in transportation costs can have a significant
impact on tourism visitation rates in the NWT. Taylor has noted, for
example, that when air travel costs to and in the North rose during
1979-81 a sharp drop in the tourist visitation rates at Auyuittuq

National Park on Baffin Island were immediately evident.1

Tourism is a unique export industry. Just as the NWT exports
minerals, and other resource products so it exports impressions of
the North through tourism. The GNWT, however, has explicitly
recognized, acknowledged, or dealt with the potential implications
of the commodity export reality of tourism. As an export
commodity, tourism is linked to national or international markets
which react to a wide variety of national and international economic
developments and trends. The export nature of tourism means that
it is subject to forces completely beyond the capability of people in
the NWT to influence, let alone control. Thus, when factors such as
oil prices, air fares, the external debts of some countries, currency
fluctuations, high rates of unAemployment, and budget deficits .
fluctuate so would the tourism market and thus the economic health
of the NWT.12,13 Thus, even it tourism were to be come the dominant

sector of the Territorial economy its export nature may leave the

88



NWT as vulnerable to boom/bust cycles as the current non-

renewable resource based economy.

Chapter five highlighted some additional concerns with regard
to tourism's ability to bring economic stability to the economy of
the NWT. There is some evidence to suggest that public sector
investment in support of tourism development (at Ieast_in the form
~of park infrastructure) returns limited, if any, economic benefits.
Indeed, such public initiatives can become little more than defaéto

transfer payment programmes.

89



References

Chapter 6

1 Robert R. Mayer, li nd Program Planni

Developmental Perspective, Englewood Cliffs: Prentice-Hall Inc.,
1985, Pp.104-105

2 Government of the Northwest Territories, Department of
Economic Development and Tounsm Q_Qmmun_uy_B_as_leQ_uﬂs_m,_A
r for the Nor Terri Tourism In ry,

Yellowknife: Department of Economlc Development and Tourism,
1983, P. 10

3 Personal interviews with the following: Mike Stilwell, Deputy
Minister, August 29, 1985; Peter Nuegebauer, Head, Program
Development, April 13, 1987; Gordon Hamre, Special Advisor, April
13,1987; Don Weisbeck, Chief of Tourism, August 29, 1985.

4 Personal telephone communication with Aimee Britton, Briar
International Business Resources Ltd., April 8, 1987

S Ibid., April 8, 1987

6 "NWT tourism has potential,” Nancy B. Jewell, News North,
Friday, April 10, 1987, P. A5 .

7 NWT Data Book: 1986-87, Yellowknife: Outcrop Ltd., 1986, P.
76 o

8 Briar International Business Resources Ltd., A Strateqic
Marketing Plan for Tourism for the G  the Northwes
[erritories, Ottawa: April, 1986, P. A

9 Ibid., P. 11

10 Ibid., P. 10

90



11 Michelle E. Taylor, i National rve_Visi
Study 1982 Report on Findings, Winnipeg: Natural Resources

Institute, University of Manitoba, prepared for Socio-Economic
Division, Prairie Regional Office, Parks Canada, 1983

12 Briar International Business Resources Ltd., A_Strateqic
Marketing Plan for Tourism, P. 10

13 Derek Murray Consultmg Association, D_lsg_ugﬂg_n_ﬁap_e_L_Bﬂﬁw

h Terri Tourism _In r

D_o_c_um&nm_an_d_ﬂr_o_g_[_a_m_s_, Regina: Department of Economic

Development and Tourism, 1986

91



Chapter 7

CONCLUSION and IMPLICATIONS

To this point in the thesis we have examined the Government
of the Northwest Territories' rationale for seeking to expand the
tourism sector of the NWT economy. We have briefly reviewed
planning, policy, and programme theory and explicated a number of
criteria which define good planning, policy-making and programme
development. And we have examined, in some detail, several
different aspects of the GNWT's tourism development planning
efforts. It remains to summarize the findings of the thesis and
explicate the planning implications/lessons that can be drawn from

the experiences of planning tourism development in the NWT.
Findings

1. The GNWT, particularly the Department of Economic
Development and Tourism, viewed tourism as an important and
effective tool for diversifying and stabilizing the economy of the
NWT. In addition, the GNWT appeared to have increasing
expectations about economic and employment opportunities northern
residents would have access to as a result of a greatly expanded
tourism industry. Indeed, it could be said that the GNWT has focused

its hopes for an improved economic future on tourism.

92



2. The quantity and quality of planning relevant information
collected by the GNWT has been ‘inadequate' for sound planning. Even
basic information about the scope and depth of the NWT's tourism
sector was not accepted by NWT staff planners as being useful or
reliable for making policy and programme decisions. The planners
had no information on the perceptions, desires and concerns NWT

residents had about tourism.

3. The Department of Economic Development and Tourism
recognized the shortage of data as a problem and has begun to
address the problem. However, the Department's new data collection
efforts have concentrated on the collection o'f‘marketing oriented
information rather than information that has some relevance for
policy and programme planning. While appropriate and accurate
information alone will not ensure that development of sound policy
and programme planning, on average the right type of accurate
information will improve the policy and programme decisions made
by planners. After all, the planning, policy and programme processes

are information intensive and dependent.

4. Tourism development planning is controlled by GNWT
bureaucrats. The goals and objectives of the NWT Tourism Strategy
were drafted by technically oriented, southern trained, planners. As
a result, it is reasonalbe to expect that the goals and objectives of
the Strategy reflect the values and perceptions of its framers. The
Strategy has implicitly assumed that tourism would have a positive .

cost-benefit ratio and that increased tourism would diversify and
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stabilize the NWT's economic base. It also implicitly assumed that
increased tourism would be well received in the small and more

remote communities of the Northwest Territories.

5. The GNWT's only formal statement of tourism development
policy (the NWT Tourism Strategy) was articulated in Community
rism: r Territori ri

Industry.

6. The GNWT used its Territorial Parks programme as a tool to
foster increased tourism and spread its beneifts across the NWT.
The NWT Tourism Strategy produced a significant shift in the focus
of the Territorial Parks programme. For the previous two decades
80 percent of all Territorial Parks had been created in the Fort
Smith region. After the adoption of the Strategy a majority of all
parks proposed for development have been located in regions other
than Fort Smith. The change in focus was consistent with the NWT
Tourism Strategy's major policy goal of spreading the benefits of

tourism to the smaller communities of the NWT.

7. GNWT tourism planners and policy-makers unquestioningly
accepted the notion of "tourism [as] a desireable industry for the
Northwest Territories", without exploring the long term
implications of the striving for a tourism dependent economy. No
attempt was made to determine whether tourism would provide the
sort of jobs and futures that northerners wanted/needed/deserved.

In place of a careful examination of either the employment profile of
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Vtourism economy or its ability to create jobs and economic
opportunities .there were been statements arguing that tourism was
"compatible with many existing native skills" and that the sector
would nicely compliment the arts/crafts, and hunting/fishing

sectors of the NWT economy.

8. The GNWT did not recognize/acknowledge that tourism was/is
an export industry and as such could be subject to many of the
unpredictable fluctuations that the primary industries were/are
noted for. Although the GNWT argued that tourism held considerable
potential to "weather economic declines” the evidence marshalled to

éupport the argument was very limited.

9. The Northwest Territories is an example of a jurisdiction in
which development planning, at least with regard to tourism
development, has not occurred. This is not to say that the GNWT has
not done a great deal planning, policy-making and/or. programme
development. Clearly the GNWT has been active on all of these
fronts, as this thesis has documented. However, the GNWT has
pursued its planning with limited information and yvet has attempted
to emphasize the rational, positivistic, and technocratic side of
planning. It has also removed its tourism development planning
efforts from the complex socio-economic reality of the Northwest
Territories. By doing so the GNWT corrupted its development
planning process and denied its citizens the right to be involved in,

and responsible for, determining their own future.
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Planning Implications

Lessons can be drawn from the NWT experience with tourism
development planning that are be valid for development planners

regardless of their loc;ation/situation.

The first lesson that development planners should learn, not so
much from the particular case of tourism planning in the NWT but
from the review of the literature, is that rationality is the
cornerstone of good technical planning, policy, and programmes and
thus of good development planning. The rationality required by
development planners is not the linear rationality of the earliest
explications of 'rational comprehensive' theory but the procedural
rationality of the more recent versions of the theory which stress

the desirability of a rational process.

The second lesson.that development planners should learn is
that the goals and objectives of a plan, a policy, and /or a
programme should reflect the values and perceptions of its the
people most directly affected. Assumptions of positive impacts,
cost-benefit ratios, increased development and ready acceptance of

the proposed polices and programmes should be avoided.

The third lesson that planners should learn from the particular
case of tourism planning in the NWT is that models, no matter how
sophisticated, are only models. They are representations of reality

and not mirrors of it. As noted in Chapter 2 many models of
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organizationa! decision-making have long seen planning, policies,
and programmes as separate or discrete fields of study and activity.
Viewing them as discrete fields has enabled individuals to
conceptualize a very complex process and thereby come to a better
understanding of organizational decision-making. As highlighted by
the case of tourism planning in the NWT, inthe context of
development planning a 'process' view of planning, policies and
programmes must be the basis of any definition of good planning,
policy, and/or programmes. Planning, policy-making, and programme
development cannot be properly, viewed as remaining separate from
one another. Rather, planning, policy-making, and programme
development are distinct ingredients that, when blended, produce
unique and mutually supporting, whole - the development planning
process. Planning, policies, and programmes are integral
components of the development planning process. They form an
integrated, procedurally rational whole in which the ends and the
means are linked. Planning, policies, and programmes make
development planning work, they are necessary preconditions to
development planning. Should one or more be missing development

planning cannot occur.

The fourth generalizable lesson to be learned from the tourism
development planning experience of the GNWT is that sound
development planning will not occur simply because planning,
policy-making, and programme development activities have been

integrated into a procedurally rational whole. That is, if the goals
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and objectives articulated by planners do not faithfully represent
the wants and needs people affected, the faithful translation of
goals and objectives at the policy and programme level will not

ensure development.

Finally development planning should enable the affected people
to identify, understand and deal with the problems and conditions

that confront them on a daily basis.

Development planning practitioners must come to view
development planning as the cyclical process in which public
involvement and continual feedback results in a rational and
systematic planning - process leading to the development of
appropriate policies, and programmes. The three phases of the
development planning process (planning, policy-development, and
programme-design) represent different yet interrelated areas for
study, research, and practice which planners may wish to pursue.
The challenge for thosev interested in development planning in the
tourism sector of the NWT or anywhere else, is to move away from
the notion that it is adherence to a particular planning model that

brings success and focus on the process of development planning.
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