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PROJECT BACKGROUND AND OVERVIEW

Background

Context

With more than 125,000 residents between them, Strathcona County (“the County”) and the City of Fort
Saskatchewan (“the City”) are vibrant communities leading Alberta’s energy, petrochemical and agricultural
sectors. The County’s classification as a specialized municipality provides for the unique needs of a municipality
that includes both a large urban centre and a significant rural area and population. The City is located in between
two large counties and has all the characteristics and needs of a growing urban centre with a significant industrial

footprint.

Municipal governments today are challenged with changing demographics, aging infrastructure, limited tolerance
for tax or fee increases, rising costs, demands for more services, and increased expectations for more citizen
consultation and improved government transparency and accountability. In addition, this environment is further
complicated by the need to work closely with the provincial government, Indigenous governing bodies working to
ensure their citizens can thrive in larger cities, and the federal government that provides resourcing to support
some of its initiatives.

Today’s municipal governments are not only looking at what services they are providing, but how they are
delivering them and where they can work together to meet citizen needs. Accurate, reliable, objective information
and data is critical to informing decision processes about the modification, enhancement or elimination of services
and alternate service delivery models. Increasingly, municipal governments recognize the benefit of implementing
an integrated risk management approach as opposed to the more traditional siloed and single-sourced risk
management approach. Understanding how and how well these services are performing, and if these programs
and services are achieving what they are intended to do, is a key part of today’s public service.

Overview

MNP and Tantus were co-engaged by the City and the County to inform and facilitate conversation between the
two municipalities. This discussion contemplated the opportunities and considerations of increasing collaboration
along a spectrum of collaborative governance models; engagement efforts focused on investigating and
understanding the impacts of these collaborative models across different topic areas.

Throughout the course of this project, MNP and Tantus worked closely with the Intermunicipal Relations
Committee (IMRC). Ongoing discussion, feedback, and dialogue between project team members and IMRC
representatives produced deliverables that were tailored to the unique outlooks and circumstances of each
community. Input from administration and elected officials made sure the perspectives of their respective resident
needs were represented and addressed and that the results of this project were relevant and meaningful to both
communities.

1 A joint intermunicipal committee (known as the IMRC) was formed as outlined in and agreed to under the 2012 Common Bonds Agreement.
This team consists of a fixed group of administrative and elected representatives that are responsible for the identification and implementation
of specific opportunities (programs, services, assets, initiatives, and strategies) for cooperation and collaboration. (Common Bonds Agreement,
2012).
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In this model, the ad-hoc collaboration is formalized into explicit service contracts between municipalities.

MODEL 2: CONTRACTUAL SERVICE PROVIDER

Municipalities provide services in which they have a relative comparative advantage to a partner, or where there is
financial advantage in terms of economies of scale.

Examples could include: highway snow removal and emergency response services.

MODEL 3: PARTNERED MUNICIPAL SERVICE PROVIDER

In this model, municipalities could combine a service area to jointly govern and administer a program for residents
of both municipalities. Both municipalities could integrate their operations to operate the program or service as a
regional provider. Both municipalities could maintain and operate a shared governance structure, in the form of
formal governance bodies or Memorandums of Understanding (MOUs).

Local examples could include: shared municipal ownership of recreational facilities (e.g. the Tri-Leisure Centre?).

MODEL 4: THIRD-PARTY SERVICE PROVIDER

In a Third-Party Service Provider model, both municipalities could jointly contract an external entity to provide a
service to both municipalities. The third-party entity could be independent from the governance of the
municipalities and provide services on a contractual basis for the interest of both municipalities. This model could
include leveraging existing private sector providers or existing regional commissions, or both municipalities could
create their own arms-length entity (e.g. Heartland Housing Foundation).

MODEL 5: REGIONALLY GOVERNED SERVICE PROVIDER

A Regionally Governed Service Provider model could require an alternative government structure, comparable to
the multi-tiered municipal structures seen in other jurisdictions. In this model, a regional governance body, with
representation and taxation powers, could own the governance and administration or programs and services in an
autonomous manner. This regional structure could oversee designated programs and service areas, working in
conjunction with local autonomous governance bodies for each municipality in a multi-tiered governance
structure.

MODEL 6: SINGLE ENTITY GOVERNANCE SERVICE PROVIDER

The Single Entity Governance Service Provider model involves full integration of both municipalities to jointly
govern and deliver all municipal programs and services regionally. In this model, all decisions regarding service
levels, funding and taxation and long-term planning are conducted at a regional level, under a single elected body.
To residents, this could mean one administration and government that collects taxes, administers programs and
services and governs regional policy and bylaws.

Project Activities and Deliverables

For each of the six phase topics, as described in the Project Scope, deliverable creation followed a consistent
structure: preliminary deliverable and discussion, detailed research and analysis, and presentation of phase
findings. Throughout deliverable development, MNP and Tantus worked with the IMRC Technical Team as a main

2 The Tri-Leisure Centre is a recreation facility located in Spruce Grove, Alberta that is owned and operated by the Tri-Municipal Region, a
collaboration between the municipalities of Spruce Grove, Stony Plain, and Parkland County.
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point of contact. This relationship ensured that the needs of the IMRC were being met and any questions that
arose were addressed.

As part of research and analysis, information requests were submitted to both municipalities to obtain data,
reports, and other relevant documentation to be considered in phase reporting. In addition to the analysis of these
municipal documents, MNP and Tantus completed desktop research to inform jurisdictional benchmarking and the
development of case studies; in some instances, information collected from the various sources was used to
develop models, projections and forecasts. Finally, this information was supplemented, and at times validated, by
interviews with key stakeholders within the City and the County. These stakeholders were strictly internal to the
respective municipalities.

Presentation of findings to the IMRC was a three-stage process: 1) conduct initial research and present preliminary
findings to the IMRC for validation and input from IMRC members; 2) incorporate IMRC feedback into further
research, analysis, and modelling tailored to the specific interests of the County and the City; and 3) present final
phase findings to the IMRC for discussion. This process was followed for each of the six phase topics to ensure
alignment and continuity for the duration of the project.

OPPORTUNITIES AND CONSIDERATIONS SUMMARY

This Executive Report contains summary findings from each of the six topic areas explored, which are listed in
order of phase below. Detailed phase findings are appended, as indicated, following the body of this report. Phase
appendices should be referenced for the methodology and assumptions utilized, data, and supporting materials.

Note that Phase 1 of this engagement was dedicated to scope development with the IMRC.

FIGURE 3: SUMMARY OF PROJECT PHASES

Phase 2: Services & Service Delivery
Phase 3: Finance & Taxes
Phase 4: Optimizing Growth & Quality of Life

Phase 5: Sub-Regional Pressures

Phase 6: History & Identity

Phase 7: Political Context

——















Impact on Resources & Costs

A cost-benefit analysis was

conducted primarily using the

Priority-Based Budgeting / program

costing information that was

supplied by both municipalities,
which was also the basis for the service areas
comparison analysis work. Cost-benefit assumptions
were used for each program area based on its best-
fit collaboration model. The assumptions include:

e Leveling of staff salaries

e Expected service level adjustments
e (apital expenditure rationalization
e Volume procurement savings

e Administrative / Supervisory staff reductions

The results of this model were summarized in the
following categories:

e  (Capital Expenditure Reduction: Approximately
20 percent of capital spending could be avoided
by greater collaboration and coordination
between municipalities. This is considered a
high-end estimate and is less conservative than
other estimates. It reflects a potential to avoid
large-scale capital projects over a longer-term
capital forecast and may not be suitable to
nearer-term outcomes.

®  Procurement Gain: By combining non-Full-Time
Equivalent (FTE) program expenditures, it is
expected that savings between two and four
percent could be realized through volume
discounts and joint procurement efforts,
reducing procurement expenses.

e  Staff Efficiency Gains: Based on consolidating
program areas, it is expected that staff savings
could be realized. These potential savings are
estimated at eight percent of program costs.

¢ These services, expected services levels, and associated costs are
modelled and discussed in detail in the appended Phase 2 Report.
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e  Staff Salary Costs: In order to create salary
parity under the majority of collaborative
models, salary increases would be required.
Consequently, under Contracted, Partnered
Municipal, Regionally Governed, and Single
Entity Service Provision, financial pressures
related to these salary costs would be
expected. Creating salary parity under these
models would result in an estimated 12 percent
increase in City salary expenditure.

e Service Level Modifications: When modelled
under Partnered Municipal Service, Regionally
Governed Service and Single Entity Service,
service levels would potentially increase.
Decisions to align service levels to the highest
common denominator between the
communities would bring significant cost
increases. Financial pressures associated with
these levels of service would vary based on the
collaborative governance model. For Regional
Governance and Single Entity Governance, total
service spend is estimated to increase between
13 and 15 percent above the total program
spend for existing service levels in both
municipalities. Partnered Service Delivery is
likely to cause the most significant financial
pressures on the municipalities, approximately
66 percent above the total current spend, as
the services most suited to this model® have
greater associated variable costs.” In any
collaborative model, the need for strong
governance is important to avoid service level
escalations.

The impacts to resources and costs of these
potential collaboration opportunities are an
important reality when evaluating opportunity.
While a complete cost-benefit breakdown and the
associated model assumptions are provided in the
appended Phase 2 Report, there are three key cost-

7 Assumptions, inputs, and methodology regarding model
variables are discussed at length in the appended Phase 2 Report.
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of local infrastructure services so that citizens
can enjoy the same level of service. There is
significant potential to improve citizens’ quality
of life via the coordination of infrastructure

services.

There are also several risks associated with
working towards collaboration, such as
misaligned service levels and policies, which can
be extremely costly as entities work to achieve
coordination. These risks may also impact
capital projects as well as maintenance and
operations depending on how far the
municipalities decide to go with harmonization.

Overall, significant opportunity can be realized
by coordinating efforts related to infrastructure
servicing for all types of infrastructure outlined
in this report. The opportunity with the highest
potential reward with the lowest associated risk,
is in the areas of infrastructure planning and
delivery as this work ensures an inclusive and
coordinated vision going forward.

Trends, Forecasts and Master Plans

Assessing the economic landscape and actors

contributing to regional growth is the first step in

understanding the opportunities and outlook of the

City and the County. This section examines historical

data and informs future projections based on a

variety of economic variables.

HISTORICAL POPULATION / DEMOGRAPHIC TRENDS

The overall trend in Alberta, the region, and for
both municipalities has been sustained growth
in population. Population growth is generally
tied to economic opportunity and perceived
quality of life, and have been subject to long-
term, cyclical growth patterns in the past. These
factors make projections more difficult over a
longer time frame.

The largest potential impact on quality of life is
the general density, business growth and
congestion that could come with added
population to the region.
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o Atthe highest potential growth
projection, regional population could
nearly double in a fairly short time frame.

o  This would result in significant housing,
land use, retail, commercial and traffic
impacts in the region that would need to
be addressed to meet the needs of a
growing population.

HISTORICAL ECONOMIC / BUSINESS TRENDS

The economy of the province, region and of
each municipality is quite volatile, subject to
significant swings, making projections difficult.

However, the success of the AIHA has resulted
in strong, sustained growth for both
municipalities and the region. The region
performed better than other areas of the
province during the latest downturn by a
number of metrics.

Overall, most economic indicators point to a
steadier economic forecast for the province and
the region. This stabilization would likely bode
well for each municipality. Though it may limit
some of the ‘high’ growth scenarios for the
region, it would likely provide a steady
investment environment that would ensure
constant, sustainable growth. This type of
economic environment would maintain the
AIHA’s success and desirability for young
families, allowing both municipalities to
continue to attract new population, businesses
and investment over the long term.

The ‘steady’ nature of growth will also likely
mitigate any high-inflation scenarios where
residents would be significantly impacted by an
increase in the cost of living.

HISTORICAL MUNICIPAL GOVERNANCE TRENDS

Both municipalities have a reputation for strong
municipal governance, responsible financial
management and good sub-regional
participation.
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e Based on the strong population and steadier
economic forecasts, municipal governance will
require a commitment to responsible
development, land use and financial
management to meet the economic and quality
of life needs of the growing population in the
region.

e  While good municipal governance may or may
not have a significant impact on quality of life,
bad municipal governance certainly can.

o Unsustainable debt, relying on volatile
revenue sources and not investing in
capital upkeep can all impact the finances
of a municipality, forcing unpalatable tax
hikes on residents, which would
significantly impact resident’s quality of
life.

e Both municipalities have shown strong fiscal
management and have processes and policies in
place to ensure that continues.

e Residents in both municipalities can safely
expect to enjoy competitive tax rates within the
larger metropolitan sub-region, adding to the
desirability of each municipality as a destination
for young families and new residents.

REGIONAL ECONOMIC FORECAST MODEL

e The Regional Economic Forecast Model is an
attempt to determine a more detailed view on
how these projection factors could impact each
municipality, and the region as a whole. The
model is intended to provide an up-to-date
baseline of figures explored in the preliminary
trends section above, and to identify expected
10-year projections.

e There are several implications, trends and
observations from the Regional Economic
Forecast Model which focus on population and
housing, economy and business, municipal
governance, and community and social impacts
that are provided in detail in the full Phase 4
report, appended.
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A Review and Analysis of Re-Imagine. Plan.
Build. (Edmonton Metropolitan Region
Board Growth Plan)

The County and the City are located within the
Edmonton Metropolitan Region. In 2017, the
Edmonton Metropolitan Region Board (EMRB)
adopted the Re-Imagine. Plan. Build. Edmonton
Metropolitan Region Growth Plan (the ‘plan’ or
EMRGP) to guide how growth occurs in the Region
over the next 30 years.

e The purpose of the EMRGP is to promote
growth and development in the region in a
responsible manner through compact and
contiguous development, minimizing the
expansion of the Region’s development
footprint.

e  The EMRGP provides several key directions and
policies to promote sustainable regional growth
development. Key findings are as follows:

o The City projects to grow at a slightly higher
rate than the County overall, between 2.2%
and 3.5%, compared to 1.19% and 1.69% on
the high-end, respectively. The entire sub-
region could add between 9,000 or nearly
30,000 people over the next 10 years based
on the low-end and high-end projections.

o All of the City’s population growth will be
located in an urban service area. It is
unclear how much of the County’s
population growth will be located in the
urban versus rural areas. However, it is
anticipated that the majority of growth will
occur in the Urban Service Area.

o Employment growth is anticipated to be
comparable between the two
municipalities.

Related Regional Economic Forecast Model statistics
are available in the appended Phase 4 Report.
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and leverage economies of scale to provide cost
effective development opportunities.

In addition, the coordinated planning should
enable regional scalability and meet the needs
of a growing region, providing new, cost-
effective ways to increase access to the energy
market.

However, member municipalities committing to
these objectives would reduce the level of
control and influence that they have over local
infrastructure and energy corridor
developments.

PIPELINE / MARKET ACCESS - FEDERAL

The region has a significant energy-sector
industrial base and increased access to
international and domestic markets will improve
growth in investment and jobs for both
communities, in turn generating a greater tax
base for each municipality.

Increased access to markets will create
economic benefits for residents and ultimately
lead to community economic growth. However,
major pipeline developments and increased
market access may have significant
environmental impacts. Agricultural land and
animal habitats could be repurposed for
industry and be consistently threatened should
incidents occur.

INDUSTRIAL TAX ASSESSMENT- LOCAL / REGIONAL

The sub-region is highly dependent on its
industrial tax base. Any change to industrial tax
assessments may impact this significant revenue
stream for the sub-region.

Municipalities could benefit from increased
business investment, incentivized by low costs
for industrial business.

14 Note that this portion of the engagement was completed prior
to the release of the 2019 Provincial Budget.
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PROVINCIAL BUDGET - PROVINCIAL*

As the energy sector grows both municipalities
should benefit from an increased industrial tax
base and economic growth. However, the

budget may include cost saving measures, and
in many cases reductions in municipal funding.

As funding opportunities decrease there could
be added challenges for a municipality to secure
the same level of funding it had in previous
years.

Reduced funding options available to
municipalities due to provincial budget cuts
could also be accompanied with reductions in
provincial government service levels or service
offerings. Municipalities would need to prioritize
existing services to ensure residents continue to
receive acceptable service levels.

POPULATION DENSITY OBJECTIVES - REGIONAL

By increasing population densification, current
services and infrastructure may require
enhancements to account for the increased
usage in population centers. This would require
a degree of municipal investment depending on
the scalability of existing infrastructure.

However, due to the increased density and tax
base, some services may benefit from
economies of scale and could have reduced
variable costs.

JOB GROWTH AND ECONOMIC COMPETITIVENESS —
LOCAL / REGIONAL

Currently, neither municipality has significant
health or technology industries. However, by
partnering with the region, the sub-region could
diversify industrial investment and potentially
create future economic growth in innovative
industries.

Partnering with the region in alternative

innovation sectors, such as health and


















e Asingle governing body (council) acts as the
decision-making authority for the region,
focusing council initiatives and strategic
outcomes on the needs of the region.

e Additional committees and sub-councils address
the diverse needs of their residents and ensure
representation for various stakeholder and
interest groups despite the large geographic and
population size of the regionalized municipality.

e Public participation is often built into the
governance structure, with engagement
outcomes regularly communicated to the
regional governing body as formal
recommendations.

e Asignificantly imbalanced ratio of geographic
areas, such urban to rural areas, can translate
into disproportionate mix of councillor
representation on community councils.

Regional Influences and Considerations

Understanding the voting structure

and scope of the regional bodies of

which the County and the City are

members, along with the

importance of influence on
economic and strategic outcomes within the EMRB,
AIHA and others, considerations must be made
when examining potential collaborative governance
models from a regional perspective:

e Voting: “Are two votes better than one?”

o Asvoting members of regional bodies like
the EMRB and the AIHA, holding sole
autonomy over that vote is evidently
important to all participating
municipalities.

o When considering collaborative
governance models, holding a vote per
municipality is a way to ensure that the
municipality and its elected officials are
unwavering in their representation and
responsiveness to local needs.

e Voting: “Is one vote better than two?”

Tantus- MINIP

o  When looking from a collaborative
perspective, it could be argued that two
votes toward the same outcome wield
greater power than just one. However,
this is only applicable when both vote
holders vote for the same outcome.

o Two votes wield no influence for the sub-
region if those votes are for differing
outcomes at the regional table.

o Therefore, all other influences constant,
one guaranteed vote toward a desired
objective will more reliably exert influence
over a regional outcome than two
separate votes cast.

e Applying Cialdini’s Principles of Persuasion to
the specific bodies that the City and the County
are members of, the potential influence of
collaboration between municipalities is
apparent. For each regional body, principle-
based positions are a way to help the
municipality understand the impacts of
collaboration between the County and the City
as it relates to their respective influence over
regional bodies such as the EMRB and the AIHA.

Election Structures and Representation of
Local and Regional Governance Bodies Along
the Spectrum

Different scenarios of voting power
redistribution were modelled to
.I I explore the case of the City and the
County entering into a single form of
governance (the far right of the Spectrum of
Collaboration) as well as scenarios in the middle of
the Spectrum of Collaboration. The findings of these
scenarios were as follows:

SINGLE ENTITY GOVERNANCE

e Regardless of the electoral system, the strength
of an elected official’s vote would be reduced if
the size of Council were to increase since their
vote becomes worth proportionately less. The
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municipalities could preserve the value of an
elected official’s vote by limiting the number of
representatives that can be elected to a shared
Council.

e However, in doing so, the voting power of
residents (under a ward model) will be reduced
since the ward size (via number of voters) will
increase. This inverted relationship will require
the municipalities prioritize preserving the value
of a resident vote or Council vote or find a
balance between the two.

PARTNERED MUNICIPAL SERVICE PROVIDER / THIRD-
PARTY SERVICE PROVIDER
(“Middle” of the Spectrum of Collaboration — for the
sake of example of this type of governance, a
Regional Service Commission®* was used)

e  Establishing a Regional Service Commission
(RSC) is an effective way for municipalities to
collaborate on the delivery of low-cost, high-
quality services. The RSC model affords a
municipality with the benefits of collaboration
without significant loss of autonomy, protecting
the interests of residents and, by extension,
their elected officials.

e Collaboration along the Spectrum can look
vastly different to residents and elected officials
based on the type of governance structure in
place. Because of this, the impacts to residents,
how their input is represented, and how their
elected officials are able to influence decision-
making, should be carefully considered in
collaborative governance models, even for
bodies with specified scope, such as an RSC.

e Considerations for representation on an RSC
may include representation classifications
beyond that of municipal boundaries (such as
urban / rural, for example).

21 Regional Service Commissions (RSCs) are distinct legal entities
that have the ability to “hire staff, administer their own payrolls,
own property, and raise capital.”?* The governance of the RSC is
overseen by a board of directors, with board members comprising
elected officials from participating municipalities.?* RSCs, by

Tantus- MINIP

Additional Considerations in the Political
Context: Provincial Perspectives

Beyond the scope of the
municipality itself, or even the
regions that surround it, there is a

relationship between the
municipality and the Province that
may be considered within the political context of
collaborative governance. First, there are legislated
requirements that mandate the expectations and
guide the actions of the municipality. In addition to
this, there is an element of strategic positioning and
provincial preference that occurs when it comes to
any given form of collaborative governance. These
considerations are discussed below:

e Astwo of 348 municipalities in Alberta, the
County and the City face substantial competition
in vying for increasingly limited funding,
opportunities, and influence with the provincial
government.

e  From a legislative perspective, municipalities
have considerable flexibility when it comes to
choosing an electoral structure and
representation model. How municipalities
leverage this flexibility plays a significant role in
the ability of a municipality to be influential at
the provincial level.

o For example, leveraging key components
of regional power, such as a large
industrial base, large resident base, and /
or alignment with provincial strategies is
potentially the most effective way to
influence provincial political actors. Both
municipalities, particularly when
considered together, are well-positioned
to capture this opportunity for influence.

nature, have the objective of delivering low-cost services to
residents and as such, are not able to generate and distribute
dividends — RSCs operate at-cost. This means that bylaws,
administration, and governance of the RSC is not complicated by
allocation of funds back to municipalities.
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RESEARCH

Overview Research

Global Trends

The intention is to have this segment of our reports as an evolving section in the research as the priorities for
evidence-gathering shift over the course of the project. The current global trends under investigation follow:

MERGER OF MUNICIPALITIES

There appears to be an ongoing trend in many countries to impose merger requirements on municipalities, with
some governments going as far as quantifying minimum requirements:

e Japan 2000-2006: 3,252 municipalities were reduced to 1,847.

e Denmark 2007: 237 Danish municipalities were merged into 65 municipalities.

e Netherlands: experiencing a gradual reduction in municipalities since 1950 and in 2016 the Dutch
government has indicated that it is planning to continue municipal amalgamations until the average
population size is 100,000'.

e Manitoba 1997: the Municipal Act set a minimum population requirement of 1,000. In 2012 the
Government of Manitoba announced that municipalities would be required to amalgamate. The Municipal
Amalgamations Act (2013) set the date for required amalgamation to 2015 reducing the total number of

municipalities from, 197 to 137.
CITY-COUNTY CONSOLIDATION IS POLITICALLY CHALLENGING

In the United States, when certain municipalities, specifically local city-counties, work to undertake consolidation or
merger on their own accord and number of benefits are described by proponents™

e Increased efficiency

e  Greater equity in treatment of citizens

®  More-accountable government

® Increased coordination of economic development efforts

e Reduced costs via economies of scale

e  Elimination of duplication of services

e  Greater opportunities for redistribution of income and resources
® Less segregation of residents

e Opportunity for broader political participation

However, amongst academic researchers these claims have yet to be soundly established. What does appear to have
certainty is that consolidation is politically challenging. In figure 1 below national, city-county consolidation attempts
have a 78% fail rate.
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e 1997 Referendum to consolidate due to: both KCK and WC were suffering economically with the highest
property taxes and rates in the state. Both earned less sales tax revenue per capita than other
governments in the region.

e KCK population was declining and government was hit with a scandal (rumors of patronage and

corruption)
e 2003: KCK with the highest single year of housing starts in the past 40 years
e 10-years post-merger “a fiscal, demographic and economic renaissance in KCK/WC”

e A better relationship with the state government led to the region securing the location of the
Kansas Speedway/NASCAR track (anchor to a state tourism district, 400-acre retail and
entertainment destination)

Overview of Research

Research comparing service delivery to specific forms of governance indicates that models for and outcomes of
collaboration are dependant on the specific situation at hand. There is no conclusive evidence that specific types
of services or service delivery is best provided under specific forms of government.

e There are patterns of a high degree of collaboration amongst structurally separate entities; see Cleveland
and Cuyahoga County and Charlotte and Mecklenburg County. The types of services that are collaborated
on in these examples vary widely.

e Entities that ultimately chose to structurally consolidate, first collaborated in other ways; see Louisville
and Jefferson County and KCK and Wyandotte County. In these cases, the ability to consolidate came

because of the unique political environment at the time and the existence of the political will in place to
do so.

As highlighted in the preceding examples, reasons for collaboration may vary such as for:

o The achievement of service efficiencies (economies of scale)
o More professional accountability (to address scandal)

o Land use planning and economic development opportunity
o Elimination of duplication of services

Evidence supporting financial incentives for collaboration are best supported by large-scale regional collaboration
or consolidation initiatives. Even this evidence becomes further complicated when viewed over a longer period of
time; see Louisville and Jefferson County. In this case 1,000 positions were immediately eliminated (though salaries
were increased to match), contributing to a 5% overall budget reduction. Within six years the total budget savings
were closer to a 1% reduction.

A GOVERNANCE MODEL FOR COLLABORATION

Revised Governance Options Model

THE FRAMEWORK

The framework below in Figure 5 is comprised of six Service Delivery Models. Each model includes considerations

for the method of Governance and the method of Administration that would be employed in each scenario.
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In this model, municipalities would combine a service area to jointly govern and administer a program for residents

MODEL 3: PARTNERED MUNICIPAL SERVICE PROVIDER

of both municipalities. Both municipalities would integrate their operations to operate the program or service as a
regional provider. Both municipalities would maintain and operate a shared governance structure, in the form of
formal governance bodies or MOU'’s. Local examples include shared municipal ownership of recreational facilities
(i.e. the Tri-Leisure Centre).

MODEL 4: 3RD PARTY SERVICE PROVIDER

In a 3rd party service provider model, both municipalities would jointly contract an external entity to provide a
service to both municipalities. The third-party entity would be independent from the governance of the
municipalities and provide services on a contractual basis for the interest of both municipalities. This model could
include leveraging existing private sector providers or existing regional commissions (i.e. EPCOR), or both
municipalities could create their own arms-length entity.

MODEL 5: REGIONALLY GOVERNED SERVICE PROVIDER

A Regionally Governed Service Provider would require an alternative government structure, comparable to the
multi-tiered municipal structures seen in other jurisdictions. In this model, a regional governance body, with
representation and taxation powers, would own the governance and administration or programs and services in an
autonomous manner. This regional structure would oversee designated programs and service areas, working in
conjunction with local autonomous governance bodies for each municipality in a multi-tiered governance structure.

MODEL 6: SINGLE ENTITY GOVERNANCE SERVICE PROVIDER

The Single Entity Service Provider model involves full integration of both municipalities to jointly govern and
deliver all municipal programs and services regionally. In this model, all decisions regarding service levels, funding
and taxation and long-term planning are conducted at a regional level, under a single elected body
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Understanding the Current State: Service Catalogue Analysis

In order to better understand the potential areas for greater collaboration and integration of services, we assessed
the program/service catalogues of each municipality, as well as their relative organizational structures, to determine
where there may be areas of natural ‘organizational’ fit — where organizational structures and the programs/services
that are being offered are relatively aligned.

The alignment of structures and program/services offerings would make greater degrees of collaboration simpler to
execute from an administrative perspective, with the least potential change to services levels to citizens.

Methodology

The analysis was crafted based on documents detailing programs by department for the City of Fort Saskatchewan
and Strathcona County. The 22 program areas and 291 programs in Strathcona County were compared to the 18
program areas and 225 programs in the City of Fort Saskatchewan. Each program area was inspected to identify a
corresponding program or programs in its peer municipality. Identifying comparable programs allowed us to assign
a score to each program based on its complete existence in the peer municipality (3), partial existence in the peer
municipality (2) or lack of existence in the peer municipality (1). These scores were used to identify initial areas of
program comparability between the two organizations.

These scores have been used as an initial point for discussion with municipal staff and generate a purely quantified
value associated with the comparability of programs. The analysis does not indicate which programs should be
merged, nor does it discuss the strategy to collaborate on programs. The analysis is used as a theoretical starting
place for collaboration investigation and does not consider the logical, operational, or financial implications of
collaboration in each program area.
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Preliminary Implications & Opportunities

Based on preliminary, and incomplete, discussion with both administrations, there are several potential factors to
consider for pursuing greater collaboration between the two municipalities. These discussions highlighted a number
of areas where greater collaboration/integration between the two municipalities would show promise, and some
areas of risk for consideration. Overall, the feedback from both administrations was comparable and staff in both
municipalities highlighted similar opportunities and risk areas for consideration.

In addition, the next phase of research will attempt to clarify some of these opportunities and concerns with real-
world examples.

Areas of Promise

Administration generally noted that a large degree of regional and intermunicipal collaboration already exists,
though there was an acknowledgement that there is an opportunity to collaborate more.

CURRENT CONTRACTED SERVICES

Staff noted that any areas where contracted service delivery currently exists, may provide an opportunity to
collaborate. This may improve the scale of the contract to gain a better deal, save on duplicate contract
administration efforts, or result in a scale of operations where contracted services could be repatriated at a lower
cost.

LONG-TERM CAPITAL PLANNING

One of the largest areas of potential value that staff saw was in long-term regional capital planning. The ability to
coordinate infrastructure investment and potentially defer similar investments between the two municipalities
could provide significant long-term value.

ACCESS TO SPECIALIZED SKILLS OR EQUIPMENT (ECONOMIES OF SCOPE)

Greater collaboration was seen as a strong opportunity to share specialized skills, credentials, training or even
specialized equipment. In these cases, coordination between the municipalities may mean only one investment in
specialized skills or equipment, rather than both municipalities investing. Alternatively, increasing the scale of
operations at a regional level may make access to specialized skills or equipment justified, where it wasn’t before,
enhancing service to residents.

STRONG REGIONAL PRESENCE

Staff noted that greater collaboration and partnership between the two municipalities would provide a stronger
regional presence. This importance has been particularly highlighted with the large number of Edmonton
Metropolitan Regional Board initiatives, and other regional discussions, that both municipalities are participating in.

TECHNOLOGY COLLABORATION

Staff noted a strong potential for greater collaboration around technology. The ability to share systems, jointly
procure new systems or to contract system access between each other was seen a potential area of savings, as well
as an opportunity to coordinate operations between the municipalities, making future collaboration easier.
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While not insurmountable, administration identified a few areas for further consideration when pursuing greater

Risks for Consideration

collaboration / integration.
DIFFERENCES IN STAFF SALARY TARGETS

Staff noted differences in the levels of collective bargaining between both municipalities. In addition, staff noted
that Strathcona County is a 75™ percentile employer, while the City of Fort Saskatchewan is a 50% percentile
employer. The difference in collective bargaining, targeted salary grade, the size/scope of salary comparisons and
expanded regional scope, would all likely contribute to have inflationary pressures on staff salaries in any structure
of increased collaboration / integration between the two municipalities.

DIFFERENCES IN SERVICE LEVELS

Staff noted a difference in service levels between the two municipalities. While service levels were not available for
use to assess, staff generally felt Strathcona County had higher service levels in many programs and service areas
(though not all). In any model of increased coordination or integration, there would likely be inflationary pressures
on service levels, as residents in the higher service level jurisdiction are unlikely to accept a reduction in service.

DIFFERENCES IN OPERATIONAL POLICY AND PROCEDURE

Staff noted that even in areas where programs and services are reasonably comparable, there are “small-p” policy
considerations that exist at an operational level that would need to be harmonized. Any efficiencies in increasing
coordination or integration of service delivery would be put at risk if separate policies and operating procedures
exist for each jurisdiction.

LIMITS TO ECONOMIES OF SCALE

In many cases, staff indicated that the relative size of providing service to both municipalities (i.e. serving approx.
130K residents, as opposed to serving approx. 100K people) would not be a large enough increase in scale to realize
significant efficiencies from the Strathcona County perspective.

PHASE 2 QUESTION RESPONSES

1. How do services and services delivery look under each form of governance?

Strathcona County/City of Fort Saskatchewan Service Catalogue Analysis

In order to better understand the potential areas for greater collaboration and integration of services, we assessed
the program/service catalogues of each municipality, as well as their relative organizational structures, to determine
where there may be areas of natural ‘organizational’ fit — where organizational structures and the programs/services
that are being offered are relatively aligned.

The alignment of structures and program/services offerings would make greater degrees of collaboration simpler to
execute from an administrative perspective, with the least potential change to services levels to citizens.
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e We consulted Edmonton Metropolitan Region Board (EMRB) documentation and assessed each program area
against current and potential regional priorities. This slotted program areas such a Transit into the Regionally
Governed Service Provider option.

3. Is this service poised for a major capital investment?

e  Each remaining program area was then categorized as requiring major capital investment and to the degree of
equitability of capital that is currently in place. This categorization was predominantly done in a subjective
fashion based on provided documentation and the consultants knowledge of the jurisdiction.

a. If so, are there similar service levels expectations?

e Based on the above assessment, high capital need areas were then further refined based on the
description of existing service levels. The logic of splitting between the Partnered Municipal Service
option and the Provider 3rd Party Service Provider option concluded that variances in service levels
could be better managed by a 3™ party rather than a governance board of municipal representatives.

With the remaining program areas, it was determined that the allocation of program areas between the current Ad
hoc models of collaboration and a more structured contractual relationship was based on access to specialized skills,

technology and/or an imbalance in capital.

4. Are specialized skills in place?

5. Is ‘State of the Art’ IT required and in place?

6. Is the capital that is in place of equitable scale and functionality?

The application of this decision tree has resulted in the categorization of the program areas among the Governance
Options. The following table provides the top 5 opportunities under each option (if there are 5) ranked based on the
expected financial consequences analyzed in the next section. A full categorization of the program areas in provided
in Appendix 2.
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3. What is the impact on resources and costs (Cost-Benefit Analysis (CBA))?

The following table shows the results of the Cost-Benefit Analysis on each governance model. A more detailed
overview of the methodology and process used to calculate these costs can be seen in the next section, and a
detailed overview of calculations can be seen in Appendix 3.

TABLE 9 — SUMMARY CosT-BENEFIT ANALYSIS RESULTS

. 2. 3. Partnered 5. Regionally 6. Single
Service 1. Ad-Hoc .. 4. 3rd Party .
. . Contracted Municipal . Governed Entity
Delivery Service . i Service . .
i . Service Service i Service Service
Analysis Collaboration i . Provider . N
Provision Provider Provision Provision
Program Areas 70 76 8 2 16 291
Staffing FTEs
0 -23.2 -2.5 -3.2 -11.9 -95.7
Change
Staffing Salary
Cost $0 +$830,000 +$180,000 $0 +$230,000 +$3,610,000
osts
Staff Efficienc
) Y $0 -$2,790,000 -$300,000 -$380,000 -$1,430,000 -$11,500,000
Savings
Capital Cost
P! $0 $0 -$220,000 -$380,000 -$1,730,000 -$13,930,000
Avoidance
Procurement
) -$3,050,000 -$2,430,000 -$170,000 -$310,000 -$1,380,000 -$11,150,000
Savings
Service level
: $0 $0 +$3,730,000 $0 +$5,910,000 | +$47,116,000
impacts
Total Annual
-$3,050,000 -$4,390,000 +$3,220,000 -$1,070,000 +$1,600,000 +$14,996,000
Cost Impact

Methodology and Assumptions

The Cost/Benefit analysis was conducted primarily using the Priority-Based Budgeting information that was supplied

by both municipalities, which was also the basis for the service areas comparison analysis work.

Because the level of information received was different, a number of assumptions were used. Most notably, the PBB
data from Strathcona County did not have FTE’s assigned, only expense and revenue figures. As a result, it was
assumed that the percentage of FTE to non-FTE expenditure was comparable to Fort Saskatchewan (approximately
32%). Using this data, we leveraged the service comparison analysis work to determine the relative program costs,
costs/capita and FTE’s associated with the best matching program areas from each municipality. We applied the
best-fit collaboration model to each program area that was suitable for collaboration, as per the Service Catalogue
Analysis. For the Single Entity Service Provider, all program areas were considered in scope for the analysis.
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to the higher level, and then multiplied by the population of the lower cost jurisdiction to show the higher costs of

servicing that population.

This reflects the highest possible level of service level inflation, to account for more conservative scenarios the model
also considers a percent reduction from the maximum service level inflation. The baseline mid-point used was a 10%

reduction from the maximum service level inflation, but the sensitivity analysis below tests other ranges.

Capital Expenditure Reduction: The model assumes that 20% of capital spending could be avoided by greater
collaboration and coordination between municipalities. The level of capital expenditures was assumed to be
approximately 25% of non-FTE expenditures for each program, which is approximately the amount of each
municipality’s 2018 capital budget compared to the total non-FTE expenditures in the PBB data. These savings were
applied to Models 3, 4, 5 and 6, where significant capital expenditure is a key component of each model.

Note: this is considered a ‘high-end’ estimate and is less conservative than other estimates. It reflects a
potential to avoid large-scale capital projects over a longer-term capital forecast, and may not be suitable
to nearer-term outcomes, in which capital spending is driven more by regular maintenance programs. As a
result, we have included a reduced Capital expenditure Reduction amount in the sensitivity analyses
conducted for each governance model, shown in the next section below.

Procurement Gains: By combining non-FTE program expenditures, it is expected that savings could be realized
through volume discounts and joint procurement efforts, reducing procurement expenses. In Model 1, this savings
is estimated at 2% based on the ad hoc nature of the collaboration, and only targeting certain opportunities. For all
other models, the high level of collaboration increases this estimate to 4% of non-FTE program expenditures.

Staff Reduction (Efficiency gains): Based on consolidating program areas, it is expected that staff savings could be
realized for administrative support, supervision/management support, and possibly some operational staffing.
These savings are estimated at 8% of program FTE costs in Models 2, 3,4, 5 and 6.

Model Sensitivity Analysis

In order to more effectively test these assumptions, we conducted a sensitivity analysis on the financial results of
each governance model. This sensitivity analysis is intended to show potential low/mid/high ranges on all
assumptions, to show their relative impacts on the financial results. This is intended to show a wider, and more
realistic, range of potential financial outcomes that could be realized. This conservative approach to estimating is
aligned with the research findings, which show a high degree of uncertainty regarding specific financial outcomes.

To show significantly conservative projections, we have ‘zeroed’ out the low estimates for each factor. This would
show the outcomes if no financial realized for a given factor in a given governance model.

Model 1: Ad Hoc Collaboration

Model 1 only includes procurement savings, at lower level than other models. The range of outcomes are shown in

the following figure:
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In reviewing the accepted model, true two-party municipal collaboration only occurs under the first 3 Governance
options; Ad-hoc Service Collaboration, Contractual Service Delivery and Partnered Municipal Service Provider.
From that point on in the spectrum (3™ Party Service Provider and Regionally Governed Service Provider) there are
true, separate administrative and governance bodies responsible for the direction and operations as a whole and
as such, it would be a stretch to describe them as an intermunicipal collaboration. For the purposes of this
discussion, we will focus on the first 3 options.

Types of Collaboration

In a previous project, from 2015, Tantus had the good fortune to work with the Prairie Chapter - Municipal
Information Systems Association (MISA) on a project, funded by the Government of Alberta, to explore means of
collaboration among municipal entities. The project was primarily focused through the lens of information
technology, but the 28 municipalities involved helped to create a more generic model (Figure 2 — next page) for
types of collaborative opportunities available across municipal operations.

FIGURE 16 - GENERAL GROUPINGS OF COLLABORATIVE ACTIVITY

Sharing of Advice, Service
Tools and Templates Provider/Client

Group Joint Program
Purchasing Development

The above chart illustrates a spectrum of specific types collaboration, in which the various levels of cooperation
range from simply sharing tools and templates, to complete joint program development. The data collected during
our previous study revealed the majority of municipal collaboration in Alberta to be closer to the far left of the
spectrum due to the close relationships of municipal staff.

Sharing of Advice, Tools and Templates relates to a spectrum of opportunities itself from encouraging more of the
currently observed ad hoc approaches to formal groups (Communities of Practice) as a means to share best
practices, lessons learned, policy, procedure, templates or tools. Examples of this may be advice when starting a
project that the peer has already completed to gather lessons learned or sharing costing tools developed as inputs

to the Priority Based Budgeting process.

In our previous study, municipalities were more inclined to limit the extent of their collaboration to the sharing of
tools and templates. There was almost universal agreement on the value of sharing templates and documents such

as RFPs and needs assessments to better leverage the format, structure and content.

Group Purchasing suggests opportunities for group purchasing to achieve more attractive pricing offered jointly as
opposed to individually to the City of Fort Saskatchewan or Strathcona, on their own. This can range from the
actual purchasing activity to the inclusion of contract clauses that allow other related parties to buy under the

agreed contractual arrangements.
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Having clear and detailed definitions of success from all parties involved is critical when planning and structuring any
type of formal collaboration projects or partnerships. It will provide excellent fodder for initial conversations and
may clarify a number of misperceptions regarding why parties are involved in the process. For example, the offer to
provide services by one municipality for another may be driven by a desire to recoup investment on a new
information system, it may be a desire to more effectively use a full-time specialist staff position, or it may be hinge
on a desire to drive more non-tax revenues. Regardless of the reason, deeper understanding of the goals can spur
creativity in negotiations and maximize an opportunity for both parties.

Clear goals can also provide a solid basis for designing the interaction and should be seen as the key driver to
determine roles and responsibilities. Who is in a better position to provide what role in the initiative? How will this
be governed and reported? The collaboration can be better structured based on the definition of project success
from the parties.

As the work begins, clear goals will facilitate an objective means to evaluate progress and make ‘mid-course’
corrections, especially in more complex initiatives that may make the difference between success and failure. Take
an example where excess specialist capacity exists. The non-employing municipality could ‘buy’ a percentage of the
staff members time and have them perform those duties on a contract basis. By monitoring use of the service and
the value of the outputs, the parties can fine tune the volume of service required maximizing the value for both
jurisdictions.

Almost as important is an understanding that things may change in the environment surrounding the collaboration.
Provincial government policy change, economic shocks or emergency situations are all examples that can and have
had dramatic effects on the goals, available resources or operations of a multi-municipal arrangement.

Complementary Benefits

Effective long-lasting agreements are also characterized by the receipt of benefit by both parties. The public sector
environment is known for the high levels of altruism exhibited by staff but in order to encourage the long-term
sustainability of relationships, it is important that both parties receive definable, measurable benefit from the
arrangements. Benefits do not have to be identical. One may achieve leverage of a current investment while the
other receives a service expansion, but history has taught us that favours delivered under the auspices of being good
neighbours are often challenged by changes in people, politics and financial positions.

Sometimes it is very challenging to derive valid, comparable descriptions of benefits, specifically when engaging in
cross organization bartered deals. An exaggerated example could be one party agrees to clear snow in an industrial
park and in exchange the other includes residents in a standing social service program. They are both receiving
benefit from the relationship but the it is very difficult to determine the value of what each receives. At these times,
it is sometimes best to determine ‘fee for service’ arrangements to standardize value.
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How Could You Proceed from Here?

Collaboration is hard. The public sector in general, and municipal Coming together is
government in particular, is often characterized with a very low tolerance . .
L ey . e i a beginning,
to risk. Risk implies mistakes and mistakes can be difficult in a political
environment. In the case of collaboration, this ‘unknown’ is also Staylng together is
accompanied by an internal hesitation to share information with potential
rivals. These natural attributes speak to the limitations on a collaborative progress,

spirit, yet we are also presented with the evidence that municipalities have and Working

successfully collaborated for decades. How do we resolve this paradox? .
together is success.

There are some straightforward actions available to municipal leaders to

— Henry Ford

encourage and reward collaborative behaviour. Some, the City of Fort

Saskatchewan and Strathcona County have already embraced; others, in a
more informal manner.

Endorse collaboration as an option for service enhancement, cost reduction or investment leverage — make this
a valued, high profile option for municipal managers to consider as they conduct their ongoing evaluation and
planning efforts.

Direct administration to encourage conversations among municipal peers — Trust builds, and opportunities are
uncovered, through idea sharing and understanding. Continue to encourage inter-municipal interaction, not just at
the senior level but throughout the organizations.

Start formalized sharing with low risk opportunities, such as document/template sharing — Sharing of Request
for proposals, plans and templates is an easy low risk means to formalize the sharing relationship.

Conduct internal opportunity identification and analysis — Build collaboration as a formal means to be considered
during budget and business planning work.

Act — Above all put action before planning with low risk opportunities. Continue to experiment with opportunities
regarding collaboration.
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The City of Montreal, The Agglomeration Council and the Montreal Metropolitan Community
History

e In 2000 there were more than 1,300 municipalities in Quebec—Quebec White Paper on Municipal Reform
discussed concerns of municipal fragmentation: small size of municipalities imposed severe limits on
capacity to address issues beyond their borders (the lack of a global vision), unproductive and unequal
competition, multiplication of structures (additional costs), and fiscal disparities®.

e Led to a wave of municipal reforms:

o In 2002, the Parti-Quebecois forced the amalgamation of 28 independent municipalities (the
Island of Montreal) into one “megacity” of 1.8 million inhabitants? (the City of Montreal or the
Agglomeration).

= Prior to the creation of the megacity the provincial government did not attempt to build
up consensus with local mayors®.

o Governance changes included a new territorial-management structure through the creation of
27 boroughs with legal authority over:

= Urban planning =  Fire prevention =  Waste removal
= Culture = Recreation = Social and economic development
= Borough parks = Local roadwork = Condominium bylaws

= The boroughs have no taxation power—their budget comes from City Council’s grants
(administrative and consultative rather than decision-makers)

o 2002, Bill 134: creation of the Montreal Metropolitan Community (MMC)—covers the census
metropolitan region (as defined by Statistics Canada) including 3.4 million inhabitants. A strategic
supramunicipal tier of government dedicated to regional coordination and planning

= Includes 82 municipalities and the 14 agglomerated municipalities®
= Jurisdiction is made up of 4,360 kilometres squared area, 51 percent of which is rural
farmland
e The most compelling criticism of this municipal reform was that it effectively involved the creation of a
three-tiered system of local government®: the megacity, the boroughs and the MMC.
® Ina 2004 referendum, under a new provincial government, 16 of the previously amalgamated
municipalities voted to “de-merge” from the Agglomeration of Montreal; the de-merger came into effect
in 2006.

o Following the de-mergers the population of the City of Montreal dropped from 1.8 million to 1.6
million.

o Certain shared services with the Agglomeration of Montreal remained following the
“demerging”, including police and fire department, water and infrastructure work, and public
transit services, as well as their membership to the Montreal Metropolitan Community (MMC)”

1 Hamel, P. and Rousseau J. “Revisiting Municipal Reforms in Quebec and the New Responsibilities of Local Actors in a Globalizing World” in
Canada: The State of the Federation 2004 Municipal-Federal-Provincial Relations in Canada, ed. Robert young and Christian Leuprecht (Queen’s
University: McGill-Queen’s University Press), 148.

2 Smith, D. Inter-municipal collaboration through forced amalgamation. (2007). NPC Project Workshop.

3 Hamel, P. and Rousseau J, 150.

4 Following the legislated amalgamations in 2002, 22 of the previously independent municipalities within the MMC held referendums which
resulted in 14 independent, “de-merged” municipalities. These municipalities sit on the Agglomeration Council with leadership from the
Agglomeration of Montreal, which was established to continue a collaborative governance model between the de-merged municipalities and the
MMC. This Council was particularly needed due to the shared services (fire, police) that remained post de-amalgamation.

5 Metropolitan Economic Development Plan 2015 — 2020. (2015). Communauté metropolitaine de Montréal.

¢ Sancton, Andrew. “Why Municipal Amalgamations? Halifax, Toronto, Montreal” in Canada: The State of the Federation 2004 Municipal-Federal-
Provincial Relations in Canada, ed. Robert young and Christian Leuprecht (Queen’s University: McGill-Queen’s University Press).

7 Sargeant, T. Demerged suburban cities cry foul over Montreal agglomeration payments (2019). Global News.
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e The scope of service delivery is determined by bylaw, on a service-by-service basis, with no set limit to the
amount of services to be delivered.

Service Establishment

e  Each service delivered by a Regional District is paid for by the LAs via a requisition.

e These bylaws specify the maximum amount (of taxes) that will be requisitioned by the Regional District
from the member LAs to provide the agreed upon service, as well how the requisition amount will be built;
the Local Government Act [RSBC 2015] states the following requirements:

“Under the legislation, all regional district service establishing bylaws must:

e Describe the service: for example, provision of water, regional parks, sewer

®  Define the service boundaries: for example, which properties are in the service

e [dentify the participants: for example, which electoral areas or municipalities
are included in the service to be delivered

® Indicate the method of cost recovery: for example, property value taxes, parcel
taxes, fees and other charges

Most regional district service establishing bylaws must also contain the maximum amount
that the regional district may requisition (collect) for the service®®.

e This means that each service is varies by LA and can take on whatever qualities the LAs decide at the time
of Bylaw creation.

Developing the Requisition

e Asthe Regional District is not a taxing authority, and thus cannot tax members directly, the Regional
Districts take stock of all the services offered to all the LA members and comes up with an amount to
requisition from each of them, leaving the taxing to the LAs themselves.

o The requisition amount is based on the operating and capital costs of the services provided after
all additional revenue has been accounted for (eg. user fees, membership fees, etc.)

o Regional Districts do not calculate mill rates rather, member municipalities pay the determined
requisition amount to the Regional District and utilizes their property tax bills and associated mill
rates to cover the costs of services.

e The following are the steps the Regional District goes through to determine the requisition:

o Alist of all the services currently being supplied by the Regional District is created

o For each service, the bylaw is reviewed to determine the cost recovery method and the LAs
participating in the same service (the most common cost recovery model is based on relative
proportion of assessment value, but as per the Local Government Act in BC the method can be
anything the participating LAs agree on).

= Should the method be assessment-based, the values of all the LAs participating in the
service are added up into a total and , based on the proportion of the services the
individual LAs take up of that assessment value, that same proportion of cost is
allocated to the LA; for instance, an LA that takes up 20% of the total assessment value
of everyone participating in the service will then pay for 20% of the service they are
participating in.

16 https://www?2.gov.bc.ca/gov/content/governments/local-governments/governance-powers/bylaws/provincial-approval-of-bylaws/regional-
district-service-establishing-bylaw-requirements
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o The costs are shared in a variety of different ways as well, from being based solely on assessment
value to being based solely on population or parcel tax, or a mix of the two.

o Taxes get requisitioned from municipalities based on assessed value; the higher the assessment
value, the greater the requisition burden from the Regional District. This can cause issues for low
population municipalities with a high assessed value.

=  This was solved by making the bylaws for services extremely customizable. It can be
50/50 assessed value to population, assessed value/land area/population, just
population, or any other metric the municipalities agree on being fair.

e Regional Districts are not taxing authorities and are unable to tax members directly—the municipalities
must agree on the taxation structure first, and then the Regional District issues a requisition to the
municipalities for the services provided. The municipalities then collect the tax how best works for them.

e Regardless, in all situations the cost of the service provided is shared among those that participate ensuring
reduce barriers for smaller municipalities in accessing services.

e The Regional District Model places a lot of trust in both the locally elected officials and citizens of a
municipality. The model assumes that they will undertake activities for mutual benefit.

o “..given the diversity in local service conditions there does not seem to any reasonable
alternative—it is probably the best we can do. It does, after all, provide a practical solution to the
problem of how to deal with varying service area boundaries and provides a practical example of

possible improvement for those concerned with polycentric political systems elsewhere”*® Bish,
2008

“For forty years, the province’s innovative regional district system has lowered the cost of cooperation among

neighboring jurisdictions, encouraged fiscal equivalence, and improved the performance of local government”?

- Bish, Robert L., 2006
Financial Model Overview

Introduction/Methodology

The current financial model encompasses a comprehensive financial baseline for each municipality. The financial
model includes a 5-year projection (starting in 2019) for:

® Assessment Base
e Revenues

e  Operating Costs
e (Capital Plans

These projections were developed using historical operating and capital budgets for each municipality, as well as
stated projected budgets. Capital plans and assessment information were also used from each municipality to
determine projections.

The model outlines a hypothetical future financial scenario for each municipality separately, and includes a “joint”
municipal projection. The model includes a dashboard view that can adjust key model inputs, tax rates, assessment
growth scenarios, and collaboration savings/cost factors.

19 | ocal Government in British Columbia, 4™ edition, 2008, Robert L. Bish, Eric G. Clemens
20 Inter-municipal Cooperation in British Columbia, 2006, Robert L. Bish
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The model projects the following financial categories based on 5-year projection, 5-year total, and 5-year average:

e Total Assessment Base (Residential, Farmland, Non-Residential, M&E, Linear)
e Total Property Tax Revenue (Residential, all Non-Residential, Other)

e  Other revenue sources

e  Operating Cost items

e (Capital Cost items

e  Operating Balance

e Debt Levels Added

e Reserve Levels

SOURCES CONSIDERED:

e Past and future operating budgets for each municipality

e  Future capital plans for each municipality, with funding sources

e Long-term growth projections for each municipality

e Historical and future assessment information for each municipality
e Direct feedback and input from Administration

KEY ASSUMPTIONS
There are a number of key assumptions applied to the models:

® No changes to mill rates are projected into the baseline projections, only growth rates to assessment bases
are applied. Potential mill rate changes are projected based on any future operating balance losses that
may be modeled.

e  Growth rates include both a general pricing inflationary component and a growth component. They are
however shown as one single (blended) growth rate. Both municipalities target approximately 2%
population growth.

e Models use a mix of historical budget and assessment base information as well as projected figures from
each municipality

e  Models use specific growth rates for each line item, not general growth rates
e  No Bremner impacts included in this projection time frame

e No Annexation impacts included in this projection window, based on indication that property tax and

operating cost amounts would be largely immaterial during this time frame

® No changes to Industrial Heartland Association, or other regional agreements included in this model —
indications that most agreements are based on stable items like populations, etc. which would not change
in any governance model, and could easily be combined.

e Only fairly “solid” future commercial/industrial assessment base additions are included in baseline
projections

Growth Inputs

A key component of the financial modeling was determining growth rates for assessment base and tax growth,
revenue items and operating cost items. The financial modelling process involved a validation session with each
administration to discuss suitable growth inputs to the financial models. The growth inputs for each municipality
are highlighted below.
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e Differences in Municipalities Financial Reporting/accounting

Some of the specific considerations include:

e Uncertainty of growth inputs

e Models have not been fully vetted by administration, only growth inputs

e large-scale provincial or regional factors could dramatically impact financial landscape of municipalities

e (Capital activities are high level estimates — actual figures for reserves, capital expenditures, funding
sources, etc. are subject to significant change from the baseline figures

Overall, these limitations mean that the financial results should be considered high-level and approximate in
nature. The limitations also highlight the potential challenges in comparing the current financial situation of each
municipality, as there are significant contextual requirements to fully understand potential comparability.

CONTEXTUAL CONSIDERATIONS FROM ADMINISTRATION

In addition, administration from each municipality noted a number of important contextual factors to consider
while interpreting the results of the analysis.

Fort Saskatchewan:

® Have engaged in significant efficiency efforts in recent years, with an indication that further ‘leaning out’
would be difficult

e large-scale hiring of Fire Services is ending as these projections begin

e Anticipated additions to assessment base are more limited and modest in scale based on lack of area for
larger-scale commercial or industrial development

e Nearing ‘optimal’ reserve levels based on current policies and philosophies of financial management

Strathcona County:

e Anticipation of significant increases in reserve contributions

e Have a range of “firm” projected industrial projects to add to assessment base

e large-scale ERP/Business Process enhancement initiative could impact operations
e Have been paying down debt and debt servicing payments are reducing

Baseline Results
The following tables show the baseline results of the financial modeling exercise.

Note: These results are not intended to indicate any evaluation or analysis on the financial well-being of either
municipality. They are simply an application of the growth inputs outlined above, and provide a basis to determine
positive and negative outcomes in the subsequent analyses conducted in this section.
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1. How are taxes, assessment bases, and mill rates affected under different
governance models?

Overview

Overall, there is little in the research or our engagement with administration, that would indicate significant impacts
on the assessment bases and subsequent tax revenue based on the different governance models outlined in Phase
2. Over a longer-term, larger-scale regional collaboration has been shown to positively impact business and
investment attraction to increase assessment bases, but it is unclear if Fort Saskatchewan and Strathcona would
constitute a large enough market/organization to have significant impacts on the assessment base. This is especially
true considering both municipalities are already a part of the Heartland Alliance, which has had a significantly
positive impact on industrial development in the region.

Where the different governance models may have a large impact is on mill rates and property tax changes due to
mill rate changes. These would be driven by changes in the underlying cost of municipal service, either through
efficiency gains reducing costs, or staff salary and service level escalations increasing costs. Of course, significant
reductions in costs, and subsequent tax decreases, could drive business attraction in the municipalities, but both
municipalities are already competitive in their tax rates for the region.

In addition, there are possible impacts to “other” sources of revenue, including user fees and charges and
government grants that could be impacted if services with revenues attached to them are included in 3™ party or
regional entities that may or may not be recovered by the municipalities.
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Based on Phase 2 work, there is an expectation of joint procurement savings through efficiency gains and economies
of scale. The IMRC Committee decided to not pursue detailed modeling of this scenario during the August 26

Model 1: Ad Hoc Collaboration Impacts

meeting.

Model 2: Contracted Service Provision Impacts

Based on Phase 2 work, there is an expectation of joint procurement savings, and general efficiencies including staff
reduction potential. The IMRC Committee decided to not pursue detailed modeling of this scenario during the August

26 meeting.

Model 3: Partnered Municipal Service Provider Impacts

Based on Phase 2 work, there is an expectation of general efficiencies to be realized, but also impacted by a
harmonization (and inflation) of overall service levels, driving up costs. The IMRC Committee decided to not pursue
detailed modeling of this scenario during the August 26" meeting.

Model 4: Third Party Service Provider Impacts

Based on Phase 2 work, there is an expectation of joint procurement savings, and general efficiencies including staff
reduction potential, as well as a possibility to defer some capital expenditures. The IMRC Committee decided to not
pursue detailed modeling of this scenario during the August 26" meeting.

Model 5: Regional Service Provision Impacts

Based on Phase 2 work, there is an expectation of general efficiencies to be realized from regional service provision,
plus potential to defer capital expenditures, but also impacted by a harmonization (and inflation) of overall service
levels, driving up costs. The IMRC Committee decided to not pursue detailed modeling of this scenario during the

August 26™ meeting.

Model 6: Single Entity Service Provision Impacts

OVERVIEW

Model 6 shows the impacts of a Single Entity Service Provision for both municipalities. The model effectively
combines the financial projections of both municipalities into one financial model. That combined financial model
then has the preliminary financial impacts from Phase 2 applied to it to determine the new cost model of
harmonizing staffing and service levels, along with expected efficiencies that would be realized.

The model is based on the following key assumptions:

1. Baseline revenues, costs and capital items are simply based on combining Fort Saskatchewan and
Strathcona projections together — includes the use of each municipalities mill rates for their respective
assessment bases

2. Service Level escalation uses the maximum service level escalation figure from Phase #2 (not finalized) at
$47,384,190, and applies a 10% reduction as a mid-point from the Phase 2 sensitivity analysis
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Infrastructure | Area of

Type

Ad-Hoc Service
Collaboration

Impact
Provider

e Localized infrastructure planning could
result in inefficient duplication and
overlapping of services. Could miss out
on potential economies of scale.

Risks e Limited financial capacity may hinder

expansion of infrastructure.

e May be difficult to meet EMRB
objectives.

ANALYSIS OF THE CONSIDERATION OF RISK AND BENEFITS

Contractual Service

Tantus” MINIP

1.What risks and benefits need to be considered?

Partnered .
.. . 3rd Party Service
Municipal Service .
. Provider
Provider

e Misaligned levels of service and policies
may require harmonization, which can

result in increased costs.

e Some degree of loss of autonomy to 3rd
party for planning (tasking someone else
to make strategic decisions). Typically
occurs only in communities with limited
capacity.

Regionall . . .
E . . Single Entity Service
Governed Service .
. Provider
Provider

Efficiencies through economies of scale

Fair/equitable cost and budget sharing

Decision making may take longer, which
could affect infrastructure service

delivery.

Experience shows that there are strong
initial upward pressures on costs after an
amalgamation.

Perception of inequitable budget
allocation or service delivery is a
possibility.

Generally speaking, the more formal collaboration involved in the delivery of infrastructure services, the more benefits are realized by municipalities. Examples

of this include:

e Improved maintenance and upkeep of services for citizens’ use, e.g. road maintenance.

e Improved level of services for rural communities. For example, infrastructure service expansion or recreation amenities that would not typically exist

in smaller communities (e.g. RMWB and Ardrossan).

e The EMRB takes a regional approach and has identified agreed upon targets that municipalities may need to meet—a regionally governed or single

entity is in a position to more efficiently meet these targets. For example, the EMRB has agreed to higher density targets for municipalities. The ability

to meet these targets will rely on the supporting infrastructure including transportation, water, sanitary services.
Nevertheless, there are also several risks associated with working towards collaboration:

e Misaligned service levels and policies can be extremely costly as entities work to achieve coordination—this is most apparent at the infrastructure
planning stage with the need to address engineering standards, service agreements, etc. However, these risks may also impact capital projects as well

as maintenance and operations depending on how far the municipalities decide to go with harmonization.

e
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3. How could different governance models impact citizens’ quality of life?

Infrastructure

Area of Impact . . Partnered . Regionall . .
Type P Ad-Hoc Service Contractual Service .. . 3rd Party Service < Y . Single Entity
. . Municipal Service . Governed Service . .
Collaboration Provider : Provider : Service Provider
Provider Provider
e Potential lower levels of service in e 3" party service delivery may resultin e Municipality/Single entity may be too
municipalities with high budget individual municipalities being big to be very responsive to citizen’s
constraints. perceived as less accountable to infrastructure needs.

Negative

citizens, since it is not always clear

e Slow expansion of services (heavy e Perceived unequitable benefit by

who is responsible for which services.

financial burden). residents.

ANALYSIS OF THE POTENTIAL IMPACT TO QUALITY OF LIFE

Similar to impacts related to growth, there is significant potential to improve citizens’ quality of life via the coordination of infrastructure services. As in the

previous examples, the above graphic shows that generally speaking, the more coordination that exists the more improved the outcomes. For example:

e The more formalized and collaborative service delivery is, the more efficient services tend to be throughout. There are similarities with privatization of
utility services; research shows that the privatization of service delivery often results in increased efficiencies.

e  With collaboration, improved access to infrastructure services often follows, particularly for those in rural communities—in the case of RMWB, with
amalgamation came an increase/equalization of services to rural communities (via the creation of a new community centre). Without the
amalgamation these communities could never have afforded the centre individually.

Conversely, there is the potential for negative impacts associated with a third party responsible for the delivery of infrastructure services as it could result in
confusion over who (which municipality) is ultimately responsible. Similarly, regionally governed service provision may result in residents’ perception that they
are experiencing inequitable benefits. This in fact was a finding out of a 2010 Rural Service Delivery Review in the RMWB. Finally, the larger the organization
the harder it is to be responsive to local citizens’ needs.

Finally, in examples of intermunicipal collaboration there is the potential for both positive and negative outcomes: “Intermunicipal cooperation would allow
local governments to remain small and retain more autonomy while permitting them to be more responsive to the wishes of local residents. At the same time,
intermunicipal cooperation may make it harder to develop and implement a regional vision and may make individual municipalities less accountable to citizens,
since it is not always clear who is responsible for which services”.

1 “Merging Municipalities: Is Bigger Better?” Slack & Bird 2013
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Medium-term projections for housing starts and the real estate market overall, are relatively flat and steady due to
tempered economic expectations. Strathcona and Fort Saskatchewan may be in a better position to absorb any
future volatility in the housing market compared to other regions of the province due to the relatively better
performance of the region in the last downturn.

IMPACTS ON QUALITY OF LIFE

The preliminary projections all point to steady, constant growth in both municipalities that is well-aligned to
overall economic activity growth. This means that many factors of quality of life will remain unchanged, as median
ages, age group proportions and the number of families should stay fairly consistent.

The largest potential impact on quality of life is the general density, business growth and congestion that could
come with added population to the region. At the highest potential growth projection, regional population could
nearly double in a fairly short time frame. This would result in significant housing, land use, retail, commercial and
traffic impacts in the region that would need to be addressed to meet the needs of a growing population.

Historical Economic/Business Trends

The economy of the province, region and of each municipality is quite volatile, subject to significant swings, making
projection difficult and filled with uncertainty. However, the success of the Alberta Heartland Agreement has
resulted in strong, sustained growth for both municipalities, and the region, and the region performed better than
other areas of the province during the latest downturn.

AREAS CONSIDERED

There are a number of key areas that generally get tracked for economic and business trends. These can include:

e QOil/Energy prices e Employment growth
e GDP growth e  Employment percentages
e New business investment e General inflation

® New businesses started
PRELIMINARY GROWTH TRENDS

ENERGY PRICES

A key driver of economic growth in the province, and specifically in the region, energy prices are prone to
significant volatility, as highlighted by the figures below. This volatility inherently makes any projections difficult.
However, over a much longer-term view, there is an expectation of a more “stable” energy price environment,
though not likely reaching the heights of previous economic boom times.
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IMPACTS ON QUALITY OF LIFE

Overall, most economic indicators point to a steadier economic forecast for the province and the region. This
stabilization would likely bode well for each municipality. Though it may limit some of the ‘high’ growth scenarios
for the region, it would likely provide a steady investment environment that would provide constant, sustainable
growth. This type of economic environment would maintain the Alberta Industrial Heartland’s success and
desirability for young families, allowing both municipalities to continue to attract new population, businesses and
investment over the long term.

The ‘steady’ nature of growth will also likely mitigate any high-inflation scenarios where residents would be
significantly impacted by an increase in the cost of living.

Historical Municipal Governance Trends

Both municipalities have a reputation for strong municipal governance, responsible financial management and
good sub-regional participation. Based on the strong population and steadier economic forecasts, municipal
governance will require a commitment to responsible development, strong land use and responsible financial
management to meet the economic and quality of life needs of the growing population in the region.

AREAS CONSIDERED

There are a number of areas that are suitable to track and project municipal governance. These can include:

e Interest rates (%) e Farmland assessment base
e Inflation (MPI) ® Non-Residential assessment base

M&E assessment base

e Tax base reliance (% revenue residential)

e Residential assessment base e Linear assessment base
PRELIMINARY GROWTH TRENDS

TAX BASE RELIANCE

Both municipalities have a healthy industrial tax base to help offset residential tax revenues to some degree. The
existence of the Alberta Industrial Heartland allows both municipalities to set tax rates much lower than many
other municipalities in the Edmonton Metropolitan Region, or even in the province. There are some differences in
the mix of tax base reliance, however, with Fort Saskatchewan moving to a more balanced reliance on residential
and non-residential taxes over the years in the following figure. Strathcona has a larger reliance on non-residential
tax revenue, as seen in Figure 16. However, this is largely due to the significant growth in the non-residential tax
base in the County, as the mill rates ratio between residential and non-residential taxes is very similar in both
municipalities.
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IMPACTS ON QUALITY OF LIFE

While good municipal governance may or may not have a significant impact on quality of life, bad municipal
governance certainly can. Unsustainable debt, relying on volatile revenue sources and not investing in capital
upkeep can all impact the finances of a municipality, forcing unpalatable tax hikes on residents, which would
significantly impact resident’s quality of life.

Both municipalities have shown strong fiscal management and have processes and policies in place to ensure that
continues. Residents in both municipalities can safely expect to enjoy competitive tax rates within the larger
metropolitan sub-region, adding to the desirability of each municipality as a destination for young families and
new residents.

Regional Economic Forecast Model

INTRODUCTION/METHODOLOGY

The Regional Economic Forecast Model is an attempt to determine a more detailed view on how these various
projection factors will impact each municipality, and the region as a whole. The model is intended to provide an up
to date baseline of figures explored in the preliminary trends section above, and to identify expected 10-year
projections.

Other forecast models tend to focus on population and economic factors. Based on the importance to quality of
life, we have included a range of factors across municipal governance and community/social areas. While
economic factors are important, larger social and community connection are also key contributors to the concept
of ‘Quality of Life’.

GROWTH INPUTS

The following growth inputs were used for the Regional Economic Forecast Model. A preliminary set of factors was
discussed and validated through sessions with both administrations to determine feasible and useful factors.

The table below shows the growth factors explores in the model, as well as a definition of what data/measures are
generally used to calculate each factor.

TABLE 9 - REGIONAL EconomIc FORECAST MODEL GROWTH INPUTS

Population and Housing
Population Total population based on municipal and federal census results
Population median age Median population age based on municipal and federal census results

Percentage of Female Youth

. Percent of population based on federal census results
Population (<19)

Percentage of Male Youth

. Percent of population based on federal census results
Population (<19)

Percentage of Female Senior
Population (>55)
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Residential assessment base
Farmland assessment base

Non-Residential assessment
base

M&E assessment base
Linear assessment base

Community/Social

Community events

Active Non-profits

Local Transit ridership
Commuter Transit ridership
Crime rates and safety
Solid Waste Diversion
Cultural Diversity

Green Space / Trails Added

Net school additions planned

(#)
Volunteer participation (%)

Net substantial community
facility additions

MODEL RESULTS

Total Residential assessment base and projected 10-year growth

Total Farmland assessment base and projected 10-year growth

Total Non-Residential assessment base and projected 10-year growth

Total M&E assessment base and projected 10-year growth

Total Linear assessment base and projected 10-year growth

All community hosted, and municipal hosted events (Event Permits, Event Grants,

Estimated Community Hosted Events)

The number of active community organizations in the community, as a proxy for
community engagement

Number of local transit riders in a calendar year (2019 projected)
Number of commuting transit riders in a calendar year (2019 projected)
Crime Severity Index (from RCMP stats)

Percent of solid waste diverted through recycling programs (current performance)
Percent of non-Caucasian population (through Federal Census)

Total length (KM'’s) of trails

New schools expected to be added (minus older schools closed / repurposed)

Current volunteer participation rates (self-reported citizen responses)

New major community-focused municipal facilities to be added (minus older facility

closures or repurposing)

The model results shows 10-year projections for each of the factors above, as well as current 2019 baseline levels.

For each section of the model, projections are shown for Strathcona County, Fort Saskatchewan, as well as the

entire sub-region which is effectively both municipalities combined. The projections also include a summary

discussion section, which compares and contrasts results compared to the preliminary results shown above.

Note: In many cases, both administrations noted the difficulty of projecting growth factors based on the high

number of external influences that could impact projections. These influences include economic, government

decision making at all levels, regional pressures, industry trends, social trends, etc. (many of these pressures are

explored in Phase 5 work). As a result, these projections are very approximate in nature, and often rely on
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SUMMARY DISCUSSION:

There are a number of implications, trends and observations from the regional model above:

Population growth: Much like the preliminary projections, population growth is expected to continue
steadily. Fort Saskatchewan projects to grow at a slightly higher rate than Strathcona overall, between
2.2% and 3.5%, compared to 1.19% and 1.69% on the high-end, respectively. The entire sub-region could
add between 9,000 or nearly 30,000 people over the next 10 years based on the low-end and high-end
projections

Population median age: The difference in median age between the two municipalities has widened from
the preliminary projections. This is expected to continue based on each municipality’s projections, as
Strathcona is projected to age slightly, with no change projected for Fort Saskatchewan. The sub-region
projection uses a weighted average to each municipality’s current population.

Percentage of Female Youth Population: The female youth population in both municipalities is projected
to grow, with a small amount of growth in Strathcona County, but a much higher rate of growth in Fort
Saskatchewan. The youth population is anticipated to outpace overall population growth in Fort
Saskatchewan.

Percentage of Male Youth Population: Similar to above, the male youth population is expected to grow in
both municipalities, with high growth projected in Fort Saskatchewan.

Percentage of Female Senior Population: While the municipalities used slightly different age cut-offs for
the senior population, both expect to see growth in this demographic grouping. Again, Fort Saskatchewan
expects to outpace overall population growth, with Strathcona falling a bit below overall population
growth projections.

Percentage of Male Senior Population: There is very little difference expected between female and male
senior populations from either municipality, with nearly the exact same growth rates projected for male
and female senior populations. Both municipalities have slightly smaller current male senior populations,
so overall growth projections are slightly lower, despite having similar growth rates.

Percentage of Female Adult Population: The female working age population is expected to decrease in
Strathcona County, and to grow at a low level, well below overall population growth levels, in Fort
Saskatchewan. Based on the expected reduction in Strathcona County, the overall level of working age
female population is actually expected to decline by over 1,000 in the entire Sub-region over a 10 year
period.

Percentage of Male Adult Population: Similar to above, the male working age population is expected to
decline in Strathcona and grow slowly in Fort Saskatchewan. Interestingly, the growth rate for male
working age population is higher than the female working age population in Strathcona, but lower in Fort
Saskatchewan. This projection may indicate a slowing of working age male population moving to Fort
Saskatchewan for work.

Total dwellings: Total dwellings are expected to grow as development continues in the region. Strathcona
did not indicate a growth projection, however Fort Saskatchewan indicated a growth range between 1%
and 2% per year. It can be reasonably expected that both municipalities would see growth in total
dwellings as development continues. Both administrations noted that projections in this area are subject
to economic pressures and could be variable over a 10-year period.
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® Housing starts: Housing starts are not projected to change dramatically from current levels over the 10
years in either municipality. Both administrations noted that projections in this area are subject to
external EMRB and economic pressures that make projections difficult.

e Development permits (#): Development permit numbers were expected to grow slightly in Fort
Saskatchewan over the projection window, but Strathcona did not project growth above current levels.
Similarly, both administrations noted that projections in this area are subject to external pressures that
make projections difficult

e Building permits ($): Building permit values were treated the same by both municipalities as
Development permits above. Similarly, both administrations noted the external pressures that could
impact projections in this area.

e Average house prices: Average house prices were not projected to change dramatically, with Fort
Saskatchewan showing a slightly negative ‘low-end’ projection and a slightly positive ‘high-end’
projection. Strathcona County did not provide a growth projection due to the uncertainty in the long-term
housing market. Both administrations noted that positive growth in this area is not necessarily positive for
overall quality-of-life as it impacts affordability. Current average house prices indicate that affordability is
a larger concern in Strathcona County currently, though Fort Saskatchewan’s ‘high-end’ projection could
lead to similarly priced housing to Strathcona County over the longer-term.

e Average Household Income ($): Household incomes in both municipalities are fairly high compared to the
region as was seen in the preliminary projections, though Strathcona stands out as having particularly
high average household earnings. Over time, both municipalities project to see increased average
household income, though Strathcona County is expected to increase at a slightly lower rate as Fort
Saskatchewan begins to ‘catch up.’

e Farmland (Hectares): There will be a transfer of farmland between the municipalities in the first year of
the projection based on the annexation process. However, as a specialized municipality, Strathcona
County will continue to have significantly higher levels of cultivated farmland. While it was difficult to
provide a projection, Fort Saskatchewan anticipates that it will continue to “absorb’ farmland within its
boundaries. As an urban municipality, there is no zoned agricultural land in the City, though some
commercial and industrial land is currently cultivated and assessed as farmland. Similarly, the annexed
land will be absorbed to residential and commercial development over time. Strathcona County, short of
major new development in Bremner (which was excluded from this time frame), will likely maintain much

of its current farmland, though exact projections are challenging to determine.
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SUMMARY DISCUSSION:

There are a number of implications, trends and observations from the regional model above:

e Energy prices: As seen in the preliminary projections, energy prices are forecasted to have slow, steady
increases over time, though long-term forecasts are very difficult. Neither administration is using energy
pricing as a significant forecasting factor, and both noted that the local industrial economies are less
sensitive to energy prices than other areas of the province, based on the highly integrated operations in
refining activity, and the prevalence of petrochemical activities.

e  GDP growth: GDP growth is difficult to accurately measure and predict at a local level. While Strathcona
County noted approximately 2% current growth, both administrations noted that projections were nearly
impossible based on the various external political and economic factors that could impact that figure. The
region will likely follow the slower, steadier growth projections for the entire province, as seen in the
preliminary projections.

e New businesses/business licenses: Both municipalities noted difficulty in data capture and projections
for new business activity. Strathcona does not conduct business licensing and relies on voluntary and
external information sources. Fort Saskatchewan can measure business licenses, but business with
multiple locations are only required a single license, so data is still voluntary. Both municipalities noted
potential weaknesses in the data.

e Business Investment: Similar to business activity above, new business investment relies heavily on
voluntary and external data sources and both administrations expressed the difficulty in projecting. It is
anticipated that business investment will track closely with the overall GDP trends and the larger
economic cycle of the energy sector, with many external factors that could impact it.

e Employment percentage: Similar to above, municipalities use a variety of voluntary and StatsCan data to
determine employment percentages. Data quality challenges, and significant uncertainty due to larger
economic factors makes projection very challenging.

e Employment growth: Employment levels use nearly the same data as Employment percentage above,
and the same data quality challenges and uncertainty makes projection very challenging.

e General inflation (CPI): A baseline of $100 is used to show the impact of inflation, based on each
municipality’s inflation forecasts. Both forecasts are very similar, which makes sense given the closeness
and similarities in both municipalities. Critically for Quality of Life, inflation will have an impact on
affordability for citizens. The inflation forecasts are nearly identical with what was projected for the
overall province, which suggests that there are no unique affordability concerns facing the sub-region.
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SUMMARY DISCUSSION:

There are a number of implications, trends and observations from the regional model above:

e Interest rates: Both municipalities face the same borrowing costs from the province on deficit spending,
so there are no meaningful differences between the two in terms of debt interest rates, and will not be in
the future. In terms of interest investments, Strathcona County has a dedicated investment function in
the organization which maximizes returns in a way that Fort Saskatchewan indicated is difficult for the
City to achieve. These differences were not projected, but will likely continue until the City has a
dedicated investment function.

e Municipal Inflation (MPI): The MPI is a commonly used measure for projecting municipal cost inflation on
common goods and services. There are a number of different MPI calculations and many organizations
undertake their own studies. Fort Saskatchewan indicated a tendency to look to the City of Edmonton’s
MPI figures for projection purposes, while Strathcona undertakes their own MPI process. The results are a
difference in terms of baseline projections, with Strathcona indicating a smaller inflation factor by
approximately 1 percentage point.

e Tax base reliance: Currently Strathcona County has a larger reliance on its non-residential property tax
base compared to its residential tax base, compared to Fort Saskatchewan. However, in terms of regional
context, both municipalities are fairly reliant on non-residential property tax base based on the significant
Industrial Heartland presence in both. This is slightly different than what was seen in the preliminary
projections above, where Fort Saskatchewan had moved to a more equal balance during the trend years
examined. Both administrations noted the difficulty in projecting what future tax base reliance may look
like based on the large number of economic and governance factors that could impact those numbers.
However, as seen in the assessment base projections below, the growth in non-residential assessment
areas has led Strathcona County to indicate a slightly lower residential tax base reliance over time,
moving down 2% over the timeframe.

e Residential assessment base: The residential assessment base is expected to continue growing at a stable
pace. Fort Saskatchewan indicated an expected assessment base growth rate of between 1% to 2% over
the 10-year window. Strathcona effectively indicated the same preferred growth rate of 1.5% over the 10-
year time frame. It is reasonable to assume that similar levels of development and price inflation in the
region will have similar impacts on assessment base growth.

e Farmland assessment base: The farmland assessment base had similar results as above, with Fort
Saskatchewan indicating an expected assessment base growth rate of between 1% to 2%. Strathcona
indicated a 0% growth rate, with no change over the 10-year timeframe. Over the longer term, it may be
reasonable to expect that the absorption of farmland in the region would begin to have a negative growth
effect in this area, though major impacts are not expected over this projection window.

o Non-Residential assessment base: Non-residential assessment is similar to above, with Fort
Saskatchewan indicating an expected growth rate of 1%, which is slightly lower than residential
assessment growth. Strathcona indicated a preferred growth rate of 2% which indicates strong growth
over time. Overall, the sub-region could over $1B in non-residential assessment base over 10 years with
these growth rates.
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SUMMARY DISCUSSION:

There are a number of implications, trends and observations from the regional model above:

e Community events: The number of community organized and municipal organized events were not
projected to change dramatically, with Fort Saskatchewan estimating no change at all. Strathcona County
did not provide a specific growth projection due to the uncertainty in funding, organization and political
decisions regarding events. Both administrations noted that even if event numbers stay the same, the size
and complexity of them tends to increase over time.

e Active Non-profits: Similar to above, the number of active non-profits is not expected to change
dramatically. Fort Saskatchewan projected no change over 10 years, and conversations with
administration even indicated that a consolidation of non-profits in the community may occur, as larger
and more sophisticated organizations are needed to meet the needs of the growing community. Again,
both municipalities noted the challenges with data collection in this area, and noted the difficulty in
making projections.

® Local Transit ridership: Local Transit ridership is expected to continue growing, even above the pace of
population growth for Fort Saskatchewan, with a projected growth rate between 2.2% and 3.5%.
Strathcona also expects to see approximately 2% growth in local transit ridership, which will outpace their
population growth projections. Overall, the sub-region expects to add nearly 100,000 local transit riders
over the 10-year window.

e Commuter Transit ridership: Similar to local transit ridership above, commuter transit ridership is
expected to continue growing, with Fort Saskatchewan indicating the same projected growth rate
between 2.2% and 3.5%. Strathcona also noted the same projected growth rate 2%. Overall, the sub-
region could add over 300,000 additional commuter transit riders over the 10-year timeframe.

e Crime rates and safety (CSI): The Crime Severity Index is readily available and used by both municipalities
as a measure of community safety. Currently there is a gap between CSI scores between the two
municipalities. Overall, no significant change could be reasonable projected for Fort Saskatchewan, and
Strathcona County did not provide an expected projection based on the uncertainty of projecting these
figures.

e Solid Waste Diversion: Diversion indicated the percentage of solid waste that can be successfully diverted
from landfills to recycling programs. In this case, Strathcona indicated no expectation of long-term
change, while Fort Saskatchewan did not provide a projection due to the uncertainty. Both
administrations noted the potential governance and service decisions that could be made which would
make projection difficult. Currently, both municipalities are diverting comparable amounts of solid waste.

e  Cultural Diversity (% of immigrants): The level of non-Caucasian population is similar in both
municipalities, at 10% and 8% for Strathcona and Fort Saskatchewan, respectively. Fort Saskatchewan
indicated an expected growth to this rate, though not at a significant enough level to catch up to
Strathcona over the 10 years.

e Green Space / Trails Added: Both municipalities indicated a strong focus on recreation and green space,
though the data proved to be difficult to collect within the timeframes of the modeling exercise.
However, Strathcona was able to define current zoned park (green) space, and KM’s of trails. Both

municipalities indicated the difficulty in projecting these figures, as much of it is related to the level of
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newly developed areas over the 10 year window. Strathcona noted a ‘missing link” initiative that may fill
in additional trail space throughout existing developed areas, while Fort Saskatchewan considered its trail
system fairly mature and complete, with the exception of to-be developed areas.

Net school additions planned (#): Neither municipality was able to confidently project the number of net
new schools in the community over a 10 year window, due to the external nature of decision making on
the issue. Both municipalities indicated growth patterns would likely warrant new schools over the time
frame, but projections remain uncertain.

Volunteer participation (%): Both municipalities have started to capture this figure, though the data is
voluntary and subject to some uncertainty. The levels of self-reported volunteerism in both communities
are fairly similar, with Fort Saskatchewan having a slightly higher figure. Both administrations noted the
difficulty in projecting volunteerism trends, due to the lack of control or influence the municipality has
over this factor, though both municipalities they would not expect significant change from current levels
over the projection time frame. The sub-region figure uses a weighted average of both municipality’s
current populations.

Planned community facility additions: The number of community-focused municipal facilities added over
the 10-years was difficult to project for both municipalities, based on the governance and financial
pressures that may impact these decisions. However, Fort Saskatchewan, though its current capital
planning efforts was able to project between 1 and 3 potential new facility additions in low-end and high-
end scenarios. Due to the uncertainty, Strathcona was not able to provide a projection on this factor.

A Review and Analysis of Re-Imagine. Plan. Build. (Edmonton Metropolitan Region
Board Growth Plan)

Reviewed Documents

Overview

Re-Imagine. Plan. Build. Edmonton Metropolitan Region Growth Plan. Effective October 2017, Edmonton
Metropolitan Region Board.

Strathcona County and Fort Saskatchewan are located within the Edmonton Metropolitan Region. In
2017, the Edmonton Metropolitan Region Board (EMRB) adopted the Re-Imagine. Plan. Build. Edmonton
Metropolitan Region Growth Plan (the ‘plan’ or EMRGP) to guide how growth occurs in the Region over
the next 30 years. The purpose of the EMRGP is to promote growth and development in the region in a
responsible manner through compact and contiguous development, minimizing the expansion of the
Region’s development footprint.

The EMRGP recognizes Sherwood Park and Bremner in Strathcona County as well as Fort Saskatchewan as
“Urban Centres”, with both Sherwood Park and Fort Saskatchewan being Built-Up Urban Areas, where as
Bremner is not currently developed.

Urban Centres are significant ‘urban communities’ intended to provide sub-regional level of services and
accommodate mixed use development at higher intensities. All three Urban Centres (Fort Saskatchewan,
Sherwood Park, Bremner) are located in the Metropolitan Policy Tier of the ERMGP. Generally, the
policies for Metropolitan Area support:
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Compact, contagious growth
Intensification
Mix of land uses, including major employment areas

o O 0O O

Urban levels of servicing

e  With the exception of the two urban areas, the majority of Strathcona County is located in the EMRGP
“Rural Area”. This area has a very different growth strategy than the Metropolitan Area, where limited
Country Residential is permitted, however growth is generally directed toward other areas in the region.

e  Both municipalities have “Major Employment Areas” in their boundaries. In the northern parts of this sub
region, both municipalities are partners in the Alberta Industrial Heartland. Strathcona County has as
second Major Employment Area, Refinery Row, located in the north and western parts of Sherwood Park.
These employment areas are regionally significant.

Policy Summary from EMRGP

The EMRGP provides several key directions and policies to promote sustainable regional growth and development.
Key policies applicable to these two municipalities include the following sentiments:

e Fragmentation of agricultural land should be avoided.

e  Growth should be directed towards the land within the Metropolitan Area.

e New greenfield development should be contiguous with existing, urban development.
e  Country residential development should be restricted.

e Greenfield areas should be developed as complete communities, with a range of housing, services and
other amenities.

® The Urban Centres should be planned and developed with a mix of land uses and housing types, and
multimodal transportation access.

e New (greenfield) development should meet a minimum density target of 40 du/nrha in Strathcona
County and 35 du/nrha Fort Saskatchewan (compared to 45 du/nrha in Edmonton).

e  Both municipalities have significant aspirational intensification targets—percentage of new dwelling units
to be developed in existing, built-up urban areas - set by the EMRGP. These targets are 15% for Fort
Saskatchewan and 17.5% for Strathcona County.

TABLE 14 - POPULATION AND EMPLOYMENT PROJECTIONS (FROM EMRGP)

Annual Growth
Population Projections Rate Employment Projections

High Low High Annual

ik 2044 2044 2044 2044 RS plas | i

ForE 22,800 = 43,600 | 63,500 @ 2.18% @ 3.47% | 12,341 = 21275 = 1.83%
Saskatchewan

Z:,’::"t‘;“a 96,800 = 138,000 160,000 1.19% = 1.69% = 39,888 = 68,671  1.83%
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e Strathcona County:

o Significant industrial bases located in Alberta Industrial Heartland and Refinery Row. New,
undeveloped Light/Medium Industrial area planned west of Bremner.

o An additional, potential, industrial area is located south of Bremner in the “Local Employment
Policy Area” of the County’s MDP.

o In the Alberta Industrial Heartland, light, medium and heavy industrial uses are permitted, with
light/medium acting as a buffer between the heavy industrial Heartland uses and adjacent uses.

o Refinery Row is predominantly heavy industrial uses.

o Strathcona County uses risk standards and risk assessments to support industrial land use decision
making.

Commercial

e Fort Saskatchewan:

Commercial land base is concentrated in the Downtown and along Highways 15 and 21.

Large format, vehicle-oriented uses are directed to areas adjacent to the highways.

Policies support redevelopment of underutilized sites (mall, old hospital).

Policies support intensification and diversification of uses in the Downtown.

Policies promote the Downtown as the preferred location for office development.

A residential mixed-use centre is identified in several existing and planned communities. The intent
of this land use is to promote mixed use (commercial and residential) development.

O 0O 0O 0O 0O ©

e Strathcona County:

o Existing planned commercial areas exist in the built-up urban area in Sherwood Park. Additional
commercial areas are anticipated in the Bremner to support the future population in this urban
centre.

o Current policies support the intensification and diversification in existing commercial areas.
o Policies support intensification and diversification of uses in the Urban Centre Policy Area within

Sherwood Park. These policies encourage compact, mixed use development, including expansion of
commercial uses, in this key area.

o Policies support intensification and diversification of the existing vehicle oriented commercial areas
in the Compact Development Policy Area within Sherwood Park. These policies encourage the
intensification of these existing development areas as compact, mixed use developments.

Residential

e  Fort Saskatchewan:
o Greenfield:
=  Density target of 35 du/nrha for new greenfield development (EMRGP).

= Neighbourhood are to be design for people, with emphasis on human-scaled development,
walkable neighbourhoods and the provision of amenities at the neighbourhood level
(residential mixed-use centres).

= Development should be phased appropriately, and leapfrogging should be avoided.
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=  Encourage complete neighbourhood by including a range of dwelling unit types, density and
supporting services.

o Redevelopment
= Has intensification (infill) target of 15% new dwelling units (EMRGP).
= Policies support the sensitive infill and redevelopment in the City, to retain the existing
neighbourhood character.
e Strathcona County:
o Greenfield:
=  Has density target of 40 du/nrha for new greenfield development (EMRGP).
= New development must consider the following objectives:
o Diversity of housing
o Provide services and open spaces for residents
o Incorporate multi-modal transportation

= New development should consider principles of transit-oriented development (compact
growth) where appropriate.

= The future Urban Centre of Bremner is currently unplanned but is envisioned to be designed as
a complete community that is green, connected and diverse.

o Redevelopment
= Has intensification (infill) target of 17.5% new dwelling units (EMRGP).

=  Policies support the intensification and diversification in several key policy areas (Commercial,
Compact Development and Urban Centre) to include a greater mix of uses, including residential.

o) Country Residential

=  Country Residential Policy Area identifies where new Country Residential development is

permitted.

= Country Residential is intended for single family dwellings and may accommodate some home-
based businesses, if deemed appropriate.

= Country Residential development is to be clustered (multi-parcel) and requires an ASP to be

developed.

Agricultural

e  Fort Saskatchewan:
o Within the urban municipality of Fort Saskatchewan, all lands are identified for future urban
growth. Agriculture is permitted as an interim land use only.
e Strathcona County:

o Strathcona County has a substantial area of land identified for agriculture, with various policies

protecting these agricultural uses.
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e  Municipal Finance Authority Act (1970)

o Created the ability for local governments to pool resources and borrowing requests and
collectively approach service marketplace.

o Introduced economies of scale into the service provision market, saving smaller municipalities
from going broke and allowing smaller municipalities the chance to participate in a service they
could have not otherwise afforded (like regional pools and parks?).

e  Waste Management Act Amendments (1989)

o Mandated the Regional Districts to develop solid waste management plans (By 1995).

o Not well accepted at time, but there has been acceptance since then that waste management is
best done in BC on regional scale, due again to the unique geographical challenges presented by
the province.

e  Growth Strategies Statutes Amendment Act (1995)

o Collaboration between provincial and local governments on the need for inter-jurisdictional co-
ordination to manage regional growth and planning (voluntary for regions).

ISSUES WITH REGIONAL DISTRICTS
e Regional Districts are relatively incapable of dealing with zero-sum or highly contentious issues.

e Though they attempt to tax fairly, they are still susceptible to free-rider problems with services delivered
at the regional level.

e Reviews of Regional Districts have also pointed to problems of;
o Complexity

= Regional Districts are often pointed at for being needlessly complicated in both their
operation and explanation, despite having a rather simple goal.

o Accountability

=  Board members are not directly elected, and instead are members of elected municipal
councils who are appointed to the RD board by the council.

= Only in-direct accountability to the public, who must rely on the municipal councils to
monitor and remove appointed board members when they fail to act in the best
interests of the municipality and council.

BOTTOM LINE

e Regional Districts were created specifically to offer service delivery to remote and segregated parts of the
province.

e However, they have evolved to be much more.

4 “Of 283 activities, 80 (28%) were identified as having economies of scale due to the need for specialized equipment or personnel.”
Additionally, 14 (3.5%) were identified as having economies of scale due to the need of a large capital facility, like jails, landfills, rec centres,
water supply, etc. - Bish, Robert L., Local Government Service Production in the Capital Region. Victoria, B.C.: University of Victoria, Local
Government Institute, School of Public Administration, 1999.
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o They allow citizens access to services their community would have never been able to afford on
their own.

o They maintain reasonable power in a citizen’s vote.
o They keep healthcare and hospital costs low.
o They act as a local government for un-incorporated areas of the province, allowing those citizens

a similar quality of life to those living within a municipality.

e Started as an innovation to a unique geographical problem, British Columbia has continued to utilize and
update Regional Districts throughout the years, with the province adding acts and amendments as seen
fit.

e [n 2017 Harold Wolman, in an attempt to answer the question of whether Regional Districts in British
Columbia have been successful, came to the conclusion that though there are noted problems of
accountability a lack of ability to solve contentious issues, Regional Districts, in his opinion, can be seen as
having been effective in achieving their objectives.

Regional District of Metro Vancouver—an Example of Optimizing Growth through Density Bonus
Zoning Incentives

PREVALENCE

e Density bonus zoning incentives (DBIs) are used throughout the Regional District of Metro Vancouver
including within the City of Vancouver, the City of Burnaby, and the City of Coquitlam.

e Permitted by the British Columbia Local Government Act (2015):

o DBIs are a way to address uniquely local needs, concerns, or strategies — DBIs within the Regional
District of Vancouver vary significantly from one municipality to another, and even within the
municipalities themselves®.

o This legislation is not “prescriptive”, meaning that municipalities are not constrained to a specific
framework or model for implementation of density bonus zoning’.

PURPOSE

e DBIs allow higher-than-permitted density within a municipality in exchange for a contribution to the
municipality either in the form of cash in-kind or direct community investment (e.g. affordable housing,
neighbourhood amenities, etc.)?.

e Because of existing parameters as to how standard development rates (often known as development cost
charges) can be spent, DBIs are a way for municipalities to generate additional income for local services
and amenities in exchange for zoning exemptions®.

5 Harold Wolman, Looking at Regional Governance Institutions in Other Countries as a Possible Model for U.S. Metropolitan Areas: An
Examination of Multipurpose Regional Service Delivery Districts in British Columbia, 2017

¢ Personal correspondence (phone) with City of Vancouver. July 24, 2019.

7 Mattison, A. Dealing with Density (2015). Ryerson University.

£ |bid.

® Funding for Growth (2018). City of Coquitlam.
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o DBIs are used to offset the effects of increased density on a community (decreased greenspace,
etc.)%.

e Typically, DBIs are used by a municipality to lower barriers for development (and consequently,
incentivize developers) to develop in a certain area. Conversely, DBIs are also paid to permit developers
to build in desirable, central areas where density allowances are already at capacity under current
zoning. !

e There are three types:

o Target rate rezoning: Where “the municipality expects a certain dollar value of amenities based
on how much additional area (or how many units) the developer would be getting through the
rezoning [for greater density]... Rates may apply across the entire city, or may vary depending on
neighbourhood as determined by community need or demand”*2.

o Uplift-based rezoning: “Based on the concept of how much more the land would be worth with
the additional density permitted. This format has the potential to capture market changes in land
value” without changing standing development rates or zoning bylaws*3.

o Density bonus zoning: “A zoning tool that permits developers to build more floor space than
normally allowed, in exchange for amenities and affordable housing needed by the

community”*4,

The table below provides an overview of some of the different types of DBI programs run throughout Metro
Vancouver. While this table is not exhaustive within the region, it showcases the potential earnings associated with
targeted local growth strategies.

TABLE 16 - ExampLES oF DBI REVENUES IN METRO VANCOUVER (2018)

Municipality Type(s) of Density Bonus . Reported Developers
i Year Initiated .
Incentive Used Contribution
i ® Density bonus zonin
City of Vancouver Y [:4 2014 $101.5M17
® Target rate rezoninglé
i i 18 ® Density bonus zonin
City of Coquitlam 1ty u Ing 201319 $30.4M2
® Uplift-based rezoning
City of Burnabyu ® Uplift-based zoning 199722 $95M23

10 Mattison, A. Dealing with Density (2015). Ryerson University.

1 |bid.

2 Density Benefit Incentives in Metro Vancouver: Lessons for the Greater Golden Horseshoe (2015). Ryerson University — Policy Report.
- bid.

14 City of Vancouver — Density Bonus Zoning (n.d.). Accessed July 18, 2019.

15 Note that Developers Contribution includes both development charges and density bonus zoning revenues.

16 Density bonus zoning (n.d.). City of Vancouver. Accessed July 23, 2019.

17 Statement of Financial Position (2018). City of Vancouver

18 Note: the City of Coquitlam refers to both density bonus zoning and the Community Amenity Contribution Program, both of which are types
of DBIs

19 presentation to Council: Proposed Community Contribution (CAC) Program Expansion (2015). City of Coquitlam.

2Notes to Consolidated Financial Statements (2018). City of Coquitlam.

21 Note: the City of Burnaby refers to DBIs as the “Community Benefit Bonus Policy”

22 Community Benefit Bonus Policy. (n.d.) City of Burnaby. Accesses July 23, 2019.

2 Consolidated Statement of Operations and Accumulated Surplus (2018). City of Burnaby.
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ECONOMIC EFFECTIVENESS
e (Creation an additional municipal revenue stream.

e Reduces the barriers to entry for residential, commercial, and / or industrial developers within a
municipality.
e (reates certainty and transparency for existing and potential business investment / activity.

e Allows for the financing of further community “value” (libraries, parks, recreation amenities, affordable

housing, etc.).

e  Future-growth conscious — allows for strategic management of population and economic growth.

IMPACT ON QUALITY OF LIFE
® Increased value for citizens at no additional cost to taxpayers.
e Offset impacts of increased density to local residents.

e Additional community resources provided to residents that may not have been possible or prioritized

without DBI revenue.

e (reates certainty and transparency for residents as to the future of their communities, property value,
and other planning-related concerns.

POSSIBLE CHALLENGES

e Requires education to inform the public about appropriate trade-offs for increased density in some

areas?®.

e To achieve a DBI that is attractive to developers, a city may adopt restrictive underlying densities that
make development unattractive.?

KEY TAKEAWAY

Density bonus zoning incentives are a mutually beneficial means to generate revenue, manage growth, increase
density, and benefit residents. If structured correctly, municipalities can use DBIs to fund local infrastructure and

incentive ongoing local development.

While most DBIs are relatively new to Metro Vancouver, the differences in their use and application across
municipal borders can be strategic in nature, and as DBIs have become a significant revenue source for the
municipalities that employ them. This suggests potential competition may occur between municipalities using
DBIs. Conversely, the opportunity to standardize DBIs across municipalities may offer greater revenue
opportunities and attract development to the region as a whole as a predictable market with strong investment
incentives.

24 https://planningforhazards.com/density-bonus
2 Incentive Strategies: Density Bonuses, Fee Waivers & Expedited Approvals. https://www.law.ufl.edu/_pdf/academics/centers-
clinics/clinics/conservation/resources/incentive_strategies.pdf
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attractive market for national and international investment and business operations. This approach has proven
effective, with the greater Montreal real GDP growing 4 percent from 2018 to 2019, increasing jobs by 2 percent
(41,000).3% This growth was primarily driven by the industry clusters (technology, finance) at the centre of the
MMC’s economic strategy.®

City of Westmount

COMMUNITY PROFILE
e The City of Westmount is a de-merged city on the Island of Montreal encompassing 4.02 kilometres of
land and home to approximately 20,400 residents®®.
o The City of Westmount, like many de-merged cities, is surrounded on all sides by the

Agglomeration of Montreal.

e Westmount residents report a higher median income than those of surrounding boroughs within
Montreal (earning approximately 88% more [$37,000] than the mean Island of Montreal income)®’.

e  The community has well-established municipal and non-profit organizations targeted at the needs of
residents that focus on interconnectedness and inclusion within the community®.

e 70 percent of the population has post-secondary education and there are 15 educational institutions
within Westmount, including two of the four English-language colleges on the Island of Montreal®®.

e Recent City Council priorities have been focused on the promotion of community-based initiatives,
community walkability, sustainable development, and environmental protection®.

e Business and commercial activity in the region is diverse®!.

GROWTH AND DEVELOPMENT

e Collaborative service delivery and land use planning within the Montreal region comes as a necessity of
municipalities operating within close proximity of one another. With one of the highest urban densities
and population growth rates in the county, the Montreal region addresses this growth as a region at all
levels of government:

o Atthe local level, aspects of growth are managed as follows:

= (City planning is very strict within the municipality, and regulations regarding housing
typologies, land use, floor area ratio and other criteria that preserved the “garden
suburb” vision of the City have been in place since the late 196052

34 Diallo, A. D. Greater Montreal leads the pack for economic growth in Canada (2019). Montreal International.

35 |bid.

36 Beitel, D., Lance, J., Bornstein, L. Westmount Baseline Study (2010). McGill University School of Urban Planning.
37 |bid.

32 |bid.

39 |bid.

% |bid.

4 |bid.

42 Beitel, D., Lance, J., Bornstein, L. Westmount Baseline Study (2010). McGill University School of Urban Planning.
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=  Property value and local identity are closely tied to the heritage and land use model
developed within the City, making further growth and development a focus of residents
and administration®.

= Due to the unique “green” qualities of the City of Westmount (approximately 10 percent
of all land use is public parks, with additional prohibitions protecting the treed areas
throughout the community*), community programs, and consequently quality of life,
are closely tied to land use and land use planning; with minimal opportunities for
densification in the area, the Westmount Planning Programme has nine priority areas
for urban development:

1) Quality of the residential neighbourhoods
2) Protection and enhancement of parks and greenspace
3) Community and institutional facilities
4) Industrial and commercial areas
5) Quality of the environment
6) Transportation and walkability
7) Heritage, architecture, and urban form
8) Protection of views and landscapes
9) Quality of public spaces*
e At the regional level (Agglomeration Council / Montreal Metropolitan Community) aspects of growth are
managed as follows:

o Because of its small land area and unique location within the Agglomeration of Montreal, the City
of Westmount relies on regional collaboration to provide comprehensive service to its residents.

= Approximately half (51 percent) of tax revenue is paid to the Agglomeration of
Montreal, wherein:

o The Agglomeration provides:
o First responder services (fire, police, emergency medical services)

o Development and management of arterial roads and associated
infrastructure

o Municipal courts system

o The Agglomeration contributes a portion of the City of Westmount’s tax
revenue to the regional transit authority, which oversees the comprehensive
transit system throughout the Montreal region“®.

KEY TAKEAWAY

The City of Westmount is uniquely positioned as an independent municipality within the geographic surrounding

of the Agglomeration of Montreal. Because of its small size, the City of Westmount leverages local partnerships

4 |bid.
* |bid.
4 |bid.
% personal communication (email) City of Westmount. July 24, 2019.

Page 58



Tantus” MINIP

with multiple Regional Governance bodies (MMC, Agglomeration of Montreal) to best capture regional growth
opportunities and provide high quality services to its residents. The City of Westmount has developed strong local
land use planning strategies in addition to those implemented at the regional level that have helped to maintain
local priorities and interests while also capitalizing on the benefits and efficiencies of the region’s economic
strength and partnering to deliver services to residents that are not possible at the local level.

Halifax Regional Municipality

HISTORY

e Inthe 1990s, four Municipalities governed the region:
1) Halifax
2) Dartmouth
3) The Town of Bedford
4) Halifax County

e To save on costs, reduce duplication of administrative overhead and create efficiencies between the
smaller urban section and the sprawling rural community, the province soon approached the idea of
consolidation with the Conservative government in 1992 calling for amalgamation.

® |n 1996, the Liberal government arranged a forced merger of the four municipalities with the creation of
the Halifax Regional Municipality.

o The government at the time predicted a savings of $18 million annually.

o The unilateral approach taken did resemble mergers elsewhere in Canada, but due to its forced
nature it bred “resentment” between the different levels of government.

o Almost immediately is was faced with the challenge of “serving both urban and rural residents
simultaneously.*””

SUMMARY

e Ultimately the changes did not reduce costs and the transition expenses ran around $25-30 million with

no provincial compensation.

e Sentiments preceding the merger describe a lack of transparency and communication between
government levels.

e A notable division occurred between attracting development within the urban core, which commands a
strong section of the governing cabinet, versus the largely rural sections of the municipality that received
significantly less focus.

e High rise development, port upgrades and roadway proposals began taking precedence over green space
and heritage preservation.

e The merger did reduce competition for economic investment and allowed a rational policy to promote
growth.

47 Finbow, Robert G. "Resistance Is Futile”? Halifax’s Experiences with Multi-level Governance in Four Policy Fields. Dalhousie University, 2009.
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e Public sentiments indicate improvements to the following services: libraries, recreation, and policing
receiving public satisfaction.

QUALITY OF LIFE

As noted in the preliminary findings, investigations into defining quality of life must take into account a wide
breadth of materials. Important are large, universal definitions of quality of life that consider statistical sampling
and the identification of trends across large geographical areas. Equally important is how local citizens define
quality of life. We have broken the remainder of this report into (1) universal and (2) place-based definitions of
quality of life.

Defining “Quality of Life”

Quality of life can be defined in many ways, making its measurement and incorporation into scientific study
difficult. One study by the Wharton School of the University of Pennsylvania ranked Canada first in a survey
measuring a countries quality of life on nine attributes: affordability, a good job market, economically stable,
family friendly, income equality, politically stable, safe, well-developed public education system and well-
developed public health system. This study looks more towards a macro outlook on a country’s quality of life.

Blue Zones

e Another outlook on quality of life, can be drawn from looking at the world’s “Blue Zones”. Blue zones, a
term trademarked by researcher Dan Buettner, are regions in the world in which people live both
healthier and significantly longer than others.

e There are five identified blue zones in the world in which a large percentage of people live to 100 and
with aging populations remaining active well into their 80 and 90’s.

e The identified regions are: Ikaria, an island in Greece; Okinawa, an island in Japan; the Barbagia region of
Sardinia, Italy; Loma Linda, a small Seventh-day Adventists city in California, and the Nicoya peninsula in
Costa Rica.

e Buettner and his team of researchers identified 9 key factors that attribute to their higher quality of life.

o They move naturally — walking, gardening, and doing housework.

o There is purpose in their life — knowing why you wake up in the morning makes you a healthier
happier person.

o Normalization stress relief — blue zones have stress relieving rituals built into their daily routines
such as prayers, naps, or even happy hour.

o Food behaviour— people in blue zones stop eating when their stomachs are 80% full, with their
smallest meal in the evening.

o Types of food — beans, vegetables, fruit, and whole grains are the primary diet of people in blue
zones
o Wine— moderate but regular consumption of wine with friends are a regular occurrence for blue

zone residents.

o Belonging — blue zone residents have a strong sense of community, typically faith-based that can
extend up to 14 years of life.

Page 60



Tantus” MINIP

o Loved ones come first — Prioritizing close and strong family connections are common for people in
blue zones.
o Right Tribe -the worlds longest living people have close friends and strong social networks.

8-80 Rule

e  Another outlook related to an improved quality of life is the 8-80 rule; if something in the community is

designed for an eight-year-old and an 80 year old, it will be accessible for all people.

e The not for profit organization 8 80 Cities* aims to incorporate this exact mindset when executing their

projects and asks the question: how can they meaningfully engage people in urban transformation?

e Some of the projects that 880 have undertaken include building solutions for safer and more vibrant

streets. An example includes expanded pedestrian space, protected bike lanes, parklets (a sidewalk

extension with added space or amenities), street furniture, and community programming for all ages.

e Another example of an 8-80 strategy is to increase a child’s independent mobility, allowing a child to

move around their neighbourhood or city on their own, typically by walking, biking, and/or public transit.

There is abundant research that recognizes that both outdoor free play and independent mobility are

important to children’s physical, social, cognitive and emotional well-being.

Universal Definitions

The Wharton School of Business at the University of Pennsylvania
defines nine attributes of quality of life (see Figure 25). These
attributes are largely citizen-centric in the sense that these are the
types of qualities that individuals may look for when choosing a

place to live.

Other definitions of quality of life are more municipality-centric
meaning they take into account important considerations for urban
management; these types of attributes are no less important to
citizens, rather, they may be the types of attributes that citizens
could take for granted.

A good example of a municipality-centric definition is the Safe
Cities Index (SCl)—a benchmarking tool that takes into account the
importance of security and urban resilience when it comes to
citizens’ quality of life. The SCl identifies four pillars of urban safety
(see below) including select associated activities that municipalities
may undertake as well as indicators of safety linked to them.

FIGURE 25 WHARTON SCHOOL, 9 ATTRIBUTES OF QUALITY OF

LIFE

Nine attributes of Quality of Life (Wharton School,
University of Pennsylvania):

© 0 N U kAW N R

Affordability

Good job market

Economically stable

Family friendly

Income equality

Politically stable

Safe

Well-developed public education system

Well-developed public health system

48 8 80 Cities operates out of Toronto, Ontario and works with interested municipalities around the world to transform their urban space into
“healthier, happier, and more equitable communities”. https://www.880cities.org/about-8-80-cities/
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‘Note that while affordable housing does not vary greatly in concept between Fort Saskatchewan and Strathcona County, each community has

different

needs for affordable housing facilities. In Fort Saskatchewan, affordable housing is more often designed as starter homes, targeted at

young families. In Strathcona County, however, there is an increasing need to service the aging demographic who have lived in the community

for an extensive time and require affordable housing into the later stages of retirement. These differences, among other considerations, make

affordable housing distinctly unique quality of life issues between Fort Saskatchewan and Strathcona County.

The demonstrated overlap between the quality of life attributes discussed above leads to the question:
“Does collaboration between municipalities provide opportunity for improvement in quality of life for
residents?”.

Acknowledging that resident responses were not synonymous between municipalities, it is apparent that
quality of life is closely tied to community identity and therefore is potentially more effectively addressed

at the local level.

This considered, the aspects of quality of life that are important to both Fort Saskatchewan and
Strathcona County may be examined as potential collaborative opportunities.

A central part of understanding these opportunities for collaboration is examining what municipal
strategies or services contribute to the attributes listed by residents as important to quality of life.

o For example, both municipalities have emphasized the importance of a safe community.
“Community safety” is a broad category including services such as policing (both urban and rural),
traffic and road safety, community and family services, and many others that are integrated within
municipal service delivery across departments.

o As this complexity persists across most aspects of quality of life identified by residents, further
detailed assessment may clarify what collaboration on these aspects would look like for each
municipality.

Upon initial review, collaboration opportunities pertaining to quality of life require further definition and
more detailed investigation. During a working session that took place during the September 16, 2019
IMRC Meeting, representatives from both municipalities provided further insight into how the values in
Figure 26 aligned with collaboration opportunities. This working session asked the following question:

o How might increased collaboration or the sharing of services negatively affect the values [in Figure
28]? What are the risks of not collaborating?

The aggregated responses to this question are summarized in the table below. Note that this table does
not summarize all risks of collaboration or non-collaboration; rather, it reports on key topics discussed
during the session.

TABLE 18 - Key Topics DiscusseD DURING THE SESSION

Quality of Life Value | Risks of Collaboration Risks of Not Collaborating

Value for tax dollars ® Increased time to deliver e N/A

e “Lag” in decision making (red tape)

Desirable place for ® Limit the services / housing available | ®  Seniors / low-income affordable

all ages

e Potential inability to meet needs of housing is contingent on

resident to best capability collaboration

I —
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Halifax Regional Municipality

e [n 1996 the provincial government arranged a forced merger of Halifax, Dartmouth, the Town of Bedford
and Halifax County resulting in the creation of the Halifax Regional Municipality (HRM).

e The municipal reform objectives for the province were:

o) To preserve and develop vital urban centres with a wide range of services, including social,
educational, commercial, cultural, governmental and recreational amenities.

o To deliver services to the communities of Nova Scotia based upon their needs, taking into account
the differences in population, environmental circumstances and type of community.

o To achieve an equitable, effective and fiscally sound system of municipal government to deliver
community services.

e Three surveys were conducted* before, during and after the creation of HRM to understand the level of
support for, or opposition to amalgamation.

TABLE 19 - SuppPoRT AND OPPOSITION TO HRM AMALGAMATION

Support and Opposition to Amalgamation—Before and After™®

1995 Pre-Merger 1997 HRM Citizen 1999 HRM Citizen

Survey (%) Survey (%) Survey (%)

Oppose/Strongly Oppose 42 59 66
Neither favour nor oppose 19 20 20
Favour/Strongly Favour 39 21 14
Total Respondents 1,267 1981 743

e In the period of time immediately surrounding the creation of HRM the residents of the area were
strongly divided on the topic with opposition to the merger rising.

e Asnoted in the 1999 Halifax Regional Municipality Citizen Survey, three years post-amalgamation, an
increased opposition to the decision remained, favoring a vote to undo amalgamation. A small majority of
citizen respondents; however, believed that it was “here to stay” and that political leaders should “make
it work.”

® Four years after the creation of HRM citizen interest seemed to wane with those responding totaling less
than 40% of respondents from the previous year; for those that did respond opposition grew.

e In the years following amalgamation, Administration undertook a number of citizen surveys to gauge
community priorities and expectations to inform policy, decision-making and community investments
going forward; one question posed was specific to quality of life.

o Citizen surveys allow the Municipality to determine trends and level of emphasis when making
decisions about where to allocate efforts and expenditures.
e Improvements in municipal service delivery in the following service areas: libraries, solid waste

management (refuse, recycling, organic collection) and police services were noted, with about half of the
survey respondents (47%) indicating an improved service delivery.

% The 1995 survey was conducted for a committee of the CAOs of the former municipalities in their counter-amalgamation efforts.
%0 Amalgamation Perspectives: Citizen Responses to Municipal Consolidation (Poel 2000)
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o Respondents identified that service delivery remained the same in majority of services areas, such
as recreation, social programs, parks and playgrounds, and Metro transit services.

e Inrespect to public opinion on municipal performance, a high percentage of citizens were uncertain
about the performance of the Council as a whole, their specific Councillor and the Mayor.

o 25% of the respondents agreed that the Mayor was providing strong leadership for the whole
amalgamated region and 17% agreed that the Council was working successfully to deal with
citizens’ local issues.

o 56% of the respondents disagreed that the services they received were good value for their tax
dollars, and 30% of the respondents neither agreed nor disagreed.

FIGURE 28 - REPORTED QUALITY OF LIFE FINDINGS IN CITIZEN SURVEYS

100
90
80
70 Graphed average Quality of
Life, due to null reporting for
60 years 2014, 2016.
50
2010 2012 2014 2016 2018

HRM Citizen Surveys Conducted (Year)

The overall quality of life as reported by adult citizens in the HRM has steadily improved. In the survey result for
the year 2010, which involved the greatest sample of respondents at 2,420 adults, 77% of the residents ranked
HRM'’s quality of life as “good” to “very good.”

e 81% of the respondents indicated that the HRM is a very good place to life and 70% said it’s a good place
to raise of their kids. Nearly half (44%) of HRM respondents feel the quality of life has remained the same
over the last five years.

e In the survey results for year 2012, citizens unanimously (94%) reported in their opinion that the quality
of life is at least “good.” Nearly one-quarter (24%) reported the quality of life as “very good.” Majority
(53%) felt the quality of life has remained the same over the past five years.

e Astrong sense of community belonging, with most residents reporting that they liked their
neighbourhood and felt very safe in spaces where they shop, work and recreate.

e In the survey conducted for the year 2014, citizens were asked to suggest ways to improve the quality of
life further, instead of reporting on the quality of life experienced that year. (Note: Average value of
reported quality of life was used in the graph above, due to null reporting.)

o Also, there was no citizen survey conducted for the year 2016. (Note: Average value of reported
quality of life was used in the graph above, due to null reporting.)
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o In the 2018 survey, almost all respondents (96%) reported the overall quality of life as at least
“good,” which is unchanged from 2012 (94%). Additionally, 38% of the respondents noted that the
Halifax region’s quality of life was improved over the past five years, which is higher in proportion
t0 2012 (19%).

o Residents in the highest income category (over $125,000 annually) were most likely to rate their
quality of life as very good, while those in the two lowest income groups (less than $50,000 and
between $50,000 to $75,000) were least likely to rate their overall quality of life as very good.

o Homeowners were more likely than renters to rate their quality of life as very good.

KEY TAKEAWAYS
e Forced amalgamation can alienate citizens resulting in negatives perceptions.

e  When reviewing the suitability of collaboration, it is important to keep the long-term outcomes in mind;
as evidenced in HRM, in the time immediately surrounding amalgamation, survey respondents had a very
poor perception of the change but as time went on their feelings towards amalgamation improved.

o 22 years post-amalgamation in the HRM region, 96% of citizens report feeling their quality of life
was at least “good.”

o The key factors that impacted citizen satisfaction within the HRM region, were improved service
quality, safety, access and sense of value received for taxes, largely as the immediate result of the
citizen surveys — impacting increased sense of voice, participation and engagement in larger
municipal issues.

Regional District of Thompson Nicola (British Columbia): Cities of Kamloops & Merritt

In previous materials, the Regional Districts in British Columbia have been studied for the delivery of municipal
services under a regional governance model. This section explores how municipalities of differing size,
demographics, and geographic operating as part of the Regional Districts delivery services and programs as they
pertain to quality of life. In particular, the below case studies examine municipal service delivery in nine key
categories, defined as the nine attributes of quality of life by the Wharton School (University of Pennsylvania).
Affordability

e Good Job Market e  Political Stability

e  Economic Stability e Safety

e  Family Friendly e Well-Developed Public Education

e Income Equality e Well-Developed Public Health
CITY OF KAMLOOPS

The City of Kamloops is a municipality located within the Thompson Nicola Regional District. As the largest
municipality within the Regional District making up 68% of the regional population, the City of Kamloops also
makes the largest percentage contribution to the Regional District via requisitions (as described in the August 26
Phase 4 IMRC Package).

The below section describes what programs and services are delivered by the City of Kamloops that contribute to
improved quality of life within the community. For each quality of life attribute, how the attribute’s programs or
services are provided is categorized into municipal contribution or regional / provincial contribution. For many
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Quality of Life Summary: City of Kamloops

Well-developed e Regional hospital (Royal N/A e Healthcare is funded
Inland Hospital)?* through the Ministry of
Health and the Canada
Health Transfer (federal

funding)”> and delivered

Public Healthcare
System e Access to numerous speciality
clinics

through provincial
program and regional
health authorities (e.g.
Interior Health)7¢

CITY OF MERRITT

The City of Merritt is also located within the Thompson Nicola Regional District. Merritt is the second-largest
municipality within the region, with a population approximately one-twelfth the size of Kamloops. The City of

Merritt’s requisition makes up approximately 5% of the Regional District’s requisitions.

Similar to that above, the below section describes what programs and services are delivered by the City of Merritt
that contribute to improved quality of life within the community. For each quality of life attribute, how the
attribute’s programs or services are provided is categorized into municipal contribution or regional / provincial
contribution. For many programs and services, both the municipality and the Regional District (or other bodies)
contribute to delivery, reflective of the collaborative nature governance bodies in British Columbia.

TABLE 21 - QUALITY OF LIFE SUMMARY - CITY OF MERRITT

Quality of Life Summary: City of Merritt

Key Findings:

® Local resources and services are limited due to community size and population — significant focus on
“small town” qualities of community and connectedness are central to the definition of quality of life
within the City of Merritt.

e Partnerships with the Regional District and Province (or provincial arms) are critical to the City of Merritt
for the municipality deliver services and programming that met the needs and strategic objectives of the
municipality and its residents.

® Asignificant (eight out of nine) number of quality of life attributes were delivered in part or in full through collaboration
with regional / provincial authorities.

Quality of
Life Municipal Contribution
Attribute

Regional / Provincial

Contribution

7% A Healthy & Robust Community (n.d.) Venture Kamloops.
75 Health Funding Explained (2017). Auditor General of British Columbia.
7® Health Funding Explained (2017). Auditor General of British Columbia.
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Use Collaborative (CYMHSUC)
between municipalities
throughout British Columbia -
funding in collaboration with
the provincial government and

healthcare associations%*

KEY TAKEAWAYS

e In both communities, collaboration with the Regional District, provincial government, and provincial
bodies / organizations have enabled the municipalities to deliver higher quality of life to its citizens than it
would be able to without collaboration, based on the attributes described above.

e The importance and benefits of collaboration, particularly for services that are administrative- or
resource-heavy, such as affordable housing, income subsidies, and emergency deployment, are
particularly apparent for smaller municipalities within the Regional District, such as the City of Merritt.

e |[tis clear that the City of Kamloops does not have the same level of reliance on the Regional District as
the City of Merritt when it comes to delivering services and programming that relate to quality of life.
While both municipalities benefit from regional service delivery (as well as provincial programs support),
it is likely that quality of life in the City of Merritt would be significantly lower without support for the
Regional District. Conversely, the City of Kamloops data indicates that collaboration makes sense

primarily for areas of mutual interest (e.g. Thompson River Watershed).

e Unique demographics and experiences in each municipality impact municipal priorities as they pertain to
quality of life. These local values make municipality-specific influence over the programs, services, and
strategies offered to residents an important aspect of quality of life.

101 CYMHSU Collaborative (n.d.). SharedCare.
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Though this analysis resulted in a largely hypothetical comparison of strategic options, a number of insights spring

KEY TAKEAWAYS

from the investigation:
1. There are Many Opportunities for Natural Partnership

The City of Fort Saskatchewan and Strathcona County have similar goals and priorities with regard to the solution of
many of the current pressures. This is especially notable with issues that have a direct impact on the livelihood of
the Alberta Industrial Heartland and those that relate to funding to municipalities. In many cases, a joint advocacy
response option would be an effective tool for the municipalities to deal with pressures impacting the sub-region.

2. Pressures on the Sub-Region are Nuanced and Highly Complex

Many of the items on the initial research list and particularly those that IMRC members prioritized are not
straightforward in terms of content of the issue, stakeholders involved and apparent solution. By definition, the
most challenging issues, and therefore highest pressures on the municipalities, are the most difficult to analyze and
formulate a response to. Collaborative efforts to address these pressures should be entered into with this
understanding.

3. Understanding Degree of Control is Important in Addressing Sub-regional Pressures

Also common among these pressures is the limited control that either municipality (or the combined forces of them)
have over resolution of the issue. It is not in the power of either to regulate or directly control the way to a clear
solution. This understanding of control will benefit individual or combined efforts by focusing analysis and efforts on
advocacy-based solutions that can take advantage of the partners’ strengths in external political influence regardless
of the governance structure employed.

4. Alignment to Governance Structures is Challenging

The relative strengths and limitations of various governance options is very difficult to assess across the diversity of
sub-pressures acting on the municipalities. The relative effectiveness of any one governance model is challenging to
determine and align to individual pressures as effectiveness is more of a function of the chosen strategic response
option, than the governance model itself. Regardless of this challenge, the six-bucket model used to highlight
different governance options, does help to inform which strategic response options may be more appropriate,
depending on the degree of control that each municipality, or the sub-region collectively, has.
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PHASE 6: NOVEMBER 27™ IMRC MATERIALS
Final Phase Submission December 2, 2019.

This report details our findings related to Phase 6: History and Identity and strives to answer the question, How are
Identity and History Affected Under Each Form of Governance (lessons learned and considerations?)?

In response to this question this report provides:

® An overview of research pertaining to history and identity

e (ases studies detailing the lessons learned about history and identity, and how they intersect under various
forms of governance

e A comparison of history and identity in Fort Saskatchewan and Strathcona County.
Research on History and Identity

Defining “Identity”

There are several definitions of identity, as it pertains to the individual and as to how an individual identifies with
or in a group:

III

e Fearon' (1999) describes identity as encompassing both “personal” and “social” categories:

o The personal category of identity is defined as a “distinguishing characteristic” that an individual feels a
source of self-respect, pride and dignity from belonging;

o The social category is described as belonging to “a set of persons marked by a label [or] characteristic
features or attributes.”

e In relation to municipal administration, the definition of identity can best be divided into two core

components: “self-identity,” and a “social identity” 2:

o Self-identity is defined as the “core identity [that] reflects how various dimensions of self, make up a
constellation of self-dimensions, e.g., self-confidence, self-image”?;

o In contrast, the “social identity” is identified as belonging to the socially constructed “markers” or
membership that an individual with certain attributes can associate with, e.g., culture, occupation,
ethnicity.

Figure 1 on the following page shows how these two definitions correspond and interact with one another. The
placement of one’s personal or self-identity is the core of one’s individuality. It includes how an individual
understands their own unique qualities such as the values and beliefs they hold. Our social identity composes the
outer layer of our identity and is developed by one’s interactions with external forces including culture,
community, and membership within recreational, professional or spiritual associations.

! Fearon, James D. “What Is Identity (As We Now Use the Word)?”

Fearon, J. D. “What Is Identity (As We Now Use the Word)?” California: Stanford University.
http://www.stanford.edu/~jfearon/papers/iden1v2.pdf

2 Frideres, J. S. “Immigrants, Integration, and the Intersection of Identities.” Calgary: University of Calgary Press.
http://canada.metropolis.net/events/Diversity/Immigration.pdf

3 Frideres, J. S.
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Within the context of Strathcona County and Fort Saskatchewan, as per 2016 Census of Population by Statistics
Canada, both municipalities would be expected to hold a city-regionalist stance:

e Both populations have highly educated residents:

o Approximately 70 per cent of the population® in Strathcona County (between ages 25 to 64 years) has
completed a postsecondary certificate, diploma or degree, while 65 per cent of residents in Fort
Saskatchewan have obtained the same academic qualifications.

e The similarity of age-distribution in both municipalities, with at least 67 per cent® the population in both
municipalities of the working age range (between 15 to 64 years old), suggests high mobility, access to
stronger individual resources and networks. Further to this, over half'* of both populations commute to a
different census subdivision (CSD)*? beyond their municipality.

e A census household®® income distribution for both the Strathcona County and Fort Saskatchewan, suggests a
similar, above-average household income in both communities:

o The median total income in both communities was at least $52,000 in 2015, which is about $10,000
more than the provincial median household income!*.

o Over 59 per cent of households in Fort Saskatchewan reported an annual household income of over
$100,000 in 2015, while 63 per cent of households in Strathcona County reported meeting this income
group in 2015.

e  This suggests that residents within both municipalities enjoy a greater socioeconomic status, wealth and
spending ability for goods and services.

e In the case of both the Strathcona County and Fort Saskatchewan, the Industrial Heartland provides a
significant source of employment, economic strength, and municipal revenue. Beyond this, municipal services
in both communities are diverse, high quality, and widely available.

e The Edmonton Metropolitan Region serves as the larger region, with membership from 13 municipalities
including Strathcona County and Fort Saskatchewan, and a shared goal to make the best decisions for citizens
of the region.*

o The collaborative partnership and regional approach to fostering and planning for growth within the
Edmonton Metropolitan Region, with member municipalities, extends to the public and citizens residing
within this region.

o Residents within member municipalities can feel engaged and represented towards the larger regional
discussions, and enjoy the outcomes of regional infrastructure projects, for the entire region.

9 Statistics Canada. 2017. Fort Saskatchewan, CY [Census subdivision], Alberta and Strathcona County, SM [Census subdivision], Alberta (table).
Census Profile. 2016 Census. Statistics Canada Catalogue no. 98-316-X2016001. Ottawa. Released November 29, 2017.
https://www12.statcan.gc.ca/census-recensement/2016/dp-pd/prof/index.cfm?Lang=E (accessed September 26, 2019).

10 Statistics Canada. 2017. ibid.

11 Statistics Canada. 2017. ibid.

12 According to Statistics Canada 2016, a census subdivision (CSD) is the general term for municipalities (as determined by provincial/territorial
legislation) or areas treated as municipal equivalents for statistical purposes.

13 According to Statistics Canada 2017, census household income refers to receipts of total income from certain sources for all household
members, before income taxes and deductions, during a specific reference period.

14 Statistics Canada. 2017. Fort Saskatchewan, CY [Census subdivision], Alberta and Alberta [Province] (table). Census Profile. 2016 Census.

Statistics Canada Catalogue no. 98-316-X2016001. Ottawa. Released November 29, 2017.
https://www12.statcan.gc.ca/census-recensement/2016/dp-pd/prof/index.cfm?Lang=E (accessed October 8, 2019).

15 “About the EMRB,” Edmonton Metropolitan Regional Board. Accessed 11 October 2019. http://emrb.ca/about-us/
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e The identity offered from belonging within the HRM as the Capital region, did not affect neighbourhoods and
communities in the rural and suburban areas of the municipality favourably, as the HRM became “too big an

area to govern under one roof”%,

o A petition organizer calling for the de-amalgamation of the HRM, stated that communities have suffered
due to the “big-boxification of government,” which “took the heart out of a lot of those [former]

communities.”?®

e |n 2006, HRM released its first Cultural Plan?” with a mandate to define and foster culture within
communities, to ensure the health and sustainability of HRMs' rural, urban and suburban communities.

o The HRM Cultural Plan recognized that the HRM region is made up of a large tapestry of distinct
communities and the need to celebrate and foster its cultural authenticity.

e The Cultural Plan also recognized the underutilization of its “the past, present and future [...] community
identit[ies]”?® towards informing an open and vibrant cultural community, for its residents and future
communities.

o  Through the Cultural Plan, the HRM developed a policy framework to ensure ongoing public input is
sought and forums are provided for dialogue / exchange on cultural perspectives. Additionally, policy
objectives were developed to maximize and build a network of culture community resources and foster
inter-community partnerships for a stronger HRM cultural identity.

Key Takeaways

e Under the single entity governance model utilized by the HRM, diverse communities and the geographically
distinct land areas were amalgamated to provide uniform service and reduce costs, with a goal of ensuring
similar service levels to the urban core.

O The HRM failed to consider the disproportionate ratio of its population to HRM land area prior to
amalgamation, where 70 per cent of the population resided in the urban core that covered only 3 per
cent of the HRM land area. This led to continued service distinctions and disparity across the HRM as the
HRM was unable to meet service levels expectations for its residents in the rural areas.

e Rather than resulting in a new, cohesive HRM identity the disparity of services experienced by rural residents
further entrenched their distinct and divided identities in the short term.

O As highlighted by a letter to the editor®®, the HRM was too large to govern and arrive at consensus,
especially with rural and urban centres having different agendas, priorities and visions for their
communities and regions.

o Despite the strong focus on history, heritage and gentrification3® within the urban core as highlighted by
the historical context of the City, the HRM was unable to foster and represent the strong communal
identities within villages, towns and rural areas surrounding the urban core.

2 Jim Hoskins, letter to the editor. ibid.

26 “Halifax man starts petition to reopen amalgamation debate” CTV Atlantic November 6, 2013.
27 “HRM Cultural Plan Draft #2” ibid.

28 “HRM Cultural Plan Draft #2” ibid.

28 Jim Hoskins, letter to the editor. ibid.

3 Prouse, Victoria et. al. ibid.
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e The release of the municipality’s first Cultural Plan3! in 2006, with a mandate to define and foster culture
within its communities, HRM took a step towards redefining a shared and collective identity among residents.

o The Cultural Plan outlines strategic goals and policy framework whereby HRM residents can experience
culture, provide input, access knowledge and municipal archives on community roots, all towards the
celebration and representation of vibrant, authentic and diverse cultural identities.

e In light of the shared history and geographical similarities between Strathcona County and Fort Saskatchewan
(see section History and Identity in Fort Saskatchewan and Strathcona County), and the mix of urban and
rural centres in both municipalities, this case study highlights that shared decision making and effective
representation of the individual communitites within the municipalities can take place.

e The importance of adequately addressing the needs of both urban and rural centres within the municipalities
becomes apparent through the HRM case study. Strathcona County is already aware of this and continues to
ensure that the needs of both its urban centres and hamlets are addressed.

De-Merged Boroughs of Montreal

HISTORY

e  Shortly following the establishment of the Montreal Metropolitan Community (MMC) in 2002, 14 cities de-
merged from the Agglomeration of Montreal (Greater Montreal). The primary driver of this de-mergence was
related to the distinctly separate political and cultural groups that lived in the de-merged cities.

e The majority of residents within the de-merged cities, such as the City of Westmount, at the time and
remaining today, are anglophones. This is not to say that the cultural, community, and historical identities of
the francophone boroughs were homogenous amongst one another. In fact, each borough and de-merged
city has unique traits and values and have political representation to advocate on behalf of these nuances.

o However, on anisland (and in a province) that is made up of predominantly French-speaking residents
of Quebecois heritage, anglophones are an outlier from the “city-region” of French-speaking Montreal.

o Remaining part of the Agglomeration meant losing municipal services in their language and shaping
their communities around the values and identities of a francophone community to which they did not
belong and could not participate in. As such, a key factor in the de-mergence for these cities was the of
their resident’s core anglophone identity.%?

ANALYSIS & APPLICATION

While belonging to a specific linguistic group does not always equate to a collective identity, it can be a core
component in municipal identity (explored above as the “social identity”). According to sociological research
conducted by the University of Laval surrounding amalgamation and de-mergence in Montreal, there are four key
variables that affect how a resident perceives their participation and belonging to a certain group®:

1. Revenue centre —where a resident pays taxes and holds property and their perspectives on wealth sharing
and income distribution:

31 “HRM Cultural Plan Draft #2” Halifax.ca Legacy Content. Revised February 7, 2006. HRM Cultural Plan approved by Committee of the Whole
on February 28, 2006. http://legacycontent.halifax.ca/council/agendasc/documents/CulturalPlanCACReport.pdf

32 pierrevelcin, N. Les défusions municipales sur I'ile de Montréal comme stratégie d’affirmation culturelle (2007). Université Laval.

33 Pierrevelcin, N. Les défusions municipales sur I'ile de Montréal comme stratégie d’affirmation culturelle (2007). Université Laval.
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o Inthe case of Montreal, a large portion of taxes are paid into the Agglomeration and the MMC
regardless of whether the municipality is a borough or a de-merged city. This is due to the numerous
shared services provided to the region, such as public transportation, that require income sharing across
the region. Where de-merged cities maintain control over some tax income is in the areas of town
planning, culture and leisure, parks, social and community programs, and other local services, permitting
remaining tax revenue to be spent on the local population.

o How this impacts identity can be seen in the City of Westmount, which prides itself on its parks and
green spaces. Given this, it is a priority to develop policy that allocates resources that maintain this core
aspect of community identity. As such, the City of Westmount has dedicated a significant portion of its
urban development plans and budget to preserve their greenspaces and enhance the quality of public
spaces.3*

2. Cultural or linguistic group — what heritage, language, culture, etc. a resident identifies as belonging to:

o Language and culture are one of the most apparent social identities seen in Montreal. The degree of
impact this variable has on identity is exemplified in the de-mergence of Montreal’s anglophone
communities.

3. Municipality of residence — where the resident lives, the relationship this community has with those that
surround it, the size of influence of the region:

o For the boroughs of Montreal, geographic proximity has a significant impact on the taxation municipal
services delivery model. However, beyond that, a resident may or may not identity with their borough if
the relationship with the surrounding communities, in this case French communities, is strong, a
resident may feel a stronger affinity toward that social identity.

4. Political position —where a resident fits within the political context, what kind of representation they have /
desire, and how their core concerns are being addressed within their municipality.

o This criteria is highly pertinent to the context in Montreal at the time of agglomeration and de-
mergence. However, the concept can be understood more generically when looking at a resident’s
needs and concerns, and consequently how they are represented, in a single entity versus regional
governance model. Depending on the resident, it may make sense that the values and experiences that
define their identity are understood and represented at the regional or the local municipal level.

An important point of note surrounding the anglophones’ ability to advocate for the de-mergence of their
cities was supported by their recognized status as a civil society®. A civil society is defined as “space for
collective action around shared interests, purposes and values, generally distinct from government and
commercial for-profit actors”.3® This recognition works closely with the de-merged governance model on
continued advocacy efforts on behalf of anglophone interests, even in the face of increased control at the

MMC and Agglomeration levels or regional decisions and tax revenue sharing.

34 Beitel, D., Lance, J., Bornstein, L. Westmount Baseline Study (2010). McGill University School of Urban Planning.

35 Pierrevelcin, N. Les défusions municipales sur I'ile de Montréal comme stratégie d’affirmation culturelle (2007). Université Laval.

3¢ World Economic Forum (2013). The Future Role of Civil Society. World Economic Forum in collaboration with KPMG International. Retrieved
from http://www3.weforum.org/docs/WEF_FutureRoleCivilSociety_Report_2013.pdf
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While the above criteria pertain most directly to the uniquely dichotomized situation of the Montreal boroughs

KEY TAKEAWAY

and de-merged cities, these criteria speak to a high-level theme:

e In general, residents most closely identify in the municipal context with the geographic boundaries in which
they reside or with the groups and communities with which they interact.?”

e In the case of the de-merged cities, in order to maintain the services and decision-making power that
supported anglophone language and culture, the de-merged cities established a geographic boundary that
reflected this identity.

e The residents of the de-merged cities continue to have a strong, protected local identity that ensures their
voice is represented within a regional governance model due to their civil society status and their unique
municipal landscape.

History and Identity in Fort Saskatchewan and Strathcona County

Strathcona County

HISTORY

At present, Strathcona County is a community made up of a unique blend of urban and rural communities with a
population that boasts high employment, high quality of life, and an economic landscape with a strong industry
base. This uniqueness can be attributed to the long history of the region that begins with the fur trade, early
farming settlements, and eventual industrial development of the area. Whether for farming, recreation, or
employment in the oil and gas sector, the County’s residents have always had a close connection to the land on
which they reside.

The County’s journey to becoming a specialized municipality, depicted below, also informs its urban-rural identity
today:

37 Pierrevelcin, N. Les défusions municipales sur I'ile de Montréal comme stratégie d’affirmation culturelle (2007). Université Laval.
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Due to the integrated nature of the agreed above areas of focus, findings for these topics were grouped into the
following key areas, which include academic research, case studies, and modelling along the Spectrum of
Collaboration:

1. Resident Perspectives, Impacts, and Participation in Changing Governance Models

2. Case Studies of Local Election Structures & Representation

3. Election Structures and Representation of Local and Regional Governance Bodies Along the Spectrum
4

Provincial Perspectives, Impacts, and Considerations in Changing Governance Models

Each of the above topics are detailed in the subsequent sections and approach the topics of Phase 7 from a variety
of perspectives to provide insight into the complex nature of the Political Context.

The intention of this document’s structure is to first familiarize the reader with the concepts of voting and
influence as they pertain to the IMRC questions asked in Phase 7. From there, this report explores the potential
impacts of a changed governance model on residents and elected officials and then enters into specific case
studies of Canadian municipalities that have undergone change. Scenario modelling then applies these findings to
the context of Strathcona County (“the County”) and Fort Saskatchewan (“the City”) as considerations for
collaborative governance are discussed. This document then re-introduces the concept of influence in the regional
context to better understand how collaborative governance may change the influence of both the County and the
City. Finally, this report shifts the reader’s perspective to consider influence from a provincial perspective, based
on findings and discussion from throughout the document. This approach is summarized in Figure 2 below.

FIGURE 2: OVERVIEW OF CONTENTS
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Voting & Perspectives,
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Additional
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Voting & Influence: Cialdini’s Principles of Persuasion

Whether speaking about a citizen or an elected official, vote and influence are not synonymous terms. A vote is a
formal indication of a choice between two or more options; influence is the capacity to have an effect on someone
or something. In the case of a citizen s/he has only one vote to cast that reflects this choice but via influence, has
potentially many other options to shape outcomes. Examples of a citizen’s influence include organizing with like-
minded individuals in support of cause (e.g. business interests, community initiatives, etc.), joining a board or
committee to weigh in on related issues or actively engaging with elected officials to ensure his/her interests are
known.
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Similarly, the influence of an elected official goes beyond his or her voting position. An individual’s length of term
in office, popularity with constituents, relationships with colleagues and stakeholders and even strength of
personality have a notable impact on one’s influence.

In the book, Influence: The Psychology of Persuasion, Dr. Robert B. Cialdini coined six universal principles applicable
to influencing human behaviour. The inclusion of these principles is not meant to imply they are models of good
governance practices, rather they are a reflection of how individuals behave and in turn, how they may influence
or be influenced by others. These principles include:

1. Reciprocity People tend to return favours and possess the inherent need to repay social debts.

2. Commitment & People seek consistency in their values and actions and are likely to follow through with their verbal
Consistency commitments.

3. Social Proof People do as they observe in others.

4. Authority People have the tendency to obey authority figures.

5. Liking People are highly likely to be influenced by those they like.

6. Scarcity People are more likely to want a product if there is perceived limited availability of supply.

The remainder of the report takes into consideration the role of both a vote and influence as they relate to a
changing political context under varying forms of governance and beginning with the resident’s perspective.

Resident Perspectives, Impacts, and Participation in Changing Governance Models

While representation can be calculated numerically based on a population base and its electoral system (i.e. the
weight of a vote), it is equally important to understand how a change in governance can impact residents in terms
of their participation in the changed system. This section presents research and modelling on representation and
participation in, and accessibility to, municipal governance under different collaborative governance outcomes.

Academic Research & Findings

IMPACTS TO REPRESENTATION IN A CHANGED GOVERNANCE MODEL

e Academic research surrounding the impacts to residents and their representation at the municipal level
following a shift in governance toward the right of the Spectrum presented the following key findings:
o Regionalization of municipal governments generally resulted in a decrease in number of elected

officials in the regionalized municipality.*

o Municipal mergers can result in a level of disproportionate geographic political representation

when municipal offices and service provision become more centralized, rather than the local-

1 Kushner, J., Siegel, D. Effect of Municipal Amalgamations in Ontario on Political Representation and Accessibility (2003). Brock University.
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proximity structure a more remote or rural municipality may have enjoyed under a non-
regionalized governance model.?

= For example, smaller communities in a regionalized model would have had local
municipal offices and administration. In a regionalized model, municipal offices and
administration are often partially or in full centralized, resulting in decreased proximity
to political representatives and administrative offices.?

e The type and mechanisms of a regional governance model (size of wards, number of elected officials,
voting model) have a significant impact on the distribution and level of regional representation for
different stakeholder groups.*

ACCESIBILITY IN A CHANGED GOVERNANCE MODEL

The topic of accessibility and representation in the municipal governance involves three key stakeholder groups:
community leaders, elected officials, and residents. A study completed by Brock University® follows the impacts
and perspectives of regionalization in a selection of communities in Ontario. In this study, all three stakeholder
groups were interviewed, sampling from all communities involved in the centralization of municipal government in
their respective regions. This study discusses the detailed analysis that followed these interviews, presenting the
following stakeholder-specific conclusions:

e  Elected Officials:

o Ingeneral, elected officials of all three single entity governance models studied reported an
increase to the number of constituents they represented.

o However, it was a widely held perception that while the workloads of elected officials may have
increased in certain cases, there was little to no impact on their availability to their constituents.

e Residents:

o The majority of resident perceptions surrounding their level of access to both elected officials
and municipal offices were unchanged from their perceptions prior to regionalization.

o However, a significant minority reported increased difficulty in accessing municipal offices, most
often due to a closure of local offices or unfamiliarity with regional staff.

o Most pointedly, the degree to which residents felt their access to municipal offices and to
elected officials was positively or negatively impacted by regionalization was found to be directly
correlated with their pre-regionalization perspectives.

= If aresident opposed regionalization, findings indicated that they were most likely to
report increased difficulties with access to administrative and governance bodies post-
regionalization.

= |f aresident supported regionalization, findings indicated that they were most likely to
report increased ease of access to administrative and governance bodies post-
regionalization.

2 Harjunen, O., Saarimaa, T., Tukiainen, J. Political Representation and Effects of Municipal Mergers (n.d.). Aalto University School of Business &
City of Helsinki Research and Statistics.

3 Ibid.

4 1bid.

5 Kushner, J., Siegel, D. Effect of Municipal Amalgamations in Ontario on Political Representation and Accessibility (2003). Brock University.
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The impacts and implications of a changed municipal governance model vary based on the many nuances of a

VOTER PARTICIPATION IN A CHANGED GOVERNANCE MODEL

given municipality. Despite this, research consistently indicates that regionalization of municipal governments
results in lower voter turnout than historically reported by previous-independent municipalities.® This is a result of
the following hypothesis:

e Increased size of the municipality decreases “the probability... that one single voter will make a
difference”.” This decrease in “expected utility from voting” — the impact and influence of the vote —
decreases the likelihood that a resident would take to the polls.®

o Conversely, it is argued that increased competition in the political landscape due to a reduced
number of elected officials in a larger population may lead to improved service and efforts
toward accessibility from elected officials, ultimately empowering voters to participate in local

elections.®

However, the arguments presented above are affected by additional externalities that also influence democratic
participation at the municipal level:

e How regionalization occurs or is decided upon can have a significant impact on its reception by voters.
Why the decision was made and what the desired outcomes of regionalization are influence voter
participation rates.

e Drivers of change toward inter-local cooperation typically fall into four key areas: fiscal incentives, filling
service gaps, controlling externalities, or mandated legislation.

6 Rodigues, M., Tavares, A. F. The Effects of Sub-Municipal Amalgamations on Turnout: Testing the Rational Voter Hypothesis (2018). University
of Minho.

7 Ibid.

% 1bid.

? Ibid.
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= Asample of smaller municipalities in the data set, by comparison, reported 57 percent
of elections during the three election periods with voter turnout above the provincial
average.
e These findings, combined with case study results, indicate two corresponding, but not necessarily
correlated, conclusions:
o Larger municipalities, on the whole, saw lower voter turnout than smaller municipalities.

o A change toward a collaborative governance model is a possible contributing factor to lower
voter turnout.

Spotlight: Lac La Biche County

In 2007, the Town of Lac La Biche and Lakeland County were amalgamated to form Lac La Biche County. The
amalgamation resulted in a large, geographically diverse area. Lac La Biche previously adopted a standing
committee style of governance, with the various internal standing committees each holding a different
mandate. Prior to the amalgamation, the town had two senior positions within their organizational structure
(excluding the mayor) —the CAO and the Superintendent of Public Works.

According to an inspection report on the town of Lac La Biche in 2005, there was notable concern over the
ineffective separation of functions within the town’s organizational structure. Due to the town’s lack of senior

positions, a wide scope of functions, including Finance, fell under the responsibility of the CAO. It was argued

that Finance could have been more efficiently served by an elected official with senior accounting experience,
which would have in turn allowed flexibility for the CAO to focus on policy advisory duties to Council.
Discussions between the Town and County pertained to the feasibility of shared service agreements, given the
shared resources and common boundaries between the two regions. These on-going discussions continued over

a period before the Town and County eventually amalgamated in 2007.
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Spotlight: City of Red Deer

The City of Red Deer’s election model is an at-large vote for both mayor and councillors. The City elects eight
councillors that collectively represent a population of 101,002 residents. This equates to approximately 12,625
residents per elected official. However, inherently, the at-large election system implies that no one councillor is
representative of a given group of residents, rather, all eight councillors represent the total population as a

whole.

This model, particularly in a community the size of Red Deer, becomes an interesting case for discussion
surrounding resident representation and governance, particularly when compared to a ward system:

e At-large voting is a logical model for cohesive, unified decision-making and municipal strategy.

o For municipalities with aligned issues or stakeholder groups, the at-large model is a way to

streamline implementation and ensure meaningful outcomes for residents.
For regions more divided, whether geographically or otherwise, at-large voting can help to
elevate municipal governance objectives, operating in an integrated, non-siloed manner.
e At-large voting can also present challenges in decision-making and proportional representation,
particularly for residents or issues that may not be of the majority.

o Unlike a ward system, at-large voting does not guarantee that all geographic areas within a
municipality have equal representation. This means that certain areas may receive less
attention when it comes to public safety concerns, resident issues, development and
planning, and other areas of importance.

= |n the case of the City of Red Deer, as mentioned, residents in an at-large system are
simultaneously represented by all councillors, but do not have a dedicated elected
official to specifically address and represent local issues within municipal
government. This can be frustrating for residents looking to be heard and
understood by their elected officials.
At-large voting also typically involves many candidates for councillor. A large number of
candidates make campaigning challenging and make it difficult for residents to make
informed voting decisions. Further, this means that the select number of councillors that win
the election each represent a very small portion of the popular vote.
= In the City of Red Deer’s most recent election, eight city councillors collectively made
up just over half (55%) of the cast votes resulting in a required five to 10 percent of
the popular vote to sit on Council (City of Red Deer Election Results 2017).
In the previous election, one out of eight (13%) councillors was a resident of the
north side of the Red Deer, representing one-third (67%) of Red Deer’s population
(TodayVille Red Deer).

The City of Red Deer is an interesting example of a municipality that uses a voting system atypical to a
municipality of its size.

*  From a collaborative governance perspective, at-large voting is a method to elevate the strategic
direction and operations of a municipality, focusing on regional benefits and utility-based decisions
that do the most good for the most amount of people.

Under this same perspective, in practice, an at-large voting system can dilute the power of a resident’s
vote and have local issues outweighed by popular demand, impacting the equity of resident

representation in governance.
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e There are many forms of election structures among regionalized municipalities, however, there are certain key

KEY TAKEAWAYS

elements in each of the cases studied:
o Asingle governing body (council) acts as the decision-making authority for the region focusing council
initiatives and strategic outcomes on the needs of the region as a whole.

o Additional committees and sub-councils address the diverse needs of their residents and ensure
representation for various stakeholder and interest groups despite the large geographic and
population size of the regionalized municipality.

o In many cases, public participation is built into the governance structure, with engagement outcomes
regularly communicated to the Regional governing body as formal recommendations.
o Asignificantly imbalanced ratio of geographic areas, such urban to rural areas, can translate into

disproportionate mix of councillor representation on community councils.

= This can result in misrepresentation of minority groups that occupy a smaller proportion of a
municipality. Conversely, it can also result in representation by “popular demand” leaving
minority voices without equitable influence.

= This could also cause biases in recommendations that are formed and presented by

community councils to the municipality’s governing body.

Regional Influences and Considerations

To understand influence at the regional level, the regional relationships within which both the City and the County
operate, it is helpful to remind ourselves of Cialdini’s Principles of Persuasion:

1. Reciprocity People tend to return favours and possess the inherent need to repay social debts.

2. Commitment & People seek consistency in their values and actions and are likely to follow through with their
Consistency verbal commitments.

3. Social Proof People do as they observe in others.

4. Authority People have the tendency to obey authority figures.

5. Liking People are highly likely to be influenced by those they like.

6. Scarcity People are more likely to want a product if there is perceived limited availability of supply.

e  Firstly, there is opportunity to extend influence beyond the scope of a municipality’s jurisdiction by
leveraging the practicality and efficiencies that neighbouring geographic boundaries and shared resources
can entail.

e However, the tendency to capture this partnership opportunity must consider the influence a single
municipal actor has both with the intended partner, and as a partnered municipality within a greater
region:

o Collaboration inherently establishes reciprocity and can foster interaction such that the social,
economic, and political interests of each respective party are met and collectively agreed upon.
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e Participating municipalities would be motivated to ensure their influence holds weight in the
development of policies and strategies regarding EMRB’s Growth Plan, such that the physical, social, and

economic needs of their respective municipality are met.?

ALBERTA INDUSTRIAL HEARTLAND ASSOCIATION (AIHA OR “THE ASSOCIATION”)
Regulations & Voting:

e  Each of the municipal partners within the Heartland’s geographic boundaries hold the right to one vote
within the Association. They represent their respective municipality through their seat on the AIHA’s

Board of Directors — the governing body of the association.

e The Board of Directors provides strategic priorities and general direction for the Association’s Executive
Director and staff members, while working with a variety of stakeholders in both the public and private
sector to ensure cooperation and responsible development within the region.?

Members & Influence:

e The AIHA is Canada’s largest hydrocarbon processing region and its five municipal partners include: Fort

Saskatchewan, Strathcona County, Lamont County, Sturgeon County, and Edmonton.
o Associate membership is held by the Towns of Bruderheim, Gibbons, and Redwater.

e The AIHA works to attract petrochemical industry to the Industrial Heartland — the strategies set forward
by this association decide the focus of petrochemical attraction activities. As such, participating
municipalities would be motivated to ensure they have adequate influence over these strategies such that
they are able to best align Association strategies and objectives with the attributes and infrastructure of

their land holdings as well as their overall economic development plans.
In Addition: Edmonton Global

e Edmonton Global was created to enhance economic development collaboration in the Edmonton
Metropolitan Region.? Their vision is to make the Edmonton Metropolitan Region the ideal location for
global investment, doing so by supporting growth and innovation through collaboration with the region’s
15 municipalities.

e Edmonton Global also works alongside AIHA among other economic development agencies in the region.

e Asnew and still developing organization, it is expected that Edmonton Global will become an important
regional body. As such, relationships with its members and sufficient influence over its plans and decision
making will be important to the economic strategy of both the County and the City.

CONSIDERATIONS FOR REGIONAL INFLUENCE AND COLLABORATION

Understanding the voting structure and scope of the regional bodies of which the County and the City are
members, along with the importance of influence on economic and strategic outcomes within the Edmonton
Metropolitan Region, AIHA and others, there are certain considerations to be made when examining potential

collaborative governance models from a regional perspective:

20 http://www.gp.alberta.ca/documents/Regs/2017_189.pdf
2! https://industrialheartland.com/association/
2 https://edmontonglobal.ca/about/
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o Asvoting members of regional bodies like the EMRB and the AIHA, holding sole autonomy over
that vote is evidently important to all participating municipalities.

e Voting: “Are two votes better than one?”

o  When considering collaborative governance models, holding a vote per municipality is a way to
ensure that the municipality and its elected officials are unwavering in their representation and
responsiveness to local needs.

= A “block voting” structure would commit a municipality to strategies and outcomes that
may or may not suit the evolving needs of their residents.

o Perhaps most obviously, from the mathematical perspective of voting, two votes have more
voting power than that on a stand alone vote.

e Voting: “Is one vote better than two?”

o  When looking from a collaborative perspective, it could be argued that two votes toward the
same outcome wield greater power than just one. However, this is only applicable when both
vote holders vote for the same outcome.

o  Without the guarantee of “block voting”, two votes can equally as likely wield no power at all -
that is to say, casting votes against one another nullifies both votes, subsequently removing all
power and influence of either vote.

o Therefore, all other influences constant, one guaranteed vote toward a desired objective will
more reliably exert influence over a regional outcome that of two separate votes cast.

e Influence: Application of Cialdini’s Principles of Persuasion

o  Applying Cialdini’s Principles of Persuasion to the specific bodies that the County and the City are
members of, the potential influence of collaboration between municipalities is apparent. For
each regional body, these principle-based positions serve to debate the impact of collaboration
between the County and the City and their subsequent influence over the Edmonton
Metropolitan Region if they were to establish a unified voice:

= AIHA

e Asthe largest combined land holders within the Industrial Heartland, both the
County and the City are well-positioned to leverage their high proportion of
industrial land base to influence strategic objectives of the Association.

e  Establishing Association strategies and objectives that align with both
municipalities’” economic development and growth plans will also help to
increase the influence of the County and the City within the Industrial
Heartland.

= Edmonton Metropolitan Region Board

e Controlling a large portion of the Edmonton Metropolitan Region, including
residential development space, energy corridors, and other development

opportunities, strengthens the combined influence of both municipalities.

e Advocating from a single position on development, policy, and other regional
initiatives lends greater influence, and consequently likelihood of success
outcomes, for both municipalities.
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e Due to the EMRB voting structure, any initiative must be passed with two-
thirds of the member population. As a larger population base, this means that
other members are more likely to seek buy-in, make compromises, and work
collectively to achieve outcomes desirable for a large population base that may

be needed to pass an EMRB decision.
e (Cost: Reduced Cost for Greater Outcomes

o Membership to regional bodies comes at a high cost to participating municipalities. As discussed,
unifying under one vote potentially increases the probability of “moving the needle” in the
direction of the municipalities’ desired outcome. In addition, one vote may garner cost savings
not only through influence over regional decision making, but also in future revenue sharing
formulas at the regional level.

Election Structures and Representation of Local and Regional Governance Bodies
Along the Spectrum

In the previous report we modelled different scenarios of voting power redistribution in the case of the City and
the County entering into a single form of governance (the far right of the spectrum). This section builds upon this
earlier modelling to include the addition of scenarios in the middle of the spectrum utilizing a hypothetical
Regional Service Commission (RSC) to serve as an example.

Scenario Modelling Along the Spectrum

PRELIMINARY MODELLING UNDER COLLABORATIVE LEADERSHIP

Fort Saskatchewan’s Council is composed of one Mayor and six elected Councillors, all of which are elected by
popular vote. Strathcona County’s Council is composed of one Mayor and eight elected Councillors; the Mayor is
elected by popular vote while the Councillors are elected using a ward system. Should the two municipalities see
opportunity for collaborative leadership via a shared Council then there will be a need to establish consensus on an

electoral model.

Table 62 shows the current voting power?* of Fort Saskatchewan and Strathcona County residents and Council
members under their current electoral systems. This is to be contrasted with Table 7, where the voting power of
residents and Council members are calculated under various scenarios that include a collaborative leadership

model (shared Council and Mayor).

23 Further discussion of the calculations, assumptions and scenarios applied in Tables 6 and 7 is included in Appendix A of this report.

24 Voting power refers to the relative impact one vote has on the outcome of a given vote, assuming all eligible votes are casted. For example,
if there are only 10 members on a Council then 1 vote would have a 10% impact on the outcome of that total vote (the decision).

Page 22












Tantus- MNP

For the sake of this example, all models in this scenario will consider a RSC developed for the collection of solid
waste and recyclables being established between the County and the City. While a RSC has numerous
considerations related to service delivery, this scenario will focus on the political context of creating and operating
a RSC, looking at potential frameworks for the governance structure, understanding the impacts as to how
residents are represented and as to how elected officials maintain influence over operations and decision-making
of the RSC.

Note that in each scenario, “Number of Wards” varies and is chosen based on a proportion that reflects the desired

representation of each model, rather than a desired or specified number of seats.

SCENARIO 1: EQUAL MUNICIPAL DISTRIBUTION

In Scenario 1, the RSC’s Board of Directors is equally divided between the County and the City, each with three
seats on the RSC Board. While this structure maintains equal influence over RSC decisions between both
municipalities, it leaves a significant discrepancy in the population represented by each municipality, and their

subsequent voting power.

TABLE 8: SCENARIO 1 - EQUAL MUNICIPAL REPRESENTATION

NUMBER TOTAL TOTAL SUB- WARD PEF;%ET'\:_OF VOTING PERCENT OF
REGION OF REGION REGION POPULATION POPULATION POWERPER  TOTALSEATS
WARDS POPULATION POPULATION PER WARD RESIDENT (VOTES)
STRATHCONA .
COUNTY 3 125,323 98,381 32,794 26% 0.009% 50%
FORT 3 125,323 26,942 8,981 7% 0.033% 50%
SASKATCHEWAN ’ ’ ’ ’ Rt °

Looking at service delivery itself, this model is inherently problematic. Under-representation of a large, and in the

case of the County, diverse population area would likely result in one of two cases:

e [tisthe intention of each elected official on the Board of the RSC to advocate for their residents. As such,
it is likely, given an equal proportion of elected officials from each municipality despite vastly different
population bases, that RSC strategies and service delivery would disproportionately cater to that of the
smaller population.

e Further to this, elected officials of the under-represented population, in this case Strathcona County,
would not have the ability to influence RSC decision-making in a way that would allow the addressing of
issues potentially affecting the majority of the region the RSC governs.

o From an urban-rural perspective, this model would most significantly impact rural residents of
Strathcona County, who in the case of solid waste collection as well as many other services,

would have unique needs based on their geography alone.

SCENARIO 2: PROPORTIONAL REPRESENTATION BY POPULATION

Given the concerns of Scenario 1, Scenario 2 modelled the governance of the RSC based on proportional
representation by population. Because of the large population base of the County, this results in a Board of

Directors that is made up of almost entirely representatives from the County.
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TABLE 9: SCENARIO 2 - PROPORTIONAL REPRESENTATION BY POPULATION

NUMBER TOTAL TOTAL SUB- WARD PE':_COET'\::I: OF VOTING PERCENT OF
REGION OF REGION REGION POWERPER  TOTAL SEATS
WARDS POPULATION POPULATION POPULATION  POPULATION RESIDENT (VOTES)
PER WARD
ZLRUAJ:YCONA 4 125,323 98,381 24,595 20% 0.016% 80%
FORT 1 125,323 26,942 26,942 21% 0.004% 20%
SASKATCHEWAN ! ! !

This model, despite fairly representing the residents it serves, lends majority vote to the County for any decision-
making of the RSC.

o Because of this, Scenario 2 is also problematic as it moots the influence of elected members from the City
and is an extremely limited representation of its residents.

o However, it could be argued that the waste collection needs of the urban County would be similar to the
needs of the City, and as such, City residents may still experience adequate representation.

SCENARIO 3: PROPORTIONAL REPRESENTATION BY SUB-REGION

Understanding that the needs of residents within the County and the City vary depending on geographic location,
and in the case of a service such as solid waste collection, would require tailored service delivery based on
residents in a number of urban and rural settings. As such, Scenario 3 examines a potential governance structure
that allocates Board seats, and consequently votes, equally by sub-region.

TABLE 10: SCENARIO 3 - REPRESENTATION BY SUB-REGION

NUMBER TOTAL TOTAL SUB- WARD PE'_‘I_((:)ETB:[OF VOTING PERCENT OF
REGION OF REGION REGION POPULATION POPULATION  POWERPER  TOTALSEATS
WARDS  POPULATION POPULATION PER WARD RESIDENT (VOTES)
SHERWOOD
4 125,323 71,332 17,833 14.2% 0.006% 33%
PARK
FORT 4 125,323 26,942 6,736 5.4% 0.015% 33%
SASKATCHEWAN ’ ’ ’ e I °
RURAL
STRATHCONA 4 125,323 27,049 6,762 5.4% 0.015% 33%
COUNTY
COMBINED
COUNTY VOTE 8 125,323 98,381 24,595 20% 0.020% 67%
COMBINED
. 9%
URBAN VOTE 8 125,323 98,274 24,569 20% 0.020% 67%

While this model, like Scenario 2, lends the majority vote to the County as a whole, it ensures that voting power is
distributed equally between geographic areas / population centres that are grouped based on similar service

delivery needs. In this model:
e Elected officials from each sub-region maintain equal influence over decision making. Because of this,
each elected official can advocate equally for the needs and objectives of their population base.

e However, the voting power of individual residents remains disproportional; while residents from rural
Strathcona County and the City share voting power, residents from Sherwood Park see less than half of
that representation in governance due to the size of Sherwood Park’s population.
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e  Establishing an RSC is an effective way for municipalities to collaborate on the delivery of low-cost, high-
quality services. The RSC model affords a municipality with the benefits of collaboration without
significant loss of autonomy, protecting the interests of residents and, by extension, their elected officials.

e  (Collaboration along the Spectrum can look vastly different to residents and elected officials based on the
type of governance structure in place. Because of this, the impacts to residents, how their input is
represented, and how their elected officials are able to influence decision making should be carefully
considered in collaborative governance models, even for bodies with specified scope, such as an RSC.

e Considerations for representation on an RSC may include representation classifications beyond that of
municipal boundaries. In fact, for functions such as service delivery, it may make sense to consider
regional needs and populations as a means to identify key stakeholder groups and their corresponding
service needs and formulate a governance structure that represents them.

Additional Considerations in the Political Context: Provincial Perspectives

Beyond the scope of the municipality itself, or even the regions that surround it, there is a relationship between
the municipality and the Province that may be considered within the political context of collaborative governance.
First, there are legislated requirements that mandate the expectations and guide the actions of the municipality.
However, in addition to this, there is an element of strategic positioning and provincial preference that occurs
when it comes to any given form of collaborative governance. These considerations are discussed in detail

throughout the section.
Legislative Considerations

In general, the legislation surrounding municipal governance is non-specific. Because of this, municipalities have
the legal freedom to alter local governance models, within the bounds of baseline expectations, at their own
discretion. The two main pieces of legislation that govern municipal elections, elected officials, and council
activities are the Municipal Government Act and the Local Authorities Elections Act.

MUNICIPAL GOVERNMENT ACT & SUBSEQUENT LEGISLATION

e The Municipal Government Act (MGA) specifies certain criteria for the representation and governance of a
municipal council. The number of suggested representatives for a municipality are stated in the MGA,
consequently, this allows for flexibility and decision-making to the municipality’s discretion:

o 143(2): The council of a city or town consists of 7 councillors unless the council passes a bylaw
specifying a higher or lower odd number.?

o 143(4): The council of a municipal district or specialized municipality consists of the number of
councillors specified in the order forming it unless the council passes a bylaw specifying a higher
or lower odd number.

e The Local Authorities Elections Act (LAEA) goes on to further detail how municipal elections must be
structured and executed. However, this act, like the MGA, does not prescribe procedure or requirements
as they relate to the composition and representation of a council.?°

2% Municipal Government Act Revised Statutes of Alberta 2000 Chapter M-26 (2019). Alberta Queen’s Printer.
29 | ocal Authorities Elections Act, Revised Statues of Alberta 2000 Chapter L-21 (2000). Alberta Queen’s Printer.
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While the evolution of local government in Canada has its pre-confederation roots steeped in British tradition, as
has been typical throughout Canadian history, each province has ventured to tackle the question of how best to
approach local governments in a variety of different ways. This has led to tremendous differences in approaches, a
discrepancy attributable to the section 92(8) of the Constitution Act (1867), whereby provincial legislatures are
granted the specific power to make laws governing “Municipal Institutions in the Province”. These differences can
be seen in the way that municipalities look across the country:

Provincial Considerations

e The unique, multi-tier governance model in Ontario;

e Saskatchewan’s 774 municipalities with an average population of 1,517 people compared to Alberta’s
348, representing an average of 12,560 people;

e  British Columbia’s 162 municipal governments that represent an average of 31,302 people and the
existence of Regional Districts impacting each of these municipalities.

Municipal governments exist by provincial statute. Because of this, municipalities in Canada generally must
conform to the policy directions of the provincial government, no different than School Boards or (formerly in
Alberta) health region boards.

Despite this, the relationship between provincial legislatures and municipalities is complex; there is often a special
relationship as a recognized order of government that other statutory organizations may not typically hold
especially given the provinces reliance on municipalities to deliver key services to citizens. When this relationship is
strained, however, the province holds legal authority over municipalities.

e This is perhaps best exemplified in the Ontario, 2018 example when Doug Ford’s government cut the
number of wards in Toronto from 47 to 25, mid-municipal election.

e Additionally, in 1995/96 over a dozen municipalities were amalgamated through legislation in Nova Scotia
to for the Halifax Regional Municipality and the Cape Breton Regional Municipality.

e Recently, and in Alberta, a number of fiscal and structural changes were imposed on Municipalities,

including the changes to the municipal funding included in the Fiscal Measures and Taxation Act, 2019.

All of these examples illustrate the need for municipalities to adapt to evolving provincial public policy goals. Most
recent public policy goals in Alberta have been topics such as:

e  Focusing addressing increasing public sector costs and reducing provincial expenditures and,

e The efficiency and effectiveness of Municipal Governments.
While topical, this focus is not new. The Government of Alberta has had a long trend of encouraging and ensuring
increased intermunicipal collaboration as a means of fostering efficient and effective service delivery. This has

been recently demonstrated through mandatory Intermunicipal Development Plans, Intermunicipal Collaboration
Frameworks and legislated Growth Management Boards.

Like any relationship, the relationship between municipalities and the province is symbiotic. While a municipality
has limited tools to influence the province, perhaps the most effective tool is their influencing power with orders
of government, amplified through public opinion:

e Generally speaking, larger municipalities (either in population and / or economic contribution) are able to
wield magnified influence on other orders of government.
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e While statutorily equal, there is an unequal distribution of public influence. Popular support from a large
population centre, or key segments (like priority industries) all serve to further empower a mayor and council.

Intergovernmental relations are made difficult when 348 municipalities, in the case of Alberta, are all competing
for just one Premier, key Ministers, and senior government officials.

e For municipalities, as with any organization, this means that their ability to thrive in their ecosystem is

dependent on their ability to evolve in ways that demonstrate and increase their unique value in the system.

e Municipalities that position themselves to either align with the provincial agenda or maximize their influence
through economic strength, a large representative population and other similar factors are best equipped to
have influential conversations with provincial policy makers and strengthen the impact of their initiatives.

o Inthe case of the County and the City, for example, this may look like leveraging a strong
industrial base that rivals that of regions such as the Regional Municipality of Wood Buffalo.

o Based on population base, both municipalities have a combined population of over 120,000
residents, making them together the combined third-largest in the province behind Edmonton
and Calgary. This status would be a method of exerting considerable influence in the provincial

context.

Given this, municipalities can be effective in shaping public policy despite the lack of policy levers to do so. Strong
local governments are a keystone of healthy economies, investment attraction, and ultimately citizen satisfaction.

KEY TAKEAWAYS

e  Municipalities have a unique relationship with the political and legislative environment of the province. As
two of 348 municipalities in Alberta, the County and the City face substantial competition in vying for
increasingly limited funding, opportunities, and influence with the provincial government.

® From a legislative perspective, municipalities have considerable flexibility when it comes to choosing an
electoral structure and representation model. How municipalities leverage this flexibility plays a significant
role in the ability of a municipality to be influential at the provincial level.

e Leveraging key components of regional power, such as a large industrial base, large resident base, and / or
alignment with provincial strategies is potentially the most effective way to influence provincial political
actors. Both municipalities, particularly when considered together, are well-positioned to capture this

opportunity for influence.
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