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Climate change; stagnant global economic growth; 
political polarization; growing inequality. Our 
city finds itself dealing with all these issues, and 
more, at once.

Winnipeg cannot control the broader macro 
pressures it has to deal with, but it can prepare for 
the changes that are coming. It can meet climate 
change with policy to mitigate damage, slow the 
rate of change, and build resilience. It can stimu-
late and grow the local economy while making 
sure that marginalized citizens are included. It 
can put the brakes on wrong-headed practices 
like urban sprawl or over-spending on policing, 
while redirecting resources to deal with the root 
causes of crime and our infrastructure deficit, 
and smooth out the inequalities that keep our 
city from realizing its full potential.

The 2018 Alternative Municipal Budget (AMB) is 
a community response that shows how the city can 
deal with all these issues and balance the budget.

The AMB Educates, Challenges and Inspires
It is often noted that budgets are about choices. 
The Alternative Municipal Budget takes that 
truism a step further: our document educates, 
challenges and inspires.

Introduction

Our budget dares to imagine a Winnipeg 
where:

• All women and their children have the 
resources and services they need to thrive.

• Where First Nation and Métis citizens 
feel at home on their own lands, where 
they participate as full partners in the 
Winnipeg project.

• We care for and extend our green spaces, 
river banks, rivers and urban forests with 
the understanding that if we look after 
them, these living spaces will look after us.

• We lead the way in changing Canada’s 
entrenched car culture through 
electrifying and expanding our transit 
system.

• Everyone has a decent place to live, access 
to recreation, enough food and where 
people can move around on friendly, 
efficient public transportation.

• Winnipeggers can enjoy full democratic 
participation in city affairs.

Then our budget shows how to reach these goals. 
It gives a financial blue print that also accommo-
dates some of the recommendations in the “Win-
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is close to becoming a reality, despite the pro-
tests of the Manitoba Home Builders’ Associa-
tion.2 Although some are worried that the policy 
is being watered down, we acknowledge that it 
required courage and resolve to bring the idea 
forward and applaud the Mayor for standing his 
ground against a powerful lobby group.

The following four examples show how we 
continue to push the envelope.

Where’s the Province??
First, we put pressure on a provincial govern-
ment that not only is dragging its feet, it’s moving 
backwards. The cancellation of the 50/50 transit 
operating grant sets back the city’s aspirations to 
improve our outdated transit system. The prov-
ince’s lack of commitment to using the carbon 
tax to modernize our transit system was a huge 
disappointment. We understand that the city 
has no control over this, but we wish to make the 
point that the provincial government has a shared 
responsibility with Manitoba municipalities to 
take decisive action against climate change. So, 
this budget is also a call to the province to step 
up to the plate. You’ll see that call repeated in 
the Transit and Environment sections.

The announcement of new federal funding 
came at the time of publishing this report.3 There 
are now real opportunities for the province to 
help the city with the initiatives in our Recrea-
tion, Environment and Transit sections.

Taking Control of the Police Budget
Secondly, this year the AMB reduces the police 
budget. Past AMBs have held spending constant, 
while redirecting spending to community po-
licing. But as our policing chapter shows, crime 
rates are decreasing at the same time as the po-
lice budget continues to balloon. As the police 
budget swells, other budget lines shrink. Given 
that poverty and marginalization are root causes 
of crime, money would be much more wisely spent 
on ensuring that all Winnipeggers are properly 
housed, fed, educated, employed and that they 

nipeg without Poverty — Calling on the City to 
Lead” 1 report released on May 2nd.

Winnipeg has many attributes, from its so-
phisticated arts and culture scene, top-notch 
sports teams, international restaurants and vi-
brant First Nation/Métis/Inuit communities, 
to its savvy business community, but Winnipeg 
could be so much more than it is.

Our Alternative Municipal Budget shows 
us how.

The AMB Educates
Government budgets are overwhelmingly com-
plex documents that do not encourage citizen 
participation. Out AMB is much simpler; it dis-
tills crucial elements of the actual budget into 
easier to digest sections so that all Winnipeggers 
can feel like part of the budget process.

Not only does the AMB explain where reve-
nue comes from and how it is spent, it provides 
essential background on spending areas, such 
as recreation, libraries, policing, environmental 
issues, housing, green spaces and city planning, 
to name a few. The AMB discusses the concept 
of sustainable budgeting and demonstrates how 
to use it.

The operating budget has two sections: rev-
enues and expenditures. As with past alterna-
tive budgets, we break the mold when looking for 
ways to raise revenue. We get how difficult it is 
for municipalities to find the money they need to 
meet everyone’s needs. We look at what other cit-
ies around the world are doing and suggest ideas 
that haven’t been considered yet in Winnipeg.

The AMB explains the difference between 
the operating and capital budgets, and how they 
work so that citizens can better understand why 
we have such a huge infrastructure deficit and 
how we might begin to address it.

The AMB Challenges
The city’s proposed Impact Fee is an example of 
a recommendation from past AMBs. The cur-
rent city council took that challenge and now it 
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logically sustainable economic development to 
meet human needs — as discussed in our hous-
ing, recreation, food security and employment 
and training sections — and aspirations equi-
tably. Economic sufficiency, in turn, must yield 
revenue sufficiency for government expenditures 
that support sustainable civic ends. In place of 
GDP, which has no provision for sustainability, 
we need to measure progress by indicators of 
sustainable well-being as does Winnipeg’s PEG.6

Likewise, the goal of stable budgeting is mis-
guided if it keeps us going in the wrong direction, 
a point made clear in our Capital Budget and 
Environment sections. We must be prepared to 
mobilize to address planetary emergencies when 
they arise, just as North American economies 
addressed the Great Recession and World War 
II. Winnipeg and Manitoba have so far failed 
sufficiently to sound the alert and respond com-
mensurately to the challenges of climate change. 
Fixing potholes, widening roads and building un-
derpasses in service of (and at no cost to) single 
occupancy vehicles still take priority.

The AMB imagines a greener and more equi-
table Winnipeg, and provides tough but sustain-
able policies to make our future better.

Make Poverty History Manitoba
The ‘Winnipeg without Poverty’ report by Make 
Poverty History Manitoba (noted above), calls 
on the city to adopt a comprehensive policy re-
duction plan. Our budget provides a financial 
blueprint that would help the city to implement 
elements of the poverty reduction plan detailed 
in the report.

The AMB Inspires
On the expenditure side, we take the extra money 
we bring in from our initiatives like the mobility 
pricing strategy, parking lot levy and property 
and business tax increases and raise spending in 
areas that Winnipeggers would benefit from. For 
example, we spend more on recreation, housing, 
transit, green spaces and libraries.

have the tools they need to live productive lives, 
such as a modern, reliable public transportation 
system. Our housing, food security, employment 
and procurement, and transit sections offer al-
ternative policy ideas to achieve these goals.

Transparency and Democracy
Thirdly, our Planning section considers several 
measures to improve transparency at City Hall, 
including improving reporting of council deci-
sions; encouraging measures to increase coun-
cillor transparency; and, paying for a consultant 
report on much needed electoral reform.

Sustainable Budgeting
Finally, the AMB adopts Sustainable Budgeting 
principals. Sustainability or “sustainable devel-
opment” is “development that meets the needs 
of the present without compromising the ability 
of future generations to meet their own needs”.4 
It is a concept rooted in human needs and aspi-
rations, equity within and between generations, 
and long-term systemic planning that consid-
ers linkages between ecological limits, econo-
mies and societies over time. Sustainability has 
proven to be a remarkably fruitful framework 
for understanding, evaluating and directing the 
human enterprise and its parts, as OurWinnipeg 
exemplifies (see the Planning and Environment 
sections for more about OurWinnipeg).

One aspect of sustainability is fiscal sustain-
ability. Allen Schick offers an OECD perspective 
that includes dimensions of solvency, growth, 
stability and fairness.5 Clearly a government 
can’t meet the needs of its citizens over time if 
it goes bankrupt, so maintaining solvency is a 
minimum feature of sustainable budgeting (a 
point also driven home in our Policing chapter). 
Likewise, fairness that reflects equitable treat-
ment within and between generations is a core 
requirement. Growth and stability, on the other 
hand, are more problematic features.

We need to replace economic growth with 
healthier concepts of economic sufficiency or eco-
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ed all of its 2.33 per cent property tax increase 
to infrastructure repair, but the reality is that 
much more is required; this is why we’ve in-
creased property taxes and the business tax by 
an additional five per cent.

We know that tax increases do not get politi-
cians elected. But neither does crumbling infra-
structure that, if left long enough will seriously 
disrupt our lives and economy. Fixing our in-
frastructure takes on a new urgency in the face 
of climate change.

As we explain in our Environment section, 
stopping urban sprawl and using sustainable 
budgeting principles are two of the best ways to 
stop our infrastructure deficit from getting even 
bigger. Fully implementing the mobility pricing 
strategy outlined in our Environment section 
will allow us to eventually lower property taxes.

The AMB business and property tax increas-
es will cover the $37.6M dedicated to pay for the 
borrowing costs to deal with the infrastructure 
deficit.

A Tough Love Budget
There’s no doubt that this is a tough love budg-
et. But it provides a way forward, whether it be 
through implementing particular sections, or 
adopting it in its entirety.

Can the AMB capture the imagination of Win-
nipeggers? As climate change, our infrastructure 
deficit and inequality escalate, our collective fu-
ture depends on it.

We are steadfast in our belief that increased 
spending in these areas will make Winnipeg a 
more equitable city and that in the long run, 
spending in other areas will decrease.

Whether it be through electrifying our tran-
sit system or providing training and decent work 
to multi-barriered workers, the AMB shows that 
we do not have to accept the status quo. But we 
certainly do have to have a serious conversation 
about our infrastructure. That conversation un-
folds in our section on the Capital Budget.

The Capital Budget
Winnipeg’s long suffering infrastructure presents 
us with one of our greatest challenges. Years of 
neglect, an extreme climate, urban sprawl and the 
increase in traffic make our $6.8B infrastructure 
deficit seem insurmountable. The city itself admits 
that its “current funding model is unsustainable”.7

Our capital budget analysis revealed that if 
we increased our per capita spending to match 
that of Edmonton’s (a city similar in size), Win-
nipeg could dedicate an addition $200M to low-
ering our current $6.9B infrastructure deficit.

Although the AMB comes up with some rev-
enue ideas that the city hasn’t considered, one of 
our greatest challenges was to raise enough to 
cover the borrowing costs for our infrastructure 
deficit combined with the new infrastructure 
spending in the Environmental section — spend-
ing that cannot be put off. The city has dedicat-

1  https://www.policyalternatives.ca/publications/reports/winnipeg-without-poverty 

2  https://winnipeg.ctvnews.ca/growth-fee-increase-surprises-home-builders-1.3807104 

3  https://www.winnipegfreepress.com/local/Infra-484513401.html 

4  United Nations (1987). “Report of the World Commission on Environment and Development: Our Common Future”. 
Available at: http://www.un-documents.net/our-common-future.pdf 

5  Schick, Allen. 2005. Sustainable Budget Policy: Concepts and Approaches. http://www.oecd.org/gov/budgeting/43481125.pdf. 

6  http://www.iisd.org/project/peg. 

7  City of Winnipeg 2018 State of the Infrastructure Report. Available at:  http://www.winnipeg.ca/infrastructure/pdfs/
State-of-Infrastructure-Report-2018.pdf 
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this only accounts for the city’s share of the 
tax. Property tax bills also contain taxes for the 
school division.

From a revenue generation standpoint, prop-
erty taxes are not ideal. Unlike income or sales 
taxes, the tax base (the economic activity on 
which the tax is levied) for property taxes does 
not increase automatically as the economy 
grows. When the economy expands, revenue 
that governments collect through income and 
sales taxes increase even when the tax rate (the 
percentage of income or sales that is taxed) stays 
the same. This does not happen with property 
taxes. The tax base from property taxes only in-
creases when either new properties are built or 
the value of property goes up with a reassess-
ment of property values, which only happens in 
assessment years. The problem with property 
taxes as a way of funding city services is that in 
between assessments it barely grows at all. Then, 
if property values have been increasing, taxes 
will skyrocket after the reassessment, which 
politicians are reluctant to let happen.In order 
to avoid this problem, the city has been varying 
the mill rate in the last few years so that taxes 
increase modestly every year (2.33 per cent in 
the 2018 budget). 

Revenue Trends
Where the Money Comes From
The city is constrained in the kinds of taxes it 
can levy. It is more or less limited to collecting 
revenue from taxes levied on the value of prop-
erties within the city limits.

Property taxes, which are levied at a rate (called 
the mill rate) on the assessed value of residential 
and commercial property, are the single largest 
source of revenue. A homeowner’s (or business’) 
property tax is calculated by a very convoluted 
process. The assessed value of the property is first 
multiplied by a “proportioned percentage” (45 per 
cent  for residential and between 10 per cent for 
designated recreation area and 65 per cent com-
mercial or industry property for different kinds of 
businesses) to get a portioned value. This amount 
is then taxed at the “mill rate” (in 2017 13.063), 
which is the rate per $1,000 of portioned value. 

Example of how property taxes are calculated:

Assessed value x portion  per cent x mill 
rate/1000 = property tax

250,000 x 45 per cent = 112,500

112,500 x 0.013063 = 1469.60

If you are a homeowner, this may look low com-
pared to your property tax bill, it is because 

Revenue
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city based on the assessed rental value of their 
business location. The rate was 5.25 per cent in 
2017, down from 9.75 per cent in 2002 per cent so 
the amount that firms pay would equal 5.25 per 
cent of the assessed annual rental value of their 
business. This yearly rate decrease means that  
businesses taxes have been decreasing both as 
a percentage of city revenue and in real terms. 
Small businesses, those with a rental value of less 
than $32,220 in 2017, do not have to pay this tax.

The business tax has come under criticism 
because people argue that Winnipeg is less com-
petitive than cities that do not have a business 
tax. Critics also argue that it is unfair because 
some businesses must pay both the business tax 
and the non-residential property tax. However, 
this argument is only reasonable if the combined 
taxes on business are in some way “too high.” It 
is true that many cities in Western Canada do 
not have a business tax, but this is compensated 
for with higher rates on non-residential property 
taxes. There could well be an argument for elim-
inating the business tax in name and unifying 
the business tax and the non-residential prop-
erty tax. If the business tax were eliminated, the 
non-residential commercial property tax should 
be increased to ensure no loss in revenue. This is 
precisely the change that Edmonton introduced 
earlier this decade.

In addition to property and business taxes, 
the city has looked for new ways to make mon-
ey. For example, the frontage levy, a tax the city 
levies on the length of the frontage of a prop-
erty on a street that has a sewer or water main, 
is currently $5.45/foot. According to the city, 
the frontage levy is separate from the property 
tax, allowing the city to claim that it is limiting 
property tax increases while still increasing its 
revenue by raising the frontage levy.

Where Does Winnipeg Stand?
We can analyze the state of the city’s finances by 
comparing to other comparable cities in Canada 
and to its own historical record. Turning first to 

Property taxes are also not ideal from a pol-
icy perspective. One of the principles of a good 
taxation system is “ability to pay,” which means 
that taxes should be levied on those with the 
most ability to pay them. This is the principle 
behind the progressive income tax system which 
taxes people at a higher rate as their income in-
creases. Property taxes are levied on the value 
of property, which has some connection to abil-
ity to pay in the sense that people with higher 
incomes do tend to own more expensive hous-
es, but this connection is far from perfect. It is 
entirely possible for someone to live in a house 
of a reasonable value and yet earn a fairly mod-
est income. Someone who has purchased their 
house during their working life and then retired 
on a limited pension would fall in this category. 
For these people increases in their property tax 
can hit quite hard.

The other problem with property taxes is that 
they do not fulfill any obvious policy objective. 
While the income that is earned from proper-
ty taxes is used for a wide variety of important 
public services from roads to the fire depart-
ment, the tax itself does not create economic 
incentives that move people in a desired policy 
direction. An example of a tax that both raises 
money and fulfills public policy goals would be 
something like a carbon tax, which creates an 
incentive for people to reduce their consump-
tion of fossil fuels.

Despite the imperfections of the property tax, 
there are few other options available and it remains 
one of the major mechanisms for municipalities 
to generate the revenue required to operate. 

The city also collects what it calls a “business 
tax,” which is collected on all businesses in the 

Businesses rely on the infrastructure 
taxes pay for: they should not be receiving 
tax reductions while citizens’ taxes are 
increasing. 
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figure 1  Tax on Average or Median Home 2017
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figure 2  Property Tax Changes 1999–2017: Western Canadian Cities
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and 2017, Winnipeg increased its property taxes 
by much less than its Western Canadian coun-
terparts (see Figure 2, page 7).

Winnipeg’s recent tax changes still place 
them on the lower end of spectrum for Western 
Canadian cities. In 2017, only Calgary’s 1.5 per 
cent increase was lower than the 2.33 per cent 
in Winnipeg. Other cities increased their prop-
erty taxes by much more. Edmonton increased 
theirs by 3.9 per cent and Vancouver by 6.5 per 
cent (see Figure 3).

Overall, the comparisons with other cities 
suggest that Winnipeg has either been a model 
of financial restraint or starved itself of much 
needed revenue to fund public services. It is cer-
tainly true that Winnipeg has gone against the 
grain compared to many other Canadian cities 
which have increased property taxes over the 
last twenty years.

The other comparison is to examine how the 
city has changed its revenue raising and spend-
ing decisions over the last several years. Table 1 
on page 9 shows the changes to the city’s revenue 
between 2001 and 2017. At first glance it looks 

Winnipeg’s comparison to other cities, the city 
has been quick to advertise its tax advantag-
es over its municipal rivals. Figure 1 on page 7 
shows the property taxes levied on an “average” 
home in selected Canadian cities. Winnipeg’s 
property taxes are lower than any of the cities 
in the sample, at around $1700.

Intercity Property Tax Comparison
Calgary and Vancouver are median housing val-
ues, all others are average

Of course, the flip side of the lower property 
tax coin is that Winnipeg raises less revenue on 
an “average” home than these other cities. The 
low property tax environment in Winnipeg is 
the result of a 14 year refusal to increase prop-
erty taxes prior to 2012. While the City has in-
creased property taxes after 2012, between 1999 

figure 3  Property Tax Increases 2017: Western Canadian Cities

0

1

2

3

4

5

6

7

WPG REG SAS CAL EDMVAN

s ou rce: City of Winnipeg 2018 Preliminary Budget p 9

Winnipeg’s property taxes, at $1,700 on 
average, are lower than all other major 
Western Canadian Cities. 
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tax freeze before 2012 is reflected in property tax 
revenue falling from 59 per cent of the budget 
to 53 per cent between 2001 and 2017. Howev-
er, this seeming reduction in residential home-
owners’ contribution to city revenues is made up 
for by the increase in frontage levies and other 
taxes. The most obvious change is the declining 
contribution of the business tax to city revenue, 
which has fallen from 9 per cent of the budget 
to five per cent.

Regulation fees (like photo enforcement) and 
sales of goods and services (like ambulance fees) 
have increased from 9.3 per cent of the budget 
to 11.4 per cent. While increasing some of these 
fees, like the amount charged for dumping in the 
landfill, make sense from a policy standpoint, 
others, like the fees charged for ambulance rides 
are more controversial.

Where the money goes has also changed since 
2001. In 2017, 67 per cent of the budget went to 
three areas: police, public works and fire & par-
amedics. The big change in city priorities dur-
ing this period was its expansion of the police 
budget. In 2017, the police accounted for 27 per 
cent of total city spending up dramatically from 
18 per cent in 2001. The fire department has also 
increased, although less dramatically, from 14 
per cent in 2001 to 19 per cent in 2017.

as though Winnipeg’s total budget expanded 
dramatically during this period, from $651 mil-
lion to $1.068 billion, an increase of 64 per cent. 
However, this number overstates the extent of 
the growth of the city’s budget for two reasons. 
The first is that if fails to account for inflation. 
Over time there is a general trend for the aver-
age prices we pay for goods and services to rise. 
This is the distinction that economists make be-
tween nominal (the stated price) and real (how 
much a given amount of money will actually 
buy) values. In order to calculate the real value 
of the city’s budget, the effect of inflation must 
be taken into account. When city revenue is ad-
justed for inflation, the increases are a far more 
modest 23 per cent. 

The other reason that it overstates the increase 
in the city budget is that it fails to account for the 
increase in Winnipeg’s population. More people 
mean both greater demands on the city’s services 
and more people paying taxes, accordingly both 
revenue and expenses should go up with popula-
tion growth. So, we should also account for popu-
lation growth by measuring revenue per person. 
The real revenue per person collected by the city 
between 2001 and 2017 is 4.7 per cent.

The city has also changed who it collects 
money from over time. The long term property 

table 1 City of Winnipeg Revenue 2001 and 2017

Revenue 2001 per cent of budget 2017 per cent of budget

Actual Adopted

Nominal $ millions

Property Tax 384 59.0 569.3 53.3

Business Tax 60 9.2 57.5 5.4

Frontage Levy and other tax 19 2.9 88.1 8.2

Government Transfers 73 11.2 127.8 12.0

Regulation Fees 18 2.8 59.0 5.5

Sales of Goods and Services 42 6.5 62.8 5.9

Interest 14 2.2 18.1 1.7

Transfers from other Funds 40 6.1 30.0 2.8

Other 1 0.2 55.1 5.2

Total 651 100.0 1068 100.0
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Road land fill will increase by $1.00 to $6.00 per 
tonne (depending on what is being dumped). 
These utility operations run by the city are kept 
in a separate Utilities budget line.

Parking charges also contain an important 
incentive effect. The Winnipeg Parking Author-
ity charges for downtown and exchange district 
parking. This has two important effects. On one 
hand, it increases the cost of driving to these ar-
eas, creating an incentive to choose public or ac-
tive transportation, and reducing the incentive 
to use parking where spaces are at a premium. 
On the other, it creates a cost differential be-
tween parking in these districts, where fees are 
levied, and other districts outside these areas, 
where fees are not charged. As a result, for those 
that drive, it is less expensive to travel outside 
these areas than venture to downtown and the 
exchange where parking fees are charged. The 
2018 preliminary budget proposes an increase 
of $1.00 per hour to on-street parking starting 
on April 1. This increase shows up in the “oth-
er” category.

Winnipeg’s photo ticket revenue is also ex-
pected to decline by $1.2 million in 2018, which 
appears in the regulation fees line.

In some past years the city has balanced its 
budget with a bit of a shell game. When revenues 

As has been the case in recent budgets, the 
2018 city budget calls for a 2.33 per cent increase 
in property taxes. In order to get this increase 
the city adjusted the mill rate to 12.987. Of this 
2.33 per cent, the city promised to dedicate 2 per 
cent to improving streets, lanes and sidewalks. 
The remaining 0.33 per cent is going to finance 
the second phase of the Southwest Rapid Tran-
sit Way. The city estimates that this will earn an 
extra $16 million.

2018 also saw a continuation of the trend 
to reduce the business tax rate, dropping from 
5.25 per cent in 2017 to 5.14 per cent in 2018. The 
budget also calls for an increase in the annual 
rental value below which businesses will be ex-
empt from the business tax to $33,300.

There are some charges and fees levied by 
the city that do have obvious policy goals. For 
example, charges for using the Brady Land Fill 
encourage conservation and recycling while 
reducing the incentive to increase the amount 
people take to the land fill. The 2018 preliminary 
budgets propose an increase to the minimum 
tipping fee from $15.00 to $20.00 for solid waste 
delivered to the Brady Road Land fill as well as 
a $15 to $20 rate increase for additional garbage 
bags (up to 3) at the curbside effective March 1, 
2018. Charges for waste delivered to the Brady 

table 2 Revenue Changes for 2018

Revenue 2017 per cent of budget 2018 per cent of budget

Adopted Preliminary

Nominal $ millions

Property Tax 569.3 53.3 585.6 54.2

Business Tax 57.5 5.4 56.9 5.3

Frontage Levy and other tax 88.1 8.2 88.6 8.2

Government Transfers 127.8 12.0 133.5 12.4

Regulation Fees 59.0 5.5 58.0 5.4

Sales of Goods and Services 62.8 5.9 54.5 5.0

Interest 18.1 1.7 20.0 1.9

Transfers from other Funds 30.0 2.8 24.0 2.2

Other 55.1 5.2 59.7 5.5

Total 1068 100.0 1081 100.0
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It is important that the Impact Fee be col-
lected in new and emerging communities in 
suburban areas and not on new construction on 
infill developments.

Planned Revenue Changes 2018 AMB
The increases in Winnipeg’s property taxes have 
brought some increase in revenue to fund much 
needed physical and social infrastructure in this 
city. However, a comparison between Winnipeg 
and other cites shows that over the last twenty 
years or so, Winnipeg has lagged far behind oth-
er cities in both raising revenue and providing 
services for its citizens. Other cities in Western 
Canada levy higher rates of property tax and 
spend more on their residents than is the case 
in Winnipeg.

Winnipeg’s infrastructure problems are not 
merely a result of funding neglect. Infrastructure 
costs are also influenced by the form of the city. 
A US study examined the connection between 
infrastructure costs per capita and urban sprawl. 
They found that all of their measures of costs 
(which included not only total direct expendi-
ture, but also subcategories like capital facilities, 
roadways, police protection, and education) were 
positively related to urban sprawl. New subdi-
visions are more costly for the city than infill 
housing and increased urban density, yet this 
is the development plan that has been followed.

It is not merely infrastructure costs that are 
negatively impacted by urban sprawl (although 
these are of most obvious concern in a municipal 
budget). The quality of life in the city is also af-
fected. More sprawling cities are associated with 
more driving miles, greater vehicle emissions, less 
walking, more obesity and even greater hyper-
tension.2 The current design of our cities make 
active, healthy choices difficult at best (when 
pedestrians have to travel great distances to get 
where they are going because of the tremendous 
space dedicated to parking) and dangerous at 
worst (when cyclist do not have dedicated lanes).

were not sufficient to cover expenses, the city 
would draw from a fund called the Fiscal Stabi-
lization Fund, which is a rainy day fund set aside 
for times of budgetary difficulty. Transferring 
money from this fund to general revenue would 
allow the budget to appear balanced, when it was 
really running a deficit on the year. Obviously, 
the city cannot continuously draw from this fund 
without completely depleting it. In 2018, the city 
is predicting that it can balance its budget with-
out taking from Fiscal Stabilization Fund, from 
which it drew $5 million in 2017.

The 2014 AMB argued in favor of a growth 
fee with the following text: “In slow growth cit-
ies such as Winnipeg, new subdivisions are de-
veloped at the expense of existing neighbour-
hoods and infrastructure. As was highlighted 
in the Planning section of the budget, a Growth 
Development Fee (GDC) that increases as new 
property construction is further away from the 
city center would encourage Winnipeggers to 
use the existing housing stock and build in ex-
isting neighbourhoods. The AMB recommends 
a $15,000 fee, which would amount to about 4 
per cent of a new $350,000 house, be applied to 
housing starts in new suburban residential de-
velopments in Winnipeg. It will not apply to the 
replacement or renovation of existing homes. It 
will also not apply to new units on vacant lots 
in existing developments or designated areas 
close to Winnipeg’s urban centre that have not 
yet been developed.” 1

The city recently implemented an Impact Fee 
that applies to new residential developments in 
new and emerging Communities. The charge is 
around $500 per 100 square feet ($57.47 per m² 
or $534 per 100 square feet). For a 1900 square 
foot home, this tax would amount to just over 
$10,000 to a new home. The city expects to earn 
$11 million dollars on the construction of 1150 
new homes in these areas. Currently, the city is 
sliding this money into an “Impact Fee” reserve 
fund from which it plans to fund infrastructure 
needs in the growth areas of the city.
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Increase in Business Taxes
Business taxes used to make up a larger part of 
city revenue than is currently the case. In 2001, 
the business tax made up 9 per cent of city rev-
enue. By 2017 it had fallen to 5 per cent. It has 
actually fallen in nominal terms since 2001 and 
when adjusted for inflation, the business tax 
generated $17 million less in 2017 than 2001. The 
AMB recommends that the city raise the busi-
ness tax by 5 per cent, the same as the increase 
in the property tax compared to the city’s 2018 
preliminary budget. The additional revenue would 
amount to about $2.8 million, which would bring 
the total business tax revenue to $59.7, just less 
than it earned in nominal terms in 2001.

Additional Revenue:
• 5 per cent increase in Business Tax: $2.8M

Increase in Impact Fee
The city has taken an important step in levying 
an impact fee on residential developments in 
new, undeveloped regions of the city. However, 
it is still set at a relatively low rate at $10,000 for 
a 1900 square foot house that would sell for over 
$400,000 in Waverly West. The AMB would raise 
the Impact fee to $750 per square foot from its 
current rate of about $500. This would gener-
ate 50 per cent more revenue than the current 
$11 million.

Additional Revenue:
• Increase in Impact Fee: $5.5M

Commuter Charge
One of the challenges facing the Winnipeg is that 
it faces tax competition from municipalities that 
are within very easy commuting distance from 
Winnipeg. If people live in these communities 
and then commute into Winnipeg for work or 
leisure, they are, in fact, using Winnipeg infra-
structure (most obviously roads) without paying 
for them. This free riding on city services allows 
outlying communities to charge lower taxes than 

Cities can take a number of actions to pro-
mote more liveable, “smart” urban areas. Zoning 
is perhaps the most obvious measure, but pric-
ing incentives can also play an important role 
in changing the structure of the city. Taxation 
can be used to achieve important public policy 
objectives as well as a mechanism to generate 
much needed civic revenue.

The City of Winnipeg Charter currently lim-
its Winnipeg’s ability to levy taxes other than 
the property tax. As a result, any broadening 
of the City’s tax sources must involve agree-
ment from the provincial government. The AMB 
would, therefore, recommend that the province 
and the city re-examine the limits of the cur-
rent taxation arrangements. The aim of these 
negotiations would be to give the city the power 
to implement tax policies that would decrease 
urban sprawl.

In an effort to close both the funding and 
service gap that currently exists in Winnipeg 
the AMB recommends a number of changes to 
the city’s revenue collection.

Increase in Property Taxes
The 2018 preliminary budget increased prop-
erty taxes by 2.3 per cent. As was shown in the 
section on the city’s fiscal situation, since 1999 
Winnipeg has lagged behind other cities in its 
willingness to generate revenue to provide public 
services. This is the core reason for the existing 
infrastructure deficit that must be addressed at 
some point by the city. As a result the AMB rec-
ommends increasing property taxes by an addi-
tional 5 per cent above the 2.3 per cent increase 
in the 2018 Winnipeg preliminary budget. This 
7.3 per cent increase would increase the mu-
nicipal tax on a house with an assessed value 
of $350,000 by $150 compared with municipal 
taxes in the previous year.

Additional Revenue:
• Additional 5 per cent property tax increase: 

$28.5M
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(perhaps free on weekends) and then charge per 
trip after that.

Stockholm charges a toll to enter the city 
centre. It costs between 10 and 20 Swedish Kro-
na (SEK), depending on the time of day, up to a 
maximum of 60 SEK.4 They use an automatic 
camera identification system to check license 
plates and charge accordingly, which appar-
ently works very well.5 The commuter tax was 
very successful in Stockholm. Traffic in the area 
with the congestion charge was reduced 22.1 per 
cent from 2005 to 2013.6 The tax makes a good 
amount of money too. In 2013, it made the mu-
nicipal government in Stockholm 850 million 
SEK in revenue, with variable costs or 250 mil-
lion SEK.7 They also found that the negative ef-
fect on economic activity in the taxed zone was 
“very small or non-existent”.8

London implements their congestion charge a 
little bit differently. There’s a fee of 10.50 pounds 
for driving in the designated zone during the 
hours of 7 am and 6 pm. To enforce this, they 
use the same system as the Swedes, except if 
you’ve not bought the pass for that day, you will 
be ticketed to the amount of 160 pounds. From 
2003–2013, the congestion charge “reduced traf-
fic levels by 30 per cent”.9 It also brought in 200 
million pounds in the 2013–14 fiscal year.10

Winnipeg could levy a mobility/commuter 
fee that would help pay for Winnipeg’s road in-
frastructure on a beneficiary pays principle and 
help to mitigate the free riding/tax competition 
issue with surrounding municipalities. Accord-
ing to the data cited above, about 300,000 people 
cross the perimeter every day. If we only charge 
the people coming in to the city, that would re-
sult in around 150,000 crossings a day or 55 mil-
lion a year. If we charged $1 each time a vehicle 
entered the perimeter from outside the city, it 
would generate $55 million.

Additional Revenue:
• First phase of Mobility Pricing Strategy: 

$55M

is the case in Winnipeg. It also constrains the 
amount that Winnipeg can increase its property 
taxes because it has to worry about the incentive 
to construct new homes outside the perimeter.

The manner in which property taxes are cur-
rently structured creates a disincentive for new 
construction within the city limits. A study by 
the Urban Development Institute and the Mani-
toba Homebuilders Association found that a sub-
stantial difference in property tax rates between 
the City of Winnipeg and its surrounding com-
munities in the CMA in 2011. For a house valued 
at $350,000, the tax in Winnipeg was $2,010. In 
the surrounding municipalities, property taxes 
on a house of the same value averaged $1,266, 
ranging from a low of $1,061 in Rosser to $1,477 
in Springfield.3

The regions outside the city limits are grow-
ing more rapidly than the city itself. Between 
2001 and 2016 the population of Winnipeg has 
increased by 15 per cent, while the CMA as a whole 
has grown by 17 per cent. Some of the commuter 
municipalities have grown much more rapidly. 
Headingly, for example, grew by 88 per cent dur-
ing this period. In 2016, there were about 76,000 
people living in the CMA but outside Winnipeg.

The city and the province need to find some 
way to address the incentive problem caused by 
this cost differential. This could be done in a vari-
ety of ways that equalize property taxes between 
the municipalities in the CMA or attempt to solve 
the free rider problem caused by commuters.

One potential mechanism that might address 
this issue is a commuter charge. This could be 
administered in a variety of ways. Until 1999 
New York had a commuter tax that was 0.45 
per cent of the earnings of a suburbanite work-
ing in New York and was collected from their 
paycheque. Another option, which might dis-
courage single vehicle commuting, might be to 
charge people outside the city per trip into the 
city. This could be structured in many ways, but 
one option could be to offer a certain number of 
free trips into the city in any given time period 
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yet, but in the coming years we will see the effect 
of these new parking regulations in Mexico City.

Outside the downtown and exchange (as we 
saw in the revenue changes for this year, these 
charges are going up by $1 this year) parking is 
largely governed by zoning. Generally, in Winni-
peg the zoning rules lay out parking minimums, 
presumably to allay nearby residents’ concerns 
about on street parking congestion. The result is 
massive parking lots that blight the city.

The AMB would place a parking space levy 
on all surface area parking spots that are not 
currently metered by the city. For new develop-
ments it would also convert the current zoning 
regulations from a minimum number of park-
ing spots to a maximum.

There are some noteworthy benefits to using 
a parking space levy. Because parking lots are 
property, the amount of the levy can easily be 
added to a business’ property tax bill. This means 
there will be relatively low additional adminis-
trative costs to implement the tax (KPMG, 2016, 
pg. 49). Another consideration is that the levy 
could incentivize businesses to convert existing 
parking spaces into productive office or retail 
space, increasing the value of the property.12 This 
means higher property tax revenue for the city.

To begin, we will look at the revenues and 
tax size of parking space levies implemented in 
other jurisdictions, to provide a broad picture of 
the appropriate tax size and how lucrative this 

It is important to note that this is the first stage 
of the full Mobility Pricing strategy outlined in 
our Environmental section. Once the full strat-
egy is implemented, considerably more revenue 
will be raised, allowing the city to shift more of 
the cost of infrastructure to drivers and away 
from property owners.

Parking spaces
Although lack of accessible parking is often seen 
as a deterrent, it is entirely possible that Win-
nipeg has too much parking, not too little. This 
is especially true of surface level (single story) 
suburban parking. Massive parking lots take up 
land that could be used for retail or housing. It 
makes active transportation more difficult by in-
creasing the distance between destinations. Free 
parking in suburban malls acts as a disincentive 
to go downtown. Generally, it facilitates the use 
of the automobile and the expensive infrastruc-
ture that must be developed to support it.

Recently, Mexico City changed its parking 
regulation policy to put a maximum on park-
ing spaces at a new development as opposed to 
a minimum. The new law states that there be a 
maximum of 1 parking space for every 30m2 of 
business space.11 Once a business reaches half of 
this max, they are required to pay a fee. There is 
also a maximum of 3 parking spaces per housing 
unit for multi-family dwellings now. The laws are 
too new for there to be any meaningful results 

table 3 Parking Space Levies and Annual Income: Various Canadian Cities13

City Tax Rate (levied annually) Average Annual Revenue (in millions CAD)

Montreal $5.05-$40.40, per m2 $23.5

Vancouver $0.78, per m2 $22

Sydney $792.42–$2,232.29 per space $101.47

Melbourne $918.04–$1,294.92 per space $96.64

table 4 Minimum Parking Requirements in Winnipeg by Business Type

Building Type Minimum Parking Requirement

Office 1 for every 750 ft.2

Retail Store 1 for every 250 ft2
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Based on these numbers there are some-
where around 94,000 retail and office parking 
spots in Winnipeg. If the parking lot levy were 
set at $365 per space ($1 per day) it would earn 
approximately $34 million.

Additional Revenue:
• Parking lot levy: $34M

Further Reading
Donovan, S. (2009, May). How Free is your 
Parking? Frontier Centre for Public Policy Back-
grounder. Retrieved from https://www.fcpp.org/
pdf/FB077%20How%20Free%20Is%20Your%20
Parking.pdf

Marshall, A. (2017, July 25). Mexico City is Kill-
ing Parking Spaces. Pay Attention America. 
Retrieved from https://www.wired.com/story/
mexico-city-killing-parking/

Vachon, M. (2013). Parking Issues and Aesthet-
ics in Downtown Winnipeg. Prairie Perspectives: 
Geographical Essays, 15, 25–37.

tax option is. The tax ranges shown in Table 3 on 
page 14 indicate the levy changes based on the 
neighbourhood that the parking lot is located in.

Calculating the net revenue for a city-wide 
parking space levy is difficult. Unfortunately, no 
data exists for how many parking spots are in the 
entire city. Consequentially, the following results 
are therefore very broad and are estimates with 
a high variance. However, there is some public 
data on which we can base a general estimate. 
Data exists on the number of offices and retail 
stores in the city, and the size of these establish-
ments in square feet. These three categories of 
buildings would have the most parking spots.

According to the city’s 2006 zoning by-law,14 
the minimum parking requirements in Winni-
peg for offices and retail stores are shown in Ta-
ble 4 on page 14.

The minimum number of parking spaces 
provides a conservative estimate for the number 
of parking spots actually constructed. We can 
also use the data from Tables 5 and 6 above on 
the different types of office and retail buildings. 
Since building size is given as a range an average 
was chosen for each category.

table 5 Office Buildings, Average Sizes and Total Spaces15

Size in ft.2 Number of Office Buildings Parking Spaces Required Total Spaces

< 5,000 480 3,000 / 750 = 4 1920

5,000 – 15,000 331 9,750 / 750 = 13 4303

15,000 – 30,000 105 22,500 / 750 = 30 3450

> 30,000 174 37,500 / 750 = 50 8700

Total 18073

table 6 Retail Stores, Average Sizes and Total Spaces16

Size in ft.2 Number of Retail Stores Parking Spaces Required Total Spaces

< 5,000 1,224 3,000 / 250 = 12 14688

5,000 – 15,000 520 9,750 / 250 = 39 20280

15,000 – 30,000 149 22,500 / 250 = 90 13410

> 30,000 184 37,500 / 250 = 150 27600

Total 75978
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table 7 City of Winnipeg – AMB Department Comparisons 2018

Spending: Nominal $ millions 2018 2018
Preliminary AMB

Police 291.4 285.64

Public Works 241.4 279

Fire and Paramedic 193.5 193.5

Community Services 109.9 125.2

Planning Property and Development 40.4 99.6

Water and Waste 22.3 22.3

Contribution to Transit 65.4 91.9

Debt and Finance Charges 0.5 0.5

Other 116.3 116.3

Total 1081.1 1214.0

table 8 City of Winnipeg – AMB Comparisons 2018

Revenue: Nominal $ millions 2018 2018
Preliminary AMB

Property Tax 585.6 614.1

Business Tax 56.9 59.7

Frontage Levy and other tax 88.6 184.8

Government Transfers 133.5 133.5

Regulations and Fees 58 63.0

Sales of Goods and Services 54.5 54.5

Interest 20 20.0

Transfers from other Funds 24 24.0

Other    59.7 59.7

Total 1080.8 1213.3

table 9 AMB Revenue Changes to City of Winnipeg 2018 Budget

$ millions
Additional Property Tax Increase 5% 28.5

Business Tax Increase 5% 2.8

Frontage Levy and other Tax 101.7

of which Parking Lot 34.0

Commuter Charge 54.8

Increase in Impact Fee 5.5

Active Transportation 1.4

Exclusionary Zoning Opt Out 1.0

Regulations and fees Increase waste collection fees 5.0

Total 133.0
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table 10 AMB Spending Changes to City of Winnipeg 2018 Budget

  Operating Costs Payments for Debt Servicing
Police -5.8
Public Works (borrowing for capital budget) 37.6
Community Services 12.8 2.5
of which Recreation 0.9 2.5

Food Security 0.2
Assiniboine Park Conservancy 1.1
Green Spaces 0.5
Libraries 2.4
Housing 5.9
Employment and Training 1.7
Procurement 0.3

Planning, Property and Development 35.0 24.2
of which Planning 0.3

Active Transportation 4.2
Environment 30.1 24.2
Transparency 0.3

Contribution to Transit 26.5
Other
Total 68.5 64.3
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Expenditures
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City Planning

The City of Winnipeg’s guiding vision for fu-
ture growth and development, OurWinnipeg, 
emphasizes sustainability, quality of life and 
planning for future generations. The proposals 
included here, and in our Environment section, 
are intended to address these principles, as well 
as ensuring fairness and equity in the planning 
process. The CCPA-MB Alternative Budget pro-
poses several strategies, including:

• Ensure that capital improvements reflect 
planning goals

• Increase planning capacity, accountability 
and resources for community groups (see 
Food Security chapter for an example)

• Use taxation tools to encourage infill 
development (see Revenue section)

• Create transparency in development 
agreements

These strategies are designed to (1) ensure that 
financial resources and benefits align with the 
vision set out in planning documents, (2) in-
crease capacity and fairness in how communi-
ties participate in planning processes, and (3) 
promote equity in the distribution of financial 
resources.

Link Capital Budget to Planning Goals
In addition to OurWinnipeg and area-specific 
secondary plans, the city’s growth and devel-
opment is greatly influenced by capital invest-
ments in infrastructure such as roads, services, 
and recreational facilities. From a municipal 
perspective, the 5-year capital budget and fore-
cast is instrumental in implementing OurWin-
nipeg,1 as it specifies what types of resources are 
funded and where. While capital plan proposals 
include a broad description of how investments 
fit within OurWinnipeg (such as “sustainability” 
or “key directions for the entire city”), an in-
depth analysis of how these plans fit together 

would ensure that capital investments support 
the broad vision for change. Critically, capi-
tal plans should also address issues of climate 
change and evaluate how spending will work 
to encourage community resilience. The AMB 
Introduction and Environment chapter have 
details on sustainable budgeting that would 
help the capital budget meet the goals set out 
in OurWinnipeg.

A lack of consistency between official plans 
and capital investment plans undermine the im-
plementation of planning efforts, and both mu-
nicipal finance and urban planning professions 
identify alignment between the two plans as a 
best practice.2

While OurWinnipeg encourages infill de-
velopment, this can be hampered by a lack of 
infrastructure capacity (such as for sewers and 
water), and too often these improvements are 
determined by capital spending rather than of-
ficial or secondary plans. Rather than determin-
ing improvements by capital spending, official 
or secondary plans should inform and prioritize 
capital spending.

Given the importance of capital plans in 
determining how resources are distributed, 
equity should be a factor in decision-making, 
a strategy used in other cities.3 Critically, un-
like OurWinnipeg and secondary plans, capi-
tal plans rarely involve extensive consultation 
in their development, raising concerns about 
equity and transparency in the allocation of 
resources.

There are several strategies that could be used 
to ensure that capital spending aligns with plan-
ning goals and incorporates equity in decision-
making. One way to achieve greater consistency 
is to have planning staff involved in the review 
or ranking of capital projects, including evalu-
ating whether projects achieve goals stated in 
the official plan.4 In some cities, such as New 
Orleans, alignment between capital and gener-
al plans is required by law, and evaluated by the 
City Planning Commission.5 A key step from an 
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Provide Resources for Communities to 
Engage in Planning Activities
One of the pillars for planning practice is en-
gagement and consultation with communities. 
Unfortunately, participating in these processes 
often assumes and requires a certain level of ex-
pertise, familiarity with city practices, and time 
and financial support. While some communities 
are able to effectively engage with planning pro-
cesses, this varies significantly across the city, 
with differences in available resources and ex-
pertise limiting participation. In some instances, 
neighbourhood groups may be actively involved 
in planning consultations but do not represent 
the diversity of their community (including rent-
ers, new residents, those with barriers to partici-
pation or reflecting divergent views). Critically, 

equity perspective is to provide a clear analysis of 
where investments are being made, including a 
ward-by-ward assessment of types and amounts 
of capital funding. Similarly, a commitment to 
climate change should be reflected in infrastruc-
ture and capital spending.

New Expenditures: 

• Staff time/additional full time staff to:  
evaluate capital budget; and assist Geo-
physical Information System (GIS) depart-
ment staff with spatial analysis of plans: 
$70,000

• Funding for neighbourhood-based 
consultation on capital budgets: $50,000

Total: $120,000

Sh
uh

en
g 

Zh
u



Im agIne a WInnIpeg...:  alternatIve WInnIpeg munIcIpal Budget 201 8 21

establish a focus on implementing principles of 
reconciliation in community planning practices. 
We estimate this at $30,000.

b.  Provide Resources for Representative 
Neighbourhood Associations

While resident groups can often be very influ-
ential in local planning decisions, they may not 
reflect community interests. Groups often form 
as a reaction to planning initiatives but may not 
continue to engage with processes or work to 
ensure they are advocating on behalf of all resi-
dents. One way of ensuring that resident asso-
ciations are diverse, inclusive and representative 
of their community is to provide benefits and 
resources to groups that can demonstrate this. 
One model is the community league, which can 
act as an advocate as well as provide community 
outreach, coordination and services. Edmonton’s 
community leagues were created on principles of 
inclusivity and are governed by a code of ethics 
and by-laws. These neighbourhood associations 
facilitate communication between the City and 
local residents, and are eligible for a variety of 
municipal operating and capital grants.10

It is critical to provide resources and staff sup-
port to build local capacity and to assist groups 
in ensuring they are inclusive.11 This should in-
clude funds to facilitate outreach, communication 
and policy development; dedicated community 
development staff support to assist neighbour-
hood groups; and the continuation of the Plan-
ning Ed workshops previously offered to provide 
information on the planning process. We rec-
ommend that financial resources be dedicated 
to neighbourhood associations that can demon-
strate that they are representative of the com-
munities they serve and have a commitment to 
civic engagement. While these would have to be 
developed more thoroughly, some ways to assess 
the inclusiveness of community groups could be 
a demonstration of detailed stakeholder analysis 
and an outreach plan for engaging with under-
represented groups.12

while the City has committed to reconciliation 
through the adoption of the Indigenous Accord, 
it is still unclear as to how this will be incorpo-
rated into planning practices, especially as it is 
voluntary. While equity and social justice should 
be a key principle of engagement practices, un-
even resources and power dynamics make it dif-
ficult for all to participate equally.6

There are several ways to encourage more di-
verse and representative engagement in planning, 
including by providing resources to communi-
ty groups that demonstrate inclusive represen-
tation, creation of freely available independent 
expertise for communities and neighbourhoods, 
and having a specific staff focus on reconcilia-
tion and planning.

a.  Create a Community Planning University 
Partnership

There are several models for providing inde-
pendent planning expertise to communities 
without existing capacity. In England, Planning 
Aid provides free, independent advice through 
volunteer professionals, including outreach, ca-
pacity building, and neighbourhood planning.7 
Similarly, the American Planning Association 
pairs volunteer Community Planning Assistance 
Teams with communities that lack resources to 
deal with specific concerns.8 Community-uni-
versity partnerships have also been used to pro-
vide resources for disadvantaged communities 
and advance social equity goals, though these 
require municipal support and flexibility.9

Currently, there is capacity to support com-
munity planning through community-based stu-
dios and on-going research at local universities 
that could be co-ordinated along with volunteer 
professionals. To ensure effective and respon-
sible practices, there must be city staff support 
and funding for basic resources, such as meeting 
space, childcare, transportation reimbursement, 
and supplies. We recommend funding for a staff 
person to co-ordinate existing capacity from lo-
cal universities and professional planners, and 
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position created in section 4 below (a full 
time $70,000 position would be shared 
between the two initiatives):

Transparency officer: $35,000

New Revenues: 
• Development Impact Fee Increase:  

see Revenue section

4.  Ensure Planning and Taxation Strategies 
are Aligned

Planning policies can encourage the types of 
sustainable development envisioned in Our-
Winnipeg but a range of other policies also in-
forms decisions about development. Tax policy 
specifically can have a strong influence on land 
use.13 There are several areas where taxation 
policy could be used to encourage sustainable 
growth, if it was aligned with planning goals. 
One area is taxation policies for surface park-
ing and other auto-oriented uses. Surface park-
ing lots create a hostile environment for pedes-
trians, can contribute to safety concerns, and 
detract from neighbourhood vitality.14 While 
they could be used for more productive pur-
poses, a large percentage of downtown is de-
voted to surface parking. While OurWinnipeg 
encourages infill development downtown, the 
revenue from surface parking, combined with 
low tax rates, discourages their sale and con-
version. Rather than freezing taxes on new de-
velopment, bringing surface parking lots’ tax 
rate in line with their future potential would 
provide additional revenue for the City, as well 
as create incentives for owners to either devel-
op their properties or sell them to those will-
ing to develop. Similarly, drive-through restau-
rants — which have negatively impact the built 
environment and are contrary to active trans-
portation policies — could be taxed at higher 
rates to discourage their development.

Another area for alignment is residential 
taxation policies. The benefits to the city from 

New Expenditures: 

• Funding for 1 part time staff support 
(position shared with part time University-
Community position) for Community 
Planning Studio: $30,000

• Grants for neighbourhood groups that 
demonstrate inclusive processes.  
Funding for 1 pilot project: $20,000

• Funding for 1, full-time community 
development staff person: $60,000

• Dedicated funds for community-based 
Planning Education workshops: $30,000

Total Funding for Representational Associa-
tions: $140,000

3.  Transparency in Development 
Agreements

Development agreements are used to extract ben-
efits from proposals that don’t conform to the 
existing zoning codes. For example, in exchange 
for building at a higher density or a taller struc-
ture, developers may be required to contribute 
to a fund for affordable housing or public art. As 
a slow growth city, Winnipeg has used tax re-
lief as a tool to stimulate private sector benefits 
without acknowledging the benefits that accrue 
to private developers. The public benefits of these 
agreements are not clear, especially as it is diffi-
cult to determine if developments would proceed 
without the tax relief. We recommend that the 
City develop a clear set of criteria of true public 
benefits that can be negotiated with developers, 
such as affordable housing, daycare spaces, and 
active transportation facilities, in exchange for 
density, height or tax deferral bonuses.

New Expenditures: 
• Staff person (part time) with strong real 

estate background to develop criteria 
and negotiate agreements. This position 
would be full time and would include 
administering the duties of the new 
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New Expenditures: 
• Staff time to assess areas of conflict and 

develop report on changes: this position 
would be combined with the Transparency 
Office above:

• Conflict officer: $35,000

Total Expenditures: 
• Linking Planning to Capital Budget: 

$120,000

• Funding for Representational Associations: 
$140,000

• Transparency Officer: $35,000

• Conflict Officer: $35,000

Total: $.33M

higher density developments are not reflected in 
property taxes, with condominiums and apart-
ments taxed at the same rate as single-family 
homes, despite the lower infrastructure costs 
associated with higher density development in 
established communities. We recommend that 
property tax strategies be aligned more closely 
with planning goals to encourage the types of 
communities envisioned by OurWinnipeg.

New Revenues: 
• Increased property tax from vacant sites/

surface parking: see Revenue section

1  http://winnipeg.ca/interhom/CityHall/OurWinnipeg/ 

2  Shishir Mathur, “Linking Planning with Budgeting: Examining Linkages between General Plans and Capital Improve-
ment Plans,” Journal of Planning Education and Research (Ahead of Print) (2017).

3  Susan Hoffmann, Norman Krumholz, and Kevin O’Brien, “How Capital Budgeting Helped a Sick City: Thirty Years of 
Capital Improvement Planning in Cleveland,” Public Budgeting & Finance 20, no. 1 (2000).

4  Mathur, “Linking Planning with Budgeting: Examining Linkages between General Plans and Capital Improvement Plans.”

5  https://www.nola.gov/city-planning/capital-improvement-plan/

6  John M. Bryson et al., “Designing Public Participation Processes,” Public Administration Review 73, no. 1 (2013).

7  http://www.rtpi.org.uk/planning-aid/what-we-do/

8  https://www.planning.org/communityassistance/teams/

9  Kenneth M. Reardon, “An Experiential Approach to Creating an Effective Community-University Partnership: The East 
St. Louis Action Research Project,” Cityscape 5, no. 1 (2000).

10  https://www.edmonton.ca/programs_services/funding-grants.aspx

11  Sirianni, Carmen. “Neighborhood Planning as Collaborative Democratic Design.” Journal of the American Planning 
Association 73, no. 4 (2007): 373–387.

12  These criteria were used in determining which community groups received funding for community-based planning 
processes in Seattle. The city allocated $4.7 million to support neighbourhood-based planning, including staff support 
and money for consultants (see Sirianni, C., 2007).

13  Bengston, David N., Jennifer O. Fletcher, and Kristen C. Nelson. “Public Policies for Managing Urban Growth and Pro-
tecting Open Space: Policy Instruments and Lessons Learned in the United States.” Landscape and Urban Planning 
69, no. 2: 271–86.

14  Michael Manville and Donald Shoup, “Parking, People and Cities,” Journal of Urban Planning and Development 131, 
no. 4 (2005).
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Good Governance and 
Transparency

Effective and democratic local governance is dis-
tinguished by accountability, transparency and 
inclusivity, in both processes and outcomes.1 
In recent years, the City of Winnipeg has been 
marked by several incidents of unethical conduct, 
leading to a public mistrust and a perception that 
there is a lack of government accountability. Al-
though accountability can be addressed through 
the general election, there is a need to evaluate 
decision-making processes and outcomes on a 
more regular basis.

Transparency is critical for the public and 
stakeholders to assess policy decision-making 
and implementation.2 While there has been in-
creasing interest in consultation, engagement 
and inclusivity in government decision-making, 
there are concrete ways that the City of Winni-
peg could improve its accountability and rela-
tionship with the public. One important compo-
nent would be to adopt the international Open 
Data Charter, which is guided by the principle 
that data is “open and accessible by default” at 
city hall.3 Open data is increasingly becoming 
the standard in Canada, including at the feder-
al level, as well as provincial and municipal.4 In 
addition to the Open Data charter, the follow-
ing proposals are intended to increase transpar-
ency, oversight and good governance at the City 
of Winnipeg. They focus on three areas: council 
transparency, representation and operations.

Improve Reporting of Council Decisions
The City of Winnipeg’s Decision Making Infor-
mation System (DMIS) provides information on 
council meeting agendas, minutes, as well as live 
and archived video feeds of council meetings. 
However, this system is difficult to navigate, re-
quires significant time to find information, and 
does not compile it in meaningful ways. Inter-
ested citizen groups have developed alternative 

ways to display information about council deci-
sions, including data such as council attendance 
and voting records.5 However, providing infor-
mation in an easily accessible way should be a 
key function of local government, and should be 
done on a mandatory, not on a voluntary basis.

We recommend funding the development 
of a council decision website that includes ba-
sic data in an easily accessible and understand-
able format. This would require further study 
but there are established markers of council ac-
countability, including councillor attendance, 
voting and abstentions record, votes against 
staff recommendations, percentage of in-cam-
era meetings, declared conflicts, and number of 
unanimous decisions. It is also suggested that 
council decision reporting be incorporated in 
a dashboard that includes spatial data (such as 
impacted wards) and thematic areas (such as 
housing, transportation, or recreation) to make 
finding relevant data simpler.

Cost: 
• Staff time and IT contract to develop: 

$200,000

New expenditure for tracking system improve-
ments: $200,000

Encourage Measures to Increase Councillor 
Transparency
There is considerable concern about the influ-
ence of private interests on council decisions. 
While these issues are often difficult to address, 
there are three immediate changes that should 
be implemented. Firstly, the lobbyist registry 
should be mandatory, not voluntary. Establish-
ing a lobbyist registry is an important first step, 
but the voluntary nature arguably does little to 
improve integrity and transparency. Charitable 
non-profits providing information to city hall, 
without expectation or possibility of economic 
gain, should be exempt from the registry.
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Secondly, councillors should be required to 
post their meeting schedules. Along with pub-
lic disclosure of expenses and spending, it is in-
creasingly common for elected officials to dis-
close meeting activities. Lastly, all council votes 
should be recorded, not only if requested by a 
member of council, and included in reporting 
of decision-making. More and more Canadi-
an municipalities are routinely recording votes 
on all council and committee decisions, rather 
than just when requested, thereby increasing 
council transparency and accountability.6 The 
first two of these recommendations will not re-
quire substantial investments, other than staff 
time, but would increase transparency around 
councillors’ activities. Other jurisdictions that 
have moved to recording all council votes have 
done so with electronic voting systems, which 
also add to the ease with which this data can be 
made publically accessible.

Cost: 
• Staff time to maintain lobbyist registry and 

support in posting councillor schedules: 
$50,000

• Electronic voting system to record all 
council votes: (approx. $12,000 based on 
Burlington, ON): $12,000

New expenditure for tracking councillor trans-
parency: $72,000

Develop Comprehensive Strategies for 
Disposal of Surplus Property
There is a serious concern in the City of Winni-
peg about how surplus city land and buildings 
are dealt with. In several cases, there are ques-
tions about how the value of land was determined, 
the bidding process, as well as the opportunity 
costs from disposing of city-owned property. 
Especially where the City has made significant 
investments in infrastructure such as Bus Rapid 
Transit, there should be a mechanism for either 

the benefits from these investments to accrue to 
the City or for them to serve the public interest 
more concretely.

We recommend that three strategies be adopt-
ed for land deemed surplus. Firstly, affordable 
housing uses should be prioritized for surplus 
land, including through non-profit housing de-
velopers (either through right of first refusal for 
sale or lease, or authorize below market value 
sales) or the development of community land 
trusts.7 Secondly, long-term leases (usually 55 or 
99-year terms) can be used to maintain a reve-
nue source, allowing for rent increases over time 
and to capitalize on increased value of proper-
ties over a longer term. This should be consid-
ered for lands more suitable to employment or 
industrial uses. Lastly, in all cases, bids should 
be made publically available.

Assess Strategies to Encourage More 
Equitable Council Representation
Another concern is how council members re-
flect the interests of the communities they rep-
resent, and balance these interests against city-
wide issues. There are differences in how local 
councillors in North American cities are elected: 
a) through a ward or district-based system (one 
council representative per geographical area), 
b) at-large systems (councilors elected by entire 
population), or c) a mix of the two. At-large and 
mixed systems are more common in west coast 
cities, including Vancouver and Victoria, B.C. 
There are differing opinions on the most equi-
table form of representation, however the advan-
tage of an at-large or mixed system is that there 
is more concern for city-wide issues and vote 
trading is minimized, though a purely at-large 
system may weaken the representation of specific 
groups.8 There is similar concern about the size 
of wards in Winnipeg, as large wards may par-
ticularly disadvantage smaller groups, decrease 
the responsiveness of councilors and reduce the 
pool of candidates for elections.9
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New expenditure for study on election reform: 
$75,000

Total New Expenditures: 
• Systems improvements: $200,000

• Councillor transparency: $72,000

• Electoral reform study: $ 75,000

Total: .347M

Given these debates, it is critical to re-assess 
the City of Winnipeg’s election system, paying 
particular attention to issues of equity and rep-
resentation. We recommend that the City under-
take a study of alternative representative systems 
and pursue strategies that prioritize more equita-
ble council access for under-represented groups.

Cost: 
• Consultant fees for study on election 

reform: $75,000

1  Zack Taylor, “Good Governance at the Local Level: Meaning and Measurement,” in IMFG Papers on Municipal Finance 
and Governance (Toronto: Institute on Municipal Finance & Governance 2016).

2  Ibid.

3  See https://opendatacharter.net/principles/

4  For example, it has been adopted in Ontario (https://www.ontario.ca/page/sharing-government-data#section-1) and Ed-
monton (https://data.edmonton.ca/stories/s/International-Open-Data-Charter/secq-sswa/).

5  See Open Democracy Manitoba’s website which aggregates and visualizes council decisions: http://www.winnipegelected.ca

6  For example, see Vancouver, BC (http://data.vancouver.ca/datacatalogue/council-voting-record.htm); Mississauga, ON 
(https://www.insauga.com/mississauga-city-council-will-start-recording-votes); and, Burlington, ON (http://www.
burlingtongazette.ca/city-councillors-abuse-the-recorded-voting-process-city-decides-to-buy-an-electronic-vote-re-
cording-system/).

7  http://inclusivepolicy.org/strategies/public-land/ 

8  National League of Cities. http://www.nlc.org/municipal-elections

9  Owen Toews, “Winnipeg Free for All: Towards Democracy at City Hall,” (Winnipeg, MB: Canadian Centre for Policy 
Alternatives, 2017). The size of wards in Winnipeg, which average about 47,000 people per councillor, is within the range 
of major Canadian cities, though there is considerable variation, from a low of about 19,000 people/councilor in Regina, 
SK to a high of about 78,000 people/councilor in Calgary, AB. Alexandra Flynn, “(Re)Creating Boundary Lines: Assess-
ing Toronto’s Ward Boundary Review Process,” in IMFG Papers on Municipal Finance and Governance (Toronto: Insti-
tute on Municipal Finance & Governance 2017).
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Housing

Housing, and the need for affordable housing 
in cities and towns across Canada, has finally 
caught the attention of politicians. After a quar-
ter century of urging from housing advocates, 
there is finally some meaningful housing policy 
and funding action. The federal government re-
leased a National Housing Strategy, guaranteeing 
its leadership in housing for the next decade. Sig-
nificantly, in order for provincial and municipal 
government to access the funds, they will have 
to partner with the federal government.

Unlike some cities, Winnipeg has no direct 
role in managing or developing social housing, but 
that does not mean it has no responsibility when 
it comes to housing. The city has authority over 
planning and land use and therefore a number of 
tools at its disposal to encourage, incent, or even 
require the development of affordable housing.

Most of the city’s recent affordable housing 
activity has been through an annual investment 
ranging between $1M and $1.9M in the Hous-
ing Rehabilitation Investment Reserve (HRIR).1 
This funds some housing activities, primarily the 
housing improvement programs, of some of the 
community-based Neighbourhood Renewal Cor-
porations located in inner-city neighbourhoods. 
But the HRIR’s size, scope, and purpose is not 
adequate to address other community priori-
ties and needs, such as providing access to ten-
ant supports. The administrative costs of these 
programs have been low, and the improvements 
to inner-city neighbourhoods include increased 
housing values and significant reductions in va-
cant and boarded properties.

The city has also used Tax Increment Financing 
(TIF) in the downtown to support some residen-
tial rental projects, a portion of which includes 
some affordable housing, with developers pro-
vided an up-front grant equal to the increased 
property taxes to that flow from the heightened 
value of the property. Currently, the city is look-
ing at expanding the TIF program outside of 

downtown. These are important initiatives, but 
the city has access to many more tools to help 
lower the cost and speed of developing afford-
able and social housing options.

Currently, a large portion of Winnipeg’s capi-
tal budget supports regional infrastructure for 
new developments, effectively subsidizing the 
development of new, market-priced homes. The 
city has an ability — which it has generally cho-
sen not to employ — to make those capital invest-
ments conditional on developers including other 
types of housing in new communities. There is 
provincial legislation that allows for inclusionary 
zoning, giving the city powers to regulate devel-
opment or raise money for affordable housing.

In 2013, Winnipeg developed a renewed hous-
ing policy, and a housing policy implementation 
plan was finalized in 2014.2 Over the past three 
years, however, progress on implementation 
has been extremely slow, with no new resourc-
es dedicated towards implementing the policy. 
Winnipeg had to hire an external consultant 
to undertake a housing needs assessment, one 
that will take 18 months to complete, because 
it does not have the internal resources to ana-
lyze data and housing markets. This needs as-
sessment will be a useful document, but the city 
needs staff who can analyze trends, implement 
policy and programs, measure their success, 
and make continuous improvements if we are 
to take advantage of the funding for housing 
soon to be released.

While more capacity to do research on policy 
options and results is necessary, the need for af-
fordable and social housing in Winnipeg is clear. 
Across Winnipeg, almost 30 per cent of all rent-

Across Winnipeg, almost 30 per cent of all 
renters are in core housing need, meaning 
they live in inadequate, unsuitable housing 
and/or spend more than 30 per cent of 
their income on housing.
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ers are in core housing need, meaning they live 
in inadequate, unsuitable housing and/or spend 
more than 30 per cent of their income on hous-
ing.3 Just over 8 per cent of Winnipeggers live in 
homes in need of major repairs; for Indigenous 
Winnipeggers it is over 15 per cent.4

Most cities across Canada have recognized that 
leaving the housing market solely to developers 
and real estate investors has not met the housing 
needs of their populations, and the resulting gaps 
negatively impact on multiple aspects of a city’s 
development. As examples of cities recognizing 
the importance of housing on urban dynamics, 
The City of Edmonton has a department of Hous-
ing and Economic Sustainability and cities like 
Regina, Vancouver, and Toronto have Mayoral-
led task forces on housing. Though Winnipeg’s 
Mayor and Council have endorsed the 10-Year 
Plan to End Homelessness, they have shown lit-
tle support for the provision of city resources to 
create the affordable and social housing needed 
to achieve that plan.

As discussed in “Winnipeg Without Pover-
ty: Calling on the City to Lead”,5 2018 are many 
things a city can do outside its budget to facili-
tate housing development and maintain existing 
affordable housing. Options include land dona-
tions, regulatory measures, and capacity building 
with community agencies. Budgets, however, are 
an indicator of a city’s tangible commitment. As 
can be seen in Winnipeg’s 2018 budget, at this 
historic time with significant federal resources 
on the table, our city has chosen to reduce its ca-
pacity to engage in partnership and facilitation 
of affordable housing development over time.

Current Housing Funding Compared with 
Alternative Budget Housing Funding
Housing Renewal and Development
Current: $1.929m in Housing Rehabilitation 
Investment Reserve Funding (HRIR). This was 
reduced by 51.7% in 2014,6 apparently due to 
reductions in debt charges, but also because a 

number of housing grant programs ended. It was 
increased in 2016, but is still below 2013 levels. 
The Housing Rehabilitation Investment Reserve 
funds Neighbourhood Renewal Corporations to 
administer housing improvement grants (exte-
rior fix-up grants, minimum home repair funds) 
in 5 inner city neighbourhoods, and supports a 
small amount of affordable housing development 
in these communities.

Alternative Budget: We propose that this fund 
be increased by $5.5m, for a total of $7.249m. 
Of this increase, $1m should come from an in-
clusionary zoning opt-out fee, discussed below.

New Expenditure: 

• Increase HRIR Fund: $5.5M

Winnipeg’s housing renewal initiatives, with 
neighbourhood-based housing coordination and 
renovation grants in targeted areas, is arguably 
the most successful of its existing housing initia-
tives. The administrative costs of these programs 
have been low, and the improvements to inner 
city neighbourhoods are evident. These include 
increased housing values and significant reduc-
tions in vacant and boarded properties. They have 
also improved a number of affordable properties, 
including rental properties that would otherwise 
have been torn down or sold because the costs 
to maintain them were prohibitive.

Support of the housing renewal initiatives 
has not, however, been as great as was antici-
pated by community organizations. The first 
Neighbourhood Housing Plans, most of them 
developed about 10 years ago, planned for new 
developments and programs which would have 
required increases to funding over time. This 
funding was never provided, and many of the 
larger initiatives, especially affordable housing 
developments, could not be realized. Funding for 
neighbourhood renewal should continue and be 
increased, as inner-city communities have shown 
major improvements through minor investments.

The recommended HRIR will include:
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• $3.5M to be dedicated to housing 
improvement in inner city neighbourhoods, 
including rooming houses, affordable 
rental properties, and homes owned 
by low income residents. This funding 
should continue to be administered by 
Neighbourhood Renewal Corporations, 
who know the neighbourhoods best and 
have an ability to ensure funding goes to 
the priorities of residents. A portion of 
these funds ($1.5m) should target energy 
efficiency, as low income Winnipeggers 
in older homes will suffer from increased 
Manitoba Hydro rates.

• $3.749M to be dedicated to new affordable 
and social housing development. 
Financial incentives for affordable housing 
developments are a critical form of support 
provided by a majority of cities in Canada. 
The City of Winnipeg should increase the 
amount it currently provides to housing 
development, and make it contingent on 
the housing filling an identified affordable 
housing gap. Provided as a $40,000 per 
unit grant aligned with any new provincial 
and federal grant, this would support 
about 100 units of affordable housing in 
Winnipeg in the first year.

Facilitation and Leadership
Current: $180,000 operational funding for the 
Winnipeg Housing and Rehabilitation Corpo-
ration. This was reduced by 11% in 2013 and has 
remained at that level.

Alternative Budget: We propose an increase 
of funding to the Winnipeg Housing and Reha-
bilitation Corporation of $320,000 for a total 
budget of $500,000.

New Expenditure: 

• Increase funding for WHRC: $320,000

The city needs to bring all of its potential tools 
to bear on leveraging housing investments to 

the greatest extent possible. This includes direct 
funding, through mechanisms like the HRIR, as 
well as planning and regulatory tools. The city 
should also ensure policies are in place to sup-
port the use of regulatory tools that reduce the 
cost of development, through waiving develop-
ment fees or requirements, or accelerating the 
development approval process. These can in-
crease the viability of affordable and social hous-
ing developments.

The city needs an entity with the capacity to 
ensure non-profit housing developers can access 
these and other regulatory tools to increase the 
number of affordable and social housing units 
built in Winnipeg. An Affordable Housing Devel-
opment Corporation, with a mandate from city 
council to develop, or support the development, 
of affordable housing throughout the city could 
make substantial progress on reducing Winni-
peg’s affordable housing crisis. It would be pos-
sible to do this through the already established 
Winnipeg Housing Rehabilitation Corporation 
(WHRC), if provided with increased resources 
and a mandate to bring multiple levels of gov-
ernment together to initiate and coordinate the 
funding of new affordable and social housing. 
We are suggesting an increase of existing oper-
ating funding, to $500,000 per year. This would 
allow the WHRC to develop a comprehensive af-
fordable housing plan and provide the financial 
resources to implement it.

New Expenditure: 
• Increase of operating funding for 

affordable housing development: 
$500,000

Increase Options to Fund Housing 
Activities
In order to support affordable housing develop-
ment at the scale required to improve the housing 
situation, more funds are required. Inclusionary 
zoning is an under-utilized tool that munici-
palities in Manitoba have to increase affordable 
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New Revenue: 

• Inclusionary zoning opt-out fee: $1M

There are other changes to the housing market 
through technological innovations that may lead 
to additional revenue to off-set their negative 
impact on the housing market. With the advent 
of “home sharing” through sites such as Airbnb 
and Vacation Rentals by Owner, those who own 
property can avoid both residential tenancy laws 
and accommodation taxes/regulations. In addi-
tion to unfair tax avoidance, a number of cities 
have become increasingly concerned with the 
impact of short term rentals on the housing mar-
ket. With an already limited supply of affordable 
rental properties, the city should study options for 
regulating and taxing short-term rentals, focus-
ing on protecting tenants and affordable hous-
ing. Such a study would be conducted by city 
employees internally, but will have some minor 
additional costs for consultations and research. 
Therefore, we propose a $30,000 budget increase 
for the short term accommodation review.

New Expenditure: 
• Review of short-term accommodation: 

$30,000

Conclusion
For the first time in a generation, there is politi-
cal will at the national level to address Canada’s 
housing crisis. Without matching will at a mu-
nicipal level, and the resources dedicated to be 
a decision-maker in implementing the housing 
strategy, Winnipeg will miss this opportunity. 
With small increases to the budget, and the will to 
implement strong policies, Winnipeg can demon-
strate its commitment to creating complete com-
munities where all residents can afford a home.

Total New Expenditures: 
• Housing Rehabilitation and Investment 

Reserve: $5.5M

housing. This would require that a portion of all 
new development include affordable housing, ide-
ally defined to align with the federal definition 
of ‘affordable’ — 80% of median market. While 
inclusionary zoning in other jurisdictions has 
been most effective at increasing the amount of 
affordable home ownership in new, large scale 
developments, it can also be used to raise funds 
that are distributed to non-profit housing devel-
opers. In the hands of non-profits, the funding 
can then be used to fill specific housing gaps, 
such as supportive and rent-geared-to-income 
rental housing.

With an inclusionary zoning policy, ide-
ally developers must build affordable housing 
themselves so that the affordable units are in-
cluded across all communities and do not ap-
pear different from the market units. With a 
10% affordable housing requirement, based on 
2017’s residential building permits (approxi-
mately 5,000 new units), Winnipeggers would 
benefit from about 500 new affordable homes 
each year.

For developments under 10 units, or in areas 
that are proven to be inappropriate for afford-
able housing, however, an opt-out fee could be 
charged. Residential building permits for de-
velopments under 10 units in 2017 were valued 
at about $25.9m. It should be noted that there 
were more residential permits than usual in 2017 
due to developers trying to get approvals ahead 
of the new Impact Fee, but also that residential 
permits tend to undervalue the properties being 
developed. With these assumptions in place, a 
3.5% opt-out fee would bring in approximately 
$1m in additional revenue.

It should be noted that there are risks asso-
ciated with permitting an opt-out fee, as devel-
opers may prefer a simpler fee option, in which 
case the revenue raised through the fee may not 
compensate for the loss of potential affordable 
units. Should the City of Winnipeg implement 
inclusionary zoning, an opt-out fee should be 
applied conservatively and with caution.
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• Short term accommodation tax and 
regulation review: $ 30,000

Total: $6.35M

Total New Revenue: 
• Inclusionary zoning opt-out fee: $1M

• Winnipeg Housing and Renewal 
Corporation funding to implement 
affordable housing strategy: $320,000

• Increase of operating funding for 
affordable housing development: $500,000

1  http://www.winnipeg.ca/finance/files/2018PreliminaryBudget_Volume2.pdf Page 48.

2  City of Winnipeg (2013). Housing policy. http://www.winnipeg.ca/ppd/pdf_files/housing_policy.pdf 
The implementation plan: City of Winnipeg (2014). Housing policy implementation plan. http://www.winnipeg.ca/
ppd/pdf_files/HousingPolicyImplementationPlan.pdf

3  Canada Mortgage and Housing Corporation, 2011. Canadian housing observer: Characteristics of households in core 
housing need. Retrieved from: https://www.cmhc-schl.gc.ca/en/hoficlincl/homain/stda/data/upload/Characteristics-of-
Households-in-Core-Housing-Need-Winnipeg-2001-2006-2011.xls 

4  Statistics Canada, 2011. Target group profile of the Aboriginal identity population, National Household Survey. 

5  https://www.policyalternatives.ca/publications/reports/winnipeg-without-poverty 

6  http://www.winnipeg.ca/finance/files/2018PreliminaryBudget_Volume2.pdf Page 48.
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Expansion of Oshki Annishinabe 
Nigaaniwak: City of Winnipeg’s Aboriginal 
Youth Strategy
As reported in our 2014 AMB, the Aboriginal 
Youth Strategy gets high grades from the com-
munity-based partners that participate in the 
program. Oshki Annishinable Nigaaniwak means 
“Young Aboriginal People Leading”: the program 
increases the participation of Indigenous youth 
in civic services.

The strategy is two-pronged. Inner City com-
munity-based organizations are funded by the 
City of Winnipeg to deliver a wide-range of youth 
programming, including recreation and visual 
arts, job readiness, skills development and career 
planning. The second stream aims to get Indige-
nous youth into the city civil service through in-
ternship opportunities within civic departments, 
career exploration camps, enhanced recruitment 
and interviewing practices, and cultural aware-
ness training for civic staff. This offers youth the 
opportunity to become employees of the City of 
Winnipeg. City jobs are good union jobs; they 
offer competitive pay and benefits and opportu-
nities for career advancement. The Strategy also 
includes scholarships and awards to assist youth 
in post-secondary education or to further their 
employment options.

The funding includes $250,000 for an in-
frastructure training/apprenticeship program. 
There are several community-based groups that 
could fashion training programs to train multi-
barriered Indigenous youth for a variety of work 
with the city. The following example put forward 
by the Amalgamated Transit Union would pro-
vide training and jobs with Winnipeg Transit.

We urge the city to consider a program to 
train and hire multi-barriered youth to fill Win-
nipeg Transit’s labour needs. CCPA has done re-
search on social enterprises that train and men-
tor young, mostly Indigenous youth so they can 
develop skills in the trades.5 There’s no reason 
the model could not be structured to work just 
as well with the city at the helm.

Employment and Training

This AMB is fundamentally about how to make 
Winnipeg an equitable place to live. We know 
we have a long way to go: according to the 
2018 Make Poverty History Manitoba report 
“Winnipeg without Poverty”,1 poverty is far 
too prevalent in our city. Depending on which 
measure is used, 9.6 to 13.3 per cent of Winni-
peggers struggle with low income. If the city is 
serious about lowering these figures, it needs 
a strategy to increase the labour market par-
ticipation of multi-barriered workers, and to 
make sure that as many workers as possible 
earn a living wage.

Winnipeg’s Indigenous Population
Winnipeg’s Census Metropolitan area has 
Canada’s largest urban Indigenous popula-
tion — 91,000 in a population estimated at 
761,540, or about 12 percent according to 2016 
Census data.2 The unemployment rate of Win-
nipeg’ Indigenous population is 11.83 per cent3 
vs 5.5 per cent for its non-Indigenous popula-
tion.4 Decades of structural racism, including 
the legacy of the residential school system, con-
spire to keep poverty and unemployment lev-
els high. As per the Truth and Reconciliation’s 
Call to Action number 92.ii: Indigenous people 
should “have equitable access to jobs, training, 
and education opportunities in the corporate 
sector, and that Aboriginal communities gain 
long-term sustainable benefits from economic 
development projects.”

The AMB calls on the city to intervene and 
pull these statistics down. The following four 
strategies show how.

The city needs a strategy to increase the 
labour market participation of multi-
barriered workers, and to make sure that as 
many workers as possible earn a living wage.
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Such a program would require several enti-
ties at the table: the city, as employer; Amalga-
mated Transit Union 1505 as the workplace ex-
pert; Jobs and the Economy from the province 
to offer advice and support; and, a community-
based training partner. Neeganin, Urban Circle, 
Manitoba Institute of Trades and Technology and 
Red River College all have the capacity to offer 
the training. There are a variety of trades that 
could be taught, from mechanics to body work.

Winnipeg Transit can offer a safe, respectful 
and supportive environment for young workers 
who face multiple barriers entering and suc-
ceeding in the labour market. It also has the 
advantage of a central location, can offer a va-
riety of skilled trades and other roles in Winni-
peg Transit, union support and commitment to 
employee success.

New Expenditure: 
• Increase investment in training/

apprenticeship program to match ask from 
Province: this would pay for a pilot project 
as per the above: $.250M

All the programs in Oshki Annishinabe Ni-
gaaniwak increase the opportunities for Winni-
peg’s Indigenous youth to escape poverty. Grant 
funding should be increased by 10 per cent and 
indexed to inflation.

New Expenditure: 
• Increase Oshki Annishinabe Nigaaniwak 

grant funding 10 per cent: $.125M

Living Wage
Once trained and job ready, worker need to earn 
enough to look after their families. Minimum 
wage does not meet the needs of families with 
children, partly because it does not force em-
ployers to even know what the cost of living is.

In contrast a living wage is calculated by 
considering the cost of living. It also considers 
the value of government programs such as the 

Canada Child Benefit paid by the federal govern-
ment. In Winnipeg, the 2016–17 living wage for 
a two parent/two child family was $14.54 hour.6

The living wage would also support a mix of 
family types throughout the life cycle so that 
young adults are not discouraged from having 
children and older workers have some extra in-
come as they age.

The benefits of a Living Wage are not limited 
to the employee. Research has shown that pay-
ing a living wage has concrete benefits for em-
ployers, including:

• Reduced absenteeism;

• Increased skill, morale and productivity 
levels;

• Improved customer satisfaction; and

• Enhanced employer reputations.

Not all city workers earn a living wage, and it is not 
known if those companies the city contracts work 
out to pay a living wage or not. Recent changes to 
regulations around waste collection contracts are 
thought to have stemmed the unacceptable work-
ing conditions faced by day labourers,7 but more 
work needs to be done to understand the nature 
of the city’s outsourcing contracts.

By adopting a Living Wage policy for their 
employees and contracted services, the City of 
Winnipeg would declare itself a leader in pov-
erty reduction in Winnipeg. Furthermore, it 
will lead to better provision of city services and 
a stronger labour market.

New Expenditure: 
• Study and development of municipal living 

wage strategy for city and contracted 
employees: $.08M

By adopting a Living Wage policy for their 
employees and contracted services, the 
City of Winnipeg would declare itself a 
leader in poverty reduction in Winnipeg. 
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barriers to employment, we all win — decreased 
social services costs, crime reduction, an ex-
panded tax base, and the opportunity for those 
marginalized outside the labour market to pull 
themselves out of poverty.

Manitoba Housing is a national leader in so-
cial procurement. In 2016/17, Manitoba Housing 
purchased approximately $5.6M through social 
enterprises, employing over 220 individuals with 
barriers to employment to do apartment main-
tenance on public housing.9

An analysis conducted by the department 
found that for every $1 spent on this practice, 
over $2.23 was gained through reduced expen-
ditures for justice, health and social assistance, 
and increased tax revenues.10

There are other areas in which the city could 
follow Manitoba Housing’s lead to increase the 
value of its procurement practices. Manitoba’s 
Agribusiness sector (including production and 
manufacturing/value added) produced $10 bil-
lion in revenue in 2016. The food manufacturing 
sector alone produced $4.1 billion in revenue in 
2016, and employs 10,300 people in Manitoba, 
including 5,900 people in Winnipeg. Winnipeg’s 
184 food and beverage manufacturers make up a 
significant proportion of the 218 Manitoba busi-
nesses in that sector.11 City of Winnipeg procure-
ment policies that favour locally produced and 
manufactured foods could have a broad impact 
on local livelihoods, economies and the environ-
ment, ensuring even greater success, stability and 
employment in this sector.12 This strategy would 
complement the community gardening proposal 
in our Food Security chapter.

Other Canadian municipalities that are en-
gaging in social procurement and/or developing 

Bring City Services in House
When the city outsources its services, it loses 
control over them, and it is Winnipeggers who 
suffer. Our Transit section shows how Winni-
peggers with disabilities bear the brunt of out-
sourcing Handi Transit and we recommended 
spending for a pilot project to start bringing that 
service back in house. Not only would that change 
improve service for the disability community, it 
would provide more decent jobs that could po-
tentially be part of the Indigenous Youth/Win-
nipeg Youth strategy noted above.

The same process needs to happen with gar-
bage removal. The current pilot project bringing 
a portion of multi-family garbage collection in 
house is a good first step to improving service 
and quality of jobs. The city needs to make in-
sourcing a city-wide trend and prepare to bring 
all garbage collection in house in seven years 
when contracts expire.

New Expenditures: 
• Prepare to expand all garbage collection 

insourcing at the end of current contracts:

 – Study: $.245M

 – Capital expenditure set aside: $1M

Procurement
In 2016, The City of Winnipeg spent $778.8 M 
in purchases for operations and capital.8 This 
is a substantial sum of money, and the way it is 
allocated has a big impact on our communities, 
economy and environment. Extensive demands 
for public resources means it is essential to en-
sure existing spending is bringing the most value 
to the City of Winnipeg and our communities.

There is a growing understanding across 
Canada (and internationally) that public sector 
purchasing can generate more value for citizens 
when it promotes and accounts for social, envi-
ronmental and economic outcomes.

For instance, when day-to-day spending can 
provide jobs and training for individuals facing 

It is essential to ensure existing 
spending is bringing the most 
value to the City of Winnipeg and 
our communities.
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ber of Commerce’s most recent provincial and 
municipal policy platforms.15

In approaching the implementation of a so-
cial procurement policy, it is imperative the City 
of Winnipeg ensures contractors are following 
through with their commitments.

The City of Winnipeg should consult close-
ly with evaluators, prospective contractors and 
community stakeholders to ensure an evalua-
tion and accountability system is in place, both 
to confirm the community benefits promised 
are delivered, as well to learn from and improve 
upon the practice.

Some may assume trade agreements (such 
as the Comprehensive Economic Trade Agree-
ment — CETA — and the Comprehensive and 
Progressive Agreement for Trans Pacific Partner-
ship-CPTPP) would preclude this type of activity, 
but this is not the case.16 While these agreements 
dictate strict rules for public procurement, there 
are clear avenues to engage in social procurement 
while remaining within trade agreements rules. 
For instance, each of the agreements noted above 
have exemptions from some procurement rules 
for purchases from non-profit organizations.

There are multiple ways the City of Winnipeg 
can implement social procurement. The simplest 
is to find opportunities to directly purchase from 
social enterprises. Another option is the use of 
Community Benefit Clauses within the tender 
process, which broadens the evaluation criteria 
for bids to reward social, environmental and 
economic outcomes

The City of Winnipeg should develop and im-
plement a social purchasing strategy, complete 
with targets and timelines to grow the practice.

All arms of the municipal government, in-
cluding the Winnipeg Police Service, Winnipeg 
Transit, Parks & Recreation, Water & Waste, Win-
nipeg Public Library and Fire Paramedic Service 
should shift their purchasing patterns to promote 
social, economic and environmental outcomes.

This practice has shown a greater return on 
investment to government and community, in-

policies to do so include Toronto, Vancouver, 
and Victoria. Provincial governments engaging 
in social procurement include British Columbia, 
Ontario and Nova Scotia.

Across the pond, the UK passed the Public Ser-
vices (Social Value) Act in 2013, requiring public 
procurement officers to consider social, economic 
and environmental benefits when soliciting bids.

A 2014 survey of Scottish municipal govern-
ments found they directed an average of 18% of 
spending to “Third sector suppliers” (non-profit 
organizations dedicated to community or en-
vironmental impact), with the average council 
spending $67M (CDN$) on third sector suppliers.13

In the 2015 election, then candidate Brian 
Bowman said “I am certainly open to the idea 
of procurement policies that bring benefits to 
the community. I would work with council and 
city administration to examine the best ways to 
provide procurement solutions that benefit the 
community and the City of Winnipeg.” 14

The City of Winnipeg has been working on 
updating their Materials Management Policy 
and Administrative Standard to include Sus-
tainable Procurement. It is expected to include 
an Appendix including a framework for includ-
ing social outcomes in procurement along with 
updated environmental standards. There is no 
timeline for this process.

Support for social procurement spans the po-
litical spectrum, including the Winnipeg Cham-

In the 2015 election, then candidate 
Brian Bowman said “I am certainly 
open to the idea of procurement 
policies that bring benefits to the 
community. I would work with 
council and city administration to 
examine the best ways to provide 
procurement solutions that 
benefit the community and the 
City of Winnipeg.” 
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Total New Expenditures: 
• Increases to Indigenous Youth Strategy: 

$.375M

• Living wage study: $.08M

• Insourcing study and capital set aside: 
$1.245M

• Procurement strategy: .3M

Total: $2M

cluding more jobs for people with barriers to 
employment, poverty reduction, increased com-
munity services, community renewal, and fairer, 
stronger and more sustainable economies and 
environments.

New Expenditures: 
• New staffing to support implementation of 

social procurement for city departments: .3M

1  Make Poverty History Manitoba (2018). “Winnipeg without Poverty: Calling on the City to Lead”. Canadian Centre for 
Policy Alternatives, Mb.  Available at: https://www.policyalternatives.ca/sites/default/files/uploads/publications/Mani-
toba%20Office/2018/05/Winnipeg%20Without%20Poverty.pdf 

2  Fernandez, L. and Jim Silver (2018). “Indigenous Workers and Unions: The case of Winnipeg’s CUPE 500.”Canadian 
Centre for Policy Alternatives, Mb. Available at: https://www.policyalternatives.ca/publications/reports/indigenous-
workers-and-unions 

3  Ibid. 

4  https://www.economicdevelopmentwinnipeg.com/choose-winnipeg/locate-expand-here/economic-indicators 

5  Bernas,K. and Blair Hamilton (2013). Creating Opportunities with Green Jobs. The Story of BUILD and BEEP””. Cana-
dian Centre for Policy Alternatives Mb. Available at: https://www.policyalternatives.ca/sites/default/files/uploads/pub-
lications/Manitoba%20Office/2013/01/Build%20Beep_0.pdf 

6  “A Family Living Wage for Manitoba 2016–17 Update” Canadian Centre for Policy Alternatives Mb. Available at  htt-
ps://www.policyalternatives.ca/sites/default/files/uploads/publications/Manitoba%20Office/2017/06/CCPA-MB%20Liv-
ing%20Wage%202017%20final.pdf 

7  Smirl, Ellen (2017). “Trashed: How Outsourcing Municipal Solid Waste Collection Kicks Workers to the Curb”. Cana-
dian Centre for Policy Alternatives, Mb. Available at: https://www.policyalternatives.ca/publications/reports/trashed 

8  http://mbncanada.ca/app/uploads/2017/11/MBNCanada_2016_Performance_Measurement_Report.pdf

9  Government of Manitoba, Manitoba Budget 2017, Budget and Budget Papers, E4.

10  https://www.ccednet-rcdec.ca/en/toolbox/social-return-investment-four-social-enterprises-manitoba 

11  https://www.economicdevelopmentwinnipeg.com/key-industries/agribusiness

12  Simpact Strategy Group, The Social Return on Investment of Four Social Enterprises in Manitoba, amended July 2016, p. 4.

13  http://readyforbusiness.org/wp-content/uploads/2014/08/lib-Council_Third_Sector_Procurement_Spend.pdf

14  https://ccednet-rcdec.ca/en/page/brian-bowman-winnipeg-mayoral-candidate

15  http://www.winnipeg-chamber.com/uploads/9/0/8/4/90840474/bold_winnipeg_platform-pillar_5.pdf 
http://www.winnipeg-chamber.com/uploads/9/0/8/4/90840474/manitoba_bold_full_document-resized.pdf

16  At the time of writing, negotiations were still ongoing for a new NAFTA agreement. 
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HFI by as much as half,4 and adjustments to so-
cial assistance programs in Newfoundland and 
Labrador resulted in drastic declines in HFI in 
that province.5

HFI is monitored through Statistics Cana-
da’s Household Food Security Survey Module 
(HFSSM). The HFSSM was only mandatory for 
provinces and territories in 2007–2008 and 
2011–2012. In other years, Manitoba opted not 
to participate, resulting in a lack of reliable data. 
This is surprising, given that Manitobans ranked 
food security — including inter-governmental 
approaches to addressing HFI — as the second 
most important area where efforts should be 
directed to reduce poverty and promote social 
inclusion, after housing.6

The City of Winnipeg should:
• Work with the Province of Manitoba to 

ensure annual participation in the HFSSM7

• Work with the Province of Manitoba towards 
compatible provincial and municipal poverty 
reduction strategies with target increases 
in income equity and reductions in HFI for 
the Winnipeg Health Region.

Urban Food Systems and Winnipeg Food 
Council
On February 22, Winnipeg City Council approved 
the formation of the Winnipeg Food Council 
(WFC), as recommended in the 2010 and 2014 
Alternative Municipal Budgets.8 The Winnipeg 
Food Council will advise the Mayor and Council 
on issues that affect the City of Winnipeg food 
system and encourage multisector coordination.

Built Environment, Availability and 
Physical Access
Nearly 10 per cent of people in Winnipeg live 
in a food desert, or low-income area equal to 
or greater than 500 metres from the nearest 
full-service grocery store.9A recent assessment 
conducted by Wiebe and Distasio (2016) suggest 
that over 120,000 people in Winnipeg live in “se-
verely unsupportive food environments” — areas 

Food Security

Household Food Insecurity
More than 11.5 per cent of people in Winni-
peg experience Household Food Insecurity 
(HFI) — meaning they don’t have a stable source 
of food because of economic barriers.1 This is a 
serious social equity issue with significant im-
pacts on public health. While income is the most 
reliable indicator of HFI, other financial assets 
and liabilities can have significant impacts on 
financial access to food, suggesting that HFI is 
more precisely a measure of poverty or overall 
material deprivation.2

Although there are no available data for HFI 
in Winnipeg and very few publically-available for 
Manitoba, national trends indicate that:

• households that identify as Indigenous or 
black are more than twice as likely as the 
average household to experience HFI;

• recent immigrant households experience 
higher levels of HFI than the average 
Canadian household, although rates of HFI 
among immigrants in Canada more than 
five years are comparable to the general 
population;

• more than two thirds of households reliant 
on social assistance are food insecure, but 
the majority food insecure households rely 
primarily on employment income;

• two thirds of food insecure households are 
renters;

• one in 6 children lives in a food insecure 
household, nearly half of food insecure 
households are single people without 
children.3

Very few interventions have been effective at 
systemically addressing HFI. Policies and pro-
grams that redistribute wealth can have drastic 
impacts on rates of HFI. For example, Canada’s 
Old Age Security and Guaranteed Income Sup-
plement have been shown to reduce rates of 
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where sufficiently nutritious food is unavailable, 
or the food that is available is not affordable 
for local residents.10 More than two-thirds of 
these areas are in the inner-city, where 62 per 
cent of the dissemination blocks are charac-
terized as areas with high social deprivation.11 
Food swamps — with high concentrations of 
low-quality foods — are far more common in 
low-income neighbourhoods. Newcomers and 
Indigenous peoples (especially those migrating 
from Northern and remote communities) often 
face additional geographic and social barriers 
in accessing culturally appropriate or preferred 
foods, which are less commonly available and 
often sparsely distributed.

As a result, many of the residents in low-
income neighbourhoods must rely on public 
transportation, where and when available, to 
access preferred food choices. Limitations on 
the amount of groceries one can carry onto a 
Winnipeg Transit / Handi-Transit bus, coupled 

with the lack of reliable service, has forced many 
low-income people in Winnipeg to use taxis to 
grocery shop. This added cost, along with re-
cent increases in Winnipeg Transit fares, has 
cut into the already stretched grocery budgets of 
low-income people in Winnipeg. The AMB rec-
ommendation to implement a Low Income Bus 
pass (in our Transit section) would help amelio-
rate this problem.

Local Food Economies
Manitoba’s Agribusiness sector (including pro-
duction and manufacturing/value added) pro-
duced $10 billion in revenue in 2016. The food 
manufacturing sector alone produced $4.1 bil-
lion in revenue, and employs 10,300 people in 
Manitoba, including 5,900 people in Winnipeg. 
Winnipeg’s 184 food and beverage manufactur-
ers make up a significant proportion of the 218 
Manitoba businesses in that sector.12 City of Win-
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nipeg procurement policies that favour locally 
produced and manufactured foods could have 
a broad impact on local livelihoods, economies 
and the environment, ensuring even greater suc-
cess, stability, and employment in this sector. 
See our Training, Employment and Procure-
ment chapter for more.

Community Gardens  
(Community Garden Plan)
Winnipeg is home to 234 allotment garden plots 
managed by the city, as well as 27 community 
garden sites on city property, but managed by lo-
cal community organizations. These community 
gardens are more than simply spaces for growing 
food and flowers. Community gardens provide 
an important source of greenspace in the urban 
environment, as well as promote social connect-
edness,13 learning about the local environment,14 
neighbourhood advocacy and civic engagement.15 
However, the City of Winnipeg lacks a compre-
hensive community garden plan that includes 
regular assessment of community gardens and 
their locations, a formal application process for 
groups seeking to set up new community garden 
space, secure leases for community gardeners, 
and resource support for garden start-ups, soil 
and seeds, tools, and access to water. Our chap-
ter on Green Spaces has more details.

The City of Winnipeg should mandate and 
fund the Winnipeg Food Council to do the fol-
lowing:

Built Environment, Availability and 
Physical Access

• Coordinate a review of zoning-bylaws and 
tax structures, with recommendations to 
incentivize the equitable distribution of 
sufficient, safe, and culturally-appropriate 
food throughout the city.

• Coordinate an evaluation of bus routes, bus 
design, and service design to ensure people 
can access and transport a reasonable 

amount of food in a reasonable amount of 
time using reliable Winnipeg Transit or 
Handi-Transit services (see Transit section).

• Coordinate a Winnipeg Food Assessment, 
including food assessments for each ward, 
to identify additional and location-specific 
assets, opportunities, and barriers to 
equitable food distribution and availability

Local Food Economies
• Provide advice to the City of Winnipeg 

on the designation and preservation of 
agricultural land and related land uses 
within city limits

• Provide the City of Winnipeg with 
recommendations for City of Winnipeg 
local food procurement policies.

• Develop resources and materials for 
sourcing local foods or supporting local 
food business.

Community Gardens  
(Community Garden Plan)

• Compile a complete assessment and map 
of current community gardens, indicating 
available community gardening space and 
contact information.

• Establish a formal application process for 
groups seeking to set up new community 
garden space, and provide formal, secure 
leases to community gardeners

• Provide resource support, through the use 
of small grants for community garden start-
ups, provision of soil and seeds, and access 
to City of Winnipeg water at no cost.

New Expenditures: 
• WFC Coordination: $60,000

• WFC Operating budget: $75,000

• WFC start-up Cost: $100,000

Total New Expenditure: $235,000
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1  http://proof.utoronto.ca/wp-content/uploads/2014/05/Household_Food_Insecurity_in_Canada-2012_ENG.pdf. HFI can 
be marginal (worrying about running out of food and/or limited food selection), moderate (compromising the quality 
and/or quantity of food) or severe (reducing food intake, including going days without food) 

2  For example, a study conducted at the University of Manitoba revealed that 35.3% of students surveyed experienced mod-
erate or severe HFI (http://canadianfoodstudies.uwaterloo.ca/index.php/cfs/article/view/204)

3  http://proof.utoronto.ca/wp-content/uploads/2016/04/Household-Food-Insecurity-in-Canada-2014.pdf

4  http://www.utpjournals.press/doi/abs/10.3138/cpp.2015-069?journalCode=cpp

5  http://www.utpjournals.press/doi/abs/10.3138/cpp.2014-080

6  https://www.gov.mb.ca/allaboard/pubs/all_aboard_food_security.pdf

7  https://www.canada.ca/en/health-canada/services/food-nutrition/food-nutrition-surveillance/health-nutrition-surveys/
canadian-community-health-survey-cchs/household-food-insecurity-canada-overview/household-food-security-survey-
module-hfssm-health-nutrition-surveys-health-canada.html 

8  20/20: A Clear Vision for Winnipeg: 2010 Alternative Municipal Budget. Canadian Center for Policy Alternatives Mb. 
Available at: https://www.policyalternatives.ca/sites/default/files/uploads/publications/Manitoba%20Office/2010/09/
AMB2010_2020_A_clear_vision.pdf . And: Taking Back the City: Alternative Municipal Budget Winnipeg, 2014. Cana-
dian Centre for Policy Alternatives, Mb. Available at: https://www.policyalternatives.ca/sites/default/files/uploads/pub-
lications/Manitoba%20Office/2014/04/Alt%20Municipal%20Budget%20web.pdf 

9  https://www.canada.ca/content/dam/phac-aspc/documents/services/publications/health-promotion-chronic-disease-
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Recreation

Recreation is vulnerable to budget cuts because 
it is viewed as a non-essential service. This needs 
to change. We know that physical activity is 
correlated with positive health outcomes, yet 
in Canada, only 48 per cent of the population 
aged 12 and over reported engaging in physi-
cal activities in their leisure time.1 Only 9 per 
cent of Canadian kids aged 5 to 7 are getting the 
recommended 60 minutes of exercise per day.2 
Recreation however is not just about developing 
physical health; programs can also foster social, 
intellectual, creative, and spiritual well-being. 
According to the city’s own documents, recrea-
tion holds the power to “strengthen families, 
build healthy communities, improve quality of 
life, support the healthy development of children 
and provide an opportunity to develop leader-
ships skills.” 3 Recreation can also be an effective 
way to prevent some high risk youth from get-
ting involved with crime. By increasing access 
to recreational services we have the opportunity 
to improve quality of life for all Winnipeggers.

Unfortunately, reductions in the 2018 Budget 
do not strengthen the city’s recreation services, 
making it unlikely it will reach its stated goal 
to be a “leader in delivering recreation services 
that build healthy communities”.4 The 2018 Op-
erational Budget will see a decrease of 4.75 M in 
expenditures from the 2017 Recreation Budget.

Fees
Fees for recreational programming increased 
moderately. While some suggest that recreation 
programs and facilities should generate enough 
fees to cover their costs, this strategy does not 
work in lower-income areas where cost repre-
sents a significant barrier. Any increase in fees 
may lead to decreased participation which in turn 
may result in further deterioration of program-
ming. That is to say, that the fewer people that 
participate, the fewer programs will be offered 

and a vicious cycle of decreased participation/
programming cuts may follow. In low-income 
neighbourhoods, recreation programming should 
be viewed as an investment that can help to off-
set the costs of socio-economic related problems, 
especially youth crime.

Programming Hours
The 2018 budget shows that wading pools hours 
were reduced from 26,174 in 2014 to 22,422 in 
2016.5 The number of hours of spray pad free 
programming however increased significantly 
from 13,393 in 2014 to 18,446 in 2016 which re-
flects the opening of Machray Park and Park 
City West Spray Pads as well as the re-opening 
of the Kinsmen Transcona Spray Pad.6 This rep-
resents a positive step as spray pads are free to 
all, provide relief from heat waves, and represent 
accessible community spaces.

Community advocates stated that improve-
ments to existing wading pools and the increase 
in the numbers of splash pads has been well 
received in their communities and the City of 
Winnipeg should be applauded for their efforts 
in this area and continue to make these spaces 
accessible to all regardless of their ability to pay.

Funding for Community Centres
The budget for 63 community centres in the City 
of Winnipeg was 9.46 million in the 2018 budget, 
an increase of .37 million from the 2016 budget.7 
There is $538,000 in programming funds that 
community centres can apply for. Community 
centres also count on $150,000 per year from 
the province in capital grants. Ninety percent 
of community centers have paid staff, however 
community centres still have to rely largely on 
volunteers, a strategy that does not work well for 
lower-income and more transient neighbour-
hoods. Community advocates reported wide 
discrepancies in both services and capital assets 
between low-income and higher- income neigh-
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bourhoods demonstrating a need for targeted 
strategy to upkeep both the structures and pro-
gramming for community centres in Winnipeg’s 
more marginalized communities.

Facility Decline and Disrepair
Aging city facilities have had their maintenance 
budgets cut to the point that many facilities are 
falling behind recommended standards of repair. 
This occurred with the Sherbrook Pool. While 
ensuring that this facility remained open in the 
community was a positive step, the cost of repairs 
from letting the building fall into disrepair for so 
many years was pegged at $2.7 million.8 One of 
the biggest challenges for the recreation budget 
however remains the infrastructure deficit. Ac-
cording to the 2018 City Budget $453.4M needs 
to be invested over the next 10 years in order to 
bring all recreation, leisure, community centres, 
arenas and pools to a reasonable Facility Condi-
tions Index ratio.9

Positive Steps
In 2016, the new/expanded annual pass subsidy 
was launched by the city and replaced the 10-visit 
subsidy pass. In 2015, 585 ten-visit passes were 
issued, while in 2016 2,416 annual passes were 
issued. This represents a positive step toward al-
lowing those with low income to participate in 
recreation however, other barriers remain. Com-
munity activists reported that many people do 
not know how to apply for passes, may lack the 
documentation to apply, may experience language 
barriers and some stated that their participants 

feel embarrassed to apply for low-income sub-
sidy programs and passes.

The city instituted a weekly women-only swim 
program at Kinsmen Sherbrook Pool which re-
spects the cultural and religious beliefs of the 
Muslim faith. Between 2015 and 2016, registered 
course fee subsidy registrations saw an increase 
of 22 percent demonstrating both demand and 
improved promotion of the subsidy program. 
The city should be applauded for their efforts at 
increasing participation.

Recommendations
Supporting Partnerships Between City and 
Community Agencies
Community centres were frequently mentioned 
during our community consultations as represent-
ing an area where improvements need to be made. 
Many community advocates stated that the com-
munity centre model that is employed across the 
city does not work for lower-income areas because 
it relies heavily on volunteerism which doesn’t work 
well in more transient neighbourhoods.

One model that advocates have called for is 
already being employed in some neighbourhoods 
such as Spence and Turtle Island and could be 
expanded. The city maintains ownership and 
operation of the facility and provides a small 
number of staff while the partnering organiza-
tion designs and operates the programming (in 
this case Spence Neighbourhood Association 
and Ma Mawi Wi Chi Itata Centre). Such a move 
aligns well with the stated goal in Our Winnipeg 
to “Deliver community and neighbourhood-man-
aged recreation services by maintaining ongo-

table 1 Operating Budget 2017–18

Operating Budget (Recreation) Millions of Dollars

2017 2018

Revenues 13.363 13.442

Expenses 58.562 53.808

com pile d from: City of Winnipeg 2017. “Community Services Department 2018–2020 Budget”. Standing Policy Committee on Protection, Community 
Services, and Parks. December 4 2017. 
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ing support for developing community centres 
with public, not-for-profit and private partner”.10

Dedicated and targeted funding for commu-
nity agencies that already demonstrate strong rec-
reation leadership should be supported. Existing 
groups should receive current funding through op-
erational grants to run and program the facilities 
as these groups can grow usage of these facilities 
as well as make sure that the facilities are meet-
ing the communities’ needs. Operational funding 
would also allow these organizations to better hire 
local residents and to train and support them.

New Expenditure: 
• Fund two agencies ($285,000 per agency): 

$570,000

Increase Grants Funding to Non-Charging 
Community Based-Organizations Providing 
Recreation Opportunities by 10 per cent
In aligning with the recommendations from 
“Winnipeg Without Poverty: Calling on the City 
to Lead”,11 the city should increase its grants by 
10 per cent to non-charging community-based 
organizations that deliver recreation (e.g. arts, 
sports, music) programming and index future 
increases to inflation.12 Grants should include 
staffing as an eligible expense. Additional tar-
geted funding should be made available to or-
ganizations in low-income areas to ensure their 
programming can remain free and accessible.

New Expenditure: 
• Increase grants to community-based 

organizations: $16,000

Increase Outreach Services to Low-Income 
Families to Promote Recruitment into 
and Maintain Participation in Recreation 
Programs
The city has produced the Everyone Can Play 
Guide, a guide for service providers and organiza-
tions working with families who experience bar-
riers to recreation and sport participation. This is 

a helpful document. Increase staffing support is 
needed however, both within the city to increase 
participation in city recreation programming and 
ensure that existing subsidies provided are used.

Following recommendations from the Winni-
peg Community Sport Policy’s “North End Sport 
Forum Report” 13 the city should hire two Commu-
nity Development workers who help those register-
ing complete the subsidy forms as well as perform 
other outreach duties that increase engagement.

Community advocates stated that many of 
their community members are not aware of pro-
gramming in their areas. Social media can be an 
important marketing tool- especially for youth, 
however city policy does not allow staff to post 
city matters on social media. Investigating and 
adopting new marketing strategies would help 
improve up-take of leisure activities and pro-
grams city-wide which in turn could increase 
the number of registration fees paid.

New Expenditure: 
• Two paid staff who are dedicated to 

outreach and engagement activities, 
programming promotion and supporting 
subsidized registrations: $116,000

Funds to Bridge Infrastructure Deficit
An on-going challenge for the recreation budg-
et is the infrastructure deficit, as highlighted in 
previous AMBs. The 2018 State of Infrastructure 
Report found that the overall condition of the as-
sets in the Community Services Infrastructure 
element is “Fair trending toward Poor; however, a 
significant number are in Poor to Very Poor con-
dition”.14 According to the 2018 City Community 
Trends and Performance report, $453.4 M needs 
to be invested over the next 10 years in order to 
bring all recreation, leisure, community centres, 
arenas and pools to a reasonable Facility Condi-
tions Index ratio.15

According to city’s 2014 Preliminary Operat-
ing Budget, $319.3M needed to be invested over 
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New Expenditure: 
Increased capital spending on recreation facili-
ties $45.3M

• Debt Servicing @ 3.6% $2.47M

Study on Improving Energy Efficiency in 
City-Run Facilities
Capital investment in city facilities is necessary 
however long-term strategic thinking about how 
to save money is required. One of the most obvi-
ous places to save (without reducing programs) is 
to examine how city recreational facilities could 
be more energy efficient. Manitoba Hydro exam-
ined how to improve energy efficiency in munici-
pal recreational facilities.21 Aging recreational fa-
cilities are more difficult to retrofit, so creative 
solutions are needed. Other municipalities have 
established ‘Green Revolving Funds’ which are 
energy-efficiency financing tools that use savings 
from previous efficiency projects and re-invests 
those savings into new projects.22 Creative solu-
tions such as this should be explored through a 
study aimed at reducing the capital costs of main-
taining older, less energy efficient city-run facili-
ties. Such an effort would comply with the AMB’s 
sustainable budgeting principals, as explained 
in the Introduction and Environment section.

New Expenditure: 
• Study on improving energy efficiency in 

city-run facilities: $200,000

Total New Expenditures: 
• Fund two agencies ($285,000 per agency): 

$570,000

• Increase grants to community-based 
organizations: $16,000

• Two paid outreach staff: $116,000

• Debt Servicing: $2.47M

• Energy efficiency study: $200,000

Total: $3.372M

10 years to bring facilities to the reasonable Fa-
cility Condition Index ratio.16 As of 2018, the City 
estimates $453.4M is now required.17 Converting 
the 2014 figure to 2018 dollars ($340.9M) allows 
us to see how that figure has changed over four 
years. From 2014 to 2018, the amount needed to 
put recreation facilities in reasonable shape has 
increased in inflation adjusted terms by $112.5M 
($453.4M–$340.9M).

Furthermore, while the city invested $61.8M 
over 6 years in 2014, it is only spending $62.6M 
in 2018.18 Converting 2014’s spending to 2018 
dollars gives us $66M, giving us a real spend-
ing decrease of $3.4M from 2014 to 2018. This 
decrease in investment combined with the rate 
of decline in the infrastructure is causing the 
infrastructure deficit to grow at the alarming 
rate of 33 per cent. As we saw with the case of 
the Sherbrook Pool, it costs the city significant-
ly more when facility maintenance and repair 
is ignored.

According to the city’s own document “Com-
munity Services are forecasted to have 1 percent 
less of the overall tax-supported capital plan 
dedicated to its infrastructure needs compared 
to historical allocations, which is not sufficient 
to address the growing deficit.” 19 The AMB in-
creases capital spending for recreation facilities 
by $45.3M20 to address this growing infrastruc-
ture gap. This increase will require that the city 
work with partners at other levels of government 
(i.e. Manitoba Health, Regional Health Author-
ity and the Federal government) to create an in-
frastructure fund that will prevent the closure of 
more facilities due to disrepair. Finally, the sig-
nificant capital investment required in city facili-
ties cannot be addressed through ad hoc spend-
ing. A strategic plan that employs best practices 
in developing efficiencies within and between 
city facilities needs to be developed. Such a plan 
should include a way to develop greater energy 
efficiencies within municipal facilities, our final 
recommendation.
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The Value of Public Library Service
In its discussion paper for the Manitoba Culture 
and Creative Industries Strategy the Government 
of Manitoba noted the added value that public 
library services deliver for the publishing, visual 
arts and music, archives, education and tourism 
sectors.6 However, public libraries add value to 
initiatives of all kinds by providing the informa-
tion needed to make informed decisions. They 
also act as catalysts that spark and guide com-
munity conversations about challenging topics.

The arguments for increasing investment in 
public library services are as numerous and diverse 
as the individuals and communities served — and 
go far beyond the cultural sector. Following are 
just some examples. Is a community committed to:

• supporting the literacy skills of children 
during their critical early years?

• acting as a useful partner in mental health 
and homelessness strategies?

• providing age-friendly options for life-long 
learning, leisure and socialization?

• ensuring that the information and 
technology needed to foster innovation are 
accessible to all who want to make their 
ideas a reality?

• creating the social space and learning 
opportunities needed to advance broad 
societal goals such as anti-racism, respect 
for LGBTQ2S communities and relationship-
building with Indigenous peoples?

Public Library Services

Winnipeg has been served by some form of pub-
lic library service since the early 1880s.1 Today 
services are delivered by Winnipeg Public Li-
brary whose mission is “to enrich the lives of 
all Winnipeg citizens and their communities by 
providing high quality, responsive and innova-
tive library services”.2 Within the structure of 
the municipal government, WPL is referred as 
the Library Services Division of the Community 
Services Department.

Central to the work of WPL is the promotion 
of “21st century learning skills such as collabo-
ration, communication, creativity, and critical 
thought”.3 The City of Winnipeg’s library staff 
play the role of public educators who foster a 
lifelong love of learning and help create an in-
formed public better equipped to engage with 
their government and fellow community mem-
bers. In 2016, library staff hosted 4,266 pro-
grams which were attended by an all-time high 
of 106,221 people.4 Library staff perform this 
work across 20 brick-and-mortar facilities and 
as part of an Outreach Services unit that deliv-
ers off-site services.5

Additional staff perform cataloguing and ma-
terials processing, while others make create and 
maintain the Library’s virtual presence (website, 
social media accounts, online resources guides, 
electronic collections, etc.) and service the sys-
tem’s information technology.

table 1 Winnipeg Public Library activity – 2016

Library card holders 301,257

In-person visits 2,990,003

Items borrowed (including electronic) 5,121,266

Programs offered 4,266

Program attendance 106,221

Computer bookings 438,244

Questions answered 176,058

s ou rce: 2016 Winnipeg Public Library Annual Report
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Libraries not only provide information to answer 
questions related to these topics (and more) — li-
braries themselves form a critical part of the an-
swers. Put another way: the goal of public library 
services in Winnipeg, as elsewhere, can be dis-
tilled into one main objective: to help individu-
als and communities meet the goals they have 
set for themselves.

Studies in recent years have undertaken the 
challenge of quantifying the impact or contri-
butions that public libraries make in the com-
munities they serve. One Canadian example of 
such a study was the 2013 Martin Prosperity In-
stitute’s So Much More: The Economic Impact of 
the Toronto Public Library on the City of Toronto 
which concluded that for every $1.00 of public 
investment the library system produced $5.63 of 
economic impact.7

Another study commissioned by the Edmon-
ton Public Library and released in 2016 found 
that that system generates “$3.11 in economic 
value for each dollar invested in the library’s 
operations.” 8 While the methodology of these 
studies differed they both considered the value 
generated by the libraries’ collections, reference/
research services, programming, facilities/meet-
ing spaces and contributions to gross domestic 
product through their staff complements.

Current Investment Priorities — Capital 
Projects
The 2017 Capital budget contains funding for 
refurbishment or replacement of St. John’s, Cor-
nish and Transcona Libraries.9 The budget pro-
jects funding in future years for St. James-Assin-
iboia, West Kildonan and Westwood libraries, 

in addition to new facilities in the southwest 
and southeast areas of the city. (New construc-
tion or refurbishment of St. Vital, Windsor Park 
and St. John’s Libraries is currently underway.) 
The City of Winnipeg should be applauded for 
these commitments and proposals. Attractive 
and well-equipped facilities are key to helping 
public library services support community pri-
orities for years to come.10

Winnipeg Public Library Staffing Levels
While the City of Winnipeg has proposed an 
ambitious plan of facility renewal for its Library 
Services Division the same cannot be said with 
respect to its support for staffing levels.

In 2012 the City of Winnipeg operating budget 
for 2012 noted that the Library’s staff comple-
ment had decreased 12.8% since 2006.11 The 2012 
operating budget funded 283 full time equiva-
lents (FTEs)12 and in 2017 it funded 285.13 There 
has been no attempt made to invest in staffing 
since the cuts of the late 2000s.

Some Comparisons
By comparison, the City of Edmonton’s 2017 op-
erating budget allocated funding for 517.4 FTEs14 
and, according to its 2017 preliminary operating 
budget Hamilton budgeted for 305.02 FTEs.15 Hal-
ifax Public Libraries recently reported a staff of 
333.56 FTEs to serve a population approximately 
300,000 less than Winnipeg’s.16

New or refurbished library facilities are pop-
ular and well-used by the public. It is important 
that these facilities are staffed at levels that can 
help meet the programming, research and out-
reach needs of the communities they serve. The 
coming wave of new facilities should be comple-
mented by an increase in staffing levels.

The library’s staff complement has decreased 
12.8% since 2006.

The goal of public library 
services is to help individuals and 
communities meet the goals they 
have set for themselves. 
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With its plans for facility renewal and refur-
bishment, including a soon-to-be-open mak-
erspace at the Millennium Library, Winnipeg 
Public Library is in a position to make a positive 
social and economic impact for years to come. 
Achieving that impact, however, requires an in-
vestment in staff that is currently not in place. 
The City of Winnipeg would do well to reverse 
this particular trend.

Total New Expenditure: $2.4M

Submitted by: Manitoba Library Association, 
mla.mb.ca

The MLA “provides leadership in the promotion, 
development and support of library and 
information services in Manitoba for the benefit 
of MLA members, the library and information 
community and the citizens of Manitoba.”

Recommendation
We recommend that the City of Winnipeg reinvest 
in its Library Services Division staff complement 
to return it to its 2006 level, which was approxi-
mately 325 FTEs. This would require an increase of 
40 FTEs above the 2017 operating budget allocation 
of 285; at an average annual salary of approximate-
ly $60, 221 (based on the 2017 operating budget).

New Expenditure: 
• Increase in funding for staff: $2.4M

We also recommend that any additional fund-
ing for staff include what is required to ensure 
that all Winnipeg Public Library branches em-
ploy at least one credentialed librarian. Cross-
referencing the City’s 2016 Compensation Disclo-
sure report with the Library’s locations listings 
reveals that three library branches do not have 
a credentialed librarian on staff.17, 18
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Greenspace

A city with trees and parks, shady rivers, green 
corridors and leafy boulevards is the place we 
call home. It is a place where people, birds and 
animals live. Winnipeg is a city blessed with 
four rivers and four creeks, many large parks, 
and the distinction of having the largest remain-
ing mature urban elm forest in North America.1 
Greenspace is extremely important to us and is 
credited with providing some of the fundamen-
tal needs of society. Rather than just being nice 
to have, parks and natural areas are a necessity.

Winnipeggers were passionate about their 
natural environment at the SpeakUp Winnipeg 
public consultations.2 According to TD Bank’s 
Greensight Report, Canadians highly value green 
space with “95 per cent agreeing that access to 
community green space will be important to 
their quality of life in the future” and three-
quarters feel that their local green space could 
be improved.3

Winnipeg is counted among Canada’s ma-
jor cities, with a population of 765,600 in 2016.4 
Its growing population is forecast to increase by 
more than 200,000 by 2040 putting pressure on 
the City to maintain quality green spaces and 
natural areas for its citizens.5 The number of resi-
dents in Winnipeg continues to increase while 
the amount of greenspace does not. Adding to 
the concern, Winnipeg is below average com-
pared to other Canadian cities when it comes to 
hectares per population of greenspace.6

The city regulates land use and approves 
where development and parks will occur. This 
responsibility is often passed on to developers 
where ecology has typically been misunderstood 
and ignored. It is in all of our best interests that 

the City of Winnipeg ensures that greenspace is 
preserved and enhanced for future generations.

A Master Plan for Greenspace must be im-
plemented by the City of Winnipeg to preserve, 
protect and enhance its forest, green spaces, nat-
ural environment and connecting corridors. The 
2011 city planning documents OurWinnipeg and 
Complete Communities provided limited direc-
tion for planning and monitoring of greenspace. 
Six years later the city has been unable to report 
any progress because it lacks a plan with accom-
panying measurable objectives and a comprehen-
sive corporate strategy that includes baselines 
and benchmarks.7 With the current pace of de-
velopment it is disappointing and unacceptable 
that there is no plan to provide sufficient pro-
tection for trees, green spaces, natural heritage 
and river corridors.

Green spaces and natural areas contribute to 
environmental sustainability, social equity and 
economic prosperity. They are city-wide, multi-
faceted, and they cross jurisdictional boundaries. 
Green space includes parks, golf courses, uni-
versity lands, river corridors, cemeteries, boule-
vards, industrial lands, rail and hydro corridors 
and private and public land. Properly managed 
greenspace yields a healthier and wealthier com-
munity. This important resource must be man-
aged like any other infrastructure asset with 
planning, budgets and accountability.

Currently, many matters pertaining to green 
spaces are fragmented across multiple depart-
ments dealing with different goals, by-laws, budg-
ets, and regulations although their management is 
left largely to the Parks and Open Spaces Division 
with a finite budget and scope. The budget alloca-
tion for Parks and Open Space Delivery Service 
has remained virtually unchanged for the past six 
years. The budget shortfall for the service in 2016 
was $13.6 million and for tree planting alone was 
over $2M.8 A comprehensive Master Greenspace 
Plan would be able to navigate this fragmented 
policy landscape and provide a stronger base from 
which to manage our green space.

The number of residents in Winnipeg 
continues to increase while the amount of 
greenspace does not. 
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Unfortunately, the absence of a Master Plan 
for Greenspace has left the door open for ad hoc 
and political decision making by the City of Win-
nipeg around how it manages its green assets. 
Urban forests are being lost to development, 
disease and poor drainage. Developer led urban 
planning practices have discounted natural areas 
and contributed to fragmentation. Ecologically 
sensitive lands are being sold for development. 
The worst outbreak of Dutch elm disease in 20 
years is eroding the city’s green canopy and the 
arrival of the emerald ash borer beetle is forecast 
to eradicate ash trees over the next ten years. The 
river corridors under infill pressure are getting 
the tallest developments with little to no public 
access or public green space. Almost an entire 
ecosystem of high class ecologically significant 
natural land was destroyed in the Parker area.

The city-owned golf courses, zoned as park-
land, provide multiple services such as recreation, 
wildlife habitat and storm water retention. They 
were framed by the city as a seasonal business 
entity or real estate interest after being moved 
from the Parks Department to Golf Services 
Special Operating Agency in 2002.9 The golf 
courses occupy 481 hectares and comprise over 
11. per cent of the city’s parkland10 (excluding 
Assiniboine Park). Their value has been meas-
ured solely by the dollars generated over the golf 
season even though they are a rich and signifi-
cant part of Winnipeg’s green space inventory 
and are used for recreation year round.11 Other 
cities are investing in future ecological benefits 
of their golf course lands; Calgary, for example, 
has six Audubon certified golf courses.12 Clear 
Lake Golf Course in Manitoba has a clause in 
its 25-year contract requiring it to be operated 
organically.

Winnipeg, like other North American cities is 
experiencing challenges to its urban environment 
from increased climate change impacts, more 
frequent and intense extreme weather events, 
flood and drought cycles, invasive species, pests 
and disease. According to the Prairie Climate 

Centre “Increasing green spaces and green in-
frastructure addresses multiple challenges and 
offers multiple benefits. They often turn out to be 
more economically viable, even under prevailing 
economic models.” 13 The City of Toronto’s study, 
Every Tree Counts, concluded Toronto’s urban 
forest provides the equivalent of $28.8 million in 
ecological services each year. The benefits derived 
from the urban forest significantly exceeded the 
annual cost of management.14 This is not a time 
for shrinking budgets and lack of coordination 
to manage these big problems.

Research has been plentiful in demonstrat-
ing the value to human health and well-being 
from trees, parks and natural areas. Theresa 
Tam, Chief Public Health Officer of Canada, 
chose for her 2017 Report the theme “Designing 
Healthy Living”, because of the “tremendous po-

Dead tree with Dutch elm disease: Nairn Avenue and Watt Street 
—Pam Lucenkiw
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international program to improve biodiversity 
planning and management. Calgary became the 
third city in Canada to join this program along-
side Montreal and Edmonton.19 Halifax has a 
Green Network Plan and is currently partnering 
with Nature Conservancy to purchase 380 acres 
of land for an urban wilderness park.20 Toronto’s 
Strategic Forest Management Plan21 describes 
its urban forest as a resource to be “protected, 
maintained and expanded.”

Wildlife and their habitats can be found in 
cities particularity along river corridors. Cit-
ies have a responsibility for stewardship of that 
habitat and wildlife. The greatest threat to urban 
wildlife is habitat loss caused by human activ-
ity such as urban and industrial development, 
pollution, urban fragmentation and climate 
change. The World Wildlife Federation Report 
2017 showed shocking losses of wildlife popula-
tions in Canada and has called on communities 
to be part of the solution.22

It is critical for the City of Winnipeg to imple-
ment a Master Plan for Greenspace that would 
allow informed decisions to be made for green 
spaces and natural areas based on a rational and 
transparent approach. This plan must acknowl-
edge the essential services provided and include 
an ecological lens that affirms links with climate 
change, development, health, social inclusion, In-
digenous knowledge, food security and biodiver-
sity. Full and effective implementation requires 
political leadership, support and cooperation of 
various city divisions as well as partners in the 
public and private sectors, and members of the 
community. Immediate action must be taken to 
enable Winnipeg to begin reaping the benefits 
of a Greenspace plan and prevent further loss of 
critical assets and opportunities.

tential that changing our built environment has 
for helping Canadians live healthier lives”.15 The 
2017 report “Urban Greenness and Mortality in 
Canada’s Largest Cities”, studied close to 1.3 mil-
lion people,16 and found that being around trees 
and other vegetation reduced the risk of dying 
from several common causes of death by eight 
to twelve per cent.

The report also found that affluent populations 
have greater exposure to greenness and increased 
benefits to their health, compared with those in 
less-affluent groups. The findings support the 
importance of having policies related to creating 
greener and healthier cities for health benefits and 
their contribution to social equity. Winnipeg is 
conspicuous for its absence in the examples of 
Canadian cities that have included green envi-
ronments as integral parts of city enhancement.

The City of Winnipeg could borrow strate-
gies used in the United Kingdom and London. 
The Accessible Natural Greenspace Standards 
(ANGSt)17 offer a means by which local authori-
ties can adopt a strategic and holistic approach to 
greenspace management. The standards broadly 
define connectivity as both the physical ability 
of local residents to access natural green space, 
and also how equitable the access to nature is. 
The Mayor of London’s long-term plan is to make 
more than 50 per cent of London green by 2050 
by creating new green or open space. The plan 
notes that “all development takes place within 
a wider environment and green infrastructure 
should be seen as an integral element and not 
as an “add on”.18

Canadian cities are moving ahead with plans 
to protect their natural heritage. In 2016, Calgary 
formally joined Local Action for Biodiversity, an 

The benefits derived from the 
urban forest significantly exceeded 
the annual cost of management.

It is disappointing and unacceptable 
that there is no plan to provide sufficient 
protection for trees, green spaces, natural 
heritage and river corridors. 
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green plans from other jurisdictions and com-
pile and maintain references, plans, regulations 
and green space inventories.

New Expenditure for staffing and related support: 
• $450,000

Total New Expenditure: $450,000

The City of Winnipeg Requires a Master 
Plan for Greenspace with a Dedicated 
Multi-Year Budget
Four additional staff will be added to the Offices 
of Sustainability and Environment. The staff will 
report to the CAO, will coordinate their activi-
ties across all City departments and with exter-
nal partners from the RMs, stewardship groups, 
experts and NGOs. Staff will research existing 
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cessed on November 1, 2017
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OurWinnipeg.Jul13.2011.WEB_.RGB_.pdf Accessed on December 16, 2013.

3  TD GreenSights Report Creating a lasting legacy of community green spaces across Canada, Page 7 https://td-capa.
s3.amazonaws.com/prod/default/0001/02/da53687bb37643366c3cce798df8d8a8030d23b6.pdf Accessed on November 2, 2017

4  Fernandez, L. and Jim Silver (2018). “Indigenous Workers and Unions: The case of Winnipeg’s CUPE 500.”Canadian 
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canada/2017-designing-healthy-living.html Accessed on Feb 11 2018
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other/nature_nearby.pdf Accessed on December 30 2017
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22  Living Report Canada, A National Look at Wildlife Loss 2017, Page 6 http://assets.wwf.ca/downloads/WEB_WWF_
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Making Assiniboine Park 
Accessible

Established in 1904, Assiniboine Park is the larg-
est and most established public park in Winnipeg 
and “crown jewel” of Winnipeg’s parks system.1 
However user fees at Assiniboine Park, particu-
larly at the zoo and new conservatory leave many 
Winnipeggers out.

Rising Cost of Admission at the Zoo
The Assiniboine Park Zoo was free for most of 
its first 40 years, before it undertook major ren-
ovations to upgrade the enclosures to standard 
and upgrade the zoo.2 The “Journey to Churchill” 
exhibit was introduced in 2015 along with a fee.

Families are finding the entrance fees to the 
zoo too high. One mother explains:

We were annual zoo members without fail. 
Supported them right through the construction. 
Then we got the slap in the face of the 120% 
increase in our annual renewal in the mail. I 
responded by asking about subsidies for those 
of us who could not afford the fees and I was 
told that the fee I could not afford was perfectly 
affordable for low income families. I am a widow 
with 3 kids and we have been able to afford to go 
exactly one time since the new zoo opened.

Today for a family of four the cost is $63.50 — $76.60 
plus taxes, depending on the age of children 
($20.50/adults; $17.75 13–17/seniors and $11.25 
3–12). Rising bus fares make it hard for many 
to even get to Assiniboine Park. A low-income 
bus pass like Calgary’s would certainly help (see 
Transit section).

Several years ago the zoo had lower admis-
sion costs on certain days: for example, once a 
month $10 “Super Tuesdays” were raised to $12 
and then phased out.

Assiniboine Park gives out free zoo passes 
via community agencies for those in need. But 
this charity only goes so far; only so many are 

given out. If people do not have a connection to 
a community agency they can’t get a pass. As 
Winnipeg Without Poverty: Calling on the City 
to Lead 3 finds, poverty exists across all City 
Wards and therefore targeted initiatives will al-
ways leave people out. Moreover, forcing people 
to rely on free passes removes choice and dignity 
from their lives.

Initiatives targeted at the “deserving poor” 
disregard the struggles of the working class, 
many of whom earn low wages. Research shows 
that many Manitoba families struggle to get by 
and 53% live paycheque to paycheque.4 Almost 
half (47%) of Manitobans spend all or more of 
their net pay.5 Spending money on a family day 
trip to the zoo is not possible, or a rare occur-
rence, for many working people. A public sub-
sidy could make the zoo available to all people 
on a weekly basis.

Assiniboine Park is raising an endowment 
called “Parkshare” to funding low income peo-
ple’s entry to the zoo in the future. After the 
park completes the fundraising for the capital 
improvements for the whole park, management 
plans on making Parkshare the main focus of its 
fundraising.6 However fundraising for low in-
come entry will be more challenging than fun-
draising for physical amenities donors can put 
their names on, see and touch. The endowment 
will need to become quite large to generate rev-
enue to subsidize entry relative to the demand.

In the future new publicly-funded facili-
ties — such as The Leaf in Canada’s Diversity Gar-
dens, scheduled to be completed in 2020 — need 
to be carefully considered with respect to whom 
they are primarily serving — tourists who require 
a certain “wow” factor and are more expensive to 
operate, or residents who need a public amenity 
on a regular basis.

Facilities worldwide are successful without 
admission charges. The Como Park Zoo and 
Conservatory in Minnesota operates on volun-
tary donation basis and people are welcome even 
if they cannot make a donation. An American 
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study found one-third of US art galleries did not 
charge admission.7 Many museums and galler-
ies in London, UK are no cost. In Brandon the 
Museum of Southwestern Manitoba is no charge 
and the now closed Assiniboine Park Conserva-
tory was free throughout its lifespan.

Governance of Park Lacks Accountability
The concerns about user fees limiting access 
to publicly-owned Assiniboine Park were fore-
told by the Canadian Union of Public Employ-
ees (CUPE) Local 500 when Assiniboine Park’s 
management was handed over to a non-profit: 
the Assiniboine Park Conservancy. The stand-
alone entity’s entrepreneurial approach does live 
up to the spirit of a public park.

When presenting to Executive Policy Com-
mittee about this governance model in 2007, 
CUPE 500 stated:

Critically missing from any description of 
the proposed Corporation, is a reference to 
adherence to public policy and city principles. 
It would appear that the Corporation would 
not be required to follow City regulations and 
plans as it would be an “independent body.” This 
means it would not be subject to city policies 
and practice that strive to maintain access to 
public facilities for people with disabilities that 
encourage aboriginal people to apply for and 
get jobs, nor comply with City health and safety 
standards.

Furthermore, a Corporation will be forced to 
seek funds in ways that could limit access to 
the Park by Winnipeggers. When the cost of 
operations is added to the capital development 
responsibilities of the Corporation, we predict 
there will be a move to create and increase 
admission fees and add extra concession 
charges.8

Assiniboine Park Conservancy (APC) was created 
in 2008 to steward this public parkland on a 50 
year lease. The city retains ownership over the 

land and assets in the park. APC has a ten-year 
agreement with the City of Winnipeg to man-
age the Park, which is up for renewal in 2019.9

Today a board of 12, ten men and two women, 
govern the park. The Board reports directly to 
City Council. Board members are ratified each 
year by Executive Policy Committee. There is 
no public nominations process to populate the 
board. The board appoints itself.10 There are 
currently no representatives from CUPE 500 on 
the Board of Directors or representatives from 
experts in recreation or public health. The rep-
resentatives are high-profile Winnipeggers, the 
majority from the private sector.

The accountability back to citizens of the 
public money in the park is weak. Charity Intel-
ligence, a non-profit service gave APC a “C+“ in 
accountability, “The grade is based on the char-
ity’s public reporting of the work it does and the 
results it achieves”.11

Assiniboine Park Conservancy reports an-
nually on its operations to the City Protection, 
Community Services and Parks. When APC was 
created, journalist Frances Russell foretold of the 
accountability problems with huge public assets 
managed by non-profit boards:

“More and more we’re using third parties 
outside government to deliver programs but 
we haven’t invented sound accountability 
mechanisms for them. This leaves the public 
interest and the taxpayer’s dollars in the hands 
of board of directors.12

The warnings of CUPE 500 and Russell have 
come to fruition. While being responsible for 
millions in public money, APC is introducing 
user fees for park amenities without consulting 
Winnipeggers.

Accessibility Key Principle of Public Parks
The park’s governance model was changed to 
streamline management and attract more private 
investment to subsidize eroding city funding. 
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Nonetheless city operating and capital funding 
has actually increased since APC was created to 
respond to the new “Imagine a Place” park re-
vitalization plan.

APC is seeking more earned revenue to achieve 
“self-sufficiency”, an elusive goal for non-profit 
charities. Organizations like APC by their very 
nature require public funding to fulfill their 
mandate. In this case, a beautiful park for all 
Winnipeggers to enjoy.

Assiniboine Park has been transformed in the 
past ten years with many new amenities. But the 
introduction of high fees at the zoo and user fees 
at the new Conservatory will leave many behind.

The Alternative Municipal Budget includes 
an increase in operating funding targeted spe-
cifically at one free day per week entrance fee to 

the zoo. One free day per week may have a small 
impact revenue on days that charge an admis-
sion fee, but this must be balanced with immense 
benefit to families who currently can’t afford the 
zoo can attend regularly, or those who wish to 
attend more often.

Total New Expenditure: 
• Increase operating grant to accommodate 

one free admission day/week for 
Assiniboine Zoo*: $1.066M

*Note: APC reports 30,000 zoo visitors/ month 
average. Average daily attendance is 1,000, 
including children. For the purposes of this 
estimate the subsidy is based on 1,000 daily adult 
visitors to offer assurance of revenue to APC.

1  Careless, James. 2014. “Assiniboine Park Winnipeg.” Heritage Magazine. Vol XV11, Number 1. http://www.heritagewin-
nipeg.com/asset_library/HeritageDay2014article.pdf 

2  Redmond, Margaret. April 18, 2018. Meeting.
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Alternatives, Manitoba. Available at: https://www.policyalternatives.ca/publications/reports/winnipeg-without-poverty 

4  Canadian Payroll Association. 2017. National Payroll Week Survey Results. 

5  Ibid.

6  Redmond, Margaret. April 18, 2018. Meeting.

7  Grant, Daniel. 2015. “Should Museums offer Free Admission to Everyone?”. November 13, 2015. Boston Globe. https://
www.bostonglobe.com/ideas/2015/11/13/should-museums-offer-free-admission-everyone/wrL4rDumFGu6ncEItU-
kN5O/story.html ; and: Cortell, Sarah. 2011. Cost of Free Admission: Comparative Study Examining the Feasibility of 
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10  Redmond, Margaret. April 18, 2018. Meeting.
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entation to Executive Policy Committee, March 14, 2007. 
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tection measures. There are more off-street cy-
cling and pedestrian paths that are ploughed in 
winter to provide opportunities for safer active 
transportation.

However, on several critical fronts, progress 
has stalled. For example, Winnipeg has failed to 
meet its obligations in sewage treatment, organ-
ics diversion, and greenhouse gas emissions. In 
this chapter, we selectively focus on these fail-
ures, link them to unsustainable budgeting and 
propose a more sustainable direction. The chap-
ters on Revenue, Planning, Active Transporta-
tion and Recreation examine some of the topics 
in greater detail.

What is Sustainable Budgeting?
In our Introduction, we explained the concept 
of sustainable development and fiscal sustain-
ability. We discussed why we need to move on 
from the idea of constant economic growth and 
stable budgeting to thinking of how we can raise 
revenues and direct government expenditures so 
they support sustainable civic ends.

Can we identify other budgeting principles 
that reflect the direction of transition needed to 
create and maintain an ecologically sustainable 
society and economy?

Canada’s Ecofiscal Commission proposes the 
following (see quote on page 59):

Environment

Introduction
Eight years ago, our city engaged in a remarkable 
exercise to build a long-term city plan based on 
principles of sustainability. The result was Our-
Winnipeg,1 adopted in law and approved by the 
province, and several companion documents, sum-
marized in the graphic below from OurWinnipeg:

The OurWinnipeg documents set broad di-
rections for subsequent, more detailed plans 
such as the Garbage and Recycling Management 
Plan (GRMP), Transportation Management Plan 
(TMP) and area plans at various scales. They also 
acknowledge and provide further direction to 
prior and existing plans and policies, such as 
the City’s 1998 commitment to the Federation 
of Canadian Municipalities (FCM) Partners for 
Climate Protection (PCP).

Winnipeg has made progress in a variety 
of directions set out in its sustainability docu-
ments. For example, more people live downtown 
now than 8 years ago and we have the begin-
nings of transit-oriented development along 
the Southwest Transitway. Waste diversion has 
doubled from 17 per cent to 34 per cent thanks 
to the rollout and promotion of new recycling 
carts. The city continues to promote success-
ful water conservation and sewer backup pro-

Required by the City of 
Winnipeg Charter; adopted 

as a municipal by-law but 
requires provincial approval

Created at the discretion 
of the City of Winnipeg; 

approval is sole 
responsibility of the City.

a city that works a sustainable city quality of life

sustainable 
water and waste

sustainable 
transportation

complete  
communities

a sustainable 
winnipeg
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An ecofiscal policy corrects market price 
signals to encourage the economic activities 
we do want (job creation, investment, and 
innovation) while reducing those we don’t want 
(greenhouse gas emissions and the pollution of 
our land, air, and water)2

Amplifying the above, Green Action Centre has 
identified green fiscal guidelines to promote sus-
tainable behavior by individuals and institutions 
and help create a more just and sustainable society.3

i. Make it easier and more rewarding to act 
sustainably (e.g. free or low-cost recycling 
and public transportation services);

ii.  Make it harder and more costly to act 
unsustainably (e.g. by removing perverse 
subsidies for sprawl and fossil fuel 
consumption);

iii. Promote planning and investments for a 
more sustainable future (e.g. economically 
and ecologically efficient buildings, 
communities, businesses, waste and 
transportation systems);

iv. Take a full-cost accounting perspective in 
assessing the costs and benefits of actions 
(e.g. global social, ecological and economic 
costs and benefits of building, energy and 
transportation choices);

v. Other things being equal, users who 
impose social costs should pay for those 
costs (user pay and polluter pay by 
internalizing the social costs imposed);  
but also

vi. Ensure that basic welfare and human 
development needs (e.g. housing, health 
and education) are provided for all citizens.

Principles (i.) through (iv.) lead to a more sus-
tainable society. Principles (v.) and (vi.) repre-
sent two aspects of a just society that need to be 
reconciled — paying the social costs of one’s ac-
tions and meeting basic human needs. Despite 
potential tension between them, justice requires 
attention to both.

Finally note that the United Nations Envi-
ronment Program’s Green Economy Initiative4 
provides further resources for designing a green 
economy. See especially the chapter by IISD on 
Enabling Conditions5 for a green economy.

Recommendations:
1. Adopt green and fair budgeting principles 

as an additional Direction for Sustainable 
Winnipeg in the current OurWinnipeg review.

2. Review current and proposed financial 
measures in city budgets for alignment or 
misalignment with the just achievement of 
climate and sustainability goals.

How has Winnipeg Failed to Reflect 
Ecologically Sustainable and Just Budgeting 
Principles?
In this section we identify three examples of 
unsustainable budgeting and planning and how 
they might be fixed.

1. Failure to Remove Phosphorous at the 
North End Water Pollution Control Centre 
(Newpcc).
Lake Winnipeg Foundation informs us that in 
2013 Lake Winnipeg was designated “Threatened 

Lake of the Year” thanks to growing eutrophi-
cation and toxic algae blooms from excessive 
phosphorous. The phosphorous entering Lake 
Winnipeg comes from many sources, but Win-
nipeg is responsible for 5 per cent and most of 
that is released by the North End Water Pollu-
tion Control Centre (NEWPCC), which treats 
70 per cent of Winnipeg’s sewage. NEWPCC is 
the fourth largest phosphorus polluter among 
all wastewater treatment facilities in Canada.6

nEWPCC is the fourth largest phosphorus 
polluter among all wastewater treatment 
facilities in Canada.
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waste revenues explicitly or implicitly cross-
subsidize other services rather than paying for 
needed sewage infrastructure.8

Winnipeg Water and Waste is potentially a 
model for “user-pay” and “polluter pay” sustain-
able fairness in City financing if only the “sur-
plus” revenues were prioritized for investment in 
the required pollution abatement infrastructure 
instead of general revenues. To fund the $1.4 bil-
lion upgrade, we recommend:

1. Already funded by city through currently 
scheduled utility rate increases: $600M

2. Assumed contributions from the Provincial 
and Federal governments: $400M

3. Capital budget borrowing by city: $400M

Total: $1,400M

New Capital Expenditure: 
• NEWPCC upgrades: $400M

According to the City,

The cost of the NEWPCC Biological Nutrient 
Removal Upgrade Project is estimated to be 
$1.4 billion. This is comprised of $600 million 
as per the Department’s current 10-year 
financial water and sewer rate plan plus an 
additional unfunded $800M. The City is seeking 
confirmation of the $195 million commitment 
from the 2007 Province of Manitoba Throne 
Speech, which would reduce the unfunded 
amount accordingly.7

Sewage treatment upgrades are costly, which 
contributes to both rising utility rates and foot 
dragging on achieving pollution compliance lim-
its ordered by the Province in 2003. Yet the water 
and waste utility pays a 12 per cent dividend to 
the City for other purposes like roads, libraries 
and police. Indeed, in 2012 the Public Utilities 
Board estimated that 20 per cent of water and 

Victoria Beach, 2017 by Jeope Wolfe. 
—Courtesy of the Lake Winnipeg Foundation
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to contain property taxes. Today, Winnipeg has 
the lowest property taxes of comparable cities 
and the lowest annual increases by far.13

In response to the debate, Green Action Cen-
tre proposed financing and collection alternatives 
that incent waste reduction and do not place a 
disproportionate financial burden on lower-in-
come households.14 It put forth 11 recommenda-
tions that fit with the AMB’s sustainable budgeting 
principals, including framing organics diversion 
as responsible waste management (like sewage 
treatment) to avoid negative environmental ef-
fects and resources loss, rather than treating it 
as an optional personal service. It also recom-
mended that we introduce Pay As You Throw 
(PAYT) utility fees, with highest fees per volume 
of garbage and much lower fees for recycling and 
composting pickup. This will incent waste reduc-
tion, diversion, and home composting.

Importantly, it also recommended that the 
city explore additional bill mitigation alternatives 
for lower-income households. There is a grow-
ing literature on multiple ways to shrink utility 
bills for lower income customers to make them 
more affordable (e.g. Best Practices in Customer 
Payment Assistance Programs).15

What would an organics diversion program 
cost? The 2016 presentation to councilors (with-
held at the time but released under FIPPA)16 iden-
tified all-in additional costs (operating plus fi-
nancing for capital) of $55 to $100 annually per 
household, without, however, breaking out the 
component costs. We estimate funding require-
ments as follows.

1. Capital cost of compost facility plus green 
bins [$40 million if shared equally with 
Province and Feds]: $120 million

2. Raise average utility waste fee from 
current $57.50 to $75/year but redesign 
as a PAYT rate. E.g. use Radio Frequency 
Identification (RFID) technology to record 
pickups (already in service to monitor 
collections) and charge $1 for each garbage 

New Operating Expenditure: 
• Debt servicing costs: $22M

2. Failure to Implement Full Organics 
Diversion and Composting.
Organic materials comprise up to 50 per cent of 
all household waste, but only an estimated 30 per 
cent of Winnipeg households compost their or-
ganic waste.9 Winnipeg is one of the last Canadi-
an cities without a residential green bin program 
for organic waste collection. According to City 
information, “most major Canadian cities have 
an organics collection program, including Victo-
ria, Vancouver, Burnaby, Surrey, Edmonton, Cal-
gary, Hamilton, Toronto, Ottawa, Montreal and 
Halifax.” 10 Two years ago Winnipeg councilors 
shut down a scheduled consultation on organics 
options. A proposed doubling or tripling of the 
flat waste diversion fee on utility bills was judged 
too high and unfair to lower income households 
and backyard composters. No opportunities to 
resolve these issues were provided.11

The debate illustrated that fees need to be 
aligned with polluter pays. This point was recog-
nized in the Council-approved 2011 Comprehensive 
Integrated Waste Management Plan, which speci-
fied that “the program costs be funded through a 
combination of property tax support and a user 
fee collected on the water bill, with property taxes 
supporting the diversion programs and the user 
fee funding the balance of garbage collection 
costs.” 12 This principle of sustainable budgeting 
was abandoned in subsequent budget exercises.

The debate also reflected push-back arising 
from recent accelerated utility bill increases re-
sulting in part from Council offloading general 
revenue requirements onto utility bills in order 

Winnipeg is one of the last 
Canadian cities without a 
residential green bin program for 
organic waste collection
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current policy, Winnipeg is forecast to achieve 
Council’s service target — a reduction in com-
munity-wide greenhouse gas emissions 6 per 
cent below 1998 levels — before the year 2050.” 19 
This requires strict adherence to the principles 
of OurWinnipeg and other policies and credit-
ing the bookkeeping “reduction” from changed 
ownership of Winnipeg Hydro.

Unfortunately, this level of achievement is too 
little, too late. Winnipeg needs to adopt a plan 
and effective strategies in line with Canada’s 
Mid-Century Long-Term Low-Greenhouse Gas 
Development Strategy.20 The Strategy explains:

Building on analyses from the 
Intergovernmental Panel on Climate Change 
(IPCC) Fifth Assessment Report, the United 
Nations Environment Programme (UNEP) states 
that GHG emission reductions in the order 
of 70 to 95 per cent below 2010 levels would 
be required by 2050 to remain on a pathway 
consistent with a >50 per cent likelihood of 
limiting average global temperature rise to 
1.5°C. Achieving this temperature goal is only 
possible through actions on carbon dioxide and 
short-lived climate pollutants (SLCPs) together. 
For the purpose of the Mid-Century Strategy, 
Canada examines an emissions abatement 
pathway consistent with net emissions falling by 
80 per cent from 2005 levels.

A Winnipeg community climate action plan is 
scheduled for release and adoption this sum-
mer. We hope it will contain targets and strate-
gies consistent with national and international 
commitments. To do so, it must successfully 
address emissions from all sectors, particularly 
the largest. The 2011 inventory is summarized 
in Table 1 below from Winnipeg’s 2011 Commu-
nity Greenhouse Gas Inventory and Forecast.21

Thus, we should expect and insist upon ro-
bust strategies to reduce community-wide emis-
sions from heating buildings with natural gas, 
waste disposal, and fossil-fueled transportation. 
Each of these sectors presents its own challenges.

pickup and 50¢ for each recycling or 
organics pickup. The cost is ~$100/year 
for anyone using all the pickups but only 
$24/year for one pickup/month of each. To 
guarantee sufficient revenue, a minimum 
billing requirement or fixed fee component 
may be needed. $5 million

Capital contributions from provincial and/or fed-
eral governments and a more efficient collection 
system, e.g. by collecting recyclables and garbage 
every other week and using two-compartment 
collection trucks, as Toronto does, would re-
duce this cost.

New Capital Expenditure: 
• City’s 1/3 portion of compost facility plus 

green bins: $40M

New Operating Expenditure: 
• Debt servicing costs: $ 2.2M

• Facility operating costs: $20M

New Revenue: 
• Increase average waste collection fees: $5M

3. Failure to Curb GHG Emissions.
Winnipeg has committed to a 40 per cent GHG 
reduction for corporate facilities and a 6 per 
cent reduction in overall community emissions 
from a 1998 baseline.17 A 2016 update to Council 
indicated that a 17.2 per cent corporate “reduc-
tion” was realized by 2007, mainly by subtract-
ing Winnipeg Hydro emissions when ownership 
was transferred to Manitoba Hydro. Corporate 
emissions have grown ever since and are now 
back to where they were in 1998. Gas-heated City 
building expansions are the primary source of 
emissions growth.18

The community-wide target of 6 per cent 
reduction from 1998 has hitherto lacked an ac-
companying plan or timeframe for achieving 
the target. However, a Winnipeg GHG inventory 
and forecast report in 2011 concluded, “Based on 
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cult to see how major capital projects like electric 
buses and chargers or a capital region compost 
facility could be funded from this amount, es-
pecially because they must be spread to multiple 
organizations province-wide. Thus, for budget-
ary purposes, we assume the City is on its own 
without incremental funding from recycled car-
bon tax revenues. 

Lack of significant participation by the prov-
ince will slow down the city’s efforts and add 
stress its budget, but, in the spirit of the “We’re 
still in” response of U.S. cities and other organ-
izations, Winnipeg should pledge to contribute 
its fair share to meeting the Paris goals.23

What Actions can the City Take to Lower 
Both Corporate and Community Emissions?
The city has concluded consultations on its com-
munity climate action plan. The plan may be ta-
bled for Council’s approval before this alternative 
budget is released. It will undoubtedly contain 
many recommendations on how to proceed. We 
focus here on several potential measures.

Waste
The proper diversion and composting of organic 
wastes, discussed earlier, will go far to reduce 
the 15 per cent of Winnipeg emissions that arise 
from waste disposal.

What Revenue Can Winnipeg Expect to 
Receive From the Provincial Carbon Tax?
As discussed in our Introduction and Transit 
section, it would be reasonable to assume that 
Winnipeg and its residents and businesses should 
receive some portion of the $143 million in car-
bon tax revenues in 2018 ($260 million/year in 
2019) to fund climate action. However, the prov-
ince appears to have no intention of making a 
significant portion of carbon revenues available 
for green investments. The Budget Speech22 said:

In order to ensure that the economic impact of 
meeting our climate change goals is sustainable, 
our government is committed to achieving 
meaningful emissions reductions while also 
reducing other taxes. To this end, all carbon 
tax revenues received over four years will be 
returned to Manitobans through tax reductions 
(4, emphasis added).

Provincial Budget 2018/19 allocates $102M to cre-
ate The Conservation Trust Fund endowment at 
The Winnipeg Foundation to fund conservation 
initiatives. It also increases annual Green Fund 
expenditures from $34M to $40M. With a 5 per 
cent payout policy, the endowment would yield 
~$5M /year, so the total available in 2018/19 for 
“environmental innovation and climate change 
projects” is around $45M, an $11M increase from 
the year before for the whole province. It is diffi-

table 1 Summary of GHG Emissions

Activity Annual Emmission Rate (tonne CO2e/year) GHG Intensity 
(tonne CO2e 

per capita)

Percent  
of Total

CO2 CH4 N2O Total GHGs

Building Electricity 18,284 0 0 18,284 0.03 0.3%

Building Natural Gas 1,790,048 1,073 9,906 1,801,027 2.60 33.5%

Transit 43,044 57 395 43,495 0.06 0.8%

Vehicles – Residential 1,689,442 2,434 33,241 1,725,116 2.49 32.1%

Vehicles – Commercial 938,779 338 6,525 945,642 1.37 17.6%

Waste Disposal — 798,801 — 798.801 1.15 14.9%

Water and Waste Water 4,922 33,620 8,117 46,659 0.07 0.9%

Total 4,484,518 836,322 58,184 5,379,024 7.78 100%

s ou rce: Winnipeg’s 2011 Community Greenhouse Gas Inventory and Forecast
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ficiency in city-run facilities, ideas such as ‘Green 
Revolving Funds’ — discussed in our Recreation 
section — need to be considered.

The city should continue to look for oppor-
tunities to serve as a convener, prod and catalyst 
to move the parties on the climate file, including 
green buildings. To do so, it should have person-
nel and funds for planning, incentives, matching 
and investment. In addition, the city should re-
view its capacity to regulate building codes and 
standards (e.g. through licensing and permit-
ting) and to implement a building efficiency rat-
ing scheme for new construction, major retrofits 
and real estate sales and transfers. The BC En-
ergy Step Code provides one example of how the 
Province, municipalities and builders can work 
together to ratchet up building energy require-
ments towards targets like zero net energy or 
carbon-neutral buildings by a prescribed date.27

New Operating Expenditure: 
• Green Building and Climate Action Fund: 

$10M

Transportation
In this section we consider the challenge of sus-
tainable budgeting for sustainable transportation. 
Details on improvements in service and infra-
structure for transit and active transportation are 
found in the corresponding chapters. Transpor-
tation is the highest emitting sector in Manitoba 
(39 per cent) and Winnipeg (>50 per cent). Recent 
discussion has focused on electrifying transit.

Transit and Active Transportation
Electrification of Winnipeg Transit has become 
an economic proposition, which recirculates 
money in the Manitoba economy through Mani-
toba Hydro and New Flyer industries that would 
otherwise be spent on diesel fuel from Alberta.28 
The main obstacle appears to be higher first 
costs and the cost of charging infrastructure. 
The Province ought to help, as proposed in its 

Buildings
Heating buildings with natural gas is responsible 
for over a third of Winnipeg’s GHG emissions. 
In 2011, Winnipeg adopted two initiatives to ad-
dress GHG emissions from public buildings. The 
Green Building Policy mandated that all newly 
constructed city-owned buildings and major addi-
tions to City-owned buildings be completed with 
a certification of no less than either LEED Silver 
or Green Globes Design at the 3 Globes Level. The 
Green Building Policy for Existing City-Owned 
Buildings requires publicly owned buildings to 
monitor their emissions. Despite these policies, 
however, as previously noted, building emissions 
have continued to rise because of growth in the 
Public Service.24

We recommend the City of Winnipeg work 
with the province, Efficiency Manitoba and 
commercial building sector organizations like 
the Building Owners and Managers Associa-
tion, Building Energy Management Manito-
ba and Canada Green Building Council, as 
described in Manitoba’s Climate and Green 
Plan, to develop a strategy to meet the follow-
ing goals by 2030:

• recommission 80 per cent of buildings that 
are not meeting high-performance energy 
standards

• undertake deep retrofits for 60 per cent 
of buildings to meet high-performance 
standards25

The city also needs to participate in the devel-
opment, financing and deployment of green 
heating and district heating options, both for 
its own buildings and other private and institu-
tional buildings.26 In order to improve energy ef-

The city should continue to look for 
opportunities to serve as a convener, prod 
and catalyst to move the parties on the 
climate file, including green buildings. 
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transportation options. By 2016, Vancouver had 
already surpassed its 2020 target to have over 50 
per cent of trips by foot, bicycle or public transit 
and reduce average distance driven per resident 
by 20 per cent from 2007. (It was down 32 per 
cent by 2016).30 Winnipeg’s Sustainable Trans-
portation document, on the other hand, envi-
sions only A Transportation System that Supports 
Active, Accessible and Healthy Lifestyle Options 
as a basis for supporting active transportation 
infrastructure. Important as active and healthy 
lifestyles are, the transportation policy strategic 
direction fails to reflect the climate change miti-
gation imperative (although emission metrics are 
included among the performance indicators).31

Winnipeg has made significant investments 
in transit and active transportation, as described 
in the AMB Active Transportation and Transit 
chapters, but further improvements are needed 
to make these alternatives more attractive. Per-
versely, the contrary message to bus users from 
City budgets has been, get back in your car, if 
you have one, and save on annually increasing 
bus fares. We will clear your streets, maintain 
your roads, fill potholes, build underpasses and 
bridges, and widen roadways without adding a 
penny to the costs of vehicle ownership or use. 
Property taxes, frontage levies and water and 
waste utility dividends will pay for it. The gap 
between zero fees for cars and rising bus fares 
keeps growing, exactly opposite to sustainable 
budgeting principles and contrary to the objec-
tives of reducing GHG emissions and fostering 
a sustainable transportation system.

Our thesis is that, in addition to infrastruc-
ture and service improvements to make busing, 
biking and walking more attractive, Winnipeg 

Climate and Green Plan,29 but otherwise creative 
financing is needed. For example, as explained 
in our Transit chapter, the Amalgamated Tran-
sit Union’s proposal to consider pay-as-you-save 
financing should be explored.

However, since Transit is responsible for less 
than 1 per cent of Winnipeg’s emissions, even if 
they were reduced to zero, almost 50 per cent 
of Winnipeg’s emissions would remain from 
commercial and residential vehicles. The Tran-
sit chapter considers how to attract greater bus 
ridership to displace residential vehicle use and 
emissions, and the Active Transportation sec-
tion shows how to improve infrastructure so 
more people can use their bikes to commute.

Commercial Vehicles
Commercial vehicles are responsible for 17.6 per 
cent of Winnipeg’s emissions. Manitoba Truck-
ing Association (MTA) proposes to reduce these 
through a carbon-tax-assisted GrEEEner Truck-
ing initiative to accelerate efficiencies and even-
tual electrification of trucks. The initiative would 
be supported by research into best practices and 
their cost-effectiveness and advised by a multi-
stakeholder council. The proposal has merit and 
City staff should engage with the project. The 
funding, however, is tied to a matching reinvest-
ment of carbon tax revenue in truck retrofits and 
cleaner drive trains. Since the Province controls 
the carbon tax purse strings, the MTA propos-
al has no immediate consequences for the City 
budget. Given the provincial budget commitment 
to return all carbon revenues through reduced 
taxes, the Province should find a tax reduction 
strategy for incenting GrEEEner Trucking, say 
through tax credits for green technology.

Residential Vehicles
The basic challenge of reducing the 32 per cent 
of Winnipeg emissions from residential vehicles 
is to get people out of cars and onto buses, bikes 
and their feet. Vancouver’s goal, for example, is: 
Make walking, cycling, and public transit preferred 

The basic challenge of reducing the 32 
per cent of Winnipeg emissions from 
residential vehicles is to get people out of 
cars and onto buses, bikes and their feet. 



canadian centre for policy alternatives  — ManitoBa66

Similar estimates are possible for the costs 
associated with vehicle ownership and driving, 
travel time, roadway construction and mainte-
nance, traffic congestion, traffic crashes, environ-
mental damage, fuel externalities, and impacts on 
non-motorized travel, land use, and social equity.

Any mobility pricing strategy must include 
measures to compensate low-income drivers. Re-
search by CCPA BC considers three issues that 
must be considered:

[. . . ] mobility pricing can create winners and 
losers, but good design can ameliorate the 
outcome. Three central fairness or equity issues 
are discussed in depth below: impacts on low-
in¬come households, impacts on households 
throughout the region and fairness in 
comparison to other modes of travel including 
public transit, car-sharing and ride-hailing. 
Importantly, equity outcomes depend both 
on how pricing is done (who pays) and how 
revenues are used (funding transit and any other 
compensating mechanisms).35

2. Pricing Strategies
Winnipeg need not await completion of the mo-
tor vehicle cost study before implementing new 
budgetary measures. The city budget already 
contains transportation costs, such as roadway 
construction and maintenance and alternatives 
like transit and active transportation to inform a 
shift to more sustainable modes. The next ques-
tion is: what are fair and efficient pricing strat-
egies to pay for our transportation system and 
make it more sustainable?

VTPI identifies several transportation de-
mand management pricing strategies in Table 3.36

We recommend that the city identify and 
evaluate a range of pricing strategies available 
to Winnipeg and Manitoba, the social objectives 
they can serve, and how they might be imple-
mented. The pricing strategy study can be com-
bined with the preceding assessment of costs of 
vehicle ownership and use.

needs sustainable mobility pricing. We propose 
that the city examine a suite of measures to get 
motor vehicles on city streets off welfare. Have 
them, rather, become net contributors to the 
revenue needs of Winnipeg and Manitoba and 
reduce their social costs. The Victoria Transpor-
tation Policy Institute (VTPI) has comprehensive 
information on mobility pricing and transporta-
tion demand management to create efficiencies 
and reduce costs and emissions from vehicles 
while enhancing benefits.32 A thorough review 
of this source will yield many ideas for using 
economic instruments to improve transporta-
tion in Winnipeg and Manitoba. We discuss a 
few in the following section.

Mobility Pricing
Cars are expensive to their owners, but they are 
also very costly to society. Mobility pricing seeks 
to implement socially optimal transport prices 
and markets.33 These will normally reflect user 
pay and polluter pay principles as well as ben-
eficial and equitable outcomes. Thus, optimal 
pricing requires consideration of a full range 
of transportation costs and benefits as well as 
potential ways to collect revenues (a) to pay for 
those costs and cost-reducing alternatives, but 
also (b) to create a price response that will re-
duce social costs and enhance benefits.

1. Assessing the Costs
We recommend that Winnipeg conduct a study 
to identify and estimate the full range of social 
costs of vehicle ownership and use. This will help 
establish a fair user-pay and polluter-pay frame-
work for mobility pricing.

Take one example — the costs of an estimated 
five parking spaces per vehicle, as per Table 2.34

The contrary message to bus users from 
City budgets has been, get back in your 
car, if you have one, and save on annually 
increasing bus fares.
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fees (tolls). These can serve the following 
purposes: (a) paying for road construction 
and maintenance, (b) avoiding congestion 
that would otherwise require expensive 
capital investments, (c) paying for 
alternatives that reduce road congestion 
like transit and AT, (d) internalizing 
external costs of driving like policing, 
traffic injuries and their medical costs, 
climate change, etc.

 Winnipeg’s traffic flow map at http://
winnipeg.ca/publicworks/trafficControl/
pdf/Traffic-Flow-Map.pdf shows average 
weekday traffic flows. From this we can 
estimate (a) 300,000 daily crossings of city 
boundaries, (b) 570,000 bridge crossings, 
and (c) 317,000 underpass crossings totaling 
almost 1.2 million crossings daily. Tolls often 
apply in one direction only to save capital 
and transaction costs and disruption, so if, 
say, 500,000 crossings were charged $1 each, 
that would yield $3.5 million/week or $175 
million/year, which is close to the annual 
streets budget. This is just an indication of 
the revenue potential from this source. In 
practice the city may wish to restrict tolling 
to fewer locations and adjust amounts. 
Moreover, the capital and overhead costs of 
a tolling system are likely to be significant. 
Only the net proceeds of a toll system would 
be available to fund the transportation 
system or other services.

c. Increasing the carbon or fuel tax would be 
a much simpler and more efficient way to 

New Expenditure: 
• Budget expense for a study assessing 

motor vehicle costs and alternative pricing 
strategies available to Winnipeg: $100,000

3. Preliminary Recommendations for 
Mobility Pricing in Winnipeg
Without the benefit of the preceding study, we 
recommend that Winnipeg create either a no-
tional or an actual transportation utility with a 
mandate to raise revenues to cover transporta-
tion costs and create a more sustainable, equita-
ble and efficient transportation system. In short, 
revenues raised from motor vehicles should be 
sufficient to cover roadway costs but also to sub-
sidize transit and active transportation. The sub-
sidies contribute to several fair and sustainable 
transportation outcomes: (a) enabling and pro-
moting alternatives that lower climate and so-
cial impacts of the transportation system while 
promoting healthy living, (b) reducing roadway 
congestion and wear and tear, resulting in im-
proved traffic flow and reduced construction 
and maintenance requirements, and (c) provid-
ing affordable transportation options to meet 
the mobility needs of all Winnipeggers. Win-
nipeg (through its transportation utility) should 
develop pricing strategies like the following to 
accomplish these outcomes.

a. Parking space fees — in our Revenue section.

b. Commuter charge — see our Revenue 
section. This fee is phase one in a future 
comprehensive strategy (mobility pricing) 
to implement more extensive road use 

table 2 Estimated Annualized Parking Costs Per Vehicle

Spaces Per 
Vehicle

Annual Cost  
Per Space

Paid Directly  
By Users

Directly-Paid 
Costs

External  
Costs

Total  
Costs

Residential 1 $800 100% $800 0 $800

Non-res. Off-Street 2 $1,200 5% $120 $2,280 $2,400

On-Street 2 $600 5% $60 $1,140 $1,200

Totals 5 $980 (22%) $3,420 (78%) $4,400 (100%)

N o t e: This table estimates parking costs per vehicle. Users pay directly for only about a quarter of total parking costs. The rest are borne indirectly 
through taxes, reduced wages and additional retail proces.
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sustainability and public transportation 
systems, pay over twice that.37

We recommend an initial target of $100 mil-
lion in revenues raised from various forms of 
mobility pricing.

Total Revenues and Expenditures to 
Start Shifting Winnipeg Towards More 
Sustainable Budgeting
Total New Capital Expenditures: 

• NEWPCC upgrades: $400M

• Organics facility and green bins: $ 40M

Total: $440M

Total New Operating Expenditures: 
• Debt servicing charges: $24.2M

• Operating costs for organics diversion: 
$20M

• Green building and climate change action 
fund: $10M

• Mobility fee and pricing study: $0.1M

Total: $54.3M

Total New Revenues: 
• Increase waste collection fees: $5M

raise transportation revenues (although 
they are not locationally targeted, like 
tolls). However only the province has the 
jurisdiction to do so. We have included 
the tolling option as a road use fee that, 
arguably, is within the jurisdiction of 
Winnipeg to impose. As well, in time, 
as the proportion of Electric Vehicles 
increases, the city will need to broaden the 
tax base to include non-emitting vehicles.

 Note for comparison that, until the 
carbon tax kicks in, Winnipeggers pay 
only 14 cents/litre provincial excise tax on 
gasoline, the lowest fuel tax load in Canada. 
Drivers in Vancouver and Montreal, two 
cities noted for their commitment to 

1  http://winnipeg.ca/interhom/CityHall/OurWinnipeg/

2  https://ecofiscal.ca/

3  http://greenactioncentre.ca/wp-content/uploads/2015/02/Green-Action-Centre-Budget-2015-submission-FINAL_F.pdf.

4  https://www.unenvironment.org/explore-topics/green-economy. 

5  https://www.unenvironment.org/resources/report/towards-green-economy-pathways-sustainable-development-and-
poverty-eradication-13. 

Winnipeggers pay only 14 cents/litre 
provincial excise tax on gasoline, the 
lowest fuel tax load in Canada. Drivers in 
Vancouver and Montreal, two cities noted 
for their commitment to sustainability and 
public transportation systems, pay over 
twice that.

table 3 TDM Pricing Strategies 

Increased Prices Reduced Prices

Road Pricing Reduced Transit Fares

Distance-Based Fees Commuter Financial Benefits

Increased Fuel Taxes Pay-As-You-Drive Insurance

Parking Pricing Smart Growth Policy Reforms (some)

Comprehensive Market Reforms

Smart Growth Policy Reforms (some)



Im agIne a WInnIpeg...:  alternatIve WInnIpeg munIcIpal Budget 201 8 69

6  https://www.lakewinnipegfoundation.org/sites/default/files/Sewage%20SOS%20-%20Low%20res.pdf. 

7  http://winnipeg.ca/infrastructure/major-capital-project-oversight/unfunded-major-capital-projects.stm#7

8  http://www.pub.gov.mb.ca/pdf/12water/56-12.pdf, p.5. 

9  http://greenactioncentre.ca/wp-content/uploads/2018/05/GA-Briefing-Note-Composting-Policy-for-submission-to-
CoW-ClimateActionPlan-Feb2018.pdf. 

10  http://wwdengage.winnipeg.ca/organics/

11  https://www.winnipegfreepress.com/local/organics-pick-up-program-axed-416897004.html. 

12  October 19, 2011 Council Minutes.  http://clkapps.winnipeg.ca/dmis/ViewDoc.asp?DocId=11373&SectionId=&InitUrl=. 

13  http://winnipeg.ca/finance/files/2018PreliminaryBudget_Volume2.pdf, pp. 31–32. 

14  http://greenactioncentre.ca/wp-content/uploads/2018/05/GA-Briefing-Note-Composting-Policy-for-submission-to-
CoW-ClimateActionPlan-Feb2018.pdf and http://greenactioncentre.ca/wp-content/uploads/2018/05/Proposed-Reso-
lution-for-City-of-Winnipeg-Council-Organics-Collection-Program-final-as-submitted-1.pdf.

15  http://aquadoc.typepad.com/files/water_affordability_4004.pdf.

16  http://winnipeg.ca/clerks/fippa/records/072016/1606562ResponseandRecords.pdf. 

17  http://winnipeg.ca/sustainability/ClimateChange.stm.

18  http://clkapps.winnipeg.ca/DMIS/ViewDoc.asp?DocId=15470&SectionId=444737&InitUrl=/DMIS/Documents/c/2016/
m15470.

19  http://clkapps.winnipeg.ca/DMIS/ViewDoc.asp?DocId=15709&SectionId=&InitUrl.

20  http://unfccc.int/files/focus/long-term_strategies/application/pdf/canadas_mid-century_long-term_strategy.pdf.

21  http://clkapps.winnipeg.ca/DMIS/ViewDoc.asp?DocId=15709&SectionId=&InitUrl. 

22  http://www.gov.mb.ca/finance/budget18/papers/speech18.pdf.

23  https://www.wearestillin.com/. 

24  http://clkapps.winnipeg.ca/DMIS/ViewDoc.asp?DocId=15470&SectionId=444737&InitUrl=/DMIS/Documents/c/2016/
m15470.

25  http://www.gov.mb.ca/asset_library/en/climatechange/climategreenplandiscussionpaper.pdf. 25. 

26  http://www.gov.mb.ca/asset_library/en/climatechange/climategreenplandiscussionpaper.pdf. 11–12.

27  https://www2.gov.bc.ca/gov/content/industry/construction-industry/building-codes-standards/energy-efficiency/en-
ergy-step-code.

28  http://www.cbc.ca/news/canada/manitoba/opinion-nazim-cicek-winnipeg-electric-buses-1.4595527 and https://www.
winnipegfreepress.com/opinion/analysis/a-local-solution-to-citys-transit-woes-480210633.html.

29  http://www.gov.mb.ca/asset_library/en/climatechange/climategreenplandiscussionpaper.pdf. 12, 55.

30  http://vancouver.ca/green-vancouver/green-transportation.aspx#transportation-progress. 

31  http://winnipeg.ca/interhom/CityHall/OurWinnipeg/pdf/SustainableTransportation.pdf. 6, 45.

32  http://www.vtpi.org/.    

33  http://www.vtpi.org/sotpm.pdf. 

34  http://www.vtpi.org/tca/tca0504.pdf. 5.4–12. 

35  Lee, Marc  (2018). “Getting Around Metro Vancouver. A Closer Look at Mobility Pricing and Fairness”. Canadian Cen-
tre for Policy Alternatives BC. https://www.policyalternatives.ca/sites/default/files/uploads/publications/BC%20Of-
fice/2018/04/CCPA_mobility_pricing_report_Final.pdf 

36  http://www.vtpi.org/tdm/tdm70.htm.

37  https://www.nrcan.gc.ca/energy/fuel-prices/18885. 
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Transit

Transportation is a major source of Winnipeg’s 
community GHG emissions. According to the 
City of Winnipeg Community 2011 GHG Inven-
tory and Forecast, residential vehicle emissions 
contributed 32 per cent of Winnipeg’s total 
emissions in 2011. Personal vehicle travel was 
the predominant mode of transportation in the 
City of Winnipeg, representing 81 per cent of 
total weekday trips.1

The trend in emissions from transportation 
in Winnipeg has been increasing at a rate much 
faster than our population. Although there may 
have been some differences in annual method-
ologies, that same 2011 GHG Inventory and Fore-
cast report estimates that emissions from Road 
Vehicles increased by 72 per cent in the 17 years 
from 1994 to 2011. Meanwhile, the population 
in that period increased by less than 8 per cent.2

Winnipeg has not been giving people a vi-
able alternative to their cars. This budget pro-
vides suggestions for ways to reverse that trend.

New Planning / Planning Integration
This Alternative Municipal Budget (AMB) is being 
introduced at a time when the city is preparing to 
renew its Our Winnipeg 3 series of planning docu-
ments. Our overarching recommendation in this 
document is that the city integrate the different 
areas of planning for urban growth and develop-
ment, climate change, and the implementation of 
the pedestrian and cycling strategy. Further, we 
recommend a complete review and redesign of 
the Transit network to incorporate public trans-
portation service principles,4 provision for elec-
trification, and proper integration of the Rapid 
Transit corridors with the complete network.

Provincial Climate Plan
On October 27, 2017 the Manitoba government 
released its Made-in-Manitoba Climate and 

Green Plan.5 Although the government’s inten-
tions are not specific, page 21 of that document 
says “Options to support greater use of active or 
public transportation are being considered in-
cluding more bike paths and lanes.” The “Elec-
trification of Winnipeg Transit” section on page 
12 expresses an intention to pursue electrifica-
tion of Transit.

Despite these good intentions, the 2018 pro-
vincial budget provided no concrete plans to ad-
vance these goals. Furthermore, contrary to what 
transit advocates were anticipating, the carbon 
tax which will come into effect in 2018 will not 
contribute funding for transit improvements. 
In fact the province has stuck to the much criti-
cized elimination of the 50/50 funding (with the 
city). These budgetary challenges imposed by 
the province mean that the AMB must look for 
other sources of funding (see Revenue section).

Our Winnipeg Review & Update
Winnipeg’s department of City Planning has be-
gun the process of review and update of the Our 
Winnipeg plan. Documents updating OurWinni-
peg 6 have much aspirational language and senti-
ment but lack clear directives for how to ensure 
that those aspirations are met. In contrast, this 
AMB offer clear directives for improving tran-
sit in Winnipeg.

Public Transit
There is currently about $3.2 million allocated 
for Rapid Transit planning.7 We understand that 
this funding will used for development of a co-
ordinated and integrated transit plan that in-
cludes a Frequent Service Transit Network, Rap-
id Transit, and electrification. We support and 
expect such an integrated approach to Transit 
planning. The Transit plan should also integrate 
with Winnipeg’s Pedestrian & Cycling Strate-
gies (as discussed in our Active Transportation 
section) to encourage inter-modal travel. A sig-
nificant portion of this budget needs to be allo-
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cated to outreach and for the public to engage 
in meaningful dialogue with the planners and 
provide input before implementation.

Frequent Service Transit Network
As noted above, in 2011, 82 per cent of weekday 
trips were made in cars and only 10 per cent us-
ing Transit.

We recommend that Transit press forward 
with the development of a Frequent Service 
Transit Network8 as set out in a Winnipeg City 
Council motion on Transit Route Planning on 
June 21, 2017. On July 19, 2017 Council adopted 
the motion and directed Winnipeg Public Ser-
vice to report to the Standing Committee with-
in 18 months.

A Frequent Service Transit Network would 
cover a portion of the overall transit service net-
work. Buses on these routes would be guaran-
teed to arrive in something less than 15-minute 
intervals over the majority of the day (not just 
rush hour). Montreal has such service in their 
10-Minutes Max network.9

A Frequent Service Transit Network will fun-
damentally change the way Winnipeggers per-
ceive and use Transit. It will give people a viable 
alternative to owning a car. The system will be 
simpler and therefore more useable. Since the 
service is available beyond rush hour, people can 
use the bus for more things like shopping or go-
ing to appointments without having to spend a 
lot of time pouring over schedules and bus con-
nection times.

This is a fundamental shift in how Transit 
operates on these routes. Instead of operating to 
schedule, the buses will be working to achieve a 
consistent interval. In snowstorms and other such 
disruptive events, buses currently bunch up or 
“convoy” as each tries to catch up to a schedule 
which is unachievable under the circumstance. In 
such a convoy, the first bus is often overcrowded 
and the next (closely following) bus is empty. If 
these buses were working to frequency instead 
of schedule, they could use the GPS system to 

maintain interval regardless of the average speed 
each bus is maintaining.

Buses on the network will be distinguish-
able from “scheduled service” routes by some 
visible means. In some cities, the frequent ser-
vice buses are a different colour but some form 
of signage may suffice.

Many people on lower incomes work shift 
work or in service industries which require 
them to work on weekends. Therefore, the Fre-
quent Service Network should include weekend 
service that may not be as frequent as weekday 
but must be better than what is provided today.

We understand that establishment of such 
a Frequent Service Transit Network will re-
quire adjustments to existing remotes. Often, 
this means reducing service through areas with 
lower population densities. We recommend that 
consideration be given to the income levels of 
people in those affected areas. Service should 
not be cut to areas of the city where people do 
not have alternative transportation solutions. 
Instead, City Planning should concentrate their 
efforts on ways to build housing and densify the 
population along these routes.

Finally, consideration must also be given to 
those who need transit for grocery shopping, 
medical appointments, childcare, education 
and to reach recreation destinations. Any design 
changes should increase access to these destina-
tions, thereby decreasing the social exclusion low 
income Winnipeggers currently face.

Network Redesign
To make the Frequent Service Transit Network 
feasible, the network of routes would need to be 
redesigned — the Frequent Service Transit Net-
work routes should be as straight and as long as 
possible. An example of such a network is the 
Montreal 10-Minutes Max Network. This net-
work has long, simple, frequent east-west routes 
and long, simple, frequent north-south routes. 
Riders do not have far to walk to reach a network 
route and can reach most destinations with one 
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Frequent Service Transit Network. This includes 
designing the stations for ease of connection to 
perpendicular feeder and frequent service routes.

Public Encouragement & Involvement
Targeted Marketing/Individualized Marketing 
Campaigns
Providing new infrastructure and new or im-
proved services is a proven way to increase the 
number people walking, biking, or taking transit 
for their day to day travel, but new infrastruc-
ture or services shouldn’t be considered as stan-
dalone investments. To gain the most from our 
investments in sustainable transportation, we 
also need to reach out to people who live, work, 
and play in the areas served by those services/
infrastructure and encourage them to use it.

connection. Since the network is frequent, con-
nections are not seen as an impediment.

Also, with only one bus route per street the 
network has almost no redundancy, making 
the system simpler and less confusing. It also 
reduces cost.

Intrinsic within the redesign effort must be 
a commitment to continuation of service to ex-
isting riders — especially in areas where riders 
are likely to have limited alternatives to transit 
(e.g. income, age)

Rapid Transit
Transit is currently involved in the planning of 
the Eastern Rapid Transit Corridor. We recom-
mend that the design of this corridor and all 
Rapid Transit planning be integrated into the 
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Winnipeg Transit available to all. Calgary, for 
example, was able to shift attitudes about what 
causes people to live in poverty and what keeps 
them there. Transportation came to be seen as 
an important component in social and economic 
inclusion.12 This policy is particularly meaning-
ful to low-income single mothers who have to 
balance work and daycare or school.

The AMB allocates $500,000 to the implemen-
tation of a low-income bus pass program which 
would also increase the number of buses that can 
accommodate strollers, wheelchairs, and people 
with multiple bags of groceries. These improve-
ments dovetail with the recommendations in our 
Food Security section, and in the 2018 “Winni-
peg without Poverty” report.13

New Expenditure: 
• Implement low income bus pass policy: 

$.5M

Transit Security
The brutal slaying of an operator in February, 201714 
still haunts Transit employees and the public, yet 
little has been done to help operators deal with 
the escalation in violence. The AMB recognizes 
that most crime originates in poverty and adverse 
living conditions, and many of the policies rec-
ommended in this document aim to ameliorate 
those conditions. Nonetheless, until conditions 
improve, no worker should have to put up with 
unsafe working conditions. Steps could be taken 
to protect operators and passengers and to train 
employees how to best react to violent passengers.

New Expenditure: 
• Hire consultant to compile report on 

improving transit security: $.025M

Targeted marketing campaigns, or individ-
ualized marketing provide tailored outreach to 
educate people about their travel choices. This 
customized information allows each marketing 
program to focus on the unique travel needs of 
an individual neighbourhood, institution, or 
audience. It’s an effective way to bridge the in-
formation gap and support a change in travel 
behaviour — driving less and using alternative 
travel options more. In fact, it’s been shown to 
decrease the number of kilometers being trav-
elled, especially when initiated alongside major 
transit service and/or infrastructure projects that 
make it easier to walk, bike, or bus. For instance, 
a Portland study showed that areas targeted for 
individualized marketing after installation of a 
new rapid transit line saw four times the reduc-
tion in driving trips compared to areas that were 
not targeted by individualized travel marketing.10

The 2009 WinSmart Community Based Travel 
Marketing Pilot program (based on targeted/in-
dividualized marketing) showed that this type of 
program could be quite successful in Winnipeg. 
Results from the project showed an 11.7 per cent 
reduction in drive-alone and an 18.2 per cent re-
duction in trip-related CO2 emissions. This was 
supported by a 54.3 per cent relative increase in 
cycling, 3.4 per cent increase in walking and 8 
per cent increase in carpooling. There was also 
a 5.4 per cent reduction in vehicle kilometres 
travelled (VKT).11

In Winnipeg, we are suggesting that the city 
launch an individualized marketing program that 
will reach 20,000 to 30,000 households per year, 
starting in 2020 with the opening of the South-
west Rapid Transit Corridor. Program planning 
would need to begin in 2018.

New Expenditure: 
• Implement marketing program: $.5M/year

Low-Income Bus Pass
A low-income bus pass such as available in other 
Canadian cities would go a long way to making 

A low-income bus pass such as available in 
other Canadian cities would go a long way 
to making Winnipeg Transit available to all. 
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world of private contractors effectively creates 
a two-tier transit system where people with 
disabilities receive poorer service than others, 
and causes them to rely on ad-hoc communi-
ty services. The result is a patch-work system 
that lacks control, standards and accountabil-
ity. In order to remedy this unacceptable situ-
ation, the AMB supports bringing the Handi-
Transit service back in-house, making drivers 
employees of Winnipeg Transit. This process 
could unfold on a contract-by-contract basis, 
as contracts expire, or begin immediately by 
expanding the service to those currently out-
side the catchment area for transit.

New Expenditure: 
• Handi-Transit insourcing pilot project: 

$.5M

Transit Investment Priority
We need to find more funding for Transit from 
other sources but we also must give Transit a higher 
budgetary priority. Winnipeg lost some operational 
funding from the province in the 2017 provincial 
budget. However, even before this, Winnipeg had 
not been investing in Transit at a rate consistent 
with Edmonton or Ottawa — Canadian cities of 
comparable size.18 We are not making the invest-
ments in service that would encourage people to 
use Transit instead of their cars. In very rough 
figures, over the past few years:

• Winnipeg has been spending about $200 
per person on Transit

• Ottawa more than $400

• Edmonton about $330

• Greater Edmonton about $300

This paucity in funding Winnipeg Transit amounts 
to an operational funding deficit that must be 
dealt with. Given the enormity of the investment 
required to reach parity with other systems, we 
recommend a four-year plan to increase spend-
ing by a total of $100M.

Handi-Transit
Those who rely on Handi-Transit often experience 
poor, unreliable, and sometimes unsafe service and 
onerous rules. The consequences are severe, and in-
clude lost job opportunities, missed appointments, 
and isolation. Many people living with intellectual 
disabilities do not qualify for Handi-Transit, even 
though they may be in great need of its services.

Handi-Transit lacks proper governance and 
is not accountable to its clients. Handi-Transit 
must be considered an integral part of Winni-
peg’s overall transit policy to ensure equitable 
access to mobility for seniors and people with 
physical and intellectual disabilities.15

There are a number of community-based 
organizations that provide essential transpor-
tation services for low-income people whose 
transportation needs are not met by Winnipeg 
Transit and Handi-Transit services (e.g. seniors 
and persons with disabilities). For example, some 
organizations provide low-cost escorted door to 
door transportation options for low-income sen-
iors. The City of Winnipeg should support these 
programs that are filling the gaps in Winnipeg’s 
transportation services. But a more sustainable so-
lution that does not depend on resource-strapped 
community organizations needs to be found.

Concerns about reliable and safe service are 
compounded by reports of onerous working con-
ditions and low pay for Handi-Transit operators, 
who do not work directly for Winnipeg Transit. 
Handi-Transit contracts out the work to various 
private companies that compete for contracts 
with the City.16 As with other instances of con-
tracting out (waste collection and snow remov-
al, for example17) customer service suffers while 
working conditions, including pay, deteriorate.

Carving out Handi-Transit and subjecting 
it to the pressures of the highly-competitive 

The result is a patch-work system that lacks 
control, standards and accountability. 
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in the control of the city and the AMB is includ-
ing them to show readers the difficulties cities 
face in funding municipal services. The AMB 
believes that the provincial government should 
be doing much more to support public transit. 
These recommendations come under the head-
ing “Provincial Holdouts”.

Other suggestions offer more hope and the 
AMB strongly urges the city to pursue the funding 
possibilities available with the federal government 
and Federation of Canadian Municipalities. These 
suggestions are in the “Lobby Hard” category.

The other revenues sources we will discuss 
are under the control of the city and would, if im-
plemented, greatly increase the amount it could 
invest in transit. They are under the heading: 
“Bold but Workable”. The AMB includes these 
revenues in its financial framework.

Provincial Holdouts
Provincial Operational Matching
We recommend that the provincial 50–50 funding 
be restored. For decades, the Manitoba govern-
ment guaranteed a 50–50 share of the operating 
expenses of Winnipeg Transit. In the 2017 pro-

New Expenditures: 
• Increase Transit operating budget – first of 

4 installments: $25M

Total New Expenditures: 
• Marketing program: $.5M

• Low-income bus pass policy: $.5M

• Transit safety report: $.025M

• Handi Transit insourcing pilot project: $.5M

• Operating budget increase: $25M

Total: $26.525M

Revenue Sources
Here are some suggestions for funding sources 
besides the above increase in operating spend-
ing, and which go beyond the traditional mu-
nicipal mill rate. Some of these sources are not 

Winnipeg had not been investing 
in Transit at a rate consistent with 
Edmonton or Ottawa — Canadian 
cities of comparable size

table 1 Per Capital Expenditure by City 2013–15

Per Capita Expenditure 2013 2014 2015

Winnipeg $ 196.11 $ 206.78 $ 205.09

Ottawa $ 402.72 $ 407.63 $ 425.69

Edmonton $ 336.58 $ 323.37 $ 334.92

Greater Edmonton $ 300.60 $ 291.93 $ 300.66

s ou rce: Cuta Canadian Transit Fleet and On-Board Equipment Fact Book

table 2 Total Operating Expenditure by City 2013–15

Total Expenditure 2013 2014 2015

Winnipeg $ 130,453,362 $ 139,637,691 $ 140,303,379

Ottawa $ 342,349,975 $ 349,699,432 $ 368,917,126

Edmonton $ 281,040,462 $ 283,890,963 $ 299,749,512

Greater Edmonton $ 306,369,390 $ 310,828,681 $ 327,236,820

s ou rce: Cuta Canadian Transit Fleet and On-Board Equipment Fact Book
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Flyer Industries supplies electric buses to mu-
nicipalities throughout Canada and the US.20 
Purchase from this local company would create 
decent jobs in Winnipeg, while allowing the city 
and province to lead the way in the transition to 
a greener economy.

Until the province decides to meaningfully sup-
port municipalities as they struggle with climate 
change, the following options are all that remain.

Lobby Hard
Federal Infrastructure Revenue
The Canadian government is pursuing programs 
related to its Paris Climate Accord commitment 
to greenhouse gas reduction. To this end, the 
Public Transit Infrastructure Fund announced 
in Federal Budget 2016 focused on making im-
mediate investments of $3.4 billion over three 
years, to upgrade and improve public transit 
systems across Canada.21 Winnipeg needs to 
take full advantage of its share of this funding.

It is worth noting that Federal Transit fund-
ing was linked to ridership in the 2016 Transit 
Funding Program.22 So actions that increase 
ridership — such as the ones the AMB recom-
mends — will increase funding opportunities. 
Winnipeg did not take full advantage of the 
funding that was offered as part of this program.

FCM-MCIP Funding
The Federation of Canadian Municipalities (FCM) 
Municipalities for Climate Innovation Program 
(MCIP) is a five-year, $75-million program that 
helps municipalities prepare for, and adapt to, cli-
mate change, and to reduce emissions of green-
house gases (GHGs). Funding is available to en-
courage residents to use less polluting forms of 
transportation by encouraging cycling, walking 
and transit. Winnipeg needs to take full advan-
tage of its share of this funding.

It should also apply for funding through the 
FCM’s Green Municipal Fund23 which is avail-
able for all municipal governments and their 
partners. The program could cover $5 million, 

vincial budget, the provincial contribution was 
frozen at 2016 levels. This resulted in the city re-
ceiving between $5 million and $10 million less 
revenue contribution than they had budgeted for. 
These revenues are desperately needed to lower 
the operational spending deficit noted above.

Provincial Carbon Revenue
The provincial government’s “Made-in-Manitoba 
Climate and Green Plan” includes a levy of $25 
per tonne on carbon pollution. This is estimated 
to result in about $260 million in annual reve-
nue to the province. We submit that it is fair and 
proper that a reasonable percentage of this rev-
enue be turned over to the City of Winnipeg and 
that the city use this money to enhance Transit 
service. Part of the intention of a carbon levy is 
to encourage people to burn less fossil fuel and 

reduce greenhouse gas emissions. Much of the 
carbon revenue will come from gasoline and 
diesel fuel sales. If we want to encourage peo-
ple out of their cars, we need to offer an attrac-
tive alternative. This means using money from 
the carbon tax to improve Transit — it should be 
more frequent, more reliable, and simpler. (See 
Frequent Service Transit Network).

The failure of the province to use carbon 
tax revenue to electrify the system is even more 
short-sighted when options such as pay-as-you-
save financing is available. Such a program, as 
explained by the Amalgamated Transit Union,19 
could allow the province to re-coup the upfront 
investment in electric buses through the future 
operating savings they generate.

The potential for regional economic expan-
sion is further enhanced by having an electric 
bus manufacturer in our own backyard. New 

The failure of the province to use carbon 
tax revenue to electrify the system is even 
more short-sighted when options such as 
pay-as-you-save financing is available. 
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or up to $10 million for a loan — and/or a grant 
of 10 per cent of the cost of the project.

Bold But Doable
Mobility Pricing and Parking Lot Fees
People who use city services like roads and 
road maintenance should contribute to pay-

ing for those services. The Introduction and 
Environment sections outline the principals 
of sustainable budgeting and mobility pric-
ing. Our Revenue section shows how mobility 
pricing and parking lot fees could significantly 
boost revenues that could help pay for transit 
infrastructure.

1  http://clkapps.winnipeg.ca/DMIS/ViewPdf.asp?SectionId=450311 (page 12; 32).

2  Ibid. 

3  http://winnipeg.ca/interhom/CityHall/OurWinnipeg/

4  Jarrett Walker, 2011. Human Transit: How clearer thinking about public transit can enrich our communities and our 
lives. Island Press. 

5  https://www.gov.mb.ca/asset_library/en/climatechange/climategreenplandiscussionpaper.pdf 

6  http://winnipeg.ca/interhom/CityHall/OurWinnipeg/ 

7  Public Transit Infrastructure Fund (PTIF) &Clean Water and Wastewater Fund (CWWF) Project information – Sep-
tember 1, 2017

8  http://jarrettwalker.com/consulting-services/policy/ 

9  http://www.stm.info/en/info/networks/bus/local/10-minutes-max

10  http://greenactioncentre.ca/wp-content/uploads/2013/11/WinSmart_CBTM_Project_Report_reducedsize.pdf Section 7

11  Ibid.

12  Canadian Centre for Policy Alternatives, 2012. Available at https://www.policyalternatives.ca/sites/default/files/uploads/
publications/Manitoba%20Office/2012/02/Bus%20Fare.pdf 

13  https://www.policyalternatives.ca/publications/reports/winnipeg-without-poverty 

14  https://globalnews.ca/news/4025615/one-year-after-drivers-death-little-change-made-transit-union/ 

15  https://www.winnipegfreepress.com/opinion/analysis/handi-transit-failing-winnipegs-disabled-citizens-333153891.html 

16  http://winnipegtransit.com/en/handi-transit/handi-transit/ 

17  http://www.civicgovernance.ca/wordpress/wp-content/uploads/2016/06/Columbia_Back_in_House_May_16_2016_
English_web.pdf 

18  Data from: “CUTA Canadian Transit Fleet and On-Board Equipment Fact Book 

19  https://www.winnipegfreepress.com/opinion/analysis/a-local-solution-to-citys-transit-woes-480210633.html 

20  https://www.winnipegfreepress.com/local/transit-union-wants-province-to-use-carbon-tax-to-convert-buses-to-
electric-480278223.html

21  Public Transit Infrastructure Fund (PTIF) Proposed Project Listing – September 1, 2017: Project number PTIF1101.

22  http://www.infrastructure.gc.ca/plan/ptic-fitc-table-tableau-eng.html 

23  https://fcm.ca/home/programs/green-municipal-fund.htm 
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Active Transportation

Accelerate Development of Pedestrian and 
Cycling Networks
While “A Transportation System that Supports 
Active, Accessible, and Healthy Lifestyle Options” 
is a strategic goal of the Our Winnipeg planning 
document, “Sustainable Transportation”,1 we still 
have a long way to go if we truly want to provide 
citizens with meaningful options in their mode 
of transportation (walking, cycling, using pub-
lic transit or driving). The current budget of $5.4 
million/year2 amounts to less than 40% of the $14 
million/year3 recommended in the Pedestrian 
and Cycling Strategies.

This funding shortfall is being met to some 
degree by an increased inclusion of walking and 
cycling infrastructure within other roadway pro-
jects. While these added walking and cycling 
facilities are welcome additions, they often do 
not connect to existing walking or cycling in-
frastructure, and rarely represent the priori-
ties identified for the development of the city’s 
walking and cycling networks. At the same time, 
many road renewal projects still fail to include 
improvements to improve walkability or bike-
ability of streets during rehabilitation or recon-
struction projects, when improvements can be 
added most affordably.

To address this shortfall, we are recommend-
ing annual increases to the walking and cycling 
program of $.667M/year over the next five years, 
starting in 2018 with the expectation that this 
increase will be matched by the two senior levels 
of government. To access provincial and federal 
funding, the city should highlight the strong co-
benefits that higher rates of walking, cycling, and 
transit use provide, including health benefits, 
reduced greenhouse gas emissions, economic 
impacts, reduced congestion, and workforce 
productivity benefits.

In addition, we are recommending that con-
sideration for potential walking and cycling im-

provements be integrated into the prioritization 
and budgeting process for the local and regional 
street renewal programs, and that any neces-
sary studies and resulting additional construc-
tion costs be incorporated into the these budget 
lines rather than taken from the pedestrian and 
cycling program budget. We feel that this would 
align practice with the intention of the Pedes-
trian and Cycling Strategies recommendation to 
“ensure that bicycle requirements be addressed 
in all new and renewal road projects that are 
part of the bicycle network or where the road 
provides connectivity or support to the bicycle 
network” 4 and to “Seek strategic opportunities to 
implement new sidewalks through partnerships, 
other capital projects and programs and devel-
opment opportunities on non-regional roads”.5

New Expenditure: 
• Increase funding for walking/cycling 

program: $667,000

Increase Staffing Devoted to Walking & 
Cycling Program
With a growing budget devoted to pedestrian and 
cycling facilities and programs (and increasing 
budgets for street renewals which often require 
retrofits to meet updated standards for walk-
ing or biking), it is important that city staffing 
dedicated to the needs of people on foot or bike 
also grow to manage the increasing workload. As 
identified in the City of Winnipeg’s Pedestrian 
and Cycling Strategies,6 we are therefore recom-
mending that the city create and fill the follow-
ing positions as part of the upcoming budget:

• Bicycle and Pedestrian Design Engineer

• Bicycle and Pedestrian Education and 
Promotion Coordinator

The design engineer position is critical to en-
sure that designs are consistent and that these 
designs are routinely included in the planning 
and budgeting of the increasing number of road-
way rehabilitation projects.
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New Expenditure: 
• Bicycle and pedestrian design engineer 

(wages/benefits): $90,000

• Bicycle and pedestrian education and 
promotion coordinator: $60,000

Focus Spending in Downtown & 
Surrounding Areas, and in Disadvantaged 
Neighbourhoods
With limited funding available to design and 
develop infrastructure that will make it more 
comfortable and convenient to walk, bike, or bus 
to destinations, it is important to ensure that 
projects to improve walking and cycling infra-
structure are focused on areas of the city that 
have the highest potential to encourage more 
trips by foot, bike or bus. It is also important to 
consider areas of the city where limited access 
to walking or cycling facilities is compounded 
by socio-economic challenges.

In Winnipeg, the areas most likely to attract 
new users are the downtown and surrounding 

mature neighbourhoods where density is high-
er and the existing street network forms a con-
nective grid.

Downtown Separated Bicycle Lane 
Network
Despite having been identified as a short-term 
“quick win” that should be prioritized in the next 
one or two years,7 construction of the city’s down-
town separated bike lane network is only starting 
to begin three full years after the Pedestrian and 
Cycling Strategies were passed in July, 2015. Full 
buildout of the downtown separated bicycle lane 
network is not within the 3-year planning hori-
zon of the 2018 Pedestrian and Cycling Program 
Action Plan, and even then the planned network 
will not provide the level of connectivity recom-
mended in the Downtown by the Pedestrian and 
Cycling Strategies (400m grid width).8

We urge the city to fast track development of 
the downtown separated bicycle lane network by 
committing to plan for all remaining segments 

figure 1  Equity Analysis

s ou rce: Winnipeg Pedestrian and Cycling Strategies Final Report

figure 2  Walking and Cycling Potential

s ou rce: Winnipeg Pedestrian and Cycling Strategies Final Report
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Cycling Spines
Beyond the Downtown, the city’s focus in de-
veloping its walking and biking network should 
emphasize projects that will connect into the 
Downtown networks or those that will improve 
access to walking or cycling facilities in areas of 
the city facing socio-economic challenges and/or 
historic neglect of the needs of people walking or 
biking to their destinations. In particular, the fol-
lowing projects should be seen as high priorities:

• St. Matthews & U of W Connection

• North Winnipeg Parkway

• Northwest Hydro Corridor Greenway

• Churchill Pathway

• Transcona Trails Connection to Panet Rd.

Neighbourhood Greenways in Mature 
Neighbourhoods
Neighbourhood Greenways are local streets 
(sometimes supplemented with short pathways) 
where the needs of people on foot of on bikes are 
prioritized. Cars are allowed, but are treated as 

(and proposed additions along St. Mary & York) 
in 2019, and by installing adjustable separated 
bike lanes in 2019/2020 to be followed with per-
manent installations as the roadways undergo 
planned renewals.

Case Study
In 2015, the City of Calgary fast tracked the plan-
ning and installation of a five street downtown 
protected bike lane network using cheaply in-
stalled adjustable barriers (similar to those be-
ing piloted in Winnipeg right now).

Results:
• Ridership has tripled along the network.

• Bicycle trips into and out of downtown 
increased by 40% between the 2015 and 
2016.

• Perception of safety of people cycling 
increased from 68% to 91%.

• People are going one or two blocks out of 
their way to use the cycle tracks.

• The highest ridership occurs where cycle 
track routes are closer together.

figure 3  Total Downtown Bicycle Trips – Annual May Count
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has been dedicated towards renewal of our side-
walks. We recommend that beginning in 2018 
budgets for sidewalk renewal and within the Lo-
cal & Regional Street Renewals program be dou-
bled, with a corresponding drop in the amount 
allocated for Local Street Renewals — Various 
Locations and for Regional Reconstruction and 
Major Rehabilitation Works and Regional Mill 
and Fill Preservation Works.

New Expenditures: 
• Regional sidewalk and curb renewal: 

$500,000

• Detectable warning surfaces for regional 
streets: $100,000

• Local street sidewalk renewal: $800,000

Total:$1.4M

New Revenue: 
• Reduction of spending on regional road 

construction: $1.4M

Monitoring
As the city moves forward with implementation 
of the Pedestrian and Cycling Strategies and its 
Climate Action Plan, a monitoring strategy that 
counts how many people are walking or bik-
ing along our sidewalks, roads, and pathways 
is needed to ensure that the strategies are be-
ing implemented as intended, and to determine 
whether the plan is achieving its goals. In addi-
tion, a monitoring program may be required to 
access provincial and federal funding aimed at 
reducing greenhouse gas emissions.

We are suggesting an annual budget of $80,000 
per year,11 to be taken out of the $250,000 annu-
al budget for the Transportation Master Plan.

Snow Clearing
We’re a winter city. If we want to encourage 
more people to walk or bike, we need to make 

guests. Neighbourhood Greenways are generally 
designed (or retrofitted) for lower speeds (30 km/
hr.) and lower traffic volumes (cut through traffic 
is discouraged), and provide safe crossing options 
for people on foot or bike where they must cross 
higher speed/volume streets. They provide safe, 
comfortable and convenient access to neighbour-
hood destinations such as grocery stores, restau-
rants, or schools, and provide necessary access to 
the wider walking and cycling networks. Plans 
for Neighbourhood Greenways should:

• Aim for 2 to 3 studies per year (either 
corridor or community studies)

• Aim for 2 to 3 implementations per year as 
plans are developed and budgets allow

• Integrate with School Travel Plan Studies 
(Active and Safe Routes to School). School 
travel planning, with the aim of reaching 
6–8 schools per year, should be included 
within the study areas being considered for 
neighourhood greenways.

• Focus on Mature neighbourhoods and 
prioritize disadvantaged neighbourhoods.

Crossing Improvements Reserve
The Pedestrian and Cycling Strategies show 
a need for $100 million worth of crossing im-
provements over 20 years from 2015 onwards.9 
The AMB recommends that a reserve fund be es-
tablished to accumulate funds for crossing im-
provements,10 with yearly contributions of $1M 
to be started in 2018.

New Expenditure: 
• Contribution to crossing improvements 

reserve: $1M

Regional & Local & Sidewalk Renewals
While funding for regional and local street re-
newal programs has increased $13 million per 
year between 2015 and 2018, none of that increase 
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ing budget for property acquisition related to 
transportation improvements. Property acqui-
sition would need to be based on sites identi-
fied in completed plans.

Total Expenditures: 
• Increase funding for walking/cycling 

program: $667,000

• Increased staffing: $150,000

• Contribution to crossing improvements 
reserve: 1M

• Regional and local sidewalk renewal: 1.4M

• Sidewalk snow removal: 1M

Total: 4.217M

Total Revenue: 
• Reduction in road expansion: $1,400,000

Net Expenditures: 2.817M

sure that our walking and cycling facilities are 
maintained through winter. For the most part, 
our current snow clearing policy dates to 1993 
and focuses mainly on the need to move cars. It 
needs to focus on moving people. We are advo-
cating an increase of $1 million/per year to be 
dedicated to improvements in snow clearing of 
sidewalks, bike lanes, and multi-use pathways.

New Expenditure: 
• Improve snow removal for sidewalks, bike 

lanes and multi-use pathways: $1M

Use Existing Land Acquisition Budget for 
AT Related Property Acquisition
Instead of coming out of the general Pedes-
trian and Cycling Program budget, property 
acquisition required for pedestrian and cy-
cling facilities may also come from the exist-

1  http://www.winnipeg.ca/interhom/CityHall/OurWinnipeg/pdf/SustainableTransportation.pdf Page 6, Sustainable Trans-
portation: An OurWinnipeg Direction Strategy, City of Winnipeg, 2011 

2  Page 2–1, Adopted Capital Budget, City of Winnipeg, December 2017. http://winnipeg.ca/finance/files/2018AdoptedCapitalBudget_
Volume3.pdf

3  Pages 314–315, Winnipeg Pedestrian and Cycling Strategies. 2015, City of Winnipeg. http://www.winnipeg.ca/public-
works/pedestriansCycling/strategiesActionPlan/pdf/strategy.pdf 
$14 million per year is calculated by subtracting $55 million in bike/pedestrian improvements to be included in exist-
ing roadway projects from the estimated $334 million capital cost for complete implementation of the Pedestrian and 
Cycling Strategies, then divided by the 20 year horizon of the Pedestrian and Cycling.

4  Recommendation 1B.x, Page 291, Pedestrian and Cycling Strategies, City of Winnipeg, 2015 
http://www.winnipeg.ca/publicworks/pedestriansCycling/strategiesActionPlan/pdf/strategy.pdf

5  Recommendation 1A.vi, page 290, Pedestrian and Cycling Strategies, City of Winnipeg, 2015 
http://www.winnipeg.ca/publicworks/pedestriansCycling/strategiesActionPlan/pdf/strategy.pdf

6  Page 319 Winnipeg Pedestrian and Cycling Strategies. 2015, City of Winnipeg. http://www.winnipeg.ca/publicworks/
pedestriansCycling/strategiesActionPlan/pdf/strategy.pdf

7  page 312, Pedestrian and Cycling Strategies, City of Winnipeg, 2015 
http://www.winnipeg.ca/publicworks/pedestriansCycling/strategiesActionPlan/pdf/strategy.pdf

8  Page 135, Pedestrian and Cycling Strategies, City of Winnipeg, 2015

9  Page 314, Pedestrian and Cycling Strategies, City of Winnipeg, 2015

10  The Pedestrian and Cycling Strategies recommend the establishment of a reserve fund for crossing improvements (page 315).

11  Based on a plan developed by the Winnipeg Public Service and presented before the Standing Policy Committee on In-
frastructure Renewal and Public Works, December 1, 2017. Item #5, http://clkapps.winnipeg.ca/dmis/ViewDoc.asp?Do
cId=16603&SectionId=&InitUrl=
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Police Services

A Bankrupt Future?
Given the proportion of Winnipeg’s municipal 
budget consumed by public police costs, and 
given the rate of police budget growth, it is not 
a stretch to claim that the Winnipeg Police Ser-
vice (WPS) budget will put serious strain on the 
City of Winnipeg in the 21st century. In fact, it 
already is. Topping $288M in 2017, it constitutes 
the largest departmental expenditure in the op-
erating budget, at 27 per cent. The WPS budget is 
a municipal emergency that must be addressed 
with urgency and structural changes.

Will Community Policing Save Us?
Most approaches to alternative budgets advo-
cate moving money out of regular duty policing 
and into community policing, which would os-
tensibly decrease direct costs of policing as well 
as indirectly decrease police costs by fostering 
social development and decreasing crime. We 
reject these claims. The tendency is that com-
munity policing extends police operations, sur-
veillance, and criminalization.1 Evidence from 
decades of community policing experiments 
across North America reveal that community 
policing is often a mere public relations project 
focused on reducing negative perceptions of the 
police rather than changing the operations that 
fuel those negative perceptions. Similarly, po-
lice service responses to calls for greater public 
accountability often focus on bolstering police 
resources. In its 2016 strategic plan, the WPS re-
quested more funding for “innovative technolo-
gies” including body-worn cameras and a data 

warehouse. There is little evidence to show that 
this technology helps keep citizens safer. The 2016 
WPS strategic report acknowledges that “despite 
a steady drop in reported crime rates, more and 
increasingly complex tasks and responsibilities 
for police services have been driving their costs 
upward”.2 These “more complex tasks” do not 
result in more public safety.

We must ask whether people’s health and 
safety might be better achieved by re-directing 
that money. This will involve resisting police ef-
forts to put themselves at the center of commu-
nity development and safety efforts. As Gilmore 
and Gilmore3 have observed, police involvement 
is likely to weaken social development infrastruc-
ture. They claim that community policing indi-
cates “no movement whatsoever to shift power 
away from the police. Quite the opposite: the pro-
vision of necessary goods and services through 
the police …will further weaken what remains 
of the social welfare state and the neighbour-
hoods that most depend on public services”. If 
public police are truly invested in “crime preven-
tion through social development,” they should 
recognize that community and social develop-
ment is best achieved by organizations other 
than themselves.

Instead of community policing, we are pro-
posing a decrease in the police budget to free up 
resources for other public investments.

Runaway Police Expenditures and Cost 
Overruns
We have studied cost and expenditure indica-
tors of the WPS budget, in part using freedom 
of information disclosures. The WPS budget is 
marred by a number of problems. Between 2010 

Winnipeg Police Service (WPs) 
budget will put serious strain on 
the City of Winnipeg in the 21st 
century. 

Community policing is often a mere public 
relations project focused on reducing 
negative perceptions of the police .
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members have received. Moreover, the positions 
that make up the 23.9 per cent of retirement eli-
gible officers should be left vacant when those 
retirements occur.

Curbing salary and benefit increases for 
public police is a major, necessary change that 
should be made to control the police budget. 
A number of smaller changes would also make 
a big difference if those monies were diverted 
to actual social programs and community de-
velopment.

Since 2010, money spent on acting pay has 
continued to increase. In 2015, the WPS spent 
$718,730 on acting pay, which represents a 12 
per cent (or $77,562) increase since 2010. WPS 
employees continue to receive increased shift 
premium pay for evening and night shifts. The 
shift premium pay rate increased from 90 cents/
hour in 2009 to $1.00/hour in 2016,8 which cost 
$975,373 in 2015. Overtime pay cost the WPS 
almost $9.5 million in 2015 ($9,446,651). Com-
pare this expenditure with the cost of running 
the West End 24 hour safe space for youth in the 
Spence neighbourhood. With a mere $380,000 
of public funding over three years, WE24 has of-
fered a space for over 550 youth a year to sleep 
and eat at night on the weekends.9 They have not 
been able to secure enough funding to offer this 
service seven days a week. This is one example of 
how redirecting overtime costs and acting and 
special pay could result in public benefit.

As the police service grows, costs associ-
ated with equipping each new officer also bal-
loon. Over the past five years, WPS has spent 
between $1.5M-$2M a year on fleet fuels and 
chemicals alone. Fleet capital lease costs have 
risen, reaching a high of $1.95M in 2015. As-
sociated costs including parking space rentals 
and vehicle maintenance added up to $1.1M 
in 2015. The yearly cost of telephones, cellu-
lar phones, computer software and hardware, 
and data has continued to grow, reaching al-
most $2M total in 2015 ($1.86M). We call for 
a reduction in vehicle, fuel and vehicle main-

and 2015, total expenditures on policing increased 
from $191.5 million to $261 million — a 36 per cent 
increase in five years. These runaway expendi-
tures and the culture of overrun at WPS would 
not be acceptable in any other department at any 
level of government. We are arguing that exist-
ing funding and future increases earmarked for 
community health and safety should not go to 
the police. To demonstrate what redirection of 
public funding away from police could look like, 
we have identified many lines in the WPS budget 
where funding could be scaled back.

Approximately 85 per cent of police costs 
are salaries and benefits.4 Wage settlements for 
police members after collective bargaining have 
been over 3 per cent in previous years; this does 
not happen for other workers in Winnipeg or 
Manitoba. Wage increases set out in the most 
recent collective agreement were smaller at 2.5 
per cent a year from 2017–2020, but still high-
er than Winnipeg’s current 1.8 per cent rate of 
inflation and much higher than bargaining re-
sults for other public sector employees.5 Between 
2010–2015, total spending on WPS salaries and 
benefits increased by 38 per cent, a real increase 
of $62,490,661.

A compounding factor regarding the WPS’s 
biggest expense is that 23.9 per cent of its officers 
are eligible to retire,6 the second highest figure 
for any police service in Canada. These officers 
are at the top of the pay scale, amplifying salary 
and benefit costs and driving up the police and 
municipal budget.

Wage increases for police officers are a large 
public expenditure on a form of labour that, 
unlike other public sector work, does not have 
a long-term positive impact on public good.7 
While the goal of police restructuring should be 
to reduce the total number of officers, we pro-
pose that in the meantime police members’ sal-
ary and benefit collective bargaining outcomes 
should be indexed to the average of other collec-
tive bargaining outcomes in the city and prov-
ince to correct for the massive increases police 
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though the criminal investigation will suggest 
remedies to deal with overspending on the new 
police headquarters, we call for the WPS to find 
a way to repay the HQ cost overrun.

Budgeting Through an Equity Lens
The most significant statistical predictor of num-
ber of police officers per capita in Canadian cit-
ies is the size of a city’s minority population.11 
More racialized people in a city means there will 
be more police, but this does not translate into 
improvements in public safety for those com-
munities.12 Putting the safety concerns of Indig-
enous people, refugees, and women at the center 
of an analysis, there is evidence to suggest that 
investments in policing can increase the vulner-
ability of marginalized people,13 and that safety 
is better achieved through investments outside 
the criminal justice system. Increases in polic-
ing have been disproportionately targeted in 
Winnipeg’s Black and Indigenous communities 
under the guise of outreach to those commu-
nities.14 Through an equity lens, shrinking the 
police budget is about making more equitable 
investments in public safety.

Recommendations from the 2018 ‘Winnipeg 
without Poverty’ 15 report would go a long way to 
increasing equity. Examples include:

• Replacing the Police Board with a 
Community Safety Board that has a 
voting membership including women and 
members of the LBGT2SQ+ and Indigenous 
and New Comer communities;

• A program to work with community-
based organizations to strengthen cultural 
awareness, de-escalation techniques and to 

tenance, computing, radio and computer, and 
cell phone operating costs.

Training, workshop, and tuition costs have also 
been increasing since 2010, reaching $582,155 in 
2015. These costs are often associated with what 
police claim is increasingly ‘complex’ work — new 
police roles such as community liaison positions, 
or equipping officers with new tools. We call for 
the police to demonstrate the public benefit of 
these expenses, and to cap training costs. We 
also call for the department to re-direct training 
costs to educating officers about cultural aware-
ness, de-escalation techniques, unintentional 
bias and the social conditions that contribute 
to people becoming involved in the criminal 
justice system. More specific recommendations 
are offered below.

The costs for the WPS tactical support team 
(TST) are high. The costs for SWAT team use ex-
ceeded $5,400,000 in 2016 and have trended up 
since 2010. This is because TST is being used for 
more routine policing activities.10 There must be 
a higher threshold for SWAT team use. We call 
for a moratorium on TST use for routine police 
activity so that it is deployed as infrequently as 
possible. We also call for a moratorium on TST 
equipment purchases. Some have called for the 
police helicopter and tactical vehicle to be sold. 
However, the most significant and ongoing ex-
pense is the TST itself.

Crime analysis is another overlooked, but 
escalating cost. The costs for crime analysis ex-
ceeded $1,100,000 in 2016 and have trended up 
since 2010. We call for the WPS to cap current 
staffing levels for crime analysts, and assess the 
extent to which they are producing superflu-
ous analyses.

Tens of thousands of dollars are also wasted on 
the old police headquarters (151 Princess Street) 
each year it sits vacant. The property should be 
repurposed to create a facility providing employ-
ment services, computer and language training, 
community research and development, and so-
cial and health programs for Manitobans. Al-

More racialized people in a city means 
there will be more police, but this does 
not translate into improvements in public 
safety for those communities.
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Looking Forward
Austerity budgets for education, health, recrea-
tion, and welfare are harmful to working class 
people. Sharp cuts to budgets and services in 
Winnipeg and Manitoba should be viewed as 
even more outrageous in the context of increased 
police funding. Instead of responding to emer-
gencies, the police are causing a structural one 
with their spending. More policing also leads to 
increased costs down the road, as the remand 
population continues to grow with those being 
held for minor breaches of condition — a direct 
result of increased policing.20 To this end, we 
have flagged millions in the police budget that 
can be scaled back. Our estimates could even 
be considered conservative given the increasing 
costs of policing due to urban sprawl.21

We have called for the WPS to reduce over-
run culture. We conclude with two broader 
recommendations that cut across the police 
budget. First, we call for the current organi-
zation of police governance (the police board) 
to be altered. The current budgeting process is 
not transparent, the police board simply pro-
viding a rubber stamp for what police want to 
do. There should be more public participation 
in the process.

Second, we are calling for a reduction of 2 
per cent in the WPS budget. This would free up 
much needed funds for social spending. With-
out such drastic action, a bigger set of fiscal 
and social problems will overwhelm our city. 
There are two options: a financially strained and 
over-policed Winnipeg, or well-funded com-
munity, health, and housing sectors benefiting 
from a scaled-back and minimized Winnipeg 
Police Service.

We recommend cutting this year’s budget 
by 2 per cent.

Total New Revenue: $5.76M

educate officers on the social conditions that 
force people into the criminal justice system;

• Training officers to use their discretionary 
powers to help individuals into 
appropriate community programs rather 
than into custody, and to not fine low-
income people for behaviour that does not 
threaten the public.

Police-centered responses have failed to address 
the safety concerns facing women, particularly 
poor and Indigenous women in Winnipeg. Com-
munity organizing around the inquiry into Mur-
dered and Missing Indigenous Women has em-
phasized the tendency of police to understand 
missing women in terms of criminal culpabil-
ity, rather than structural vulnerability.16 Poor 
women are made most unsafe by a lack of af-
fordable housing and inadequate EIA rates that 
endanger their abilities to dictate the terms of 
their own survival. Women and trans people who 
are engaged in sex work are especially vulnerable 
to violence because their work is criminalized, 
leaving them little recourse for harms they face 
while working.17 The above recommendations 
could address these problems.

The Truth and Reconciliation Commission 
(TRC) notes that offending history and arrest 
history accumulate and negatively impact In-
digenous people.18 This is one way that systemic 
racism manifests in the criminal justice system. 
Policing is a key component of this problem. As 
the TRC states: “it is assumed that locking up 
offenders makes communities safer, but there 
is no evidence to demonstrate that this is in-
deed the case”.19 Applying an equity lens to the 
police budget should lead us to redirect existing 
police spending toward life-affirming public ser-
vices like housing and training and employment. 
Long-term safety and security for all is better 
achieved by decreasing rather than increasing 
police funding.



Im agIne a WInnIpeg...:  alternatIve WInnIpeg munIcIpal Budget 201 8 87

1  Hansford, J. (2016). ‘Community Policing Reconsidered: From Ferguson to Baltimore’. In Camp, J.T. & Heatherton, C. 
(Eds.), Policing the Planet: Why the Policing Crisis Led to Black Lives Matter (pp. 215–227). New York, NY: Verso.

2  Winnipeg Police Board. (2016). ‘A culture of safety for all: Winnipeg Police Service Strategic Plan 2015–2019, 2016 Up-
date’. Retrieved from http://winnipeg.ca/clerks/boards/WpgPoliceBoard/pdfs/StrategicPlanUpdate2016.pdf (pg.15).

3  Gilmore, R. & Gilmore, C. (2016). ‘Beyond Bratton’. In Camp, J.T. & Heatherton, C. (Eds.), Policing the Planet: Why the 
Policing Crisis Led to Black Lives Matter (pp. 173–201). New York, NY: Verso. (p. 186).

4  (Winnipeg Police Board. (2017). ‘A culture of safety for all: Winnipeg Police Service Strategic Plan 2015–2019, 2017 Update’. 
Retrieved from  http://winnipeg.ca/clerks/boards/WpgPoliceBoard/pdfs/boardpublications/2017StrategicPlanUpdate.pdf 

5  Kives, B. (2017). ‘Winnipeg police union contract calls for civilians, cadets to take over more work from officers in uni-
form’. CBC News, June 20. Retrieved from http://www.cbc.ca/news/canada/manitoba/police-association-contract-win-
nipeg-1.4169196 

6  Mazowita, B. & J. Greenland. (2016). ‘Police Resource in Canada, 2015’. Juristat, March 30. Catalogue no. 85-002-X. Sta-
tistics Canada. (p. 17)

7  Gilmore, R. & Gilmore, C. (2016). ‘Beyond Bratton’. In Camp, J.T. & Heatherton, C. (Eds.), Policing the Planet: Why the 
Policing Crisis Led to Black Lives Matter (pp. 173–201). New York, NY: Verso.

8  City of Winnipeg and the Winnipeg Police Association. (2012). ‘Collective Agreement: Effective December 24, 2012 to 
December 23, 2016’. Retrieved from http://winnipeg.ca/corp/CollectAgree/pdfs/WPA-CA-2012-2016-DRAFT.pdf  (p. 57).

9  CBC News Winnipeg. (2016). ‘New 24/7 youth safe space in West End busier than expected’. August 19. Retrieved from: 
http://www.cbc.ca/news/canada/manitoba/spence-neighbourhood-association-safe-space-west-end-1.3728101 

10  Roziere, B. and Kevin Walby. (2018). ‘The Expansion and Normalization of Police Militarization in Canada’. Critical 
Criminology 26(1): 29–48.

11  Carmichael, J. & Kent, S. (2015). ‘Structural Determinants of Municipal Police Force Size in Large Cities Across Canada 
Assessing the Applicability of Ethnic Threat Theories in the Canadian Context’. International Criminal Justice Review 
25(3): 263–280.

12  Clear, T. (2009). Imprisoning Communities: How Mass Incarceration Makes Disadvantaged Neighborhoods Worse. Ox-
ford University Press; and Rose, D. & Clear, T. (1998). ‘Incarceration, Social Capital, and Crime: Implications for Social 
Disorganization Theory’. Criminology 36(3): 441–480.

13  Dhillon, J. (2015). ‘Indigenous girls and the violence of settler colonial policing’. Decolonization: Indigeneity, Education 
& Society 4(2). Retrieved from http://decolonization.org/index.php/des/article/download/22826  and Richie, B. (2012). 
Arrested Justice: Black Women, Violence, and America’s Prison Nation. New York: NYU Press.

14  Winnipeg Police Board. (2016). ‘A culture of safety for all: Winnipeg Police Service Strategic Plan 2015–2019, 2016 Up-
date’. Retrieved from  http://winnipeg.ca/clerks/boards/WpgPoliceBoard/pdfs/StrategicPlanUpdate2016.pdf  (p. 12).

15  Make Poverty History Manitoba. (2018). “Winnipeg without Poverty. Calling on the City to Lead”. Canadian Centre 
for Policy Alternatives, Mb. Available at: https://www.policyalternatives.ca/publications/reports/winnipeg-without-
poverty (p. 39) 

16  Walker, Connie. (2016). ‘Missing and murdered women: A look at 5 cases not included in official RCMP tally’. CBC News, 
February 18. Retrieved from http://www.cbc.ca/news/indigenous/mmiw-5-cases-to-know-1.3452021  

17  Wrinch, P. (2014). ‘The new sex work legislation explained’. Pivot Legal.org, June 4. Retrieved from http://www.pivotle-
gal.org/the_new_sex_work_legislation_explained  

18  Truth and Reconciliation Canada. (2015). Honouring the truth, reconciling for the future: Summary of the final report of the 
Truth and Reconciliation Commission of Canada. Winnipeg: Truth and Reconciliation Commission of Canada. (p. 177).

19  Ibid. ( p.170). 

20  Canadian Civil Liberties Association and Education Trust. (2014). Set Up to Fail: Bail and the Revolving Door of Pre-
trial Detention. Retrieved from https://ccla.org/dev/v5/_doc/CCLA_set_up_to_fail.pdf  . (p.2)

21  Hortas Rico, M. (2014). ‘Urban sprawl and municipal budgets in Spain: A dynamic panel data analysis’. Papers in Re-
gional Science 93(4): 843–864.



canadian centre for policy alternatives  — ManitoBa88

Winnipeg’s yearly budget is divided between op-
erating and capital. The operating side includes 
such expenses as salaries, services, and debt fi-
nancing charges — in short, what it costs to run 
the city on a day-to-day basis, and includes an 
additional two years of projected spending. The 
capital budget, on the other hand, lays out the 
planned spending on the city’s capital assets, 
and contains an additional five years of projected 
capital spending. This includes every thing from 
buildings, to vehicles, to computers — things of 
a permanent or semi-permanent nature. For 
example, the costs associated with building a 
road would come out of the capital budget, while 
the snow clearing costs for that road would be 
paid for out of the operating budget. Similarly, 
transit workers’ salaries come from the oper-
ating budget, while busses are paid for out of 
the capital budget. The primary importance, 
therefore, of the capital budget, is in planning 
for the upkeep and improvement of the city’s 
infrastructure.

Funding for the capital budget can come 
from a number of sources. Money can be taken 
directly from the operating budget as “cash to 
capital.” Additionally, sources such as provin-
cial and federal grants, taxes and levies, and re-

Capital Budget

serve funds can contribute to the funding. Debt 
financing can also be used. In the 2017 budget, 
for example, all these sources were used to fund 
regional and local street renewal.

The Infrastructure Deficit
In regards to Winnipeg’s capital budget, the pre-
vious AMB (2014)1 highlighted a significant in-
frastructure deficit, and predicted that deficit to 
only grow over a ten-year period. This was based 
mainly on a 2009 report2 — the city administra-
tive report on infrastructure deficit and possible 
funding options. This report pegged the deficit 
at $740 million per year, (or $7.4 billion over ten 
years) which is enormous, considering the capi-
tal budget that year was $476 million.

The infrastructure deficit is defined as “the 
added investment in infrastructure assets that 
would be required to maintain them at appro-
priate service levels and in a good state of re-
pair”.3 The above city study showed that not 
only was the city not spending enough to keep 
Winnipeg’s infrastructure at an appropriate ser-
vice level, but the amount of money spent didn’t 
even cover upkeep on existing infrastructure. 
The $740 million was divided into two parts — a 
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$380 million deficit on existing infrastructure, 
and a $360 million deficit on planned/new in-
frastructure. Of the $380 million deficit on ex-
isting infrastructure, $200 million was needed 
just to keep infrastructure at its current (2008) 
unacceptable condition — that is, just to keep 
things from getting worse — and the additional 
$180 million was needed to bring the condition 
up to acceptable levels. According to the num-
bers, the state of Winnipeg’s infrastructure in 
2009 was crumbling, and since that report, there 
has been no significant increase in the amount 
of money spent on capital by the city.

The 2009 report provided more information 
about the forecasted $380 million yearly deficit, 
or a $3.8 billion deficit over ten years, on exist-
ing infrastructure (in 2009). It included some 

$20 million per year in operating expenses ($200 
million over ten years). Since this AMB report 
deals with the capital budget only, that $200 mil-
lion will be subtracted, leaving $3.6 billion. This 
means that, ten years from the time the report 
was released, it was expected that $3.6 billion 
above the projected capital budget would have 
needed to be spent in order to bring infrastruc-
ture conditions from the level they were at in 
2008 to acceptable service levels.

What makes the picture worse is that the 
$3.6 billion didn’t include the need for new in-
frastructure. When that was factored in, $3.45 
billion in additional funding was needed over 
the same ten-year period (again, subtracting op-
erating from $3.6 billion). The total infrastruc-
ture deficit, therefore, with respect to the capital 
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sets, is a number of steps that should bring clar-
ity to the infrastructure deficit. The most notable 
is the state of local infrastructure report. Each 
department is required to submit a report that 
includes inventory, valuation, and asset condi-
tion rating. Additionally, a financing section is 
included in the framework, including expendi-
tures, revenue, and ways to address a funding 
gap if it exists. Lastly, the framework overall is 
meant to be forward-looking with respect to ex-
pected LOS. These frameworks should provide a 
level of transparency, positively influence capi-
tal asset management, and is a step in the right 
direction with regards to reducing the infra-
structure deficit.

The previous AMB also suggested that the 
city increase its borrowing in order to address 
the deficit. At the time, the city’s debt limits re-
stricted borrowing amounts. In 2015, the limits 
were increased. City debt limits on “tax-support-
ed and other” expenditures (including municipal 
accommodations and fleet management) were 
increased to $1500 per capita (up from $1050). 
Debt limits on self-supporting utilities expen-
ditures were also increased to $1500 (up from 
$950) with totals not exceeding $2800 per cap-
ita. These increased limits allow for additional 
borrowing and thus additional capital funding.

In March of 2018, the city released an updat-
ed state of infrastructure report.5 New informa-
tion included a comparison of spending between 
the 2009 projected and actual amounts. The city 
claimed $2.1 billion was spent above the 2009 
projections. Also, a new infrastructure deficit 
was calculated based on funding needs for the 
next ten years. The amount arrived upon was 
$6.9 billion, and showed improvement from the 
$9.9 billion (in 2018 dollars, adjusted from $7.0 
billion). This is a full $3.0 billion difference, and 
is only partly explained in the report by referenc-
ing the $2.1 billion in additional spending. The 
deficit was again broken down into new and ex-
isting infrastructure categories, with a roughly 
$4.0 billion deficit on existing infrastructure and 

budget, was expected to be roughly $7 billion (in 
2009 dollars) by 2019.

In 2009, capital spending from 2009–2018 
was projected to be $3.5 billion. Adding this 
amount to the $7 billion shortfall means that a 
total of $10.5 billion is required to bring infra-
structure to an acceptable level of service. When 
the projected spending was revisited in the 2014 
AMB, it was found that the combined actual and 
projected spending amount over the same time 
period had risen to $4.4 billion. Though a $900 
million improvement on $3.5 billion, this still 
left the city $6.1 billion short of the projected 
amount required.

In 2010, the Infrastructure Funding Council 
was put in place by the Mayor and the Associa-
tion of Manitoba Municipalities to address the 
infrastructure. The following year, it released 
a report identifying the deficit and provided a 
range of recommendations to reduce it, includ-
ing a frontage levy and “smart debt” financing. 
Page 31 of the report also includes a table detail-
ing additional revenue streams, and 10-year look 
at reducing the deficit.4 Though significant, the 
combined proposed revenue measures don’t add 
up to the projected $6.1 billion.

A significant step was taken by the city in 2015 
in that an asset management policy was put in 
place. This policy is intended to dictate the way 
assets are utilized by the city in order to provide 
the best level of service (LOS). In regards to cap-
ital (which comprises much of the scope of the 
policy), this includes efficient and effective use 
of assets with respect to minimizing life-cycle 
costs while maximizing LOS, and maintaining 
up-to-date information on the state of city as-
sets. In effect, a framework is being put in place 
to make consistent and efficient decisions with 
regard to capital investments by the city. It should 
be noted that, as of March 2018, the city is in the 
process of redefining acceptable levels of service 
as part of the asset management policy.

Notably, embedded in the process of creating 
asset management frameworks for different as-
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million), and help offset the $28 million in financ-
ing payments also listed in the budget.

Additionally, the six-year outlook contains no 
budget over $400 million. In light of this AMB 
report, this seems to be woefully insufficient. 
The city has recognized the problem repeatedly, 
with major reports and continual discussion in 
yearly budgets, but has seemingly done little in 
yearly budgets to address it.

Dealing with the Infrastructure Deficit
What needs to be put in place, then, to reduce 
the infrastructure deficit and bring Winnipeg’s 
infrastructure to an acceptable LOS? First off, 
any resources spent need to be directed prop-
erly, and in the area they can be most effective. 
The city is currently undertaking processes that 
contribute to that end. Secondly, the financial 
resources must be available to undertake this 
fairly massive project.

The scope of the deficit, with respect to the 
budget, has already been discussed. However, it is 
beneficial to look at other cities’ capital spending 
in order to examine how Winnipeg compares. 
Obviously all cities are unique, and have unique 
challenges with respect to capital funding. How-
ever, where Winnipeg sits with respect to capi-
tal funding should give a sense both of how we 
stack up to other cities, and what is a reason-
able amount to spend in eliminating the deficit.

Winnipeg’s 2018 Community Trends and 
Performance Report6 highlighted that Winni-

$2.9 billion deficit on new. This is less balanced 
than the 2009 report, and suggests the city in-
vested more in new infrastructure over the past 
ten years. This 2018 report gives positive news 
in that the infrastructure deficit has shrunk in 
real terms, yet the magnitude of the amount of 
work left to do is sobering.

Though recent measures have been noted, and 
are most likely positive, the financial picture has 
yet to move in the right direction. In 2009, the 
approved capital budget was $476 million — sig-
nificantly short of what was needed. However, 
from 2010 to 2014, the approved capital budg-
ets were all even lower than in 2009. 2015 saw a 
slightly higher amount (in real terms) and 2016 
contained a huge one-time increase, due to the 
North End Sewage Treatment Plant. It should be 
noted that the plant was not included in 2009 plan-
ning, and also that without the treatment plant, 
the 2016 and 2009 capital budgets are compara-
ble in size. The 2017 capital budget also showed 
a lower level of spending than in 2009. The city 
reported a capital budget average of $430 million 
per year from 2009–2017 in the 2018 infrastruc-
ture report (minus 2016), so in short, it appears 
that not enough has been done to increase the 
consistent level of capital spending year-to-year. 
Table 1 summarizes these changes.

The proposed capital budget for 2018 com-
mits only $357 million to capital projects. Of 
that amount, $111 comes from (and goes to) self-
supporting utilities — water and sewer. The re-
maining $246 million is mostly funded through 
a combination of cash to capital ($23 million), a 
frontage levy ($10 million), reserve funds ($62 
million), and contributions from other levels of 
government ($107 million). External debt, inter-
nal financing, and transfers from other capital 
accounts make up most of the remainder ($72 

table 1 Capital Budget Totals 2007–2017. Nominal $ thousands

2007 2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

427,323 421,099 476,489 439,015 369,964 393,049 374,662 379,475 560,500 1,177,680 432,909

Edmonton (comparable by population and 
population density) spends almost $300 
more per capita on capital expenditures. 
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in our recreation section is an example of how 
we are dealing with asset deterioration.

Lastly, a comprehensive forward-looking plan 
needs to be in place to address future needs in a 
timely manner. On this front, the city is appear-
ing to be proactive, with asset management plans 
well underway. The good news is that the city has 
reduced the infrastructure deficit by 30% since 
2009, and is attempting to put a framework in 
place to facilitate addressing the remainder. How-
ever, finding $6.9 billion in additional funding 
when the yearly budget hovers around $430 mil-
lion is obviously a monumental task. Put another 
way, an additional $690 million per year over ten 
years, or $345 million per year over twenty years, 
needs to be found. This will take a concerted ef-
fort by the municipal government and patience 
and support from the people of Winnipeg in or-
der to move forward and further tackle the im-
provement of our city’s infrastructure.

Finally, other initiatives in this AMB would 
go a long way to stemming future infrastruc-
ture woes. The city must halt urban sprawl, road 
expansion and get people to use public transit 
and active transportation (see Transit and Ac-
tive Transportation sections). Application of 
sustainable budgeting principals, as with our 
mobility pricing strategy and parking lot levy, 
helps recoup the cost of infrastructure mainte-
nance and forces car owners to recognize their 
role in its deterioration.

Proposed Level of Additional Spending on 
Capital Budget
As noted above, Edmonton — a city of similar 
size to Winnipeg — spends $300 more per capita 
on capital projects. The AMB increases Winni-

peg’s capital spending was below the average 
of eight major Canadian cities. The choice of 
comparable cities isn’t explained, but Winnipeg 
sits 4th lowest in terms of capital spending per 
capita (at $689), whereas the average is pegged 
at about $779. If Winnipeg was to reach the av-
erage, making up the difference would account 
for an additional $65 million per year in capital 
funding. In addition, Edmonton (comparable by 
population and population density) spends al-
most $300 more per capita on capital expendi-
tures. Indeed, if Winnipeg was able to increase 
spending by that amount, over $200 million per 
year could be added to the capital budget.

There are three aspects to eliminating Win-
nipeg’s infrastructure deficit. The first would be 
to halt the deterioration of our infrastructure. 
That is, we need to expend enough resources to 
maintain the current LOS of our infrastructure. 
Second, our infrastructure needs to be brought 
up to an acceptable LOS. Third, forward-look-
ing planning needs to account for the continued 
maintenance and additional infrastructure that 
will be needed down the road.

Recommendations
The recommendations of this AMB, therefore, di-
vide the problem into those three smaller goals. 
First, the city needs to stop the deterioration of 
existing infrastructure. In practice, that means 
a maintenance schedule for city assets that ad-
dresses deterioration over a specific time peri-
od. In 2009, it was calculated that an additional 
$200 million per year was needed for this pur-
pose. Additionally, and hand in hand with that, 
is a plan to increase the level of service of assets 
to an acceptable level. For example, the recent 
infrastructure report awarded municipal proper-
ties the lowest grade of the report — a D — with 
almost 40% of those assets in very poor condi-
tion. A plan needs to be put in place not only to 
stop deterioration, but raise the conditions to an 
acceptable level. The capital spending increase 

Finding $6.9 billion in additional 
funding when the yearly budget 
hovers around $430 million is 
obviously a monumental task. 
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New Expenditure: 
• Halt deterioration of existing 

infrastructure: $690M

peg’s spending to a higher, more impactful level, 
which allows us to borrow $690M more/year in 
sinking fund debentures. This will cost the city 
an additional $37.6M/year in debt servicing.7

1  Canadian Centre for Policy Alternatives. (2014). “Taking Back the City. Alternative Municipal Budget  Winnipeg 2014. 
Available at: https://www.policyalternatives.ca/sites/default/files/uploads/publications/Manitoba%20Office/2014/04/
Alt%20Municipal%20Budget%20web.pdf 

2  http://winnipeg.ca/finance/pdfs/ipd/InfrastructureDeficitAndFundingOptionsReportatCouncilJuly2209 

3  Ibid. (p. 4).

4  http://winnipeg.ca/interhom/Mayor/pdfs/newRelationships.pdf 

5  2018 State of the infrastructure report (2018). Available at:  http://winnipeg.ca/infrastructure/pdfs/State-of-Infra-
structure-Report-2018.pdf

6  http://www.winnipeg.ca/cao/pdfs/CommunityTrendsandPerformanceReportVolume1_2018.pdf 

7  The AMB estimates a 3.6% interest rate to issue a sinking fund debenture, with a 30 year amortization period. 
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