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Abstract 

The Southern Gulf Islands of British Columbia are unincorporated communities. Instead 

of a Mayor and group of counsellors, they are governed by a patchwork of organizations 

which include the Province of British Columbia, the Capital Regional District (CRD), the 

Islands Trust, and Improvement Districts for water and fire protection services. The 

reality of this approach is that these organizations are able to act unilaterally without 

consulting one another, and this results in disagreements and complications which can 

then halt policy developments in the other organizations. This research focuses on the 

lack of coordination between these governmental organizations, specifically on Salt 

Spring Island. After a detailed analysis of potential policy options, the study recommends 

an independent oversight body which will work to facilitate regular meetings between the 

governing organisations, establish strategic plans and improve the accessibility for the 

general public.  

 

Keywords:  Governance structure; Salt Spring Island; British Columbia; 

unincorporated communities; rural government; Canada 
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 Introduction 

Governance is an issue that has long been pervasive on the small island of Salt 

Spring in British Columbia. The community has discussed, voted and debated the issue 

many times since its original, short lived1 municipal incorporation in 1873 (Klukas, 2013, 

1). Since this attempt, Salt Spring and the rest of the Southern Gulf Islands have shared 

a unique form of local governance that has been filling the role of a municipal 

government. In these islands, responsibility of local service delivery is broadly achieved 

as follows: The Province of British Columbia is responsible for policing, roads and 

subdivision approval, the Capital Regional District (CRD) for electoral area and local 

services, the Islands Trust for local planning, and Improvement Districts for water and 

fire protection services (Urban Systems, 2016, 1). The most populous community, Salt 

Spring Island, as well as the 11 other communities that cover the over 200 island 

archipelago share this system, which is unique in the world.  

In terms of functionality in day to day governance, Salt Spring Island has the one 

electoral area director for the CRD, the two trustees for the Islands Trust, the three to 

five trustees for the Water Improvement District, the seven trustees for the fire Protection 

District and the one MLA for the Provincial Government, who divide the responsibility for 

various governance functions between them (Urban Systems, 2016, 2). In addition to 

these overarching organizations, there are a variety of non-profits such as Transition 

Salt Spring2 which work in specific policy areas, such as climate change adaptation or 

social services. 

This collage of organizations attempts to work together to govern the almost 

28,000 permanent residents of the Southern Gulf Islands (Guiled, 2017). Though the 

Islands Trust is mandated to cooperate with the other organizations, other than the fact 

that the CRD is not permitted to issue building permits which contravene Islands Trust 

decisions, they (and the other organizations) lack any such mandate to cooperate with 

each other. This results in unnecessary complexity and overlap between the CRD, 

Islands Trust and NGOs, as well as confusion over how oversight and regulations should 

 
1 This municipal incorporation decision was reversed after 10 years, returning the island to an 

unincorporated state.  

2 Transition Salt Spring is a local NGO whose goal is to empower community members to build a thriving 

community, and resiliency to climate change, and lower the island’s carbon footprint.  
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be handled. This is particularly problematic for policy implementation which would 

require cooperation between all parties, such as a recently proposed climate action plan 

which Transition Salt Spring has spearheaded (Salt Spring News, 2019). Put another 

way, these organizations are able to act unilaterally without consulting one another, and 

this can result in disagreements and complications which can then halt policy 

developments in the other organizations. 

This brings us to the problem this research aims to address: There is a lack of 

cooperation between governmental organizations that serve as a proxy for a 

municipal government on Salt Spring Island. This has complicated the realization of 

coordinated and meaningful policy implementation in areas such as climate change 

action, water protection and affordable housing. There is also a large issue with the 

accessibility of government functions to the general public, as many citizens are unable 

to navigate the system and as a result their concerns or questions are often met with 

confusion and conflicting suggestions.  

This study aims to assess the need for, and importance of cooperation between 

the governmental organizations on the Southern Gulf Islands, with a particular focus on 

Salt Spring Island, in order to allow for more successful and comprehensive policy 

implementation in the community, using climate change and water protection as key 

examples. It is motivated by desire to repair the fragmented approach to policy 

implementation experienced on Salt Spring Island, in order to ensure the government is 

prepared to respond to any future community issues. In order to achieve this goal, this 

research will propose and analyze policy options to improve and promote cooperation in 

the future. Though this research focusses primarily on Salt Spring, the findings will have 

implications for all of the Southern Gulf Islands and their inhabitants. The study focuses 

on three main research questions: 

1. What are the key benefits, if any, to Salt Spring Island’s current 
governance system that should be maintained? 

2. What are the key drawbacks, if any, to Salt Spring Island’s current 
system that should be addressed?  

3. What governance policies effectively promote cooperation while 
maintaining the important aspects of the current governance system?  
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The following Chapters attempt to address these questions through various 

methods. First, Chapter 2 provides a historical and social context for this study. Chapter 

3 examines the current government structures on Salt Spring. Next, Chapters 4 looks at 

the identified policy problem and the lack of cooperation that exists. Chapter 5 explains 

the methodologies used: interviews with experts, and a review of the literature. Chapter 

6 looks at the implementation of a climate action plan on Salt Spring, and the North Salt 

Spring Waterworks moratorium as case studies to demonstrate how the lack of 

cooperation impacts policy implementation on the island. Chapter 7 reviews the key 

finding from the expert interviews and how they support this research. These interviews 

inform the three policy options outlined in Chapter 8, and the evaluation criteria and 

analysis of each policy (Chapters 9 and 10). Finally, Chapter 11 will go over the policy 

recommendation and the conclusion of this study, as well as future research areas.  

  



4 

 Salt Spring and Incorporation: a look at 
the Island’s history with governance  

To understand Salt Spring’s unique approach to governance, it is important to 

first understand the context in which these political beliefs arose. Salt Spring is the most 

populous of the Southern Gulf Islands, and with approximately 10,640 permanent 

residents it is also larger than about 100 existing municipalities in British Columbia (BC). 

In Figure 1 Salt Spring’s population (according to the 2016 census) is likened to a 

selection of comparable municipalities across the province. This illustrates the fact that 

Salt Spring is a community that is on par with many others in the province, and as such it 

faces the same issues and struggles as municipalities, even with its unique form of 

governance. Much of the information in the next few chapters is taken from the 2013 

Governance Study conducted on Salt Spring by Urban Systems written by James 

Klukas, which provided a comprehensive overview of Salt Spring’s current governance 

system.  

Figure 1. Populations of Comparable Communities 

 
Data from the 2016 Canadian Census 
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Salt Spring’s economy is dominated by agriculture and tourism, as the Gulf 

islands are known as the ‘organic gardening capital of Canada’. The Island also has a lot 

of independently employed citizens, with 1,955 of the over 5,290 working residents 

identifying as self-employed in the last census (Klukas, 2013). There are also a 

significant number of residents who have left the labour market, mostly for retirement. 

The median age of the island is indicative of this demographic concentration at 55.4, 

significantly higher than the overall provincial median age of 42.3. However, the older 

age of the population has not discouraged the cultivation of a robust system of 

volunteers who keep everything from small charity events, to the local government 

organizations running. This impressive community engagement is further supported by a 

strong sense of identity and community pride which has both helped and hindered Salt 

Spring’s approach to governance.  

The demographic divide on Salt Spring also creates a unique polarization in the 

community as the island is home to both very wealthy individuals and individuals living 

below the poverty line. In the 2016 census, approximately 25% of the population 

identified in the top 3 income deciles, while about 28% were in the bottom 2 deciles.3 

This income polarization is further compounded by the high number of seasonal 

residents who typically occupy their residences only in the summer months, according to 

a 2014 CRD report the overall population almost doubles each year between February 

and August, as about 15% of the island’s residences are only seasonally occupied 

(CRD, 2014). That same report found that not only does Salt Spring have an income 

divide, but it also has a related divide by age groups, as the working age population 

whose income is also below the provincial average is shrinking. These divisions in the 

community also translate to disagreements in the political sphere, as these groups face 

different struggles and see different sides to the community and thus come to different 

conclusions on the most effective form of local governance. 

Salt Spring Island has a long history filled with various forms of governance. The 

Island was originally the seasonal home of the Coast Salish peoples, with some 

evidence of permanent settlements along the southern coast (Salt Spring Island, 2020). 

The Island was then colonized by the Spanish and the British in the early 1700s and was 

 
3 The top three declines cover anything above $71,500 in annual after-tax income, while the bottom two 

cover anything below $28,100 in annual after-tax income. 
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finally settled in the 1850s by Europeans who had abandoned their search for gold in the 

Fraser River (ibid). The Island quickly became the first agricultural settlement 

established in the Colony of Vancouver Island that was not owned by the Hudson’s Bay 

Company or its subsidiaries. Salt Spring had its first experience with governance in 

1873, when pressure from the community resulted in municipal incorporation (ibid). This 

incorporation lasted only 10 years, dissolving in 1883, thus returning the island to its 

patchwork approach (Sjuberg, 2011). Incorporation largely failed the first time because 

of the selected councillors’ insensitivity to opposition, and reluctance in the island 

community to give power to a higher authority, particularly in terms of taxation (ibid). 

There were also divisions between the different regions of the island, with those in the 

more populated and agriculture based north favouring incorporation and those in the 

more rural south strongly opposed (Kahn, 2002, 85). This was then compounded by the 

rising taxes and debt in the community, which residents blamed on Council members’ 

salaries (Kahn, 2002, 86). Similarly, when incorporation was attempted again in the 

2000s, the vote failed largely because of a perceived risk of large scale developers 

entering the community (Expert Interview 5, 2020). This anti-government sentiment 

became pervasive in the community and helped form the idea of Salt Spring as a non-

conformist place where typical approaches to governance are not feasible. This belief 

would remain pervasive in the community, still impacting political decisions to this day, 

compounded by the demographic divisions in the community and the large number of 

seasonal residents who also influence the island’s politics. 

Tensions over governance rose again in the late 1990s, as the Provincial 

Government funded an incorporation study in the community (Sjuberg, 2011). This study 

culminated in another vote for incorporation in 2002, which was unsuccessful (ibid). The 

Province tried again in 2013, conducting another incorporation study, before launching a 

vote in 2017. This vote was contentious in the community, with strong opinions on both 

sides; however, in the end out of the impressive turnout of approximately 60% of the 

population, 62% voted against incorporation (Duffy, 2017). Some members of the 

community have said that it is the fact that the island of over 10,000 residents can be 

governed by such a unique, decentralized system, that makes them so proud (Sjuberg, 

2011). However, the result in the last attempt shows a change in public opinion, as the 

prior vote in 2002 saw 70% voting against incorporation. One thing is clear, after 3 failed 

attempts at incorporation, the Salt Spring community has made it clear that typical 
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approaches to governance will not be supported on the Island, and so in order to 

address the lack of governmental cooperation, alternatives to incorporation must be 

considered as well.  
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 The Current “Patchwork” Approach to 
Governance 

This chapter provides an overview of the current government system on Salt 

Spring Island, and by extension the other Southern Gulf Islands. This sets the stage for 

the analysis of the issues in the current system which the policy problem and analysis is 

framed around. This chapter also highlights each of the various stakeholders who this 

research will affect.  

 An Overview 

Salt Spring and the other Southern Gulf Islands’ current approach to governance 

is unique, not only in Canada, but in the world. The Island splits various areas of 

governance between five organizations with varying degrees of power and responsibility. 

These organizations include: 

1. The Federal Government 

2. The Provincial Government 

3. The Capital Regional District (CRD) 

4. The Islands Trust (IT) 

5. The Improvement Districts 

The responsibilities of each organization are laid out in Table 1 below. It is 

evident that there is a wide range of responsibilities, and not a lot of overlap, which leads 

to these organizations being able to act unilaterally, without consulting one another. 

There are strengths to the current system, such as the strong volunteerism spirit on the 

island and the freedom that comes from a lack of excessive oversight and more 

centralised power. However, the current system is also inefficient, which is evident in the 

poor services in the community such as garbage and sewers. These issues are 

exacerbated by the fact that due to the multiple organisations involved, many of the 

governing decisions are not made on Salt Spring Island. This creates a disconnect 

between the local community and the organisational staff who are in charge of carrying 

out everyday governance.  
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Table 1. Summary of Current Governance Responsibilities 

Organization Responsibilities Representation 

Federal Government National programs, local 
authorities for harbours and 
oceans. 

1 MP 

(elected) 

Provincial Government Education, healthcare, policing, 
roads and subdivision approval 

1 MLA 

(elected) 

CRD Regional parks, climate action 
and adaptation, regional 
planning, emergency 
preparedness, solid waste 
management, affordable housing, 
building inspection, economic 
development, public library, 
community transit/transportation, 
the Arts Council, search and 
rescue, parks and recreation, and 
general legislative tasks. 

1 Electoral Area Director 

(elected) 

Islands Trust Local land use planning and 
regulation (bylaw enforcement, 
zoning, community planning, 
etc.), advocacy, policy and 
strategic planning, records 
management, legal advice, 
financial planning. 

2 elected local Trustees 
(currently Laura Patrick and 
Peter Grove) 

 

26 Trustees for the total Trust 
area 

Improvement Districts These Include: 

Salt Spring Island Fire Protection 

North Salt Spring Waterworks 

Scott Point Waterworks 

Mt. Belcher Waterworks 

Harbour View Waterworks 

Boards are elected by property 
owners who use the service. 

 

 

This collage of organizations attempts to work together to govern the almost 

28,000 permanent residents of the Gulf Islands (Guiled, 2017). As mentioned earlier, 

though the Islands Trust is mandated to cooperate with the other organizations, other 

than the fact that the CRD is not permitted to issue building permits which contravene 

Islands Trust decisions, they (and the other organizations) lack any mandate to 

cooperate. This results in unnecessary complexity and overlap between the CRD, 

Islands Trust and NGOs, as well as confusion over how oversight and regulations should 

be handled. This is particularly problematic for policy implementation which would 

require cooperation between all parties, such as comprehensive strategic planning. The 



10 

majority of island operation are conducted by two of the five organizations, namely the 

Islands Trust and the CRD.  

 A Closer Look: The Capital Regional District 

 “We are diverse communities working together to serve the public good and build a vibrant, 
livable and sustainable region, through an effective, efficient and open organization.” 

– CRD Mission Statement 
 

British Columbia has a form of government which is unique in Canada, as the 

province is broken in to 27 regional districts, in addition to the 162 municipalities. These 

regional districts are basically federations composed of many different municipalities, 

electoral areas and sometimes Treaty First Nations, each having their own 

representation on the regional district board (BC Government). These Regional Districts 

were originally formed in the 1960s in order to promote greater regional cooperation and 

equitable cost-sharing between municipal areas and rural areas (ibid). Currently, these 

Districts work to achieve regional economies of scale and provide flexible and accessible 

service arrangements for residents (ibid).   

The Salt Spring Island Electoral Area Director represents the Island along with 

the 23 other directors who make up the CRD board (Klukas, 2013, 16). Salt Spring’s 

Director also sits on various committees and commissions at both the regional and local 

level. Additionally, there are other committees and commissions locally on Salt Spring, 

for example the Community Economic Development Commission, Water Service 

commissions, Ganges Sewer Local services, Liquid Waste Disposal Commission, 

Fernwood Dock Management Commission, the Transportation Commission, the Parks 

and Recreation Advisory Commission, and the Electoral Area Emergency Program 

Advisory Commission. Technically, the CRD is only required to provide a limited number 

of functions (mainly general government administration and solid waste management 

planning); however, they also function as the local government since Salt Spring is 

unincorporated.4  

Salt Spring lies in the Capital Regional District (CRD) which was incorporated in 

1966. It currently functions as the regional government for 13 municipalities and 3 

electoral areas on Southern Vancouver Island and the Gulf Islands, covering over 

 
4 The information from this section is from the Klukas 2013 Governance Study 
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418,000 people (Capitol Regional District BC). The CRD functions as the local 

government for Salt Spring and the other Gulf Island electoral areas, with their 

operations mainly based in local offices. Figure 2 illustrates the areas covered by the 

CRD, with the Salt Spring Island Electoral District outlined in red on the top right.   

Figure 2. CRD Administrative Boundaries 

 
Map Source: CRD Website5 

The CRD acquires its funding from the Province and charges user fees where 

applicable (i.e., water or sewer services). The CRD must requisition their funds from the 

Province as they are not a taxing jurisdiction in their own right. It is also worth noting that 

revenues are then restricted to the specific service that they were collected for, and 

residents will only pay for the services that they receive themselves. The CRD is not 

responsible for land use planning on Salt Spring or any other Islands Trust area within 

CRD boundaries.6  

 

5 https://www.crd.bc.ca/docs/default-source/regional-planning-pdf/Population/crd-area-map---
colour.pdf?sfvrsn=0  

6 The information from this section is from the Klukas 2013 Governance Study 

https://www.crd.bc.ca/docs/default-source/regional-planning-pdf/Population/crd-area-map---colour.pdf?sfvrsn=0
https://www.crd.bc.ca/docs/default-source/regional-planning-pdf/Population/crd-area-map---colour.pdf?sfvrsn=0
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 A Closer Look: The Islands Trust 

 “The object of the trust is to preserve and protect the Trust area and its unique amenities and 
environment for the benefit of the residents of the trust area and of British Columbia generally, in 
cooperation with municipalities, regional districts, improvement districts, other persons and 
organizations and the government of British Columbia.” 

–Islands Trust Policy Statement, p. 5 

 

The Islands Trust covers the “Trust Area”, encompassing the Islands and waters 

between the Mainland of British Columbia and Vancouver Island, except for the lands 

and waters within existing municipalities and boundaries of ‘Indian Reserves’ (Islands 

Trust Policy Statement, 2003). The Trust Area includes an archipelago of 13 major 

islands and over 450 smaller ones. The area is home to a wide range of flora and fauna, 

and unique climates that set it apart from the surrounding areas. The Islands Trust itself 

is a unique aspect of local governance, made up of 12 trust areas and one Island 

Municipality (Bowen Island). Figure 3 shows the total Trust Area, stretching from the US-

Canada Border up the coast of Vancouver Island. The Salt Spring Trust Area is 

indicated by the number ‘3’. 
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Figure 3. Islands Trust Administrative Boundaries 

 
Source: Islands Trust website7 

The Islands Trust was established in 1974 in response to concerns over the 

special nature of the islands in the Salish Sea and the impacts of surrounding 

urbanization (Klukas, 2013, 18). The 1974 Islands Trust Act established the Islands 

Trust as a land-use planning agency, empowered to act for the residents of the Trust 

area and the Province in general, and illustrated its conservation-oriented responsibility 

to ‘preserve’ and ‘protect’ the Trust Area (Islands Trust Policy Statement, 2003). 

Amendments were made to the Act in the 1980s, as the population of the Trust Area 

started to grow rapidly. The Amendments gave the Islands Trust community planning 

 
7 http://mapfiles.islandstrust.bc.ca/entire-region-maps/  

http://mapfiles.islandstrust.bc.ca/entire-region-maps/
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and land-use authority, which was comparable to a regional district under the Municipal 

Act. Currently the Islands Trust is guided by 3 main goals which are (Klukas, 2013, 18): 

1. To foster the preservation and protection of the Trust Area’s 
ecosystems. 

2. To ensure that human activity and the scale, rate and type of 
development in the Trust Area are compatible with the maintenance of 
the integrity of Trust Area ecosystems. 

3. To Sustain island character and healthy communities 

These goals are at the core of the Islands Trust’s activities, and work to inform 

any and all policy development they produce. The Islands Trust makes it clear that they 

cannot effectively implement any policies to foster these goals without the support of all 

parties involved (Islands Trust Policy Statement, 2003). This includes the participation 

and cooperation of local trust committees. Island municipalities, the Trust Fund Board, 

the Provincial Government, other government agencies, non-governmental 

organizations (NGOs), communities, First Nations, property owners, residents and 

visitors (ibid). It is important to note that this need for cooperation and understanding is 

outlined clearly in the Islands Trust’s policy statement.   

Overall, the Islands Trust is comprised of 2 Trustees for each island region, with 

a total of 26 Trustees who sit on the Trust Council (Klukas, 2013, 18). These Trustees 

then elect 4 members to sit on an Executive Committee. One member of the Executive 

Committee sits on the Salt Spring Island Local Trust Committee as well. On Salt Spring 

their primary responsibility is land-use planning and regulation (including zoning). These 

regulations and regulatory bylaws are designed to be in accordance with the Trust’s 

policy statement. It is also important to note that in addition to regulatory and planning 

responsibilities, the Islands Trust also advocates on behalf of residents in areas such as 

transportation, housing, climate change and local food access (Islands Trust Policy 

Statement, 2003). The Islands Trust services are funded through property taxes and a 

separate Islands Trust tax levy, as well as other fees (Klukas, 2013, 19). 
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 The Current lack of Governmental 
Cooperation 

This chapter provides an overview of the lack of coordination and cooperation 

between the governmental organizations on Salt Spring Island. The various 

governmental organizations outlined in the above sections are designed to work in 

tandem with one another to govern Salt Spring and the other unincorporated Island 

Communities. However, in practice this cooperation is often an afterthought, with none of 

the organizations (except for the Islands Trust) mentioning cooperation in their 

mandates. In fact, the Salt Spring Island Governance Study conducted in 2013, found 

through their public engagement that on Salt Spring, 

some issues (e.g., water management, economic development, 
transportation network improvements) require a degree of coordination 
between governments to accomplish the community’s objectives. Under 
the current system, this need for coordination between governments was 
one of the most common comments heard through the public engagement. 
There is general recognition that collaboration is often required to achieve 
service delivery objectives. However, there is also a feeling that the 
fragmentation of service delivery makes it difficult to achieve community 
objectives. (Klukas, 2013, 49). 

To summarize this point, they found that overall people in the community felt that there 

were too many organizations and too many obstacles facing them for certain policy 

objectives to be accomplished easily and successfully. This is not a new problem, 

previous studies have identified this issue as well, though little has been done to remedy 

the situation.  

A 2007 study evaluated several different options to coordinate the Islands Trust 

and the CRD; however, since then, the only measure taken was to coordinate their two 

responses to watershed protection at St. Mary’s Lake on the island in 2013. There was 

also a proposal to increase the local trustees from 2 to 4; however, this was defeated in 

a referendum. There were further studies conducted as well, such as the 2013, 

Governance Study and the 2016 Incorporation study. The lack of coordination and 

cooperation between the various governmental organizations has been a constant 

throughout all of these studies. The Islands Trust is the sole organization to specifically 

mention cooperation in their policy mandate. “Cooperation with municipalities, regional 

districts, improvement districts, other persons and organizations and the Government of 
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British Columbia” is specifically mentioned in the Islands Trust Act. There is no direct 

mention of cooperation with other organizations in the CRD mandate, nor in the 

improvement districts. This highlights an important gap in the current patchwork system 

which has allowed for miscommunication, conflicting views and slower policy 

development. Each organisation operates in their own silo, with their own mandate, 

priorities and ratepayers. 

A Simple example of this fragmented service delivery is any decision made 

regarding the Salt Spring Island Saturday Farmer’s Market8. This event falls under the 

jurisdiction of three CRD commissions (Economic Development, Parks and Recreation 

and Transportation), the Islands Trust (zoning and long-range land use planning), and 

the Provincial Government (potential road use) (Klukas, 2013). This multitude of 

organizations with overlapping jurisdictions makes it difficult for any change to occur 

because any desired changes, such as adapting the market to new COVID-19 safety 

measures, are delayed due to all the organizations involved and sometimes their 

unwillingness to cooperate with one another. Even small changes to the size or location 

of the market would need to clear each of the related organizations before they could be 

approved, and more often than not, any proposed changes are rejected by at least one 

of the groups.  

Another, older example of how the lack of cooperation can cause issues on Salt 

Spring is the Bullock Lake Resort. The land around Bullock Lake on Salt Spring was 

zoned for commercial accommodation such as hotels; however, the Islands Trust had 

concerns over what this would mean for the lake water resources and ecosystems 

(expert interviews, 2020). The Islands Trust initiated a process to change the zoning 

down to rural which would allow for a number of houses in the area instead, except 

during this process the land was purchased, and the new owners filed for building 

permits for 123 units with the intention of turning them into vacation rentals (Klukas, 

2013, 37). The CRD granted the permits before the rezoning had gone through, and as a 

result the resort was build, but it has been a contentious issue ever since. This even 

 
8 This is a weekly Market held in the spring and summer months where farmers, artists and artisans can sell 
their products. Everything sold is made locally or with local materials. It is a huge tourist draw, with visitors 
coming from all over the province and beyond to attend. 
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illustrates the dangers with having organisations that can act independently of each 

other and the miscommunication that can result from this system.  

This lack of coordination is an issue that has a direct impact on members of the 

community. While a fear of centralized government, increased taxes and large scale 

developers has prevented incorporation on the island, these next few graphs 

demonstrate that members of the community do have issues with the current system. 

These are responses from a 2013 survey conducted as a part of the Salt Spring 

Governance Study. This survey asked over 480 people various questions about the 

governance system on Salt Spring Island. The questions ranged from what the 

respondents valued most about the island, to specific queries on issues facing the 

community. The three following figures look at some key responses that illustrate how 

important governmental cooperation is to members of the community.  

Figure 4 below illustrates what the respondents identified as the biggest 

challenges facing Salt Spring Island. Jobs and the economy are issues that hold a clear 

majority, with 57.7% of respondents choosing them. Water management and community 

governance are a close second and third, with 44.2% and 43.8% respectively. On the 

bottom end of the spectrum there is Food Security and Transportation with 6.0% and 

8.5% respectively. This shows that a large portion of the population considers 

governance an important issue in the community.  
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Figure 4. Survey Results: What are the major challenges facing Salt Spring 
Island? 

 

 

Figure 5 examines how well community members think the various governmental 

organizations work together. This question is particularly important in identifying whether 

residents of the Island see the lack of the cooperation as a real issue that they 

personally identify in their community. 54% of respondents said that they did not work 

(very) well together. 16% indicated that they worked well together, and only 2% felt that 

they worked very well together. These results clearly show that the majority of Salt 

Spring residents (as reflected in this survey population) feel that the governmental 

organizations on the island are not coordinating their activities well, and there is 

definitely room for improvement.  
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Figure 5. Survey Results: How well do you think the various levels of 
government work together on Salt Spring Island? 

 

 

Finally, Figure 6 examines if respondents felt that the current form of governance 

was adequately able to address the issues that Salt Spring was facing. Here again there 

is a clear majority with 63% of respondents indicating “no”. This is an important result to 

highlight, as it implies that the majority of respondents are lacking faith in the 

government’s ability to look after them and their community (Klukas, 2013, 40). This 

concern was reflected in the survey’s written responses as well. While many people 

expressed support for the current government system in terms of value for money, the 

Islands Trust and the volunteer spirit, the majority voiced concerns. The majority of these 

comments indicated the lack of coordination, current ‘unwieldy’ decision making 

processes, and outside influences as key issues that need to be addressed.  
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Figure 6. Survey Results: Is the current form of governance able to address 
the issues that Salt Spring is facing? 

 

 

These survey results, though several years old, show a clear frustration present 

in the community in regard to the current governance system. The fact that the lack of 

coordination in the current system was mentioned many times throughout the survey 

supports the fact that this is a pressing policy issue on the island. The study also found 

that many respondents and community members who participated in the two community 

forums, were concerned about the decision making being fragmented between the 

various organizations and decisions being made off-island as a result (Klukas, 2013, 49). 

This is reminiscent of the earlier concerns islanders had when Salt Spring was first 

incorporated in the 19th century, as they too feared decisions would be made for them 

outside of the community (Kahn, 2002).  

Overall, it is evident that the lack of coordination between governmental 

organizations on Salt Spring (and the other Southern Gulf Islands) is an issue that many 

community members want addressed. This lack of coordination not only impacts the 

perceptions of local governance, but also the service delivery and policy implementation 

they are engaged in.  
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 Methodology 

 Primary Methodology: Review of the Current 

Government System 

Given the nature of this topic, and the unique situation on Salt Spring Island it 

was determined that the primary methodology for this study would be a review of the 

existing literature, as well as past studies done on the Island. Data collected from the 

literature review was used to provide both a context for the policy problem and an 

investigation into why the policy problem needs to be addressed. 

 Literature Review 

An extensive literature review was undertaken of previous incorporation and 

governance studies on Salt Spring Island, as well as general demographic and 

geological information, and studies on unincorporated communities in other part of 

Canada. Given the unique nature of the Salt Spring government system a jurisdictional 

scan was not possible, so information was drawn from Salt Spring’s political history, as 

well as several governance and incorporation studies that had been conducted in the 

past. News articles and specific policy documents unique to each of the relevant 

organizations also provided key insights into the lack of coordination and how it plays out 

in the society.  

 Case Studies 

Two key policy case studies on climate change policy and water protection 

policy, were chosen to illustrate how the lack of governmental cooperation on Salt Spring 

effects the residents of Salt Spring Island. These were issues that came up during the 

expert interviews and were highlighted in the past studies done on incorporation which 

were reviewed in the literature review. These case studies serve as examples to 

showcase the complexity of the current situation as well as the difficult challenges that 

come up in regard to changing this system.  
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 Secondary Methodology: Expert Interviews 

Throughout November 2020, six in-depth semi-structured virtual interviews were 

conducted with experts and members of the governing bodies on Salt Spring Island. The 

goal was to talk to people who were directly involved in the policy processes on Salt 

Spring Island, as well as experts who were very familiar with the government structure. 

These interviews were conducted both over the phone and via Zoom in order to 

accommodate COVID-19 health and safety measures. For ethics purposes, all 

interviews were confidential with the participants choosing to remain anonymous, all 

identifying features were removed from the transcripts and the interview analysis was 

conducted in a way that would not reveal the identity of any of the participants.  

The omission of members of the general public was an explicit decision made by 

the principal researcher. Primarily this was because past studies done on incorporation 

and governance had already provided extensive survey results and community forums 

which provided a comprehensive overview of public perceptions. Secondly, due to the 

time constraints of this study, it was decided that a literature based approach would be 

the most efficient means of determining the public opinion of governance on Salt Spring. 

It would perhaps be prudent to create a survey or public focus groups for a future study, 

should the recommendations of this report be pursued. It is also important to note that 

the Fire District is not represented in these interviews. This is because during the course 

of the interview preparation the current chair and trustees resigned their posts, and it 

was decided that they would no longer participate in this study. Though the experts 

interviewed did share views on the Fire District, the lack of representative from the 

organization does create a gap in this qualitative analysis 
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 Case Studies: Climate Change and 
Water Management 

This chapter looks at two important case studies: climate change adaptation 

policy and the North Salt Spring Waterworks moratorium. These examples showcase 

how the lack of cooperation and coordination between governmental organizations on 

Salt Spring can complicate policy progress both with existing and future issues. These 

are issues that touch on multiple organizations and showcase how the overlapping 

responsibilities and lack of mandated coordination between their actions can cause 

problems when it comes to policy implementation and innovation.  

 Climate Change Adaptation in an Unincorporated Area 

Climate change is a global issue that is impacting communities right across the 

globe. Salt Spring Island residents put a lot of pride in the island’s natural environment. 

17% of the island is part of a protected area, including parks, park reserves, natural 

reserves, nature sanctuaries, ecological reserves and areas under conservation 

covenants (Klukas, 2013). With the environment being such a prominent part of island 

life, and community pride, Salt Spring residents are leading the way on climate action. 

For example, they have one of the highest electric car ownership rates per capita in all of 

North America (Islands Trust, 2020). As more extreme weather and dry spells hit the 

Southern Gulf Islands, and rising sea levels and strong storms begin to impact the 

current way of life, climate adaptation policies are more critical than ever. 

There are currently multiple organizations who are responsible for environmental 

protection. The Islands Trust has the preservation and protection of environmental 

spaces in their mandate, which empowers them to set policies and regulations for land 

use on the Islands they represent (ibid). They also advocate on behalf of their 

communities at the Trust wide level in regard to policy formation in the Provincial and 

Federal governments, especially for marine policies (ibid). The local Trust Committee is 

also responsible for setting greenhouse gas emission reduction targets for the Official 

Community Plan, as set out in Provincial Bill 27 (Urban Systems 2016). On the other 

hand, the CRD addresses environmental protection through its Climate Change 

programs, including providing various climate action tools to its membership and 

mapping changes such as rising sea levels. It is also responsible for climate action 
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services at a regional scale, including supporting policy, planning and infrastructure 

development (ibid). 

As part of their 2050 plan, the Islands Trust led a community engagement 

campaign to understand how to best update their policy statement. As part of this 

process, they asked a series of questions about climate change. 16 main themes 

emerged in terms of major concerns that the 732 respondents had about climate change 

in the next 30 years (ibid). Ecosystem protection, land and marine use decision making, 

water protection, community resilience, and ecosystem change were the top answers. 

There were also specific comments such as this one, which highlighted the lack of 

government cooperation as a concern: “I’m concerned that neither the Island’s Trust nor 

the Capitol Regional District (CRD) have the jurisdiction to really get a handle on climate 

change resilience planning. [That] means besides lots of words, nothing real will get 

done” (ibid). This is a real risk, if every organisation, including the improvement districts, 

implements their own plan, their attention will be divided. 

A study conducted at the University of Waterloo in 2017 looked at the 

implementation of community climate change action plans in Canada, looking 

specifically at strategic management and cross-sector partnerships (Wong, 2017). They 

found that moving towards sustainability is a long term shift that requires socio-technical 

systems to change and transform current methods to sustainable means of production 

and consumption (ibid). As part of this they highlighted the critical role that municipalities 

play in climate change mitigation, especially if community level emissions are going to 

be reduced (ibid). They concluded by recommending that the “successful 

implementation of a community sustainability plan needs a multi-organizational party to 

oversee the implementation process while giving short-term direction for actions, such 

as fund allocation and stuffing assignments.” (ibid). There is a danger that without the 

oversight that a municipal structure provides, there will be no coordination of efforts. This 

study highlights a potential issue on Salt Spring Island. It is clear that local governments 

and municipal level communities are very important in the fight against climate change, 

they are the front lines for adaptation policy and ground level changes, as they are the 

closest to peoples’ everyday lives.  

The NGO Transition Salt Spring, which was born out of the 1997 Earth Festival 

Society and the 2009 Climate Action Coordinating Committee on the Island, was 
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mandated to coordinate the development and implementation of climate action for Salt 

Spring (Transition Salt Spring, 2020). They renewed their climate action plan in 2019 

with support from the CRD director and the Islands Trust, as both had also recently 

declared a climate emergency (ibid). Transition Salt Spring is developing a Climate 

Action Plan which includes 250 recommendations across six areas, including 

transportation, agriculture, buildings, infrastructure, forests, freshwater and land use 

(ibid). Their eventual goal is to reduce carbon emissions to zero on a net basis by 2050. 

These recommendations range from small scale changes, such as promoting 

composting on the island to large scale, such as building infrastructure to protect 

Ganges Village from rising sea levels (ibid).  

While Transition Salt Spring may be well placed to create such a plan, there is a 

danger, as cited by several respondents to the Islands Trust’s community outreach, that 

this plan will be all talk and little concrete action. As the University of Waterloo Study 

found, coordination and oversight are two key components to a successful climate 

adaptation strategy. In order to get the recommended changes implemented, and to get 

every sector on board with the plan and on the same page, there needs to be some level 

of coordination between the governmental organizations on Salt Spring. Although, they 

all agree that we are living in a climate emergency, and they have all supported 

Transition Salt Spring in their goal, there is no guarantee that when it comes to 

implementing their 250 recommendations in the community, that there won’t be delays 

as all the involved organisations need to come to agreements, and some 

recommendations may not end up getting implemented at all. Furthermore, while the 

volunteerism spirit allowed Transition Salt Spring to move forward with a plan that the 

governmental organisations were not able to achieve, there is a danger since the 

decision makers sit outside the inner circle of this NGO. This can result in a tension 

between members of Transition Salt Spring and the governing organisation who would 

implement their plan. Climate change is a multidisciplinary topic touching on a range of 

issues such as Transportation emissions, adaptation strategies, etc. The current 

governance system has no single entity that has such a wide set of responsibilities, “for 

example, the Province and the CRD deal with transportation related issues, the Islands 

Trust sets emissions targets in the Official Community Plan and deals with planning 

issues, […] etc.” (ibid). It is evident that both from a policy perspective and from a public 
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perceptions perspective, there needs to be an increase in governmental cooperation for 

a climate change action plan to be implemented and maintained successfully. 

 The North Salt Spring Waterworks Moratorium 

Fresh water is a critical resource that many Canadians often take for granted. 

Rapid growth and expansion on Salt Spring has increased the demand for potable water 

in the community (Mass, 2010). This increase in demand is straining the Island’s water 

supply, which is especially concerning as Salt Spring and the Gulf Islands lie in a rain 

shadow and are considered water-stressed areas (ibid). It’s not just population growth 

that’s putting a strain on Salt Spring’s limited water supply, polluted water sources, the 

uncertainty of climate change and the influx of seasonal visitors are also pushing the 

already limited resources (ibid).  

Water services on Salt Spring are currently spread out between various different 

organisations, including the various water improvement districts and several areas under 

CRD management, as well as privately owned wells (van der Zwan, 2019). This makes it 

difficult to achieve a coordinated approach to water management on the Island, a 

concern the CRD has raised, citing that the current system also makes it difficult to 

achieve economies of scale (ibid). Currently the North Salt Spring Water District supplies 

approximately 5,500 residents, the CRD then owns another 5 water systems, there are 

two public water districts (Mt. Belcher and Scott Point), a private water utility (Erskin 

Water Society) and finally Harbour View Improvement District which is operated by its 

residents (ibid). There is also the Provincial water sustainability act which impacts water 

accessibility on a broader scale. Though a majority of the Island’s residents rely on two 

main lakes for their water, the many different districts create a fragmented service 

delivery that forms issues for other areas of policy development and infrastructure 

projects. As climate change increases extreme weather events, the water issues on Salt 

Spring will only continue to worsen and without all the organisations working together to 

find a solution, the current system is unlikely to be able to come to a solution fast enough 

to address the intensifying issues.   

There has been an attempt to improve the current service system in the form of 

the Salt Spring Island Watershed Protection Alliance (SSIWPA). Formed in 2013, the 

alliance aims to provide coordinated management between the agencies who are 
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responsible for regulating and legislating the island’s watersheds and other freshwater 

resources (SSIWPA website). Member agencies include, but are not limited to, the Salt 

Spring Local Trust Committee, CRD, B.C. Ministry of Forests, Lands, Natural Resource 

Operations and Rural Development, various water service commissions and the Salt 

Spring Conservancy (ibid). This alliance is an excellent example of how coordination can 

be possible if all parties are united by a common desire, such as watershed protection. 

SSIWPA provides a cooperative Framework wherein members pool resources, share 

information, strategize, etc. While this alliance is an important step, some community 

members and governance staff believe that to be truly effective, there needs to be just 

one water authority instead of the current fractured approach (expert interviews, 2020).  

Because of the limited supply of water, particularly in Saint Mary’s Lake, the 

island’s largest body of fresh water, North Salt Spring Waterworks implemented a 

moratorium on new water connections, which has been in place since October 1, 2014 

(Dixon, 2019). The Moratorium policy states their reasoning as: 

There [is] insufficient water for all ratepayers to develop their properties to 
the full extent permitted by zoning, and there is undeveloped properties on 
the parcel tax roll that are entitled to a water service connection in the 
future, the Board of Trustees agreed that going forward, allowing each 
property on the parcel tax roll to have only one 3/4 inch connection 
provide[s] the best balance between protecting the water resources and 
ensuring fairness and equity for ratepayers in the long term. (North Salt 
Spring Waterworks, 2018). 

This policy causes a problem for larger infrastructure projects that would fall within the 

District’s boundaries. For example, local residents have been pushing for a new laundry 

facility since the island’s only laundromat closed its doors in 2016 (van der Zwan, 2019). 

However, despite the public support for such a facility downtown, the moratorium 

prevents any expansion of existing pipes, which would be required to run a laundromat 

efficiently (ibid).  

Another prominent example is the desire to build affordable housing in Ganges 

village so as to have it accessible to all, regardless of whether they own a vehicle or not. 

Salt Spring has long had a housing problem, with little to no vacancies and many long-

term rentals being converted into short-term vacation homes instead. The Moratorium 

policy specifically states that any applications for new cottages or secondary suites on 

properties already being served, the application will be denied, or if it is their first 
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connection they will only be granted the ¾ inch connection to a single residential unit 

(North Salt Spring Waterworks, 2018). This complicates new project proposals from the 

Islands Trust or other NGOs on the Island, as they cannot operate against the 

moratorium, and need to figure out alternative methods of water procurement, which 

greatly delays or even prevents these projects, which are critical to many residents.  

That is not to say that the protection of water in this community isn’t a vital goal. 

On the contrary, it is the fragmented service delivery, and the ability of these 

organizations to act unilaterally without consulting one another that is causing issues in 

this case. There is no doubt this moratorium is important, the falling water levels and 

extreme droughts that climate change will bring only compound this; however, if 

coordination were improved between these organizations there would be more 

collaboration on finding different ways to move forward that work in harmony with the 

moratorium. With all the organizations working independently with their own agendas 

and own policy goals, conflicting views are inevitable.  
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 Interview Findings 

The interviews focused primarily on the current governance system on Salt 

Spring Island, and asked participants to discuss strengths and weaknesses they 

identified, as well as the issue of incorporation and their thoughts on specific policy 

areas such as water protection and climate change adaptation. Several key themes 

emerged from the interviews including operation and financial inefficiency, aversion to 

centralized government and general inaccessibility of the system. The overall consensus 

across all the discussion was that the current system needs to be improved, but that the 

problem is complex and there is no perfect solution to Salt Spring’s governance 

question.  

 Strengths of the Current System 

“[There are] Zero [advantages] None. Truthfully, I'm a municipal lawyer. I've been a lawyer for 32 
years. And my clients have always been local governments, and regional districts and 
improvement districts. That's what I do. That's what I know. And I also do work for BC housing, on 
affordability issues. But I mean, that gives me my slant on governance and my view on 
governance. So, I yeah, I say none is the answer to your question.”  

 

When asked to identify the strengths of the current system, most of the 

respondents struggled to name any advantages. One respondent did express their 

support for the participation by citizens in volunteer roles that currently exists, but they 

did acknowledge that may not disappear under a different system. There was also the 

fact that the current system lacks what the respondent identified at “unnecessary 

regulation”.  The examples given were the lack of parking meters on the island, as well 

as the lack of ‘red tape’ for projects such as a newly constructed walkway in the 

downtown core. However, the vast majority of the respondents could not name any 

strengths of the current system that they would want to remain if it changed, focusing 

instead on the weaknesses. 

 Weaknesses of the Current System 

“There's nothing in the governance structure that has any of us working together. I mean, I think 
that it works just because of the nature of the people that are the decision makers.”  
 

Participants were asked to identify weaknesses in the current system, in order to 

explore their thoughts on the issue. The main weaknesses they identified included 
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inefficient fund management and distribution, overlap between organisations, poor 

service delivery, lack of accessibility, and a disconnect between the political and staff 

levels of the governance organisations which results in mistrust, confusion and delays. 

Participants also noted that part of the issue is that the proverbial buck does not stop 

with anyone in the current system, which creates an issue with accountability. A resulting 

issue that came up during these discussion was the lack of a coherent strategic plan on 

the island. This was cited as a problem in terms of fiscal priority setting such as how tax 

dollars should be spent and when. This is something that requires a coordinated 

approach where all parties have the same responsibilities and goals. Participants 

expressed a desire for these issues to improve, but also a disbelief that anything will 

change, despite the problems they had identified. This is interesting because it indicates 

that even though members of the governing organisations are unhappy with the current 

system, and support incorporation as a solution, there is a general consensus that the 

situation will not change, at least not in the near future.  

 Why Incorporation Failed in the Past 

“I think that's the biggest fear that I saw was this potential for cost. There was the other fear that 
people had was that, you know, that municipalities, with development, the developers would get 
control of the council and flatten the rest of the island.” 

 

Another major theme that came out of the interviews was municipal incorporation 

and why it has not been successful in the past. Participants were asked to identify some 

of the reasons why they believed incorporation had never worked on the Island. Some of 

the reasons included mis-information, a fear of developers coming into the community 

once the Islands Trust loses power, as it currently serves as a protector of natural 

spaces and a barrier for such development, the cost of road maintenance, and a general 

aversion to centralized governments. The fear-mongering and mis-information has been 

pervasive in the community and though respondents noted many of the fears are 

unfounded, they acknowledged that the anti-incorporation narrative is a powerful one. 

The discussions also brought up the fact that while incorporation might be a good 

solution to the current governance problems, none of the participants saw incorporation 

happening for at least the next twenty years. The anti-government sentiment in the 

community and the cost of incorporation studies were considered to be too big of a 

hurdle for incorporation to be successful on Salt Spring.  
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 Conclusions 

“People [are] scared of change. Some people think that by keeping things the way they are 
nothing will change. However, what a lot of people don’t realize is that change is occurring 
anyway.” 
 

These interviews highlighted various perspectives both from inside the main 

governance organisations and from experts on the outside. There was a clear 

consensus that the current system is not working as well as it should, and that the 

community is facing some considerable issues that are not being adequately addressed 

in the current system. While incorporation was often cited as the ideal solution, other 

options such as improving communication, having regular intra-organisational meetings, 

updating outdated cooperation agreements, or even incorporating only part of the island 

were listed as potential solutions that could go a long way to improve governance on 

Salt Spring and hopefully allow the community to address the critical issues it is facing.  
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 Policy Options 

The chapter presents the three policy options that have been identified through 

the literature review, expert interviews and policy insights from past governance reports 

on Salt Spring Island. These three policy options are: (1) The status quo; (2) Municipal 

incorporation; and (3) An independent oversight body. These options will be explained in 

greater detail in the sections below.  

 Option 1: Status Quo 

This option would see no change in the current approach to governance. The 

Islands Trust, CRD, Provincial Government and improvement districts would continue to 

function in the same fashion as they currently do. This would see the Province of British 

Columbia maintain their control over policing, roads and subdivision approval, the 

Capital Regional District (CRD) seeing to electoral area and local services, the Islands 

Trust maintaining local planning and Improvement Districts keeping their control over 

water and fire protection services. As such, Option 1 would see no action being taken by 

any of the organizations, they would continue with their current policy priorities and 

current approach to cooperation and coordination.  

 Option 2: Municipal Incorporation 

The lack of governmental coordination and cooperation on Salt Spring largely 

stems from the sheer number of organisations in charge of managing the island. This 

could be remedied by bringing these organisations together into a single entity, which 

would ensure all decisions regarding the community were made on the Island, by local 

elected representatives. Therefore, Option 2 recommends municipal incorporation. This 

option would see Salt Spring Island incorporate and become a municipality. Under a 

municipal system Salt Spring would have elected representation through a Mayor and a 

set number of councillors. Previous incorporation studies have detailed how the system 

would be set up. The governance structure would be modelled after the Bowen island 

Municipality, a community that is incorporated and yet remains under the umbrella of the 

Islands Trust and the CRD. Salt Spring Island would remain a part of the CRD and 

Islands Trust with one council member appointed to sit on the CRD board and two 

members appointed to sit on the Islands Trust Council (Urban Systems, 2016). Under 
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this system the current Local Trust Committee would be dissolved, and the municipal 

council would take over responsibility for all local land use decisions; however, any 

changes to the municipality’s Official Community Plan would still need to be approved by 

the Islands Trust (ibid). The improvement districts would also be dissolved, and their 

jurisdictions would fall under municipal responsibility (ibid). 

After incorporation the resulting municipality would have broad powers which 

have been examined by previous incorporation studies. These would include: 

• Setting Policy 

• Decision making for municipal services 

• Dealing with bylaws and service regulation (both reviewing and approving) 

• Strategic planning 

• Approving financial plans for the municipality 

• Appointing representatives to various boards (i.e., Regional Districts) 

• Appointing administrative officials 

Many of the CRD’s current functions would be affected by the move to a 

municipality, as it currently fulfills many of the functions that a municipal government 

would. These would include, but are not limited to, economic development, community 

transit, emergency communication, building inspection and search and rescue.  

Table 2 highlights the way the current system would change after incorporation. 

This information was gathered from the 2016 Incorporation study conducted on Salt 

Spring Island.   
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Table 2. Service Changes After Incorporation 

 Current System Incorporated Municipality 

Service Providers CRD Victoria Office/on-island 
administration 

Islands Trust Victoria Office/on-island 
planning office 

Province 

Improvement District on-island 
administrators 

Municipality would have general 
government budget for mayor and 
council, administrative personnel, 
facility expenses and other.  

CRD on-island administration wouldn’t 
be required 

Islands Trust wouldn’t require an on-
island office 

Province wouldn’t be responsible for 
property tax collection 

Improvement districts would be 
dissolved 

Representation 
and Decision 
Making 

Single Electoral Area Director on the 24-
member CRD Board 

Electoral Area Director on CRD 
regional/local committees 

2 trustees on the 26-member Islands 
Trust Council 

Improvement District Trustees 

Elected Mayor and 6 councillors 

Would still be a member on the CRD 
board and Islands Trust Council 

1 municipal council member would be 
appointed to CRD board with the 
same voting strength as now 

2 municipal council members would 
be appointed to the Islands Trust 
Council  

Administration 
and Operations 

Most CRD administrative functions 
handled from Victoria office. There is an 
on-island administration office for local 
services 

Islands Trust has an SSI office for local 
planning services, the rest is done from 
Victoria 

The Improvement Districts have 
administrative staff 

Local municipal staff would be 
responsible for administering and 
operating services transferred to the 
municipality 

Would have on-island administration, 
with a chief administrative officer, 
corporate officer, finance officer and 
other support staff 

Funding CRD allocates general administrative 
expenses to most services. Also have a 
separate tax requisition for on-island 
administration 

Islands Trust allocates administrative 
overhead from Victoria to the budgets for 
its program areas 

Provincial 5.25% property tax collection 
fee is added as a surcharge onto the 
requisitions for CRD, Islands Trust and 
fire improvement district taxes. 

Would fund its general government 
expenses through property tax 

Would only contribute to the portion of 
CRD expenses allocated to the 
regional services in which it 
participates 

Would only contribute to the Islands 
Trust operations of the Trust Council, 
the Executive committee and the 
Trust Fund Board.  

The Provincial 5.25% property tax 
collection fee would no longer apply 

Risks Current approach results in the provision 
of administrative services by several 
different bodies.  

May face increased pressure to 
provide grants in aid to community 
organizations 
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 Current System Incorporated Municipality 

Pressures for local responsiveness could 
lead to increases in on-island 
administrative staff 

Due to the large number of existing 
services the Province collects more 
property tax collection fees from SSI than 
any other unincorporated area. 

 

 

 Option 3: An Independent Oversight Body 

The lack of coordination between the governmental organisations on Salt Spring 

Island has created a fragmented approach to service delivery and service accessibility 

for the general public. At the same time, many residents also take pride in the way the 

community is run and note that the island is unique and must therefore have a unique 

form of governance. As a result, Option 3 proposes the creation of an independent 

oversight body that would coordinate the actions of all the involved organisations and 

provide a single point of responsibility for addressing policy issues and general public 

concerns. This organisation would serve as gate-keeper to the other organisations. Any 

public applications or grievances would come to this body, who would then either direct 

the person or business in question to the proper governing body or pass their 

application/project off to the relevant body. Each organisation would appoint a 

representative to this oversight body who would sit on a board and be the primary liaison 

for their organisation to ensure that their interests are represented. The oversight 

organisation could facilitate monthly or bi-monthly meetings with all representatives to 

allow for productive cooperation and cross-organizational coordination.  

There is a precedent for such an organisation, as SSIWPA already provides a 

multi-agency collaborative approach to addressing watershed management in the 

community. SSIWPA has been funded through a special property tax requisition in the 

Salt Spring Island Local Trust Area for the last six years (SSIWPA, 2020). Like SSIWPA, 

this oversight body would provide coordination between the governing organisations on 

Salt Spring, ensuring clear communication and united strategic planning. Other 

unincorporated areas have attempted similar coordination. For example, the University 

Endowment Lands (UEL) in the Vancouver area have a manager appointed by the 

Minister of Municipal Affairs and Housing who is responsible for the administration of the 

UEL (University Endowment Lands, 2020) They then have the Community Advisory 
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Council to assist the manager by providing advice on key issues that will have a 

significant impact on the cost, quality or capacity of community services in the UEL 

(ibid). Members to this council are elected, and though the UEL is significantly smaller 

than Salt Spring, it demonstrates how an advisory council can operate in tandem with 

other forms of governance to create a united governance approach.  

The independent members of this oversight organisation would need to be 

unaffiliated with any of the governing bodies and could either be chosen by the public 

through an election (such as in the UEL or the Columbia Trust Basin), or appointed 

through an independent hiring process, much like the non-elected members of the CRD 

or Islands Trust. The members of this organisation would be responsible for dealing with 

members of the community, coordinating and facilitating policy development between 

governing organisations, hosting regular meetings where all organisations are 

represented, and mediating disputes. Much like the oversight bodies identified by the 

University of Waterloo’s 2017 study on the implementation of community climate change 

action plans in Canada, the oversight organisation would function as a multi-

organizational party to oversee policy processes, infrastructure development and 

strategic planning.  

Option 3 would see no change to the existing organisations, the powers of the 

CRD, Islands Trust and Improvement Districts would remain unchanged. However, it 

would add a new centralized body of coordination to create accountability and simplify 

access to services. It is important to note that this body would only act in a facilitating 

role without a mandate or the authority to influence policy or interfere in the functions of 

the existing governing bodies. 
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 Evaluation Objectives, Criteria and 
Measures 

This chapter provides an overview of the key criteria and measures that will be 

used to evaluate the drawback and benefits of each proposed policy option. Each of the 

policy options discussed in Chapter 8 will be evaluated and scored to determine the 

recommended course of action for the community of Salt Spring Island to take. Each 

option will be evaluated on their ability to address the key objectives effectiveness 

(Improving government cooperation) and public acceptance as well as the other criteria. 

A summary of the chosen criteria and their related measures and scoring are outlined in 

Table 3 below. The information gathered during the literature review and expert 

interviews will be used to inform the evaluation of each policy option using these criteria.  

Table 3. Objectives, Criteria and Measures 

OBJECTIVE CRITERIA MEASURE SCORING 

**Effectiveness Improving 
governmental 
cooperation on 
Salt Spring  

Likelihood of 
increased 
cooperation 
supported by the 
research 
methodologies.  

Desirable 

(9) 

[supported by all 
key 
methodologies] 

Sufficient 

(6) 

[supported by 
some 
methodologies] 

Insufficient 

(1) 

[supported by 
no 
methodologies] 

*Public 
Acceptance 

The level of 
acceptance of 
the policy by the 
public 

Level of support 
by the public 
extrapolated 
from interviews, 
past polls and 
previous 
governance 
studies 

Desirable 

(6) 

[more than 50%] 

Sufficient 

(4) 

[50% support] 

Insufficient 

(1) 

[less than 
50%] 

Stakeholder 
Acceptance 

The level of 
acceptance of 
the policy by the 
main 
governance 
organization on 
Salt Spring (i.e., 
provincial 
government, 
Islands Trust, 
CRD, and 
Improvement 
Districts) 

Number of main 
governance 
organizations 
that support it, 
extrapolated 
from interviews, 
past polls and 
previous 
governance 
studies 

Desirable 

(3) 

[supported by 3+ 
organizations] 

Sufficient 

(2) 

[supported by 2-
3 organizations] 

Insufficient 

(1) 

[supported by 
1 or no 
organizations] 



38 

OBJECTIVE CRITERIA MEASURE SCORING 

Ease of 
Implementation 

How difficult the 
policy of is to 
implement in the 
community 

Number of years 
needed to 
implement the 
policy. 

Desirable 

(3) 

[1 year or less] 

Sufficient 

(2) 

[2-4 years] 

Insufficient 

(1) 

[more than 5 
years] 

Incremental 
Cost  

The Incremental 
cost of policy 
implementation 
to community 
members and 
stakeholders 

Projected 
incremental 
annual dollar 
cost of 
implementation 
(including short- 
and long-term 
annual 
projections) 

Desirable 

(3) 

[no increase] 

Sufficient 

(2) 

[increases 
annual budget to 
between $20-25 
million] 

Insufficient 

(1) 

[increases 
annual budget 
above $25 
million] 

 

 Key Objective: Effectiveness 

The overarching objective is to increase the cooperation between governmental 

organisations, and thereby the overall application of policies and effectiveness of 

governance. The findings of the literature review, past governance studies and the 

expert interviews highlights a lack of cooperation in the current system that is creating 

slow policy change, overlap, and inadequacy in addressing issues facing Salt Spring 

Island. Therefore, the policy’s expected effect on the increase in cooperation will be 

considered when evaluating its impact on the current governance structure. The expert 

interviews are considered the most important methodology for this criterion as some 

options appear effective in the literature; however, in practice in the community they 

have flaws that the interviewees can expose. The Case studies are similarly important 

as they demonstrate the effectiveness of each option in relation to a practical policy 

example, with tangible examples of how each option could improve cooperation. 

This objective will be measured by the likelihood of an increase in cooperation 

supported by my research methodologies. Each policy proposal will be scored on a 3-

point scale that includes 3 (Desirable): supported by the key methodologies of expert 

interviews and case studies, 2 (Sufficient): supported by one of the key methodologies 

as well as the literature review, and 1 (Insufficient): no methodologies confirm its 

effectiveness. This scale is used in addition to a 3x weighting to underscore the 

importance of this objective in the analysis, given that the increase in cooperation is a 

key objective of the policy proposal.  
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 Key Objective: Public Acceptance 

This objective measures the degree to which the general public on Salt Spring 

Island supports the policy option. This support will be extrapolated from the expert 

interviews as well as past surveys and governance studies conducted in the community. 

The public holds considerable power in the event of a referendum style decision, as well 

as in the feasibility of any changes to the current governance system, and so their 

acceptance and support of the policy option is an important objective to consider in the 

analysis.  

This objective will be measured through levels of support scored on a 3-point 

scale. This scale includes 3 (Desirable): high support of over 50% 2 (Sufficient): 

moderate support of 50%, and 1 (Insufficient): low support of less than 50%. This scale 

is used in addition to a 2x weighting to underscore the importance of this objective in 

determining to feasibility of the policy, as without public support an option is highly 

unlikely to succeed. It is weighted less than effectiveness because only option 2 would 

require public support to pass, but all the options need to be effective.  

 Stakeholder Acceptance 

Related to the objective above, this objective looks at the stakeholder 

acceptance of a policy, namely the current governance organisations (i.e., Provincial 

Government, Islands Trust, CRD, and Improvement Districts). Levels of support by the 

main governance organizations will be extrapolated from interviews, past polls and 

previous governance studies. An issue with past attempts to alter the governance 

structure, as identified in the literature review, was a lack of support and willingness to 

comply on the part of the governance organisations. Therefore, support from all 

organisations would be required in order for a policy to be implemented successfully. 

This objective was separated from public acceptance in order to illustrate the divide 

between which policies the public would support compared to the policies that the 

governance organisations would be comfortable with implementing.  

This objective will be measured through levels of support scored on a 3-point 

scale. This scale includes 3 (Desirable): high support, 2 (Sufficient): moderate support, 

and 1 (Insufficient): low support. High support would be classified by support from all 

relevant governance organisations, moderate support would be classified by support 
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from approximately half (2-3) of the relevant organisations, and low support would be 

classified by one or none of the organisations. All governmental organisations will be 

treated equally in this objective as their jurisdictions are different and they each hold 

authority over different areas of governance.  

 Ease of Implementation 

As discussed in the policy options in Chapter 8, the implementation of policies to 

address the lack of cooperation between governmental organisations of Salt Spring can 

be complicated. Given the nature of the current system, and the number of organisations 

with unique mandates and spheres of control, as well as their own sets of rate-payers, 

the ease of implementation of an option needs to be analysed in order to assess its 

feasibility in the community.  

This objective will be measured through the number years it is estimated to take 

to implement the policy. Fewer steps and changes will take less time and be more 

desirable as it is simpler and more straightforward for the community to implement such 

a policy. This will be scored on a 3-point scale with 3 (Desirable): 1 year or less to 

implement, 2 (Sufficient): 2 to 4 years to implement, and 1 (Insufficient): more than 5 

years to implement. It is important to note that it is inherently difficult to measure the 

complexity of an option as some will change the current level and others may add to it, 

and the complexity is further dependent on the high number of actors involved. This is 

why ease of implementation was selected as a measure instead of administrative 

complexity. 

 Incremental Cost 

The Incremental cost of policy implementation is an important consideration 

when analysing proposed policy options to improve the current governance structure on 

Salt Spring. This objective looks at the additional cost of policy implementation to 

community members and stakeholders, on top of the current annual community 

expenses. Though cost is not necessarily the deciding objective, it is important to 

consider when analysing possible policy options.  

This objective will be measured through the projected Incremental annual dollar 

cost of implementation, including short and long term annual projections in order to 
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capture any potential savings that the policy might produce as well. If a long-term 

reduction in annual costs will outweigh a short-term increase, the option will also score 

sufficient. Each option will be assessed in relation to the current operational costs of the 

system, including taxation. A rough estimate of Salt Springs consolidated annual 

expenses is between $20-$25million.9 Given that range, any policy increasing annual 

costs above $25million will scored 1 (insufficient), increasing the annual cost within the 

$20-$25million is scored 2 (sufficient), and keeping the annual costs at $20million or 

decreasing annual costs will be scored 3 (desirable). 

 
9 Since Salt Spring lacks a comprehensive combined annual budget, this number was achieved by adding 

together the 2019 annual expenses for the Islands Trust, CRD Salt Spring, Salt Spring Fire and North Salt 
Spring Waterworks. Because this did not include the smaller water improvement districts this number should 
be taken as a rough estimate.  
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 Analysis of Policy Options 

The three policy options were evaluated based on their effectiveness at 

increasing the cooperation between governance organisations on Salt Spring Island 

using the criteria and measures listed in Table 3. The scores for some of the objectives 

are based on limited research, past studies and the expert interviews. However, 

because of the unique nature of Salt Spring’s governance, and the complexity of the 

problem, the scores should only be used as a rough measure of the effectiveness of 

each option and not as a full conclusive evaluation at this point. The summary in Table 4 

below provides an overview of the scores each option received and where they stand in 

relation to one another. The colours correspond with the desirable (green), sufficient 

(yellow) and insufficient (red) ranking for each score. The totals represent each options 

final score, out of a possible score of 24. The analysis of each option will be discussed in 

greater detail in the following sections.  

Table 4. Summary Evaluation of Policy Options 

OBJECTIVES OPTION 1: 
Status Quo 

OPTION 2: 
Incorporation 

OPTION 3: 
Oversight Body 

Effectiveness (X3) 3 9 6 

Public Acceptance (X2) 6 2 6 

Stakeholder Acceptance 1 2 2 

Ease of Implementation 3 1 2 

Incremental Cost 3 2 3 

Total 16 16 19 

 

 Analysis of Effectiveness 

Option 1: Status Quo 

The effectiveness of Option 1: Status Quo received a rating of “3” or “insufficient”. 

after applying the weighting of x3 explained above. This option would see no change to 

the current governance structure on Salt Spring Island and would therefore affect no 
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improvement in the cooperation and coordination between governing bodies. Because 

this lack of coordination and cooperation was identified as an issue that needs to be 

addressed in the literature review, case studies, and expert interviews, the lack of 

change in this policy option would not be effective at improving the current issues the 

community is facing. None of the methodologies indicated status quo would improve 

cooperation. 

Option 2: Municipal Incorporation 

The effectiveness of Option 2: Municipal Incorporation in improving the 

cooperation and coordination between governing bodies on Salt Spring received a rating 

of “9” or “desirable” (after the X3 weighting was accounted for). This option would see 

the current structure transformed into a municipal government with a Mayor and 6 

councillors, while still maintaining the Islands Trust and the CRD’s presence though with 

reduced responsibilities. This would eliminate any overlap that currently exists between 

organisations. It would provide more freedom for tax revenue allocation as one body 

would be responsible for distribution. It would also allow for the creation of a strategic 

plan, something that came up during the expert interviews as an important piece the 

current system is lacking. This option would see all power centralized, while maintaining 

the conservation efforts of the Islands Trust, and uniting the various responsibilities 

under one umbrella. All three methodologies, including the key methodologies of 

interviews and case studies, confirm this option is considered highly effective in 

improving government cooperation and thus received a “desirable” rating.  

Option 3: Independent Oversight Body 

The effectiveness of Option 3: Independent Oversight body received a rating of 

“6” or “sufficient” after the adjusted X3 weighting. Such an oversight body responsible for 

coordinating activities between all the organisations and acting as a contact point for the 

general public would allow for coordinated strategic planning and an increase in 

accessibility. The Columbia Trust Basin (established in 1995) or even SSIWPA are 

examples of how similar bodies have been successful on both large and smaller scales. 

However, such a body, since it would lack the power to mandate policy could have 

issues with compliance which would negatively impact its effectiveness. This option 

would bring the organisations together; however, it would not guarantee that they would 

then cooperate and collaborate well together. Since the key methodology of expert 
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interviews as well as the literature review indicate this option would improve cooperation, 

it received a sufficient rating.  

 Analysis of Public Acceptance  

Option 1: Status Quo 

The public acceptance of Option 1: Status Quo received a rating of “6” or 

“desirable” after the x2 weighting was applied. Though all of the interviewees identified 

issues in the current governance system, and expressed a desire for change, the 

general public has pushed back against the previous policy proposals. For example, 

62% of the population voted against incorporation in 2017. Therefore, given the general 

anti-centralized government sentiment in the community and an overall resistance to 

change. And according to the measurement for this objective this majority support for the 

current system warrants a desirable rating.  

Option 2: Municipal Incorporation 

The public acceptance of Option 2: Municipal Incorporation received a rating of 

“2” or “insufficient” (the X2 weighting accounted for). In order for municipal incorporation 

to be successful on Salt Spring it would require a majority win in a referendum. In the 

2002 referendum 70% of the community voted against incorporation, and in 2017 62% 

voted against. Since these levels show no indication of changing enough in the near 

future to allow for the vote to pass, it is highly unlikely that incorporation would proceed 

in the community at the present time. The strong anti-centralized government sentiment 

compounded by a fear of road costs and that without the Islands Trust’s current powers 

there would be an influx of large-scale development has created contentious division in 

the community around this issue. The expert interviews also unanimously agreed that 

this sentiment was unlikely to change, and that incorporation would not happen for at 

least the next 20 years. Therefore, since a majority of the population would need to 

favour incorporation for this option to succeed, it received an insufficient rating. 

Option 3: Independent Oversight Body 

The Public Acceptance of Option 3: Independent Oversight Body received a 

rating of “6” or “desirable” after accounting for the X2 weighting. Based on the interest 

expressed in the expert interviews for such an oversight body and the fact that 54% of 
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community members do not think the organisations are currently working well together, 

this option is likely to have support. There is a clear desire, indicated in past studies and 

the expert interviews, for more transparency in governance on the island, as well as 

increased and clearer accessibility for the general public. No referendum would be 

needed for this option so it would not require the same majority support as Option 2. 

There would likely be some push back if it too closely resembled incorporation, though 

since this body would have no policy power of its own, this pushback would likely be 

limited. There has been support in the community among people who opposed 

incorporation, for a Local Community Commission (LCC) which is similar to this 

oversight body. LCC as outlined in the BC Laws is a commission “regional districts may 

establish […] to provide advice or undertake work on behalf of the regional district board. 

These formally established bodies may be advisory in nature, or in some cases may be 

delegated the responsibility for the operation and administration of services” (BC Laws, 

2020). As community members supported the creation of LCC it can be inferred that 

they would support an independent oversight body.  

 Analysis of Stakeholder Acceptance 

Option 1: Status Quo 

The stakeholder acceptance (i.e., the key governance organisations involved in 

running Salt Spring Island) of Option 1: Status Quo received a rating of “1” or 

“insufficient”. The expert interviews identified that members of the main governance 

organisations (particularly in the staff levels) are unhappy with the current approach to 

governance and have identified several issues that need to be addressed. Despite an 

overall acceptance that the current system is unlikely to change, there was a hope that 

somewhere in the future the lack of cooperation and the lack of accessibility would be 

addressed. Status Quo would likely be supported by the elected officials in the CRD and 

one of the Islands Trust Trustees who has publicly expressed their support for the 

current system in the past. Because this is only full support from one of the governance 

organisations this option receives an insufficient rating.   

Option 2: Municipal Incorporation 

The stakeholder acceptance for Option 2: Municipal Incorporation received a 

rating of “2” or “sufficient”. Incorporation does not require the same majority support from 
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the stakeholders (current governing bodies) as it does from the general public. The 

expert interviews revealed that many members of the current governing organisations 

(i.e., the Islands Trust, CRD and water improvement districts) express support for 

incorporation, though are wary of its success on the island given the results of the past 

referendums. There is also a hesitancy on the side of the Provincial government as any 

incorporation vote must be proceeded by a governance study, a process that can take 

between 6 and 7 years and costs the province money. Given how recently the previous 

vote was, they are unlikely to support such a study in the near future. On the other side, 

interviews and statements collected during the 2016 incorporation study indicate that 

some stakeholders are very outspoken in their support of incorporation. These studies 

indicate that approximately 3 of the organizations would support incorporation, which is 

why this option received a sufficient rating.  

Option 3: Independent Oversight Body 

The stakeholder support for Option 3: Independent Oversight Body received a 

rating of “2” or “sufficient”. Based on the expert interviews there is some support for this 

idea amongst members of the organisations, particularly concerning the increased 

meetings between organisations and the coordination that could bring. However, there 

was also hesitancy about the potential increase in bureaucracy such a body would bring 

into an already complex system. Though the province does provide legislative basis for 

establishing an LCC within existing unincorporated governance models in the Local 

Government act Part 6, this body would be unique to Salt Spring and would therefore 

require unique creation methods (Kerr, 2017). It is likely that the fact that each 

organisation’s power would remain unchanged would appeal to elected officials, 

especially those who were concerned about the loss of the Islands Trust after 

incorporation. The support for this idea is also heavily dependent on the individuals who 

are elected in the various organisations. Approximately 3 organisations, the CRD and 

Improvement districts expressed support for this idea.  

 Analysis of Ease of Implementation 

Option 1: Status Quo 

Ease of implementation of Option 1: Status Quo received a rating of “3” or 

“desirable”. Since the status quo would require no change, there would be no additional 
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administrative steps needed or changes to existing legislation and it would not take any 

additional time to implement.  

Option 2: Municipal Incorporation 

The ease of implementation of Option 2: Municipal Incorporation received a 

rating of “1” or “insufficient”.  The 2016 incorporation study revealed that it would take 

approximately five years to fully transition to a municipality. However, in addition to that 

there would need to be an incorporation study and a referendum prior to the actual 

incorporation. Based on the last incorporation referendum, these two elements would 

take approximately two and a half additional years to complete. This means the 

incorporation would take approximately seven and a half years to fully complete if 

everything went smoothly. It is worth noting that the municipal system would eliminate a 

lot of the administrative complexity that currently exists, so in the long term the system 

would become simpler and easier to navigate. The Bowen Island municipality serves as 

an example of how this transition can be achieved, and how the Islands Trust continues 

to work in tandem with the municipal council. The extent of the changes this option 

would bring are outlined in Table 2.  

Option 3: Independent Oversight Body 

The ease of implementation of Option 3: Independent Oversight Body received a 

rating of “2” or “sufficient”. Since this option would be a first, and given the unique nature 

of Salt Spring governance, the oversight body would itself be unique, the full extent of 

the implementation process is difficult to estimate. If it is decided that it should follow the 

route of an LCC and be established via a bylaw and approval from the provincial 

government, then agreements between each organisation and the body would need to 

be struck. This would undoubtedly result in a number of administrative steps. It took 

approximately 5 years to establish the Columbia Trust Basin, which is arguably more 

complex and multifaceted than this body would be (Columbia Trust Basin, 2021). It took 

approximately a year to establish SSIWPA and so it is safe to estimate that this body 

would take somewhere between 2 and 5 years to establish given no extenuating 

circumstances (i.e., global pandemics). It is worth noting that there would also be an 

increase in complexity in the long run with the added bureaucracy, so that would need to 

be taken into account. 
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 Analysis of Incremental Cost 

Option 1: Status Quo 

The Incremental cost of Option 1: Status Quo received a rating of “3” or 

“desirable”. Since this option supports the status quo, there would be no additional costs 

for any policy implementation. The current $20 million in annual costs of governance 

would continue at the same rate 

Option 2: Municipal Incorporation 

The Incremental cost of Option 2: Municipal Incorporation received a rating of “2” 

or “sufficient”. Based on the multi-year summary of costs conducted by the 2016 

Incorporation Study by Urban Systems which accounts for the transition costs, new 

policing and road costs and provincial assistance in the first 5 years, the net annual 

increase in costs after incorporation would be $899,000. This cost was identified on a 

service by service basis and does not account for any additional revenue the newly 

created municipality may receive. Examples of the additional revenue are outlined in 

Table 5 below. The analysis saw an overall decrease in the cost of fire protection, roads 

and land use planning. There was a decrease in costs in the short-term (i.e., the first few 

years after incorporation), and then an increase in the long-term. Salt Spring would also 

receive Provincial Transition Assistance as outlined in the Provincial offer of Restructure 

Assistance in the first 5 year. The study found that there would be no overall impact on 

property taxes for most residents, despite fears to the contrary. Though incorporation 

does carry a significant cost, it would also eliminate current costs such as the Provincial 

tax collection fee (which stands at 5.25%). Therefore, taking both the short and long 

term and new revenue into consideration, the policy received a sufficient rating.  

Table 5: Additional Revenue for a Municipality  

 

Title Type of Funding Amount 

Small Community Grant Grant $360,000 

Traffic Fine Revenue Share Fine Collection $114,000 

Community Works Fund 
Agreement for Gas Tax 
Funding 

Taxes $400,000 
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Option 3: Independent Oversight Body  

The Incremental cost of Option 3: Independent Oversight Body received a rating 

of “3” or “desirable”. Though no option other than incorporation was considered in the 

previous governance studies done on Salt Spring, Okanagan-Similkameen conducted a 

governance study which examined the establishment of an LCC in their jurisdiction 

(Expert Interviews, 2020). They found that the extra funds from the Provincial 

Government and the reduction of at least one of their existing commissions (i.e., an 

improvement district) would cover the administration costs of such a body (Kerr, 2017). 

Though this oversight body is not an LCC, it’s operational costs would likely be similar. 

SSIWPA which functions as a small scale version of what this oversight body would be, 

is funded through property taxes. The primary costs would be legal in the creation of the 

agreements and any required legislation, and administrative in terms of salary for the 

handful of employees and any annual meeting or other miscellaneous costs. According 

to the 19-20 Islands Trust budget, special property tax requisition requested $98,500 for 

SSIWPA along with grants, direct funding and in-kind funding. The body would likely be 

funded through grants and property taxes, with each of the organizations contributing a 

portion of funds from their own budgets to cover the administrative and operational costs 

of the body. Even assuming this body would cost considerably more than SSIWPA, the 

cost is deemed acceptable and could likely be covered by grants and tax revenue, and 

the increase in annual costs would be minimal.  
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 Recommendation and Conclusion 

The goal of this research was to examine policy solutions to address the lack of 

coordination and cooperation that exists in the current governance structure on Salt 

Spring Island. This lack of cooperation was identified in previous governance studies 

conducted in the community between 2013 and 2017, as well as through six expert 

interviews. The research was guided by three primary research questions: 

1. What are the key benefits, if any, to Salt Spring Island’s current 
system that should be maintained? 

2. What are the key drawbacks, if any, to Salt Spring Island’s current 
system that should be addressed?  

3. What governance policies effectively promote cooperation while 
maintaining the important aspects of the current governance 
approach? 

Given the unique nature of the governance structure on Salt Spring Island, and 

the complex history with centralized government in the community, this report 

recommends that an independent oversight body designed to coordinate 

activities between all the current governance organizations and act as a go-

between for them and the general public, is the most effective way to improve 

coordination and cooperation in the community.  

This option was chosen not only because of its overall score from the analysis, 

but because it is a compromise between the two extreme options of incorporation versus 

status quo. It is important to note that this analysis is based on a lot of generalized 

assumptions and hypotheses, which is why it is not the sole basis for this 

recommendation. Given the lack of majority support for incorporation that option is 

simply not feasible at present. For a more immediate solution the independent oversight 

body, modelled after a mixture of an LCC and the already existent SSIWPA coordinating 

body is deemed most appropriate. This option will help address multidisciplinary issues 

in the community such as water protection and climate change, by bringing all the 

organisations face to face on a regular basis and promoting idea sharing, collaboration 

and clearer communication. By bringing these organisations together in one place the 

body will also be providing an avenue for the public to hold all the organizations 
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accountable through social pressure, as well as the ability to speak to all the 

organisations at the same time and ensure their concerns are being heard. 

This option is supported by information from the expert interviews, though it is 

recommended that further research be conducted on the most efficient and effective 

mandate and operational structure for such a body in order to ensure it can operate to 

the best of its ability. The island could decide to form this body through inter-

organisational agreements, in a similar manor to SSIWPA, or pursue a more formal 

collaboration with the Provincial Government similar to how a LCC is established. As 

further research is conducted on the best way to proceed with the oversight body, it is 

recommended that the financing of its operational and administrative costs be shared 

between all the involved organisations in an effort to reduce or prevent any additional 

cost to the general public.  

Salt Spring Island and the rest of the unincorporated Southern Gulf Islands are 

unique not only for their governance structure, but for their diverse ecology, fierce sense 

of community and strong volunteerism spirit. The demographic divisions present in the 

community in terms of both wealth and age have potentially also contributed to the 

divisive debates around governance in the community, with individuals’ socio-economic 

backgrounds playing a part in their opinion on policy solutions such as incorporation. 

These islands have a lot to offer their communities; however, without the ability to offer 

united strategic plans, coordinated approaches to large scale problems such as housing, 

water security and climate change, the things that make these islands so special may 

not be preserved. Further research is needed in order to identify the next steps in 

implementing the suggested oversight body. This research was limited by the unique 

nature of this issue, and the lack of research on alternative governance structures. 

Further research would work to fill in these gaps and provide a comprehensive picture of 

how such a body would operate. As more information is gathered, the broader policy 

option can be amended as needed. While Salt Spring and the Southern Gulf Islands 

may be together on their own, this recommendation would strengthen their governance 

and ensure they are ready to solve any issues their communities may face.  
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Appendix. Interview Guide 

Introduction (5-10 min) 

• Welcome, thank you for taking the time to talk to me today… 

• Review the purpose of the interview: 

o This interview seeks to understand the perspectives of individuals 

working in or familiar with governance organizations on Salt Spring Island 

and their views on the current governance system. It also seeks to obtain 

their perspectives on the coordination between governance organisations. 

o Information obtained from this interview will be used to inform the 

development of policies and proposals for the cooperation and 

coordination between these organizations, and overall government 

accessibility to the general public. 

• To review the interview process- Do you consent to this interview being 

recorded for the sake of later analysis? The recording will not be shared and 

will be kept on a secure server in accordance with ethics protocol.  

• Guidelines 

o Please speak form your own perspective 

o There are no right/wrong answers 

o As the interviewer I am not here to express my own opinions, I want to 

hear your honest views and thoughts. 

• Do you have any questions before we begin? 

 

1.  Governance on Salt Spring Island (15 min) 

• To start off I’m going to ask you a series of broad questions about Salt Spring 

Island and its governance. First, what is something that you would identify as 

being unique to the Island, this can be anything?  

o Probe: can you name some others? Are these important to you or not? In 

what ways or why? Do you feel they are being protected/encouraged? 

• In your opinion, what are three major issues facing Salt Spring today? 
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o Probe: Which of these do you think should be the top priority? Can you 

tell me why you find that the most serious? Do you feel this issue is being 

adequately addressed or not? Why/why not? In what ways? 

• How would you describe your/your organisation’s interactions with (other) 

governing organizations on Salt Spring Island when it comes to addressing 

challenges the community is facing? 

o Probes: can you expand on that? Which of these organization do you 

work most with and how? 

• Generally speaking, do you think the current governance system on Salt Spring 

is working well? 

o Probe: In what way is it working/not working? Can you expand on that? 

What makes you feel so strongly about this?   

• What would you say are some advantages of the current governance structure 

on Salt Spring? 

o Probe: Can you expand on that? What makes you feel so strongly about 

this? if none, what are some potential disadvantages they can think of? 

 

2. Cooperation and Coordination (15 mins) 

• In this section I am going to ask you tailored questions about coordination and 

cooperation between governing bodies on Salt Spring.  

• In your experience do the main governance organisations (i.e., the CRD, Islands 

Trust, and Improvement Districts) work well together to govern the community? 

Or do you think they don’t work well together? 

o Probe: Can you expand on that? Why do you think that is? Do you have 

any specific examples of that not working or working? 

• In your own words, can you define what cooperation looks like for you, in regard 

to governmental organisations? 

o Probe: Why is that? 

• Do you think cooperation and coordination between governmental organisations 

on Salt Spring is important or not? 

o Probe: Why do you think that? What makes you feel so strongly about 

that? 
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• In your own words, what are some examples of where cooperation has been an 

issue on Salt Spring, that is, not successful? 

o What are some examples of when cooperation has been successful? 

*alternate these by interview 

• In your opinion, is the current form of governance able to address the issues you 

identified earlier? 

o Probe: Why do you think that is? How would you want this addressed? 

Do you feel like your concerns are being heard? 

• I’m going to turn now to a more specific example of policy implementation in the 

community.  

• Looking at climate change adaptation policy as an example, do you think 

cooperation between the various governing bodies is important to successfully 

meeting this challenge? 

o Probe: why do you think that is? Do you think this could be improved? In 

what ways? 

• Do you think the current governance system on SSI is well equipped to 

implement climate change policies such as infrastructure projects, CO2 emission 

targets and renewable energy options? 

o Probe: Can you expand on why?  

 

3. Potential Policy Solutions (20 min) 

• For our final section, I would like to hear your thoughts on potential policy 

options to help improve governmental cooperation and accessibility. 

• Do you think the current governance structure is accessible and easy to 

navigate for the general public? 

o Probes: If not, how do you think this could be improved? If yes, are 

there any ways that the structure could be improved? 

• Do you think that despite any issues you have identified that the current 

system will remain the way it is? 

o Probes: what about the system makes you feel that way?  

• There have been a variety of governance and incorporation studies conducted on 

Salt Spring over the last several decades; however, incorporation votes have 
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never been successful in the community. What are the main reasons you think 

incorporation hasn’t been successful on Salt Spring in the past? 

o Probe: Can you expand on that? Why do you think that is? What do you 

think is driving this feeling? 

• Do you think incorporation would ever work on Salt Spring? 

o Probe: why do you think that is? Do you think this is a problem? 

• If some form of oversight body to coordinate the various organizations (CRD, IT, 

Improvement districts, etc.) that would not replace them, but would merely act as 

a go between for the public and the other organizations, was proposed, what 

would your thoughts on this be? 

o Probe: What would your concerns with this be? Why do you think that 

would be an issue? What would you like to see in such an organisation? 

• Imagine you were consulted about improving the coordination between these 

organisations, what would your primary recommendation be?  

o Probes: Are there any particular steps you think should be taken now? 

Why do you say that? Why do you think that would be successful? 

• Are there any governance issues we haven’t discussed that you feel are 

important to bring up? 

 

 

Follow-up / closing comments. 
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