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1. Introduction 

1.1 Terms of Reference 

In April, 2016, Watson & Associates Economists Ltd. (Watson & Associates), in 

association with Dr. Robert J. Williams, hereafter referred to as the Consultant Team, 

was retained by the Town of Georgina to conduct a comprehensive Council 

Composition and Electoral Review. 

The primary purpose of the study is to prepare Georgina Town Council to make 

decisions about whether to maintain the existing ward structure or to adopt an 

alternative arrangement.  The project has a number of key objectives in accordance 

with the project terms of reference, as follows: 

 Develop a clear understanding of the present ward system, including its origins 

and operations as a system of representation; 

 Evaluate the strengths and weaknesses of the present ward system on the basis 

of the identified principles; 

 Conduct an appropriate consultation process to ensure community support for 

the review and its outcome; 

 Identify plausible modifications to the present ward structure; and 

 Deliver a report that will set out recommended alternative ward boundaries to 

ensure effective and equitable electoral arrangements for the Town of Georgina, 

based on the principles identified. 

1.2 Why a Ward Review Now 

The Town of Georgina’s Council is comprised of seven members, including the Mayor 

and one Regional Councillor elected at-large and five Councillors elected in five wards. 

The municipality is an amalgamation of the former Village of Sutton and the Townships 

of Georgina and North Gwillimbury, and dates from the establishment of York Region in 

1971.  The original Town Council consisted of the Mayor, a Regional Councillor and 

seven ward Councillors, but the number of Councillors and wards was reduced in 1996 

by application to the Ontario Municipal Board (the legislated practice at the time).  
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Since 1996, Georgina’s permanent population has increased by 33%, from an 

estimated 35,720 in 1996 to 47,360 in 2016.1  Over this period, the Town has also 

experienced moderate growth in seasonal population.  Population growth over the past 

two decades has been concentrated along the shoreline communities and particularly in 

Keswick.  

As of 2016, the Town’s population (both permanent and seasonal) is estimated to be 

53,6652 and growth within the Town has created significant inequalities in ward-to-ward 

populations which is expected to be exacerbated through the ongoing development 

planned in Keswick. 

1.3 Georgina’s Ward Boundary Review Process 

Municipal councils have the legal right to create, change and even eliminate ward 

boundaries for the purpose of electing municipal councillors.  Provincial legislation, 

however, does not provide a set framework for the review and adjustment of electoral 

arrangements in Ontario municipalities. 

There are only two sections of the Municipal Act (s.222 and s.223) that address this 

question and they are significant because of what is omitted.  The basic provision, found 

in s.222 (1), simply authorizes a municipality “to divide or redivide the municipality into 

wards or to dissolve the existing wards.”  It permits a municipal council to pass a by-law 

setting out the electoral arrangements, but the review of electoral boundaries is not 

subject to a stipulated schedule, to a standardized process or to established criteria.  

Furthermore, despite a statement in the Municipal Act that the Minister “may prescribe 

criteria,” none actually exists.   

Therefore, it is up to each municipal council to determine when a review should occur, 

to set the terms of reference for its review, including the process to be followed, and to 

establish criteria or guiding principles to evaluate the municipality’s electoral system. 

In February, 2016, the Town Clerk submitted a report to Council to provide information 

relating to a ward boundary review process that included Guiding Principles, Scope of 

Work and Terms of Reference for a “Review of Municipal Electoral Ward Boundaries 

and Council Composition” (Report DAS - 2016 – 0005).  A contract for a ward boundary 

                                            
1 1996 population derived from Statistics Canada Census. 2016 population an estimate 
by Watson & Associates Economists Ltd. Population includes Census undercount of 
approximately 2.7%.  
2 2016 estimate by Watson & Associates Economists Ltd. 
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review was subsequently awarded to Watson & Associates, in association with Dr. 

Robert Williams. 

Initial discussions were conducted by the Consultant Team in June and July, 2016 with 

the Mayor, Council members and municipal staff.  These interviews were designed to 

understand and evaluate the operation of the present ward system in Georgina and to 

determine what directions might be considered in developing options for the future. 

In June and July of 2016, baseline population and six-year (2016 to 2022) population 

forecasts and a G.I.S.-based growth modelling analysis were prepared by the 

Consultant Team, and a number of draft ward boundary configuration alternatives were 

developed and tested in light of the population outputs.  This led to the development of 

four preliminary ward alternatives which will be presented and discussed at a public 

engagement open house in September, 2016 where comments from the community will 

be solicited.  Based on feedback from public consultation and further refinement, the 

Consultant Team will recommend ward boundary alternatives to Council in late 2016. 

If Council approves a recommendation for a change to the present ward boundaries, a 

by-law to enact the new boundaries would be brought to a later Council meeting for 

adoption.  Subject to the provisions of s.222 (4) of the Municipal Act, such a by-law can 

be appealed to the Ontario Municipal Board. 

1.4 Guiding Principles 

The terms of reference that frame this study were presented to Council by the Town 

Clerk in Report DAS - 2016 – 0005 and will direct the Consultant Team in its work. The 

report sets out criteria for wards and principles for the review that embody approaches 

similar to those adopted in recent ward boundary reviews across Ontario and reflect 

those cited in relevant Ontario Municipal Board decisions with respect to appeals of 

ward boundary by-laws.  The following provides an explanation of the principles 

established for evaluating both the existing ward boundary structure and alternative 

Options presented in this report.  A full text of the guiding principles is found in 

Attachment #1 to Report DAS - 2016 – 0005 and is included here as Appendix A. 

As identified in Report DAS - 2016 – 0005, “The Municipal Electoral Ward Boundary 

Review in Georgina will have regard to the following principles: 

1) representation by population 

2) representation of communities of interest 
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3) recognition of future growth 

4) representation of physical features as natural boundaries 

5) overriding principle of effective representation 

6) electorate distribution.” 

While Report DAS - 2016 – 0005 offers a summary of the factors to be considered in 

relation to the principles, it is helpful for the Consultant Team to spell out its own 

understanding of the terms of reference and how they will be applied in the Georgina 

Council Corporation and Electoral Review. 

1) Representation by Population 

The concept of representation by population (“rep by pop”) has a long history in 

Canada, usually associated with the idea that elective offices in a particular jurisdiction 

are distributed in such a way that each one is associated with roughly the same number 

of people or of electors.  In some democracies this principle of voter parity is enforced 

rigorously – almost to the exclusion of any other factor – so that there is almost no 

variation in the population of electoral units within a particular jurisdiction.  

In the most significant judicial ruling on electoral representation in Canada, however, the 

majority of the Supreme Court understood that Canadian electoral law has never been 

driven by the need to achieve “full parity” in the population of electoral divisions.  The 

Court concluded that some degree of variation from parity would be acceptable and, at 

times, even necessary to achieve effective representation (a concept that will be 

discussed below).  In other words, representation should at least be equitable (that is, 

fair) when it cannot be mathematically equal.  

In this review, the closer the population of the wards is to parity, the more the entire 

design can be assessed as equitable.  Some variation will be considered acceptable, 

however, and in this review the range will be understood to be 25% above or below the 

population of what will be called an “optimal” ward in Georgina.  This is a rather 

generous range of tolerance from parity, but it is based on long-standing parameters for 

the federal redistribution process and will be discussed in further detail below. 

2) Representation of Communities of Interest 

As just discussed, electoral districts in Canada are not traditionally considered to be 

merely arithmetic divisions of the electorate designed to achieve parity of voting power. 
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Rather, they are part of a system “which gives due weight to voter parity but admits 

other considerations where necessary”1 (Carter decision, page 35).  One of the 

customary other considerations is “community of interest.”  For the Consultant Team, 

the rationale is that electoral districts should, as far as possible, be cohesive units and 

areas with common interests related to representation. 

In the municipal context, “community of interest” is frequently linked to 

“neighbourhoods” since the neighbourhood is the most identifiable geographic point in 

most people’s lives; it is where they live.  More importantly, the responsibilities of the 

municipality are also closely associated with where people live:  roads and their 

maintenance, the utilities that are connected to or associated with their dwelling, and the 

myriad of social, cultural, environmental and recreational services are often based on 

residential communities.  Even municipal taxation is inextricably linked to one’s dwelling.  

Identifying such communities of interest comes from a recognition that geographic 

location brings shared perspectives that should be reflected in the representational 

process.  

In most municipalities there are more communities of interest or neighbourhoods than 

there are electoral districts, so wards will of necessity have to be created by grouping 

together such building blocks for the purposes of representation.  This principle 

addresses two perspectives:  what is divided by ward boundaries; and, what is joined 

together.  Alternative ward configurations will, therefore, normally be assessed in terms 

of how successfully they separate or assemble certain communities of interest into 

plausible units of representation.  The first priority is that communities ought not to be 

divided internally; as a rule, lines are drawn around communities, not through them.  

Secondly, as far as possible wards should group together communities with common 

interests. 

In the Georgina context, there is a nuance on this principle that the Consultant Team is 

directed to consider.  The specific statement in the Guiding Principles is the following: “It 

is desirable that differing property characteristic types (such as lakefront, commercial, 

and industrial) be presented in as many wards as possible.”  This perspective was also 

integral to the 1996 ward redivision:  “The proposed wards each contain a balance of 

lakefront, urban and rural components. The urban/rural, lakeshore mix should minimize 

any conflict or perceived conflict of interest between the proposed wards.”2  In practical 

                                            
1 Provincial Electoral Boundaries (Saskatchewan) [1991] 2 S.C.R. 158.  This is often 
cited as the Carter decision. 
2 Town of Georgina, Report DAS 95-59 (“Ward Boundary Alignment”), September 9, 
1996, page 9. 
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terms, this means that Georgina has been governed since its inception by Councillors 

elected in wards that, by design, each include some lakefront and rural area plus 

settlement areas of varying sizes and complexity.  In other words, wards in Georgina 

are expected to be diverse rather than coherent units of representation. 

3) Recognition of Future Growth 

Georgina is expected to experience population growth over the next decade, primarily 

concentrated in the southwest corner of the Town.  This growth is driven, in part, by the 

construction of new housing to meet market pressures in the Greater Toronto Area. 

Any changes to ward boundaries in Georgina in 2016 will be based on some empirical 

certainty about population changes that have occurred since the last boundary 

adjustment in 1996.  This principle, however, seeks to ensure that a ward design does 

not merely “catch up” with such changes but addresses the municipality’s future by 

giving some weight to projected population growth within the Town.  In other words, it 

encourages the design of wards that will not be out-of-date the day after they are 

adopted. 

4) Representation of Physical Features as Natural Boundaries 

Electoral boundaries are the means by which members of a community are grouped 

together to elect a representative.  Electoral boundaries, however, are not arbitrary lines 

drawn on pieces of paper.  Rather, they are intended to demarcate one group of people 

from another to give them, in the words of Madam Justice McLachlin in the Carter 

decision, “a voice in the deliberations of government.”  

To capture coherent communities of interest, boundaries should rely on “markers” that 

are recognizable and permanent, as well as easily remembered.  Municipalities usually 

have many such markers; some are part of the tangible physical environment (and are 

“natural” in the sense that they are part of the natural world like lakes, rivers and 

valleys) while others are human artefacts (i.e. roadways, utility corridors and railway 

lines).  In both instances, these are features of the municipal setting that often form a 

barrier that actually separates residents who live on opposite sides of the marker.  

This principle is probably the easiest to visualize and appreciate; however, it is only one 

of several principles to be considered.  A clear-cut boundary between two wards might 

be more desirable than “fine tuning” population numbers between them, for example. 

Such a choice may compromise the population balance among the wards to some 
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degree but the indisputable physical separation of one part of the municipality from 

another probably warrants separate political representation.  

5) Overriding Principle of Effective Representation 

The concept of “effective representation” has become an integral part of the evaluation 

of electoral systems in Canada, dating from the Carter case taken to the Supreme Court 

of Canada in 1991. 

In that reference, the Court was asked to determine whether the variance in the size of 

voter populations permitted in legislation for certain types of provincial constituencies in 

Saskatchewan (in urban, rural and northern areas) infringed on the democratic right 

found in section 3 of the Canadian Charter of Rights and Freedoms (“Every citizen of 

Canada has the right to vote in an election of members of the House of Commons or of 

a legislative assembly and to be qualified for membership therein”). 

The majority opinion concluded that the “purpose of the right to vote enshrined in s.3 of 

the Charter is not equality of voting power per se but the right to ‘effective 

representation.’”  It went on to state that since the purpose of a vote is to be 

represented in government (and not just to be able to cast a ballot on election day), “to 

insist on voter parity might deprive citizens with distinct interests of an effective voice in 

the legislative process as well as of effective assistance from their representatives in 

their ‘ombudsman’ role.”  This may mean that, at times, voter parity may “prove 

undesirable because it has the effect of detracting from the primary goal of effective 

representation” and deviations from parity “may be justified on the grounds of practical 

impossibility or the provision of more effective representation.”  

In this study, effective representation will take precedence over the previous four 

principles in the evaluation of individual wards and the ward system itself.  For example, 

are the individual wards proposed for Georgina plausible and coherent units of 

representation?  Do they provide equitable access to councillors for residents of the 

municipality?  Are the proposed wards of a size, scale and shape that a representative 

can serve her or his constituents successfully?  In sum, do the wards constitute a 

system that can be judged to deliver effective representation even if some of the 

specific principles are only partially successful?  In the absence of any direction from 

the Province through the Municipal Act or any other legislation or regulation, the ruling 

of the Supreme Court of Canada will provide the central perspective. 
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6) Electorate Distribution 

Long before amalgamation, Georgina and its component communities along Lake 

Simcoe have been attractive to seasonal residents.  As such, unlike other municipalities 

in York Region, Georgina’s electorate has included both permanent residents and a 

significant proportion of seasonal residents, in particular in the present Wards 3, 4 and 

5.  Since the last ward boundary revision, a sizeable number of seasonal dwellings have 

been transformed into permanent dwellings and the share of seasonal residents to 

permanent residents has declined. 

Under Ontario municipal legislation, however, seasonal residents are entitled to vote in 

municipal elections even though they maintain a primary residence in another 

municipality and, therefore, they should be represented in the design of wards.  These 

individuals are not typically counted as part of the Town’s population (in the Census, for 

example).  

This Guiding Principle directs the Consultants to seek “equal representation” of all 

eligible electors as a “desirable goal” in its “proposals for re-dividing the wards.”  In 

other words, the principle is understood to mean that “non-resident electors” and 

“resident electors” are to be treated equally in the design of wards that have “relatively 

equal population totals.” 
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2. Town of Georgina Existing Population 
and Forecast Growth 

As previously discussed, one of the basic premises of representative democracy in 

Canada is the belief that the geographic areas used to elect a representative should be 

reasonably balanced with one another in terms of population.  In order to evaluate the 

existing ward structure and subsequent alternatives in terms of representation by 

population in the existing year (2016), a detailed population estimate for Georgina and 

its respective wards and communities was prepared.  This analysis reflects both the 

Town’s permanent and seasonal population. 

The Town of Georgina is forecast to experience moderately strong population growth 

and population shifts over the next decade.  For this reason, it is important that this 

study assess the representation by population for both existing and future-year 

populations.  In accordance with the study terms of reference, the analysis will consider 

representation of population over the next two municipal elections through 2022.  As 

such, a population and housing forecast for the Town of Georgina and its communities 

for the 2016 to 2022 period was generated.1  The results of this analysis are discussed 

below. 

2.1 Existing (2016) Population and Structure 

Building on the 2011 Census data, a 2016 permanent population estimate for Georgina 

was generated based on 2011 through 2015 residential building permit activity and 

factoring in the decline in population in existing housing units.  The Town’s permanent 

population in 2016 is estimated to be 47,360.2  The Town’s seasonal population is 

estimated at approximately 6,300 and is also factored into the total population.3  The 

Consultant Team estimates the 2016 Town of Georgina population, reflecting both 

permanent residents and seasonal residents, to total 53,665.4  Permanent residents 

account for approximately 88% of the population base, while seasonal residents 

                                            
1 The Town-wide population growth forecast presented herein is consistent with the 
Town’s 2016 Development Charges Background Study prepared by Hemson Consulting 
Ltd. 
2 Includes Census undercount of approximately 2.7%. 
3 The Town’s seasonal population was estimated using 2011 Census housing data and 
MPAC property information and applying an average persons per unit (i.e. occupancy) 
of 3.66. 
4 Includes Census undercount of approximately 2.7%.   
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account for 12%, as presented in Figure 1.  The majority of seasonal residents are 

located along shoreline areas on Lake Simcoe.  

Figure 1 – Town of Georgina 2016 Population 

 

The Town’s 2016 population by community is presented in Figure 2.  As shown, more 

than half (54%) of Georgina’s existing population (representing a population of 28,940) 

resides within Keswick.  This is compared to 17% (9,020) in Sutton/Jackson’s Point, 7% 

(3,550) in Pefferlaw and 8% (4,545) in the Serviced Lakeshore Residential Area. The 

Town’s hamlets/rural area accounts for 14% (population of 7,605) of the Town’s 

population. 

Figure 2 – Town of Georgina 2016 Population by Community 

 

Population % Share
Permanent

1
47,360 88%

Seasonal 6,300 12%

Total Population 53,665 100%
Source: Watson & Associates Economists Ltd.

1. Includes Census undercount of approximately 2.7%

Community
2016 

Population1 % Share

Keswick 28,940 54%

Sutton/ Jackson's 

Point
9,020 17%

Pefferlaw 3,550 7%

Serviced Lakeshore 

Residential Area
4,545 8%

Hamlets/Rural 7,605 14%

Town of Georgina 53,665          100%

Source: Watson & Associates Economists Ltd.

1. Includes permanent and seasonal population and 

Census undercount of approximately 2.7%
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2.2 Forecast Population Growth, 2016 to 2022 

In order to evaluate the existing ward structure and subsequent alternatives in terms of 

representation by population over the next two municipal elections (i.e. 2018 and 2022), 

a detailed population forecast was developed for the Town and its communities. 

Population growth over the 2016 to 2022 period was identified based on the population 

and household growth forecast presented in the Town’s 2016 Development Charges 

Background Study.  The allocation of growth by community was informed by a review of 

opportunities to accommodate future residential growth and recent development trends, 

along with a review of population growth projections presented in the Town’s 2015 

Official Plan and York Region’s traffic zone level population growth projections. 

The Town is expected to experience moderately strong population growth and shifts 

over the 2016 to 2022 period.  By 2022, Georgina’s population is expected to reach 

approximately 57,325,1 an increase of 7%.  The forecast population growth is 

anticipated to be concentrated in Keswick with an increase in population of 2,145, and 

Sutton/Jackson’s Point, with an increase of 1,250, as illustrated in Figure 3.  In 

comparison, the Serviced Lakeshore Residential Area, Pefferlaw and the Town’s 

hamlets/rural area are expected to have more limited population growth over the period. 

Figure 3 – Forecast Population Growth by Community, 2016 to 2022 

 

60

30

180

1,250

2,145

0 500 1,000 1,500 2,000 2,500

Hamlets/Rural

Pefferlaw

Serviced Lakeshore Residential Area

Sutton / Jackson's Point

Keswick

Change in Population 2016-2022

Source: Watson & Associates Economists Ltd.
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The 2022 forecast population by community is presented in Figure 4.  As shown, 

Pefferlaw’s and the hamlets/rural area’s share of population is expected to decline 

marginally over the period, while that of Sutton/Jackson’s Point and Keswick are 

expected to increase marginally.  

Figure 4 – Town of Georgina Forecast 2022 Population by Community 

 

Community
2022 

Population1 % Share

Keswick
31,085 54%

Sutton/ Jackson's 

Point 10,270 18%

Pefferlaw
3,580 6%

Serviced Lakeshore 

Residential Area 4,725 8%

Hamlets/Rural
7,665 13%

Town of Georgina
57,325          100%

Source: Watson & Associates Economists Ltd.

1. Includes permanent and seasonal population and 

Census undercount of approximately 2.7%
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3. Georgina’s Existing Ward Structure – 
Evaluation 

3.1 Existing Ward Structure Overview 

At the time of amalgamation in 1971, a seven-ward structure was established in 

Georgina which “followed the same boundary lines of the former municipalities”1 and 

was used until 1996 when the number of wards was reduced to five.  The original 

seven-ward structure is presented in Figure 5 for reference purposes. 

In the original seven-ward design, four wards were assigned to the former Township of 

North Gwillimbury, one to the former Village of Sutton and two to the former Township 

of Georgina. The 1996 redivision coincided with a reduction in the size of Council but 

acknowledged the changing nature of the population of the Town, as follows: 

“Historically, much of the growth in Georgina focused on the shoreline of 
Lake Simcoe as seasonal recreational development.  This has now 
changed drastically with increased growth throughout the Town, especially 
in the community of Keswick.  Keswick now supports a population in 
excess of 14,500 people out of a total Town population of approximately 
33,000 people.  Based on present planning proposals and water/sewer 
servicing capacity constraints, it is anticipated that Keswick will continue to 
grow significantly while few changes will occur in the remainder of the 
Town with the exception of some infilling development within Sutton. 

As a result of this disproportioned growth in the Keswick area in relation to 
the rest of the Town, ward realignment should primarily focus on 
redistributing this population growth in Keswick more equitably.”2 

                                            
1 Town of Georgina, Report DAS 95-59 (“Ward Boundary Alignment”), September 9, 
1996, page 2. 
2 Ibid. 
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Figure 5 – Georgina’s Ward Structure 1971 to 1996 

 

Although the five-ward design adopted in 1996, as shown in Figure 6, was unable to 

achieve “parity of voting power” across the wards, its designers accepted that, although 

it was “of prime importance,” it is “not the only factor to be taken into account.”  They 

believed that the new system would provide “more equity in representation” as well as 

supporting “the integrity of the existing communities of the Town.”  By 2016, however, 

that equity has clearly diminished. 
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Figure 6 – Georgina’s Existing Ward Structure 

 

The 2016 Council Composition and Electoral Review in Georgina is framed by the six 

principles discussed in section 1.4 of this report.  It is not unreasonable to apply the 

same principles to the existing system of representation:  (a) to elaborate on and 

explain how the principles are applied in relation to a design that Georgina residents will 

be familiar with; and (b) to highlight any shortcomings that may have developed in the 

system adopted in 1996 in terms of the principles that are guiding the 2016 Review. 

This section reviews the existing ward structure in Georgina in terms of the identified 

guiding principles.  

3.2 Evaluation 

3.2.1 Representation by Population 

The goal of this Review is to design a system of representation that achieves relative 

parity in the population of the wards, with some degree of variation acceptable in light of 

population densities and demographic factors across the Town.  The indicator of 

success in a ward design is the extent to which all of the individual wards approach an 

“optimal” size.   
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Optimal size, itself, can be understood as a mid-point on a scale where the term 

“optimal” (O) describes a ward with a population within 5% on either side of the 

calculated optimal size.  The classification “below/above optimal” (O- or O+) is applied 

to a ward with a population between 6% and 25% on either side of the optimal size.  A 

ward that is labelled “outside the range” (OR+ or OR-) indicates that its population is 

greater than 25% above or below the optimal ward size.  The adoption of a 25% 

maximum variation is based on federal redistribution legislation. 

Based on the Town’s overall population (53,665) and a five-ward system, the optimal 

population size for 2016 will be 10,735.  Population figures established for this Review, 

as shown in Figure 7, suggest that one of the wards (Ward 1) is well beyond the top of 

the acceptable range of variation and another (Ward 5) is outside the bottom of the 

range. Only three of the present wards are within the 25% maximum variation threshold 

with Ward 3 barely above that minimum threshold. 

Figure 7 – Town of Georgina 2016 Population by Ward 

 
 

3.2.2  Representation of Communities of Interest  

There are many long-established population clusters in Georgina; the two largest are 

Keswick and the Sutton/Jackson’s Point communities.  There are also settlements 

scattered through the central and eastern part of the Town (Baldwin, Elmgrove, 

Pefferlaw, Virginia, Port Bolster and Udora, for example) and a string of lakeshore 

communities (for example, Orchard Beach, Roches Point, Island Grove and Willow 

Beach).  Finally, there is a significant agricultural production area that covers most of 

the Town’s geography. 

The present wards were deliberately designed to avoid fragmenting these communities 

(with the primary exception of Keswick).  Even the boundary between Wards 3 and 4 at 

Population1

1 15,950        1.49 OR+

2 11,210        1.04 O

3 8,160          0.76 O-

4 10,685        1.00 O

5 7,660          0.71 OR-

Total 53,665        
Ward Average 10,735        
Source: Watson & Associates Economists Ltd.

Ward
2016 Population

Variance

1. Population includes permanent and seasonal population 

and Census undercount.
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Lake Simcoe cuts through institutional green space to keep identifiable beach 

communities in different wards.  As already noted, however, wards in Georgina were 

also deliberately designed to include a mix of communities of interest in each of the 

wards.  On this basis, the wards meet the expectations associated with this principle in 

Georgina by joining together rural and seasonal residents with relatively more densely 

populated communities. 

It must be acknowledged, though, that the present ward configuration divides both rural 

and seasonal representation into several parts, thereby reducing their collective voices. 

Furthermore, the present ward system is based on the assumption that Keswick is 

effectively three communities, each of which is placed in a separate ward.  The authors 

of the 1996 report on ward boundaries refer to “south Keswick” as “a community of 

interest,” “middle Keswick” as “an urban hub,” and “the north end of Keswick” which will 

contribute “urban flavour” to the “rural and large seasonal populace” in the proposed 

Ward 3.1  

This may not be a conventional interpretation of this principle but it has been seen as 

acceptable in Georgina for twenty years. 

3.2.3 Recognition of Future Growth 

This principle calls for wards that are generally in equilibrium to one another as 

population change takes place. For the purposes of this assignment, future growth 

trends are assessed to 2022 to reflect the next two municipal elections (i.e. 2018 and 

2022) in accordance with the Project terms of reference. 

Based on the Town’s forecast population for 2022 (57,325) and a five-ward system, the 

optimal population size for 2022 is 11,465.  As demonstrated in Figure 8, the imbalance 

in population in the present wards in 2016 will become more pronounced over the 

forecast period even as the optimal size of a ward increases.  Growth is concentrated 

primarily in the southern portion of Keswick (specifically in the present Ward 1) with 

some growth in Sutton (the present Ward 4).  The net result is that three of the five 

wards are expected to be outside the acceptable range of variation by 2022.  The two 

wards without significant population clusters today (the present Wards 3 and 5) are 

expected to be below the range of variation threshold and the present Ward 1 is 

expected to be well above. 

                                            
1 See Town of Georgina, Report DAS 95-59 (“Ward Boundary Alignment”), September 
9, 1996, page 6. 
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Figure 8 – Town of Georgina 2022 Population by Ward 

 

If no change is made to the present wards, forecast population growth will not by itself 

correct the unbalanced population distribution.  In fact, the population imbalance by 

ward is expected to become more pronounced over time. 

3.2.4 Representation of Physical Features as Natural Boundaries 

In the absence of significant internal geographic features, ward boundary lines in 

Georgina rely almost exclusively on “man-made” features – transportation corridors. 

Most of these are arterial roads that are familiar and well-travelled demarcations that 

form clean boundary lines.  

The one exception is the boundary between the present Wards 1 and 2 that uses 

Glenwoods Avenue for most of its length in the rural countryside but turns north along 

Woodbine Avenue for about 1.5 kilometers before following the Maskinonge River west 

through Keswick to its mouth at Cook’s Bay.  

On the whole, the present wards are based on “natural boundaries.” 

3.2.5 Overriding Principle of Effective Representation 

The concept of representation rests on the relationship between those who live in an 

electoral district and the official elected to give a voice to those people; it anticipates 

accessibility in both directions.  The application of the “effective representation” principle 

is not an evaluation of the capacity of incumbent councillors to serve the wards; rather, 

it is an indicator of the extent to which there are inherent constraints in a given ward or 

wards that hinder the capacity for electors and representatives to stay “connected.” 

Population1

1 17,965        1.57 OR+

2 11,390        0.99 O

3 8,300          0.72 OR-

4 11,935        1.04 O

5 7,735          0.67 OR-

Total 57,325        
Ward Average 11,465        
Source: Watson & Associates Economists Ltd.

Ward
2022 Population

Variance

1. Population includes permanent and seasonal population 

and Census undercount.
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The capacity for effective representation in a ward is influenced both by the actual 

number of potential “voices” that may wish to be heard and by opportunities for face-to-

face interaction.  While the actual population in each ward in Georgina will be relatively 

small by comparison with other municipalities in York Region, it is important that the 

population is distributed equitably as a foundation for effective representation.  

It is not fair to ask one elected official to represent a large population dispersed across a 

large geographic area, and another to serve a smaller population living in a 

comparatively compressed area.  In the present Georgina configuration, the ward with 

the largest population today (Ward 1) is the smallest in area and the two largest wards 

by area are the smallest by population.  This present relationship contributes to effective 

representation. 

The biggest challenge to “effective representation” in Georgina, however, is the 

deliberate combination of diverse communities of interest in each ward.  From the 

outset, representation has been institutionalized around certain “property characteristic 

types” (lakefront, urban and rural) that are assumed to be different from one another. 

This perspective – as articulated consistently in interviews with elected officials as part 

of this study – is defended as a way to enhance decision-making.  Among the 

observations are the following perspectives: 

 Councillors need to vote on Town-wide issues. Being elected in wards like this 

means they all must deal with similar matters such as traffic, or trails, or 

beachfront in their own wards.  

 There is a risk of parochialism if the ward is based on a single interest. 

 It reduces silos.  We all see the other side of the fence. 

 It fosters fairness:  sharing concerns makes for better discussions. 

 The system works because it makes councillors sensitive to the diverse interests 

in the Town. 

What is less clear is how well this system of representation serves the residents who 

inhabit these identified communities of interest in the Town.  That is, what does the 

other side of the representation coin look like?  Does the rural community actually have 

five voices or none of its own?  Since the Municipal Act (s.224) prescribes the first role 

of Council “to consider the well-being and interests of the municipality” (the Town of 

Georgina), is it reasonable to expect that all councillors elected in areas that include 

each of these identified communities of interest must be able to play this role 

successfully?  Since each councillor will hear from members of these identified 

communities on many matters that require a decision but can only cast one vote, how 
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does the councillor determine which voice is most convincing?  Every municipal elected 

official in Ontario is faced with these kinds of choices when required to vote on an 

agenda item, but typically the constituents of the ward are drawn from a set of 

communities of interest that are as coherent as possible.  

It would be very helpful to assess how residents of Georgina themselves judge the 

importance and success of this model of representation.  The topic will form part of the 

public consultation in September, 2016. 

3.2.6 Electorate Distribution 

This Guiding Principle is understood to mean that “non-resident electors” and “resident 

electors” are to be treated equally in the design of wards that have “relatively equal 

population totals.”  As noted in section 2.1 of this report, permanent residents account 

for approximately 88% of the population in 2016, while seasonal residents (majority of 

whom are located along shoreline areas on Lake Simcoe) account for 12%.  All 

population figures used in the evaluation of the present wards (and in the preliminary 

wards discussed in the next section) combine both permanent and seasonal residents 

as this principle directs. 

Not only is the overall population increasing and gravitating towards one corner of the 

Town, however, the distribution of population is changing in another important respect.  

It is certainly the case that the Lake Simcoe shoreline is, in the words of one Councillor 

“our greatest asset” and that seasonal residents were a key component of the 

demographic profile of the Town forty years ago.  In the 1996 ward report, the goal was 

to build on that base to establish a system in each ward in Georgina which would have 

“a balance of lakefront, urban and rural components.”  

What is notable is that today, in one key respect, the “balance” has disappeared (see 

Figure 9):  the proportion of permanent and seasonal residents (overwhelmingly from 

lakefront neighbourhoods) varies considerably from ward to ward.  Seasonal residents 

constitute only about 3% of the total population of Wards 1 and 2, but approximately 

one-quarter of the population of the present Wards 3 and 5.  The idea that there is a 

“balanced” distribution of permanent and seasonal residents across each of the wards 

in Georgina is no longer plausible.  
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Figure 9 – Town of Georgina Permanent and Seasonal  
Population by Ward, 2016 

 

3.2.7 Overall Evaluation 

This evaluation suggests that the existing ward boundary configuration in Georgina 

does not meet the expectations for the two population principles, as illustrated in Figure 

10.  In other words, it would be improbable that a review aiming to meet the population 

principles set out for this Ward Boundary Review would recommend a structure that 

follows the existing ward boundaries.  The deliberate design of wards based on diverse 

communities of interest has been a fundamental articulated strategy in Georgina and 

was generally successful when the present configuration was adopted.  The presence 

of seasonal residents, however, is relatively small in two rapidly growing wards and 

significant in two others, since without them Wards 3 and 5 would be even further from 

the optimal population range. 

The option of leaving representation “as is” would not, in our view, be appropriate. 

 

 

 

 

  

Permanent Seasonal
1 97% 3%

2 97% 3%

3 77% 23%

4 85% 15%

5 75% 25%

Total 88% 12%
Source: Watson & Associates Economists Ltd.

Ward 2016 Population Share

23



Page 3-10 

Watson & Associates Economists Ltd. H:\Georgina\Council Composition and Electoral Review\Report\Georgina Council 
Composition and Electoral Review Interim Report.docx 

Figure 10 – Town of Georgina Existing Ward Boundary  
Configuration Evaluation Summary 

Principle Evaluation Comment 
Representation by 
Population   

No Only two wards are near optimal size; three are 
at or outside the acceptable range of variation. 

Representation of 
Communities of 
Interest 

Yes (as 
defined) 

All wards intentionally mixed communities of 
interest since residential clusters are combined 
with low-density territory and shoreline. 
Keswick, however, is divided into three parts, 
and rural and seasonal representation is 
fragmented. 

Recognition of Future 
Growth 

 No One ward exceeds the acceptable range of 
variation and two are below the acceptable 
range of variation.   

Representation of 
Physical Features as 
Natural Boundaries 

Yes Arterial roadways primarily used with one 
exception (the Maskinonge River); all are 
easily understood. 

Effective 
Representation 

Mixed  Wards consisting of differing property 
characteristic types may contribute to better 
decision-making but are arguably less 
successful in representing those designated 
communities of interest.  

Electorate 
Distribution 

Mixed  Seasonal residents are included in the 
population figures for all wards but are 
numerically small in the present Wards 1 and 
2, and insufficient to bring the present Wards 3 
and 5 up to the optimal range. 
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4. Alternatives 

4.1  A Different Electoral Structure? 

There is no standard model of representation in Ontario municipalities:  the Municipal 

Act, 2001, at s.222 (1) authorizes a municipality “to divide or redivide the municipality 

into wards or to dissolve the existing wards” through a by-law, and at s.217 (1) (4) 

provides that “other than the head of council, members shall be elected by general vote 

or wards or by any combination of general vote and wards.”  Beyond those entries, 

though, there are no conditions or constraints imposed by the Province to help 

formulate a local decision to adopt one electoral system or another. 

In order to ensure that the electoral model in Georgina is the system best suited to the 

needs of the Town’s residents now and in the near future, other alternatives to the five-

ward/five-member structure should be evaluated, in particular the composition (size) of 

Council and the election of Councillors in a general vote (that is, at-large).1  

4.1.1  Should the wards be “dissolved” and all Councillors be elected by general 

vote? 

As noted in the Clerk’s February, 2016 report,2 although staff does not recommend “any 

change from the current five ward system at this time,” the proposed review in Georgina 

should not preclude consideration of the at-large option (what the Municipal Act calls “a 

general vote”).  At least two other municipalities in York Region (Aurora and East 

Gwillimbury) use a general vote format to elect councillors, at present. 

At the risk of oversimplifying the arguments on either side, some important 

considerations can be noted. 

In an at-large system (that is, with no wards) certain advantages can be anticipated:  

 electors have greater choice and flexibility in elections (each voter has the 

opportunity to consider every candidate in the council election); 

 electors are able to select the candidates they think will do the best job, rather 

than having to make a choice among candidates who happen to run in their 

ward; 

                                            
1 See Town of Georgina, Report DAS - 2016 – 0005 (“Review of Electoral Ward 
Boundaries and Council Composition”), February 3, 2016, page 8. 
2 See previous note. 
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 residents will have a larger number of councillors to approach with their 

concerns; 

 the system promotes the concept of a Town-wide focus, with councillors being 

elected by, and concerned for, the Town as a whole, rather than placing a priority 

on more parochial interests; and 

 the likelihood of acclamations is reduced. 

Some disadvantages can be anticipated in an at-large system:  

 candidates must campaign across the entire municipality; this may make the cost 

of a campaign prohibitive (especially for newcomers);  

 there would be no designated voices for particular communities or localities; 

 at-large elections can lead to significant communities of interest and points of 

view being unrepresented (or underrepresented); 

 the system can lead to councillors being relatively inaccessible for residents of 

some parts of the Town; 

 candidates who appeal to areas where voter turnout is highest tend to be elected 

disproportionately; 

 the format can lead to confusion of responsibilities and duplication of effort on the 

part of councillors (everybody on a council represents everybody in the 

municipality); and 

 large numbers of candidates on the ballot can be confusing for voters. 

It is primarily because of the presence of several distinct and historically important 

settlements located throughout Georgina that the Consultant Team’s review will 

proceed on the supposition that Georgina’s Council will continue to be elected in wards 

as a way to ensure that the voices of the Town’s separate localities are found around 

the Council table.  In addition, the looming numerical dominance of residents in Keswick 

could skew the results of a general vote election towards Councillors whose appeal is 

primarily directed at this concentration of electors.  

4.1.2  Should the number of elected officials be changed? 

As noted in section 1.2, Georgina’s Town Council, at present, consists of five 

Councillors elected in five wards and a Mayor and Regional Councillor elected at-large. 

It is within the powers of a council to modify the “composition of council” (as it is called 

in the Municipal Act), but the latter two positions are not within the powers of Georgina’s 

Town Council to change, since all municipalities in Ontario must have a “head of 
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council” elected at-large and only a Regional Council can change its own composition 

(through a process set out in the Municipal Act).  

Nevertheless, the Consultant Team has been directed to conduct a “Review of 

Municipal Electoral Ward Boundaries and Council Composition” and must consider the 

possibility that a change in composition may be appropriate. Implicit in the previous 

section, however, is the assumption that having fewer than five ward councillors would 

make the representation of the diversity of Georgina more – not less – difficult.  

Preliminary research suggests, however, that it might be possible to achieve a better 

population balance or more coherent individual wards if the composition of council is 

increased, which is the standard practice used to accommodate population growth in 

the allocation of federal and provincial parliamentary seats. The proposals that follow 

include some that retain the present composition of council (that is five Town 

Councillors) but residents of Georgina will be invited to consider other preliminary 

options that provide for the possibility of increasing the size of Council as a way of 

achieving more effective representation. 

4.1.3  Should the Councillors continue to be elected in single-member wards? 

Some municipalities elect more than one councillor in a ward; others use a system in 

which wards elect different numbers of councillors. Given the premise that only five 

Councillors will be elected in Georgina and the complexity of the Town, representation 

will not be improved by switching to a system in which one or more wards elect more 

than one Councillor each.  A system in which a ward is created to elect two Councillors 

(say, in south Keswick) would require the rest of the Town to be divided into three very 

large wards and would vest the electors of the two-member ward with two votes for 

Council, while all other electors would have only one.  The latter inequity would still hold 

if more than five Councillors were elected, and one or more wards elected more than 

one Councillor. 

For these reasons, this report will propose single-member wards for Georgina. 

4.2 Preliminary Options  

The Town of Georgina elected its Council from 1971 to 1996 in a ward system built on 

the boundaries of its pre-amalgamation municipalities.  The electoral system was 

reviewed in 1996 and modified on the basis of a set of principles that made “effective 

representation” the “primary goal.”  At that time, the Town was in transition but key 

features of its foundation as a seasonal location were preserved.  
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By 2016, change is even more pronounced with growth concentrated in one locale 

(namely Keswick) that covers approximately 20% of the area of Georgina, as well as 

altering the fundamental character of the Town (see section 3.2.6). 

The 2016 Council Composition and Electoral Review is expected to meet a number of 

articulated principles that must be woven into the social, historical and spatial realities of 

the Town.  In that context, some features of the present ward system may need to be 

set aside.  For example: 

 Is it still feasible (let alone plausible) to design wards that meet the guiding 

principles related to an equitable distribution of population while deliberately 

combining “differing property characteristic types (such as lakefront, commercial 

and industrial)”? 

 Is it reasonable to continue to add rural residents to residential communities that 

are becoming increasingly urban in nature? 

Four preliminary Options have been developed to share with the community and are 

included here.  This includes two five-ward options and a six- and seven-ward 

configuration.  Many other designs were developed and evaluated, but were set aside 

as unworkable for various reasons.  To assist in gathering comments from the 

community, a map and population figures for 2016, and the forecast population for 2022 

are provided.  Please note, however, that there are several guiding principles to take 

into account, not just present and future population. 

4.2.1 Five Ward Option A 

Five Ward Option A is presented in Figure 11.  Key characteristics of this design 

include: 

 Southern and Central Keswick represented by two urban wards (Wards 1 and 2, 

respectively), with Glenwoods Avenue, The Queensway South and the 

Maskinonge River serving as a boundary for the two wards; 

 Ward 3 includes the northern part of Keswick (north of Church Street) and the 

Lakeshore Residential Area as well as the rural area between Woodbine Avenue 

and McCowan Road south to the municipal boundary; 

 Ward 4 incorporates the settlement area of Sutton/Jackson’s Point; 

 Ward 5 includes Pefferlaw/Port Bolster and the shoreline areas east of Sutton/

Jackson’s Point, as well as all rural areas extending from the eastern municipal 

boundary, bound to the west by McCowan Road, Old Homestead Road and Park 

Road; 
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 The design achieves an acceptable population range across four of five wards in 

2016 (Ward 2 population is marginally beyond the acceptable variation in 2016) 

and across all wards in 2022; and 

 The design relies primarily on the use of major roadways as ward boundaries. 
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Figure 11 – Five Ward Option A 
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4.2.2 Five Ward Option B 

Five Ward Option B is presented in Figure 12.  Key characteristics of this design 

include: 

 Similar to Five Ward Option A, in Five Ward Option B, Southern and Central 

Keswick are represented by two wards (Wards 1 and 2, respectively); however, 

the wards also include a rural component extending east to Warden Avenue.  A 

small creek, extending from Lake Simcoe, immediately south of Wynhurst Beach, 

through Bayview Park, as well as Dovedale Drive and Glenwoods Avenue, serve 

as a boundary for the two wards; 

 Ward 3 includes Northern Keswick (north of Church Street), the Lakeshore 

Residential Area and rural lands between Warden Avenue and McCowan Road 

south to the municipal boundary; 

 Ward 4 includes the settlement area of Sutton/Jackson’s Point as well as the 

rural area to the south to the municipal boundary between McCowan Road and 

Park Road; 

 Ward 5 includes all parts of Georgina east of Park Road including Pefferlaw/Port 

Bolster; 

 The design achieves an acceptable population range across four of five wards in 

2016 and 2022 (the Ward 5 population is marginally below the acceptable 

variation in both time periods); 

 All five wards include a Lake Simcoe shoreline component, settlement areas and 

rural area; and 

 The design relies primarily on the use of major roadways as ward boundaries. 
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Figure 12 – Five Ward Option B 
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4.2.3 Six Ward Option 

The Six Ward Option is presented in Figure 13.  Key characteristics of this design 

include: 

 Southern, Central and Northern Keswick, along with rural areas east to Kennedy 

Road are represented by Wards 1, 2 and 6, respectively.  Glenwoods Avenue 

serves as a boundary for Wards 1 and 2, while Pollock Road and Morton Avenue 

serve as a boundary for Wards 2 and 6; 

 Ward 3 is bound by Old Homestead Road to the south and Kennedy Road to the 

east and includes shoreline communities east to Filey Beach; 

 Ward 4 includes the communities of Sutton, Sutton West and Jackson’s Point as 

well as rural areas south between Highway 48 and Kennedy Road; 

 Ward 5 covers the eastern part of Georgina, including Pefferlaw/Port Bolster and 

extending west to Park Road and Highway 48; 

 The design achieves an acceptable population range across all six wards in 2016 

and 2022; 

 All six wards include a Lake Simcoe shoreline component, settlement areas and 

rural area; and 

 The design relies primarily on the use of major roadways as ward boundaries.
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Figure 13 – Six Ward Option 
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4.2.4 Seven Ward Option 

The Seven Ward Option is presented in Figure 14.  Key characteristics of this design 

include: 

 Southern, Central and Northern Keswick, along with rural areas east to Warden 

Avenue are represented by Wards 1, 7 and 6, respectively.  Glenwoods Avenue 

serves as a boundary for Wards 1 and 7 while Pollock Road, Woodbine Avenue 

and Maskinonge River serve as a boundary for Wards 6 and 7; 

 Ward 3 is bound by Church Street to the south and Civic Centre Road to the 

east; 

 Ward 2 includes shoreline communities east of Civic Centre Road to, and 

including, Jackson’s Point and extends south to the municipal boundary to 

include areas between Warden Avenue and McCowan Road; 

 Ward 4 extends from Lake Simcoe to the southern municipal boundary between 

McCowan Road and Park Road and includes the communities of Sutton and 

Sutton West; 

 Ward 5 covers the eastern part of Georgina, including Pefferlaw/Port Bolster and 

extending west to Park Road; 

 The design achieves an acceptable population range across all six wards in 2016 

and in six of seven wards in 2022 (Ward 2 is slightly below the acceptable 

threshold in 2022); 

 All seven wards include a Lake Simcoe shoreline component, settlement areas 

and rural area; and 

 The design relies largely on the use of major roadways as ward boundaries. 
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Figure 14 – Seven Ward Option 
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Ward , " _ 2016 Pop~lal10n___ _ 2022 PopulatiOn__ 
_____ _ Populatlon1_J l_l¥_anance _ Population~ L Var_!_ance _ 

8.040 1.05 10.21 0 1.25 

5,850 0.76 6.090 0.74 

7,060 0 92 7.195 0 88 

4 8.495 1 11 9.61 5 1 17 

5 7.660 1.00 7.735 0.94 

8.970 1.17 8.815 1.08 

7,580 0.99 7,660 0 .94 

Total 53,665 57,325 

ard Average 7,665 8,190 

Sourr::e: Watson & Associates Econom~sts Ltd 

~'!1'!~~~ 
ECONOMISTS LTD. 
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Appendix A – Town of Georgina Guiding 
Principles 
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Appendix A – Town of Georgina Guiding 

Principles 

TOWN OF GEORGINA 
GUIDING PRINCIPLES 

Report DAS - 2016 – 0005 Attachment #1 

The Municipal Electoral Ward Boundary Review in Georgina will have regard to the 
following principles: 

1) REPRESENTATION BY POPULATION: 

 Council agree that voters should be equally represented by having wards 
with reasonably equal electorate totals to the number of elected officials; 

 Council may wish to discuss representation and composition of Council; 

 Council has recognized the foreseeable growth taking place in areas of 
the Town, and due to this that some differences in the number of electors 
per ward are acceptable; 

 Council must balance a number of factors to achieve effective 
representation; 

 To the extent possible, wards should have relatively equal population 
totals; and 

 Given the geography and varying population densities and characteristics 
of the municipality, a degree of variation will be acceptable. 

2) REPRESENTATION OF COMMUNITIES OF INTEREST 

 Council deemed it advisable to avoid breaking up traditional 
neighbourhoods and communities of interest within the Town; 

 Council has retained the existing composition structure established in 
1996 

 whereby there will be 5 wards representing the communities of interest; 

 In order to achieve maintaining the communities of interest, much of the 
growth in Wards 1 and 3 which are anticipated and will take place prior to 
the next election will be redistributed. 

 lt is desirable to avoid fragmenting traditional neighbourhoods or 
communities of interest within Georgina; 

 lt is considered desirable to keep historic communities contained within a 
ward. 

 New communities should be represented within a single ward when 
possible; and 

 lt is desirable that differing property characteristic types (such as lakefront, 
commercial and industrial) be presented in as many wards as possible. 
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3) RECOGNITION OF FUTURE GROWTH: 

 Long-term growth and development would impact electorate distribution; 

 Foreseeable growth was considered and the following has been factored 
into the average electorate and electorate per ward;  

 Community Development; 

 Growth Management; 

 lnfrastructure; 

 Financial Management; 

 Service Delivery; and  

 Given the varying rates of population growth across Georgina, any 
proposed ward designs should take into account the projected population 
changes so that wards will be equitable for up to four (4) terms of Council. 

4) REPRESENTATION OF PHYSICAL FEATURES AS NATURAL BOUNDARIES: 

 The ward boundaries should be coherent and contiguous in shape; 
The natural features used for ward boundary delineation should be 
recognizable, such as visible capital structures such as roads, highways, 
or the natural environment, such as rivers and significant topographical 
land formations, such as mountains, hills, valleys; 

 Consideration will be given to using natural and man-made features as 
ward boundaries that already serve as physical boundaries of 
communities; and 

 Where feasible, the preferred features to define a ward boundary are 
arterial roads, highways, railway lines, waterways, rivers and creeks. 

5) THE OVERRIDING PRINCIPLE OF “EFFECTIVE REPRESENTATION” 

 The specific principles are all subject to the overriding principle of 
“effective representation” as enunciated by the Supreme Court of Canada 
in the Carter case. 

6) ELECTORATE DISTRIBUTION 

 Equal representation by eligible electors across a ward is a Council 
desired goal when examining the opinions and proposals for re-dividing 
the wards. 

39




