UNIT5 PUBLIC ADMINISTRATIONIN CANADA

Structure

5.1 Introduction
5.2 The Canadian Public AdministrativeSystem

5.3 The Structureof Public Administrationin Canada

5.3.1 The Organisation of a Department
5.3.2 The Non-Departmental Bodies

5.4 The Canadian Senior Public Service

5.5 The Public Service Commissionin Canada
551 Affirmative Action

5.6 Reform Effortsin Canadian Public Administration
5.6.1 Reformsin the Decades of 1980s and 1990s

5.7 The Canadian Public Serviceand The New Public Management
5.7.1 The New Management Culture and the Canadian Public Service

5.8 Summary

5.9 Exercises

5.1 INTRODUCTION

Public Administrationin Canadaisgreatly influencedby many factors: thesizeand regiona
diversitiesof the country, its two official languages, a federal system of government and
the British influence of parliamentaryinstitutionsand conventions.

Despite being the second largest country of the world, it hasasmall population of around
30 million people, but hasa number of governmenta institutionsto servethis population.
Thisunit isconcernedwith an analysesof theevolutionof the public administrativesystem
in Canada with an emphasison federal public administration system and the way welfare
policiesare implemented through these institutions. After studying this unit, you will be
familiar with the public administrationsystemin Canada, how it hasevolved, effortstowards
reforms and the problems of public administrationin Canadaat the threshold of the 21¢
Century.

5.2 THE CANADIAN PUBLIC ADMINISTRATIVE SYSTEM

Canadahasafederal system of government consisting of afederal government centred in
Ottawaand governmentsin 10 Provinces. The 20th Century has witnessed a phenomenal
growth in the expansion of governmenta activities, because of which there has been a
tremendous growth in the number of departmentsand parallel bureaucraciesboth at the
Central and Provincial levels. Asaconsequence, agreat deal of time and effort is devoted
to federal-provincial coordination of policiesand programmeshby public officials.

Therepresentativeneedsof cabinet-makinghave resulted in larger Canadian Cabinetsand
administrativedepartments. In 1867 the Canadian cabinet included 14 ministers, which by
1984, grew to 39 and in Prime Minister Mulroney’s time in 1989 to 40. In comparison
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provincial cabinetsconsist of about 20 members. Although public administrationin Canada
has inherited a good deal from the British institutions and conventions, management in
government has been largely derived from American ideas and management practices.
Theseinfluencesin aparliamentary federal systemare often considered thedistinguishing
feature of Canadian Public Administration.

5.3 THE STRUCTURE OF PUBLIC ADMINISTRATION IN
CANADA

Major changesin thestructureof public administration in Canada, more particularly at the
central level, took place after 1968, although some reorganisation had been implemented
afew yearsearlier. The Governmental Organisational Actsof 1966, 1970, 1978, and 1982
established several new government departments and recognised others. The new
departments related to the new public policy agenda of the government. Besides the
traditional departmentsof transport, agriculture, national defence, veteran affairs, and Office
of Privy Council, and Department of Financeand serviceorganisationssuch as Department
of Public Works, and supply and services, there are now departments of environment,
regiona economic expansion, energy, minesand resources, communications, urban affairs,
and science and technology. The interdepartmental distribution of responsibilities and
jurisdictionsis based on the closely related principles of function and clientele. Basically
the name of a department will give some indications of the function it is intended to
perform and the clientele it is expected to serve. Astime passes and conditions change,
new departments spring up and other departments disappear or get absorbed into others.

In 1962, the Roya Commission on Government Operations (Glassco Commission) had
recommendedthe creation of aseparate Secretariat to support the Treasury Board in respect
of itsresponsibilities for theexpenditure budget and for management in the public service.
The introduction of Planning, Programme, Budgeting systems (PPBS) in 1966, the
introduction of collective bargaining in 1967 and the passage of the Official Languages
Act in 1969 added new functionsto the Secretariat, which assumed responsibilitiesfor the
implementation of these measures.

The central control over administrative system has been greatly strengthened since 1978,
when following severa highly critical reports on management standards and practicesin
the public service issued by the Auditor General, the Government responded by dividing
thestaff of the Treasury Board Secretariat and created an office of the Comptroller General.
While the Secretariat continued to be responsible for resource allocation matters, the
Comptroller Genera's responsibilitiesfocusonthe devel opment of management procedures
and standards and the evaluation of the efficiency and effectiveness of the government

‘programmes. Likethe Secretary of the Treasury Board, the Comptroller General hasdeputy
ministerial rank.

During 1978 and 1979, the so-called second generation Ministries of State emerged asa
result of theaccompanied reformsin the planningand expenditure system within the public
service. Inaddition to being policy secretariats like the earlier ministries, these ministries
like the Ministry of State-for Economic Development and the Ministry of Statefor Social
Development served Cabinet committees responsible for allocating funds within the
respective policy sectors.
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In some respects, the evolution that occurred in the machinery of government reflected an
attempt to fulfill the needs of individual and collective responsibilities with sophisticated
policy and management structures. With the implementation of the Planning and
Expenditure Management System (PEMS) in 1979, the Fiscal Plan, which came into
operation attempted to establish expenditure limits for the government as a whole and
within particular policy sectors.

5.3.1 The Organisation of a Department

The basic structure of agovernment department in Canadais hierarchical, with the deputy
minister (DM) at thetop of the pyramid. Under the DM, there are anumber of subordinate
levels. Each of these isitself hierarchical in structure and each is directly accountableto
the level above. The staff role carries no direct authority over the line officers, and the
branchesof thedepartmentinvolved in the performanceof staff functionsare often organised
moresimply than thoseof the line. For understandingthe structureof Canadian bureaucracy,
one must analyse each department separately, for they are al different, displaying their
own organisational specificities.

5.3.2 The Non-Departmental Bodies

Apart from the regular Ministries and Departments, the Canadian public administration
has a number of non-departmental bodies such as Crown Corporations and Regulatory
Commissions. Non-departmental bodies are organisations designed to perform certain
functionsof government that are deemed to requirevarying degrees of independencefrom
the political control of ministersand the administrative control applied tothe publicservice.
Unlike departments, the authority to carry out the functions of these bodies are vested in
theindividualsor the boardsthat head the organi sationsrather than the ministers. However,
asagentsof the Crown, thesebodies must be accountablein some measuresto the executive
and ultimately, through ministers to Parliament. The policy objectives of such bodies,
which have been construed as operational arms of govemment are set in legidation. In
1979, there were 426 of these organisationsand only 54 wereofficially listed inthe Financial
Administration Act. In June 1984, a Bill C-24 was passed to amend the Financial
Administration Act to set out arangeof accountability and control measuresthat would be
applied to all corporations listed in the Act, which were only 62 in number.

Another type of non-departmental bodies are known as regulatory commissions. The
traditional justification for the establishment of thistype of organisation has been the need
for impartiality in the making of regulatory decisions, especialy in the economic sector.
Activitiessuch as granting licenses, setting pricesand standards of serviceand supervising
activities in a particular industry or sector often involve the adjudication of individual
rightsin market place. Thisis a particular type of American institution operating in the
parliamentary setting of the Government of Canada. A common problem that has often
beenidentified with the operation of these bodiesisthat they become captive of theindustry
or groupsthat they purport to serve. For example, attempts to promote deregulation in the
transportationand communicationssectors have occasionally led to direct clashes between
politiciansand heads of commissions.
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5.4 THE CANADIAN SENIOR PUBLIC SERVICE

The Canadian Public Servicefollowsthe pattern of the White House model and the ideals
of Weberianism, like anonymity, non-partisan neutrality, a permanent career-path,
substantive policy expertise, the merit principle, and finally accountability and responsibility
to the minister and through the minister to the government of the day.

At the head of the ministry or department, reporting directly to the minister, isthe deputy
minister. The deputy minister has the highest ranking non-political position in the civil

service (akin to the position of a secretary in the Goveriment of India), and is responsible
for the administration of the ministry, the application of laws and the implementation of

programmes within the department's jurisdiction. The functions of the Deputy Minister
aredetermined in the first place by the Public Service Employment Act, which designates
the Deputy Minister as being responsiblefor the general administration of a department.
Secondly, specific statutes sometimes define particular functions which are delegated
specifically to the deputy ministef. Thirdly, the Interpretation Act states that the power
delegated to the minister can also be delegated to the deputy minister. And finally, some
statutesdefine specific horizontal responsibilitiesfor somedeputy ministersto performall

departments. For example, the Deputy Minister of Justice is the Deputy Solicitor General

of Canada. The actual roles played by the deputy ministers are to advise the minister on
actions/policies, supervise the implementation of programmes, and to participate in
cooperation with other deputy ministers in matters relating to broader governmental

concerns.

Since 1988, legidlative committees of the Canadian Parliament have had the power to call
upon deputy ministers to answer questions about the governmental administration. This
new form of accountability weakensthe notion of ministerial responsibilities and hasled
to the loss of~anonymity for civil servants, which could lead them not to offer the best
possible advice to the government. Deputy Ministersin Canada have an unusual status.
They arenot appointed by the Public Service Commissionor even on therecommendations,
but on the pleasure of the Prime Minister, who has the right to replace them. In practice,
however, if their performanceis acceptabl e, they have a reasonabl e expectation of tenure,
even after a change of government.

5.5 THE PUBLIC SERVICE COMMISSION IN CANADA

Staffing public service in Canada involves recruiting candidates for position in the
organisation, by sel ectingthe best people from thoserecruited, by trainingthe ones sel ected,
and by facilitating the development of their careersin the organisation.

Thecreation of thefirst Civil Service Commissionin Canadain 1908 wasprecipitated by
changesthat occurred in the functions of the bureaucracy and in the attitudes of Canadians
concerning the nature of the public service. At one time there was a general acceptance
that appointment to bureaucratic office should be based not on the qualifications of the
applicant and the requirements of thejob but on partisan considerations. Gradually people
began to consider such tactics morally and ethically improper and movements sprang up
to reform the civil service. Astheroleof the government expanded, thejobs to bedone in
the public service began to require a degree of expertise. The result of al these changes
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wasthat the recruitment practices of the public service were changed from the principl e of
patronageto the principle of merit. In other wordsthe applicantsfor public service positions
were now to be chosen on the basis of their qualifications and requirements of the position
and on the basis of a competitive examination. The Civil Service Commission was set up
to supervise the implementation of the merit system of recruitment in the public service.

The Canadian Public Service Commission (PSC) today i scomposed of three commissioners
— dl of whom are appointed for a set term by the Governor in Council, with salaries set by
Parliament—and a large permanent staff. Their functions include the overseeing of the
merit system and other responsibilities related to staffing the public service of Canada, as
well as certain types of appeals concerned with staffing. The PSC is an important
independent agency in the staffing process; however, in practice, while it controlstherules
withinwhich the process of staffing must be carried on, the central agencieshavedelegated
theresponsibilityfor staffing, with theexception of the most senior |evelsof the bureaucracy
to the department.

Theformal responsibility for training and development is shared by the senior managersin
thedepartment and the Treasury Board. However, the Board has, for the most part, delegated
its responsibility in this area to the Public Service Commission. Thus training and
development programmes within the federal bureaucracy are run by the managers in the
departments, by the PSC, and often through the cooperation of both.

Promotion of merit as the fundamental principle for staffing the public service has been
and continues to be the foundation of the PSC’s philosophy. The establishment of a merit
system based on a merit principle has acquired the flexibility to accommodate rights of
employees, operational requirementsof departmentsand the demandsof the publicinterest.
For example, the introduction of collective bargaining established a new set of employer-
employeerelationsinthe public service. The passageof the Official LanguagesAct resulted
in bilingualism becoming an element of merit in the staffing of positions. Concern with
under representation of particular groupssuch aswomen, natives, and handicapped persons
has resulted in special recruitment programmes. Furthermore departmental needs for
particular types of expertise to undertake specialised or high priority tasks have affected
staffing practices.

5.5.1 Affirmative Action

More recently, specific affirmative action programmes have been initiated to assist the
public service careers of women, native people and the handicapped. Following several
pilot projects, the President of the Treasury Board announced in June 1983 a number of
precise methods and time tables by which departments would be required to increase the
number of women, natives and the handicapped. In particular. numerical goals were
established for women in the Management Category. The Government policy is yet to
establish'quotas. Themain objective, unlikethe system of Reservation asapolicy of positive
discrimination in India, has been to achieve an " equitable representation” of qualified
individualsfromall groups. Aswasstatedin oneof theReportsof the PSC, thecommitment
isthe" development of adistinctly Canadian approach to theidentificationand elimination
of discriminatory practices at the workplace."



.5.6 REFORM EFFORTS IN CANADIAN PUBLIC
ADMINISTRATION

Amongst most of the Commonwealth countries, Canada is considered to be a leader in
administrative reforms. Although its public administration may not have undergone as
radical transformations as those of Great Britain or New Zealand. yet important changes
have taken place as a result of the impact of the New Public Management Movement,
which in many developed and developing countries of the world. has brought about some
far reaching administrative changes.

5.6.1 Reforms in the Decades of 1980s and 1990s

The last two decades of the twentieth century have_witnessed a number of important
administrative innovations in the Canadian public administraiton. The most important of
these have been:

a} Productivel mprovement Programme launched in 1984 by the President of the Treasury
Board, in answer to the problems highlighted by the Auditor General of Canadainhis
1976 report stating that the Parliament and the government had lost control of public
spending, and in 1983 denouncing the numerousprocedures that hindered public sector
productivity. The programme entailed a review of departmental controls carried out
by central agencies, the elimination of needless regulations and a search for ways of
improving productivity by changing the workplace.

b} Ministerial Task Force on Programme Review, set up by Pnme Minister Mulroney in
1984, under the chairmanship of hisdeputy Prime Minister Eric Nielsen, for reviewing
existing programmesin order to eliminate those no longer needed while strengthening
others, not only to reduce spending, but also to improve government. The Task Force
wasto review programmes in order to propose an organisation that wassimpler, easier
to understand, more readily available to the public and where decision making would
be decentralised to belong predominantly to those more often in contact with customer
groups. The Task Force presented nineteen reports to the Parliament in 1986, which,
amongst other things, recommended a saving of seven to eight million dollars in
spending and taxes as well as reductions in grantsto agriculture, fisheries, transport
and business and the arts. Although the Task Force achieved only amoderate success,
in as much as the savingsfrom the Nielson findings the spending cuts were eval uated
at about $500 million incomparison to thetarget of 7 to 8 billions, but the government
did implement many of its recommendations concerning the regulatory process.

c) Increased Ministerial Authority and Accountability (IMAA): This wasa conservative
government initiative approved by the Treasury Board in February 1986. One of the
two main aspectsof theIMAA wasareview of treasury board policies and procedures
inorder to alow greater authority and | atitude for the ministers and department heads
with respect to decisions regarding deployment of resources. and the second aspect
consisted in bringing ministers and their departments to negotiate an agreement with

'the Treasury Board on avoluntary basi s establishing amanagement and accountability
framework. The fact that over afour-year period, only ten departments (athird of the
federal public service) reached an agreement with the Treasury Board shows that the
IMAA achieved only alimited success. This seemsto indicate that the government's
approach in the area of devolution of authority lacked political |eadership.
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d)

Public Service 2000: Perhaps the most critical reform measure that aroused a lot of
debate and controversies emerged out of a study conducted in 1986 by two Ottawa,
University Professors, Jak Jabes and David Zussman on the attitude of senior public
servantsin thefederal government, which concludedthat the attitudesof public sector
managersdiffered substantially from those of private sector managers and that when
level sof management were compared, the degree'of satisfaction decreasedwith every.
step down the management ladder. A sort of a phenomenon of "vei-tical solitude”
existed and managers did not share a departmental spirit. A larger-survey conducted
in 1988 confirmed the results of the 1986 study and even showéd, that conditions had
worsened dightly.

The fihdings of these studies gave rise to many controversies between high-ranking
officialsand led to Prime Minister Mulroney's announcement of 12 December 1989,
initiatingaCanadian public servicerenewal project called Public Service 2000, which
was a reform exercise undertaken from within the public service. The efforts of the
ten working groupsthat wereset up asaresult led to the publication of a White Paper
entitled Public Service 2000: the Renewal of Canada’s Public Service.

The White Paper highlighted several challenges, including the fast paced economic
and social changes, the growing complexity of policy issues, the need for a more
simpler and transparent political process, low morale among public servants, low
public administration productivity,and thecitizens' lack of confidence in the public
service. It called for achangein the bureaucratic culture. To promoteaculture change,
the white paper suggested several approaches, e.g. the departments should, in
consultationwith their employees, prepareamission statement, devel op aconsultation
process with the citizens, and éstablish service standards. Among the other reforms
envisaged werethe establishment of asingleoperational budget for every department,
flatteni ng the administrativestructure,and theempowerment of public servants, which
was the cornerstone of Public Service 2000.

Although several departments took interest and implemented the Total Quality
Management programme of the reform efforts, which placed a great emphasison the
customer and in thedesignand provisionsof servicesto the public, such acommitment
was up against the context of reduced resources. When it was first implemented,
Public Service 2000 was probably not the best answer considering that it came at a
time of serious economic crisis; thereforeit was perceived as a means to reduce the
public service and not as the gateway to cultural change. By the end of 1993, Public
Service 2000 no longer existed as areform programme; however, it did establish the
main principles that would soon underlie the management of the Canadian public
serviceandit had the meritsof havinggivenlegitimacy to thework of the "' mavericks'
who were already following its principles despite the prevailing bureaucracy.

Special Operating Agencies(SOA) and Delivery Methods: Encouraged by the Britain's
experiment with Next Steps Programme, the Treasury Board announced the creation
of its Canadian brand of the SOA by announcingthe creation of five SOAs, who were
to be accountable for their activitiesin return for greater autonomy. They were not
, exempted from heeding the central agency and departmental policies, but they were
to be accountablefor implementationof policiesand their resultswithintheframework
of their charter which would serve to establish performance objectives and to report
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on results achieved. The experiment obtained only moderate results due to a lack of
political leadership. The Liberal government that cameinto power did not reconsider
the existence of the SOAs, nor did it encourage the devel opment of these agencies. It
showed an interest in a new organisational model, when in 1996, the government
announced the creation of three new agencies: The National Parks Agency, the Food
Inspection agency and the National Revenue Commission, none of which isan SOA.

f) The 1993 Reorganisation: In 1993, the new leader of the Conservative Party and the
new Prime Minister Kim Campbell reorganised government by reducing the number
of departments from 32 to 23. But in October 1993, the leader of the Libera Party
Jean Chretien, who won the el ection made some changesto the Campbell reform by
opting for 24 ministers, and appointed Marcel Masse, aformer senior public servant
as President of the Privy Council, Minister of Intergovernmental Affairs, and Minister
responsible for Public Service Renewal. The new government had three main
obj ectives: toimprove theeffectivenessof thefederation by defining theresponsibilities
of the central government and the provinces, by reducing the overlap and undertaking
aprogrammereview in order to establish prioritiesand reduce expenses whileoffering
Canadians the best service possible. It also wanted arenewal of the public service.

g) Programme Review: The Liberal Budgetsstarting from thefiscal year 1994-95 aimed
at thereduction in the programme expenditure to the tune of $29 billion aswell asthe
elimination of 45000 public service jobs. Several agencies would disappear or
amalgamated with others, and many grant programmes particularly in agriculture and
transportation, were abolished. The government created the Programme Review
Secretariat and invited the departments to submit astrategic plan of action. Dueto the
changes made to the services themselves and their delivery methods, a reduction in
programmeexpendituresof over 12 per cent wasforeseen between 1993-94 and 1998-
90.

h) Better Use of Iformation Technology: 1n 1993, a position of senior manager for
informatics was created at the Treasury Board and a Blueprint for Renewing
Government Services Using Information Technology was published. Phis enabled
the creation of various websites and electronic registration and issuing of documents,
reduction of paperwork and improved accessibility to services and speed of delivery.
The Canada site on the Internet, allows access to a wide range of information and
services.

It can thus be seen that public administration in Canada has undergone some major
transformations in the last four decades of the 20™ century. It is in the last one decade,
however, that the Liberal Government showedastronger political will than the Conservative
governments and have thus been able to achieve greater results. Also perhaps the concern
about growing deficits and debt, and the commitment to expenditure reduction have also
givenfillip to these reforms leading to the emergence of a more receptiveenvironment for
their implementation. However, many challenges in the sphere of administrative reforms
still remained to be met. Amongst others arethetwoimportant areas(1) Delivery of public
servicesto thecitizensand (2) the Canadian Public Servicesand theemerging administrative
culture, -
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5.7 THE CANADIAN PUBLIC SERVICE AND THE NEW
PUBLIC MANAGEMENT

It is now appropriate to consider one of the most crucial and controversial aspects of
administrative innovations—the conflict between the traditional value systems of the
Canadian public servicesand the new valuesystemsand cultural perspectivessought to be
generated by the New Public Management (NPM) movement.

571 The New Management Culture and The Canadian Public
Service

One of the characteristic features of the NPM movement is to put emphasis on a
""manageriad’* approachto the processesof publicadministrationin which the policy making
and policy execution functions get separated. It lays stress on giving more powersto the
operational agenciesand staff, deregul ating departmentsfiom the control of central agencies,
and establishinganew rel ationship betweenthe ministersand the departmentsthroughthe
negotiation of ' corporatecontracts™. Theintentisto systematically managethe performance
of the senior public service through developing clear objectives, carrying performance
evaluations, and giving bonus based on the performance. Corresponding changes in
recruitment would entail emphasi supon moreexternal recruiting, short term contract staff
and higher salaries for senior public servants. The NPM has a preoccupation with the
Client-oriented Administration, Total Quality Management (TQM), Results Based
performance imported fiom private sector, and to bridge the way to the 21 century by
introducing optimal integration and flexibility.

As has been discussed above, some of these reforms have aready been implementedin
Canadaduring1980s and 1990s.

Theintroductionof anew valuesystem in the Canadian government through the philosophy
of NPM resulted inakind of conflict with thetraditional publicservicevalues. Despitethe
inherent contradiction of the NPM, especially the need for increased control by political

leaders and the need to delegate as much as possible, NPM had a bold and coherent
philosophy, which was meant to galvanise senior public servants, eliminate the excesses
of the bureaucraticmodel, savemoney and deliver better services. The new val uesproposed
by the NPM movement sought to stressflexibility, businessorientation, reglts-orientation,

customer service, innovation and persona accountability as against the traditional values
of the Westminster system e.g. fidelity, discretion, permanence, objectivity, and neutrality.
Thequestionthat needsto be answeredisto what extent the Canadian publicadministration
succeeded in absorbing this new administrative culture, and with what results? Many
scholars contend that these two value systems resulting in two different types of

administrativeculture should not be seen as contradictory: each isincompl ete without the
other. For orderly functioning of the Canadian democratic society, however, the Canadian
administrativeculturewill haveto act asthe custodian of traditional public administration
values and idedl s, while accommodatinganumber of the new NPM values.

5.8 SUMMARY

Atthethresholdof the21* Century, Publicadminist-ation in Canadafaces someimportant

challenges. The first is related to the improvement of client srrvices, which plays a
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paramount role in most management innovations. This includes total quality, service
standards, measures deigned to ensure that clients are listened to, and those organisational
elementsthat takeinto account client needsas awhole and toimprove accessibility account.
Analysesof the Canadian experience show that the service value is beginning to take root
in public administration, although progressisyet to be made.

Further the challenge of futureyearsislikely to focuson thelimits of growth, especially in
the period of continued recession. This will require further adaptation in public service
functions and management to ensure that tnaximum levels of efficiency and effectiveness
can beachieved. But morethanthat, it will be necessary to ensure that the human resources
employed inthat public sector aremanaged in away that will not only promote productivity
in the economic sense but also provide for the continuing quality of public service and
new alternative techniques for efficient public delivery system.

59 EXERCISES

1) Writeanote on the Public Administration Structure of Canada

2) Discusstheevolution of the publicadministrativesystemin Canada, with an emphasis
on thefederal administrative system.

3). Briefly examine the role of the public service commission in strengthening the
bureaucracy.

4) What reforms have been undertaken in the Canadian public administrative system for
the last two decades?
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