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ABSTRACT ^
'

The use of information technology (IT) to improve the quahty of government

services and to reengineer internal administrative processes has taken centre stage in the

Canadian federal public service. In the 1 999 Speech from the Throne, the government

resolved to become "a model user of information technology." A vision of citizens

having convenient and affordable access to government information and services online

is often lumped under the heading of e-govemment. Implementing e-govemment now

commands the attention of high-ranking politicians and bureaucrats in the federal

government. Although Canada's experiment with e-govemment is still in its infancy,

federal departments and agencies now offer a multitude of services online and have

streamlined administrative processes through the use of IT.

The task of assessing the political implications of e-govemment in Canada and

elsewhere has scarcely begun. One perspective that has emerged among a handful of

academics in the United Kingdom and in other parts of Europe is termed informatization.

It is based on the premise that public services are becoming dependent upon changing

flows of information resources due to the adoption ofnew ITs. According to this

perspective, informatization is having a far-reaching impact on the administrative

apparatus of the state. However, questions concerning what changes will occur as a

result of this development is an area of considerable uncertainty, especially within the

Canadian context.

In order to assess the impact of e-govemment in Canada, this thesis introduces the

resource-based approach to informatization. This approach proposes that IT should be

understood as a factor of production since it provides the raw means by which all
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capacities and efforts in an organizational or institutional setting will be built.

Accordingly, this approach focuses on the characteristics of IT to explain how its

increased usage affects governance in a particular institutional setting.

It is argued that the use of IT is predisposed to change according to the nature and

requirements of the resource. As a result, it is likely that the increased use of IT will

place considerable transformational stress on some of the federal public service's

traditional patterns of governance. In the course of this examination, a number of key

themes are explored, including central agency control, accountability, electronic service

delivery, organizational structure, horizontality, citizen engagement, and administrative

culture. The thesis concludes with a summary of the lessons learned and outlines a case

for technological forecasting.
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' CHAPTER ONE

Informatization, Change, & the Federal Public Service's

Traditional Model of Governance

Over the past ten years, there has been unprecedented use of information technology

(IT) in the Canadian federal public service to redesign processes and structures in the

pursuit of cost-cutting, service reform, and increased organizational performance.

Assessing the political implications of this development is a task that has scarcely begun

in Canada. Often it is implicitly assumed that IT issues fall outside the conventional

academic sphere of public administration and political science, and that solutions are to

be found in a technical realm occupied by computer specialists and technical support

providers. This view is mistaken because it neglects the link between technological

advance and political change. Large-scale changes in the ways of organizing and

accomplishing goals lead to a transformation and, in many cases, a deterioration of the

supporting structures that sustain the system. In the public sector, where many of the

supporting structures are the result of political deliberation, large-scale changes of this

nature are therefore of utmost significance.

It is perhaps in recognition of this consideration that many are beginning to

acknowledge that the impact of increased IT adoption in the federal public service will be

nothing short of revolutionary. Yet, questions concerning what changes will occur and

why they will occur as a result of this development is an area of considerable uncertainty.

If it is true that IT will revolutionize the public service, then these questions should

command greater attention.
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One perspective that has emerged among a small group of academics in the United

Kingdom, The Netherlands and a few other European countries is termed . - i

"informatization." Bellamy and Taylor define the concept to highlight

...that public services organizations - and thus the administrative apparatus ofthe state - are

becoming strategically and centrally dependent upon the changing/lows ofinformational
resources which are made possible by powerful combinations ofinformation and
communication technologies.^

According to this perspective, informatization is enabling the restructuring and

modernization ofpublic administration to an immense extent. Advocates of this concept

claim that studying it will contribute to new insights about organizational development,

government-citizen relationships, and bureaucratic forms. Kuhlman states that "a vast

field for social studies has been created here" and Frissen argues that "informatization

embodies radical ambitions and pretensions, for no limits have so far been met in its

possible applications".

Although a precise description of informafization remains vague and largely

undeveloped, most commentators applying the term agree that information and

information flows must be understood as being critical to the process in which change is

facilitated by IT. Bellamy and Taylor write: "information and its communication

cannot. . .be corralled into a technologically defined pen, to be pigeonholed, studied and

researched under the rubric of IT."' In contrast, Frissen states that: ".
. .[IT ought to be]

conceived of as part of the process of informatization, from which it cannot be

separated."^ As information and IT (I & IT) should not be conceptually separated,

studying the phenomenon requires researchers to zero in on both areas. For this reason, it

is important to examine the dynamics of information flows and IT.
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Information Flows

Public administration is an information intensive activity. Collecting taxes, issuing

drivers licenses, managing unemployment insurance, gathering health information, and

providing social security services are all activities grounded in information. Aside from

service and program delivery, the communication and decision-making processes that

surround these activities similarly rely on the heavy use of information. The transfer of

information that occurs in all these activities may be thought of as creating and sustaining

information flows across and within organizations among individuals, and groups of

individuals, as well as those located outside the organizational setting, namely, citizens

and actors in other sectors of the economy. n- .• -

In general terms, these information flows arise during one or a combination of

processes. Dissemination refers to the transfer of information that occurs during

communication between people and computer systems. One example is when

departments publish information on the availability of programs or services on websites.

Exchange refers to a two-way transfer of information that frequently occurs when

information is shared between decision-makers. Collection is when information is

gathered for specific purposes and stored for subsequent use. Tax submissions serve as a

prime example, where assorted financial information on individuals is collected, stored,

and later used to determine fiscal returns to be allotted from the state. Finally, production

occurs when new information is created, usually as the result of information derived

during the exchange and collection processes, and recycled into new information to be

used for pre-established purposes.
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The omnipresence of information flows in the administrative apparatus of the state

may be perceived as a natural extension of the business of government. Information

flows that become relatively stable over a period of time are referred to as 'information

networks'.^ The more formal uses of information to provide services and to

communicate between individuals and groups fall into this category. Within any

organization, devising and ensuring ways of securing an appropriate quantity and quality

of information are critical to the daily activities, the overall success and sustainability of

the system. Consequently, the management of information flows has not only been

important to communication studies, but also to administration, since the public service is

highly dependent on the acquisition and availability of information.

:Aut'^. Information Technology

Liformatization has been developed in the literature of public service reform to refer to

wide-reaching qualitative changes surrounding information flows, primarily due to the

growing adoption of IT. In order to better understand IT, one must understand science.

Science is a body of verifiable and falsifiable knowledge derived from replicable •

observations and experiments that seek to identify, explain and predict the structures of

the physical world and human behaviour.^ Neither physical nor social science can be

labelled as a purely objective construct because each reflect social and cultural values, the

organizational framework within which research is conducted, and the historically or

politically defined biases science was expected to pursue.^ As technology is the practical

application and tangible product of science, there is a symbiotic relationship between

science and technology such that scientific progression results from technological

advance, and vice-versa.
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IT is a specific type of technology that encompasses a range of hardware, software and

other supporting infrastructure with the capacity to utiHze information in various ways.

For information to be technologically accessible it must be converted into binary digital

format, more commonly referred to as data. Although data can be processed by a variety

of technologies there is significant debate over what ought to be considered IT. Some

have argued that IT should be limited to computer-based activities, while others have •

been cognizant of information media such as the television and radio. As a result, not

only does there cease to exist a precise and widely accepted definition of IT, but the

debate on how IT ought to be defined has been further compounded by those who argue

that a definition should reference its social and organizational implications.

For the purposes of this study, IT will be defined as methods of compiling, storing,

transferring and analysing data for the attainment of specific objectives.* The concept of

transferring data denotes that information may be transferred through a variety of media,

such as: ethemet, intranet, telephone lines, wireless radio signals. Accordingly a variety

of hardware such as computers and computer-based technologies such as kiosks may be

employed during this process. The definifionofIT employed here is therefore

substitutable for the term "information and communication technologies", often used to

draw attention to the convergence of telecommunications with other media. Because

technological advance will confinue to expand the sheer spectrum of media and replace

outdated technologies, the IT industry may be described as dynamic and attempts to

define exactly what should be considered IT may well be premature.

.•>r<j:c-
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L Measuring the Impact: Governance

We have examined the dynamics of information flows and information technology. IT

enables information flows to develop into networks and to become prolific in and across

the organizational setting. This is because IT allows the dissemination, exchange,

collection and production of information to be conducted with greater ease. Herein lies

the logic behind the informatization perspective that public services - the administrative

apparatus - are becoming more dependent on changing flows of informational resources

primarily due to the increased deployment of ITs. But ifwe are to speak of change as

being far-reaching, as the informatization perspective holds, there must be standards

against which to measure change. The concept of "governance" is helpful for this

purpose. ir :U v '
, r," •

•
. ,..:;• . I

•

The word governance derives irom the Greek words "kybeman" and "kybemetest"

which respectively means "to steer' and "pilot or helmsman".^ Generally speaking,

governance pertains to the process by which society or an organization steers itself

Thus, while the term government may be understood as referring to democratically

elected multi-purpose institutions and their bureaucratic organizations that exist through

statute at national and sub-national levels, the term governance may be understood as the

wider processes by which government activity (public policy) is carried out. : :

Within the administrative branch of government, the processes by which public policy

is implemented consist of a mixture of those that are formal, that is, delineated by statute

or delegation, and those that are informal, such as norms and expectations of various

actors and bodies within the system. The formal processes are those that result from the

assignment of powers, duties and functions that establish the basis for the control and
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accountability of the organizations. '° The concept of accountabihty is seemingly -

ubiquitous because it extends to both elected and non-elected officials across various

institutions, organizations and levels of government. The federal Task Force on Public

Service Value and Ethics defined the concept as the duty to render an account to someone

such as a superior or a body such as Parliament on how well one's responsibilities are

being met and on actions being taken to correct problems." By contrast, the Task Force

defined the concept of responsibility as identifying the field within which a public office

holder (elected or non elected) can act as defined by law or delegation. Hence,

accountability may be thought of as the means to enforce or explain responsibility.

On the other hand, many of the processes by which public sector activity is

implemented have an informal aspect to them because they are not directly legitimated by

legal or formal authority. These processes include the cultural norms and expectations of

various actors, such as ministers other senior officials and public servants at different

levels of the hierarchy. They also include the institutional norms that surround

departments, central agencies, and Parliament that influence the sphere of their

jurisdiction. How actors behave within the system, what sorts of values are given priority

within organizational cultures, and the decision-making orthodoxy within individual

departments are all examples of the informal processes that constitute the implementation

of public policy.

Indeed, the cultural and institutional norms that arise over time are the result of formal

control and accountability. For this reason, the formal and informal processes that

constitute governance are not mutually exclusive. Moreover, as a hybrid of formal and

informal processes, public sector governance is neither solely the result of extensive
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planning and control, nor the result of intended consequences. This perspective is shared

by Thomas who states that: "[the] overall governance structures in the public sector are

not the product of objective analysis and rational calculations based upon considerations

1 7

of sound management..." Despite the immense changes that have been occurring as a

result of public service reform, relatively little attention has been devoted to investigating

the implications of reform for governance. Thomas expresses this concern as follows:

Not enough care has been taken in the debates over public management reform to

analyze and clarify the significance ofthe shifting configurations ofauthorityfor the

wider governance processes within democratic societies. These implications are only

dimlyperceived at this point.
"

Dissecting the informatization phenomenon in terms of its impact on governance

raises the issue ofhow the growing adoption of IT in the Canadian federal public service

will mesh with its existing patterns of governance. In order to sufficiently tackle this

issue, it is necessary to outline the processes, both formal and informal, that have steered

the public service, most notably the ones that will likely be most affected by IT. To this

end, it is possible to enunciate a traditional model of governance in the federal public

service as being built on some of the following central ideas:

In the federal government, the first minister and cabinet dominate the agenda-

setting and policy-making processes.

Individual departments operate with relative autonomy from one another.

Accountability is focused on individual departments and agencies.

Within operational departments, command and control is achieved through

pyramidal structures. , • .-,,', h. •

Citizen engagement is achieved through suffrage and involvement in party

politics.

Efficiency, effectiveness, integrity and accountability are some of the most

prominent values associated with the traditional administrative culture.
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Competing Informatization Approaches ; ' . i

Explaining why change will occur in the traditional model of governance in the

Canadian federal public service as a result of burgeoning IT adoption and in what

direction are important theoretical tasks. Hudson outlined three distinct approaches to

informatization''* that can be applied for this purpose. These approaches identify possible

factors that influence the impact of IT in its cultural setting. Each of these approaches is

briefly examined in turn. .
.

-^ < ;^=;

The Policy Networks Approach

In the United Kingdom, the policy networks approach has become the dominant

paradigm for the study of policy-making in political science contexts. Its theoretical

roots lie in the so-called "Rhodes Model" which claims that policy in any sector is made

by a network of related organizations.'^ As policy networks differ from sector to sector,

so do their preferences on particular policy issues. However, variations in policy

preferences, according to the policy networks approach, can be explained by reference to

network types. All policy networks can be classified somewhere on a continuum

between two ideal types. At one end of the continuum are "issue networks" made up of

several large groups consisting of heterogeneous membership that represents a diverse set

of interests and are said to be somewhat unstable. At the other end, are "policy
,

v

communities" made up of a small group of tightly integrated individuals who generally

share the same interests and values. According to the policy networks approach all

networks are prone to incremental change, but the point of departure between the two

network types is in the magnitude of change that will occur in the long run. Issue

networks are not dependent on the support of external partners to accomplish their goals,

and are more likely to embrace radical changes. On the other hand, radical change in
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policy communities is shumied altogether, unless it is in the interests of the dominant

members. In short, both network types aim to limit access to the policy-making process,

to formalize relationships in order to promote stability and longevity, and to exert

influence when their interests are at stake. . . ... .,
'

The policy networks approach suggests that far-reaching change in the traditional

model of governance due to IT adoption is not likely to occur. Incremental change in the

public sector is likely to remain the norm, for the existence of a policy network will make

radical change unlikely. Another interpretation of the policy networks approach is given

by Pratchett, who argues that IT could potentially be used to improve local government in

the UK by enriching three complementary areas: local democracy, public policy and '

service delivery.'^ However, he argues that there is a systemic bias, which ensures that

ITs will be narrowly concentrated on service delivery, thus neglecting other uses. The

bias stems from the influence of a network of actors, the computing and communications

professionals in local government who determine IT policy in relative isolation from the

other policy networks active at the local level. Collectively, the view espoused by these

network actors limits the application of technologies in local government, since they have

a tendency to focus only on technical matters, while neglecting political issues. Overall,

the policy networks approach provides a useful tool for understanding the way in which

policy makers are able to shape the use of IT policies that affect government.

The Rational Choice Approach /ri >' •?•-»:<; •" .?<».<

The rational choice approach, like the policy networks approach, focuses on the

decision-makers responsible for the development of IT policy. Grounded in

microeconomics, it is centred on the assumption that all decision-makers are utility

maximizers who seek the greatest benefits and the least costs in their endeavours. They
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act rationally in attaining their interests and in doing so may be perceived as self- -.

regarding and instrumental in their behaviour.

However, unlike the policy networks approach, an application of this model is less

straightforward. One angle could be used to reinforce the policy networks approach by

arguing that policy-makers will opt for preferences affecting the deployment and use of

IT according to how it best maximizes their utility. Consequently, some may favour the

use of IT because it provides them with more information, while conversely some may

find it more profitable to remain less informed in order to safeguard their own interests.

A similar line of reasoning is offered by Downs who argues that the usefiilness of IT to

decision-makers can be gauged by their "final payoffs", which come in either one oftwo

forms: technical payoffs and power payoffs.'^ Technical payoffs are difficult to gauge

and are usually less than profitable, whereas power payoffs are the complete opposite;

investment returns are easy to gauge and usually large. From the perspective of the

rational actor, power payoffs are more valuable than technical ones and thus policy '

preferences governing the use of IT will be influenced accordingly.

Dunleavy notes that when applying the rational choice approach to bureaucratic

situafions, the interests of different decision-makers within an organization are likely to

conflict. For example, IT projects may face implementation problems, as some policy-

makers may seek to ensure that power payoffs occur in their favour, while others in the

organization may prefer to secure technical pay-offs fi-om the investment. In a situation

of intense conflict, the project will only materialize if the varying interests of a ^ •

sufficiently powerful coalition of decision-makers are met, often through compromise. In

sum, the rational choice approach is helpful because it draws attention to the mediation of
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relationships among different actors in the system sharing a common goal to achieve the

greatest utility in all their endeavours.

The Institutional Approach

In recent years, many social scientists have shown a renewed interest in the study of

institutions to explain the development of organizational change. Proponents of the

institutional approach attempt to account for policy outcomes by focusing on the

institutional setting. Rather than making predictions about policy outcomes, this

approach points us towards factors that may be important in explaining the outcomes.

One major theme derived from this approach is that institutions breed stability

throughout the system in order to ensure continuity.'^ Thus, policy preferences are aimed

at prolonging the longevity of the institution, and undermining any threats to its survival.

This is especially visible in more centralized and/or homogenous institutional settings.

Policy change in such institutions is said to be harder to achieve, often incremental, and

resistant to radical change. The institutional perspective also emphasizes the existence of

competing centres ofpower that act as major barriers to change, by vetoing potential or

actual preferences that threaten the stability of the system.

A cursory application of this perspective, just like the policy networks approach and

the rational choice approach, suggests that radical change in governance predicated on

robust IT adoption is unlikely to occur. This is because the institutional response aims to

mitigate abrupt disturbances such as the informatization phenomenon, primarily to

promote stability and continuity. In short, the institutional perspective is distinct because

it emphasizes the role of institutions as a factor in the study and analysis of policy

outcomes. However, it is said to be less universally applicable and unable to produce

definitive answers that can account for major changes throughout the system.
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Towards a New Perspective: The Resource-Based Approach

Whereas the other approaches discussed thus far have been focused on policy • .

networks, individual policy-makers, and the institutional setting, a wholly distinct

approach is to focus on the primary resource that makes the informatization phenomenon

possible, namely IT. Unlike the other three approaches to informatization, the resource-

based approach begins its line of inquiry by focusing on the nature of IT. The nature of

IT is treated as an independent variable, important to the ordering and understanding of

governance. In order to explain the possible impact of the resource in its cultural setting,

the resource-based approach begins by mapping out the major characteristics of IT. The

results provide a practical framework by which to study shifting patterns of governance

due to the increased adoption of the resource. The resource-based approach therefore

differs considerably from the other three approaches discussed, and it can be expected to

produce new insight on the impact of IT on the traditional model of governance in the ;

federal public service. ,-- • '
: . / ' 4 v

.

^ h lO:,;- bc^-!

IT is about the efficient utilization of information. In the generic sense of the terms,

both information and information technology (I & IT) can be considered either a basic

resource like money, materials and personnel, or a commodity, as an article of trade or

anything useful. In the marketplace, they exist as commodities because they are bought

and sold, usually at market value. However, in an organizational sense they exist as

means of support - resources - that are vital to the daily tasks of individuals within the

organization and consequently to the overall ability of the organization to meet its

objectives. ^ '. '
" "' •'

> ^^'o. r '^ :.^, ^ >?
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Employing a resource-based approach to studying informatization can serve as a

useful tool by which to assess technological change. As a means of support, resources

essentially provide the basis on which organizational capacities will be built. If a

particular resource becomes dominant in its environmental setting, then it can be

expected that the bulk of organizational capacities will revolve around it. Innis advanced

a similar line of argument when he commented on the link between the dominant medium

of communication and the rise and fall of cultural traits. Innis asserted that the dominant

medium of a culture was the cause and the shaping force of the entire structure and that

"it becomes necessary to study its characteristics in order to appraise its influence in its

cultural setting."^"

Contemporary IT, however, is entirely different from those resources studied by Innis

because it allows information resources to be exploited to a far greater degree than older

technological and material-based alternatives. Primarily for this reason, the widespread

availability of IT has hastened a larger trend in societal development into what has been

described as the shift ft^om the industrial economy to the information economy. In the

industrial economy, the methods of production are material-based and may be described

as resource-intensive since they consume considerable amounts of time, labour, capital

and physical materials. In the information economy, the methods of production are not

centered on 'hard' resources, but rather on the availability and desirability of information.

Production processes are said to consume less time and energy, and require a higher

skilled workforce. A visible indicator of this economic shift lies in the gradual decline in

the goods-producing sector and a subsequent rise in the service-producing sector. In an

age of shrinking markets, firms have found it profitable to sell their know-how, expertise
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and management skills. Naisbitt once remarked that: "the new source ofpower is not

money in the hands of a few but information in the hands of many."^' In short, the

dominant resource in a particular cultural setting provides the very basis for productivity,

influencing the nature of work, capital investment and organizational structure. Adopting

a resource-based approach to informatization can therefore help to isolate the changes

that will occur as vested in the nature of the resources themselves. "

Information is an unusual resource, quite unlike most physical goods or consumer

commodities because it is intangible. Zorkocy defines the concept "as the meaning that a

human expresses by, or extracts from, representations of facts and ideas by means of the

known conventions of the representations used." Sonecash defines information as

"simply symbols (data, text, images, voices, etc.) that convey meaning through their

relative ordering, images, shape, context, etc."^^ As a concept, information connotes

different meanings to various professionals. A data processing manager might conceive

of it in terms of data, the records manager in terms of records and reports, and the senior

manager in terms of conversations and written documents. Information can thus exist in

countless forms. The business of government, to reiterate, is entirely dependent on

information and it should be understood as an indispensable resource that is both the raw

material for, and a product of, virtually all activities in the public sector.

IT, on the other hand, is a tangible resource that makes it possible to store, transfer and

manipulate information. Shapiro and Varian analogize that "infi-astructure is to

information as a bottle is to wine: the technology is the packaging that allows the

information to be delivered to end consumers." Indeed, the emergence of the

informatization phenomenon and the current interest in the information economy are not
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driven by any fundamental change in the nature of information itself, but rather are

driven by advances in IT infrastructure. Shapiro and Varian suggest that the Web by

itself is not all that impressive as a source of information as compared, for example, to a

university library. But the value of the Web can be found in its capacity to provide

immediate and widespread access to information.^'' Improved IT infrastructure has made

the task of storing, transferring and manipulating information easier, thereby making the

underlying information much more usable, and hence more valuable. c
I «& IT are clearly distinct but related resources and studying them in the context of the

federal public service can provide a useful tool for discerning their likely impact on its

current model of governance. Resources should be understood as factors of production,

influencing all aspects of the surrounding environment, by providing the raw capacities

on which all talents and efforts in an organizational and institutional setting will be built.

Resources are therefore endowed with the potential not only to enhance existing

capacities but also to provide challenges and, in some cases, weaken existing capacities.

Consequently, I & IT should not be studied as static resources, housed and managed, but

rather as dynamic resources influential to the intricacies of management, organizational

structures, and policy-making.

i;,-. -, Purpose of this Thesis . >\

This thesis seeks to develop the resource-based approach to informatization in general,

and to explain the impact of robust IT adoption on the emerging patterns of governance

in the Canadian federal public service in particular. IT enhances organizational

capacities simply by permitting new ways of disseminating, collecting, exchanging,

producing and storing information. Meaningful gains can be realized simply by these
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newly enhanced capacities. Accordingly, aggressive efforts aimed at the ; • ';

'computerization' of public services and administrative processes have ensued. It is

hoped that such efforts will enable the public service to become more client-centred,

responsive, and cost-efficient. Certainly we are witnessing changes in this direction as a

result of these efforts, but observers are pointing to deeper changes in the federal public

service itself An assessment should be made to determine whether the heightened

deployment of IT is a passive force in the background of these transformations, or

whether it is a driver at the forefront of change, and if so how, and to what end?

In this thesis, it will be asserted that the utilization of IT resources conceals distinct

predispositions, as manifested in cultural and structural change in existing patterns of

governance. These predispositions induce public sector organizations and the institution

itself to respond to change in ways that are effectively influenced by the nature of the

resources. Far-reaching changes in governance occur when the resources are employed

to the extent that there is a strong enough dependence on them to allow these

predispositions to have a meaningful impact. This will be demonstrated by examining

the use of ITs in the Canadian federal public service. It will be argued that due to the

influence of these predispositions, the increased adoption of IT will engender

considerable transformational stress on its traditional model of governance in the

direction of a new model built on some of the following central ideas: ,

In the federal government, the first minister and cabinet must frequently share

their authority for agenda-setting and policy-making with central agency controls

and other bodies in the private sector.

In many arrangements, accountability is no longer focused on individual

departments and agencies, but rather it extends to actors in other government

organizations and/or the private sector.
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• Interdepartmental cooperation is essential to the daily operations of departments

and agencies. ,

Within operational departments, command and control is achieved through flatter

organizational structures.

New channels of direct and indirect citizen engagement complement suffrage and

involvement in party politics.

Privacy is among the most prominent values defining the administrative culture.

IT Predispositions: Theoretical Framework

Orthodox technological determinists believe that the use of technologies determines

the outcomes, which are intrinsically unalterable. To be clear, this view is not supported

here. Rather, it is contended that the use of IT resources embodies predispositions that

may be akin to underlying economic principles. Thus they can indeed be altered by

numerous factors such as those described by the policy networks approach and rational

choice perspective, but they are always present and should therefore be taken into >.', ;n

consideration in the study of IT. These predispositions, which can be difficult to discern,

are in actuality merely an extension of the characteristics inherent in the resource.

Ultimately, IT predispositions describe the ways in which the burgeoning use of the

resource drives change in the organizational/institutional setting. Three main

predispositions can be identified as follows:

(1) Leveraging ITperpetuates an emphasis on securing the requisite skills, expertise,

and capital investment. Essentially all resources in their barest form require some

sort of cultivation to make them useable. Whereas natural resources, such as iron

ore or lumber, require significant energy and physical labour to turn them into

something useful, IT differs significantly in its cultivation requirements. The

development of IT is expensive and requires highly specialized labour, and when

it is applied in the organizational/institutional setting, these requirements persist.

At the user end, a technologically skilled labour pool is needed to operate and
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maintain the technologies, and in the poHcy-making arena, there must be those

endowed with the resources and technical expertise to develop suitable policies

for the management of the technology.

(2) npromotes the displacement oflabour and capital by streamlining the

management ofinformation resources. Prior to the introduction of IT, the

management of information resources was tied to paper-based processes that were

energy and capital intensive. Computing technology has greatly enhanced the

efficiency of information processing and handling capacities such that there has

been an acute rise in productivity. In an information-rich environment such as the

public sector, this has significant implications. Substantial cost savings due to the

elimination of organizational redundancy and jobs reflect the displacement of vast

sums of labour and capital.

(3) The use ofIT encourages the dissemination ofinformation. Modem

communications have allowed information to be transferred close to the speed of

light and widely received by countless individuals scattered around the globe. In

sharp contrast, material goods such as a book or pamphlet are not only more

difficult to transport, but cannot be disseminated as readily as a single piece of

information. The availability of personal desktops and other ITs has made

communication between organizational members simple and quite effective as

measured by cost and energy. Consequently, it can be expected that the increased

deployment of IT will allow for greater fluidity of information flows in and across

the organizational and institutional setting. The greatly expanded capacity for

information dissemination due to the increased deployment ofnew ITs can thus

be expected to place unavoidable pressure on decision makers to share and

communicate information to a greater extent.

^ .<
Research Methodology .-^

The bulk of information used in the preparation and development of this thesis was

collected from government publications, journals and books. Given that the scope and
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content of this analysis centres on recent activities in the federal public service,

information was also collected from official government websites - a testament to the

positive impact that IT has had on accessibility of information developed, maintained,

and stored by government.

Thesis Structure

The remainder of this thesis will be divided into six chapters. The overarching intent

of each chapter will be to employ the theoretical framework by focusing on the IT

predisposition(s) to explain the emerging pattern of governance in the federal public

service. This methodology, by the juxtaposition of observation and analysis, leads to a

series of conclusions that support the major argument.

Chapter two will begin by providing an overview of the federal government's

response to IT as evidenced in expenditures, public policy, and restructuring efforts. A

measure of the importance of IT to the federal public service can be found in how much

the government spends to procure it. Another salient indicator of the significance of IT to

the federal government is its public policy response. The government's strategy to

leverage ITs has evolved from modest efforts aimed at the modernization of the public

service through the early 1 980s to early 1 990s to outright aggressive efforts from the mid

1990s to the present, to reinvent the public service. Recent efforts have involved major

restructuring in the machinery of government, including the creation of a central unit in

the Treasury Board Secretariat with the responsibility of promoting and coordinating the

use of IT in and across departments and agencies. Stronger central agency controls,

however, are not to be found without severe political implications.
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Chapter three examines the use of IT to streamhne and reshape the dehvery ofpubhc

services and the resulting impHcations for in-house service dehvery, pohtical

accountabihty and ministerial authority. The core objective of this chapter is to

demonstrate that the growing utilization of IT in service delivery is a direct contributor to

the government's reliance on the private sector. Thus, the move towards electronic

service delivery (ESD) may be interpreted as reinforcing a broader trend towards public-

private sector collaboration formahzed through outsourcing and partnership .». \u' .

arrangements. However, the decline of in-house service delivery in favour of alternative

mechanisms is not without severe political consequences for ministerial authority and

political accountability. This chapter will explore the implications for the traditional

model of governance in the federal pubhc service in these two areas. • • •'

Chapter four centres on the impact of IT adoption on the organizational design and

structure of federal departments. Of all the IT-induced changes that may be expected to

flow from e-govemment, two are most likely to have the greatest implications down the

road. The first is the rise of horizontality across the federal public service, which will

entail unprecedented interdepartmental activities. The second is the thrust towards flatter

organizational structures in operational departments by a reduction of middle

management. Burgeoning IT adoption will thereby necessitate considerable change and

adjustment, and will present some challenges which departments and agencies must

resolve.

Chapter five will attempt to forecast the democratic impact of e-govemment. The use

of the Internet to publish information and solicit public feedback is promoting greater

citizen engagement. Consequently, many expect that e-govemment may act as a catalyst
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for democratic renewal by nurturing the information society. The objective of this

chapter is to explore the role of IT in aiding democratic renewal and promoting citizen

engagement.

Chapter six will investigate the impact of IT adoption on privacy. ESD is likely to

exacerbate the concern over protecting personal information used in service delivery and

internal administration that has existed for decades. While the federal government has

made an extensive attempt to enact the proper framework and infrastructure to safeguard

privacy, these efforts will not fully redress the issue. The concern over the protection of

personal information in the federal government will likely grow stronger as reflected in

the emerging administrative culture.

Chapter seven will conclude with a summary of the major points in order to build a

holistic perspective of the impact of e-govemment on the federal public service's

traditional model of governance. This analysis will produce a new model of governance

in the federal public service, one that is likely to emerge in the years ahead, largely as a

result of robust IT adoption. Finally, the chapter will sketch out some generic

implications from the lessons learned throughout the broader scope of this analysis.

These are practical lessons that can aid decision makers in plarming and preparing for

large-scale investments in IT.
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CHAPTERTWO

The Federal Government's Response to IT

In Canada, technology policy can be traced back to nearly three decades of continuous

investment in research and development in support of regional and industrial growth.

The historical agenda on the use of technologies in the federal public service reflects a

progression from a relatively modest emphasis in the mid-to-late 1980s for the use of IT

to automate clerical functions, to an exponentially bold attempt in the 1 990s to use IT to

overhaul service delivery and internal administration. The leap in enthusiasm for

technologies in Canada took place during the early 1 990s when a heightened public

policy response by the federal government signalled its firm commitment to leverage IT

in the pursuit of various administrative and related objectives. This enthusiasm for

technologies at the federal level is based on the growing awareness and acceptance of the

possible applications of IT to radically transform the way government conducts business.

This chapter will review the federal government's response to IT from the late 1980s

to the present. It will be demonstrated that as IT spending and public policy response has

grown in significance, there has been a need for considerable restructuring in

government, particularly to allow for greater central agency control. The major argument

is that the establishment of the Chief Informatics Officer (CIO) and the later promotion of

the position to branch status within the Treasury Board Secretariat reflect, in large part,

the need to have access to a pool of skills, expertise and opportunities for capital

investment within the federal government in order to leverage IT over the long term.

However, the advent of the Chief Information Officer Branch (CIOB) has meant a change

in the way departments and agencies allocate their IT resources. It will be further argued
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that underlying the imposition of greater central agency control is a reduction in the

autonomous capacities of ministers and their departments to steer themselves in areas

involving the use of IT. This is in stark contrast to the traditional model of governance in

the federal public service, where ministers have dominated the agenda-setting and policy-

making processes of their departments. ; . : ,v* '"'^Ko;:

The first part of this chapter examines the federal government's expenditure on the

acquisition of IT goods and services over past 20 years. The second part examines some

of the major fiscal, political and demographic forces that have shaped the federal

government agenda on IT. The third part analyses the federal government's public policy

response to IT. The fourth part considers the role and implications of the CIOB, followed

by a summary ofthe major points. ifK-t ' i''\c

Acquisition and Expenditure of IT Goods and Services

For the past three decades, the federal government has been absorbing the wave of

new ITs as evidenced in the increasing acquisition of computing and telecommunications

hardware, software and professional services. From 1986 to 1992, IT investment in the

federal government grew at just over 8 percent annually, reaching a sum of over $2

billion by the end of 1992. During this period, $1 1 billion was spent to acquire IT goods

and services fi-om the private sector. Over 50 percent of this expenditure was on the

procurement of goods and each year between 1988-89 and 1991-1992, this category

totalled over $1 billion. A 1 994 Report by the Auditor General noted that the IT i

'

community within the federal government consisted of approximately 20, 000 employees

whose combined salary exceeded $1 billion.^^ These people manage, install and maintain

over 200,000 workstations, more than 500 mainfi-ame and miniframe computers.
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financial and administrative systems, and hundreds of IT projects. According to the

report, IT staff expenditures were growing by 6 percent per annum and other IT

expenditures by 9 percent per annum.^^ .» v. • »; ><.

The robust spending on IT goods in the federal government during the 1980s and early

1990s reflects a shift from the use of centralized computer systems to personal desktops

and, to a lesser extent, the automation of service delivery functions. As stated in a report

by the Treasury Board: "The most visible event in this stage of technological changes

(December 1983) is certainly the pervasiveness of the microcomputer." ^*
It was

estimated that the installed base of microcomputers in the federal government stood at

6,700 units in 1985, and during 1984-85, 1,700 units were purchased at a cost of around

$20 million. By the end of 1986 this figure grew by an additional $25 million, and by the

end of 1993 it stood at a staggering $375 million.^^ An annual government review

published by Government Consultants International revealed that data processing

equipment and services occupied the top procurement category in 1989-90 and it retained

this position in 1990-91.
; . t >•

Beyond the distribution of computing power to employees, the office automation trend

gradually began to extend to service delivery points. One example is the Department of

Employment and Immigration's 1992 installation of centrally located automated job

information centres (JIC) enabling individuals to search for job vacancies online, instead

ofhaving to rely on job posting boards at employment centres. At the end of 1993, IT

was being applied across twelve hundred different federal programs and services.^^ In

short, these trends demonstrate that IT investment during the 1980s to early 1990s

supported the modernization of the federal government, primarily by facilitating the
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migration towards personalized desktops and computer networks and to a lesser extent

service innovation. '

During the late 1990s to the present, spending on IT goods and services in the federal

government has increased considerably. A report by the Auditor General confirmed that

IT expenditures rose from approximately $3 billion in 1995-6 to $3.4 billion in 1998-

1999 - almost 14 percent.^' From 1995 to 1999, spending on IT as a proportion of the

federal government's overall budgetary expenditures rose from 8.6 percent to 10.1

percent. To put this into perspective, the 1994 Auditor General report noted that if all

federal IT activities were amalgamated under a single department, it would have the

fourth largest budget in government, behind Finance (which includes interest on public

debt). Human Resources Development and National Defense. ^^ In the federal

government, the major investments in IT have arisen from small volumes of low-cost

goods to large purchases for extensive projects spanning across several years that often

involve suppliers and services from different levels of government and the economy.

It is notable that some departments and agencies have been investing far more than

others on technologies, largely due to differences in budget size. The result, however,

has meant that the total IT expenditure in the federal government is inequitably dispersed.

Four departments, each with annual IT spending exceeding $100 million accounted for

62 percent of the total expenditure.^^ (See Figure 2.1) Departments and agencies with

moderate spending between $25 million to $100 million a year accounted for 30 percent

of the total IT expenditure. Departments and agencies spending below $25 milhon

accounted for the remaining 8 percent of the total IT expenditure. In total, roughly
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twenty departments with the top spending on IT account for 90 percent of the

government's overall IT expenditures.

Figure 2.1 Spending on Information Technology by Departments and Agencies

29

4 15 62

# of Department and Agencies

$100,000,000 or

greater

D between $25,000,000

and $100,000,000

under $25,000,000

Source: Report of the Auditor General of Canada to the House of Commons. Information Technology:

Acquisition ofGoods and Services. Chapter 23. (Minister of Public Works and Government Services

Canada: December 2000), p 9.

It is important to point out that the figures for government spending on IT presented

here are conservative. For one, they do not take into account the hidden costs such as

power consumption. A private sector study estimates that computer systems account for

5 percent ofcommercial sector electricity consumption and could potentially reach 10

percent within the decade.^'* The study also notes that microcomputers, most of which

are idle around 60 percent to 90 percent ofthe time, account for 49 percent of this
'' -"'

consumption and printers another 25 percent. The IT expenditure estimates presented

here are also conservative because of the limited availability of government-wide data for

IT expenditures. At the present, departmental acquisition data are not specifically coded

under IT expenditures and therefore are not aggregated. The Auditor General has

recommended new methods of tabulation, reporting of statistics and quality assurance
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standards to ensure the completeness, validity of data and the transparency of the •

process.''^ In short, one estimate holds the true IT expenditure in the federal government

to be approximately $5 billion in 2000.^^
•
^ -^i-j'^v' =. . .. : = x ci

In summary, the federal government's spending on IT goods and services is not only

significant, but current projections indicate that it will continue to grow. Improving IT

acquisitions has been of some concern to the Treasury Board. In 1996, the Department of

Public Works and Government Services Canada (PWGSC), in collaboration with the

Treasury Board Secretariat, representatives of user departments and agencies as well as

industry associations representing suppliers, developed the Benefits Driven Procurement

(BDP) approach to provide a detailed framework for the acquisition phase of large IT

projects. The PWGSC describes it as not just a set ofprocesses to be followed, but rather

as a management philosophy that is intended to guide the procurement process by

reducing risks, meeting clients' expectations, and saving costs and time.''^ r ri;

-

Background: Beyond the Bureaucratic Paradigm u

Before delving into the federal government's public policy response to IT, it is :'

important to provide some background on the broader developments that have occurred

in the practice of public administration. The totality of contemporary developments

affecting government, and indeed the public policy response to IT, is best understood as

being shaped by a climate of change in Canada's public services and throughout the

public services of other Western nations such as the United Kingdom, Australia, and the

United States. This climate is the decline of the bureaucratic paradigm and the

subsequent rise in what has been termed the post-bureaucratic paradigm.
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Although distinct, the bureaucratic model has its roots in a pre-industrial analysis is

conducted by Max Weber concerning the origin, structure and effects ofbureaucracy on

society. Weber's construction of the 'ideal type' bureaucracy was premised on a belief,

intended to be apotheosis, that bureaucrats were capable of attaining the highest degree of

rationality and effectiveness through such means as the division of labour, employment

on the basis of qualification, rules to facilitate standardization, and hierarchy to permit

central planning, coordination and discipline.^^ Perhaps as a modem extension of . rnji

Weber's ideal type bureaucracy, the bureaucratic paradigm has dominated the early

analysis and practice of public administration. Some of the features that best characterize

this model are centralized planning and control, a status-quo orientation, an organization-

centred approach, accountability for processes, a budget-driven emphasis, and a rules-

centred focus. i . .

Since the mid 1970s, widespread criticism ofbureaucracy emerged as a consequence

of consistently rising levels of public expenditure, diminishing public resources, and

rising deficits. A 1992 survey by Ekos Research Associates Inc., entitled Rethinking

Government, revealed that 58 percent of citizens believed that the government cannot

afford to maintain the current level of government services and 70 percent felt that too

many government programs do not work.^^

Throughout the 1990s, a neo-conservative agenda, encapsulated in such terms as

"reinventing," "reshaping," and "rethinking" government, began to transform the public

service. Public service reform involved deliberate changes to the structures and

processes of public organizations with the prime objective of 'getting government to run

better'. Reform was not thought of as an end in itself, but rather as a means to a number
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of ends, including savings in public expenditure, improving the quality of public services,

promoting efficiency in the operations of public organizations, and restoring legitimacy

in government.'**^ The wave ofreform initiatives was aimed at fostering a more :

"business-like" government, encouraging public managers to be more innovative and

creative, and embracing the private sector as a partner in the design and delivery of '•

services. ; ...- .'.

Most scholarly writings on public service reform have tended to support the view that

public service reform is contributing to a dramatic reduction, or at the extreme, a vi

complete displacement of the bureaucratic paradigm by a post-bureaucratic paradigm.

Given the definition of a paradigm as a set of popularly accepted assumptions about

reality in a particular field or discipline, one may state that the post-bureaucratic

paradigm is generally the antithesis of its predecessor. Its characteristics include:

decentralized planning and control, a change-orientation, a citizen-centred approach,

accountability for results, a revenue-driven emphasis, and a people-centred focus.'"

Since reforms movements such as New Public Management (NPM),'*^ Total Quality

Management (TQM), and Alternative Service Delivery (ASD) share many of features of

the post-bureaucratic paradigm, these trends are believed to mutually reinforce the

emerging public service culture. -• « a^ : • ;! •'
i^v, r'.w ^ '

i..i!*;-rfU..?t.^*

Generally, the environmental forces stimulating public service reform in Canada and

elsewhere can be classified as being either domestic or external.'*^ The domestic forces

are those that arise from a state's particular political, social and economic circumstances.

The emphasis on financial restraint, for example, has been a consideration underpinning

the justification for injecting greater efficiency and effectiveness in the operations of
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public organizations, so as to enable government to accomplish more in an era of !»

diminishing public resources. The changing political culture is another internal factor,

which has originated from the insistent demand by Canadians to be consulted on the

operations that affect their day-to-day lives. This, combined with the rights-oriented

nature of today's society, has pressured government into establishing public consultation

mechanisms. Another important force is the aging of Canadian society and the ^

widespread concern over a shortage in skilled labour that is expected to result from the

retirement of baby boomers. This has necessitated that the government establish itself as

an attractive employer in order to compete for new hires with the private sector.

Whereas the domestic forces driving reform originate from the unique characteristics

of the host country, the external forces are extra-territorial, and thus may be quite d

indifferent to national preferences. The growing interconnectedness of national

economies is significant in this context, because it reflects the economic reality that the

overall success of industry in international markets will ultimately determine economic

success at home. The existence of the North American Free Trade Agreement (NAFA)

and several bilateral trade agreements underscore Canada's dependence on exports. It is

imperative that public managers engage in innovative management and continuous

learning to find creative ways to increase national productivity, promote international

competitiveness, and help industry cope with the adverse effects of globalization.

A final force driving public service reform is the technological revolution. Unlike the

other aforementioned forces, technology in the generic sense can be classified as either an

external or domestic force, depending on its source of procurement. Technology maybe

classified as an external force if it is of foreign origin, imported from another country.



r>

.-rtJ ». i\-<hnn*.^ y^ t>' •«»• ,.x*u •• «''.

•»Mil*U«ir t •U:»» '^ '
!"•: ;,H.". -If'> "'-^*Wn

"I" -1r'^ •',•'.-'
I.'

^**

'(Hj-'-^yt ..--.. i. Ml/.' i; r>-:arn h

vfjoqw O*" -" "''«.=*; i'ktjhfr • •*: Ji^ 7*5

/
'

• ,i»p K'-.V - /'



34

International technology transfer is the movement of technology from one country to

another through state transfer (from country to country), inter-firm transfer (trade

between firms) and through intra-firm transfer (trade between a parent company and its

affiliates and intra-firm affiliates).'"' On the other hand, technology may be classified as a

domestic force if it is applied in its country of origin.

Technologically assisted solutions to financial restraint, democratic participation and

increased productivity, as will be discussed throughout this study, have provided a solid

foundation on which to build public service reform. Firstly, as levels of public

expenditure have risen throughout the 1990s, the government has attempted to cut labour

costs by automating administrative functions and integrating electronic systems in order

to eliminate clerical positions and reduce overlap and duplication. IT has also provided

the means by which to achieve cost savings due to efficiencies through better information

management. IT, in combination with ASD, privatization and deregulation, has led to a

sharp reduction since the early 1990s in public sector employment. Secondly, the

government has begun to see the potential for the broader application of IT to revamp the

delivery of services in a manner that is more citizen-centred, convenient and effective,

and as a way to encourage greater feedback from recipients of government programs and

services. In short, the use of IT in government and the rise of the post-bureaucrafic

paradigm may be perceived as a reaction to the need to reduce public expenditure and

improve the quality of public services. - • H. . • r

•'• Public Policy and Restructuring —
^

Given the broader climate of forces contributing to the rise of the post-bureaucratic

paradigm, IT was very much seen as a critical component that would enable the
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government to meet its goals. This section is about how the government has articulated

its position on technologies, and what progress has been made to this end. As it stands,

the institutional base for IT in the federal government has been shaped by deliberate

efforts to restructure the machinery of government in order to unleash the full potential of

the technologies and by a few key public policy initiatives.

Dating back to the 1980s, IT policy in Canada has been influenced by several arms of

the federal government, ranging from scientific and technical research and development

establishments to government departments. For example, the National Research Council

(NRC) has responsibilities for hardware and software development. It is also a source of

advice for industry and government.'*^ The Institute for Information Technology is one of

the NRC's twenty-five research institutes that is currently involved in pioneering

software education training for professionals, and the development of several innovative

ITs. Another important actor is Industry Canada, which is the federal government's key

department in charge of national economic issues. It has a broad mandate to promote

jobs and provide advice and services to industry.

During the early 1 990s, changes due to globalization, freer trade as stimulated by the

NAFTA, and the technological revolution were becoming quite visible in government.

Alongside these developments was the ballooning government investment in IT. An

intensifying sentiment in the federal government was the desire to promote economic

prosperity by seizing opportunities offered by the new environment. Rather than work

against the grain of environmental change, it was decided that meeting the challenges in

the new millennium would require the government to embrace the new environment. As
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a result, an emphasis on technology-driven economic development began to emerge. The

rationale for this thrust is captured in the following publication by Industry Canada:

...failure to pursue an aggressive policy promoting information technology and the

Information Highway will cause even greater economic hardship. Without such policies,

Canada will lose thejobs created by our vibrant information technology and

telecommunications sectors. In addition, the enabling effects ofthe technology will be less

available to all Canadian industries, causing them tofall behind internationally and leading

tofurtherjob losses.
^*

An initial attempt to carve out a strategic vision for the use of IT was made by the

Treasury Board in October 1991 when it published the document, Enhancing Services

Through the Innovative Use ofInformation and Technology. This document, which was

perceived as being complementary to the unfolding Public Service 2000 reform initiative,

outlined a holistic strategy composed of five major objectives: renewing services and

program delivery; investing strategically; building partnerships; building an open

architecture and core infrastructure; and distributing computer power to managers and

staff"'

In June 1993, Prime Minister Kim Campbell's reorganization ofthe machinery of

government marked a watershed for the federal government's agenda on science and

technology. Additional science and technology responsibilities were issued to the

Department of Communications; NRC, Statistics Canada, and strengthened industry-

sector roles were given to the old Department of Regional Industrial Expansion.

The Department of Canadian Heritage was created to promote Canadian cultural content

in industrial policy. Its portfolio includes major holders of information and developers of

technology products for government use, including the National Archives, National

Library and the federal museums.'*^ '
'

»
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A major objective of the 1993 restructuring exercise was to foster a common outlook

and agenda among departments and agencies concerning the use of IT. This was

reflected in the creation of the CIO position (originally entitled chief informatics officer

and later renamed chief information officer). Reporting to Treasury Board Secretariat,

the CIO would act as the central agency focal point for the use of IT across the federal

government, vested with a broad mandate to promote the aggressive use of IT within

departments and agencies. In doing so, one of its major purposes was to ahgn

departmental mandates, policies and standards with government-wide objectives.

A related initiative was the amalgamation of the government's central computing

facilities with its telecommunications infrastructure (formerly part of the Department of

Communications) into the Government Telecommunications Informatics Services in the

newly created PWOSC*^ The PWGSC would aim to reinforce government-wide

objectives by providing common support to departments and agencies in building

infrastructure, renewing internal operations, iimovating, and applying technology.^^

Another conscious effort to advance the integration of government was the creation of the

equally new Human Resources Development Canada (HRDC), which consolidated the

government's personal benefits program and other human resource programs under one

organizational roof To keep up with the breadth of change, Industry Canada redesigned

itself into a knowledge-based organization that would provide information support

instead of financial support to industry and small businesses.

In the spring of 1994, the CIO published a discussion paper entitled, A Blueprintfor

Renewing Government Services Using Information Technology. Ambitious in its scope,

the Blueprint laid the foundation for much of the government's future policies on
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leveraging IT within government. It offered a vision of seamless and efficient '* ol

government accomplished by the streamlining and integration of processes across •'•
i

functional and business lines. It also emphasised the benefits of access to easy,

affordable and responsive public services. To achieve this vision, it made proposals to

use IT to fundamentally reengineer the delivery of public services and the daily internal

operations of government.^' The discussion paper also recommended the creation of a

government-wide electronic information infi-astructure that would serve as an internal

network of electronic highways connecting departments and agencies. \ ., .

-

In November 1994, the office of the CIO was merged with the comptrollership sector

of the Treasury Board Secretariat. Responsibilities for information management,

communications and security policies were then transferred fi-om the Treasury Board to

the CIO. In the same year, the focus on using IT to improve government performance

was strengthened when the Liberal government headed by Jean Chretien made a ;

commitment in its first Throne Speech to develop a Canadian strategy for the Information

Highway. This was followed by the publication of a discussion paper by Industry

Canada entitled. Building Canada's Information and Communications Infrastructure. It

outlined fifteen public policy issues organized around three objecfives: to create jobs

through irmovation and investment, reinforce Canadian sovereignty and cultural identity,

and ensure universal access at a reasonable cost. To guide the implementation of its

vision, it recommended four principles: an interconnected and interoperable network of

networks; collaborative public and private sector development; competition in facilities,

products and services; and privacy protection and network security.^''
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In April 1994, the Minister of Industry, John Manley announced the appointment of

the Information Highway Advisory Council (EHAC) to be chaired by David Johnston. It

consisted of twenty-nine members, representing industry, the education and research

communities, public advocacy groups, and labour constituencies.^'' Members were

divided into five working groups, each responsible for preparing and assessing options on

various technological issues affecting government, industry, and society. The IHAC held

monthly meetings from May 1994 until it submitted its final report to the Minister of

Industry in September 1995.^^ As a response to the IHAC's final report. Industry Canada

issued a publication that was entitled Building The Information Society: Moving Canada

into the 21^' Century the following year. The paper announced a plan of action consisting

of a number of initiatives organized around four strategic goals. The first was that

Canada's information highway should be established as a competitive, consumer-driven

and regulatory environment, conducive to industrial investment and innovation on the

Information Highway. The second was to strengthen the national cultural dialogue

through the development of Canadian content. The third was that realizing the

Information Highway's economic and social benefits would require sensitivity to privacy,

access, gender and equity considerations, the pursuit ofjob creation and electronic

commerce. The fourth was to improve the performance of government by harnessing IT

to support internal administration and service delivery. The discussion paper emphasized

that the overall initiative would require a private sector investment of over $10 billion

throughout the next decade^^, and the active participation of over thirty federal

departments including. Industry, Canadian Heritage, Human Resources Development,

and Health and Justice. e-. .>;: -
. .• v
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As a follow up, a renewed IHAC, consisting ofmany of the original members and

eventually, an additional twenty-six participants, continued to meet quarterly through

various working groups and task forces until April 1997 when it issued a Phase II final

report entitled. Preparing Canadafor a Digital World. Echoing the recommendations

made in Industry Canada's publication, the report pointed out that the technological

revolution posed new challenges and opportunities, and that realizing the potential of IT

would require greater cooperation in government at all levels, and a greater reliance on

the private sector for the development of infrastructure.^''

The over three hundred recommendations made in the IHAC's final report reflect a

positive and extensive role for IT in Canadian society. One major theme in the final

report is to ensure that the information highway is affordable, accessible and equitable to

all Canadians. A second major theme revolved around preserving shared values and a

sense of national identity by promoting Canadian content in the information highway. A

third theme was that infi-astructure be built with an emphasis on creating jobs, instead of

reducing labour costs, by encouraging investment in new information highway-based

products and services to stimulate employment growth. A final theme in the IHAC's

final report was the role of government which was to act as a 'model user' of IT by

accelerating electronic delivery of information and services to the public and applying

technology to support internal administration.

The federal government's commitment to e-govemment was formally announced in

the June 1999 Speech fi-om the Throne entitled, Building a Higher Quality Life For All

Canadians. In it, the federal government pledged to build Canada's technological

infi-astructure to support the exchange of ideas and the conduct of business over computer
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networks, as well as to accelerate the adoption of electronic commerce. In accordance

with the IHAC's recommendation, the government resolved:

... [To] become a model user ofinformation technology and the internet. By 2004, our goal

is to be known around the world as the government most connected to its citizens, with

Canadians able to access all government information and services on-line at the time and

place oftheir choosing.

In support of this plan, the October 1999 Speech from the Throne announced a major

new initiative. Government On-line (GOL). Its purpose was to accelerate the electronic

platform connecting government internally throughout departments and agencies, and

externally to its citizens. It would require $280 million over two fiscal years (2000-2001

and 2001-2002) for the planning, implementation and evaluation of progress. GOL
... 1

would also require an additional $600 million over the following four years to implement

key common infrastructure, sustain service and business transformation and complete the

development of policies and standards.
^^

GOL consists of five key elements. The first element is the electronic delivery of a

critical mass of key client services provided by federal departments and agencies -

approximately 200 key services have been identified as candidates for ESD thus far. The

second element is the creation of a common electronic infrastructure in the federal

government that provides a channel for the authentication and security of information,

and networks departments and agencies to support integrated service delivery. The third

element consists of establishing an enhanced and updated policy and standards regime

covering various issues such as privacy, security, data identity, procurement, and

information management. The fourth element involves ensuring a greater capacity for

measuring citizen and business needs, comparing ESD experiences and communicating

progress. The final element consists of a corporate approach to human resource
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management to ensure that the government can attract, retain and retrain employees with

the skills and knowledge needed for support ESD. Because of the magnitude of the

project, the government extended the target date for the completion GOL from 2004 to

2005.

In summary, GOL is an impressive endeavour to transform the federal public service

using IT as means by which to become tightly integrated and better coordinated. The

roots ofGOL lie in a mosaic of public policy initiatives stretching back to the early

1990s. GOL is truly a work in progress, as departments and agencies are scrambling to

implement their ESD initiatives. Although there is still a lot ofwork to be accomplished

before the deadline, one thing remains clear, GOL will mark a stark contrast to the way

federal pubHc service has operated in the past. >•
. '-»,!; ,

The Chief Information Officer Branch •»«-. •

The 1993 reorganization of government entailed a releaming of departmental roles due

to the integration of departmental functions that had ensued. However, greater .r.<» rhe

significance of the reorganization was to be found in a complete rethinking of

government. Greater interdepartmental activity highlighted the difficulties in systems

and policy incompatibility across government, thus reinforcing the need for stronger

central agency controls to promote greater coordination among departments and agencies.

Consequently, in August 1996 the CIO was recast as a "chief information officer" and the

unit was upgraded to branch status within the Treasury Board Secretariat^^, placing it on

an organizational par with such central units of government administration as those
«

responsible for human resources policy and financial management. (See to Figure 2.2 &

2.3)
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The creation of the CIO and the subsequent restructuring in 1994 and 1996 of the

position in order to strengthen its ability to advance government-wide objectives

underscores one fact; leveraging IT perpetuates an emphasis on securing the requisite

skills, expertise, and capital investment over the long term. Current estimates indicate

that the CIOB spends about $2 billion a year on IT in order to support its missions and

programs. The branch's structure consists of the CIO, the Deputy CIO, the Head of

Branch Operations and Branch Planning and Administration, and the Executive Assistant.

Reporting to the CIO and the Deputy CIO are eight main divisions.^' (See Figure 1.3)

The IM/IT Infrastructure and Architecture Division is responsible for the planning,

development and implementation of shared or "federated" government-wide

infrastructure. It also oversees policies designed to attract and retain a skilled IM/IT

workforce. It enforces budgetary matters and promotes a standards-based approach to

EM/IT projects. To advance these goals, the division has been involved in the Strategic

IM/IT Infrastructure Initiative (SII) which is built on five business principles: Balance the

whole-of-govemment approach with the needs of small and large departments; Respect

ministerial and deputy minister accountability for programs and results; create business

line visions to define IM/IT agendas; lever and build on past successes; and be sensitive

to cost as a factor that impinges on the development of infrastructure.^^

The Government Online Division is vested with the responsibility of overseeing the

GOL initiative by planning and promoting a framework for reaching targets, monitoring

progress, and providing summary reports on a regular basis. ^^ To assist departments and

agencies in implementing their GOL "pathfinder" projects it has developed a Framework
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Figure 2.2 Chief Information Offlcer Branch of the Treasury Board Secretariat
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Source: Portfolio and Issues Management Division, The ChiefInformation Officer Branch and Single

Window Integrated Services (Ottawa: CIOB, 2001), 2.

for the Management of Information (FMI). The FMI is designed to advance standards

and common practices across the federal government with respect to information

management.^ The division is also a source for the development and release of

government-wide information policy. There are four positions reporting to the Assistant

Secretary of the division: the Director, Business Transformation and Clustering; the



J_.. T



45

Director, Information Policy; the Director, Strategy and Planning; and the Director,

Information Management. ,,.••;,

The Organizational Readiness Division ensures that government executives are

equipped with the proper tools and training for their IM/IT projects.^^ It sponsors a

number of executive development programs such as the Management Development

Program and a series of Project Management Training Courses. Two positions report to

the Executive Director of the division: the Director, Planning and Research; and the

Director, Community Relations.

The IT Security Sector Division is the central focal point in the federal government for

promoting a common agenda, framework and tools to protect the security of information

during ESD transactions. Its secondary purpose is to raise awareness of the need for

privacy and security management. In recent years, it has been involved with a major

initiative, the Public Key Infrastructure project, which aims at the establishment of a

central security electronic infrastructure that extends across the federal govemment.^^

There are two positions reporting to the Director General of the division: the Senior

Project Co-ordinator, ITS and Public Key Infrastructure Policy; and the Senior Project

Co-ordinator, Public Key Infrastructure Secretariat.

The Portfolio and Issues Management Division acts in an advisory and consultative

capacity for sharing and promoting IM/IT best practices, policies and tools across

government.^' The two-way exchange of information between the division and -y.

departments and agencies helps to facilitate government-wide solutions to horizontal

issues. There are five positions reporting to the division: the IM/IT Principal Analyst,

Social and Cultural; IM/IT Portfolio Team, Senior Project Co-ordinator Economic, IM/IT
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Portfolio Team; Senior Project Co-ordinator, Government Operations IM/IT Portfolio

Team; Deputy Director, Horizontal Issues Management; and the Senior Project Co-

ordinator, Special Projects/Programs.

The Communications and Public Relations Division deals with the development of

policies concerning media relations, marketing and promotion. To aid in the GOL

initiative and the government's general IM/IT agenda, the division conducts research and

public opinion polling, is responsible for CIOB website development and website-related

activities, and environmental monitoring and promotional activities. There are three

positions reporting to the Director of the division: Project Co-ordinator, Web; Manager,

Strategic Planning; and Communication Strategist.

The IT Procurement Reform Division plays the lead role in the federal government's

emphasis to improve IT acquisitions by reducing costs, time and fulfilling key

government priorities. Through extensive consultations with departments and industry,

this division is working to develop a baseline-cost analysis of current processes, the

setting ofnew targets and an action plan for implementing a dispute resolution

mechanism.^* ^

Finally, the Strategic and Business Planning Division headed by the Acting Director,

supports GOL and Service Improvement Interdepartmental committees and the Treasury

Board President's GOL Advisory Panel. The branch also provides executive secretariat

services to committees, aids in the strategic planning of the branch and participates in

developing departmental performance reports and the branch's annual Report on Plans

and Priorities.
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Figure 2.3 Chief Information Officer Branch Organizational Layout*
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The complex make-up of the CIOB is indicative of the expertise and skills needed to

unleash the potential of IT within government. Also illustrative of this fact are the

general functions served by the CIOB, which can be identified as follows. First, by

serving as central coordinator of IT policies it can break down barriers to compatibility

and ease the burden of interdepartmental activities by providing common IM/IT

standards, policy frameworks and tools across government. Second, it can champion

greater cooperation among departments and agencies through a variety of measures. For

instance, it may act as a source of policy direction for departments wishing to partner, or

act as a client for the initiative in order to reduce the uncertainties associated with multi-

departmental activities, or even locate partners for departments wishing to engage in a

specific project. Third, it can provide a source of expertise or training for departments

and agencies wishing to implement complex IT projects. Fourth, because it is

strategically located in the centre of government, it can identify enterprise-wide IT

opportunities and engage departments and agencies in strategies for realizing them.^°

In summary, leveraging IT across the federal government has contributed to the

justification for the creation of the CIOB in the Treasury Board Secretariat to provide

valuable skills, expertise and opportunities for capital investment to aid GOL projects.

By providing departments and agencies with central agency direction, tools and '

frameworks, the CIOB aims to coordinate the use of IT across the federal government,

dc ' cjt Balancing Central Agency Controls i^ n.i ; ;

The job of the minister is to steer the department in accordance with the views and

interests of Cabinet. Traditionally, Canadian ministers have involved themselves more

often in the details of administrative decision-making than do ministers in most other
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parliamentary countries.^' They have dominated the major decision-making processes of

their departments and this has been viewed as being complementary to the main

democratic principle behind the concept of ministerial responsibility: that government

should be carried out by elected representatives, not by non-elected officials. Dominance

of the minister in agenda-setting and policy-making processes has evolved into an

encompassing feature of the traditional model of governance in the federal public service.

The influence of the CIOB and its role in setting departmental priorities with respect to

the use of IT will, however, mark an affront to this aspect of the traditional model of

governance. -, '

Prior to the creation of the CIO, stretching back over two decades, departments and

agencies in the federal government were afforded considerable autonomy in managing

their IT resources. The consequence, as cited in a 1996 Report of the Auditor General,

was that most departments developed electronic networks, but did so to serve their own

unique operational requirements. This contributed to the proliferation of independent

telecommunication networks across government. With the newfound ambitions for the

use IT in government, the problem of technological incompatibility posed a major

obstacle to the development ofcommon systems across departments. In an effort to

break down barriers to coordination, the CIOB, acting as the central focal point in the

federal government, would aggressively urge departments and agencies to adopt

government-wide standards and common policies and tools for managing their IT

resources. By eliminating incompatibility, standardization makes the prospects of

interdepartmental activities more likely. However, it also has the effect of eroding the

individual discretion of departments and agencies to manage their IT resources.
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For example, by 1999, 16 out of 20 large departments had submitted plans to Treasury

Board Secretariat for the implementation of the EMF7^ The strict application of the

EMF leaves little room for subjectivity in implementing IT projects since the framework

provides comprehensive guidance for all major aspects of project management. EMF is

one among the many policy frameworks, tools and resources that is being promoted by

the CIOB in an effort to advance the common management of IT resources across the

federal government. Similarly, the Portfolio and Issues Management Division of the

CIOB periodically reviews departmental business plans to ensure that they are congruent

with government-wide IM/IT objectives. In cases where departments and agencies are

not aligned with government-wide objectives, it provides recommendations on how to

comply.

As stated by Bellamy and Taylor: "informatization depends upon the greater

formalization and consistency of administrative rules, the reduction of administrative

complexity and the withdrawal of discretion from street level bureaucrats in handling

individual cases.
"^'^

Frissen has argued that the combination of informatization and

policy leads to an on-going elaboration of policy interventions and regulations. The

complexity inherent in the nature of IT breeds complex policy responses to cope with the

dispersion of the resource. In the words of Frissen, "there are growing ambitions to

improve and sophisticate services, but. . .this implies the need for control.
"^^

- ci.

As departmental discretion is replaced by central agency direction and control, the

traditional conventions that have permitted this subjectivity become altered. Ministerial

authority and control is among the most important of these conventions. The influence of

the CIOB within departments and agencies added complexity to the traditional lines of
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policy-making, particularly in areas concerning the use of IT. Clearly, this is consistent

with an emerging pattern of governance in the federal public service; Ministers and

cabinet must share their authority for agenda-setting and policy-making.

A recurring theme in cabinet government has been the need to strike an appropriate

balance between allowing ministers and their top officials enough room to steer their

department while achieving government-wide priorities. In reality, this balance is

difficult to achieve. As stated by the Task Force on Public Service Values and Ethics: "It

seemed important for public servants to understand that ministers themselves often feel

powerless or hamstrung by central agencies. .
.."^^ As general managers of the

department, deputy ministers have the daunting task ofmanaging their departments in

ways that support the minister's agenda while taking into account the organization's

unique needs and requirements. Excessive central agency controls may undermine the

capability of deputy ministers and program managers to effectively manage their own

resources. A 1983 report by the Auditor General warned that excessive central agency

control was detrimental to the productive management capacities of deputy ministers.

The Report recommended corrective action by way of "selective deregulation" aimed at

reducing constraints where possible and adapting central rules and regulations to the

operational requirements of departments. In short, it is essential that ministers and their

supporting staff be given enough flexibility to manage their departments in ways that best

fulfill their needs. v.- r'v ;>•.,.. .- ,... p .•• 4 .s . :,^ : h.

From the perspective of the CIO, to be effective it must have the capacity to get

departments and agencies to comply with government-wide objectives on IT. Borins and
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Wolf note that one way of structuring the branch is to equip it with a powerful mandate

and enough resources so that it has the ability to authoritatively delegate its mandate/^

The strong CIO model will most likely be able to achieve its objectives in a shorter

period of time and ensure that departments and agencies comply with the mainstream

political agenda. However, the idea that those within the departments must be held

accountable for the CIO's authoritative delegation is likely to encounter resistance.

Borins and Wolf point out that arguments against the strong CIO model are used to

support a collaborative model. According to this model, the CIOB should work with

departments and agencies towards a consensus on issues, rather than dictating operational

policy. Not only is this model less likely to encounter resistance and nurture animosity,

but many believe that this model is more practical because it can help to sensitize the

CIOB to the unique needs of departments and agencies. Policy outcomes are more likely

to reflect a practical sensitivity for the internal environment that administrators operate

within. On a less positive note, the collaborative model increases the time of

implementation due to consultation and may run the risk of not meeting deadlines. Even

more serious, this approach may suffer from an inability to solicit compliance among

departments and agencies to government-wide objectives. Clearly, both the strong and

collaborative models embody their share of advantages and disadvantages and a move

towards either model will likely amount to tradeoffs in the unit's effectiveness. ih.

Borins and Wolf argue that the branch has adopted a more collaborative approach by

attempting to develop a consensus with departments and agencies on IT issues.^^

However, they observe that the branch has in fact suffered from the shortcoming of this

model - that departments and agencies will not be supportive of its efforts and will go
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their own way in dealing with IT issues. Consequently, they recommend a move towards

the stronger CIO model. >

By moving towards a stronger CIOB, it is important to be cognizant of the danger of

vesting excessive authority in the unit. Ideally then, the challenge is to build a model

with the right balance of 'carrots and sticks'. It should be strong enough to ensure

compliance with the CIOB's goals, but should not solely rely on authoritative delegation.

Instead, it should employ consultation mechanisms with senior departmental heads and

use a mix of incentives along the way. In theoretical terms, this approach is likely to

avoid the tradeoffs associated with adopting either of the two models and is likely to

provide ministers and departments with enough slack to meet government-wide

objectives in ways that best suit their unique needs. • .

In reality, however, obstacles to the carrot and stick model arise from the threat or

actuality that departments and agencies will go their own way on IT issues, thereby

undermining government-wide objectives. Incentives such as the estabhshment of a $10

million Informatics Partnership Fund for departments and agencies wishing to experiment

with iimovative uses of IT in programs have had a minimal impact. An Auditor

General's report states that the process of applying for funding was "onerous and

lengthy", and the eligibility criteria often dissuaded potential private sector partners.^'

The development of effective incentives needs to be addressed if the CIOB is to have the

necessary "carrots" for inducing departments to comply. > d.,w:r.;;^ ., .•

Clearly, the influence of the CIOB will add complexity and collegiality to the • ..

traditional capacity of the minister to formulate goals that affect departmental IT

resources. Greater consultation with the CIOB will surely reduce the policy latitude of
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ministers by introducing a strong element of negotiation in decision-making processes -

what Henry Mintzberg calls "mutual adjustment".*" The implications for the traditional

model of governance are an erosion of ministerial authority and departmental discretion.

Conclusion

The changing and intensifying environment of IT acquisition, expenditure and public

policy signify the importance of GOL. No longer is IT use in the public service simply

about automating clerical functions, and IM/IT policy about regulating these narrowly

based tasks. As it stands, the federal government's stance on IT is nothing short of

impressive, as IT is being perceived as a prime ingredient to enable the improvement of

government performance.

In the immediate context, and in light of the discussion raised throughout this chapter,

harnessing IT to achieve government objectives requires highly specialized skills,

expertise and capital investment. The creation of the CIOB within the Treasury Board

Secretariat may be understood as a direct response to these requirements. The political

implications of the CIOB can be traced to the long-standing debate over balancing central

agency controls with the need to permit departments enough autonomy. The

repercussions of the CIOB are a replacement of the subjectivity enjoyed by departments

to manage their IT resources, by objectivity facilitated by the adoption ofcommon

standards, frameworks and tools endorsed by the CIOB.

This relinquishment of ministerial influence and discretion within departments and

agencies need not be understood as an inherently negative development, because after all

the full potential for cost-savings and other benefits that may be secured through IT

applications can only be realized through central direction. But it is important to
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acknowledge the presence of greater coUegiality in agenda-setting and policy-making

processes surrounding the allocation of resources that affect how IT is deployed within

departments and agencies.
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i CHAPTER THREE - v

Electronic Service Delivery and Private Sector Collaboration

Of all the possible applications of IT in the federal public service, service

improvement has commanded the bulk of the government's efforts. As discussed in

chapter two, the Canadian government has affirmed its commitment to becoming known

around the world as the government that is most connected to its citizens, with Canadians

being able to access information and services electronically. Although the GOL initiative

is only a little past the midway point of its target, numerous ESD initiatives have already

been launched and are available to the general public. At the federal level, many

departments and agencies aiming to make the critical transition to ESD in pursuit of the

GOL initiative have been ambitiously turning to the private sector for help in the design

and delivery of their online services. For this reason, it is not hard to envision that e-

govemment of tomorrow will be the result of extensive public-private sector

collaboration, formalized through outsourcing and partnership arrangements.

This chapter clarifies the dimensions of ESD, particularly as it relates to outsourcing

and public-private partnerships and the political implications of these arrangements. The

main argument presented here is that underlying the federal government's efforts to

embrace ESD is a greater reliance on the private sector for the design and delivery of

programs and services largely formalized through outsourcing and partnership

arrangements. It will be further contended that this stems not from coincidence, but

rather from necessity since leveraging IT perpetuates an emphasis on securing skills,

expertise and capital investment - for all ofwhich the private sector is a rich source.

Greater collaboration with the private sector will challenge the traditional understanding
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and practice of ministerial authority and political accountability as portrayed in the

traditional model of governance in the federal public service. .

The first part of this chapter looks at how departments and agencies are innovating

with new ITs to redesign services. The second part examines the concepts of outsourcing

and public-private partnerships. The third part illustrates how outsourcing and

partnership arrangements with the private sector are vehicles for departments and

agencies to procure the requisite skills, expertise and capital investment for IT projects.

The fourth part explores a few case studies taken from the provincial and federal levels of

government. The fifth part looks at the influence of vendors on departmental agenda- .

setting and policy-making processes. This sixth part examines the impact of increased

private sector collaboration for the traditional model of governance in the area of

ministerial authority and political accountability. The final part will conclude with a '

summary ofthe major points raised throughout the discussion. • '! . .

A Citizen Centred Perspective and The Role of ESD

Faced with high levels of public dissatisfaction with government performance, the

federal government has been searching for ways to enrich the quality of public services.

One prominent theme that has emerged fi"om past initiatives such as Public Service 2000

and the Quality Services Initiative may be referred to as the citizen-centred perspective.

It requires that service providers discover what citizens expect fi"om a particular service

and then build and evaluate the service from the results. Deriving fi-om the citizen-

centred perspective is the notion that Canadians want easy "single window" or "one-stop"

access to multiple government services through a variety of channels, including

electronic, telephone and in-person.
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Service clustering is the amalgamation of resources, activities, products and

information by one or more service providers for the purpose of single window access.^'

It is accomplished by restructuring organizational procedures and business processes.

The creation of the HRDC was primarily the combination of personal benefits and other

human resources services under one organizational roof By grouping similar services

into clusters, information can be efficiently managed and government resources

maximized. Service clusters can be made conveniently and easily accessible via the ,

Internet or other electronic means. The term "e-clustering" has been developed to refer

to a specific type of service clustering involving organizational arrangements for services

to be delivered electronically.^^ ^ -^-n,... i^

A major component of the GOL initiative is the development of a system of e-clusters,

designed to enhance the government's Internet presence. Information about services and

programs provided on the Government of Canada's website was traditionally organized

alphabetically, by program and department. In January 2001, this main "portal" -

(http://canada.gc.ca/) was streamlined to provide access to three new gateways or sub-

portals: Services for Canadians (http://canada.gc.ca/cdns/indiv_e.html); Services for Non-

Canadians (http://canadaintemational.gc.ca/); and Services for Canadian Business "^

(http://businessgateway.ca/en/hi/). Organized around the needs of users, rather than

department or agency responsibility, each new gateway provides access to information

and services clustered by topic, client or life cycle event.^^ The portal's websites are

designed to be fully compatible, creating a seamless look and feel for the user. This was

accomplished by extensive behind-the-scenes collaboration among service providers.



:1- »;

"^wr^," WfJiew* »r.^'"<v "*' ''^"- -'-'''u

^-iv
,'•' '^ u . .:'(-«i •>/'»>< in iie^

r»'T,

• f •» /I

'"V^^'i

.,f» ,'A> 'i ,:,nHi. Cf .J<i

' '."?



63

Experience to date has revealed that remote electronic transactions are becoming

increasingly popular. By 1 995 for example, over four million Canadians were filing their

income-tax online. Likewise, a 1995 estimate confirms that 40,000 Canadian businesses

making armual income tax and personal income tax deductions on-line totalled $10.9

billion.^'* A private sector study by Ekos found that 81 percent of Canadians believed that

the use of IT by government was a step in the right direction. Another study by

Communications Canada indicated that 73 percent of those who received public services

or information through the Internet were satisfied with the quality.
^^

Another application of IT to service delivery is the kiosk, a remote electronic terminal

functioning much like automated bank machines. Kiosks can be found in government

offices and major shopping centres across the country. Like the Internet, a kiosk is a

channel for single window access to information and government services. The Ontario

Ministry of Transportation took the lead role in pioneering the use of kiosks in the

delivery of public services. ServiceOntario is the largest self-service kiosk network in

North America, allowing Ontarians to renew vehicle registration and update address

information. \;v! •; - i.' •<• ;., -

The possibilities for using IT in combination with other channels (i.e. telephone or in-

person) to enhance access to clusters have captured the attention of the federal • ?

government. Though not as common as single channel access to e-clusters, multi-

charmel single window initiatives have been undertaken by the Australian and Tasmanian

governments. At the federal level, Service Canada, situated in the Service and

Innovation Sector of the Treasury Board Secretariat^^, is a government-wide initiative to

provide one stop access to a multitude of services offered by federal departments and
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agencies through the telephone, the Internet or in-person service centres. ' vr to.t

(http://www.servicecanada.gc.ca/) The start-up costs for the initiative are estimated at

$13.5 milhon over the first year of implementation.^^ ^ ,'
>; o: .. % >

: i

According to a study by Accenture, a private sector consulting firm, Canada ranked

SO
first overall in the world in e-govemment progress. The study's assessment was based

on two main criteria: service maturity and customer relationship management. Service

maturity measures the extent to which the government has developed an online presence,

using such indicators as the number of online services for which the national government

is responsible, and the level of completeness with which each service is offered.

Canada's service maturity level rose from 22 percent in 2000 to 50 percent in 2001,

achieving the number two position behind Singapore. Of the 71 Canadian federal public

services assessed in the study, 64 are available online to some degree. The second

criterion used in the study was customer relationship management, which is a measure of

how well online services provide value to citizens, using such considerations as whether

the service is organized around the needs of citizens and how well the online service

provides accessibility to other governmental and non-government services. Canada

scored the highest in this category at 61.5 percent, cementing the number one position for

a second consecutive year. Of the 64 online services, 32 achieved the highest customer

Oft

relationship management score. ; ii

Although it is premature to pass final judgement on e-govemment in Canada, it is not

too soon to note that IT may be the key to building citizen-centred government services

that are accessible, responsive and convenient. IT has provided the means to integrate

information used in service and program delivery into clusters and the means to enhance
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access to these clusters. Single window access is therefore an attempt to fully exploit

new ITs to streamline administration in order to reinvigorate government. However,

there are still numerous challenges that lie ahead for public service organizations in

making the critical transformation to ESD. These include developing new business

models that support clustered initiatives, fostering a culture of cooperation with other

departments and agencies, and integrating public key infrastructure. Long-term success

ofthe GOL initiative will also depend on a commitment of politicians and public service

managers to adopt Treasury Board standards and embrace government-wide IM/IT tools.

.: - Other ESD Applications

While the current use of IT to enhance service delivery is primarily concentrated on

the hitemet and kiosks, the possibilities for innovation are endless. Already talk has

begun about the application of smart cards to enrich access to government programs and

services. A smart card is a plastic card, roughly the size of a credit card, that is equipped

with a small microprocessor and memory storage capacity. Smart cards allow

information to be instantaneously transferred and received through a variety of electronic

terminals. '-
; ,c-^^•;

Ontario's Smart Card Project is an initiative to pioneer the world's most sophisticated

multi-purpose identity card, providing access to drivers licence information, birth

certificates, health records and other data. Other provinces have examined the idea, but

have yet to make a commitment. Though the federal government rejected the idea of

creating a nation-wide identity card because it would raise ethical concerns and cost in

excess of $3.6 billion^', the government has developed Canpass. Encoded with the users

fingerprint for identification purposes, this smart card is designed to allow frequent
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Canada-U.S. travellers to bypass Customs queues. In France, 40 million smart cards

have been issued to citizens for access to health care services, and in Germany 80 million

cards are currently in use. -n <-; >{.- i

While twenty years ago the convergence of biometric identification (finger and retina

scanning) and service delivery may have seemed far-fetched, technological innovation

has demonstrated the feasibility of such applications. The success of smart cards and

other sophisticated IT applications will largely depend on the user's perception of the

quality of the service. Unlike online service delivery, it will be difficult to gauge the

popularity of smart cards among the general public, as the use of these technologies

raises serious ethical concerns. Thus, while IT breeds new opportunities for service

improvement, carefiil attention needs to be paid to the ethical dimensions associated with

particular technological applications to service delivery. . .„•: ,. .>

From Outsourcing to Public Private Partnerships: Deflnitions and Dimensions

Traditionally, departments led by ministers and managed and staffed by professional

public servants have been the vehicles for service delivery. This is based on the idea that

public services should be fijnded and provided by the state. As time has progressed, this

idea has been gradually withering away at all levels of government. Across Canadian

public services, outsourcing and partnership arrangements with the private sector have

been reducing the level of in-house service delivery and thus contributing to what many

have referred to as the "hollowing out of the state".

In the public sector, outsourcing (also referred to as contracting-out) may be defined

as an arrangement where a private sector or para-public company provides services for a

department or agency. Modem business philosophy has held that organizations should
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devote the bulk of their resources to core business activities, while non-core activities

such as property, maintenance and catering should be outsourced. According to a recent

survey, the most commonly outsourced services include property (43 percent), IT (30

percent) and catering (36 percent).^^ Another study revealed that 88 percent of

government executives have a "favourable" opinion of outsourcing relationships,

compared to 84 percent of their private sector peers, and 92 percent of all those surveyed

report that they have at least some outsourcing experience.^'' By the end of this year, it is

estimated that Canadian organizations will spend $3.6 billion to outsource information

systems.^^

Frequently, departments and agencies move beyond simple outsourcing arrangements

into highly collaborative partnerships with the private sector. By their very nature,

public-private partnerships are more complex than outsourcing models and no two

arrangements can be duplicated since they are customized to the objectives of the

partners. The Canadian Council of Public-Private Partnerships defines the arrangement

as "a cooperative venture between the public and private sectors, built on the expertise of

each partner, which develops or improves facilities and/or services needed by the public

through the appropriate allocation of resources, risks, rewards and responsibilities."^^ So-

called true partnerships are those where partners exercise real power in decision-making

and which involve the pooling of resources to meet shared or compatible objectives. In

these types of public-private partnerships, decisions result fi-om a consensus between the

partners and in the event of a problem that cannot be unilaterally resolved by one partner,

the partners are mutually dependent on each other for the development of a solution. A

study by Anderson Consulting across a variety of industry and government sectors found
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that more than 90 percent of those surveyed beheved that most organizations would need

a partner in some way to achieve their objectives in the fiiture.^^

As an amalgam of entities from the public and private sectors of the economy, public-

private partnerships are neither insulated from some of the bureaucratic constraints faced

by organizations in the public sector nor some of the flexibility in day-to-day operations

that private sector firms enjoy, hi the private sector, firms are focused on profit-oriented

objectives and may adopt a wide array of strategies for meeting these objectives, subject

only to government regulation and the limits of their financial and organizational

resources. By contrast, government departments and agencies operate within a well-

defined sphere ofcommand and control that is split between the political and

administrative areas. Accountability mechanisms ensure that public sector partners must

be concerned with a host of social and democratic objectives deemed to be in the public

interest that often divert from profit-oriented goals. . ..

Outsourcing, public-private partnerships and other ASD mechanisms raise important

issues concerning the nature of citizenship and the merit of market mechanisms. The

danger in making government less political hinges on the possibility that looser political

control may weaken the capacity of elected representatives to intervene in the economy.

Consequently, outsourcing and public-private partnerships should not be perceived as a

"one-size-fits-all-solution", histead, ASD mechanisms should only be implemented after

weighing the alternatives and considering the broader economic and political implications

such as accountability and public support. . i,'. «.
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' Why the Private Sector?

Underlying the move towards ESD and the use of general IT in government, has been

a growing recognition that the private sector must play a greater role in efforts to leverage

IT. As GOL has unfolded, private sector involvement has materialized primarily through

outsourcing and public-private partnerships. The trend towards IT driven outsourcing

and partnerships in government is far from isolated to the Canadian context. New

Zealand's vision states that strong partnerships with the private sector are essential to the

success of the e-govemment program."^^ Similarly, in Australia and the United

Kingdom, private sector participation in government activities has flourished in

accordance with attempts to realize e-govemment agendas.

This raises serious questions concerning the relationship between the expanding use of

IT in service delivery and the government's increasing reliance on the private sector as

formalized through outsourcing and partnership arrangements. As explained in chapter

two, the federal government's focus on realizing GOL has engendered an emphasis on

securing the requisite skills, expertise, and capital investment to leverage IT. This is

reflected in the establishment of the CIOB in the Treasury Board Secretariat, which

develops and promotes IM/IT policy, government-wide tools and develops opportunities

for capital investment - all to ensure that IT is exploited to its fullest potential across

government. As the GOL initiative unfolds and e-govemment advances, it is becoming

clear that a second source of the requirements needed to leverage IT are to be found

outside of government altogether. This section will discuss how collaboration with the

private sector is also a major source of capital, skills and expertise that departments and

agencies require to realize their ESD initiatives.
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Capital Investment >

In 1995, the Treasury Board Secretariat challenged public managers to seek innovative

ways of providing Canadians with better quality services in a period of diminishing

resources.^^ Since then public managers have been vigorously searching for ways to

provide citizens with more responsive and effective service delivery, while using as few

economic resources as possible. Throughout the government's efforts to make the

critical transition to e-govemment, the fiscal imperative has been an overarching

consideration pushing departments and agencies to become more innovative in order to

reduce the costs to taxpayers, while increasing the level of service.

Government funding, including initiatives like the $60 million Pathfinder project'^"

and the allotted $160 million over the next four years, do not cover all the costs incurred

by departments and agencies to finance their IT projects. Start-up costs to develop an

Internet presence include online transformation planning, content development and

design, application development, hardware and software acquisition, project

management, change management, and marketing and promotion.'*^' Costs over the life

of the project generally include salaries, training and services. In short, the

implementafion of GOL, consisting heavily of restructuring and the acquisition ofnew

infi"astructure and services, is very expensive. i ...
• ,^

The case for outsourcing and partnerships hinges on the ability of the private sector to

provide new sources of capital to finance government IT projects, not only during the

constructionphasesbut also, in many cases, over the hfe of the entire project. ,

Departments and agencies benefit fi-om collaborating with the private sector because they

do not have to purchase expensive equipment and specialized technologies and expend

their limited budgetary finances on salaries, training, and services. From the standpoint
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of private sector companies, the public sector is a major source of economic growth and

profitabiHty. With the collapse of the Dot-com industry and in the face of private sector

companies slashing their IT budgets, collaboration with government is beginning to look

increasingly attractive to technology firms. "^^ For this reason, successful public-private

sector collaboration is often portrayed as a win-win situation. ' •»-•

Government-private sector collaboration can help not only to alleviate the costs to tax-

payers by allowing the private sector firms to share in the financial burden, but also to

allow government to gain immediate access to fiands that would otherwise not have been

possible. For many sophisticated IT projects, it is not a question of whether government

should develop them in-house, but rather a question of whether the project can be

realized in the first place. Budgetary restraint can stifle innovation by dissuading -

departments and agencies from pursuing IT projects that may be too expensive to

implement. In this respect, public-private partnerships and outsourcing may be seen as a

management tool that can be used to generate the requisite capital investment to fund IT

projects. '• • »* • *' * •

Largely driven by public sector deficits and scarce resources, the new public

management has encouraged public managers to be innovative and creative and to

embrace ASD. Collaboration with the private sector can bring government new sources

of capital, alleviating budgetary stress, public debts and deficits. The need for private

sector collaboration in support ofGOL is highly consistent with the broader shift that has

been occurring in most advanced industrialized countries involving the substitution for

state controls by market mechanisms. Since the utilization of IT resources consumes

considerable capital, e-govemment is likely to reinforce this shift. '

'



e< 4 : • «1 .

,•»»:; -I* J" "tiW «

:» .., ;j >-jf^ "vt i-'-Z'f '«»,'5v£ .^(i •/•: ts-

.,' IV



72

Skills and Expertise , , . ; . . .

In addition to gaining access to capital, collaboration with the private sector is a way

for government to gain the skills and expertise needed to develop and operate IT projects.

Often in outsourcing and partnership arrangements, the private sector will supply more

than just equipment and funding; it will provide technical support, consultancy, and other

IM/IT expertise. For years, departments and agencies have been freely outsourcing IT

fimctions such as desktop and network management. With the expanding use of IT in

government programs and services, gaining access to private sector know-how and

experience has become an uppermost concern in the public sector. Specialization allows

technology firms to be well suited to providing IT products and services, more so than

government departments and agencies. For this reason, well structured collaborative

undertakings can amount to economies of scale for both public and private sector

partners. ^, , ,

For departments and agencies, deciding whether to collaborate with the private sector

often revolves around one key issue: the capability of its in-house workforce. Evidence

that the government lacks the in-house workforce needed to develop and operate IT

fimctions lies in the labour market reality that there is an emerging shortage of IT y.

workers. Aggressive downsizing that occurred in the mid-to-late 1990s and the mass

retirement ofbaby boomers that will ensue over the next few years means that the federal

public service is expected to face a severe labour shortage. Trends in the Canadian

labour market indicate that the demand for IT professionals across government and the

private sector over the next ten years will greatly exceed the supply. As a result, it is

estimated that there will be a 22 percent increase in the hiring of IT staff in Canada by the

end of the decade. '^^ Corroborating that there indeed exists a strong demand for IT
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workers in Canada are trends indicating that specific skills, rather than market sectors

have been the drivers of salary increases in 2002. A number of e-commerce analysts see

lucrative prospects for employment in such positions as Web architects, help desk

specialists, database designers, networking specialists, and systems integrators. Current

trends also indicate that the highest area of growth in the Canadian IT labour market will

be professional services,"^"* confirming that the IT service outsourcing market is on the

rise. . -

<'•' - • •-' .... ..

-'- ..,
>

A second indicator that federal departments and agencies will need to rely somewhat

on collaboration with the private sector to gain access to IT skills and expertise is the

state of labour-management relations in the public service. The academic literature on

outsourcing stresses that if an organization lacks the in-house workforce needed to meet

the present and/or future demand, it should focus on attracting and retaining skilled

workers to keep abreast of technological change. Labour-management relations, -.

including human resources standards and practices, ultimately determine the capability of

an organization to attract, train, and retrain employees.

However, poor labour-management relations, combined with bureaucratic and '

poHtical impediments to reform, have lowered the prospect of the federal public service

acquiring a robust in-house IT workforce in the near future. Clearly, fiscal restraint has

placed significant pressure on government to reduce labour costs by cutting down on

training, salaries, and the size of the workforce. In addition, public sector human ,. *

resource management is said to be inflexible and unresponsive, making it difficult to

redesign job classification and training programs. Perhaps, the ultimate failure of

collective bargaining in the federal public service resides in the government's history of
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frequently resorting to legislation rather than using the established route of collective

bargaining to implement wage freezes and gain other concessions from unions. '°^ As an

employer, the federal public service will therefore have difficulty competing with the

private sector for the already scarce pool of IT talent.

The sum of these factors indicates that the federal public service will need to access

skills and expertise from the private sector through outsourcing and partnership

arrangements. The fiscal pressure to reduce spending, the already short supply of IT

workers everywhere, and the unresponsive system of labour management relations will

reinforce the skills gap that already exists between the public and private sectors. The

federal public service will have to fill the skills gap through extensive industry

collaboration that not only establishes the private sector as a contractor but often as a full-

fledged partner. Beyond this, the development of IT systems, applications and

infrastructure will require the know-how and specialization of technology firms, thus

reinforcing the dependence on the private sector in an age of e-govemment. - ,
•

Case Studies •

v ',;

Numerous examples of collaborative arrangements with the private sector to develop

and/or operate ESD initiatives can be found at the provincial and federal levels of

government. In all cases, collaboration was driven by considerations of sound financial

management and access to private sector talents. More specifically, the cases reflect the

government's need to raise the necessary capital in order to reduce public expenditure by

turning over more responsibility to the private sector, while using outside talent to fill the

gaps in their supply of IT skills and expertise. »;,,;' . .
., ,

.-
; -^
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Across the provinces, public-private partnerships have grown in conjunction with

increasing efforts to apply IT across a wide range of public services. For example,

ServiceOntario is a six-year contract between IBM Canada and the Ontario ministries of

Transportation, Attorney General, Health, and Natural Resources. The project was

developed without any provincial funding and IBM pioneered and provided all the

technology and other capital assets needed to build the network. '°^ Under the contract,

IBM has an ongoing responsibility for the maintenance of the kiosks. In return, it is

compensated for each kiosk transaction, with the amount of the commission diminishing

over the life of the contract. Another IT project implemented by the Ontario government

is the Integrated Justice Project which aims to establish a new common inquiry system

that provides access to databases maintained by the police. Crown Attorneys, courts and

corrections, and a number of other systems. '°^ The project was developed as a

partnership between the ministries of the Attorney General, Public Safety and Security,

and a private sector consortium consisting ofEDS Canada, DMR Consulting Group Inc.,

KPMG LLP, and Teranet Land Information Services Inc. By partnering with the private

sector, the government was able to obtain 75 percent of the total cost ($189 million) of

the project. Undoubtedly, the government of Ontario has taken the lead role in applying

IT to revolutionize the provision of public services, and has done so by relying heavily on

extensive private sector talents and resources. ,
'<

In Alberta, IBM was also involved in the development of Edmonton's' Mobile

Equipment Services Information System. The system was designed to monitor the

condition of vehicle fleets and calculate when individual vehicles are due to be

replaced. '°^
It provides services to all vehicles, equipment, transit buses, and emergency
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imits (police, fire, and ambulance). In this partnership, IBM was at the forefront of

implementing leading edge-technology to be used in service delivery. ,;

Prince Edward Island's Court Administration and Integrated Case Management is a

partnership between the provincial government and Unisys Canada Inc. Completed in

1999, the project automated all case management and court administrative functions

allowing for the electronic management of financial records, and the general .- -

administration of all resource scheduling. "^^ The case management system provides

electronic support to secretaries, stenographers, and court clerks. It also automates traffic

citations, fines, tracking and cheque payments and it is able to generate receipts for all

transactions. The cost of the multi-phase project exceeded $1 .4 million and was built on

the full collaboration of both public and private sector partners. Currently, the partners

are collaborating on building the Justice Technology Centre located within the province

and the infrastructure to allow for the electronic filing of court documents via the Atlanta

Canada Online service.

In Quebec, the move towards e-govemment has made significant strides. One major

project is Quebec's Workers Compensation Board, which was developed as an extranet

application to enable information exchange between the provincial workers compensation

board (CSST), major employers within the province, and various hospitals and clinics."^

Private sector partners involved in piloting and developing the project include Bell

Canada (BCE Emergis), National Bank (SIBN), Mouvement Desjardins, CGI, DMR,

LGS, TMI, and R3D. Infrastructure, operating, billing and maintenance costs assumed

by the private sector consortium exceeded over $50 million, while the CSST assumed the

remaining $30 million of the full costs. -
. . •..! o\f* *^ / > ,";>
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Another example is BonjourQuebec.com, an on-going project to build an electronic

network that provides information to Canadian and international tourists and promotes

tourism within the province. It is a public-private partnership between Tourisme Quebec,

Bell Canada (main contractor, business and marketing development), BCE Emergis

(senior project manager and infrastructure management), TMI (Technology hitegrator),

NewtradeTechnologies (developer of intelligent systems for tourism service providers

and agents), Nurun (developer of Internet and extranet websites and e-zines), and

Promundus (content and distribution of electronic magazines).
' '

' The cost of the project

is $30 million over 7 years and will be shared by the government and the consortium.

Revenues assumed by Tourisme Quebec are paid to the tourism partnership fund, while

revenues assumed by Bell Canada are initially theirs to keep. According to the contract,

once the profitability of the project is determined. Bell Canada's revenue will then be

paid in the tourism partnership fund. BonjourQuebec.com serves as a prime example of

the necessity of private sector collaboration to pioneer advanced IT applications and to

reduce the costs assumed by government. •

The government of British Columbia formed a partnership with MacDonald, Dettwiler

and Associates (MDA) to build BC OnLine}^^ Completed in 1 999, the advanced

electronic network is available fi-om 6:00 am to 8:00 pm, Monday through Saturday. It

offers electronic access to a wide range of government databases over the Internet. Users

can access a number of provincial government databases including: Assessment

Authority, Corporate Registry, Wills Registry, Manufactured Homes Registry, Personal

Property Registry, and Rural Property Tax System. MDA paid $55 million for the ten-

year licence to operate BC Online and is investing over $350,000 to develop the means



n- i

,tl)**»%>Urf, ./;«k's?**'*v5 ) ilh/'i . 4'tj,')5;-_ J*Ui S

I ' I
-' f

'1JO" i*r .

f .^ ^n^-'.;v>44J<F
"'" ^" '

' V' ••''^-

ifi,'*,;-/ .;• ,
•

: ( i ^.";:">l^^d«itf^<J>i

'.- «.
.li'»;*jra ?:> .''< I'j '/.!.<>';'') l.Tcr*} •««-tM»f

>»j >•

'. -A
•



78

to obtain gas and electrical permits over the Internet. In short, the BC Online 's

technology is built on the expertise ofMDA, and the government benefits from cost

sharingover the life of the project. .ii, [.

To make the critical transition to GOL, many federal departments and agencies

already have extensive plans for private sector collaboration. For example, HRDC

currently has plans underway to develop a suite of applications that will permit high

volume government to business transactions. The Record ofEmployment (ROE) Web

will enable employers to securely transfer employment records and data to a central

registry.' The ROE has been approved for construction and a number of private sector

companies have agreed to pilot the project. The private sector partners include Donohue,

Imperial Tobacco, CN Railways, and Chrysler. If the project is successful, HRDC will

expand the pilot base into other areas of service delivery. , ; = >,

Atlantic Canada has developed Atlantic Canada On-line, an electronic information

service that enables clients to receive a wide array of services. Clients are issued

software and by subscription are given a user identification and password that connects

them to the network through the Internet or Windows. Clients have the option of making

payments through electronic funds transfer, electronic cheque, credit card, cheque, or

money order. Partners for the project include Unisys Canada and the four Atlantic

provinces - New Brunswick, Nova Scotia, Prince Edward Island, Newfoundland and

Labrador. Unisys has signed a seven-year contract granting the company a licence to

access provincial government databases and to provide service to clients."'* The

government retains ownership of the information and control of public policy issues,

while Unisys is responsible for building and operating the service. The governments of
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the four Atlantic provinces have been able to avoid financing the project altogether;

instead the private sector has contributed the fixll $10 million needed to develop,

implement and manage the project. In return, Unisys Canada shares the revenues

generated by ACOL client transactions. ACOL currently has underway plans to expand

the number of services available across the Atlantic provinces.

Canada Customs and Revenue Agency (CCRA) has developed NETFILE, an Internet-

based channel for allowing individuals to file their taxes online. The client first prepares

a return tax form using software that has been provided by CCRA. The software then

generates a file that is compafible with the Tl mainframe in which case the client can

then log on to the CCRA's website and submit the file electronically. By collaborating

with software vendors, the CCRA did not have to concern itself with distribution costs,

Hability for errors, or technical support costs associated with in-house application

development."^ Private sector partners for the project include: Colin Griffiths &

Associates Limited., Dr Tax-UFile.ca Incorporated., Intuit Canada Limited, and

Taxamatic Incorporated. The total cost of implementing the project exceeded $4 million.

Virtually all online services provided by federal departments and agencies will be

connected to a common electronic network that provides a secure and confidential

channel for the exchange of information. The Public Key Infi-astructure initiative is a

complex and comprehensive system of policies, procedures and technologies that will be

fiilly integrated in the federal government. The scope of the initiative is enormous and

will cost over $2 billion and require the participafion of the Treasury Board Secretariat,

Communications Security Establishment, Royal Canadian Mounted Police as well as

several departments and agencies. In order to aid in the development of public key
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infrastructure (PKI), the federal government has soHcited a consortium of private sector

firms lead by Entrust Technologies Inc, BCE Nexxia, and CGI Group Inc. The $17.6

million dollar contract with Entrust requires the company to supply the software, ^'

;

hardware and other skills needed to implement the project.' ^ The success of the

initiative will depend on the efforts of numerous stakeholders, especially Entrust, in

providing the requisite skills, assets and fiinds for the development of the infrastructure.

Aware of the importance of gaining access to new sources of capital, skills and

expertise to leverage IT, the Treasury Board Secretariat has made a special effort to

provide guidance to departments and agencies in implementing successful partnerships

with the private sector. In 1995, it approved the Frameworkfor Alternative Program

Delivery^^^ intended to describe program delivery alternatives for service renewal and to

provide criteria for assessing whether program delivery alternatives achieve government

objectives. The Framework also provides principles for establishing accountability

mechanisms and sound financial and human resource management. The Treasury Board

has also published a guidance manual, entitled The Federal Government as 'Partner'

and has led discussion on third party accountability and conducted numerous studies to

1 1 Q

benefit collaborafive undertakings.

Perhaps an even stronger representation of the federal government's desire to foster u

greater collaboration with the private sector is its launch of the common purpose

procurement (CPP) initiative. The CPP was developed as an instrument to aid

departments and agencies in quickly securing private sector talents needed to fulfill their

GOL agendas. The CPP allows client department to select a vendor to supply business-

oriented solutions over a substantial period of time. Thus far, more than 390 supply
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arrangements have been awarded to over 190 private sector firms in the areas ofhuman

resources management, informatics professional services, and business process and

content management."^ The CPP was designed to cut down on the time required to gain

IT skills and expertise, while ensuring that the government's efforts were cost-efficient

and legally and ethically grounded. Ultimately, the CPP aims to solidify stable, long-

term relafionships with the private sector to the benefit ofGOL. .. <.

In summary, these case studies illustrate one central point that is often over-looked,

namely, that leveraging IT requires considerable capital, skills and expertise. Nowhere is

this more apparent than in governments' attempt to harness IT to support service

delivery. The credibility of the private sector as a major source of the requirements

needed to leverage IT continues to grow, primarily due to relentless fiscal pressures and

the shortage of IT workers in government. The Government Telecommunications and

Informatics Services and the general support provided by PWGSC, will help to alleviate

some of the government's reliance on the private sector for IT skills and expertise.

However, since departments and agencies will have to fiind IT projects through their own

budgetary finances, the case for securing alternative sources of capital will continue to

drive outsourcing and partnerships. The development of large-scale innovative projects

will also reinforce the need for private sector participation because host departments and

agencies will require cutting-edge technology and skills that can only be provided by

technology firms. As we have seen with arrangements such as ServiceOntario,

governments will also solicit help from the private sector in operating and maintaining

the technology over the life of the arrangement. In an environment of fi"equent and

extensive private sector collaboration, in-house contract management skills within
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departments and agencies will become increasingly important, more so than in-house

technical skills. ,• • » '.;>. m r;

Vendor Influence - '.> -

A considerable bulk of the literature on outsourcing and public-private partnerships

has tended to concentrate on the anticipated benefits and risks of such arrangements,

while neglecting the interplay between the public and private partner during the agenda-

setting and policy-making processes. Often it is assumed that vendors exercise minimal

influence and are largely forced to submit to the political status and authoritative control

of bureaucrats. Under this assumption, bureaucrats devise, plan, oversee, control and

execute IT projects, while vendors execute orders, comply with specifications and the

general demands placed upon them, hi practice, this is rarely the case; instead one finds

the complete opposite, that vendors have a considerable amount of influence in critical

stages of project development and operation. >! ^•

The study of government-private sector collaboration often ignores questions

concerning the interplay of partners after the arrangement has been initiated. What

influence does each partner have in the decision-making processes? Under what

conditions can a partner assume greater control in the arrangement? What factors affect

the balance ofpower between the partners? Peled devised four political science models

of public IT projects that may be used to answer these questions. '^° Each model is based

on the interaction of bureaucrats and vendors employing their technical expertise,

knowledge, status, and authority.

The "muddle through" model assumes that bureaucrats know very little about

technology and the vendor knows very little about the inter-workings of bureaucracy.
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Consequently, the outcome of decisions is the result of the partners jointly "muddling

through" every aspect of the project from envisioning the application, defining its

requirements, to the very implementation of the project. Since projects progress very

slowly, the bureaucrat has sufficient time to co-opt stakeholders, isolate opponents, and

resolve labour and budgetary disputes. In this model, the bureaucrat permits vendors

with only enough autonomy to pilot applications so that it dominates the partnership.

In the "political contest" model, the vendor assumes leadership by manipulating its

technical expertise and knowledge to master the bureaucrat's politics. This model may

be said to describe the development and operation of highly technical projects, where the

vendor claims that project success will largely depend on its familiarity and specialization

in the technology. The vendor's claim serves as a justification for enhancing its

leadership role. Upon gaining the lead role, the vendor is free to recruit professional

talent and purchase expensive equipment, while the bureaucrat remains largely passive.

The "technological competition" model contends that bureaucrats take control of IT

projects by employing their bureaucratic knowledge and expertise. Vendors remain

isolated from decision-making processes, primarily because bureaucrats have sufficient

technical knowledge to steer the project to successfiil completion. This model describes

the development and operation of technologically simple projects, where the vendor

influence is muted by the bureaucrat's political status. >*:• «iu r xi 'V.'f

Finally in the "power game" model, the bureaucrat and vendor are assumed to be

equal in their resources, skills, and knowledge. Both bureaucrat and vendor equally are

endowed with technical skills and general insight and knowledge about the inter-

workings of each other's organizations. If they manage to cooperate, they can achieve
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dramatic results and overcome bureaucratic impediments to success. Unfortunately, there

is a tendency for the relationship to deteriorate and evolve into a bitter power struggle.

Both bureaucrat and vendor are determined to shape the project in favour of their self- -

serving interests, thereby ensuring that compromise is difficult to achieve. Neither

partner is in a position to dominate the other and if success is to be achieved they have to

realize that they are mutually dependent on each other's cooperation.

Peled's conclusion is that planning and execution are inseparable activities and , i nc

frequently the political reality of public IT projects is that vendors assume an influential

role in some capacity in the relationship. It should be noted that the rules of engagement

greatly impact the balance ofpower between the partners. When the bureaucrat and

vendor enter into a partnership with roughly the same level of technical and economic s

resources there is much more likely to be an equitable level of decision-making influence

dispersed between the partners. However, this is a rare occurrence in public IT projects.

Instead vendors are able to gain a "competitive advantage" in the partnership through the

bureaucrat's reliance on the vendor economic and technical resources. Consequently,

vendors should not be seen as passive actors in the background of government activity,

but should be recognized as major holders of power and influence.

Political Considerations vO'^Mho f>..'fiv.;.' lealitv ta.ii

Given that vendors wield influence in the decision-making processes associated with

collaboration, outsourcing and partnerships with the private sector should be recognized

as having serious political implications. Outsourcing and public-private partnerships

place significant responsibility for service delivery on organizations that are not directly

responsible to a cabinet minister, yet their influence has an effect on both the minister's
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authority and the Hnes of accountabihty. Two areas of the traditional model of

governance in the federal public service that are being affected the most by the

proliferation of outsourcing and public-private partnerships are ministerial authority and

political accountability. . . .^.^ : i.i •

.

Traditionally, ministers and cabinet have dominated the agenda-setting and policy-

making processes of departments and agencies, especially in service delivery • ..i '
.

arrangements. In the words of d'Ombrain, "Ministers at the federal level in Canada have

shown themselves reluctant to reduce their hands-on role in the delivery of services."'^'

There are three main reasons that account for the hesitancy of ministers to relinquish

departmental control. First, ministers wish to receive credit for decisions that may

benefit their partisan interests in some fashion. The delivery of goods and services tends

be met with positive, high profile attention by the media and public. Visibility of the

minister's role in the initiative is important to the distribution of credit; this explains why

the smallest decisions affecting service delivery are often reserved for ministerial

decision. Secondly, ministers wish to avoid political embarrassment by overseeing all

activities that fall under the jurisdiction of their departments. Political sensitivities

attributed to the high profile nature of service delivery discourage risk taking, and •'
.

:

encourage ministers to delegate less authority. This stems from the political reality that

ministers are perceived as responsible for their department's activities, whether they

authorize them or delegate authorization to their officials. Thirdly, ministers wish to be

seen as responsive to public demands, their party, electoral and regional constituencies,

and their partisan interests. They must therefore appear to be in charge and not stagnated
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by any obstacles to ministerial responsiveness, like excessive delegation of departmental

authority. ,.'' -, \ .v- r - .. : "-> .:

But as e-govemment progresses, the reliance on the private sector for the delivery of

public services will have the effect ofweakening ministerial authority by imposing . *>

greater collegiality in the agenda-setting and policy-making processes. This is because in

IT outsourcing and public-private partnerships, ministers and cabinet share their authority

for agenda-setting and policy-making with private sector partners. Commenting on the

role of the Chief Executive Officer (CEO) of private sector firms collaborating with

government, the Task Force on Public Service Value and Ethics stated, "A chief

executive who holds such a public delegation and performance agreement becomes

perforce a public actor, even though the overall accountability to the minister remains

unchanged." As the general manager of the organization, the CEO of a private sector

partner is given significant discretion in service delivery arrangements. In public-private

partnerships, CEOs and their board of directors shape the overall objectives of the

partnership in ways that ultimately represent a compromise between its needs and that of

the host department or agency. While the objectives of private sector partners are

narrowly focused on generating profits, the same cannot be said of public sector partners.

Departments and agencies, in accordance with the interests of the minister, must make

sure that the partnership is fair and equitable and that it serves the public interest. They

must also be concerned with the integrity of the arrangement itself in such areas as

striking a balance between the public's need to know and the private sector's right to

privacy; the corruptive potential of public-private partnerships (e.g. patronage, bribery,

influence peddling); dealing with the indifference of private sector partners to the
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cherished public-sector tradition of poHtical neutraUty; and overseeing proper risk

management to ensure that the private sector partner's propensity to adopt more , ,

utiHtarian standards for managing risks does not conflict with public interest objectives.

The other aspect of the traditional model of governance in the federal public service

that is affected by government-private sector collaboration is accountability.

Traditionally, accountability has been focused on ensuring that departmental actors fulfill

their obligations. By contrast, accountability in government-private sector undertakings

must extend outside of the department to ensure that private sector actors fulfill their

designated responsibilities. - i^ . t --iv-. • ;

Accountability in outsourcing arrangements involves ensuring that vendors completely

fiilfiU their obligations effectively, responsibly, and according to well defined ,

expectations. In many respects, contract monitoring is no different from overseeing the

provision of services provided in-house. The same service delivery inspection regime,

performance evaluation, complaint handling, and publishing of progress reports are tasks

that apply to both government and vendor.'^'* Thus, high service standards and levels of

citizen satisfaction are expected regardless of whether the service is provided in-house or

contracted out. •.,-
j % n if .

- ^

The process of contract monitoring has two basic components. '^^ The first component

is to ensure that legal stipulafions of the contract are met, for the vendor must fulfill its

obligations. The second component is to ensure that acceptable levels of service are

provided and this may go beyond overseeing compliance with legal requirements. It is

impossible to predict every problem or articulate every fine detail, and where there is

room for improvement as expressed by any of the parties, it is the contract agent who
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must propose revisions to the contract that will be applied in the next contract. Overall,

drafting contracts with the private sector is said to require careful supervision, inspection,

and attention to fine print. ! » - i- ^ M;.

By comparison, ensuring an appropriate level of accountability in public-private

partnerships is more complicated. Over the years the federal government has undergone

a shift in the way accountability was traditionally defined in order to reflect the realities

of cross-jurisdictional partnerships, hi collaborative arrangements when the ili

responsibility is dispersed among partners, so too must the mechanisms of accountability

be dispersed. "Shared accountability" refers to mechanisms of accountability that hold

all interested actors of a partnership collectively accountable for its success and ^'

operations. In the public sector, shared accountability involves three relationships.'^^

The first relationship is accountability among the partners. This involves an obligation of

all partners to collectively report on their progress and obligations. The second

relationship is accountability to the public which places an onus on the partnership to

disclose an acceptable level of information about its operations to the public and/or

affected communities - all in the interest of transparency. Finally, the third relationship

is accountability between the public partner and its own governing body (ministers and

Parliament). This involves an obligation of public sector partner to report on their

progress to the minister and Parliament in a timely and regular basis.

From a political standpoint, the third accountability relationship is the most important.

The key to ensuring that partnerships maintain an acceptable level of political

accountability is clarity in the assignment ofpowers. As accountability and

responsibility go hand in hand, in arrangements where delegation of responsibility (who
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is responsible for what and to whom) is unclear, so too will the lines of accountability be

unclear. Thus, it is important to clearly define the roles and responsibilities of all parties,

and what service standards and results are expected. The conventional responsibilities of

ministers need to be recognized in the design of the partnership so that they remain

responsible for the overall legislative scheme of the arrangement, for keeping Parliament

or the legislature informed of its activities, and for ensuring that actions are taken to

correct any mishaps. Ministers, in turn, can delegate some of their authority both

formally and publicly to CEOs who should be exclusively responsible for day-to-day

management. Ministerial direction to CEOs should be limited in order to allow the

partnership to function with enough autonomy and flexibility and at the same time, strong

enough to solicit compliance and harmony with government standards. Boards of

directors should be representative of the agency's sponsors and to some degree its t

clientele. They should also have no role in managing the organization, but rather should

approve the framework within which the chief executive carries out his or her ' ^ '.

management responsibilities. This avoids any potential conflicts of accountability and

allows the minister's delegation to the CEO to remain clear. '

;
' m i .

As many of the GOL projects are being realized through public-private partnerships,

e-govemment will also mean a movement away fr^om the traditional parliamentary

practice of ministerial authority and political accountability. For this reason, the federal

government's efforts to employ IT across programs and services have significant !-.

consequences for the traditional model of governance in the federal public service. More

collegiality in departmental agenda-setting and policy-making as well as the commonality

of shared accountability frameworks will likely be encountered in a climate of intense
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government-private sector collaboration. The use of IT itself in government may be

understood as a driver of this change, forging and solidifying relationships between the

public and private sectors of the economy.

Conclusion

The focus on developing the means to deliver programs and services electronically can

be linked to the growth of IT outsourcing and public-private partnerships across the

federal government. The appeal of finding alternative sources of skills, expertise and

capital investment is accentuated by budgetary restraint in the federal government.

Collaborating with the private sector is one way for departments and agencies to realize

their GOL agendas, while using fewer budgetary resources.

In consequence, the rise of outsourcing and public-private partnerships represents

significant change in the federal public service's traditional model of governance. While

ministers have been reluctant to relinquish their control of service delivery in the past, the

very presence of additional partners will reduce ministerial control. Collegiality in the

agenda-setting and policy-making processes in collaborative service delivery

arrangements signal a reduction in the sphere of ministerial authority. In addition, the

practice of shared accountability entrenched in public-private partnerships diverts fi^om

the traditional model which holds that accountability is an issue solely at the

departmental level. By placing more responsibility outside of government, shared

accountability arrangements should clearly specify the roles and responsibilities of all

interested actors, especially those in the private sector.

IfGOL is to be a success, it is essential that the federal government establish stable,

long-term relationships with the private sector. Unleashing IT in government will require
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skills, expertise and capital investment both in the near and distant future. The appeal of

outsourcing and public-private partnerships in the federal government can therefore be

expected to persist. , .,
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CHAPTER FOUR

Enabling Greater Horizontality and Less Hierarchy

Among the most important consequences of increased IT adoption in the federal

pubHc service are major changes in organizational design and the structure of

departments. Public sector unions have long feared that IT contributes to a potential loss

ofjobs and changes to the nature of work. Since the introduction of mainframe

computing in large organizations there has been evidence that IT can indeed eliminate a

considerable number ofjobs, reduce capital expenditures, and alter organizational

structure.

The objective of this chapter is to explore how aggressive efforts to leverage IT in the

federal public service will affect the organizational design and structure of departments.

The main argument presented here is that increased IT adoption will have the biggest

impact on federal departments by fostering greater interdepartmental activity and

reducing middle management positions in operational departments. Furthermore, it will

be argued that underpirming these changes is the predisposed nature of IT to 1) encourage

the dissemination of information; and 2) promote the displacement of labour and capital

by streamlining the management of information resources. Greater interdepartmental

activity and flatter organizational structures are in direct contrast to the traditional model

of governance in the federal public service, where departments operate in relative

isolation from one another, and command and control is predicated on extensive

hierarchy.

The first part of this chapter discusses the two IT predispositions of concern in light of

some organizational considerations. The second part defines the concept of horizontality
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and the issues surrounding its usage. The third part looks at how IT has enabled

interdepartmental activities in the federal government. The fourth part considers the

political implications of interdepartmental activities. The fifth part looks at the concept

of organizational structure. The sixth part demonstrates the role of IT in contributing to

flatter organizational structures in operational departments. The seventh part reviews

some of the major benefits and challenges attributed to flatter organizational structures

and the final part concludes with a summary of the major points raised throughout the

discussion. - r , . iw-J . • .

The Dissemination of Information ^^

Computers, networks, the Internet, fax machines, email and similar twentieth century

ITs have a significant impact on the performance of organizations. This study asserts that

the utilization of IT resources encourages the dissemination of information. Considering

that most public sector activity is based on processes that rely heavily on the '
^

dissemination of information, the role of ITs cannot be understated. With the advent of

office automation, virtually all employees in the federal public service have access to a

computer and most of the work involving information and communication is i ' s -

accompHshed by digital means.

IT has dramatically reduced and, in many cases, eliminated altogether the historical

barriers to limiting the sharing of information. Computing technology can disseminate

information close to the speed of light, making communication barriers due to time and

distance obsolete. Before modem computing technology in government, administrators

disseminated information by generating and transmitting huge volumes of paper to many

different locations. '^^ Field office clerks prepared multiple-copy entry forms and sent
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them to headquarters and various other offices of concern. Today, headquarters can

receive inspection data from field units in real time and the information can be .

instantaneously processed.

The raw communication media used to transmit data are available in many forms

including standard telephone lines, more capable two-way coaxial cables, and fibre

optics. To illustrate the potential for information dissemination, a single coaxial cable •

containing twelve glass fibre strands can transmit over 200 television channels. '^*^ The

hnk between communications media and computing technology is made by a modem, a

device that converts acoustic signals to electronic signals and vice versa. In recent years,

older modems have been replaced by higher bandwidth modems capable of disseminating

more data in less time. . - . v i

Also important is the communication media used to process data. Stand-alone

computers, as the name implies, are largely self-contained with no real communications

component. By comparison, computers that are networked act as a system where the

information can be widely disseminated among users. A popular network configuration

found in many government offices is the local area network (LAN), which consists of a

group of computers and related devices that share a common communications line and

generally the same resources of a single processor or server within a small geographic

area like an office building.'^' LANs contain applications and data storage that can be u

commonly shared by anywhere from a couple of dozen users to over a thousand.

The high rate of Internet penetration has been met with the growing popularity of

email among public servants. Email has had a profound impact on organizational -

communication and the sharing of information it permits should not be viewed as trivial,
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but rather as a means of boosting productivity and worker morale. Currently, it is

estimated that there are 6 million email exchanges within the provincial and federal levels

of government every day.'^^ -^^ 3;ij«.'u>i *.-i H

Information can also be spread far and wide through the intranet, which acts as a

private network within an enterprise connecting multiple LANs. The main purpose of the

intranet is to share company information and computing resources among employees.

Routine communication tasks can be completed faster by providing employees with

streamlined and more direct modes of interaction with others in the organization.

Intranet-enabled training provides the ability to reach a large number of staff in a short

amount of time. The intranet is also useful for informing staff of the latest news or

issues, serving as a platform for the publication of internal documents or even facilitating

teleconferences.'^"* ,

Throughout the 1990s, the idea of using computing technology to enhance

management information systems became popular. A management information system is

an organized compilation of resources and processes used to collect, process and

distribute information for use in decision-making.'^^ Management information systems

are commonly used for accounting and inventory purposes. For years, management

information systems were as simple as a pocket notebook or card file. Now most

management information systems are available in the form of software. When compared

to the alternatives, computer-based management information systems provide decision-

makers with greater information and can do so on a real-time basis.

The increased capacity for the dissemination of information has had an immense

impact on organizations, big and small, across the public, private and third sectors. i
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Graber states that new ITs create more "open communication climates," '^^ and enable

organizational members to contact one another more frequently and with greater ease,

thus promoting a high degree of interaction and information sharing. The spread of IT

resources in the public service has been associated with a sharp increase in the level of

intra-organizational and inter-organizational communication. Accordingly we can expect

that the federal government's efforts to leverage IT will have the same impact. • .': '

The Displacement of Labour and Capital ^>

In the 1950s and 1960s, the adoption of mainframe computing to accomplish clerical

and administrative functions meant that already existing procedures could be

accomplished more quickly and in much larger volumes than ever before. In

consequence, automation increased productivity and simultaneously eliminated

substantial jobs and reduced capital expenditures in the host organization. From the •'-

period ofmainframe computing to the development and adoption of advanced computing

technology such as personal computers, networking and management information

systems, one fact has remained - IT promotes the displacement of labour and capital by

streamlining the management of information resources.

The management of information may be conceptualized as "the means by which an

organization efficiently plans, collects, organizes, uses, controls, disseminates and

disposes of its information, and through which it ensures that the value of that

information is identified and exploited to the fullest extent."'^'' Computing technology is

now widely viewed as a tool for adept information management. i^'

The appeal of applying IT to the management information resources hinges on

efficiency gains. In organizations, efficiency is generally instrumental to the fulfillment
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of a number of ends such as strengthened organizational performance, higher ;• .

productivity, increased profits, and cost-savings. IT is often perceived as a vehicle for

greater organizational efficiency because it can dramatically streamline information-

oriented tasks. . <• f r.

Cleveland once said that information is remarkably conserving in its requirements for

energy and other physical and biological resources, especially when compared to the

1 ^R
processes of the steel, lumber, or automotive industries. Paper-based systems of

information handling tended to incur high costs primarily due to the extensive labour

required by these systems. Employees compiled information and prepared source

.

documents; the source documents were then processed by several other employees for

various purposes; and then finally archived for later use. Computer-based systems of

information handling can perform these steps faster, cheaper, and with the involvement of

less man power. For example, sending a forty-two page document via email from Ottawa

to Tokyo is 720 times faster and 355 times cheaper than overnight dehvery.'^^

The production of information goods using computing technology is cheap and

efficient. At the heart of this point lies the economics of IT, which presumes that the

production of information goods involves high fixed costs but low marginal costs.
''^'^

Although IT may be expensive to acquire, the ability to cheaply produce and reproduce

information goods may result in a sizable return on investment. This is evidenced by the

fact that the cost of information processing has decreased enormously during the past

twenty years and is expected to continue to plummet. Current estimates show that cost-

performance ratios are declining at a rate of 20 to 30 percent a year.'"' - ,
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IT has a major impact on productivity. The White House Conference on productivity

concluded that office productivity measurement is one of the most perplexing and

difficult issues with which to grapple.'"*^ This is especially the case when the objectives

are qualitative. However, output can be defined in tangible terms, such as profits or the

achievement of certain predefined goals. Input can be defined in terms of the number of

hours of work, number of employees, or aggregate costs. The input/output approach to

office productivity underscores that IT alters office productivity by merely changing the

composition of inputs and outputs. IT frequently generates productivity by reducing the

number of inputs (i.e. eliminating jobs or number of hours worked), while simultaneously

increasing the overall output. For example, employment levels in B.C Hydro have

declined by approximately 37 percent while sales have confinued to increase. Davidson

has concluded: tro'- i^f^i;*i'l, -'^
: ' • >- , .\-r -^ .^

Although technology is not the main cause ofthis decrease, it appeared that the technological

innovations introduced throughout the company have enabled operations to continue with

fewer employees. Forecasts by thefederal government indicate that this trend will continue.
"^

Does the efficient utilization of information resources in an organization displace

capital and labour? Research suggests that one major component differentiating well

performing organizations are their pracfices and policies in regards to information usage.

An organization that adopts an "information orientation" is one that embraces good

IT/IM practices and values information as a key resource.''*'* Such an organization strives

to ensure that the use of information resources is efficient and coordinated not only

within organizational divisions or units, but also across the entire organization.

In the past, many organizations have failed to achieve an information orientation,

thereby contributing to the so-called 'IT productivity paradox', where increased IT

adoption is associated with less than positive results. However, firms that have
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succeeded in aligning IT investments with business strategies have reaUzed cost-savings

and secured sizeable competitive advantages. '

In summary, IT streamlines the management of information resources, which can lead

to the displacement of labour and capital. When an organization adopts an information

orientation, there are likely to be larger cost savings and a greater loss ofjobs. Over the

last decade, many private sector companies have established an in-house CIO to provide

strategic IM/IT direction. In contrast, government departments have established an IT

branch or a collection of IT units within a departmental division, vested with resources

and authority to accomplish its objectives. Some departments have gone a step further

and established a highly situated IT head, just below the ADM level, usually at par with

finance and human resources.'''^ An information orientation is best achieved when there

is strong central control to establish common standards and allocate the IT budget.

Indeed, the Treasury Board has endorsed strategic IM/IT practices as a means of realizing

administrative cost-savings and as an end to promoting greater efficiency in the federal

government. . . >(::>. . ,

Horizontality in Government -.•
. ^

An ideal public service design, one that is efficient and effective, has little redundancy

in departmental functions. Roles and duties of departments and agencies are clearly

defined and information is highly organized in such a way that it can be easily accessed.

The quest for horizontality has pervaded the public services for years and continues to be

a major concern in the federal government. -t;...!*! •.-k i. .

Some have argued that fragmentation of government functions evolved as a corollary

to the expanding role of bureaucracy. As the welfare state expanded, government
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gradually became involved in more aspects of the economy and the multiplying activities

increased the burden of coordination."*^ In an effort to effectively respond to the needs of

localities and alleviate the central burden of responsibilities, government sought to

decentralize its administrative operations. Administrative decentralization refers to the

transfer of responsibility for planning, management and the allocation of resources from

government to field units, other levels of government, and semiautonomous public

authorities.''*^ Headquarters delegated greater authority to field units allowing them to

operate more independently and without having to consult with central units. '•

Administrative decentralization reduced central controls, led to the replication of

functions, and ultimately exacerbated the inherent burden of coordination. '^^ -^ >'

The concept of horizontality is broad and often found in conjuncfion with a number of

terms, most notably, interdepartmental coordination or activity. Horizontality may be

defined as any joint action to address a problem or accomplish a specific objective by two

or more organizations in the same level of government.'"^ The experience can vary from

arrangements that are highly formalized through sophisticated partnerships establishing

detailed contractual obligations or it can be quite informal, as is the case with ad-hoc

cooperation and communication between managers of different departments. The desired

outcome of horizontality is the attainment of specific goals through inter-organizational

mechanisms, many of which could not have been achieved otherwise or achieved as

efficiently.

The justification for promoting greater horizontality can be found in the same fiscal

imperative that has driven government to cost-cutting. Duplicated functions and ~j;

overlapping jurisdictions have become a source of inefficiency for government.'''^ In the
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eyes of many, this amounts to higher pubhc expenditures that could be reduced if the

government were to consoHdate dupHcated functions. >

One of the most persistently cited obstacles to horizontality is the tendency among

senior departmental executives to focus exclusively on their own department's activities

and responsibilities. The presence of this "silo-mentality" compels managers to guard

their territory and dissuades them from thinking outside organizational lines.
'^° Stifling

interdepartmental behaviour, the silo-mentality is frequently reinforced by the lack of

incentives for senior managers to think outside of their silos. On many occasions, the

potential savings resulting from interdepartmental activity may not accrue to an

individual department, but rather to government as a whole. One department may benefit

from accessing information that another department collects, but the second department

will have little economic incentive to absorb the costs of making the information .:

available.'^' Unless it is within their immediate interests, senior government executives

will have no incentive to participate in horizontal initiatives or even seek them out.

Over the years, there has been pressure for departments to forge horizontal

relationships and to include more stakeholders in their day-to-day operations. The added

value of synergies has been well documented and together with the growing complexity

ofproblems that franscend jurisdictions, departments have been forced to embrace

horizontality. In the early years of the public service, interdepartmental activities were

limited and often went against the grain of the traditional top-down hierarchical thinking.

Inflexibility and rigidity associated with the bureaucratic model of organization have led

to the traditional model of governance in the federal public service. This model reflects

the silo-mentality of senior government executives, departmental activities confined
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along organizational lines, and limited interdepartmental coordination. As the adoption

of IT in the federal public service becomes deeper and more refined, departments have

started to drift away from the traditional model as they have gained the technological

means to do so. The following sections will explore the practical applications of IT to

promote greater horizontality. >

Interdepartmental Connectivity

IT has provided substantial opportunities for departments to develop working

horizontal relationships. It is hoped that greater horizontality will reduce overlap and

duplication, thereby eliminating excessive capital expenditure and employment.

Underpinning the government's agenda for IT-assisted horizontality is the role oftwo IT

predispositions. : ..•:••

First, IT encourages the dissemination of information. The availability of information

made possible by computing technology and in particular government-wide IT

infrastructure is beginning to challenge existing administrative activities that have been

confined along organizational lines. With the use of IT, decision makers from different

departments can conveniently share information. The sharing of information across the

federal government can reduce overlap and duplication of internal administrative and

service delivery fimctions. In this respect, IT has also provided the means for greater

cross-functional communication that is quick, cost-efficient, and convenient. .

Secondly, IT promotes the displacement of labour and capital by streamlining the

management of information resources. Considering the potential cost-savings, there is a

strong jusfificafion for extensively applying IT across government in order to reduce

undesirable capital expenditure and excessive labour. In a climate of budgetary restraint.
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the justification for using IT to save money is strengthened and so is the appeal of

adopting an information orientation. An information orientation promotes the goal of

organizational efficiency by reducing overlap and duplication and by engineering

economies of scale. Cost-savings due to improved efficiency, performance or

productivity imply the displacement ofjobs and capital expenditure.

Instances where IT has encouraged information to be widely disseminated in support

of interdepartmental connectivity are numerous. The 1993 creation of the Government

Telecommunications and Informatics Services in the equally new PWGSC was a

conscious effort to give federal public servants the capacity to communicate with each

other more readily. Using X.400 technology, the Government Telecommunications and

Informatics Services has linked departmental networks to create a "Government

1 S7
Enterprise Network" The result has been impressive as an estimated 200,000 federal

public servants can now easily communicate and share information with each other by

electronic messaging. The common X.400 gateway is used by 70,000 federal public

servants to communicate across the federal government at rate of 2 million messages per

month; equivalent to 40 billion characters per month. Twenty-five percent of the traffic

on the government-wide network goes to the common Internet gateway. The overall

usage of the common information infrastructure continues to grow at a rate of 8.5 percent

a month. ^^•^ Enhanced internal communications has permitted central agencies to interact

with public servants in an unprecedented manner, with cost-saving implications for new

flows of information within government. • ', .

A second major example is the electronic directory service launched by the federal

government in June 1996. Using X.500 technology, it provides government-wide
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directory information including the name, telephone, fax, and e-mail address of public

servants. Since its establishment, the circulation of paper-based directories has reduced

from 240,000 copies to 100,000 copies, resulting in substantial cost-savings due to paper

reduction.'^'' Moreover, the electronic directory has averaged an estimated 28,000 hits

per day on website access and about 190,000 email addresses are provided bi-weekly to

e-mail administrators. Connectivity via the electronic directory has even extended to the

provincial level of government as New Brunswick and Saskatchewan directory

information has been incorporated into the main directory. Electronic directories enable

interdepartmental activities by allowing decision-makers to contact each other quickly

and conveniently. - =
^ :>'-ii >i i-r^sy .

A third major example is the Shared Systems Initiative approved by the Treasury

Board Secretariat in the fall of 1993 and championed by the CIOB. The goal is for the

federal government to evolve from a multitude of administrative systems unique to each

department into a highly integrated environment in which departments share a maximum

number ofcommon systems. '^^ Since 1993, various administrative areas have been

identified as being suitable for the sharing of systems. Cluster groups for administrative

systems have been established in five areas: financial management, human resources

management, materiel management, salary management, and travel administration.

Recently, three new areas have been targeted as areas for shared services: business

planning; management of executive information; and management of documents and

records. The Shared Systems hiitiative aims to reduce the number of major

administrative systems from 60 personnel, 30 financial and 30 materiel systems to 3, 4
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and 3 systems respectively, which represents a migration of 80 percent of major

departmental systems to shared systems.
'^^

- •
-

,

Among the most important technological factors driving shared services is the

capability to conveniently collect vast quantities of information from departments and to

disseminate the information towards central databases. Among the most important

political factors driving the enthusiasm for shared systems is the reduction of the

overhead cost of administration that is expected to surface by bringing together functions

that are frequently duplicated across departments. Evidence of cost-savings can be found

in the private sector. IBM, which pioneered the concept of shared services, was able to

save over $3 billion (USD) within the first two years of implementation. By comparison,

the federal government expects to save over $800 million by 2004 alone.
'^^

. i

A fourth major example is the technological infrastructure used to support single

window e-clustering initiatives. As discussed in chapter three, single window e-

clustering initiatives have involved considerable behind-the-scenes collaboration between

departments. Consider, for instance, the Canadian Consumer friformation Gateway,

launched in June 2000 by the federal government as an online portal offering information

on federal programs. (http://ConsumerInformation.ca) The Gateway is truly a work of

collaboration comprised of 35 federal departments and agencies and 250 provincial and

territorial partners. Partner organizations are able to maintain their own information on

the main portal by remotely disseminating their collections to the central databases. This

ensures the currency of information and provides more functional value than if partners

were to simply post links from their existing homepages.
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E-clustering initiatives are seen as a way to cut down on overlap and duplication by

acting as a platform by which departments and agencies across the federal and provincial

levels of government can effectively coordinate. Coordination seeks to ensure that the

information used in service delivery is neatly organized across government and

accessible in such a way that redundancy is minimized to the highest possible degree and

resources are efficiently allocated. The Treasury Board and the CIOB have promoted

single-window e-clustering to reduce the overhead costs of administration, reengineer

business processes, and facilitate economies of scale. The strategic management of

information afforded by the technological infrastructure will thereby have the effect of

displacing significant sums of labour and capital.

Notice how all four examples of horizontality can be tied to the predisposed nature of

IT. Common IT infrastructure encourages information to be widely disseminated across

the federal government thereby providing the functional basis on which to build and

sustain interdepartmental behaviour. Secondly, all four initiatives strongly reflect the

nature of IT to displace labour and capital. Stemming from the need to save money is the

political objective of applying IT to displace excessive and undesirable labour and

capital. As e-govemment draws nearer, it is becoming clearer that the growing adoption

of IT in the federal public service has been a driver and an enabler of greater

horizontality. As depicted in Figure 4. 1 , government-wide IM/IT infrastructure signals

strong horizontal relationships, where activities are conducted across organizational lines,

with a view to how resource allocation best serves not individual departments, but the

whole of government. _, , .' ;. -
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Figure 4.1 Government-Wide IT Infrastructure
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interdepartmental activities mediated by IT will be essential to business activities in the

federal public service.

Political Considerations

The growth of interdepartmental behaviour in the federal government has implications

for the traditional practice of accountability. Traditionalists apply the central principle of

accountability based on a clear and rigid view of top-down control and risk minimization.

As is the case with public-private partnerships, collaboration implies that risks, rewards

and responsibilities are widely dispersed among different actors. However, unlike shared

accountability arrangements found in public-private partnerships, accountability

mechanisms in interdepartmental activities are confined to governmental actors, thus

reducing some of the risks involved with collaboration.

A substantial amount of interdepartmental activity occurs without any specified

accountability arrangements, as is the case with the ad-hoc coordination and

communication between departments. Ideally, interdepartmental activities should

formally specify accountability clearly. A formal accountability arrangement helps to

avoid the possibilities of partners shifting blame or wrongly taking credit for the success

of the initiative. Depending on contributions or benefits to be gained by collaborating,

some departments may assume greater or lesser shares of accountability. Thus,

accountability in interdepartmental activities must be tailored to the unique nature of the

arrangement. As discussed in chapter three, shared accountability can take several fonns

depending on the nature of the project, objectives to be served, or organizational

mandate. .. ,...
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Crafting accountability arrangements in interdepartmental activities may also present

some challenges. Not only must accountability clearly specify the roles and

responsibilities of the partners, it must have appropriate and effective reporting

mechanisms. Shared accountability involves reporting on the use of resources, results

achieved, and compHance with constraints. - r
'

An example of a shared accountability arrangement is the management framework

governing the Shared Systems Initiative entitled the Shared Accountability Triad. Under

the framework, a cluster management board is vested with the responsibility of managing

clusters with a shared accountability triad consisting of a service coordinator, u.

departmental implementation managers, and the service providers. '^*^ The cluster

management board is composed of representatives from all participating member

departments and agencies. It is involved in decision-making, planning and problem

resolution. A clusters coordinator provides support to the board, while coordinating the

joint efforts ofmember departments. Under the arrangement, the Treasury Board ,

Secretariat remains responsible for developing policies, setting priorities, approving

clusters, and managing enterprise investment fiinding. .h.iv.i ..

Another political aspect of interdepartmental activities is that departmental autonomy

and discretion are truncated at the expense of central agency direction and control.

Interdepartmental activities rely on central agencies for coordination, developing policies,

and approval of activities. As was noted in chapter three, excessive central agency

controls may impair the ability of the minister and senior departmental officials to steer

the department in ways that best serve its unique needs. Ultimately, in an environment of

extensive interdepartmental activity, individual ministers may be forced to accept greater
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collegiality in agenda-setting and policy-making processes to allow for greater central

agency control. This is in stark contrast to the traditional model of governance in the

federal public service where limited departmental collaboration contributed to a

monopoly of ministerial influence in major decision-making processes of departments.

Public servants may wish to ensure that greater collaboration does not hurt the

interests of their minister. The threat of failure or loss of departmental autonomy can act

as an impediment to interdepartmental activity. On the other hand, the role of IT in

enabling and encouraging greater interdepartmental activity may act as countervailing

pressure. After all, as efforts to unleash the full potential of IT unfold in the federal

public service, so too has there been a need for synergy. . •

Organizational Structure and Technological Change

The second major area concerning the internal organization of federal departments that

is most susceptible to technological change is structure. Organizational structure can be

conceptualized as how an organization divides its labour or differentiates its membership

based on their authority and function. For centuries, the division of labour favoured in

organizations resembled a pyramidal structure that was characterized by top-down

command and control, reinforced by strict delegation and characterized by incremental

decision-making. This organizational structure became the hallmark of government

departments as reflected in the traditional model of governance in the federal public

service. 'h'- ori^j. - ,u ;* ..^;.;;. . .;.•'.- -\-,i •. » * •—
,

•'>;;. *.'

Pyramid structures could also be found in organizations like the ancient Roman army,

the Catholic Church, and General Motors. Naisbitt noted that our belief in the ideal of

the pyramidal structure remained because detractors could never come up with a more
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successful framework for organizations.'^' Theories that sprung up from the human

relations school such as McGregor's Theory Y were widely discussed in the 1950s and

1960s, and Japanese management techniques were also adopted during this time, only to

be found unsuitable for North American managers. .

At the turn of the century, Weber regarded bureaucracy as the highest expression of

rationality in human affairs, predicated on extensive hierarchy to permit central planning

and discipline. Weber's 'ideal' type bureaucracy was built on primitive technology,

where the means of communication within and between levels of the hierarchy were slow

and cumbersome. '^^ Accomplished through human capacity, the dissemination of

information was said to be labour intensive and the quality and availability of information

were limited. As we know, office automation has fundamentally transformed this

situation. Increased capabilities to disseminate information have allowed organizational

members to communicate more readily. Burgeoning IT adoption in federal departments

means that all existing assumptions about structures of control and the nature of

employment are called into question. :.

Flattening the Hierarchy

To understand the impact of IT on the organizational structure of departments, it is

necessary to bear in mind what we have discussed thus far about the use of IT resources.

The use of IT encourages that information be widely disseminated therefore permitting

individuals within the organization to effectively communicate with one another. As

knowledge is power, increased information availability within departments will have a

strong bearing on organizational structure. It will be demonstrated here that the growing

capability to widely disseminate management information to and from the operational



r»r fld^i. ... ,., , , •*w»4. '„-

At »i

''•.
. y«.?'-i*3i!Jtj -31,

( V

Ji. njfi'^i; >-.' rv, ^,^i'.; : . Ji:;t.niz hiorf* 2no»J':-"«j.

< • -»i» II 3fh ^rtfs'miti'i

1 , ••/ rW T^. :<''

-
i> •,:--;/-. ;. . i

J*. UaurV'

if-- < ' >>. •: ^fj.



115

and strategic levels of the hierarchy will displace substantial labour and capital. It will do

so by contributing to delayering in the middle levels of the hierarchy and lowering capital

expenditures and miscellaneous costs pegged to office space and various capital assets.

By the late 1990s public sector downsizing at the federal level of government had

already eliminated a considerable number of middle management positions, hi the words

of Thomas: "With the availability of technology to permit decentralized service delivery

and with all the talk about empowering front-line persormel, middle managers were made

to feel like an endangered species."'^"* As it stands, the role of the middle manager is one

that continues to be an area of substantial debate and a target for public sector

downsizing.

The conventional views on the utility of middle managers in complex organizations

expressed in contemporary literature on public management have been controversial. On

the one hand, there is a view of middle managers as unproductive paper pushers and

overpaid supervisors. Osborne and Gaebler felt that they were "superfluous" and a

barrier to change because they justified their need by blocking action. '^^ On the other

hand, Natzencach and his team of researchers found that middle managers play a vital

role in translating organizational visions and strategies into actions and motivating people

on the front lines to achieve excellence. According to the research group, middle

managers act as real change leaders, mobilizing the organization for action required to

enable successful restructuring.'^^ .jv/'i h.- ,-,., . ..

Disentangling the role of IT in contributing to the loss of middle management jobs is a

task that has been met with highly competing findings. Many early theorists argued that

IT would reduce a substantial number of middle management positions. Downs affirmed
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IT tended to centralize organizations and reduce the number of units involved in

decision-making processes. '^^ Complementary to this position. Whistler concluded that

IT reduces the span of control, thereby centralizing authority structures and reducing the

number of levels in the hierarchy. Although Hoos agreed that IT reduces the layers of

middle management, he advanced a different line of reasoning than others before him.

He believed that automation disposes middle management functions in private industry to

routine judgements and "monitoring for errors before information reached the electronic

data processing machine".'^' In this respect, automation facilitates the middle manager's

job to become neither challenging nor rewarding since it permits little opportunity for the

exercise ofjudgement. Consequently, this would make middle management an

unattractive prospect for capable employees. ^ '• >

On the other side of the debate, others contended that IT adoption, in effect, increases

the number of middle managers present in organizations. Pfeffer and Leblebici (1977)

disagreed with Whistler that IT reduces the number of employees. Instead, they argued

that by providing more rapid and comprehensive feedback concerning organizational

performance, top managers acquire an enhanced capability to control and coordinate

complex and differentiated structures akin to decentralized operations. This encourages

top managers to delegate more decision-making authority to those lower in the hierarchy.

Pfeffer and Leblebici concluded: "It appears that IT, as part of the organizational control

system, permits and facilitates an elaboration of the organizational structure because the

IT can substitute for more person-based mechanisms of control.
"'^° Likewise, Blau et al.

(1976) found that computing technology does not result in the elimination of hierarchical

levels, but rather increases the accessibility of extensive information to managers on all
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m
levels, thus strengthening the authority of middle managers. Furthermore, they ' 'u-

concluded that this reduces top management's monopoly on company-wide data and

enriches the decision-making capability of middle managers. '

^

'

In 1993, Pinsonneault and Kramer conducted a survey of the empirical research

conducted on the subject between 1960 and 1990. The researchers found that the

majority of research was disjointed between two major positions. The first position

was that IT would reduce the number of middle managers in an organization by

permitting top managers to communicate directly with those at the lower levels of the

hierarchy. This perspective is based on the assumption that the role of the middle i

manager is to serve as an information linkage between top managers and the fi'ont lines.

Contrary to these findings, the second position held that IT would increase the number of

middle managers. This is based on the assumption that relaying information is only a

small part of a middle manager's job. If the information relaying fiinction were to

become ousted because of IT adoption, other informational roles (filtering, organizing,

interpreting, evaluating) would bloom. The increase of information in the organization

would thereby necessitate more staff to manage it, including middle managers. i./

*

Pinsonneault and Kraemer called the disagreements on the impact of IT on middle

management an "empirical paradox" and criticized past studies for their inaccurate

definition of middle management.

Through extensive research and analysis Pinsonneault and Kraemer went on to resolve

the empirical paradox by factoring two variables into the equation: the degree of

centralization of the organization's decision-making process and its control over IT.'^^

They theorized that in organizations where the decision-making process is highly
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centralized, middle managers' roles are geared towards information handling and routine

decisions, and not towards complex decision-making. As IT enables senior managers to

communicate directly to subordinates, the need for middle managers can be expected to

diminish. IT adoption will therefore come to displace capital and labour as reflected in a

reduction in middle management positions. If on the other hand, the decision-making

process is decentralized, middle managers are likely to be involved in complex, non

routine decisions. In such cases, IT will replace the portion of their work that requires

information and communication, freeing them up for greater involvement in decision-

making. Simply put, in decentralized organizations increased IT adoption will not reduce

the number of middle managers, but rather alter the nature of their work. In contrast, it

can be expected that middle management jobs will be lost in centralized organizations as

a result of increased IT adoption.

A follow up study by the authors validated their argument, revealing that IT had in

fact led to an acute reduction in middle management. Their study found that this was

especially the case in centralized organizations where more powerful computing

technologies and the early recession in the decade forced senior managers to downsize.

They also found that in decentralized organizations where middle managers have more

control of IT usage, they would select the applications that reinforce their roles rather

than reduce their roles. .' .

Pinsonneault and Kramer's research findings can tell us much about the likely impact

of IT on middle managers in the public sector. Operational departments operate within a

system that emphasizes accountability, top-down authority and formal rules and -_

procedures. Operational departments are therefore centralized, both in decision-making
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authority and in structure. Accordingly, the roles of middle managers, as information

handlers, will be exposed to the downsizing effects of IT. However, there are reasons for

scepticism about the extent to which increased IT adoption may engender delayering of

middle management. Often the role of middle managers may not be classified as purely

information-handling and routine decision-making, since it may involve complex

judgements and activities. When information roles are interpretative, they go beyond

relaying information upward. In such instances, middle management will not be

vulnerable to delayering enabled by IT. Rigid personnel systems that characterize the

federal public service may also mitigate the delayering effect of IT adoption by making it

difficuk to terminate staff. •
i .; -.^

Although these factors may help to lower the overall impact of delayering in the

federal public service, it is more likely that IT will eventually contribute to a reduction in

middle management positions. In the words of Taylor: [the very capability]. . .to transmit

information directly from operational to strategic levels of the organization means that

fewer 'booster managers' are required in the middle tiers of the organization than before

information networks were installed."'^'* In addition, departments are heavily influenced

by their surrounding political environments both at the operational and top-levels of the

hierarchy. For this reason, tight fiscal restraint emanating from the political arena has

and will continue to reinforce the trend towards public sector downsizing.

Driven by fiscal pressures arising from the deficit, the 1995 Program Review .c

consisting of a mixture of early retirement packages and other incentive programs

reduced the size of the federal public service from 226,000 in March 1995 to 194,00 in

March 1997. After reviewing the initiative, Borins and Wolf concluded that: "We could
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expect that this pressure would result in a reduction of the ranks of middle management

in all departments, but that in the more operational departments, where information roles

can be replaced by IT, this reduction would be the greatest."'^^ - . ';

"

t.

A 1996 report on the US National Performance Review conveyed complementary

findings. After surveying changes in the number of supervisors and management

positions across government, it found that departments with the smallest reductions in

middle managers were decentralized organizations, namely central agencies. '^^ hi

contrast, those organizations with the largest percentage of reductions in middle :
-

management were departments with centralized structures such as Defence, Agriculture,

Energy, Health and Human Services, Housing and Urban Development, and Veterans

Affairs. iiM\ . ut;-.- ? ^v

By virtue of delayering in the ranks of middle management, increased IT adoption can

be expected to contribute to flatter organizational structures across federal departments.

The greatest reductions in middle management are likely to occur in operating

departments since they are more centralized, as opposed to agencies which are more

decentralized. The reduction in middle management is a prime illustration ofhow IT

promotes the displacement of labour and capital by effective utilization of information. It

is also a prime illustration ofhow greater levels of information dissemination in the

organization can impact its structure. Extending the lines of communication to allow

senior management to send and receive information to and from the lower levels of the

hierarchy diminishes much of the need for middle management in centralized * .v ^

organizations. ,;
.f , , - ; ,!.i.;f;«h .;•> • >[ . < > ,T(>ve.. ji^^>- ^
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Beneflts and Challenges of Flatter Organizational Structures

Contingency theorists claim that the there is no one structure best suited to all

organizations, histead, they assert that certain structures enable organizations to cope

with certain economic, political and social environments better than others. From the

contingency perspective, it is necessary to understand the benefits and challenges ; i .

associated with flatter structures. Deciding whether a flatter structure is best suited to an

organization's unique environment depends on this understanding. ' ^;

Humanists have espoused command and control achieved through flatter structures as

a means of promoting greater productivity and effectiveness in the organization. It has

been said that organizations can become more responsive by removing unnecessary

layers in the hierarchy. Information can be processed more rapidly if there are fewer

intermediary channels for it to pass through. Decision-making processes can evade some

ofthe red tape and incrementalism that has been characteristic of bureaucratic

organizations. > , .;
• ^

Humanists also hold that flatter organizational structures can enhance the morale of

employees. What has been grouped under the heading of "participatory management"

refers to any management practice that gives employees more control and responsibility

over the fulfillment of their duties. The substance of the human relations critique to

classical management approaches was that excessive command and control reduced

workers to the mechanical execution of work programmed by management needs.

Human relation theorists argued that by providing employees with greater autonomy and

more responsibility, worker productivity would flourish as a result of improved job

satisfaction and enlargement. A review in 1979 by Locke and Schweiger of 47 different



tii ifhi.

-rl ;;<U .

%,'}»*»£«, .--.•.". *Mi' nxil

«.4 ti fir- .i ^»j ,'..'*.•-'» I /^ »•'.>% baifi , i^^fit

?*/ ^ •
».

jn!ww::»i(«lf*. . ; air - a-id ifU iStwu

(, >.'>rrr -nSit^jJTt tj.-.-^rt ' '• - ;>-jn«ti«fii-3 ^rf- -^ "v

>:-. i:»->'-ir»'^»--«i*u'.! ««' "yji.^r'-ii*-' *n sJio'^/'jo *r»<U*3i9)''s lapijii-M.

/r.

-1-/' '^i.- r-rj . I"



122

studies on the subject found that 87 percent of the research findings reported ' '-

improvements in at least one area of productivity as a result of employee involvement

initiatives.
'^^

. - -

Irrespective of whether flatter organizational structures improve performance and

productivity, there are notable challenges that are associated with the removal of middle

management layers in the hierarchy. More than a decade ago, Drucker believed that

businesses were steadily evolving into "information-based organizations" composed of

specialists who direct and discipline their own performance through organized feedback

from colleagues, customers, and headquarters. He argued that businesses would need to

convert themselves into information-based organizations in order to remain competitive

or survive in turbulent markets. The information-based organization is one in which the

organizational structure is flat, management is centralized and the number of middle

managers is sharply cut or, at best, eliminated altogether.
'^^

Drucker felt that there were

definite performance gains affixed to the information-based organizations, but he foresaw

that it would entail major challenges. ;'. ».; t • :r. . ;• ,

One was the task of developing meaningful incentives and career opportunities for

specialists in the organization.'^^ Fewer middle management positions means that '''

advancement into management will be limited. In sharp contrast, the traditional pyramid

structure allows workers ample opportunities for advancement out of their speciality into

general management positions. The solution, according to Drucker, was to reform the

compensation and value structure of the organization to allow specialists more

opportunities for job satisfaction and advancement. This, however, will prove to be
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difficult in the public sector, where rigid rules and political control may reduce the ability

to adequately reform human resources management. v..

Another challenge predicted by Drucker, the toughest in his view, is to "ensure the

supply, preparation, and testing of top management people."' ° In the traditional

organizational structure, middle management positions were a vehicle for the preparation,

testing, and eventually selection of top management. With the number of middle

management positions sharply cut, filling top management positions may become

perennially challenging. One solution is to fill top management positions by hiring

people away from smaller organizations. Another solution is to decentralize operations

into autonomous units. Drucker points to the German Gruppe model by which

decentralized units are established as separate companies with their own top

management. The Germans are able to retain the tradition of promoting people in their

specialities, all the while preparing individuals for top management positions.

The move towards flatter organizational structures in the federal departments will thus

necessitate major adjustment and restructuring ofhuman resources management.

Drucker described the shift fi^om the command and control organization to the

information-based organization as the "third period of change." There is little doubt that

coping with the change will require a focus on reforming labour-management relations in

the federal public service to allow for greater flexibility and responsiveness ofhuman

resources. Will the federal government be up to the task?

Conclusion

In large part due to IT, we can expect greater interdepartmental activity and fewer

middle management positions in the federal public service. The instantaneous and
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convenient dissemination of information used in service delivery, internal administration

and management extend decision-making capabilities within and across departments to

enable the possibilities of flatter organizational structures and interdepartmental activity.

Horizontality and the reduction of middle management in operational departments is a

prime ingredient of greater cost-savings that may be attributed to the capacity of IT to

displace vast sums of labour and capital expenditure through efficient utilization of

information resources. The move towards greater interdepartmental behaviour and flatter

organizational structures is not only in stark contrast to the traditional model of

governance in the federal public service, but is also likely to be an encompassing feature

of the emerging public service at the federal and provincial levels of government.
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CHAPTER FIVE

Citizen Engagement in the Information Society

At no time in history have Canadians had such immediate access to a wealth of online

information provided by government. Many observers believe that the Internet, as a

channel for service delivery and a platform for publishing information about government

activities, can strengthen citizen engagement. The concept of citizen engagement can be

defined as the involvement of citizens in public policy decision-making through a wide

range of mechanisms. The information society is a vision of a polity where information

is regarded as the core resource for all economic and political activity. Advocates of the

information society believe that the provision of information on government websites

should not be perceived as trivial since a well-informed citizenry can improve

democracy. They believe that the role of government is not only to provide information,

but also to be receptive to information provided by citizens on their views. The federal

government has been experimenting with e-mail, e-forms, online public opinion polls,

message forums and other innovative methods of public consultation. As the federal

government scrambles to implement GOL, it is hoped that the information society can

move closer to becoming a reality.

In this chapter, it will be argued that e-govemment will foster new channels of citizen

engagement. As discussed in chapters one and four, the utilization of IT encourages the

dissemination of information. The expanding use of IT in service delivery has thereby

encouraged politicians and public servants to provide information to citizens and to be

receptive to information on citizen views.
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The first part of this chapter explains the need for greater citizen engagement. The

second part examines the impHcations of the hitemet for citizen engagement. The third

part reviews the federal government's major initiatives to address discrepancies in access

to e-govemment. The final part will conclude with a summary of the major points.

The Case for Increased Citizen Engagement

The traditional model of governance in the federal public service depicts few

opportunities for citizen engagement. Suffrage and involvement in party politics have

traditionally been the dominant vehicles which citizens have used to articulate their

preferences in public policy. Largely because of their accessibility to local communifies,

polifical parties emerged as the primary route for conveying grassroots policy concerns to

elected representatives. Eager to capitalize on voter sentiment, political parties have

aimed to broaden their constituency. However, citizen apathy for politics and low voter

turnout rates have signalled the ineffectiveness of the dominant vehicles for citizen

engagement. Amidst the perception that current political institutions in advanced liberal

democracies are in fi-ail condition have been calls to establish increased opportunities for

citizen engagement.

The call for increased public participation has its roots in participatory democracy.

Participatory democracy assumes that in a well-ordered society people are capable of

making important political decisions and that society cannot thrive unless there is a high

degree of public participation in politics.'^' At a minimum, participatory democracy

requires that public decision-making processes be more direct than representative and

that power, whether political or bureaucrafic, is dispersed to those affected by it.
'^^

_

Stricter interpretations of participatory democracy require the creation of institutional
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forms whereby power can be shared. It also requires a sociaHst approach to the

ownership of property, especially industrial property, since the means of production are a

rich source of control and power. Chiefly because it is more feasible, it is the minimalist

definition that has taken centre stage.

Realistically, if a new form of democracy is to emerge, it is reasonable to speculate

that it will likely be a hybrid containing components of both representative and

participatory models. '^^ A strong democracy, one that is perceived favourably in the

public's eyes, should offer citizens ample opportunities for participation, while retaining

the extolled benefits of a representative democracy. '.
< * •

;

Concerted efforts to engage citizens must go beyond ad hoc public consultation and

must be championed by political leaders and government officials. According to Abele et

al., citizen engagement should be comprised of some of the following features i'^"*

/. // involves the participation ofcitizens as individuals.

2. It may be initiated by government, intermediary institutions or citizens themselves.

3. It includes expression and exchange ofview, group and individual deliberation, reflection

and learning.

4. The process is open, inclusive, fair and respectful, and most commonly, facilitated.

5. Sponsors have an obligation to provide adequate information in advance; participants

have an obligation to inform themselves adequately.

6. The process is sufficiently long to permit deliberation to a satisfactory end; it will rarely

comprise ofa single isolated event

7. The process is accountable: feedback about decisions and the reasonsfor decisions must

be provided to the participants.

The argument for fostering more effective chaimels of citizen engagement also lies in

the importance of reconciling the discrepancies between citizens' expectations and public

policy. Greater participation in public policy leads to a shared vision of the public good

among citizens and politicians, promotes civil responsibility, and community problem-

solving. Citizens should be more informed about the business of government in order to

make better political judgments, be allowed to provide feedback on public programs and
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services, and have more influence over the issues affecting them. In this respect, the

legitimacy of government can be dramatically strengthened and Canadian democracy

enriched. •:<- >'.'
; i

New Channels of Direct and Indirect Citizen Engagement

There is no clearer illustration that IT encourages the dissemination of information

than in the rising popularity of Internet-based service delivery. Through the Internet

Canadians have access to a v^ealth of information provided by government at the federal,

provincial, and municipal levels. A January 2002 study by Communications Canada

1 8S
reported that 69 percent of Canadians (82 percent of youth) have access to the Internet.

This makes Canadians the most avid users of the Internet in the world. In Canada, each

Internet user spends an average of 9.1 hours per week surfing the World Wide Web.'^^

At the ciurent rate of growth, Internet usage in Canada is expected to grow within the

next few years. - -nSf , f
' -

The expanding use of the Internet as a channel for ESD continues to permit Canadians

greater access to government. In doing so, it can be expected that e-govemment will

complement suffrage and involvement in party politics by providing new direct and

indirect channels of citizen engagement. ^ ,

First, in a direct sense, IT allows citizens to exchange information with bureaucratic

decision makers through email and other built-in feedback mechanisms. A study

conducted for this thesis examined 28 different websites maintained by federal

departments and agencies to determine the methods used for online public consultation

and the overall progress being made with respect to Internet-based citizen engagement.**^

The results indicated that 21 of them provided at least one email address to solicit
•
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questions, comments, or consultation from the general public or media; 1 3 encouraged

feedback through e-forms; and some have even established consultation mechanisms

(email or e-forms) that permit citizens to communicate with ministers (the minister's <

office), deputy ministers, administrative deputy ministers and secretaries of states.

Considering that GOL is still in process of being developed, and many federal v . ;

departments and agencies are currently underway with their ESD initiatives, it can be

expected that opportunities for online public consultation and feedback will continue to

rise. By communicating with bureaucratic decision makers, citizens can provide instant

feedback on the services they receive, make suggestions, and ask questions on issues of

concern to them.

Advances in IT have not only improved the speed and effectiveness of public t . >i^

consultation, but have also stimulated innovation in the types ofmechanisms that

government organizations employ. For example. Justice Canada has developed the

Access to Justice Network (ACJNet Information Services), which serves as a platform for

open discussion on questions of law and justice. '^^ Visitors are invited to pose legal and

constitutional questions on the forum that will be later answered by ACJNet staff.

Another example is provided by the Department of Indian and Northern Affairs Canada,

which, in April 2001, developed First Nations Governance Talking Circles "^t '^^'^gc.

(http://www.fng-gpn.gc.ca/tc/toast.asp) to serve as an interactive online discussion forum

where First Nations people can make suggests and ask questions on community affairs.

The forum was created after one of the most extensive consultations ever conducted by

the Department. More than 8,500 First Nations people were invited to share their views

and suggestions on the tools and authorities needed to improve their communities and
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develop effective legislation. During consultation, over 12,000 calls and 600 email

messages were received, and another 12,000 questionnaires were mailed out.'*^ In

addition, the First Nations interactive forum provided and continues to provide feedback

on legislation and issues affecting the community. For the first time ever in Canadian

history. First Nations people had a direct voice in the development of legislative changes

to the Indian Act.

Other governments have also realized the possibilities for citizen engagement in e-

govemment. For example, in Australia, 39 percent of government agencies have

currently established the means for online public consultation.'^*^ Garratt and Wright 'i.

contend that new communications technology should allow faster, more responsive

decision-making, ".
. .and theoretically allow all members of a unit to be consulted rather

than just one of the delegates."'^' Furthermore, they anticipate a day when politics will

be "the occupation ofmany rather than personal gamesmanship of a few".

The future possibilities of computer mediated public consultation are exciting. The

Internet serves as a general medium through which the public and politicians can consult

and debate on issues of concern to them. Already, many MPs have set up a personal s

website by which their constituency can learn about their activities and communicate to

them by email or e-forms provided on the website. Long before GOL took centre stage,

there have been talks about the exciting potential of online voting and public opinion

polling.

Secondly, in an indirect sense, IT supports citizen engagement enabling citizens to

gather information on the latest government activities. Improved access to government

information contributes to an improved understanding of the political system and enables
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citizens to make better political, economic, and possibly social judgements. Informed

and educated citizens can thereby participate in politics to a greater extent. A study

endorsed by the CIOB indicated that an estimated 56 percent of all Canadians who use

thelntemethave visited at least one government website.
'^^

'

The political repercussions of greater access to information provided by government

organizations were echoed in a study conducted by Weare et al. on the adoption of

municipal websites. After analyzing almost 300 municipal websites in California, they

found that municipal websites were most likely to be adopted in cities with higher levels

of voter registration. This suggests: ".
. .that Web pages may have primarily a substitution

effect, in that communities with higher voter participation find the Web to be a lower cost

means to obtaining poHtical information."'^^ '.
• •":(;<

, iv

As government and citizen learn to interact with one another in this online '

environment, there are likely to be positive democratic gains. When the federal i

.

government first launched its main portal, citizens began using it as a mechanism to

provide feedback on programs and to collect information on program offerings. As more

services are offered through the Internet, the benefits ofnew direct and indirect channels

of citizen engagement can be expected to arise. - •

The Federal Government's Role '

• v f

Although most Canadians have access to the Internet, it is important to account for

those whose access to IT is limited. Indeed, the federal government has sought to build

an information inft-astructure that is accessible to all Canadians. In accordance with the

IHAC's recommendations, the federal government has adopted a national access strategy

based on universal, affordable, and equitable access. In Canada, universal and equitable
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access requires that service channels incorporate appropriate French/EngHsh content and

adiversity of information. '.•
;<

-'
i? ; .. >

In 1998, the federal government launched Connecting Canadians, an initiative that

consists of three major components designed to target disadvantaged Canadian

communities.' '* The first major component is Smart Communities, a three-year federal

program to establish a number of virtual portals providing access to services and : i.,-

information to disadvantaged Canadian communities. So far 12 demonstration projects

are underway - one from each province, one fi-om the North, and one from an Aboriginal

community. For example, Calgary's INFOPORT Community Empowerment Project is

designed to connect the province's most disadvantaged groups, especially homeless

people, battered women and those with mental and physical disabilities.'^^ Similarly, the

Khu-ke-nah Network of Smart First Nations will link five aboriginal communities in

northwestern Ontario to high-speed regional portals whereby they can take advantage of

online libraries and services, or consult with local government officials.
'^^

The second major component focuses on building the information infrastructure to

encourage public access. Initiatives like the Community Access Program, SchoolNet,

Computersfor School, LibraryNet, Public Access Application Programs,

Francommunautes Virtuelles, and a host of others, will enable public access to e-

govemment. To date, the federal government has been successful in establishing 5,000

community access sites in rural and remote communities, and another 5,000 sites in urban

communities.

The third major component of Connecting Canadians centres on developing IT skills

among Canadians. Programs such as SkillNet.ca and the Student Connection Program,
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CanConnect, Generations CanConnect are directed at providing greater opportunities to

youths, seniors, and other individuals and organizations to acquire the IT skills necessary

to take advantage of e-govemment.

Conclusion

Historically, public consultation and the provision of information by government

officials was time consuming and expensive. The availability ofnew ITs has altered this

situation because information can be rapidly disseminated at low costs. IT has not only

enabled government to provide information, but also to be receptive to information

provided by citizens on their policy preferences. E-mail, e-forms and other feedback

mechanisms are useful for soliciting the views of citizens in the development of public

policy. The application of the Internet as a channel for service delivery and the provision

of government information can be expected to foster citizen engagement. Moreover,

GOL may hasten the development of a larger trend, the information society.
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CHAPTER SIX

Coping with Privacy & Security in Electronic Transactions

For decades, there has been a concern over estabhshing and maintaining the

appropriate legislation and procedures to protect personal information used by public

servants in the delivery ofprograms and services. Over the past few years, this concern

has been heightened by the popularity of ESD. Sealed envelopes, hand written

signatures, official stationery and, above all, physical delivery have provided a reasonable

degree of security in paper-based transactions. The increased use of IT in the federal

government threatens the security of personal information collected and stored by

departments and agencies.

It has been shown in subsequent chapters that the use of IT encourages the

dissemination of information. This can be seen in ESD, where considerable amounts of

information are being transferred across the Internet, government databases and computer

systems. However, there must be adequate safeguards in accordance with privacy

legislation to protect personal information during electronic transactions. Herein lies the

problem. It will be argued in this chapter that the migration from paper-based

transactions to electronic transactions in service delivery and internal administration will

spawn privacy and security concerns in the federal government. Consequently, it is

reasonable to speculate that privacy and security will assume greater significance in the

emerging administrative culture.

The first part of this chapter explains the meaning of administrative culture, the culture

residing in the federal public service, and the types of values that public servants

encounter during information handling. The second part explores the concepts of privacy
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and security in closer detail, and the third part looks at the legislative provisions that

control the disclosure of information. The fourth part reviews the federal government's

approach to privacy and security management, including its initiative to build public key

infrastructure (PKI). The fifth part discusses major privacy and security concerns at the

client end of ESD. The sixth part highlights the shortcomings in IT security practices and

policies in the federal government, and the final part summarizes the major points raised

through this discussion. . . ,r j ..>

Administrative Culture and Information Handling i^

Administrative culture may be regarded as the dominant set of values to which public

servants share a commitment in the daily conduct of administration. In the federal public

service's traditional model of governance, the values of efficiency, effectiveness, • ro

integrity and accountability are some of the most important values in the administrative

culture. Evolution in the administrative culture has meant that the relative importance of

each of these traditional values has changed over time.'^^ In addition, many new values

have emerged and are said to complement or challenge the older values. New values like

teamwork, collaboration, and creativity are expected to blend with the existing

• • 1 OS
admmistrative culture. - ;-(

Among the most important values that public servants encounter during information

handling are openness and privacy. Historically, there has been an uneasy tension in the

public services of Canada between these two values. The need to strike an appropriate

balance between promoting openness in government operations while retaining an

acceptable degree of privacy is a recurring theme in the federal government. The concept

of openness may be understood as the public disclosure of timely and reliable
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information about government structure, functions, fiscal policy, public sector accounts,

and operations. '^^ Underlying the value of openness is the democratic ideal that

politicians and political entities are publicly accountable. Government operations must

therefore be open to public scrutiny. ? .:.

On the other hand, there are many instances where privacy in government operations

is desirable. When budgetary plans and priorities are prematurely released, there is a

strong possibility that the government may not be able to deliver on promises.

Consequently, government officials may desire to withhold fiscal plans until enough

information is gathered to be confident in the sustainability of any particular decision.

Nowhere is the argument for privacy stronger than on the issue of protecting personal

information collected by government. The potential misuse of personal information can

undermine the confidence that citizens bestow on government to reasonably protect their

personal identity. It is likely that privacy will become more important to administrative

culture in the federal government due to the difficulties in securing personal information

during electronic transactions made in service delivery and internal administration.

• Privacy i<*

Of the plethora of core values that Canadians hold dearly, none are more endangered

by e-govemment than privacy. A popular definifion of privacy is provided by Westin:

"Privacy is the claim of individuals, groups and institutions to determine for themselves,

when, how and to what extent information about them is communicated to others."^°°

Privacy stems from the very idea that preserving dignity and autonomy should be held

in high esteem by human beings from different socioeconomic backgrounds all over the

world. Privacy advocates believe that once a person's privacy is lost, whether
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intentionally or inadvertently, it can never be recovered. For this reason, privacy

infringements amount to a deep and permanent assault on the victim's dignity and

autonomy. The right to be left alone or to control who knows what about us is an

essential component shaping how we live our lives and interact with others. Also

underpinning the right to privacy is the principle of fairness which requires that we treat

each other with a reasonable degree of respect; and this entails respecting each other's

personal possessions, including information. ;>. c

Attitudes towards privacy commonly reflect feelings of inefficacy and vulnerability

because individuals frequently accept that information may be collected about them

without their control. Often the public perception is that we must live in a world where

our social insurances numbers, medical records and other pieces of personal information

are accessible to government and businesses worldwide. A 1992 survey conducted by the

Privacy Commissioner of Canada found that 61 percent of those surveyed "did not really

know where to go if they wanted to deal with an invasion of their privacy.
"^'^" The same

survey revealed that only 1 in 5 respondents were familiar with provincial or federal

legislation, privacy commissions or private means of redress; and only 2 percent were

familiar with human rights legislation; and 0.5 percent with credit bureaus.
^°^

At the height of the industrial economy, there was a societal value attached to privacy

and it was presumed that personal information would be reasonably protected against

unethical disclosures during commercial or government activities. In the information

economy, privacy as a societal value has come under assault. Nonetheless, it is clear that

the human desire to control our personal identity will always persist.
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1 Security

Privacy concerns arising from e-govemment hinge on the inability of technical and

organizational security mechanisms to protect personal data during electronic

transactions. In the context of IT, security is a broad concept which consists of the

following elements:

• Confidentiality - the prevention of unauthorized or improper disclosure of data;

• Integrity - involves ensuring that data maintains its proper physical and semantic

representation of information;

• Functionality & Reliability - involves ensuring that computer hardware and software

performs as required.

Due to the GOL initiative, security has become a major concern in the federal

government. In fact, many government departments do not engage in widespread

electronic commerce over the Internet because of security concerns. Initiatives such as

Atlantic Canada Online and Ontario Business Connects rely on dedicated access lines for

the transmission of sensitive information.^^'* Establishing security mechanisms such as

encryption to protect sensitive information transmitted during electronic commerce will

be an important step towards the success of e-govemment in Canada.

\- Privacy Legislation

Together, the Access to Information Act and the Privacy Act make up the federal

legislative framework for the disclosure, use and collection of information by

organizations and individuals in the public sector. The two acts are said to be mutually

reinforcing since they promote the objectives of open government and privacy protection

- both essential tenants of a free and democratic society. >-
-,
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Under the Access to Information Act, any Canadian citizen or permanent resident may

gain access to records held by government institutions by application and payment of the

set fees. In addition, government institutions may refuse access to certain records under

their control if the record is covered by exemptions in the Act. In the event an individual

believes that access to a record has been unfairly denied, he or she may file a compliant

with the Information Commissioner, which will conduct an investigation and make a

non-binding recommendation. The Information Commissioner is an independent officer,

directly accountable to Parhament. ,. ,. .

The Privacy Act sets out a code of "fair information practices" that prescribes how

personal information is to be collected, stored and disseminated by government

institutions. The Privacy Commissioner is authorized to receive and investigate privacy

complaints, the Treasury Board for the implementation of the Act, and the Department of

Justice for the examination of policy implications of the Act. Sections 4 to 9 are the most

important components of the act. Section 4 requires that heads of government institutions

are to ensure that the use of personal information directly relates to the activity or

program for which it was collected.

The Privacy Act only permits government institutions to disclose personal information

without the consent of the respective individual under certain circumstances. Section 8

(2) of the Act provides thirteen purposes for which information may be disclosed to third

parties. For example. Section 8 (2)(a) permits the disclosure of personal information if:

"Subject to any other Act of Parliament." Section 8 (2)(c) allows the disclosure of

personal information for: "the purpose of complying with a subpoena or warrant issued or

order made by a court, person or body with jurisdiction to compel the production of
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information or for the purpose of complying with rules of court relating to the production

of information".

Although the Act has been interpreted as conferring a responsibility on government

institutions for establishing security measures to protect personal information, it is

interesting to note that the act makes no explicit statement on this. In contrast, the U.S.

Pr/vacy/lc? requires government institutions to: . •.

...establish appropriate administrative, technical, and physical safeguards to insure the

security and confidentiality ofrecords and to protect against any anticipated threats or

hazards to their security or integrity which could result in substantial harm, embarrassment,

inconvenience, or unfairness to any individual on whom information is maintained.^"^

The federal government spends over $8.4 million annually to implement ihc Access

to Information Act and the Privacy Act?'^^ hi the years ahead, the Privacy Act will

•'.'u'J

become crucial as the use of IT poses a large threat to the disclosure of personal

information either through the consent of individuals, or in many cases, without the

consent or knowledge of individuals.

Privacy and Security Policy in the Federal Government

The legal and regulatory framework for the protection of personal information used by

the federal government consists of the Privacy Act, the Privacy and Data Protection

Policy, the National Archives ofCanada Act, and various program-specific legislation

and regulation.

The Privacy and Data Protection Policy was designed to ensure the effective

application of the Privacy Act. It provides guidelines regulating how information is to be

collected, disclosed, and used by government. Section 16 of the policy requires that

departments and agencies consult with the Privacy Commissioner on any planned

initiatives that may have an impact on the privacy of Canadians. The policy itself is
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pursuant to the Privacy Regulations - a policy designed to aid in assuring compliance

with privacy legislation. ><•>'• :< ,
r. ..<.,.,, ,, .

In addition, there is the Government Security Policy (GSP) that regulates the

disclosure of personal information.^°^ The objective of the GSP is to reduce the threat of

cyber attacks and malicious activity through the Internet that can cause injury to personal

assets, and contribute to theft, fi-aud, vandalism, technical disasters, and accidental

damage. The GSP prescribes safeguards to reduce these risks and preserve the ' '

confidentiality and integrity of personal data stored in government databases. The GSP

enacts government-wide security responsibilities for a number of federal departments

such as: The Canadian Security Intelligence Service, Communications Security

Establishment, Foreign Affairs and International Trade, National Archives and National

Defence, Privy Council Office, and the Royal Canadian Mounted Police.

The federal government has recently undertaken the Privacy and Government Online

Initiative. The major thrust of the initiative is centred on the Privacy Impact Assessment

Policy that took effect in May 2002.^'° When planning for a new program or service,

departments and agencies are urged to conduct a Preliminary Privacy Impact Assessment

Report (PIAA) containing background information on the project, the type of personal

information that will be disclosed, used or collected, and an identification of privacy risks

and security requirements. As the project evolves and concerns over privacy become

notable, departments and agencies are expected to conduct a full Privacy Impact

Assessment Report (PIA) containing more details about the nature of the project.

Departments and agencies seeking preliminary project approval fi-om the Treasury

Board pursuant to the Project Approval Policy are required to include the results of the
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PIA in the project submission. The Treasury Board will only give Effective Project

Approval if there are no outstanding privacy risks associated with the delivery of the

program or service.

The regulatory framework for the protection of privacy in the federal government is

best described as a patchwork quilt. The sheer amount ofpolicy for data protection in the

federal government signals the importance of privacy in Canada and especially that

public servants establish measures to safeguard personal information used in the delivery

ofprograms and services. r .. a s

Government of Canada PKI < : '( .v^: 'ittvm

Legislation and policy help to reduce privacy and security threats by ensuring that

public servants comply with fair information practices. However, a critical source of

privacy concerns is focused on the technological capacity to protect electronically

transmitted information. A key initiative in GOL has been development of PKI. v

Public key cryptography has emerged as a core security technology among a host of

others that have been applied to protect networked computing systems. The appeal and

strength ofPKI is that it permits data to be transferred securely and conveniently across

vast spatial networks. The concept of PKI is relatively straightforward. By using

sophisticated mathematical algorithms, public and private keys are created as matching

pairs. The user in possession of a pair of keys must conceal the private key, while

publishing the public key. If the user wishes to have a document sent to specific

individual, he or she must use the public key of the intended recipient to encrypt the

message. Once the encrypted message is sent, only the intended recipient's private key
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can decipher the original text, as ahering even a single bit of the file will mark the

document as being tampered. . ^ r. .!..:.

One of the earliest security technologies known as symmetric cryptography failed to

provide sufficient validation of the sender's identity since anyone in possession of a

public key could send a message and it would appear to have originated from the owner

y 1 1

of the public key. In the Government of Canada's PKI, the use of digital certificates 'c

reduces the risk of public keys falling into the wrong hands. A digital certificate is issued

by a certificate-issuing agency known as a certificate authority (CA). Digital certificates

are used to authenticate users to a public key for use in a domain or a specific area within

a domain. The certificate provides the name of the individual and the data access level

for which the certificate is valid. um>-, jr^\ r ^
. , uv/j ^.

Cross-certification allows seamless communication across different domains in the

federal government. When a CA issues a cross-certificate, it formalizes that one CA

recognizes and accepts one or more certificates from another CA. Cross-certification can

be established directly between two CAs or indirectly by an intermediate CA.

In the field of cryptography, only when files can be determined to be "nonrepudiable"

can there be confidence that a file originated fi"om an intended individual.^'^ In the j

Government of Canada's PKI, the use of digital signatures enables the goal of ;^' . u

nonrepudiation. Digital signatures enable senders to authenticate their messages by

digitally signing personal identification codes to the data. A mathematical summary

called a "hash code" serves as a uniquely identifying digital fingerprint that can only be

assigned by the user's private key. If the file is altered in slightest, the hash code will be

dramatically altered. When a file is sent a new hash code is created and compared with
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the hash code in the original file. If both hash codes match, the file is deemed

nonrepudiable. From the user's perspective, the technology works with the outmost

simplicity through a series of simple mouse clicks in a process that is easy to monitor.

The CIOB has noted that PKI is 80 percent policies and only 20 percent technology.^'''

PKI consists of an extensive compilation of documents, guideless, and regulations.

Departments and agencies are expected to become familiar with PKI policy and make the

necessary adjustments to integrate the technology into their daily operations. -.^ . ~ y

Privacy and Security in ESD at the Client End lO

A troubling aspect ofESD at the client end is that when accessing content or services

through the Internet, the client's personal information is highly accessible. Such

revealing data as the time of communication, Internet service provider (ISP), software,

name, credit card and social insurance numbers are all at risk in cyberspace. It is fitting

to use the analogy of a trail ofbreadcrumbs to highlight that when browsing the Internet,

the user leaves behind an electronic trail that can be used for identification purposes.

Once connected to a website, government or otherwise, the remote server records the

Internet protocol (IP) address of the user. An IP address is a 32-bit number that identifies

an Internet cormection so that information can be communicated between a computer and

a remote server. Using an IP address, an individual can be traced to a specific network

(ISP) and it may provide information as to the physical whereabouts of the network

1 S
itself The ISP has information about the user's communication behaviour, name,

address, and other personal information. '.

Likewise, an identification trail is created during e-mail correspondence. Every e-mail

message identifies the sender and recipient in the header. The subject line in the e-mail
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also exposes personal information. Even the email address may contain personal

information such as the ISP, university, place of employment, and location. In addition,

there is always a possibility that an e-mail message can be intercepted along its route. As

a result, there is no real anonymity of communication because the sender's identity and

personal business can be discovered even if the e-mail is encrypted.
, .

Browsers also pose a threat to the disclosure of personal information. In May 1996, a

Danish software firm discovered a 'bug' in Netscape Communication suite browsers that

allowed website operators to view the entire contents of the user's hard drive.^'^ In

addition, Netscape has admitted that they are aware of the online status of each one of

their browsers. N

Perhaps the best-known online privacy threat is "cookies". Cookies are blocks of

ASCII text that enable a server to store and retrieve personal information fi-om a browser,

usually without knowledge or consent. Cookies are commonly used to collect

demographic information about an individual.'^' ^ When Netscape first introduced

cookies, its browsers allowed cookies to be transferred from one site to another. After

discovering the flaw, Netscape took immediate action to fix the problem. However, the

commercial value of the Web motivated an Internet advertising company to search for a

loophole in the newly modified Netscape browsers. The Double CHck Network

discovered that by adding cookies to GIF images that were provided by third party sites,

different websites could monitor activities between the user's history and preferences.'^'^

While the preceding examples of online privacy threats are alarming, they are minimal

when compared to the extensive array of intrusive software and techniques used by

hackers. Mapping techniques like 'spiders' and 'data mining' aim to covertly acquire



-»»n "'
'if.

J-jifr^ ,i !; a"/-

fs*-.'-"".:*.! 5i*ii^ rtf" *-->*•": ''f''' 'A'j«-;3V*. '« ^»d K [>"vt-< ,-.v*'l sttif?? -yi.

i //I. V.'. yjHl t».rti 1/^t. nil*. ..i
•

n '
I ti Pf:

ic -^
—

• ^.;ST"

i -i 'fRjlt-o!'; '
.' -'..^ ','* •'iTKrjt *4t*->.' 'Xj.' i'iv^

,v:;'f ' >i'

f' ,r.-.in

-•-;' vorj )(},;v*>j/' b£j'V. • f? /'Ofl

.«•'
; '-'i' (i ,v !f.'jr/i .o *!''?•' '.'.'uoj v»i.

->l O..'-"'

>r"' ;-' '':.::. >v,..r'.,> ^fi ..J f

1^ >,
• '.ni'



150

personal information about the user. Sniffing attacks are those that covertly monitor and

collect personal information about unsuspecting victims. Malicious web content are Java

applets or Active-X controls, which once loaded from a website, can cause dysfunctions

in system resources, damage data, or smuggle personal information to remote networks.

Notwithstanding the availability of security services and software,^'^ it is likely that

privacy and security at the client end ofESD is likely to remain a serious concern. An

Ekos survey revealed that 56 percent of Canadians agree or strongly agree that the

information highway is reducing the level of privacy in Canada today.^^° The same

survey found that 87 percent of Canadians are reluctant to provide basic information (e.g.

credit card number) over the Internet in order to purchase a product or service.
^^'

IfESD

is to be successful, clients must have adequate confidence that personal information is

reasonably kept private and secure during electronic transactions; any less will certainly

undermine the success of e-govemment. ' < . . . <, •.. ,
' -.

Privacy and Security in ESD at tlie Service Provider End

At the service provider end ofESD is the problem of ensuring the effectiveness of IT

security practices and policies. In 2000, IT professionals were reminded ofhow

vulnerable IT resources are when the so-called "LoveBug" virus spread around the world,

forcing organizations in the public and private sector to shut down servers. Likewise, in

December 2001 the "Goner worm" wreaked considerable damage to computer systems in

the City of Calgary and Industry Canada.^^^ We are constantly reminded that computing

hardware and software cannot be made impenetrable. Moreover, it is likely that concerns

over IT security will transfer into broader concerns about the protection of personal

information in electronic transactions. •*.:(..; :-,
. •
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In the summer of 1999, the federal government embarked on a project to assess the

risks associated with its Internet presence. The study focused on six major departments.

Over a period of three months, network traffic monitoring generated over 80,000 warning

alarms and unveiled 500 actual attempts to probe departmental systems.^^' Most of those

attempts were conducted through automated tools, making it extremely difficult to trace

the offender. CanCert, a service that tracks cyber incidents in Canada, reported 10,000

incidents in August 2001 and an additional 7,000 incidents in September 200 1.^^"* By

comparison, in the United States the number of cyber incidents have increased from

about 10,000 in 1999 to 52,700 in 2001 -more than fivefold.^^^ - . :.--;.

In April 2002, the Auditor General conducted an assessment on the condition of IT

security in the federal government. The Auditor's findings on the GSP were among its

most urgent concerns. According to the Auditor's report, the existing operational

standards for IT security in the federal government were left unmodified fi"om its last

revision date in 1995. This is problematic because the existing standards do not deal with

the risks posed by GOL.^^^ The Auditor's report also noted that baseline security

requirements provided in the Technical Security Standardfor Information Technology are

outdated. The onus on directing the modernization of baseline operational and technical

IT security standards is on the Treasury Board Secretariat. It has agreed to the Auditor's

recommendations.

Another key deficiency in IT security in the federal government is the lack of !>;-

monitoring and oversight of compuUng resources. A 1994 policy mandated that an

internal audit be undertaken by departments and agencies at least once every five years to

determine the effectiveness of IT security. Departments and agencies are expected to
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submit the results of the internal audit to the Treasury Board Secretariat for review. The

Auditor's report noted that of the 90 departments and agencies covered by the GSP, only

10 had submitted reports.^^^ Thus, most departments and agencies have neglected

monitoring altogether and others have only fulfilled this duty on an ad-hoc basis, instead

of periodically as required by the GSP. Monitoring and oversight provide management

with information needed to improve shortcomings in IT security. '' * •;« I •» •<.

Equally important were the Auditor's recommendations to raise greater IT security

awareness in the federal government. IT security awareness aims to reduce threats to the

unwanted disclosure of personal information by equipping employees with prevention

tools. The Auditor recommended that departments and agencies formally establish a

program to familiarize employees with the sensitivity of information they handle, the

potential threats to IT security, and their responsibilities to privacy legislation and ^ ' -

policy.^^^ For example, HRDC has instituted a security program that provides employees

with security handbooks, delivers security presentations and briefings, issues security

bulletins, and holds security seminars. ' •'%'>;",;'•
.

.
,
r.^'

.

> - v ;*"

Many potential IT security problems arise from poor password management. ''''

According to the Auditor's report, this is a major problem that departments and agencies

need to address.^^^ Passwords should be changed regularly and terminated when an

employee leaves the organization or moves on to a new assignment. Many departments

fail to enforce password rules that set a minimum number of characters and require the
*'

useof special characters. '",
'

..>••.
.
,. i. .^w j nioj-

<

The Auditor's report reveals the complexity in establishing up-to-date IT security

policy. There is much work to be done in order to promote effective IT security in the '
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federal government. The GSP policy will need to be reformed and continually updated to

keep up with technological advance. Also, departments and agencies will have the

challenge of integrating more effective security measures into their activities.

PKI Vulnerabilities

The argument that concerns over security in the federal public service will evolve into

broader concerns for privacy is strengthened by the fact that PKI is not a perfect solution.

PKI, just like past security technologies, was developed to reduce data security threats,

but not eliminate them altogether. And like past security technologies, the vulnerabilities

in PKI reside in technological oversight and human error. . .
• ..,.

;

,

PKI vendors have been dealing with the possibility of digital certificates falling into

the wrong hands. This was the case when VeriSign issued invalid certificates for digital

signing keys to an individual who fraudulently claimed to be a Microsoft employee. As a

result, unsuspecting Microsoft staff were left vulnerable to downloading a virus. The

offender could have also potentially accessed confidential information. Verisign's

process of issuing digital certificates requires applicants to speak with an official from the

company and undertake a few other security checks. In the incident with Microsoft, the

offender was able to get around this process by using "social engineering" techniques.^^*^

The Microsoft incident also exposed certificate revocation as another vulnerability in

PKI. PKI is only effective if all users possess a vaHd digital certificate authorizing their

use of public and private keys. Ideally, someone with an invalid certificate due to expiry

or revocation should not be able to decrypt a file on the network. Certificate validation is

therefore integral to the success of PKI. One method of validating certificates is to check

with the CA each fime a certificate is used. However, this method is impracfical for high

volume transactions because it is time consuming.
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A more common method is for the CA to issue a certificate revocation list (CRL)

containing a list of all revoked certificates.^^' For example, in VeriSign's PKI, user

applications are designed to automatically check the CRL when receiving a file.

However, the CRL has potential shortcomings. CRLs can grow rather large.

Transferring a hefty file is time consuming and can strain bandwidth and processing

power. A more immediate problem is the task of keeping the CRL up-to-date. In the

likely event that an employee is terminated at a certain time of the day and the CRL is not

updated until a few hours later, then that person has access to all his or her privileges

during that time - plenty of time for a disgruntled employee to tamper with sensifive

information. For this reason, some CAs will publish a smaller list of revoked certificates

called a delta CRL in order to keep the main certificate revocation list (base CRL)

current. --
t • -.•

The most effective method is to use the Online Certificate Status Protocol which

enables software to check the status of a certificate in real-time without having to wait for

a CA to issue an updated CRL. Nonetheless, certificate validation in this method still

suffers fi-om shortcomings. User applications often check CRLs inconsistently or fail to

check CRLs altogether. In the incident with Microsoft, VeriSign's digital certificate did

not specify a CRL distribution point, rendering the browser's certificate validation

mechanism unable to refer to the CRL. Although Microsoft has since then taken steps to

address this problem, the incident drew attention to the need for vendors to develop PKI

technology that is more compatible with user applications. , :
<i v ,• -

The Government of Canada's PKI, provided by Entrust, uses a sophisticated method

known as advanced certificate life-cycle management. This service bundles a number of
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key certificate validation capabilities, including automatic updates, automatic revocation

checking, and other services.^^^ Nonetheless, certificate validation is an area of PKI

technology that vendors will have to improve.

Finally, the threat of private keys falling into the hands of someone other than the

original holder provides yet another major vulnerability in PKI. When a private key

becomes compromised, its unique identification properties are rendered obsolete. For

instance, if John came into possession of Erin's private key, he could make transactions

or access personal information that would appear to have originated from Erin. Secure

key storage is therefore critical to the effectiveness of PKI.

There are three common key storage methods.^^^ The first is that keys can be stored

on a smart card. This requires desktop computers be fitted with card readers and the

availability ofLAN personnel with the skills to support the use of the technology. The

second and least secure method is to store the key in plain text on the user's browser.

The third and most secure method is desktop key storage. Keys stored on the desktop are

usually protected by a hardware token equipped with two-factor authentication and a

personal identification number. However, none of these methods are effective if the user

shares his or her authentication information with a co-worker or inadvertently comprises

their public or private key.

Technological advance will force PKI vendors to be on the forefront of anticipating

new security vulnerabilities and coping with current ones. The constant bombardment of

new technologies will make older ones obsolete, and also impose added costs needed to

keep abreast with the latest tools and products. Most IT security advisors and

professionals have recognized that the biggest mistake a organization can make is to not
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recognize the dangers and potential loop holes in their security procedures and

infrastructure. Since the information used in service delivery is of considerable value,

PKI services must never be compromised. In the words of one IT specialist, "these

trusted services are worthy targets for intruders since successful intrusion would have

wide-ranging impact."^^'' Insuring that PKI is effective in protecting personal

information conveyed in electronic transactions will thus be an on-going focus in the

federal government.

Conclusion

The tension between openness and privacy that has historically been characteristic of

the federal public service is not likely to disappear. The migration from paper-based

transactions to electronic transactions has added a new twist to the status of privacy. It

may be speculated that ESD will evoke persuasive privacy and security concerns that will

be reflected in the emerging administrative culture. When accessing content or services

through the Internet, ESD clients should be aware of the potential loss of personal

privacy. For departments and agencies, the challenge will be to adopt the PIA and other

information management tools provided by the Treasury Board, and to ensure that

security infrastructure is up-to-date and effective. Employees must also be kept aware of

the latest IT security threats and safety measures.

Unlike securing paper-based communications, promoting IT security is made difficult

by technical and bureaucratic impediments. The character of IT to encourage the

dissemination of information from multiple locations and through the hands of countless

individuals adds great stress to IT security. The result, however, in an envirormient such
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as the public service that is formally and practically held publicly accountable for its

actions are deeper privacy concerns.
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n - * CHAPTER SEVEN

Towards A New Model of Governance &
Understanding of IT Adoption

This thesis began by looking at the concept of informatization which holds that the

administrative apparatus of the state is becoming centrally dependent upon changing

flows of informational resources due to the increased use of IT. According to this

perspective, the ballooning IT investment in the federal public service should be

considered far-reaching. However, seeing that the concept of informatization provided

little insight into the kinds of changes that would occur as result of this development and

into the broader political implications, this thesis sought to shed some light on these

respective issues.

Chapter one introduced three approaches to informatization that could be used to

analyze how the increased use of IT would affect the federal public service. Neither of

the three approaches - the policy networks approach, the rational choice approach or the

institutional perspective - offered a satisfactory understanding ofhow IT drives change,

and in what direction. Instead, a cursory examination of these three approaches

undermines the informatization perspective because they imply that change in the federal

public service as a result of strong IT adoption would not be significant. This is contrary

to the view held by many academics and public servants, who perceive the federal

government's recent stance on the role of IT to be far-reaching.

This thesis proposes a new approach to informatization, termed the resource-based

approach. The resource-based approach is based on the idea that resources should be

understood as factors of production, since they provide the raw means by which all
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capacities and efforts in an organizational or institutional setting will be built. -

Accordingly, the resource-based approach assesses technological change by isolating IT

as an independent variable. Revealing the impact of IT in the federal public service

required a careful analysis of the major characteristics of IT against the relevant

pattem(s) of governance, ^•cpj,:*. ';n ^ '^u.c-u nn tSc »:- uo*^ ;';•
i

In order to measure technological change, this thesis proposed a traditional model of

governance comprised of some of the main features that have historically characterized

the federal public service in Canada. The patterns of governance incorporated into the

model were not intended to represent a comprehensive description of the processes that

have steered the federal public service. Rather, they were meant to draw attention to the

major processes that would be most affected by the increased use of IT.

After establishing a traditional model of governance, it was then the central focus of

this study to assess how IT would affect the model, both in degree and specificity. On

the one hand, there stood the question of whether the increased use of IT would have a

far-reaching impact on the model. On the other hand, there were questions concerning

what specific changes would occur in the model. The results of this study provide insight

into these questions and confirm the major argument.

IT Predispositions?

When we consider the federal government's overall efforts to leverage IT, it becomes

obvious that a considerable amount of restructuring and reengineering in government is

needed in order to realize the full potential ofnew technologies. As discussed in chapter

two, the federal government's efforts to apply IT are far more of a strategic than an
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unfocused endeavour. Nonetheless, informatization theorists generally believe that a new

revolution is sweeping public administration and that the motor for this change is IT.

This view is often painted fi"om the perspective of technological determinism wherein a

major implicit assumption concerns the determining nature of the technologies. For

instance, the techno-economic paradigm is based on the notion that organizations, firms,

economies, and societies respond to technological change in ways which are shaped by

the technologies themselves. This raises the fundamental question whether recent
*

changes in the federal public service as a result of the increased use of IT have been

driven by the nature of the resource itself

Based on the results of this study, it is clear that as IT adoption in the federal public

service has increased in scope and sophistication, change in the traditional model of

governance has been notably predisposed to the nature of IT. Evidence presented in this

study suggests that the utilization of IT does indeed conceal distinct predispositions that

influence the direction of restructuring, reengineering, and ultimately the outcome of ;

change. To recap, the three IT predispositions found to be influential are: i

1 .) Leveraging IT perpetuates an emphasis on securing the requisite skills, expertise,

and capital investment;

2.) IT promotes the displacement of labour and capital by streamlining the ^^
management of information resources;

3.) The use of IT encourages the dissemination of information.

Table 7.1 summarizes the findings of this study with respect to the impact of each of

the three predispositions with direct implications for traditional patterns of governance in

the federal public service. Notice that IT predispositions 2 and 3 are major factors

explaining the move towards flatter organizational structures and the growth of
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interdepartmental activities. In the case of shared accountabihty and collegial agenda-

setting and poHcy-making processes in major departmental activities, all three IT

predispositions were found to be contributing factors driving these changes in the federal

public service.

Table 7.1

IT Predisposition
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and grants). The promotion of the CIO position in 1996 to branch status within the

Treasury Board Secretariat signalled the importance of its role in realizing IT-driven \
-

objectives. - .... -''^- .:-j'^--:''- .<

,

^ .^t: : ;^^^^ . ..u- 1 .
-

.

The emphasis on acquiring skills and expertise can also be seen in the federal

government's efforts to recruit and retain a capable IT workforce over the last few years.

Chapter two explained that the shortage of IT workers is emerging as a central concern in

the information economy. The problem is quite severe in the federal public service,

where large-scale downsizing exercises in the early-to-mid 1990s, coupled with the on-

going retirement ofbaby boomers, has placed a premium on establishing the government

as an attractive employer for new hires. Salary increases for IT workers in the federal

government are likely to grow by 22 percent by the end of this decade.^^^ • •;

Perhaps a stronger indication ofhow the federal government has sought to procure the

skills, expertise and capital investment needed to leverage IT is the growth ofpublic-

private sector collaboration. Chapter three explained that tight fiscal restraint has

pressured public managers to seek out innovative solutions to implementing ESD

initiatives with fewer budgetary resources. IT outsourcing and public-private

partnerships are mechanisms that allow government to procure capital, skills and

expertise without straining departmental budgets and increasing public debt. The «
'

Treasury Board has been an avid promoter of synergy and has established guidelines,

frameworks and tools to stimulate government-private collaboration.

The implications for the traditional model of governance of the CIOB and the growing

reliance on the private sector were also discussed. Traditionally, cabinet ministers have

been regarded as having strong autonomous capabilities to steer their departments. .:

'
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However, ministers and senior departmental officials have had to relinquish some of their

decision-making prerogatives in areas concerning the use of IT. This is consistent with a

broader trend towards greater collegiality in agenda-setting and policy-making processes

in major departmental activities. v

Since one of the CIOB's primary objectives is to align narrow departmental goals on

the use of IT with government-wide priorities, it must encourage departments to adopt

common IM/IT tools, frameworks, and policies. However, standardization imposes less

ministerial discretion in areas concerning the use of IT in service delivery and internal

administration, and alters the task of senior departmental officials in the implementation

and monitoring of standardized management practices. Public-private sector

collaboration poses a larger challenge to the conventional understanding and practice of

ministerial authority. This is because in public-private sector partnerships, the private

partner is given significant influence in setting major policy preferences in government

activities. " -' ''' ^'
.

In the traditional model, accountability mechanisms have been focused on ensuring

that public servants behave professionally in carrying out their responsibilities. -"^

Government-private sector collaboration is in stark contrast to the traditional model

because it implies tremendous responsibility in the hands of actors who are not directly

responsible for serving the public interest. It is therefore vital that shared accountability

arrangements specify the roles and responsibilities of all involved actors and establish

adequate reporting mechanisms to ensure that partners behave appropriately.

It may be concluded that the federal government has been pressured into acquiring the

capital investment, skills and expertise needed to leverage IT both in the near and distant

'm '
'•-..
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futiire. The creation of the CIOB within the Treasury Board Secretariat, the focus on

securing and retaining a capable IT workforce, and the growth of government-private

sector collaboration are a strong reflection of the government's efforts in this direction.

These developments will, however, challenge long-standing assumptions about

ministerial authority and political accountability, y^ii-i ...

IT Predisposition # 2: Labour and Capital Displacement

IT promotes the displacement of labour and capital by streamlining the management

of information resources. Chapter four explained that when I & IT resources are

strategically managed or used according to an enterprise-wide view, labour and capital

will become displaced to a greater extent. Given that the federal government has

undertaken a sound IT/IM approach, we could expect to see significant cost-savings and a

related reduction in employment levels. i

Firstly, the emphasis on displacing labour and capital can be seen in the use of IT to

reduce overlap and duplication in the federal government. For example, chapter four

reviewed the Shared Systems Initiative which is expected to reduce many clerical

positions and save in excess of $800 million by 2004. Common administrative systems

allow information resources to be centrally managed across the entire federal >.
, .

government. Similarly, single window e-clustering initiatives will lead to a reduction in

costs through the integration of departmental service roles. E-clustering is made feasible

by the use of central databases where departments can publish up-to-date information

needed to deliver services. •

It is important to recognize that greater horizontality deviates from the traditional

model. The blurring of departmental boundaries will ultimately mean that

interdepartmental cooperation will become essential to the daily activities of departments
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and agencies. As discussed, interdepartmental activities are best implemented when the

accountabilities of participating departments are formally established, and roles and

responsibilities clearly defined. The Shared Accountability Triad governing the Shared

Systems Initiative explained in chapter four serves as a good example. In short, greater

horizontality will also contribute to the commonality of shared accountability •' • '
.

mechanisms in the federal public service. ; < n

Greater horizontality also implies an erosion of ministerial authority since central

agencies play a major role in directing interdepartmental activities. The influence of

central agencies adds greater collegiality to ministerial agenda-setting and policy-making

processes. In an environment of extensive interdepartmental activities where watchdog

agencies monitor, approve, advise and influence coordination, interdepartmental

diplomacy becomes a crucial element. On such occasions, ministers and their supporting

senior officials may be forced to advance their department's interests through

bureaucratic turfwars that are won by persuasion and influence. .:r-o-:\ v .: .r.-iuai

Thirdly, the emphasis on displacing labour and capital can be seen in the reduction of

public sector employment. Due to tight fiscal restraint, there has been intensifying

pressure to cut labour costs. The use of IT to streamline the way information is processed

in the hierarchy, can in effect, lead to the elimination of middle management positions in

operational departments. From the perspective ofhuman relations, middle managers play

a major role in reinforcing the command-and-control style of bureaucracy. Considering

that the pyramid structure is a prominent feature of the traditional model, the move to

flatter organizational structures in operational departments can be regarded as significant.
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IT Predisposition # 3: The Dissemination of Information • v a.^

Theuseof IT encourages the dissemination of information. OfallthelT

predispositions, this has had the biggest impact on the traditional model. (See Table 6.1)

Weber's ideal type bureaucracy was one where the means of communication were

primitive and the sharing of information between officials was limited. The increased use

of IT has challenged all existing assumptions about the ideal type bureaucracy and the

traditional model. i^''^ >' ' '•'

The growth in interdepartmental behaviour also results from the capability to

disseminate information from one department to another. Activities that were . ;

traditionally confined along organizational lines because of difficulties in communication

can be reengineered. This is because the dissemination of information resources across

departments is made efficient and effective as measured by the low costs of distribution,

convenience in access, and speed of electronic transactions. For example, common

administrative systems can be easily maintained since departments across vast spatial

distances can easily upload, download or access information fi-om central databases.

While IT has provided the means to build and sustain working horizontal : -J

relationships, it is important to recognize that the blurring of departmental boundaries has

implications for the traditional model. Departments engaged in interdepartmental activity

must jointly consult under the auspices of central agencies. This is consistent with the

trend towards collegial policy-making and agenda-setfing processes in major

departmental activities. Increased interdepartmental behaviour also creates innate 5-

pressures for the establishment of shared accountability mechanisms to dispel wrongful

liability and potential conflicts that can embarrass the minister.
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Not only does IT stimulate information flows across departments, but within them as

well. With the raw capability to widely disseminate information between the operational

and strategic levels of departments, the need to have an intermediate charmel of

coordination diminishes. Middle managers can be effectively replaced, while decision-

making structures are simultaneously devolved. Considering that the traditional model

depicts elaborate organizational structures composed of different layers of management,

the move towards flatter structures will challenge long-standing norms.

Chapter five explained that there is an external dimension to the growing capacity for

information dissemination. At no time in Canadian history have citizens had such .

convenient access to a wealth of information provided by government. It is likely that e-

goverrmient will nurture an information society where new channels of direct and indirect

citizen engagement complement suffrage and involvement in party politics. First, IT

allows citizens to exchange information with bureaucratic decision makers through email,

e-forms or other feedback mechanisms. Greater public consultation will give citizens a

greater voice into decisions affecting their daily lives. Secondly, IT serves as a tool for

gathering information on government activities and political issues. A more informed

and educated citizenry can make better political judgements and participate in politics to

a greater extent. iv.., . ,
• • -.

'

Finally, the dissemination of information through electronic media is likely to

aggravate privacy and security concerns in the federal government. Public servants are

obligated by policy and legislation to safeguard personal information used in the delivery

ofprograms and services. However, as explained in chapter six, ensuring an adequate

level of IT security at the client and service provider end ofESD is difficult.
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Consequently, the migration from paper-based transactions to electronic transactions will

facilitate deeper privacy and security concerns as reflected in the emerging administrative

culture.

A New Model of Governance in the Federal Public Service

A comparison between the traditional and new model of governance in the federal

public service is shown in Figure 7.2. Shifting patterns of governance in the federal

public service signal that IT has been a driver at the forefront of change. IT should

therefore not be understood as a passive force in the background of transformation. The

sheer magnitude of change and types of changes indicate that the renewed emphasis on

embracing IT in the federal government can truly be considered far-reaching.

Congruence between IT predispositions and the emergence ofnew structural and

cultural change in traditional patterns of governance stands as the clearest expression that

the institution has responded to change in ways that are effectively influenced by the

nature of IT. The results of this study show that the use of IT is predisposed to requiring

heavy capital investment, technical skills and expertise, displacing labour and capital,

and encouraging the dissemination of information. Moreover, recent changes in the

federal government have corresponded to these IT predispositions such as the

establishment of the CIOB, greater collaboration with the private sector in the form of

outsourcing and partnership, increased interdepartmental activity, flatter organizational

structures in operational departments, deeper privacy and security concerns, and new

channels of citizen engagement.

Indeed, some of these developments have fostered other changes in existing patterns

of governance. For example, stronger central agency controls, greater govemment-
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Figure 7.2

Traditional IVIodel of Governance
In the Federal Public Service

New Model of Governance
in the Federal Public Service

The first minister and cabinet dominate the

agenda-setting and policy-making processes.

The first minister and cabinet must frequently

-^ share their authority for agenda-setting and
policy-making with central agency controls

and other bodies in the private sector.

Individual departments operate with relative

autonomy from one another.

Interdepartmental cooperation is essential to

the daily operations of departments and
agencies.

Accountability is focused on individual

departments and agencies.

In many arrangements, accountability is no

longer focused on individual departments

and agencies, but rather it extends to actors

in other government organizations and/or

the private sector.

Within operational departments, command
and control is achieved through pyramidal

structures.

Within operational departments, command" and control is achieved through flatter

organizational structures.

Citizen engagement is achieved through

suffrage and involvement in party politics.

Efficiency, effectiveness, integrity and

accountability are some of the most
prominent values associated with the

traditional administrative culture.

New channels of direct and indirect citizen

-^ engagement complement suffrage and
involvement in party politics.

Privacy and security are among the most
"^ prominent values defining the

administrative culture.

private sector collaboration and increased interdepartmental activity have contributed to

collegial agenda-setting and policy-making processes in major departmental activities.

Likewise, the growth of collaborative arrangements means that shared accountability

mechanisms have become commonplace in the federal government. Therefore, it may be

concluded that IT predispositions are manifested in cultural and structural change in some

of the federal public service's traditional patterns of governance.

It is important to emphasize that these emerging patterns of governance are not solely

the result of IT predispositions. Chapter two explained the fiscal, demographic and
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political pressures that have been contributing to the ascendancy of the post-bureaucratic

paradigm. Albeit with some variation, these pressures have also been a driving force

behind the increased use of IT in government. Consider the following examples: >

The political appeal of applying IT to save money by curtailing labour costs and

reducing overlap and duplication fits into the broader agenda of "doing more with

less". The use of IT to enable greater interdepartmental activity and eliminate

middle management positions can thereby alleviate fiscal pressures.

- E-govemment is a response to the changing political culture demanding greater

opportunities for citizen engagement. Through such mechanisms as email and e-

forms, ESD enables politicians and public servants to solicit feedback from the

general public when designing programs and services. Also, the provision of

information on government websites allows citizens to gather information needed

to participate in politics. .. ., ........

The perception that the quality of government services compares poorly to those

offered by private sector has been a driving force behind ESD. Single window e-

clustering initiatives are based on the idea that services should be developed

around the citizen needs, instead of department needs. Client-centred public

services aim to improve citizen satisfaction in the quality of public services.

A major element determining the overall influence of IT predispositions is the extent

of resource dependency in the institutional setting. Early efforts to use IT in the federal

public service throughout the late 1980s and the early 1990s did not have a far-reaching

impact. It was not until the late 1 990s and into the new millennium, when investments in

IT had become proportionately larger, that major developments in governance had

become noticeable. It can therefore be inferred that major transformations in existing

patterns of governance occur when there is a strong enough dependence on the resource

to allow IT predispositions to have a far-reaching impact. Consequently, as the federal

public service becomes more dependent on IT, it is reasonable to speculate that the new

model of governance will likely emerge. ^ •• .'m -
.
;,rr.-^ .>^
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I' ^ Lessons Learned

While the theoretical framework was applied to assessing the impact of

informatization in the federal public service, it can also serve a practical purpose. The

theoretical framework can help organizations plan for strong IT adoption. As the

information economy reaches maturation, many organizations will be forced to invest

heavily in IT in order to survive in turbulent markets. But the decision to embrace strong

IT adoption should not be undertaken lightly.

Examination of IT as an independent variable has frequently employed three criteria to

explain structural variations: communication, coordination, and control. The remainder

of this thesis will examine the organizational/institutional implications of IT

predispositions in these three areas. In mapping out the impact of IT predispositions in

these three areas, decision makers are urged to be cognizant of the possible consequences

associated with dependency on IT. . v

Communication > '.-r . .

Communication is an integral part of an organization's ability to achieve its objectives.

By encouraging the dissemination of information, IT greatly enhances organizational

communication. While the benefits of organizational communication and information

sharing have been discussed, there are some downsides associated with increased

communication.

There are two levels of analysis concerning communication within an organization:

internal-operational and external-operational communication. Internal-operational

communication has been defined as "structured communication within the organization

directly related to achieving the organization's work goals."^^^ External-Operational
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communication consists of "communication structured and concerned with achieving the

organization's work goals, or inter-organizational activity."

At the level of internal-operational communication, increased communication may ^;

strain or overload the channels for processing information, causing organizational

inefficiency. Communication overload is a problem that can affect decision-makers by

overwhelming them with so much information that they become hard-pressed to make

relevant decisions.^''^ Organizations may be required to make some adjustments to their

decision-making structures if they are to realize the benefits of increased

communications. . ^ . u.

Another major ramification of increased communication is the organizational

dysfunctions caused by the distortion ofmessages as they pass through various levels of

the hierarchy. Noise or distortion can blur a message such that when it reaches its as -^

recipient, the message bears little resemblance to its onginal statement. Organizations

can redress this problem by relying on formal, written communications as opposed to

informal ad hoc communications. However, since even written documents can suffer

from misinterpretation, noise or distortion due to increased communications may remain

somewhat problematic.

Increased communication mediated by computer technologies will most likely -^^d

pressure an organization into developing adequate IT security policies and infrastructure.

Early discussions connoted the difficulties in protecting personal information during

electronic transactions. Depending on the extent of IT adoption, privacy and security

concerns can cause severe cultural stress and impose substantial costs pegged to the

improvement of IT security. "»^
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At the level of external-operational communications is the problem of public relations.

In the public sector, the Internet allows decision makers to solicit greater feedback and

disseminate information on government activities. For private sector organizations, open

access to an organization's activities may compel companies to shield themselves from

unwanted public exposure. Public relations capabilities take on increased importance in

cases where access to an organization's activities may hurt its reputation among its

customers, clients, vendors or the public at large. .
.' \i -. t v

Finally, there is the issue of labour-management relations. Increased communications

can lead to the displacement of substantial labour and capital. As a result, unions have

generally been leery of IT, fearing the potential loss ofjobs. Organizations desiring to

embrace IT should thus have a strong human resources function to deal with any

restructuring or reengineering and any labour management disputes that may occur as a

result of layoffs and changes in the nature of work. /. • •; -ii, \

Coordination .•:'' .-... .'..''i-ir- iC -.k ;• i- '! c '".'.•- '•
---!f»;

,.-

.

One major way IT adoption is predisposed to displacing labour and capital in an

organization is by improving coordination. "Coordination means integrating or linking

together different parts of an organization to accomplish a collective set of tasks."^'**^

Improved coordination can lead to cost savings by engineering economies of scale and

eliminating overlap and duplication. Common administrative systems serve as a good

example. However, while strong IT adoption places a premium on coordination,

increased coordination can set the stage for problems in the organization.

Increased coordination may exacerbate existing or create new cultural tensions within

an organization. As explained in chapter four, territoriality occurs in an organization

where there is a climate that encourages managers to think and act solely in pursuit of
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their own goals. Managers possessing this dysfunctional attitude strive to limit ^

communication as much as possible in order to keep certain aspects of their operations

undisclosed from others in the organization, hi an organizational culture characterized by

territoriality, increased coordination can lead to turf wars between managers of

decentralized units in the organization. i
. ., -v.'

. . ' t. >
•

Licreased coordination can hinder the effectiveness of an organization by aggravating

"language differences" that exist across different professional and functional 'J '
•
'

•

specializations.^'*' Every specialized division within an organization is said to have its

own language that is distinct from all others. Lesikar contends that because individuals

identify with those possessing similar specializations, this fosters a natural antagonism

among different groups. If language differences are present in an organization, the

positive effects of greater inter-organizational activities can be reduced. '
i • s >

•*-

.

Enabling greater coordination with the use of IT requires structural adjustment. A

CIO must be established and vested with the authority to develop and promote enterprise-

wide goals concerning the use of IT across the organization. The CIO must eliminate all

incompatible policy and infrastructure to enable the interoperability of IT infrastructure.

Not only does this require the standardization of IT policy and procedures, but it also

implies a reduction in the flexibility of business units within the organization to manage

their IT resources according to their unique needs.

Finally, when coordination is formalized, the lines of accountability become more

complex. Accountability arrangements should ideally specify the roles and

responsibilities of all participants. An appeal of limiting inter-organizational activity is
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that when accountability is clear, there is less room for errors. The traditional command

and control structure may be preferred in organizations with sensitive operations.

Control a ;

.' n

Control refers here to the autonomous capability of an organization to set its own

objectives and the means by which to achieve them. Organizations that wield strong

control over their own course of action find it easier to set priorities, to mobilize for

action, and to maintain clear accountability relationships. As discussed in chapter three,

strong IT adoption tends to weaken control since it places an emphasis on attaining the

requisite capital investment, skills, and expertise. Far too frequently, this means that an

organization will have to pursue collaborative arrangements with other organizations to

gain access to these resources. In inter-organizational arrangements, external actors gain

the capacity for influencing decision-making processes in the host organization. Thus,

the more an organization collaborates outside its borders, the weaker its span of control.

In the public sector, strong IT adoption weakens control by pressuring public

organizations to pursue collaborative arrangements with the private sector. The private

sector is a rich source of capital investment, skills and expertise needed to develop IT

infrastructure. The pressure for government-private sector collaboration is amplified by

existing fiscal realities that demand a reduction in public expenditure.

The public sector's reliance on the private sector has serious political implications. In

effect, public-private partnerships place public decision-making power in the hands of

those not directly accountable to the public interest. A number of questions arise from

this point alone. Can departments and agencies maintain an acceptable level of .,- -

accountability in collaborative arrangements? Will the public be supportive of arms-

length service delivery mechanisms? Are the broader effects of government-private
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sector collaboration on industry and on the market desirable? These are only a few

questions revealing the complexity in assessing the extent to which the state's reliance on

the private sector may be deemed beneficial. r'^ rt.- s > y * ;
,

'

In the private sector, the need to secure capital investment, skills and expertise to

leverage IT can pressure organizations to pursue partnerships, mergers, or acquisitions.

Organization theory contends that a firm's dependency on particular resources creates

uncertainty and volatility.^'*^ In an effort to reduce uncertainty, firms participate in

interfirm alliances to obtain stable long-term access to another firm's resources.

According to organization theory, firms are motivated to pursue strategic alliances,

mergers and acquisitions to gain long term access to capital investment, skills and

expertise needed to realize their IT projects. «•.

Firms aiming to leverage IT should be aware of the politics of managing inter-

organizational activities. A survey by Industry Canada indicated that approximately two-

thirds of Canadian firms that have been involved in alliances since 1980 have been

successful. The top three reasons given by the firms for their success were: 1)

effective support fi-om senior management; 2) mission and objectives were clear; and 3)

capable leadership bearing a personal commitment to the success of the alliance.

Teamwork, purpose and trust were also ranked among the highest reasons for their

success.

Strategic IT Forecasting and Planning

The impact of IT on communication, coordination and control provides strong grounds

for strategic forecasting and planning to embrace large investments in IT. By virtue of its

magnitude and rapidity, strong IT adoption is difficult to predict and plan for.
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Nonetheless, strategic forecasting and planning to embrace strong IT adoption should be

viewed as an indispensable decision-making tool.

The case for forecasting is compounded by the reality that investment in IT often goes

beyond the simple purposes for which initially intended. IT investments commonly

motivated by the desire to improve service delivery and internal administration can be ;;

expected to create pressure for structural and cultural change since there are underlying

predispositions akin to the growing utilization of IT. As a result, strong IT adoption can

alter other organizational priorities in the process and unexpectedly change the outcome.

For the public sector, burgeoning interdepartmental behaviour, greater reliance on the

private sector, the evolution ofprivacy and security into a serious concern, changes in the

nature of accountability are only some of the implications that must be associated with

the accelerating pace of IT deployment. Hence, an initial step that should never be

overlooked when attempting to embrace IT is to forecast all possibilities of change.

The concept of technological forecasting is an old one and can be defined as the

prediction of some future event, achievement, or goal due to technological change, with a

given level of confidence and support rooted in rational study and analysis of clearly

presented facts, ideas or insights.^'*'' Many different forecasting models have been

developed and applied to support various objectives. The forecasting model presented

here is one that is over simplified, but meaningfiil in the context of the theoretical

framework advanced. It consists oftwo basic questions for which the answer is provided

by the knowledge ofhow IT predispositions can affect communication, coordination, and

control. 1) Firstly, the organization should anticipate what changes will arise as a result
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of reliance on IT?; 2) Secondly, the organization should assess whether the anticipated

technological changes are desirable? ,, .

When forecasting, decision makers should first should anticipate what changes will

arise as a result of reliance on IT. Considering that IT predispositions increase the

communication and coordination capabilities of an organization, decision makers need to

ask a number of questions. Does the organization have the willingness and resources to

realize an enterprise-wide view, a suitable culture geared towards increased cross-

functional communication, and a strong human resource function to deal with

restructuring and reengineering as a result of layoffs and changes in the nature of work?

In cases where an organization lacks these requirements, the success of IT adoption can

be impeded by the time, costs and other resources needed to redress any shortcomings.

The implications for control can be even more startling. The capital investment, skills

and expertise needed to leverage IT can force an organization to collaborate beyond its

borders. Extensive inter-organizational partnerships result in loss of organizational

control and add collegiality to decision-making processes. Ideally, if an organization

wishes to maintain an acceptable degree of organizational control, it should have or be

able to obtain internally a relatively skilled IT workforce and capital backing to

implement its goals independently. This avoids the great loss of control associated with

an organization having to obtain most of its IT skills from outside sources. Heavy

investments in IT may therefore not be suitable to smaller organizations that lack '

financial resources and a capable workforce. •
,
v ,

After forecasting the likely possibilities of change, decision makers should decide

whether the anticipated changes are desirable. The loss of organizational control, coping
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with privacy in electronic transactions, or restructuring may reduce some of the benefits

associated with IT adoption. In the end, deciding the desirability of any particular change

is contingent upon the organizational/institutional context. Borins and Wolf point out

that the "history, traditions, culture, authority and power structure, current organizational

strategies and the issues that are prominent on the organizational agendas at the time, all

comprise a mediating context in which decisions about the scope and use of technology

are made."^"*^

By providing decision makers with concrete expectations, forecasting can aid in

planning to embrace IT adoption. The impetus for planning is that in adopting a

proactive stance, it is easier to cope with organizational change and challenges than if the

organization were to adopt a reactive stance. Thus, an organization should strive to make

the necessary adjustments ahead of time. Explicit forecasts based on clearly presented

facts can help to justify proposed organizational goals and will enhance the likeliness of

their approval. Evidence that a proposed goal is feasible and important may convince •

-

decision makers that resources should be allocated to achieve that goal.

Overall, strategic forecasting and planning can aid organizational decision makers in

coping with the turbulence and uncertainty associated with strong IT adoption. An

understanding of the predisposed nature of IT and the ways in which this can impact

existing patterns of governance in a particular cultural setting provides the substantive

basis on which to forecast and plan. Adopting an orientation towards the future may well

be what is needed to ensure that change and upheaval associated with technologically

induced pressures lead to progress and innovation.
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^'Buchok.

"* Peggy Yuhas Byer, Organizational Communication: Theory and Behaviour (Boston: Allyn and

Bacon, 1997) p. 7.

^^ Ibid., p. 8. '
' v,,':yoiA,^- uroM^'ih^ :'\

"^ Kemaghan and Siegel, p. 95.

"'
Ibid., p. 95.

^^^ Allan Frank-Judi Brownell, Organizational Communication and Behaviour (New York: Hold,

Rinehard and Winston, Inc., 1989), p. 98.

^*'
Ibid., pp. 94-95. .

'
x.'

^^ Magun Sunder, Working Paper # 13: The Development ofStrategic Alliances in Canadian Industry:

A Micro Level Analysis (Ottawa: Industry Canada, October 1996), p. 5.

243
Ibid., p. 29.

^** The definition of technological forecasting employed here is adapted from three sources:

Webster's definition of forecasting as: "to calculate or predict (some future event or condition) usually as a

result of rational study and analysis of available pertinent data."; Martino's (1983) definition of

technological forecasting as "a prediction of the future characteristics of useful machines, procedures, or

techniques." (Martino 1983); Finally, Cetron's (1969) definition of technological forecasting as "a

prediction, with a level of confidence, of a technological achievement in a given time frame with a

specified level of support."

For further reading see:

Joseph P. Martino, Technological Forecastingfor Decision Making Second Edition (New York: North-

Holland, 1983), pp. 1-2.

Marvin J. Cetron, Technological Forecasting: A Practical Approach (New York: Gordon and Breach,

1969), p. 4.

"' Borins and Wolf, pp. 44-45.
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Appendices

Appendix A - 1

:

Survey on public consultation mechanisms provided by 28 government websites

Federal Department
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Appendix A - 2

Canada, Agriculture and AgriFood - [Statement on Public Consultation]

Inputfrom the Canadian public is an important part ofthe policy development and

decision-making process at Agriculture and Agri-Food Canada (AAFC). All messages

are carefully read and reviewed.

Appendix A - 3

Canada, Department of Finance - [Statement on Public Consultation]

Inputfrom the public is an important part ofthe policy development and decision-making

process. You may wish to take this opportunity to sendyour comments and ideas to

Finance Minister Manley. All messages will be carefully read and reviewed.

Appendix A - 4

Canada, Department of Justice - [Statement on Public Consultation]

The Department ofJustice is committed to encouraging the participation ofall

Canadians andjustice-sector stakeholders in the development oflaw, policy and

programs, as well as in identifying emerging trends in law and policy. To this end, the

Department uses many different types ofpublic participation activities, ensuirng that a

broad cross-section ofviews are taken into consideration when developing law and

policy. In the past, the results ofpublic participation activities have influenced the

development ofpolicy on youth justice, crime prevention and the rights ofvictims of
crime, as well as specific questions oflaw reform and policy.
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Appendix A-5

Canada, Transport - [Public consultation via e-form]

wsMMmmmmmi^Emmm ^.lalxi

J
Adtiejs 1^ http //www tc gc ca/gol/contact-ushtm

Eto Ed* yiew Fjvotites lot* Help

J
-^. Back . * • I^J i^ ;2 : •aSe«ch jjFwcrtMjjHtovl^^ @- 3

~3 t»Bo |]Link.|

Quick Search:

GouvcrnmMtt
On>Lin* ' V-

• Whill i? got?
Who are we?

• eOL Pmecis

, Steering

Commillee

• Related Sites

Employee directory

Emolovment

fiCfifilluaiMl

e-nesys

• Forms calaloaije

Tell us what you think about our web site, the GOL initiative and/or process,

or anything else that comes to mind We welcome all of your comments and

suggestions

Your name:
|

Your e-mail:
|

Submit Feedback | deaflhisfofm |

E-mail;

Fax:

qol-i)ed<aic.cjc.ca

(613)993-4860

3

Appendix A-6
•( '*>,

Canada, Health - [Public consultation via e-form]
•I '^
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