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• ABSTRACT

The objective of this thesis is to study the involvement of the Auditor General in

the proposal, implementation and review of major public service refomri initiatives

during a period spanning nearly forty years, from the early 1960s to 2001. This period

began with the Glassco Commission and concludes at the end of the term in office of

Auditor General Denis Desautels in 2001. It has been demonstrated throughout this

work that the role of the OAG has varied, from proponent to critic, from instigator to

reviewer. In the past forty years the OAG's mandate has changed to meet the

requirements of critical analysis of government operations and this has been aptly

demonstrated in the office's relationship to the issue of public service reform.

It has been argued that many of the problems facing the public service are

cultural in nature. Reform initiatives have taken on a number of various fonns with each

addressing a different set of priorities. However, there has been a great deal of

consistency in the cultural values that these initiatives articulate. Throughout this thesis

attention has been paid to values. Values define a culture and cultural change is

required within the Canadian federal public service. How and when this cultural change

will occur is but one question to be answered.

During the period under consideration in this thesis the government undertook

several significant public service reform initiatives. Those examined in this thesis

include: The Royal Commission on Government Organization, The Special Committee
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on the Review of Personnel Management and the Merit Principle, The Royal

Commission on Financial Management and Accountability. Increased Ministerial

Authority and Accountability, Public Service 2000, Program Review and finally La

Relive.

The involvement, or interest, of the Auditor General's Office on the subject of

public service refomn is generally articulated through the means of its annual reports to

Pariiament although there have been supplementary undertakings on this issue. Such

material relevant to this study include: Towards Better Govemar}ce: Public Service

Reform in New Zealand (1984-94) and its Relevance to Canada and Reforni in the

Australian Public Sen/ice. Annual reports to Pariiament include: "Values, Service and

Perfomiance," (1990), "Canada's Public Service Reform and Lessons Learned from

Selected Jurisdictions," (1993), "Maintaining a Competent and Efficient Public Service,"

(1997), and "Expenditure and Wori^ Force Reduction in Selected Departments," (1998).
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THE AUDITOR GENERAL AND PUBLIC SERVICE REFORM

CHAPTER I

INTRODUCTION

The focus of this thesis is the Involvement of the Auditor General In the

proposal, implementation and review of major public service reform initiatives. The

primary purpose of this research is to enhance our understanding of the complexities

and challenges of public service reform from the perspective of the Office of the Auditor

General (GAG). This analysis will be primarily concerned with the role of the GAG in

relation to public service reform programs of the federal government during the period

1962-2001 as this period witnessed not only a review of the OAG's mandate but also

significant initiatives in the field of public service reform.

Historical Overview

The Canadian public's perception of the role of the Auditor General is based

primarily on media attempts to highlight instances of public mismanagement. Media

coverage of the presentation of the Auditor General's reports to Parliament generally

leaves the public with the perception that the Auditor General's role is strictly one of

identifying mistakes of government. This perspective neglects another fundamental

aspect of the OAG's current mandate which involves the presentation of policy advice

intended to enlighten and inform public servants, policy makers, politicians and the

public. This thesis is concerned with how and why the office has fulfilled this role with

reference to the issue of public service reform.
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When the Office of the Auditor General (OAG) was established in 1878 it was

given the responsibility to review and examine the public accounts for Parliament.

According to this traditional role the Auditor General would:

report to the House of Commons any expenditures or transactions which, in his

opinion, ran counter to the wishes of Parliament. It is and always has been up to

the House of Commons to decide what, if anything, ought to be done about his

report.^

This relationship to Parliament suggests that the OAG's primary role is simply the

provision of infomnation and that the Office intentionally has not received, or sought,

the authority to enforce its recommendations. That responsibility remains, in our system

of representative government, the purview of ministers and parliamentarians.

In its earliest years the OAG was occupied in reviewing and reporting on every

government expenditure in a total budget of approximately $14 million in 1878. A

hundred years later the government annual accounts represented expenditures of well

over $50 billion.^ With such an increase in the magnitude of government operations,

complete auditing became neither practicable nor required. As a result the office was

forced to become selective both in what it studied and how it conducted its business

operations.

Review of the Mandate: The Wilson Committee

An extremely important point in the history of the Office for the purpose of this

'Sonia Sinclair. Cordial But Not Cosy: A History of the Office of the Auditor

General, (Toronto: McClelland and Stewart Ltd., 1979), 10.

%id.,10.
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thesis was the passage of The Auditor General's Act n977J which followed a formal

review of its mandate by the Independent Committee for the Review of the Office of the

Auditor General of Canada (The Wilson Committee). On March 27, 1975 this

committee presented its report which provided a comprehensive analysis of the state of

the OAG at this point in time, and serves as an important benchmark in this research.

The review committee had been tasked to inquire into, and report upon, the

responsibilities of the OAG and its relationships with government departments and

agencies. It was also to review the reporting procedures of the OAG and assess

statutory and other requirements to ensure it conducted its responsibilities with due

independence. The inquiry was to review the responsibilities of the OAG with respect to

cunrent conditions and requirements while remaining cognizant of the practices of other

jurisdictions such as provincial and other Westminister governments. This review made

the rather significant observation that the role of the OAG was, at that time, loosely

defined. The report noted that:

In view of its long history, it might be expected that by now the constitutional and

operational role of the Office would be well defined and generally understood. In

fact, during the past decade and particularly between 1968 and 1972, the

responsibilities and relationships of the Auditor General have become the

source of considerable questioning and controversy. Indeed, it is apparent that

many individuals both within and outside the Government, do not fully

understand the extent of his present responsibilities and certainly do not agree

as to what they should be.^

The OAG's traditional role was to audit probity in the use of financial and

material resources. Following the passage of the 1977 legislation it initiated reporting

^Canada, Report of the Independent Review Committee on the Office of the

Auditor General, (Ottawa: Information Canada, 1975), 1.
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on non-financial and value-related topics commonly referred to as Value for Money

Auditing (VFM). This mandate enlargement concerns some critics who argue that the

OAG's "opinions can exert pressure on officials and ministers, creating a dilemma for

the doctrine of responsible government, as the OAG has neither a responsible elected

leadership, nor a scientific methodology, nor a limited sphere of action."^ Critics argue

that %vhile the Office views itself as an institution for the administration of public affairs,

for some it represents a manifestation of the corruption of our constitutional practice of

responsible government"^

In contrast to this negative perception of its role the OAG itself recognizes its

independence as a key enabling factor in its operations. The Office's high degree of

independence arises from its unique relationship to Parliament and allows it to act

decisively to encourage accountability and improvements in government operations.

In point of fact. It is well placed to review government operations and to provide

valuable insight into the complexities of governing Canada. As a result it is possible for

the OAG to offer a unique perspective on the one issue with which we are concerned,

in this thesis - the issue of public service reform.

The Institute On Governance's 1998 paper on Auditing for Accountability: The

^Sharon Sutherland. "The Public Service and Policy Development" in Governing

Canada: Institutions and Public Policy, ed. Michael M Atkinson
,
(Toronto: Harcourt

Brace Jovanovich Canada Inc. 1993), 93.

'S.L. Sutherland and J.R. Mitchell, "Parliament and Administration," Public

Administration and Public Management: Experiences in Canada, ed. Jacques

Bourgault, Maurice Demers and Cynthia Williams (Sainte-Foy: Les Publications du
Quebec, 1997) 25-43. Quoted in Peter Aucoin, Auditing for Accountability: The Role of

the Auditor General, (Institute on Governance, 1998), 2.
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Role of the Auditor General states that the OAG has a crucial role in the accountability

regime of Canadian padiamentary government but suggests that it must properly

recognize the respective responsibilities of ministers, their government and public

servants. The OAG must acknowledge the limits of performance auditing; take note of

the constraints imposed on public servants in the management of programs and

resources; and make assessments of perfomrtance from the perspective of public

management as governance. These concerns are fundanr^ental to the issue of public

service reform and they raise concerns relevant to the Auditor General's role.

The Relation of the Auditor General to Public Service Reform

in studying the relationship of the Auditor General to the issue of public service

reform it is necessary to turn our focus to a number of significant occurrences in the

history of the reform movement. The Royal Commission on Government Organizatbn,

more commonly referred to as the Glassco Commission was completed in 1962, and

preceded VFM auditing; therefore, the Auditor General had relatively little to say about

it initially. It has however becon^e an important element in the OAG's analysis of more

recent initiatives. Its relevance to this study is due to its importance to the issue of

government reform generally given the mandate of the commission and the scope of its

analysis. A discussion of public service reform in Canada would not be complete

without including this period in the history of the Canadian federal government.

Subsequent to the Glassco Commission there has been a number of other significant
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initiatives concerned with the issue of public service reform.

The Royal Commissbn on Financial Management and Accountability (The

Lannbert Commission) was undertaken in 1977 concurrent with the rethinking of the

OAG's mandate. This Royal Commission was appointed as a result of the

unprecedented demands being made on government resulting from the enlargement of

government activities and the resulting growth in responsibilities and programs.

In 1977 The Report of the Special Committee on the Review of Personnel

Management and the Merit Principle (The D'Avignon Commission) was established to

examine staffing, appointments and training in the public service. While not specifically

a reform initiative, it represents a significant contribution to the discussion of public

service values. .
, * ^ :

^

In 1986 Increased Ministerial Authority and Accountability (IMAA) was launched

as an initiative designed to increase the authority of ministers and senior managers and

allow them greater flexibility in meeting institutional objectives.

Public Service 2000 (PS 2000), undertaken in 1989, found the Office at the

centre of the debate around public service reform. Chapter Three will discuss the

impact that the OAG had on Public Service 2000. At no time during the process of

public service reform has the Auditor General's role so significant as it was in response

to this specific initiative. -

Program Review (1995) affected all govemment operations and negatively

affected implementation of PS 2000 objectives. Finally, La Relive, will be examined as

it is one of the means by which cultural change within the public service is currently





being attempted.

• Rationale for VFM Auditing

The OAG has been active as both a proponent and as a critic of public service

reforms. This apparent contradiction will be examined in terms of its stated mission and

mandate. It can be argued that a thorough understanding of these two aspects allows

one to place the OAG's role in relation to public service reforms in its proper context.

The OAG has conducted a number of studies on public service reforms in Canada and

in other jurisdictions. Most of this work is contained in various annual reports to

Parliament by the OAG although some work, such as Toward Better Governance:

Public Service Reform in New Zealand (1984-94) and its Relevance to Canada was

directed towards a wider audience of academics, public servants, the public and policy

makers. Much can be learned from such experiences and they will provide qualitative

data for our analysis.

The mission statement of the OAG states that its role is to conduct independent

audits and examinations and provide objective information, advice and assurance to

Parliament. In this capacity it also promotes accountability and best practices in

government operations.^ This role is one that resulted from the expansion of its

mandate following the introduction of the Auditor General Act (1976-77, c. 34, s1 .)

which set out its current mandate and defined the role of the OAG. The Office was

^Canada, Office of the Auditor General Mission and Visbn, 1.

http:www.oag-bvg.gc.ca/domino/ofFice.nsf/html/missione.html
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given new responsibilities to report to the House of Commons on any cases whereby:

money has been expended without due regard to economy and efficiency [and]

where satisfactory procedures have not been established to measure and report

the effectiveness of programs, where such procedures could appropriately and

reasonably be implemented/

These new responsibilities provided the rationale for VFM auditing. Value-for-Money

Auditing is directly concerned with the issues of economy, efficiency and effectiveness.

The Independent Review Committee on the Office of the Auditor General of Canada,

infbnnally known as the Wilson Committee for its Chair J.R.M. Wilson, recognized the

need for a VFM approach to auditing for the OAG. It should be noted that these

objectives borrow heavily from the language associated with public service reform.

In March 1978 the 100th Annual Report of the Auditor General detailed the

process ofVFM auditing and articulated the need for such audits. The Auditor General

expressed the view that there was:

widespread lack of due regard for economy and efficiency in the operations of

Government, and inadequate attention to determining whether programs costing

many millions are accomplishing what Parliament intended.^

VFM auditing, recognized as an international phenomenon, was a response to such

concerns, one that went beyond the important but limited concerns of proper financial

^Auditor General Act R.S.C. 1976-77, c. 34, s 1.

http:www.oag-bvg.gc.ca/domino/reports.nsf/html/97aae.html accessed 05/04/99 8:12

PM

'Canada, Office of the Auditor General. "Matters of Special Importance and

lnterest,"Chapter 1 , 100th Annual Report of the Auditor General of Canada to the

House of Commons, March 31, 1978, 6.
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accounting. In perfomning financial audits, the OAG employed standards defined by

precedent and articulated in the Financial Administration Act, The Canadian Institute of

Chartered Accountants Handbook and the Treasury Board Guide on Financial

Administration.

VFM auditing, as a "relatively new area of professional practice [had] few

documented guides and precedents were scarce."^ Performance measurement and

program evaluation were covered by directives and guidelines issued by the Treasury

Board, particularly in its Benefit Cost Analysis Guide and its Policy and Guidelines on

the Management of Major Crown Projects, but there were areas of potential inquiry

where no guidelines existed. In such cases it was incumbent on the Office to develop

general criteria with which it would be possible to assess the adequacy of the

management process in specific operations. The Office acknowledged that audit

opinions relating to VFM were a relatively new and imprecise area of professional

practice and as such audit criteria were expressed in very general temns. Each audit

would interpret its criteria in relation to the specifics of each case studied. It was also

noted that although VFM audits were given generally consistent treatment they were

expected to be different from the normal financial audits. For each audit undertaken,

audit criteria would have to be specifically addressed and defined.

In order to remain consistent in its VFM audits it was necessary for the Office to

operationalize three key values - economy, efficiency and effectiveness:

^Canada, Office of the Auditor General. Study of Procedures in Cost

Effectiveness, Chapter 2, 33.
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Economy refers to the terms and conditions under wtiich the Government
acquires human and material resources. An economical operation acquires

these resources in appropriate quality and quantity at the lowest cost. If control

mechanisms are not in place programs may be overstaffed or understaffed or

inappropriately equipped in other ways to deliver the expected results.^"

Efficiency refers to the relationship between goods or services produced and
resources used to produce them. An efficient operation produces the maximum
output for any given set of resource inputs; or, it has minimum inputs for any
given quantity and quality of the service provided. Efficiency is obviously more
measurable and more controllable in some situations than in others. The
underlying management objective is increased productivity.^^

Effectiveness concerns the extent to which a program achieves its goals or

other intended effects... not all programs are equally evaluable. Also,

management procedures for measuring and reporting effectiveness will differ

between programs. ^^

These qualities represent fundamental aspects of the work of the OAG. Critical to this

thesis is what happens when the concern for these issues conflict with other public

service values and methods of operation.
:f •_. . .

'

Criticism of OAG IMethodology

One of the major points of contention and a focus for critics of the OAG is a

concern for its relationship to the public service. The OAG's mandate makes it

•°lbid.,
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necessary to be critical of instances in which irregularities or inefficiencies are

uncovered. Determining who in particular should be held accountable is problematic

given the public service's tradition of anonymity and the parliamentary tradition of

ministerial responsibility.

Public servants are subordinate to their respective ministers and to the public

service itself. Their accountability to Parliament and the public occurs primarily through

the hierarchical arrangements of ministerial departments. However, there is a growing

tendency among members of Parliament, the media and the public at large to blame

public officials for alleged shortcomings in public administration. In instances where

parliamentarians have made direct and personal attacks on public servants

parliamentary-public service relations have been undermined. The OAG as a servant of

Parliament must remain cognizant of the impact that such tactics have on the public

service. It is imperative that the OAG both is - and appears to be - non-partisan and

objective. Public service anonymity is diminishing while the government and the public

service are experimenting with new management strategies.

Conceptual Framework - Public Service Values

In coming to an understanding of the role of the OAG in reforming the public

service we must measure the impact it has had in reconciling traditional public service

values such as neutrality, accountability, efficiency and effectiveness, responsiveness,

representativeness, equity, fairness and integrity while fostering new values such as
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service, quality, teamwork, innovation, openness, and excellence. Some reform

Initiatives, such as PS 2000 specifically, were intended to revitalize the core values of

the public service.

From the Office's perspective, its role includes two key features of current public

service reforms, namely, accountability and promoting improvements in government

operations. In this respect the OAG encourages innovation in public administration,

bringing about necessary changes within the public service to make it more efficient,

while remaining cognizant of the need for probity, prudence and fairness - values

fundamental to the exercise of its mandate. Surprisingly other values such as economy

and efficiency did not appear in the OAG's legislation before the 1977 review of its

mandate.

The OAG has recognized that traditional values remain relevant even In the

context of a modernized public service. It is therefore relevant to this research to use a

values framework as a conceptual and organizing focus. In this respect the focus on

values will demonstrate the role of the OAG in relation to, and in contrast to, central

agencies such as the Treasury Board and the Privy Council Office. For example, it may

be asked whether the OAG, which must remain cognizant of public service values in its

assessments of government operations, is a proper conduit by which public service

refonns are to be assessed.

Fundamental values inherent in the public service are being re-evaluated in the

current context of governance. Public service reforms have generally focused on the

issues of economy and efficiency and the promotion of citizen-centred service delivery.
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As a result the issue of accountability has been neglected although it remains a

fundamental public service value. It appears that some values will always remain

constant, others will be prioritized according to the wisdom of the day.

Institutional values can be organized into systems in which each value is ranked

among others in terms of relative importance. Traditionally the most important public

service values have included political neutrality, accountability, efficiency,

effectiveness, responsiveness, representativeness, equity and fairness and integrity."*^

The OAG has continually emphasized in its audits the need for transparency and

accountability suggesting that these concepts rank highly in its estimation. While these

values continue to remain relevant and useful they must be reconciled with new values

such as service, quality, teamwork, innovation, openness, and excellence.

The March 1990 report of the Auditor General, titled Values, Service and

Performance, noted that the role of public service values had, to that point in time,

received relatively little critical attention. Most analysis of the Canadian public service

was more concerned with the systems and structures in which it was expected to

operate. What the Office of the Auditor General (OAG) was highlighting in this report

was the critical importance of understanding the core values of the public service.

The 1990's witnessed the introduction of alternative organizational nrKxiels for

delivering programs and services. This has necessitated fundamental changes in both

the structure and means of delivering public services. In its March 1999 report the OAG

'^Kenneth Kernaghan and David Siegel. Public Administration in Canada: A Text

(Toronto: Nelson, 4th ed. 1999), 326.
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suggested the need to articulate clearly those public service values that are relevant in

this environment of change and experimentation. Innovation in the delivery of public

goods and services will require re-evaluation of the public service values framework

and must be articulated in such a manner as to be consistent with the mandate and

mission of the OAG. The OAG supports the need for public service Innovations but

believes that they should be undertaken in such a way as to "respect the requirements

of parliamentary control and the need to protect the public purse."^* A mission

statement has been formulated as follows:

The Office of the Auditor General of Canada conducts independent audits and

examinations that provide objective information, advice and assurance to

Parliament. We promote accountability and best practices in government

operations.
^^

In this capacity it also promotes accountability and best practices in government

operations.^^ The Auditor General Act (1976-77, c. 34, s1 .) sets out that mandate and

defines the role of the OAG. Much of the work of the office focuses on "weaknesses in

systems and practices, on acts of commission or omission, bearing on the prudence

and probity with which the taxpayer's money is spent and public assets are managed.'^^

'^Office of the Auditor General, Innovation and Risk-Taking in the Federal

Government: The Role and Perspective of the Office of the Auditor General of Canada,

1.

''Office of the Auditor General, The OAG Missbn.

http://www.oag-bvg.gc.ca/domino/office.nsf/html/missione.html

•^Canada, Office of the Auditor General Missbn and Visbn, 1.

http:www.oag-bvg.gc.ca/domino/office.nsf/html/missione.html

'^John W. Holmes. "The Office of the Auditor General and public-service reform:

an insider's perspective."Ca/7acf/a/7 Publb AdministratbnWol. 39, No. 4 (Winter 1996):
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In achieving these objectives it needs to remain aware of public service values.

During the 1980's the OAG had conducted three major studies relating to the

management of the public service. The 1983 report examined management constraints,

including the impact of political priorities, administrative regulations and the lack of

incentives for improved performance. This research led to the 1988 report in which the

focus was on well performing organizations defined as those which emphasized

people, participative leadership, innovative work styles and a strong client orientation.

v: PS 2000 was a major public-service renewal initiative of the federal government

announced in December 1989 and was concerned primarily with examining the

government's employment and personnel management regime, the roles of central

agencies and systems of personnel, and various administrative controls. It was

designed to promote significant change in the way in which the public service was to be

managed and to articulate a new set of core values for the public service. Its intended

purpose, among other things, was to encourage the Public Service to develop a

strengthened commitment of service to the public. In terms of human resource

management the government would recognize its employees as assets to be valued

and developed. From a management perspective PS 2000 was to place as much

authority as possible in the hands of front-line employees and managers.^^

In his 1990 Report, the Auditor General expressed his pleasure in seeing that

>.'' '\.M ...»

529.

'"Canada, Office of the Auditor General. "Canada's Public Service Reform, and

Lessons Learned from Selected Jurisdictions." 1993 Report of the Auditor General

Chapter 6. 2.
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many of the issues identified in previous OAG audits and studies were to be addressed

with the proposed implenientation of PS 2000. The Auditor General was unequivocal in

urging Parliament to support PS 2000. In anticipation of the implementation process the

OAG was instructed to review its audit methodology to address three fundamental

questions. First, the OAG was to concern itself with ensuring that judgement and

innovation are recognized within the constraints of necessary control and compliance

measures. Secondly, it was to report significant deficiencies while giving

encouragement to efficient, effective and responsive service to the taxpayer and,

thirdly, it was to ensure that adequate accountability mechanisms were in place to

measure and report achievement in relation to resources consumed. The 1991 Report

of the OAG also linked its view of PS 2000 to its own mission statement. The role of the

OAG at this point, in its own estimation, was "to encourage accountability and bring

about improvements in government operations..."^® The OAG supported the objectives

and principles of PS 2000 because they were viewed as consistent with good

management practices. The potential for PS 2000 to address human resource

management issues was a primary reason for the OAG supporting the initiative.

Other actors involved in the reform process Included public servants, ministers,

pariiamentarians and the public at large. Two other issues of concern were the

implementation plan and the leadership required to make it happen. It was noted that

past efforts at management reform lacked concrete implementation plans. It was

''Canada, Office of the Auditor General of Canada. "Matters of Special

Importance," 1991 Report of the Office of the Auditor General, 11.
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implied that Ministers and Parliamentarians must remain vigilant to ensure the viability

of PS 2000. #

The OAG also raised the prospect that public service management practices

were perhaps too deeply ingrained to be overcome easily. It was noted that this was a

significant question relative to previous public service reforms. From the OAG's

perspective it was necessary to understand those obstacles to greater delegation of

authority within the public service as well as coming to terms with any pervasive

institutional resistance on the part of the government or the public service itself.

Critics of the OAG, like Alasdair Roberts, have taken exception to the Auditor's

remarks regarding the challenge of encouraging innovation within the parameters of

parliamentary control. The stated aim of the Auditor General in his 1991 report was to

illustrate what he believed to be potentially a major problem with the PS 2000 initiative,

namely management initiatives that were inconsistent with parliamentary requirements.

The OAG devoted an entire chapter to two instances in which initiatives by managers

within the Department of Fisheries and Oceans exceeded what it believed to be

appropriate conduct in temris of accountability to Parliament.^° What offended Roberts

in particular was that the two examples of managerial impropriety had occurred prior to

the introduction of the PS 2000 initiative and thus argued that there was no correlation

between PS 2000 and these specific examples of inappropriate behaviour. Roberts

notes that the OAG had been aware of the department's bartering practices as early as

^See 1991 Report of the Auditor General, Chapter 5 and Alasdair Roberts.

"Worrying about misconduct: the control lobby and the PS 2000 reforms," Canadian

Public Administration Volume 39, No. 4 (Winter 1996): 489-523.
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1983. >

The OAG's 1991 report made clear the role it saw for itself in relation to the PS

2000 initiative. The report stated:

In the cx)ming years the Office will continue to seek improvements and will be

watching the progress of PS 2000 with interest. In the course of our audits we
will observe aspects of its implementation. The approach of the Office will be to

raise questions during the reform process that need to be addressed to ensure

that the objectives of PS 2000 are met. The intent will be to stimulate the debate

and discussion ..}^

It was a role which in the OAG's determination was consistent with its mandate. Critics

may argue, however, that this role was not as conducive to implementation of PS 2000

as some may have liked. r .

'

The 1 992 Report of the Auditor General was consistent with its approach taken

the previous year. The Auditor General noted the importance of management reform In

the context of increased global competitiveness, spending restraints, and the efforts to

achieve a more efficient and effective government. The 1992 report describes PS 2000

as a very ambitious initiative that could not succeed without highly visible leadership,

particulariy at the political level. The OAG stressed that "leadership and support must

be present - and seen to be present - consistently over the long haul."^

The primary focus of the 1992 report was the issue of assuring adequate control

over the public service. The OAG suggested that the key to successful implementation

^

^•Canada, Office of the Auditor General. "Matters of Special Importance," 199

f

Report of the Office ofttie Auditor General, Chapter 1,12.

^Canada, Office of the Auditor General. "Matters of Special Importance," )992

Report of ttie Auditor General Chapter 1,12.



\:'d n

u

..it

m

zq

yy"{ .>d

>^



19

of PS 2000 was a fundamental change in the philosophy of public management. The

report was to concera itself with two issues that the OAG felt had not been adequately

addressed at this point in time: the need for more effective management and greater

government accountability. If public reform proposals were to place greater emphasis

on results rather than process then there was an urgent need to fundamentally rethink

the whole concept of control.

While acknowledging the government's need to eliminate unnecessary controls

and to allow for greater delegation of authority to public servants the OAG wondered

about the direction public service reforms were to take. The government had not

clarified, to the satisfaction of the OAG, whether intended reforms were to be aimed at

establishing fewer controls or different control measures altogether. The OAG stressed

the urgent need for the government to provide guidance to the public service as to the

direction in which it was headed.

Using both public and private sector organizations as research subjects the

OAG undertook a study entitled "Internal Auditing in a Changing Management Culture."

This study noted the changing business environment influenced by trends such as

globalization, downsizing, increased competition, environmental protection, and new

technologies required fundamental changes in management methodologies. Underlying

these challenges, the OAG noted that the organizations included in this study saw the

issue of control "as essential in today's highly competitive business world."^

"Canada, Office of the Auditor General. "Matters of Special Importance," 1992

Report of the Auditor General, 1 5.
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The OAG argued that companies found that despite global forces operating in

the economy, the need for effective control had not changed. What had changed was

the nature and location of the controls themselves. The trend in the business

community was to eliminate unnecessary controls or to transfer controls from

centralized authorities to its field operations. In short, more authority was being placed

in the hands of lower-level management. Such practices, it can be argued, were

consistent with the proposals contained in PS 2000. The OAG suggested that

government could, in this instance, learn from private corporate experience. Noting that

PS 2000 would affect control and accountability the OAG presented the challenge to

government to implement a new control framework that would maintain the confidence

of key players; Parliament, central agencies, and public service managers. The OAG

saw that the key to successful implementation of reform was the relationship between

major stakeholders. It was recommended that both central agencies and the operating

departments clarify their roles and responsibilities in relation to one another.

The 1992 Report also noted that public service values, as articulated in the

White Paper on public service renewal, were to be the foundation on which the

necessary control measures would be built. These values stressed service, loyalty,

honesty, integrity, objectivity, and prudence. Also incorporated in the government's

value statement was the requirement that public servants carry out their duties in a

professional manner with due consideration, and respect, for ministers,

parliamentarians, the public, and other members of the public service.^*

2'lbid., 16.
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By 1993 the OAG was stressing the need to revitalize the process of public

service reform. The 1993 report included a chapter which placed Canada's public

service refomis in context of the global phenonienon of public service renewal. A

chapter in this report entitled "Canada's Public Service Refomn, and Lessons Learned

from Selected Jurisdictions" concluded that PS 2000 was in danger of falling short of Its

potential. Stressing that the OAG had supported the principles and objectives of the PS

2000 initiative from its introduction it was now reporting that its potential failure was due

to the difficulties associated with managing the transition, particularly in light of

government restructuring.

The year 1994 marked the fifth anniversary of the announcement of PS 2000. In

the OAG's 1994 annual report, the issue of public service renewal was dealt with once

again. This report acknowledged that PS 2000 had been subsumed into a larger, more

pervasive exercise known as government renewal. Major policy reviews had been

undertaken and scarce resources were allocated to the highest-priority requirements. In

general temis the OAG viewed this renewal exercise with optimism but again stressed

the need to ensure that the values and management principles of the public service

renewal exercise received continued support by the government. The OAG appealed

for strong central leadership, both political and bureaucratic, and for more regular and

timely reporting on the state of public service reforms.

The Auditor General, cognizant of the requirements of public management, was

forced to explain the activity of governance in an atmosphere of risk-taking and valuing

of "honest mistakes." In raising concerns about the implementation of PS 2000 the
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OAG was subjected to criticism about its role in relation to this reform initiative. In

terms of future refornrvendeavours it can be questioned whether the OAG can remain in

its traditional role of parliamentary watchdog and also actively endorse both the policy

and the implementation of public service refomis.

Purpose and Methodology

The purpose of this thesis is to examine the role that the Auditor General of

Canada has had with respect to the Issue of public service reform. The major

hypothesis is that the OAG has been a key player in the process of public service

reform. The office has played an important role In developing a perspective on the

history of public service refonn initiatives since it has been both a proponent and a

critic of reform efforts.

This thesis will discuss this role in the context of the history of major refonn

Initiatives undertaken in the past forty years and will deal primarily with the work of

various commissions including the Glassco, Lambert, and the D'Avignon Commissions

as well as more recent government-initiated reforms such Public Service 2000,

Program Review and La Relive.

Chapter one has presented material relating to the role and mandate of the

Auditor General and its relationship to the issue of reform. In coming to an

understanding of these issues it was necessary to note procedures, such as VFM

auditing and OAG methodology, and the strengths and limitations of such work. It has
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been possible, and even necessary to develop a framework around vy^ich this thesis

can be organized. The issue of public service values has provided such a framework;

this is important not only because reform is generally a question of competing values,

but also because in the conclusion of this thesis we shall see that sucessful reform can

be achieved by a focus on appropriate values. Whereas many reform initiatives have

focused fundamentally on changes in structure and operating procedures, future

reforms should be directed at changing public service culture, i.e., altering the priority

of values.

In researching the relationship of the Auditor General to public service refomn, a

review of various reports has been conducted which provides much of the content of

chapters two and three as well as a significant portion of chapters four and five.

Extracted from these reviews are those values which have received priority in each

successive endeavour. A qualitative analysis of OAG studies on public service reforms

will be fundamental to this study and will represent a significant portion of this thesis.

Results of this analysis will be treated within each chapter to which it pertains and this

will also constitute a significant portion of the final chapter. Chapter Three will examine

the government initiative known as Public Service 2000. This initiative received a great

deal of attention by the OAG and is fundamental to the rationale for this research. In

Chapter Four Program Review and La Reldve will be examined. Chapter Five will

examine mechanisms for reform from the point of view of the OAG. It will incorporate

Canadian experiences and methods of reform within the context of a global experience

of reform. A review of the OAG's perceptions of reforms in other jurisdictions, primarily
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Westminster governments, will be undertaken based on outputs/publications of the

OAG. Chapter Six willdiscuss the significance of public service values and involve a

summation of the findings in this thesis as well as recommendations for future study.

Summary

In this chapter an historical overview of the OAG has been presented. The

impact of the Report of the Wilson Committee was significant and has led the OAG to

pursue VFM auditing procedures. As this research is concerned primarily with VFM

audits relating to public service reform the relationship of the Auditor General to this

issue requires analysis. It is therefore necessary to understand the rationale for VFM

auditing and consider those criticisms of this approach to performance auditing. Finally

this chapter concluded with a presentation of the purpose and methodology of this

thesis.
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CHAPTER TWO

#

PAST PUBLIC SERVICE REFORM INITIATIVES

The Giassco and Lambert Commissions as well as Increased Ministerial

Authority and Accountability (IMAA) and the report of the D'Avignon Committee

represent major benchmarks in the history of public service reform. Both the rationale

for and the Implementation of these reform initiatives will be examined and an

assessment of their relative successes or failures will be developed. An understanding

of these initiatives will be based primarily on their historical context and the public

service values that they articulate. This portion of the thesis will also examine the role

of the federal government in more general terms and will provide an understanding of

public service reform as government policy. This approach will also be used

subsequently in Chapters Three and Four dealing with the contemporary debate about

public service reform.

The relationship of the OAG to the Giassco and Lambert Commissions is not as

immediately obvious as its relationship to later refomns such as PS 2000 (examined in

Chapter Three). The Giassco Commission preceded the OAG's mandate to conduct

VFM audits. The OAG's views of this commission, expressed within the context of its

later annual reports, provided momentum to the reform process. The Lambert

Commission, as we shall later see, derived its purpose in part from concerns expressed

by the Auditor General.
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Goals of Public Service Reform

A.W. Johnsor>has noted that the goals of public service reform initiatives in the

past thirty years have been primarily to achieve greater effectiveness, efficiency, and

economy although probity and prudence also remain fundamental values underlying

these refomns. There are, according to Johnson, three fundamental considerations of

the refomn process. The first consideration is that public affairs should be administered

efficiently and economically while respecting probity and prudence. Secondly, reforms

have been designed to ensure that the government policies and programs are effective

in the achievement of their goals as measured by regular evaluation. Thirdly, reforms

have been designed to establish frameworks that allow for planning, allocation and

control of public expenditures.^^ Johnson also notes that the push for reforms

intensifies every three to five years. It is necessary to examine in detail each of the

major reform initiatives, undertaken between 1962 and 1979 and each is examined in

detail below.

The Glassco Commission

The Glassco Commission involved more than just the issue of management of

the public service. This commission had been given the task of inquiring into and

reporting upon the organization and methods of operation of government departments

and agencies with the intent to recommend changes that would "pronxjte efficiency,

"A. W. Johnson, Reflectbns on Administrative Reform in the Government of

Canada: 1962-1991, Office of the Auditor General of Canada. 1

.
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economy and improved service in the dispatch of public business."^ This commission

examined a total of twenty-three departments, the Armed Forces, twenty-one statutory

boards, forty-two corporations and twenty-nine miscellaneous entities consisting of

statutory officers, commissions and councils. These entities employed a total of

480,000 people of which 132,000 were civil servants as defined and employed under

tine Civil Service Act.^^ " -

Given the magnitude of such a task, the commission adopted a selective method

of inquiry. Its final report notes that "it was clearly impossible to carry out a detailed

examination of the machinery of government, department by department and agency by

agency."^® The task v\^s made manageable by excluding enterprises that were run

commercially, by focussing on problems or concerns which were common to all or a

substantial number of departments and by concentrating functional studies on selected

departments and agencies. In short, much was excluded from the inquiry. The Glassco

Commission's scope of inquiry went far beyond the issue of public service refomi as it

was directed at government operations in total. The public service was the focus of

Report 1: A Plan for Management, the first of five volumes that the Commission would

produce.

A Plan for Management sought to place the public service In Its proper context

^^Royal Commissbn on Government Organizatbn, Report (Ottawa: Queen's

Printer, 1962), vol. 1,24.

2%id., 21.

"Ibld.,21.
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within Canadian society. The report argued that its recommendations "must be taken

into account in any attempt to develop a general concept of public administration

appropriate to the Government of Canada."^® This was an important first step in that it

must be acknowledged that the public service does not operate in a vacuum but rather

is influenced by a large number of societal and political influences. As we shall see in

Chapter 3, critics of the OAG's work on public service refonn argue that any analysis of

this subject matter requires that the environment in which the public service functions,

as well as political demands placed upon it, be given proper consideration when

auditing or studying public service entities.

One of the most fundamental concerns for analysis, according to Glassco, is the

size and regional diversity of the country. Glassco recognized that the delivery of

government services is diffused across Canada with three-<|uarters of the public

service located outside of what is called today the National Capital Region. This aspect

of governance is problematic in that Glassco recognized that "the organization and

administrative processes of the entire public service have been shaped almost

exclusively by the needs of the central apparatus for decision making."^

<^ Another factor complicating the work of the public service is that of providing

service in both English and French where appropriate. The federal public service must

remain representative and language usage must be recognized as a fundamental

concern or requirement. Since Glassco's report, a great deal has been done to ensure

^Ibid., 26.

^^Ibid., 26-27.
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a bilingual public service as on contribution to bilingualism. Unfortunately bilingualism

is itself problematic irv4hat large regions of Canada do not experience great demand for

service in both languages and the region with the greatest demand happens to be the

National Capital Region.

Yet another issue about which Glassco raised concern was the nature of

Canada's federal system of government, an issue replete with questions of jurisdiction.

At many points federal and provincial jurisdictions overlap and in many areas the two

levels of government are providing similar services. Harmonization of federal and

provincial services requires federal public servants to operate in hannony with their

provincial counterparts. Public service reform initiatives, it could then be argued, must

remain cognizant of this federal/provincial imperative.

The Glassco Commission was conducted after a period of significant change in

the role of government and the public service. The commission noted that there was

substantial delay in applying the new concepts and processes of public administration

to meet this challenge. From the beginning of World War I to 1960 the federal public

service had experienced an increase of almost nine times from 24,000 in 1913/14 to

about 216,000 in 1960. This increase can, in part, be seen as the result of the

government becoming involved In new activities, areas not previously known as civil

functions. Unemployment insurance, employment service, family allowances, universal

old age pensions, large-scale support for housing, the development of atomic energy,

air traffic control and upper atmosphere research are some of the areas that Glassco

noted to demonstrate this expanding role. Glassco noted that with an increase in size a
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corresponding issue of increased complexity arises.

As the government had become more involved with an increasingly complex

economy it found itself fulfilling a variety of new roles, its activities included supporting,

promoting, protecting, regulating and controlling economic priorities. Glassco noted

that the administrative procedures by which the government was meeting its operating

needs had become matters of economic and social significance.

Concurrent with its economic concerns Glassco noted that a similar trend

towards complexity had also affected more traditional tasks of government such as the

maintenance of internal order, the conduct of foreign relations and national defence.

In terms of these The Department of External Affairs, for example, had increased ten-

fold from 1939 to the time of Glassco's final report. Such growth was due primarily to

the international phenomenon of most foreign governments becoming more directly

Involved in the economy. This had been complicated by an increase in international

tensions as a result of the Cold War, the demise of colonial empires and the

emergence of new states, and the proliferation of international organizations and

programs.

As government expanded its role, it became increasingly clear that ministers and

their deputy ministers were unable to maintain adequate control over personnel and

financial resources. To rectify this problem external controls were imposed upon

operating departments. This eventually created another problem, namely the restrictive

nature of the controls and their limiting effect of the departments' efforts to meet their

mandates, "there is little evidence of any attempt to develop effective fomris of
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organization and appropriate working arrangennents for the 150,00 public servants

throughout the country."^^

Glassco noted that the tendency for control mechanisms, or systems of control,

had a tendency to self-perpetuation which further complicated the work of departments.

There were inherent problems between the control agencies and line departments as

control agencies became mistrustful of departmental competence and integrity, and

were too prone to question and even override departmental judgements on operational

matters. Glassco called this tendency a 'monopoly of virtue' by the central agencies

which did little to enhance relationships with departments.

Glassco stated unequivocally that " the government's structure and methods

must take account of new resources and techniques as they become available," and

noted that developments in technology had already transformed the field of public

administration. This fact, noted by Glassco in the 1960's, is still a fundamental concern

nearly four decades later. Technological advances create new challenges for the public

service. Glassco noted the need for training and learning within the public service to

meet this new challenge.

The Response of Public Servants

The Glassco Commission, as the first of the several reform initiatives this study

^Mbid., 26-27.
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deals with, had a unique and important quality about it that many later reforms lacked.

This quality was the positive response of public servants themselves to the needs of

remaking and improving the quality of the public service. The commission made note

that the public service itself was highly supportive of the project itself. The final report

stated that:

almost without exception, these demands met with a co-operative response. The

competence and devotion of most public servants encountered Impressed [the]

Commissioners and research staff. It was found that the public service was
generally receptive to change and was, in fact, the source of many proposals for

improving Its own operations... in general the defects in the machinery of

government are the consequence of outmoded concepts of public administration

and do not reflect on the calibre of Canada's public servants.^^

This suggests that such a comprehensive reform initiative could be undertaken with a

measurable degree of cooperation with those who are to be immediately affected by its

recommendations.

Public Service Values and Glassco

The Glassco Commission sought to promote public service values of efficiency,

economy and improved service. These values reflect the fundamental concerns of the

Auditor General. The commission also articulated the values of integrity and service

quality. As we examine other public service reform initiatives we will see values

consistently repeated.

32
Ibid., 22-23
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Chapter 9 of the April 2000 Report of the Auditor General entitled "Streamlining

the Human Resource Management Regime: A Study of Changing Roles and

Responsibilities" included a brief history of human resource management in the public

service. In doing so it sought to present the work of the various commissions and

committees covered in this study in a contemporary context with relevance to current

human resource concerns, v -

Among the observations made about Glassco is the important element in its

mandate to determine how changes in the relationship among the Treasury Board and

other central agencies and line departments and agencies could help to improve

efficiency, economy and service to the public. Nearly four decades later these values

remain the concern of the OAG. The Glassco Commission recommended substantial

changes in the framework of these relations and this contributed to a new legislative

framework established in 1967.

Glassco's recommendations concerning two other values, accountability and

efficiency, were not immediately adopted by the government. The OAG notes, these

issues remain problematical decades later. Glassco had made recommendations

pertaining to the merit system and the role of the Public Service Commission. Concerns

about the division of responsibilities for human resource management remain as major

problems. The commission, for Instance, had expressed concern about the splitting of

responsibility between the Treasury Board and what was then the Civil Service

Commission (later the Public Service Commission). The history of public service

reform, from the point of view of the OAG, remains an ongoing process. It has not
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always been an effective process. We shall see that other initiative shared similar fates

toGlassco. • > ^

;<j D'Avignon Committee

In February 1977 the government established a review body to examine staffing,

appointments, and training in the public service. This committee, called the Special

Committee on the Review of Personnel Management and the Merit Principle in the

Public Service is more commonly known as the D'Avignon Committee after its

Chairman Guy R. D'Avignon. Its terms of reference required it to examine all matters

pertaining to the Public Service Employment Act (PSEA) and make recommendations

with particular reference to a number of key areas. It would examine the merit principle

and its application to initial appointment, internal appointment and promotion and the

eligibility of public servants to participate in job competitions.

According to the OAG's April 2000 Report, Chapter 9, "Streamlining the Human

Resource Management Regime: A Study of Changing Roles and Responsibilities," the

D'Avignon Committee was a unique public service reform initiative in that the public

service unions participated to the fullest degree. This is rare in other reform initiatives.

D'Avignon found that the public service was generally of a high calibre and was

highly respected both in Canada and abroad. Despite this fact the committee found a

number of problems in personnel management such as: the absence of a corporate

management (also referred to as leadership); the absence of any philosophy of
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management; excessive and inflexible regulation; slavish adherence to universally

applied regulation (in 4he name of merit at the expense of efficiency and effectiveness);

poorly trained managers and supervisors, a low priority given to training, and the lack

of accountability for effective personnel management.

One of the most basic proposals of the committee's final report was the call for

the adoption of a philosophy of management that would establish the commitment of

management at all levels, one that would recognize people as the most valuable asset

of the public service. This would require a demonstrated concern for the work

environment. Such an environment would have to be conducive to effective and

productive work, employee fulfilment and the attainment of public confidence in the

work of the public servant. It would also require participative leadership, that is,

decision making which allows the employee to contribute to decisions that affect the

work place. In short, the essential elements of the proposals of the committee can be

expressed as values even though they did not express them as such. The values of

effectiveness, productivity, participatory leadership, representation, fairness, equity,

consistency, integrity, merit and efficiency were, in essence, the focus of D'Avlgnon's

proposals. The D'Avignon Committee was much like the Glassco Commission in that it

also expressed concerns about divided responsibility, unclear accountability, the role of

the Public Service Commission and the staffing process itself.
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The Lambert Commission

•

Formally titled the Royal Commission on Financial Management and

Accountability, the Lambert Commission's terms of reference required it to inquire into

management, control and accountability issues in the federal government. Its first

progress report was delivered to Parliament at the same point in time that the OAG was

receiving its broadened mandate resulting from the Wilson Committee. This

commission held that achievement of responsible and efficient government was

acknowledged as an important ideal for governance of democratic states such as

Canada. At the centre of the Commission's work was the issue of the size of

government.

The Glassco Commission had recognized that government had become too

large and too complex to be nr^nageable. Lambert, while acknowledging the

achievements of Glassco, noted the Auditor General's remark that government may

have lost, or may be in the process of losing control over the public purse. In the

Auditor General's Report for the fiscal year ending March 31, 1976 the Auditor General

stated that he was:

... deeply concerned that Parliament - and indeed the Government - has lost, or

is close to losing, effective control of the public purse... Based on the study of

systems of departments, agencies and Crown corporations audited by the

Auditor General, financial management and control in the Government of

Canada is grossly inadequate. Furthermore, it is likely to remain so until the

Government takes strong, appropriate and effective measures to rectify this
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critically serious situation.^^

The Commissioners acknowledged that the creation of their commission was, in part,

precipitated by the Auditor General's reports. The Auditor General's report of 1976

noted that "the current state of financial administration in the Government of Canada is

not now adequate to ensure full and certain control over and accountability for public

funds required for the expanded responsibilities and programs that now exist."^

The Lambert Commission also acknowledged that:

We must be prepared to concede that the enormous rate of growth of

government-both in people and in cost - is surely not sustainable and, indeed,

poses the question of whether a pause or freeze in the rate of growth is even

action enough. ..While acknowledging that the causes of the growth of

government were beyond the scope of its inquiry, the commission acknowledged

that large government imposes strains on " the system of management and the

consequent weakening of accountability constitute the heart of the matter. The
growth in size, complexity and pervasiveness of government clearly creates a

greater potential for misallocation of enlarged resources and even abuse of

authority.
^^

The commission was largely concerned with the values of efficiency and probity

within the public service as well as economy, effectiveness, and control of and

accountability for public funds and resources. Other value-related concerns were the

^^Canada, Office of the Auditor General, Report 1976, 9 (Quoted in Royal

Commission on Financial Management and Accountability, Final Report, March

1979.14).

^Ibid., 13.

^'Canada, Royal Commission on Financial Management & Accountability

(Lambert) First Progress Report, November 1977, 2-3.
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avoidance of waste and increased productivity in governnient. The commission also

noted that "without a reinforcement of the values of integrity, competence and

dedication, It Is not likely that esteem and confidence will be restored."^

Of the values articulated in the Final Report of the Lambert Commission none is

as important as that of accountability. The commission held that the serious problems

in the management of government had roots in the fact that there was fundamentally a

"grave weakening, and in some cases an almost total breakdown, in the chain of

accountability, first within government, and second in the accountability of government

to Parliament and ultimately to the Canadian people."^^ The commission defined

accountability as the essential element in democratic governance operationalized as

"the liability assumed by all those who exercise authority to account for the manner in

which they have fulfilled responsibilities entrusted to them, a liability ultimately to the

Canadian people owed by Parliament, by the Government and thus, every government

department and agency.'^® The commission stressed that:

Accountability is the fundamental prerequisite for preventing the abuse of

delegated power and for ensuring, instead that power is directed toward the

achievement of broadly accepted national goals with the greatest possible

degree of efficiency, effectiveness, probity, and prudence. Establishing the

means of proper accountability is our fundamental concern.
^^

^Royal Commission on Financial Management and Accountability, Final Report

(Ottawa: Supply and Services Canada, 1979), 8.

'%id.,21.

"Ibid., 21.

^%id.,21.





39

Lambert believed that the breakdown in the chain of governmental accountability was

the direct result of a number of defects, that had developed over a nearly a decade in

the structure, organization, and processes of Parliament and the government. This

problem was exacerbated by the fact of the immense growth in the size and scope of

government activities.

The Lambert Commission's Progress Report appeared in November 1977. The

Final Report followed sixteen months later in March of 1979. In the interim the

government of the day had announced new inititaives with respect to resource

management and took some significant steps to reduce expenditures. The Auditor

General as well as the Public Accounts Committee of the House of Commons and the

Standing Senate Committee on National Finance issued reports which further

influenced the commission. The summation of these initiatives and reports was that the

problem of government management was not receiving adequate attention from

Parliament, ministers and public servants themselves.

The solution to the problems of management required that government programs

and activities be approved only when they had carefully defined goals and objectives

and a realistic forecast of costs, that Parliament hold the government of the day to

account for its spending, and that ministers and cabinet provide more leadership and

direction to public officials.

In the introduction to its final report the Lambert Commission said that in making

its recommendations it would be respectful of the possible reaction to the changes

suggested by its findings both within the government and the bureaucracy itself. It
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noted that "new requirements must not be so massive as to oven/vhelm or immobilize

the public service; nop must they deter the public service from its fundamental role of

serving people."^° The recomn^endations of the commission, it was believed, should not

further complicate the process of governing. The commission remained cognizant of

the fact that processes and structures, with reference to Parliament, the government,

departments and agencies, could become overloaded, thereby further complicating the

process of reform. It was argued that strengthening management should not equate to

increased bureaucracy. .:
-

Lambert noted that, like Glassco's findings, there was a high degree of

commitment to sound management within the public service. Lambert sought to foster

this commitment throughout the public service, noting that without it a decline in image,

morale and effectiveness of the public service that was already surfacing would

continue.

The Lambert Commission identified problems similar to those raised by the

D'Avlgnon Committee. Of its activities the OAG has noted that:

the Lambert Commission was established not to examine personnel

management but to look at matters of financial management and accountability.

Nonetheless, it concluded that the management of personnel in all its aspects is

as important as, if not more Important than, financial management in achieving

overall management of government activities.'*^

Of significance to the OAG is the fact that the Lambert Commission pointed out that

^Ibid., 8.

^•Office of the Auditor General. "Managing People in the Public Sector," April

2000 Report of the Auditor General of Canada, Chapter 9, 7.
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Parliament's review of personnel management was more limited than its review of

financial management matters through the Public Accounts Committee. Parliamentary

oversight v^s limited, according to the Lambert Commission, because the responsibility

and related accountability for personnel management were fragmented.

Increased Ministerial Authority and Accountability

IMAA was introduced as the government's major instrument for improving the

management of the public service. Launched in 1986, IMAA was a systematic initiative

designed to change the management of the public service. Its objectives were to give

ministers and senior managers the increased authority and flexibility to deal with

changing circumstances and to manage effectively with limited resources. It was also

intended to enhance the accountability of ministers and senior managers for the

achievement of results as defined through program delivery and Treasury Board

policies.

In terms of values articulated by this initiative, flexibility and efficiency were two

major concerns. IMAA was also to incorporate a focus on results, on personnel, on

government policy and tailoring of service delivery to appropriate circumstances.

It was designed to change the management culture of the public service. Its first

objective was to give ministers and senior managers the increased authority and the

flexibility to deal with changing circumstances and to manage effectively with limited

resources. A second objective was to enhance the accountability of the ministers and
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senior managers for the achievement of results, both in program delivery and in the

implementation of Treasury Board policies.

The implementation of IMAA required that a number of concerns be addressed.

Firstly it meant attracting and retaining the best people. Secondly it meant that both

Treasury Board and departmental policies and procedures would have to accomplish

the following:

•providing managers with the flexibility needed to manage efficiently and

effectively;

•involve less paper burden, freeing managers to devote more time to productive

management;

•focus on results as the key to accountability;

•tailoring arrangements to the unique circumstances of each department and

agency; and

•recognizing that the nature of the public service requires a core of government-

wide policies and the means of identifying and communicating them.^^

In attempting to attract and retain the best people a number of measures were

instituted. These measures v^re intended to lay the foundation for a more concerted

and focused approach to renewing the public service. The first progress report by the

Treasury Board on IMAA detailed specific benefits to public servants since the

inception of IMAA. These included:

•full employer funding for the Public Service Dental Care Plan;

^^Canada. Enterprising Management: a progress report on IMAA. Treasury

Board of Canada, 1989, 2.
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•improvements to the Group Surgical Medical Insurance Plan;

•introduction of a Vision Care Benefit;

•increased hospital accommodation benefits;

•an increase in the employer contribution to the Disability Insurance Plan;

•enhancement of the maternity allowances for employees posted outside

Canada;

•and housing allowance for those posted to Yellowknife.

IMAA also sought to address issues facing those public servants who were

identified as belonging to the Management Category that was established in 1981.

Benefits given to this particular group of public servants included annual economic

increases, performance pay as well as the portability of benefits from all Crown

corporations and separate employers and enhanced benefits associated with

promotions and relocations.

Summary

The objective of this chapter has been to present public service reform initiatives

in temri of the values they explicitly or implicitly express. In most instances the values

expressed can be reduced to a single word such as efficiency, effectiveness or

accountability. Such values remain constant while other priorities arise within each

reform initiative relative to the focus or direction of that particular initiative. The values

of improving service, focusing on results and increased productivity have also been
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expressed in the reform process.

As noted earlier there appears a cyclical nature to the process of public service

refomn and many themes resonate throughout this cycle. What should be noted, with

particular reference to this research, is that the Auditor General's role remained very

consistent in its approach. The Auditor General's reports have repeatedly been used as

an initial point of reference from which refonn initiatives could develop. This role, we

shall see, changed, or rather the perception of this role changed. In Chapter Three we

examine the initiative known as Public Service 2000.
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r CHAPTERS

:y^- PUBLIC SERVICE 2000

This chapter will examine the relationship of the Office of the Auditor General to

the reforms announced in the government initiative known as Public Service 2000 (PS

2000). Chapter 4 will continue with themes relevant to PS 2000 in examining two other

government initiatives, Program Review of the mid 1990's and the current reform

program La Releve. These initiatives represent the key components of the current

debate on public service reform. La Releve, the most recent initiative, can be seen as

the product of a process that was inaugurated by Public Service 2000 and was greatly

affected by the policies of Program Review. PS 2000 a major public-service renewal

initiative of the federal government was announced in December 1989.

The Auditor General and PS 2000

In announcing PS 2000 the Prime Minister directly linked the government's

renewal initiative to the Auditor General's call for public service reform noting that the

need for change had been strongly endorsed by the OAG in previous reports to

Parliament. The Auditor General's preliminary response to the PS 2000 initiative was to

strongly endorse it in principle. Support of PS 2000 was due to the fact that it was

based on principles promoted by the OAG and it was seen "as significant opportunity to
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bring about much needed change."^^ As noted by John W. Holmes, a principal of the

OAG, "there appeared to be considerable symmetry between the need for reforms

identified by the Auditor General and the objectives of PS 2000."^

The dilemma for the OAG in respect to PS 2000 was to find for itself a role which

was consistent with its mandate and conducive to the implementation of required public

service reforms. As the debate developed the OAG found itself a role which was, in its

estimation, congruent with its stated mandate. The rationale for its new role was

developed in an OAG paper titled PS 2000: Developing a Common Understanding

which suggested that the OAG would act as the "conscience of PS 2000." It explained

that although the OAG supported the reform initiative it still held significant reservations

which required resolution. The consensus within the OAG was that:

as the conscience of PS 2000, to the extent possible we should make known our

expectations - for example, concerning the need for prudence and probity, clear

accountability, maintenance of necessary controls, improved performance

measures, the observation of Pariiamentary control requirements, and so on;

and we should signal problems that we see on the horizon.'*^

'.
'

^ , .

In short the OAG would be supportive of the stated objectives of the proposed reforms

but would undertake its 'watchdog' role of ensuring that the implementation of PS 2000

met the strictest requirements of its mandate.

^^Ibld., 2.

*^John W. Holmes, 525.

^'Canada, Office of the Auditor General. PS 2000: Developing a Common
Understanding quoted in John W. Holmes "The Office of the Auditor General and public

service reform: an insider's perspective, 527.



n

t-:i

;?BW

iVir^g

li\

. fvV

: -tw



47

Criticism of the OAG

Alasdair Roberts argues that public discourse over the merits of PS 2000 was

dominated by what has been labelled "the control lobby" whose view of this initiative

was generally negative. Roberts notes that:

The control lobby was a loosely organized community that included the federal

Office of the Auditor General, many legislators, public service unions, the media,

some industry associations and perhaps auditors and financial administrators

within the public service/^

Admittedly the OAG played a lead role in shaping the debate about the PS 2000

initiative but whether there was a deliberate attempt to undermine refbmri efforts is

highly questionable. Roberts notes that the OAG's reports tended to emphasize the

danger that the PS 2000 refomns would weaken parliamentary control of the public

service and increase bureaucratic misconduct. He readily admits that the OAG was not

anti-reform and had throughout the previous two decades involved itself in a number of

studies relating to problems of effective management in the public service.

Previous Wori( of the OAG

During the 1980's the OAG conducted a number of major studies relating to the

management of the public service. In 1983 the OAG examined the issue of

management restraints, administrative regulations and the lack of incentives for good

^Alasdair Roberts. "Worrying about misconduct: the control lobby and the PS
k 2000 reforms." Canadian Public Administration Vol. 39, No. 4 (Winter 1 996): 491

.
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management practices. In 1988 the OAG examined well perfomiing organizations

concluding that well performing organizations placed an emphasis on people, and

utilized participative leadership and innovative work styles while maintaining a strong

focus on meeting client needs. The results of such studies explained the need for major

public service reform. The OAG concluded that the priorities of public service reform

would entail cost-effective resource use, a greater responsiveness to the public,

demonstrated support for government priorities, and satisfying work for public

servants.*^

In his 1990 Report, the Auditor General expressed his pleasure in seeing that

many of the issues identified in previous OAG audits and studies would be addressed

with the implementation of PS 2000. The Auditor General was unequivocal in urging

Parliament to support PS 2000. In anticipation of the implementation process, the OAG

was instructed to review its audit methodology to address three fundamental questions.

The OAG was to concern itself with ensuring that judgement and innovation are

recognized within the constraints of necessary control and compliance measures; it

would report significant deficiencies while giving encouragement to efficient, effective

and responsive service to the taxpayer; and, it would ensure that adequate

accountability mechanisms were in place to measure and report achievement in

relation to resources consumed. ^

^^Canada, Office of the Auditor General, "Matters of Special Importance and

Interest," 1990 Report of the Auditor General, Chapter 1,16.

**Canada, Office of the Auditor General. "Matters of Special Importance and

Interest," 1991 Report of the Auditor General, Chapter 1 , 2.
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The issue of the credibility of the OAG was brought forth by the newly appointed

Auditor General in the 1991 report to Parliament. Credibility, it was noted, was

"perhaps the Office's most valuable asset."^® Whether this was meant to imply that the

OAG must distance itself from its avid support of PS 2000 is open to speculation. The

Auditor General acknowledged the difficult environment in which the implementation of

PS 2000 was to be conducted. He noted, among other things, that the $29 billion

annual deficit would impact all government activity. The emphasis which reforms like

PS 2000 could have on improved administrative processes would have to be reconciled

with the financial condition of the federal government. The OAG noted that:

there is the impression of a troubling dichotomy: an emphasis on improved

administrative processes on the one hand, and the financial condition of the

country on the other.^

The 1991 Report of the Auditor General sought to place PS 2000 within the

context of some thirty years of government refomi. PS 2000, it was argued, should be

viewed in context of other initiatives such as the Planning, Programming and Budgeting

System (PPBS)^^ and Increased Ministerial Authority and Accountability (IMAA). It was

noted that inquiries designed to develop greater effectiveness, efficiency and economy

in public administration had included Royal Commissions and task forces, most

notably the Glassco and Lambert Commissions.

^^Ibid., 2.

'^'Ibid., 3.

''PPBS relates more specifically to government budgeting and resource

allocation and not to the issue of public service reform. Although it has had direct

impact on the public service it is considered beyond the scope of this thesis.
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In the 1960's The Glassco Commission aimed at dismantling the centralized and

restrictive fonns of financial control in response to the changing nature of government

operations. Administrators were to be given greater flexibility. The Lambert

Commission of the late 1970's endorsed Glassco's recommendations while attempting

to ensure control and accountability. The theme carried through to the 1980's was the

relaxing of central controls to empower departments, giving them greater flexibility and

autonomy. By the end of the 1980's, however, the consensus among public servants,

according to the OAG, was that detailed expenditure and administrative controls were

still impeding public service reform. In short, nearly thirty years of reforms had failed to

meet the necessary objectives. It is in this context that the OAG was to view PS 2000.

The 1991 Report of the OAG also made a point of linking its view of PS 2000 to

its own mission statement. The role of the OAG at this point, in its own estimation, was

"to encourage accountability and bring about improvements in government

operations..."^^ The OAG supported the objectives and principles of PS 2000 because

they were viewed as consistent with good management practices. The potential for PS

2000 to address human resource management issues was a primary reason for the

OAG supporting the initiative.

Although acknowledging the value of the PS 2000 reforms, the Auditor General

displayed some hesitancy In estimating the potential for successful implementation of

stated objectives. The 1991 Report of the OAG highlighted a number of areas of

"Canada, Office of the Auditor General of Canada. 1991 Report of the Office of

the Auditor General, "Matters of Special Importance and Interest," Chapter 1,11.
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concern. The issue of global competitiveness was noted as one challenge to be

overcome. This theme would be reiterated in subsequent reports. The OAG drew

attention to the fact that the PS 2000 White Paper acknowledged that public service

renewal was not merely a matter of legislative and administrative changes.^^

Fundamental to the success of the proposed reforms was the need for significant

changes in attitudes by the major actors involved in the refomn process. This included

public servants, ministers, parliamentarians and the public at large. Two other issues of

concern were the implementation plan and the leadership required to make it happen. It

was noted that past efforts at management reform lacked concrete implementation

plans. It was implied that Ministers and parliamentarians must remain vigilant to

ensure the viability of PS 2000.

The OAG also raised the prospect that public service management practices

were perhaps too deeply ingrained to be overcome easily. It was noted that this was a

significant question relative to previous public service refonns. From the OAG's

perspective it was necessary to fully understand those obstacles. The reform process

must come to terms with any pervasive institutional resistance on the part of the

government or the public service itself.

The 1991 report also raised the issue of performance measurement. The OAG

emphasized the fact that performance measures were an essential instrument of

accountability and noted that this issue had appeared in most reports and internal

reform initiatives of the past three decades. Fundamental to the need for effective

53
ibid., 11
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performance measures was the need for reliable infonnation on effectiveness and

efficiency. The OAG was to question whether technical difficulties impeded the delivery

of such infonnation. It was noted that:

each successive study, or reform movement, seems to implicitly recognize that

adequate perfonnance measures have not been used, despite their central

importance to improved accountability and a more effective public service.

Again, we have to ask why. Are the technical difficulties in developing such

measures insumriountable, give the characteristics of many government

programs? What is the inherent difficulty in using information, both within

government and between government and Parliament?^

Critics of the OAG, like Alasdair Roberts, have taken exception to the Auditor

General's remarks regarding the challenge of encouraging innovation within the

parameters of parliamentary control. The stated aim of the Auditor General in his 1991

report was to illustrate what he believed to be potentially a major problem with the PS

2000 initiative, that being management initiatives that were inconsistent with necessary

parliamentary requirements. The OAG devoted an entire chapter to two instances in

which initiatives by managers within the Department of Fisheries and Oceans,

exceeded what it believed to be appropriate conduct in terms of accountability to

Parliament.'*

Roberts asserted that in using these two specific examples of impropriety the

OAG was demonstrating that there was little substantive evidence the OAG had about

the impact of PS 2000 itself Roberts suggests that the recent introduction of the PS

"Ibid., 12.

"See 1991 Report of the Auditor General, Chapter 5 and Alasdair Roberts.

'Worrying about misconduct: the control lobby and the PS 2000 reforms.'



. "•AQ

Ht



53

2000 initiative and the secrecy within the federal public service were to account for this

relative lack of infomiation. What bothered Roberts was the OAG's willingness "to

prefer one interpretation of an issue over another" with such little information.^

The OAG, Roberts argued, could have taken a more positive view of PS 2000 at

this juncture. He suggested that the position taken by the OAG in its 1991 report was

inconsistent with its own position taken in 1983 when it argued that it was legislative

and regulatory constraints that were causing substantial inefficiencies in the public

service, in 1983 the OAG was seen to have been a major supporter of public service

reform and was credited by the government as being a primary impetus for the

introduction of PS 2000. What Roberts was questioning was why was there a sudden

shift in the OAG's treatment of the initiative at hand.

The OAG's 1991 report made clear the role it saw for itself in relation to the PS

2000 initiative. The report stated:

In the coming years the Office will continue to seek improvements and will be

watching the progress of PS 2000 with interest. In the course of our audits we
will observe aspects of its implementation. The approach of the Office will be to

raise questions during the reform process that need to be addressed to ensure

that the objectives of PS 2000 are met. The intent will be to stimulate the debate

and discussion ...^^

It was a role which in the OAG's determination was consistent with its mandate. Critics

have argued, however, that this perceived role was not as conducive to implementation

^Roberts, 494.

"Canada, Office of the Auditor General. 1991 Report of the Office of the Auditor

General, "Matters of Special Importance," Chapter 1, 12.
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of PS 2000 as some would have liked.

The 1992 Report of the Auditor General was consistent with its approach taken

the previous year. The Auditor General noted the importance of management refomn in

the context of increased global competitiveness, spending restraints, and the efforts to

achieve a more efficient and effective government. The 1992 report describes PS 2000

as a very ambitious initiative that could not succeed without highly visible leadership,

particularly at the political level. The OAG stressed that "leadership and support must

be present - and seen to be present - consistently over the long haul."^

The primary focus of the 1992 report was the issue of assuring adequate control

over the public service. The OAG suggested that the key to successful implementation

of PS 2000 was a fundamental change in the philosophy of public management. The

report was to concern itself with two issues that the OAG felt had not been adequately

addressed at this point in time; the need for more effective management and greater

government accountability. If public service reform proposals were to place greater

emphasis on results than process, then there was an urgent need to fundamentally

rethink the whole concept of control.

While acknowledging the government's need to eliminate unnecessary controls

and to allow for greater delegation of authority to public servants, the OAG wondered

about the direction public service reforms were to take. The government had not

clarified, to the satisfaction of the OAG, whether intended reforms were to be aimed at

"Canada, Office of the Auditor General."Matters of Special Importance and

Interest," 1992 Report of the Auditor General, Chapter 1, 12.
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fewer controls or different control nieasures altogether. The OAG stressed the urgent

need for the government to provide guidance to the public service as to the direction in

which it was headed. - .e. ^

Using both public and private sector organizations as research subjects the

OAG undertook a study entitled "Internal Auditing in a Changing Management Culture."

This study noted that the changing business environment, influenced by trends such as

globalization, downsizing, increased competition, environmental protection, and new

technologies, required fundamental changes in management methodologies.

Underlying these challenges, the OAG noted that the organizations included in this

study saw the issue of control "as essential in today's highly competitive business

world."^^

The OAG argued that companies found that, despite global forces operating in

the economy, the need for effective control had not changed. What had changed was

the nature and location of the controls themselves. The trend in the business

community was to eliminate unnecessary controls or to transfer controls from

centralized authorities to field operations. In short, more authority was being placed in

the hands of lower-level management. Such practices, it can be argued, were

consistent with the proposals contained in PS 2000. The OAG suggested that

government could. In this Instance, learn from private corporate experience. Noting that

PS 2000 would affect control and accountability, the OAG presented the challenge to

government to implement a new control franriework that would maintain the confidence

'Ibid., 15.
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of key players; Parliament, central agencies, and public service managers. The OAG

saw the key to successful implementation of refomn as the relationship between niajor

stakeholders. It was recommended that central agencies and operating departments

clarify their roles and responsibilities in relation to each other.

By 1993 the OAG was stressing the need to revitalize the process of public

service refomi. The 1993 report included a chapter which placed Canada's public

service reforms in the context of a global phenomenon of public service renewal. This

chapter, entitled "Canada's Public Service Reform, and Lessons Learned from Selected

Jurisdictions," concluded that PS 2000 was in danger of falling short of its potential.

Stressing that the OAG had supported the principles and objectives of the PS 2000

initiative from its introduction, it was now reporting that its potential failure was due to

the difficulties associated with managing the transition particularly in light of

government restructuring.

The 1993 report also raised the concern that PS 2000 had been "plagued by

perceptions of inconsistency and lack of coherence between the aims of renewal and

other actions and initiatives of the government."*^ One of the concerns of the OAG was

that public service reform had not yet been reconciled with the pressures of fiscal

restraint The deficit and debt became primary policy issues. In light of these concerns

the OAG argued that some of the specific measures that PS 2000 had proposed may

no longer be applicable because they were inappropriate or impossible to implement. It

^Canada, The Office of the Auditor General. "Matters of Special Importance and
Interest," 1993Reportof the Auditor General Chapter 1, 16.
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was argued that the government needed to develop a strategic approach to ensure that

public service reforms were to be compatible and integrated with its broader policy

objectives.

The OAG's 1994 annual report once again dealt with the issue public service

renewal. This report acknowledged that PS 2000 had been subsumed into a larger,

more pervasive exercise known as government renewal. Major policy reviews had been

undertaken and scarce resources were allocated to the highest-priority requirements. In

general tenns the OAG viewed this renewal exercise with optimism but again stressed

the need to ensure that the values and management principles of the public service

renewal exercise received continued support by the government. The OAG appealed

for strong central leadership, both political and bureaucratic, and for more regular and

timely reporting on the state of public service refonns.

The issue of public service refomn was raised again in the 1997 Report of the

Auditor General in a chapter entitled "Maintaining a Competent and Efficient Public

Service." This report continued on the theme of viewing PS 2000 within the context of

the government's broader renewal exercise. It should be noted that the focus of the

1997 study was not PS 2000 but rather the public service itself. In relative temis the

report was critical of the PS 2000 exercise. The report acknowledged that the general

consensus was that PS 2000 had failed in its stated objective of simplifying the

government personnel regime. PS 2000 had intended to improve human resource

management in the public service and to reduce cumbersome rules and procedures. In
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these efforts the OAG suggested it had been ineffective.
^^

The public service was now at a critical juncture in its history and the report

raised the issue of the uncertain environment in which public servants were forced to

operate. Some federal agencies were abolished and some departments were merged

or had been reduced In size. Chapter One of the 1998 Report of the Auditor General

notes that:

According to the Treasury Board Secretariat, from March 1995 to march 1997
the public service (excluding military personnel and RCMP members) saw a net

reduction of over 31,000 employees, from 225,619 to 194, 396 - a reduction of

about 14 percent^^.

If we are to assess the merits of PS 2000 as a reform initiative we must be cognizant of

OAG's 1997 assessment that:

recent changes with the federal government have served to create a sense of

collective uncertainty about what it means to be a federal public servant, and

individual uncertainty about the wisdom of choosing a public service career.^^

This reads as a sombre epitaph for an undertaking of such magnitude as PS 2000.

PS 2000 was designed to enact significant change in the way in which the public

service was to be managed and to articulate a new set of core values for the public

service. The PS 2000 vision of a re-engineered and revitalized public service never

^'The Office of the Auditor General. "Matters of Importance and Special Interest,"

1997 Report of the Auditor General of Canada, Chapter 1,11.

^^Canada, The Office of the Auditor General. "Matters of Importance and Special

Interest," 1998 Reportof the Auditor General of Canada, Chapter 1, 12.

"Canada, The Office of the Auditor General. "Matters of Importance and Special

Interest," 1997 Report of the Auditor General of Canada, Chapter 1, 8.
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materialized. PS 2000 was intended to encourage the Public Service to develop a

strengthened commitment of service to the public and one may question its success in

this effort.

There are numerous factors that impede or complicate the measurement of

successful innovation in the public service. The recent history of the federal public

service is a history of successive attempts at reform. While it must be recognized that

the government, as a whole, has experienced a lengthy period of fiscal restraint and

expenditure reduction programs we may also be left to question the value of major

reform initiatives. In 1997, nearly a decade since the inception of PS 2000 the OAG

acknowledged that PS 2000 "appeared to have the potential to address specific human

resource and other management issues that needed attention."^

. The Auditor General, aware of the requirements of public management, was

forced to explain the activity of governance in an atmosphere of risk-taking and valuing

of "honest mistakes." In raising concerns about the implementation of PS 2000 the

OAG was subjected to criticism about its role in relation to this reform initiative. In

terms of future reform endeavours, we must ask whether the OAG can remain in its

traditional role of parliamentary watchdog and also actively endorse both the policy

and the implementation of public service reforms.

The 1991 Report of the OAG also made the point of linking its view of PS 2000

to its own mission statement. The role of the OAG at this point, in its own estimation,

^Canada, Office of the Auditor General "Matters of Importance and Special

Interest," 1997 Report of the Auditor General, Chapter 1 , 2.
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was "to encourage accountability and bring about improvements in government

operations..."^' The QAG supported the objectives and principles of PS 2000 because

they were viewed as consistent with good management practices. The potential for PS

2000 to address human resource management issues was a primary reason for the

OAG supporting the initiative. Two other issues of concern were the implementation

plan and the leadership required to make it happen. It was noted that past efforts at

management reformed lacked concrete implementation plans. It was insinuated that

Ministers and Parliamentarians must remain vigilant to ensure the viability of PS 2000.

The OAG also raised the prospect that public service management practices

were perhaps too deeply ingrained to be overcome easily. It was noted that this was a

significant question relative to previous public service reforms. From the OAG's

perspective it was necessary to understand those obstacles to greater delegation of

authority within the public service as well as to come to terms with any pervasive

institutional resistance on the part of the government or the public service itself.

The OAG's 1991 report made clear the role it saw for itself in relation to the

PS2000 initiative. The report stated:

In the coming years the Office will continue to seek improvements and will be

watching the progress of PS 2000 with interest. In the course of our audits we
will observe aspects of its implementation. The approach of the Office will be to

raise questions during the reiform process that need to be addressed to ensure

that the objectives of PS 2000 are met. The intent will be to stimulate the debate

"Canada, Office of the Auditor General, 1991 Report of the Auditor General, 1

1
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and discussion ...^

It was a role which in the OAG's detemnination was consistent with its mandate. Critics

may argue however that this role was not as conducive to implementation of PS 2000

as some may have liked.

The 1992 Report of the Auditor General was consistent with its approach taken

the previous year. The Auditor General noted the importance of management reform in

the context of increased global competitiveness, spending restraints, and the efforts to

achieve a more efficient and effective government. The 1992 report describes PS 2000

as a very ambitious initiative that could not succeed without highly visible leadership,

particularly at the political level. The OAG stressed that "leadership and support must

be present - and seen to be present - consistently over the long haul."®^

The primary focus of the 1992 report was the issue of assuring adequate control

over the public service. The OAG suggested that the key to successful implementation

of PS 2000 was a fundamental change in the philosophy of public management. The

report was to concern itself with two issues that the OAG felt had not been adequately

addressed at this point in time; the need for more effective management and greater

government accountability. If public reform proposals were to place greater emphasis

on results rather than process then there was an urgent need to fundamentally rethink

the whole concept of control.

^Canada, Office of the Auditor General.'Matters of Special Importance," 1991

Report of the Office of the Auditor General, Chapter 1,12.

^^Canada, Office of the Auditor General. "Matters of Special Importance." 1992

Report of the Auditor General Chapter 1,12.
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While acknowledging the government's need to eliminate unnecessary controls

and to allow for greater delegation of authority to public servants the OAG wondered

about the direction public service reforms were to take. The government had not

clarified, to the satisfaction of the OAG, whether intended reforms were to be aimed at

few controls or different control measures altogether. The OAG stressed the urgent

need for the government to provide guidance to the public service as to the direction in

which it was headed.

The OAG argued that companies found that despite global forces operating in

the economy, the need for effective control had not changed. What had changed was

the nature and location of the controls themselves. The trend in the business

community was to eliminate unnecessary controls or to transfer controls from

centralized authorities to its field operations. In short, more authority was being placed

in the hands of lower-level management. Such practices, it can be argued, were

consistent with the proposals contained in PS 2000. The OAG suggested that

government could, in this instance, learn from private corporate experience. Noting that

PS 2000 would affect control and accountability the OAG presented the challenge to

government to implement a new control framework that would maintain the confidence

of key players; Parliament, central agencies, and public service managers. The OAG

saw the key to successful implementation of reform was the relationship between major

stakeholders. It was recommended that both central agencies and the operating

departments clarify their roles and responsibilities in relation to each other.

The 1992 Report also noted that public service values, as articulated in the
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White Paper on Public Service Renewal were to be the foundation on which the

necessary control nneasures would be built. These values stressed service, loyalty,

honesty, integrity, objectivity, and prudence. Also incorporated in the government's

value statement was the requirement that public servants carry out their duties in a

professional manner with due consideration, and respect, for ministers,

parliamentarians, the public, and other members of the public service.

By 1993 the OAG was stressing the need to revitalize the process of public

service reform. The 1993 report included a chapter which placed Canada's public

service refonns in context of a global phenomena of public service renewal. This

chapter entitled "Canada's Public Service Reform, and Lessons Learned from Selected

Jurisdictions" concluded that PS 2000 was in danger of falling short of its potential.

Stressing that the OAG had supported the principles and objectives of the PS 2000

Initiative from its introduction it was now reporting that its potential failure was due to

the difficulties associated with managing the transition particularly in light of

government restructuring.

PS 2000 was intended to foster and encourage the Public Service to develop a

strengthened commitment of service to the public. Designed to enact significant change

In the public service, PS 2000 offered vision of a re-engineered and revitalized public

service which never materialized.

In raising concerns about the implementation of PS 2000 the OAG was

subjected to criticism about its role in relation to this reform initiative. In terms of future

reform endeavours we must ask whether OAG can remain in its traditional role of
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pariiamentary watchdog and also actively endorse both the policy and the

implementation of public service refonms.

Summary

In Reflections on a Decade of Serving Parliament, his final report as Auditor

General, Denis Desautels summarized the impact of the PS 2000 initiative. The 1990's

had begun with a major effort at public service reform. PS 2000 was introduced as a

process to refomi and renew the public service, making it less rule-bound and more

innovative. It would be focussed on achieving results and service to the public. PS

2000 incorporated a new management philosophy intended to decentralize authority

and emphasize developing the skills and potential of staff. It involved legislative

change, system change and, most importantly, a change in attitudes and practices.

PS 2000 was not without some successes. It led to the Public Service Reform

Act of 1992 which modified the staffing system and provided for change in the

employee classification system. PS 2000 also led to the delegation of authority from the

Treasury Board to departmental officials. These accomplishments alone were not

enough to rate PS 2000 a major accomplishment in the field of public service reform.

The Auditor General's final assessment is as follows:

Compared with its goals for human resource management and the high

expectations it raised, however, PS 2000 produced only limited results. Weak
application of its principles hindered progress. For example, changing the

management philosophy depended on the personal leadership of senior officials,

but there were no effective mechanisms to ensure that managers observed its
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basic principles. Furthermore, PS 2000 fell short of its objectives because it

lacked a definitive strategy and concrete goals. In addition, financial restraint

measures led to a public service strike and seriously weakened labour-

management relations. The contradiction between financial restraints like a

wage and salary freeze and the basic messages of PS 2000 generated

employee cynicism about the depth of the government's commitment to

reforms.®®

A further element also contributed to PS 2000's ineffectiveness. According to the

Auditor General, political support for such reform initiatives is imperative. It must be

noted that : "public service reform has never been a high priority for politicians."®^

**Denis Desautels. Report of the Auditor General of Canada: Reflections on a

Decade of Serving Parliament, February 2001, 12.

^'Ibid., 12.
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CHAPTER 4

PROGRAM REVIEW AND LA RELEVE

i . r^u '( .'T. r ;, Program Review

Program review is a technique utilized by both the federal and provincial

governments to reduce expenditures and to ensure that departments focus on their

primary responsibilities. Such reviews involve departments examining in detail and

evaluating its own activities. As already noted, PS 2000 was launched during a period

which witnessed intense pressures on the delivery of public services and on the public

service itself. It was these pressures that led to the implementation of Program Review

in the federal government. Initiated in February 1994, Program Review was an effort

aimed at deficit reduction through the mechanism of expenditure reduction in

government operations. Program Review represented a comprehensive examination of

departmental budgets and associated activities.

Several factors, including the national debt and the deficit, led the government

to pursue this major expenditure reduction. A somewhat similar undertaking had ^

already been tried prior to the PS 2000 initiative. In 1984 the Progressive Conservative

government established a comprehensive review exercise known as the Nielsen Task

Force, but its effects were to be far less significant than the exercise undertaken a

decade later under the Liberal government. It is this later undertaking with which this

thesis is concerned.
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The Program Review exercise, launched in 1994 by the Liberal government, was

to have a profound impact on the federal government and more specifically on the

public service itself. In our examination of Program Review it will be possible to reflect

on lessons learned from this experience and it will also provide some insight into future

possibilities and implications for public administration.

Program Review was organized and managed so as to give departments and

agencies the responsibility to bring forward plans for effective expenditure reductions.

Essentially this involved presenting plans that addressed central policy questions but

reflected the strategic priorities of each entity. This suggested that each department or

agency would examine its priorities and implement strategic cuts to programs rather

than across the board cuts.

there were six tests of Program Review which departments were expected to

use as a basis for reviewing and assessing their activities and programs. These were:^°

1

.

Public Interest Test - Does the program area or activity continue to serve a

public interest?

2. Role of Government Test - Is there a legitimate and necessary role for the

government in this program area or activity?

3. Federalism Test- Is the current role of the federal government appropriate, or

is the program a candidate for realignment with the provinces?

4. Partnership Test - What activities or programs should or could be transferred

in whole or in part to the private/voluntary sector?

5. Efficiency Test - if the program or activity continues, how could its efficiency

be improved?

^Canada, Auditor General of Canada. "Matters of Special Importance and

Interest, " 1997 Report of the Auditor General,, Chapter 1, Exhibit 1.7.
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6. Affordability Test - Is the resultant package of programs and activities

affordable within the fiscal constraints. If not, what programs or activities would

be abandoned?

Aucoin and Savoie point out that the operative assumption behind the program

review exercises is that the federal public service could be trusted to undertake this

critical role while maintaining the public interest as it highest priority. Decisions made

would reflect operational concerns as opposed to political ones. This reliance on public

servants contrasted with previous efforts by the Mulroney government under the 1984

Nielsen Task Force which relied primarily on persons from outside the public service,

most ofwhom were corporate private sector executives. This earlier attempt at program

review was premised on the assumed superiority of management in the private sector

and a general distrust of the federal public service by the Conservative government.

Aucoin and Savoie note that the assumption of private sector superiority and the

mistrust of public servants proved equally unfounded. They noted that "private sector

managers have been able to contribute to public management only to the extent that

they possess, or are willing to gain, knowledge and experience in matters related to

governance and public administration."^^

The fiscal measures introduced in February 1995 represented the most

significant reductions to program expenditures since the end of World War II. Arthur

Kroeger notes that over a three year period reductions would total some 29 billion

^'Peter Aucoin and Donald J. Savoie. "Program Review: Lessons for Strategic

Change in Governance," Managing Strategic Change: Learning from Program Review.

Canadian Centre for Management Development, 1998, 277-78.
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dollars. By 1996-97 program spending was to be reduced to 13.1 percent of the GDP.

This represented the lowest level since 1951. Concurrent with these massive

reductions the public service was to be reduced by 45.000 persons. This was to have

significant impact on the culture and operations of the public service. Such a large

reduction in human resources directly undermined the PS 2000 initiative. The

measures in the budget had the potential to effect a major change in the traditional

culture of the public service:

The reduction of 45,000 employees underlines what was already a reality, that

job security is a thing of the past. Large numbers of public servants too young to

retire are now looking into retraining, job prospects in the private sector, and the

possibility of starting their own businesses.^^

Such job displacement would inevitably continue despite the fact that future large-scale

reductions to the public service were not contemplated or planned. Kroeger suggested

that the pursuit of the value of efficiency operationalized through measures such as

contracting with the private sector for services would Inevitably lead to the

disappearance of public sector jobs. Therefore job security would remain an issue for

public servants who remained in government. They would face a major re-orientation to

the conduct of government operations.

Kroeger also noted a particular phenomenon within the public service that

suggested that public servants were highly amenable to change and were enthusiastic

^Arthur Kroeger. "Changing Course: The Federal Government's Program

Review of 1994-95," ed. Peter Aucoln and Donald J. Savoie. Managing Strategic

Change: Learning from Program Review. Canadian Centre for Management
Development. 1998, 26.
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about meeting the challenge of Program Review. Kroeger wrote that:

No doubt the experience is unsettling for a number of people, but there is also

evidence that many are finding it stimulating. A director general in the

department of Agriculture has spoken of "creeping enthusiasm," and reported

that sixty of his staff of ninety had volunteered to participate in the redesign of

the unit's work/^

What this suggests is that there has been a perceptible change in bureaucratic culture.

Kroeger argues that this cultural change can best be sustained if it is matched by a

change in political culture.

In Chapter 1 of the 1997 Report of the Auditor General the OAG addressed the

issue of the state of the public service of Canada. Titled "Maintaining a Competent and

Efficient Public Service," this chapter sought to outline the state of the public service

following the prior experience of PS 2000 and Program Review and to offer insight into

the rationale for La Relive. It has already been noted that PS 2000 had been absorbed

into the broader renewal exercise known as Program Review.

The focus of this study was similar to other studies conducted by the OAG. The

OAG had examined public service management and reform issues, pertormance,

values, organizational learning and innovation. A previous study in 1983 had dealt with

constraints to productive management. The objective of the 1997 study was to draw

Parliament's attention to areas of concern that the OAG believed to be important to the

continued well-being of the federal public service. The OAG noted that:

73
Ibid.. 27.
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To be competent and effective, a public service needs individuals with the

requisite commitment, skills, knowledge and experience. As an organization, it

also needs the ability to learn, and to adjust and renew itself in the face of

continuing rapid change. ^^

The OAQ defined efficiency in this context as follows: "An efficient public service is one

that carries out its functions in the best possible and least wasteful manner... it must

innovate, learn and improve."^^ The OAG report also captured what is a fundamental

theme of this thesis, that being the issue of public service values. It was acknowledged

that: "Common values, strongly held, are a critical aspect of a competent and efficient

public service because public administration relies on judgement."^^

The Impact of Program Review and Government Cutbacks

Program Review, combined with government cutbacks, resulted in major

changes for the public service, including significant downsizing. Such undertakings

threatened the integrity of other public service refomris. The Auditor General noted that

"while the downsizing did not generate much labour strife, the environment was not

conducive to the human resource management refonns intended by PS 2000."^ One

^^Office of the Auditor General. 1997 Report of the Auditor General of Canada,

April, Chapter 1 "Maintaining a Competent and Efficient Public Service,"3.

"'Ibid., 4.

''Ibid., 4.

^Denis Desautels. Report of the Auditor General of Canada: Reflections on a

Decade of Serving Parliament, 12.
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consequence was that management had to concern itself with the fair treatment of

\ departing staff, leaving little time for management reform to take place. Public servants

who remained following the downsizing were faced with a stressful work environment

filled with uncertainty about their future and the future of programs they delivered.

Maintaining a Competent and Efficient Public Service

>

PS 2000 had proposed a new public service management approach. It was to be

results oriented, stressing process, reasonable rules, innovation and managing risk.

The OAG believed that, in theory, it had the potential to address specific human

resource and other management issues that needed attention. The objective of the

1997 study, "Maintaining a Competent and Efficient Public Service", was to draw

attention to issues relative to the public service by highlighting the values of

competence and efficiency.

The OAG recognized that the public service was part of a larger system of

governance and was therefore affected by other elements of this system. It was the role

of government to make public policy and the responsibility of the public service to

manage policy implementation. Effectiveness and efficiency were noted as crucial to

the quality of governance and the general well being of the country as a whole. Crucial

to this undertaking of maintaining a competent and efficient public service are common

[
values. They are important, according to the OAG, because public administration relies

heavily on human judgement. The OAG noted that:
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frequently, managers are confronted with imperfect and incomplete performance

information and a glut of subjective opinions. Public service values provide the

nonnative controls that guide decision making. In our view, the role of values is

so critical that the quality of public administration varies in relation to the

strength with which they are held. Therefore, the care and nurturing of the

system supporting public service values is an issue of first importance.^^

Program review, threatened the cultural environment of the public service, thereby

undermining attempts at strengthening positive values. This contrasts strongly with the

sentiments of the OAG which suggest that "no proponent of change wants to erode

these values and undermine the commitment of the public service to act in the public

interest.'^^

The 1997 study by the OAG concluded by stating four priority areas for public

service reform. These included the renewal and rejuvenation of the public service work

force; resolving long-standing human resource management issues; establishing a

more constructive dialogue on performance and partnerships; and the continuity of

leadership and persistence. These themes resonate throughout our study of public

service reform.

La Reldve

In the aftermath of Program Review a new initiative arose to rectify the problems

^^Canada, Office of the Auditor General of Canada. Maintaining a Competent

and Efficient Public Service, 4. 1997 Report of the Auditor General of Canada - April,

Chapter 1 , 4.

79
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that still plagued the public service. La Relive actually represents not one single

program but rather a series of initiatives with the central objective of creating a nxxiem

and vibrant public service. The aim of La Relive was to revitalize the Public Service of

Canada by creating a workplace where people are valued, recognized, given

opportunities for self-development, and treated in accordance with the core values of

the public service. Articulated as an acronym it stands for Leadership, Action,

Renewal, Energy, Learning, Expertise, Values, and Excellence.®^

Following on the major public sector re-structuring and downsizing of the

previous decade, La Releve was intended to rectify problems in labour relations and

public service morale resulting from previous attempts at public service reform. It was

made necessary by the realization that PS 2000 had failed to meet its expectations due

primarily to the deficit-reduction and downsizing inherent to Program Review. The net

result of this failure was a demoralised and ineffectual public service.

The La Relive Task Force was established in January of 1997 and was

intended to highlight the renewal of human resources management in the federal public

service. It was to accomplish this by encouraging each department within the public

service to prepare La Relive action plans which the task force would subsequentiy

review. The task force was to oversee the development and implementation of

corporate projects and other initiatives identified in departmental plans and it was also

required to co-ordinate an overall communications plan. This initiative involved

consultation with some 15,000 public servants and this can be viewed as an important

^http://lareleve.ieadership.gc.ca/menu_e.asp Web accessed 6/17/00
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first step in establishing a values franiework around which a better public service could

be developed. La Relive is not a specific program or a project.

In concluding the First Progress Report on La Relive: A Commitment to Action,

La Relive Task Force members reinforced the point that it is without an overall master

plan but is instead a number of smaller but significant initiatives following a similar

course of action. - .;-^x

.

' • »
'

Progress in meeting the La Relive challenge cannot be measured simply as the

sum of individual plans and reports from central agencies, departments,

functional communities and federal regional councils. What has emerged is that

the most effective way to address human resources management issues is

through a corporate and collective approach which emphasizes horizontal

partnerships, collaboration and good communications. °^

This is perhaps an ideal approach to current public service refomn as it allows for

incremental changes to the public service without the disruption and counter

productivity of previous initiatives.

The first progress report on La Relive was issued In March of 1998. This report

argues that the public service has experienced a "quiet crisis" as a result of challenges

stemming from such issues as globalization, new technology and the changing of

attitudes toward traditional hierarchical structures. Such societal challenges require

that the federal public service remain flexible and adaptable to a frequently changing

environment. This new environment can be characterized by the fact that the public

service is rapidly evolving to be more of a knowledge-based service sector working with

''Canada. First Progress Report on La Relive: A Commitment to Action,

Overview, March 1998, 15.
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complex issues and operating with greater transparency. Challenges will include new

service delivery mechanisms, including partnerships with other entities, such as other

levels of government and private sector actors. La Relive is to be based on what has

been termed "a bias for action" in that the expectation is that responsibility for change

rests with public servants themselves. The report notes that

:

'^'' There has been a growing realization that people, their skills, knowledge and

dedication are [critical] in serving citizens and supporting democratic institution.

It has become increasingly evident that as much effort and attention needs to be

given to human resources management as to the development and delivery of

legislation and programs.^^

The design and implementation of La Relive are to be found in the plans of

departments, functional communities and federal regional councils. In total, over 1 ,200

departmental initiatives originally set out these action plans. In addition to the

departmental responsibilities, seven professional or functional communities consisting

of communications, comptrollership, human resources, infomiation, policy, record

keeping and information management and science and technology confirmed and

complemented issues that had been identified by departments. Federal regional

councils assisted in the effort by contributing their perspective on various issues.

Common themes have emerged from departmental action plans and amongst these

themes culture, values and vision play a fundamental role. This theme, discussed

throughout this thesis, suggests that there is a great deal of work and opportunity which

will result in positive outcomes for the federal public service should it be developed and

operationalized to its fullest potential. Also among the themes suggested are:

82
Ibid., 3.
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organizational health, pride and recognition, demographics and workforce composition,

employment equity and official languages, learning and training, development

programs, recruitment and staffing, classification, communications and consultation,

performance measurement and accountability, regional mobility and assignment

programs and finally the workforce of the future. Of these later themes perfomiance

measurement and accountability will be developed further in Chapter Five.

The First Progress Report on La Reldve: a Commitment to Action suggests that

values and ethics play a prominent role in the life of the public service demonstrated by

two lessons learned to date: values and ethics are part of everything the public service

does and values are at the core of the renewal process. The report notes that: "values

are at the core of taking pride in being a public servant, since values based on the

public service mission, providing a sense of meaning and help to define what the public

service is all about."
^^

An important reference point for discussion of values and ethics was The Deputy

Ministers' Task Force on Values and Ethics of the Public Sen/ice (1996) which dealt

with the concerns of public servants. Among those issues raised by public servants

during this process were issues of responsibility and accountability, the future of the

public service contract, the place of new public management in government, ethical

issues associated with new relationships with the private sector and new approaches to

human resource management. Values which the task force itself raised were integrity,

rule of law, loyalty to the public interest, accountability, respect and faimess.

"Ibid., 36.
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Attachment to these values within the public service was noted to be strong although

the observation was made that there was a sense of malaise, disillusionment and

confusion by many public servants. • \^

The Fourth Annual Report to the Prime Minister on the Public Service of Canada

released in 1997 served as yet another benchmark in the discussion of public service

values as noted by the La Relive Task Force. Since the report articulated the need for

a dialogue on values throughout the public service it was agreed that La Relive itself

should promote dialogue with and amongst all public servants. The dialogue on values

and ethics within La Relive has been fostered by deputy ministers, heads of central

agencies and federal regional councils. In the fall of 1997, as a foundation to this

dialogue the La Relive Task Force published the Discussbn Guide on Values and

Ethics which had been prepared by the Canadian Centre for Management Development

(CCMD) on its behalf.

There remains numerous obstacles to administering the public service efficiently

and effectively. One such area that is cause for concern is classification and staffing.

Classification and staffing refomn involves matching public servants and the skills they

possess with the job at hand. Given the size and complexity nature of the public

service, the classification process has become somewhat unmanageable and is

perceived as a barrier to flexible career development and mobility. Among other

negative attributes of the system noted in La Relive: A Commitment to Action are that it

is time-consuming, inflexible, rule bound and even litigious. In order to improve the

system of classification and staffing a number of key reforms are taking place. A job
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evaluation system based on public service values has been initiated and that involves

the input of departments, employees and employee organizations. Known as the

Universal Classification Standard its aim is to provide a simpler, more transparent and

broader-based system for work evaluation. Following decades of downsizing and

restructuring, government departments are recognizing the need to focus on business

planning requirements. This ultimately involves the recruitment and retention of needed

staff. - ,

Early in the process of La Relive, key initiatives focussed primarily on public

service executives. These initiatives included an accelerated development program for

current executives, creation of a pool of prequalified potential assistant deputy

ministers, appointment of assistant deputy ministers to level rather than function (to

facilitate mobility and development), and the establishment of a task force to study

executive compensation. La Relive would also include a focus on policy,

communications and other functional areas.

In 1997 The Fourth Annual Report on the Public Service of Canada by the Clerk

of the Privy Council also announced the process of service-wide consultation intended

to identify needs and launch initiatives within individual departments as well as to

broaden corporate initiatives where required. The result of this process was a detailed

action plan that was endorsed by deputy ministers in July of 1997. Jack Stilbom, in

Federal Public Service Renewal - The La Relive Initiative, notes the central initiatives

of La Relive which were developed as a result. The corporate or centrally managed

initiatives included the following:
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• a Recruitment, Employment Equity and retention Strategy designed to

replenish and retain a competent and representative workforce;

•a Compensation program to revise executive pay, negotiate collective

agreements and resolve pay equity and pension issues;

•a Universal Classification Standard to replace multiple job classifications with a

simplified set of categories;

•Staffing Reform to devolve staffing authority to departments and make it more
flexible;

•Pride and Recognition to strengthening internal recognition programs and

outside awareness;

•Labour Relations to successfully negotiate collective agreements and broadly

improve relations;

•Corporate Development Programs to broaden the executive pool and

strengthen executive feeder programs; and

•Values and Ethics to maintain ongoing dialogue about values issues and

promotion of core values.
^

Stilborn argues that the central issue for La Reldve is v^ether the projects

implemented do indeed make a difference. As his analysis was concluded at the end of

the second year of the initiative it was argued that it was premature to reach

conclusions about major (global) impacts but it was possible to identify a number of

potential strengths and weaknesses whose relative impacts are to play an important

central role in determining outcomes for La Relive.

Stilborn also suggests that the focus of La Relive on immediate action enables

initiatives to be undertaken without delay. This fact will heighten its symbolic impact. He

*^Jack Stilborn. Federal Public Service Renewal-The La Reldve Initiative.

Government of Canada Pariiamentary Research Branch, 1998, 3-4.
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further suggests that: t

.

the absence of a convincing exploration of the underlying causes of problems in

the public service opens the door to potentially serious limitations, including the
'

V. dissipation of energy on symptoms rather than causes, and the avoidance of

attention to the possible need for change to existing structures and leadership.^^

Stilbom's analysis suggests that there has been an apparent degree of strong political

support for the La Relive initiative which is important because long-term success will

depend on sustained political will. Political support for this is fundamentally linked to

public opinion about public servants.

As noted earlier, the Program Review process was to ultimately result in a

significant workforce reductions. Such major reductions created issues of stress, job

uncertainty, and in some cases unsustainably heavy workloads. Many of the most

talented public servants are opting to leave the public service well before retirement

and exit interviews suggest that they are doing so because they feel their talents are

under used, that needed internal reform is unlikely to take place, and that the public

service environment itself frustrates their attempts to serve the public interest.

Reform of the public service has also been hampered by the fact that private

sector employers have made great efforts to recruit public sector employees,

particularly knowledge workers. Stilborn makes note of the fact that the public service

has undertaken only limited external hiring in recent years and this, combined with the

demographics of an aging Canadian population, is resulting in shortages of qualified

people in those areas requiring new or non-traditional skills. As a result the public

«^lbld., 4.



"'job

njq

'i-,: \ 11



82

service suffers from reduced levels of creativity. The coming retirements of public

servants will also impact on the operations of the public service resulting in the loss of

critically important experience and knowledge. For those who remain, Stilborn notes

that protracted salary freezes in the public service will result in a situation where the

public servants are far worse off that their private sector counterparts.

Summary

Program Review identified a number of obstacles to serious public service

reform. Fiscal pressures led to government restraint that exerted pressure on a public

service that had already witnessed a protracted and relatively ineffectual process of

reform. The net result of this process was cynicism on the part of many public servants.

Such cynicism about the reform process ultimately affected the corporate culture of the

public service and this was to ultimately impact on public service values. La Relive

sought to address concerns raised as a result of Program Review through a process

which sought to address issues of leadership, efficacy and credibility. The

pronouncement by the Auditor General that it may have reached the end of its

usefulness, dying a quiet death, may be premature.

The Auditor General, Denis Desautels, in his final report in February 2001, gives

a failing grade to the La Relive initiative. He notes that: " La Relive appears to have

died the same quiet death as PS 2000. The tenri is still in limited use but no longer

prominent in communications, and it seldom appears in department plans and
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reports."^

There were three central issues that La Relive had highlighted: recruitment,

workplace well-being, learning and development. In 1999 task forces of deputy

ministers, under the direction of the Clerk of the Privy Council, dealt with the planning

of the process to ensure that progress would continue. The task forces reported their

findings in mid 2000 and their conclusions included an observation that workload was

already a serious issue for those person needed to implement such measures and that

there was a need to focus on a few elements to "reduce the risk of agenda overload.'^

In short, the task forces were able to identify objectives for change but were unable to

develop the specific plans needed to address them. The Auditor General notes that

many initiatives are underway, but they must be prioritized and integrated. "We see

extensive study of the problems but too few real steps toward solving them."®®

^Denis Desautels. A Decade of Serving Parliament, February 2001, 13.

nbld., 13.

"Ibid., 13.
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CHAPTER FIVE

MECHANISMS FOR REFORM

This chapter will examine the options available to the Auditor General to

influence both current and future refonn initiatives. The overall trend in government is

to change the way in which its programs are delivered and how its fundamental

responsibilities are undertaken. The question of whether past methods of assessing

perfomfiance in the administration of government are still effective will be examined. In

addition to this is an examination of international public service reforms which have

provided the GAG a larger context into which it can place Canada's experiences. Fully

comprehending Canada's experience with public service reform, from the view of the

OAG, requires critical analysis of the OAG's work relating to international reforms.

Program Evaluation

Program Evaluation requires asking fundamental questions about a program's

performance and involves the measurement and analysis of its effectiveness, that is,

the extent to which it has achieved its objectives. Program evaluations provide

essential information that may be used for decision making and government

management. Evaluations may provide information in support of resource allocation
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decisions; determine value for tax dollars; and assist public servants in their

management of particular programs.^^ The Auditor General argues that the

government's program evaluation policy has not lived up to its fullest potential. Most

significantly, this policy fails to meet the expectation of those outside departmental

operations management, primarily at the ministerial and cabinet level. It will be

necessary to question whether refomn of the government's Program Evaluation policy

can incorporate, or encourage, public service reform.

Program Evaluation in the Federal Public Service

According to Treasury Board, departments and agencies are responsible for

strategically evaluating their own policies and programs. Then departments are

expected to use these findings in their decision-making and accountability reporting.

Although there is great potential for Program Evaluation to contribute to better

government it has not, despite over three decades of activity, developed into a fully

effective government-wide system. In the most recent past Program Evaluation and

Review has become a point of focus for governments burdened with large budget

deficits, a huge debt burden, and a high rate of tax.

'^Office of the Auditor General. " Evaluation in the Federal Government," 1996
Report of the Auditor General, Chapter 3, 2.
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The Beginnings of Program Evaluation

The federal government began in the late 1960s to place greater emphasis on

Program Evaluation in encouraging departments and agencies to establish Planning

and Evaluation Divisions. Despite the resources being made available, the Treasury

Board noted that as of 1974 very little program evaluation was being done. Initial

attempts proved difficult for many reasons but particularly due to the scepticism of

many senior managers and because of the lack of qualified program evaluators. As a

consequence, evaluations of small, limited programs were conducted initially in order to

gain experience and credibility.

In 1977 the Canadian government instituted a policy which required federal

departments to conduct evaluations of their programs on a regular basis. At that time

the Treasury Board was given the responsibility of directing departments to conduct

such evaluations. This central agency was also responsible for setting government-

wide standards as to the quality of such evaluations. The Treasury Board today

continues in this role and as a result program evaluations have become a regular

feature of departmental policy management.

Departments require timely, relevant and accurate information on the

effectiveness of their policies and programs. Departments are expected to obtain

information on policies and programs specifically in relation to three criteria: their

continued relevance, the results produced, and the opportunities for the utilization of
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alternative, cost-effective policy instruments or program delivery mechanisms.^ The

departments are required to report evaluation findings in a manner consistent with both

Cabinet and Treasury Board procedures and external reporting requirements.

The OAG's review in 1977-78 found few examples of successful program

evaluations. At that time the Government Policy Circular (Treasury Board, 1977-47)

required all departments and agencies to establish procedures to evaluate the

efficiency and effectiveness of their own programs. In 1978 the Office of the

Comptroller General was established and given responsibility for implementing the

government's Program Evaluation Policy. Two documents provided the subsequent

policy framework: Guide on the Program Evaluation Function (May 1981) and Principles

for the Evaluation of Programs (September 1981).

In 1983 the Auditor General noted that significant progress in establishing a

program evaluation function in departments and agencies had been made since 1978.

All of the 19 departments and agencies included in the audit had established corporate

program evaluation units. Departments were, by then, required to develop long-tenn

plans to evaluate their programs. Most had complied with this requirement. Although

enthusiastic about the noted improvements in the quality of evaluations performed, the

Auditor General's Office also indicated that further improvements would be required.

Notable among its findings was the point that a "significant proportion of

evaluation assessments did not form an adequate basis for sound advice to the deputy

^Canada, Treasury Board. Standards for Evaluation in Federal Departments and
Agencies http://www.tbs-sct.gc.ca/Pubs_pol/dcgpubs/TBM_1 61 7CHAP3-2e.html Web
Accessed 01/02/99
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[minister] for planning the evaluation study."®^ During its review the OAG found that

there were significanhweaknesses in the methodology used in carrying out evaluation

work. The review "found poorly designed questionaries; unreliable data; data that were

incomplete and/or lacked objectivity; inadequately specified sample designs; and

samples that were too small for the purpose intended or biased.
"^^

One contentious issue was the conducting of evaluations of interdepartmental

programs. As of 1983 policy guidelines failed to specify procedures to be followed. As a

consequence interdepartmental programs were not systematically subjected to the

sanf>e type of orderly review and evaluation as programs administered within single

departments. Therefore programs which consumed considerable resources were

virtually immune to effective review. Initially Crown Corporations were not subject to

program evaluation but by March of 1983 five Crown Corporations had established

program evaluation functions.

The 1993 Report of the Auditor General

The issue of program evaluation was given a higher profile by the fact that the

1993 Auditor General's Report include three chapters on the subject. This report noted

that the essential components of a program evaluation system were in place, that

^'Canada, Office of the Auditor General. 1983 "Program Evaluation, " Auditor

General's Report,3.

92
Ibid, 3.
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departments had established program evaluation units, and that central responsibility

was in place under the auspices of the Secretary of the Treasury Board and the

Comptroller General. It was also noted that despite the fact that the government had

required that programs and policies be evaluated for over sixteen years, program

evaluation had not yet met government expectations.

The 1993 Auditor General's report defined program evaluation as a disciplined

assessment of government programs and activities, based on independent, systematic

measurement and analysis, carried out to meet expectations as set out in government

policy and standards.^^ Among some of the criticisms of the evaluation system were the

fact that many programs were not evaluated in a timely manner with due regard for

relevance. It was also noted that large-expenditure programs continued to evade

evaluation. The Auditor General pointed out that the government was gradually losing

the capacity to do evaluation because of reductions in the resources available for it.

During 1991-92, despite great interest on the part of cabinet and parliamentary

committees, only $28.5 million was spent on program evaluation in all federal

government departments combined.^

One significant factor in the low priority given program evaluation was the fact

that it has taken place in specific departments rather than in central agencies such as

^^OfRce of the Auditor General. 1993 Report of the Auditor General, "Program

Evaluation in the Federal Government - the Case for Program Evaluation," Chapter 8,

1.

^Canada, Office of the Auditor General. "Program Evaluation in Departments -

The Operation of Program Evaluations," 1993 Report of the Auditor General, Chapter 9,

7.
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the Treasury Board. Government requirements for program evaluation are set out by

the Treasury Board in a policy that includes combining self-evaluation by the

departments responsible for implementing the programs with central agency efforts

restricted to such things as the provision of technical assistance to departments, quality

control and oversight.
,

The purpose of program evaluation is to provide infomnation on three basic

evaluation issues. Evaluations are conducted to determine if a particular program is

relevant, successful and cost-effective.^^ It is intended that evaluations will be used to

confirm, improve or discontinue those programs which the evaluations review. This,

theoretically, allows for departmental management to use it as a means of improving

operations and of providing motivation for change. In essence, program evaluation

serves as a method of resource management. Program evaluation has utility outside of

the line departments, yet the 1993 audit found that the concerns of those stakeholders

were not being met. Of immediate concern are the requirements of senior echelons of

government management, primarily at the ministerial and cabinet levels. The evaluation

system is more oriented towards meeting the requirements of departnriental managers

than those of central agencies, ministers or Parliament.

In principle, program evaluation should ensure that ministers are aware of the

impact of policies and the cost effectiveness of programs relative to the alternatives,

allowing for the monitoring of departmental performance. Ministers need to know the

^'Kenneth Kernaghan and David Siegel, Public Administration in Canada
(Toronto: Nelson, 1999, 4th ed.), 183.
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cost of government programs and what results are being achieved. The allocation of

resources amongst competing programs could then be made on the basis of empirical

evidence. Evaluation must provide information required for decision making and

government management. The Auditor General noted that requests for evaluation

studies from Cabinet occur ten to twenty times per year.^ A review by the Ministerial

Task Force on Program Review, undertaken in 1985, reported that the material

provided by departments to the task force was insufficient to meet their requirements.

Some of the major shortcomings, resulting in unfulfilled expectations, are

highlighted in the 1993 Auditor General's Report. These shortcomings stem from a

number of areas including: lack of direction, poor delivery of information,

incompleteness of evaluations, quality and credibility concerns and the lack of a

systemic approach to multi-departmental evaluations. Also of concern was the lack of

priority given to large-expenditure programs. Much of the evaluation effort is directed to

smaller activities and deals with primarily operational questions. As a result reliable

evaluation findings on major government programs is not readily available. Another

fundamental problem noted in the 1993 audit was the fact that there was often

incomplete coverage of tough evaluation questions such as program relevance or cost-

effectiveness. Only about half of all program evaluations dealt with such issues and

those that did deal with these issues did so ineffectively.

^Canada, Office of the Auditor General. "Program Evaluation in the Federal

Government - the Case for Program Evaluation," 1993 Report of the Auditor Gerieral,

Chapter 8. 9.
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The 1996 Report of the Auditor General

The period between the 1993 audit and the 1996 audit was one in which fiscal

pressure led the govemnient to fundanientally reconsider many of its progranris. It was

also a period of constant change and uncertainty. Major changes were made to the

structure of many departments and programs were cut or added or redesigned to fit into

new departments. Once again program evaluation was seen as a means by which the

government could provide itself with information needed to support its decisions.

The 1993 audit had recommended, among other things, that there be

improvements to departmental management of evaluation and an increased leadership

role by the Treasury Board Secretariat and the Office of the Comptroller General. The

1996 audit, in effect, served to measure the progress made in the intervening years.

Having acknowledged the fact of a changing environment contributing to a unique

challenge for program evaluation, the Auditor General's report noted that not all of the

improvements recommended in 1993 had been implemented. Changes were made in

central government structure and the assigning of responsibilities for evaluation. The

Office of the Comptroller General was integrated into the Treasury Board Secretariat

and the Government Review and Quality Services Sector of the Secretariat assumed

the functions of the Evaluation and Audit Branch.

In May of 1994 the Treasury Board approved a new policy for review as well as

revising its internal audit and evaluation policies. This policy details the requirements

for all types of reviews. In short, current Treasury Board Policy:
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If. recognizes the review effort and role of line and policy managers; emphasizes

the value of independent and professional internal audit and evaluation;

promotes an active central role in identifying government-wide priorities and in

conducting selected studies of specific interest to Treasury Board ministers and

encourages government organizations to make review findings accessible...
^^

Although this represented a positive step in the right direction it did not alleviate all of

the problems noted in the 1994 audit.

In the 1994 Budget the government stated its intention to conduct a

comprehensive review of its expenditure programs. The purpose of the 1994 Program

Review was to ensure that the government's scarce resources were directed to the

highest priority. In February 1995 the government announced a renewed expenditure

management system. This system required departments to submit business plans by

which they would implement the changes required as a result of the 1994 budget.

These business plans were to provide for internal audit and evaluation and to make

collecting information on program perfonnance part of the departmental planning.

Oversight would be achieved through this process. This potentially linked departmental

evaluation plans to the budgetary process, thereby meeting the need to ensure

individual departments' evaluation priorities reflect the government's priorities.

The 1996 Auditor General's Report highlighted the need for improvement In

evaluation systems and procedures as progress in policy alone did not address some

significant concerns. The Auditor General emphasized the need to integrate evaluation

into the mainstream of management practices, decision-making practices and the

^Canada, 94-05-26 Treasury Board Letter of Decision: TB Policies on Review,

Internal Audit and Evaluation, 1.
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culture of departments and governnnent as a whole.®® The Auditor General 94

recomnriended that the Treasury Board Secretariat and Comptroller General develop

the capacity to identify systematically the government's priorities for evaluation. Until

this happens there can be no systematic statement of government evaluation priorities

nor are there any means to ensure that they were addressed.

Program Evaluation - Summary

Government continues to require relevant information on the effectiveness of the

programs which it delivers. In the past thirty years the progress towards achieving this

goal has been a slow one. The Auditor General's Office, in its role of evaluating the

evaluators, has provided ample evidence of the direction in which program evaluation

needs to go. The process will inevitably remain one where change will be undertaken

incrementally unless there is a major rethinking of what program evaluation is and what

it purports to accomplish. Program Evaluation remains a tool by which departments,

concerned with operational effectiveness, can achieve some degree of success in

managing scarce resources. The phenomenon of greater interest by other

stakeholders, notably central agencies, is one that will continue to influence the

direction of future evaluation policies.

Examining Other Jurisdictions

The Auditor General, In developing an understanding of Canada's public service

^'Canada, Office of the Auditor General. "Evaluation in the Federal Government,'

1996 Report of the Auditor General, Chapter 3, 9.
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reforms, has considered reform initiatives in other jurisdictions, primarily those, like

Canada, that are based on the Westminister model. The object here is not to detail the

refomris of various states but rather to follow the OAG's perspective on these reforms,

particularly as the Office finds them relevant to its understanding of the possibilities for

Canadian reforms. . r =

By the mid-1 990's public service reform had become a recognized worldwide

phenomenon brought about by a number of factors, not the least of which were

excessively high levels of public debt, political demands for spending restraint,

changes in technology and the impact of globalization.

In 1993 the Office, in Chapter 6 of its annual report, presented a study of public

service reforms in Canada, New Zealand, Australia and the United Kingdom.

Apart from its annual reports to Parliament the OAG has produced two documents that

describe public service reforms in the Australian and New Zealand public services. In

1995 the Office published Toward Better Governance: Public Service Reform in New

Zealand (1984-94) and its Relevance to Canada and this was followed by Reform in the

Australian Public Service 1983-1996 two years later.

Canada's Public Service Reform, and Lessons Learned from Selected

Jurisdictions

Chapter 6 of the 1993 Report of the Auditor General was designed to provide

Parliament with infomiation about the progress of the government's PS 2000 initiative

within the context of refonns undertaken in other specific jurisdictions, namely

Australia, New Zealand and the United Kingdom. These countries were chosen for this
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Study not only because they had similar Westminster style governments but because

each had undertaken its own major public service reform initiatives during this period.

This study was conducted in the period preceding the June 25, 1993 prior

announcement of what was to become Program Review which was to include the

themes of reorganization, restructuring and streamlining of government operations,

these issues having dominated the reform agenda for much of the previous decade.

The Auditor General's report recognized that three of the most important

common factors influencing public service refomis in these selected jurisdictions were:

'changing economic circumstances; increasing and shifting public expectations of

government; and the need to modernize public service management."^ Such pressures

had propelled the Canadian public service through a decade of cost cutting nieasures

driven by the desire for fiscal restraint. Inflexibility, burdensome and expensive

managements systems were identified as fundamental reasons for refonn.

New Zealand's economic crisis of the early 1980's raised the issue of redefining

the role of government in terms of both the nature and extent of services it was to

provide. Over an eight year period, from 1984 to 1992, the number of employees in the

New Zealand public service was reduced by two thirds. Such reductions were

undertaken concurrent with major structural and management changes.

Australian public service reform was linked to the issue of economic problems.

However, by focussing on issues of efficiency and effectiveness of resource use such

^Canada, Office of the Auditor General. "Canada's Public Service Reform, and
Lessons Learned for Selected Jurisdictions," 1993 Report of the Auditor General
Chapter 6, 4.
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reforms were articulating the reality of constraints on public resources.

In Canada, fiscal restraint was but one factor that shaped PS 2000 and Program

Review. In New Zealand and the United Kingdom, public service reforms evolved from

economically driven changes in government. Economic pressures were also to

influence Australian refomns of the 1980s. ,

Chapter 6 of the 1993 Auditor General's Report noted several common themes

involved in public service reform in these four countries. The first among these was a

focus on results and accountability. Secondly the issue of delegation of authority and

responsibility as well as the issue of empowerment were identified as necessary

components of reform. A third common theme was the streamlining and simplification of

administrative systems that led to a focus on service orientation. The fourth common

element of reform reflected ideological concerns that reform initiatives were to

incorporate a more businesslike approach to the management of public resources.

In Canada PS 2000 placed greater emphasis on results based management and

thereby required a change in organizational culture. Client consultation and service

were to be primary elements in a new philosophy of government. It was expected that

the development of departmental mission statements, clearly articulated service

standards and holding deputy ministers accountable for these issues would clearly

bring about a change in organizational culture.

Australia's focus on outcomes and the inherent cost of achieving them required

a major overhaul of the budgetary system. Reforms to budgeting and related financial

measures placed greater focus on objectives, performance information and evaluation.
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Toward Better Governance: Public Service Reform in New Zealand

(1984-94) and its Relevance to Canada

Toward better Governance attempted to place public administration refonns in a

global context. The OAG, in preparing this document, expressed the view that much

can be learned from the sharing of reform ideas with a view to fostering improvements

in governance. It represents a more detailed examination of New Zealand's public

service refonns than that which was carried out in Chapter 6 of the 1993 report of the

OAG.

In the decade preceding this study the government of New Zealand had

undertaken sweeping reforms of social and economic polices relating to the public

sector. Because of the degree of change, it represents a neariy complete rethinking of

government and the delivery of public services. This study focused on reform of New

Zealand's core public service. It examined the principal stages of a decade of reforms

that included comnDercialization, corporatisation and restructuring during the period

from 1984 to 1987. This was followed by fundamental changes in management and

accountability (which were initiated in 1988-89) and later initiatives of the mid 1990's

which sought to perpetuate and consolidate these reforms. The Auditor General noted

that certain aspects of the New Zealand reforms may well be worthy of adoption or

adaptation to the government of Canada.
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Reform in the Australian Public Service

This study was commissioned with the intent of learning from this particular

jurisdiction about similar challenges faced by Canada. In introducing this work the

authors noted that:

Our studies of foreign jurisdictions, in particular, have been undertaken in order

to put Canadian federal public service renewal - now subsumed under a more

pervasive "government renewal" exercise - into the broader context of refomis

under way internationally, given that much can be learned from the Ideas and

experiences of others who face similar challenges.^°°

Reform in the Australian Public Sen/ice resembled Chapter 6 (1993) and covers the

period 1983 to 1996 and was intended as a resource document for government

officials, OAG staff and others. The authors were clear in indicating that the information

and analysis were not based on audit format and should not be confused with other

VFM audits undertaken by the Office, it was argued that the subject of public service

reform was far too broad a topic in terms of its scope to be amenable to audit

procedures. The methodology utilized in this study included a review of literature,

including official documents, discussions and interviews carried out in 1993 with senior

officials in the Australian government. The authors excluded from the study those

reforms relating to the federal system and Intergovernmental relations due to the scope

of the study.

In its conclusion, the report notes that both the Australian and Canadian

'°°J.W. Holmes and T.A. Wileman. Reform in the Australian Public Service 1983-

1996. Office of the Auditor General of Canada, 1997, 1.
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governments experienced challenging and difficult economic circumstances combined

with increasing and shifting public expectations of their respective public services and

indeed of government itself. Structural change as well as changes in systems and

practices of public service management were required to modernize their public

services.

Summary

This chapter examined those mechanisms by which the Auditor General can

influence public service reforms. Fundamental to the work of the OAG is the subject of

program evaluation. VFM auditing, covered earlier in this thesis, produces evaluations

of government programs. Program evaluation, consistently applied delivers factual

material by which the efficiency, effectiveness and usefulness of a program may be

measured. We have examined various reform initiatives that have been rather large

scale endeavours. Program evaluation focuses specifically on the delivery of specific

programs. The opportunity here is for the OAG to focus on the relationship of public

servants to the specific programs they deliver. It can be argued that because the public

service is so large and delivers such a wide range of services it cannot be reformed by

one universal message or initiative. Should the government adopt such a strategy of

program by program reform it will be incumbent on the OAG to provide consistency In

measurement and evaluation methodology

Examining other jurisdictions provides the OAG with the opportunity to present
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Canada's reforms in the context of other global phenomena. Although Canada's

experience will ultimately have a distinct Canadian character it does possess some

similarity to reforms undertaken internationally. The OAG's work with respect to this

issue provides Canadian reformers with insight into policy outputs or consequences.
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CHAPTER SIX

THE AUDITOR GENERAL AND CURRENT PUBLIC SERVICE REFORMS

The 1997 Report of the Auditor General included a chapter "Maintaining a

Competent and Efficient Public Service." This report was prepared at a time when there

was great pressure for significant change in the federal public service. The GAG had to

this point examined public service management and refomri issues, including

perfomfiance, values, organizational learning and innovation. This study was

undertaken with the intent of drawing attention to some of the areas that were believed

to be particularly important to the continued well-being of the federal public service.

The focus of this particular study was the traditional public service which

comprised, as of March 1996, about 207,000 people.^°^ Although this study specifically

targeted the core public service, the authors of the report suggested It could very well

apply to a significant portion of the broader federal public sector, that is those persons

and organizations not employed under specific legislation used to define the public

service of Canada.

In conducting the research for this chapter the OAG held discussions with

executives and individuals, primarily within the public service. The research team also

relied on the findings of previous OAG studies. An extensive review of public

^°*Canada. Office of the Auditor General. "Maintaining a Competent and Efficient

Public Service," 1 997 Report of the Auditor General, Chapter 1 , 6.
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management literature was conducted as were focus group discussions. Also consulted

were provincial officials, union executives and international public administrators.

The OAG sought to define the public service in terms what it should ideally be

with respect to competency and effectiveness:

to be competent and effective, a public service needs individuals with the

requisite commitment, skills, knowledge and experience. As an organization, it

also needs the ability to learn, and to adjust and renew itself in the face of

continuing rapid change. ^°^

The April 2000 Report of the Auditor General included a chapter on human

resource management in the public service. In announcing this report, Denis Desautels

noted that

:

there is an urgent need to deal with long-standing issues and emerging

challenges for human resource management in the public service... [there is] the

need to simplify, streamline and strengthen the current regime and to clearly

assign responsibilities in areas shared by deputy ministers, the Public Service

Commission and the Treasury Board.
^°^

The aim of this report was to bring to the attention of Parliament those long-

standing issues, as yet unresolved, as well as highlighting new emerging challenges in

the field of human resource management in the public service. The report's stated

objective was to:

102
Ibid., 3.

'^Canada, Office of the Auditor General of Canada. "Managing People in the

Public Service" News Release April 1 1 , 2000. Accessed April 26, 2000.

http:www.oag-bvg.gc.ca/domlno/media.nsf/html/000pr09_e.html
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r

identify problems with roles and responsibilities and related accountabilities for

human resource management and changes needed to enhance the current and

future capacity of the public service to serve ministers and the Canadian public

in a rapidly changing environment.
^°*

This study focused on the structures governing human resource management,

fundamentally the legislative framework and the roles and responsibilities of the

Treasury Board, The Treasury Board Secretariat, the Public Service Commission, the

Privy Council Office and line departments. In all, some twenty departments and sixty

agencies were studied. These were organizations that were subject to the authority of

the Public Service Commission and compromising what is described as the "core"

public service which includes those services for which the Treasury Board, on behalf of

the government, is the employer.

The OAG suggests that the current framework governing human resource

management is "unduly complex and outdated." Although the public service has been

the subject of reform initiatives for over three decades, administrative systems remain

cumbersome, costly and outmoded. The contemporary environment, it is argued,

demands greater flexibility and adaptability given an increasingly competitive labour

market. The human resource management regime of the public service has been

extensively reviewed and analysed and the fact that it remains in its current state

suggests the implementation of previous initiatives has been inadequate.

In 1962 the Glassco Commission sought to determine how changes in the

'^•Canada, Office of the Auditor General. "Streamlining the Human Resource

Management Regime: A Study of Changing Roles and Responsibilities," 2000 Report

of the Auditor General, Chapter 9, 24.
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relationships among the Treasury Board, other central agencies and line departnrients

could help to improve efficiency, economy and service to the public. Glassco argued

that substantial changes in the framework were required. Although some of Glassco's

recommendations contributed to the design of the 1967 legislative framework still

operating in the public service, some recommendations were never Implemented,

including those pertaining to the merit system and the Public Service Commission's

role. This, the OAG has noted, remains problematical today and has serious

implications in terms of accountability and efficiency.

In 1979 the Special Committee on the Review of Personnel Management and

the Merit Principle, also known as the D'Avignon Committee, called for significant

changes in the way human resources were managed in the public service. D'Avignon

echoed many of Glassco's concerns about divided responsibility, unclear

accountability, the role of the Public Service Commission and the staffing process.

The 1979 Lambert Commission identified problems similar to those raised by the

D'Avignon Committee despite being established to look at matters of financial

management and accountability and to examine specifically the issue of financial

management. It noted, however, that personnel management was equally as important,

if not more so, than financial management in achieving overall management of

government activities. Lambert noted that parliamentary oversight was limited because

of ill-defined or fragmented responsibility and accountability frameworks.
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Public Service Values

Public service reform, from the viewpoint of the OAG, inevitably Involves

discussion of public service values. The Office has acknowledged the importance of

establishing and sustaining ideal public service values inherent in any future

consideration of reform. In recognizing the importance of a values framework the office

has completed Chapter 12 of the 2000 Annual Report entitled 'Values and Ethics in the

Federal Public Sector." This chapter, tabled on October 17, 2000, calls for extensive

dialogue on the issue of values and ethics in the public service.

Unfortunately this report does not differentiate between "ethics" and "values" per

se. Throughout this report both words are used synonymously and interchangeably with

no obvious distinction being made between them. This inevitably complicates analysis

of the OAG's position on values specifically. For the purpose of this thesis the term

values has been defined as "enduring beliefs that influence the choices made by

individuals, groups, or organizations from among available means or ends."^°^

Subsequently, ethics, in the administrative sense, are defined as "principles and

standards of right conduct in public organizations...*^'* Ethics imply a moral decision.

The Auditor General noted that the public sector's recent history of

deregulation, downsizing, contracting out, increased delegation of decision making and

'^Kenneth Kernaghan and David Siegel. Public Administration in Canada,

(Toronto: International Thomson Publishing, 1999), 325.

'^Ibid..677.
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partnerships with the private sector has been made possible because of reliance on a

strong foundation of values and ethics characteristic of the public service. The process

of restructuring govemnient has, however, taken its toll on the morale and even the

work ethic of many public servants. Whereas in the past public servants had relatively

secure tenure in their positions as a fundamental aspect of their working relationships

to government, the current work environment is one of great uncertainty and insecurity.

Jobs can be eliminated as a matter of policy with little regard for the public servant.

Many institutional values are affected through this process. For instance, the issue of

loyalty to the government, to the particular institution in which one works as well as to

other public servants is fundamentally altered and replaced with a greater

concentration on self, in the extreme, mere survival in one's job becomes an all

Important point.

The OAG notes that the increased emphasis on values is reflective of those

changes in government structure and new approaches to governance:

deregulation and the reduction of management supervision and the

corresponding emphasis on the empowerment of employees, changes in public

service values, the growing number of alternative service delivery agencies, the

increasing partnerships with the private sector, the privatization of certain

government services and greater public scrutiny of government

programs .^°^

Throughout this thesis it has been demonstrated that the optimal chance for

sustainable public service refonn is dependent to a large extent on the identification,

adoption and promotion of positive public service values. Chapters two, three and four

'^^Canada, Office of the Auditor General. "Values and Ethics in the Federal

Public Sector," 2000 Report of the Auditor General of Canada, Chapter 12, 3.



'033

..'"-?



108

detailed various structural and procedural changes that failed to produce sustainable

results in the refomri process. On the basis of that material it could be argued that future

federal governnnents can no longer afford massive structural reforms without further

jeopardizing both the morale and the capabilities of the public service. A focus on

values allows for refomri with minimal disruption. Some values such as service to

Canada and Canadians, loyalty to the elected government, honesty, integrity and

nonpartisanship, prudence in the use of tax dollars, fairness and impartiality,

professionalism, respect for ministers and pariiamentarians remain constant.

Traditional values also include neutrality, accountability, efficiency, effectiveness,

responsiveness, representativeness, integrity, fairness and equity.

The 2000 report reviews values initiatives to date, those which provide the

'strong' foundation while observing that they remain limited in their preliminary stages.

The report then goes on to propose priorities and a framework on which future action

can be based. The OAG suggests that priorities must include clarifying the principle of

ministerial responsibility and the responsibilities of officials as well as explaining to all

public servants the laws and policies relating to their conduct. Subsequent to this it is

also important to establish avenues for voicing concerns about values and ethics.^*^

The Auditor General has stressed the need for the federal government to

develop an implementation plan, with specific deadlines to address values and ethics

priorities across the public sector and in all federal organizations. Fundamental to the

issue of ensuring appropriate values is the issue of leadership. Any framewori( should,

108
Ibid.. 16.
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according to the OAG. promote values and ethical conduct by the leadership both in

the government and in the public service itself.

Background to the 2000 Study

The OAG, in May 1995, reported to Parliament on ethics and fraud awareness in

govemnrient. In 1996 the government issued >A Strong Foundation: Report of the Task

Force on Public Sen/ice Values and Ethics more commonly known as the Tait report

after its chairman John Tait. These two reports, according to the OAG, contributed to

building a consensus on the issue of public service values and ethics which

unfortunately has not permeated the entire public service. The OAG notes that, "as part

of good governance efforts, several departments are implementing major values and

ethics initiatives. Others do not assign a high priority to developing comprehensive

values and ethics initiatives..."^^

Summary of the 2000 Report - Values and Ethics

The objective of this study was to stimulate sustained discussion and action on

values and ethics by Canadians and members of the federal public sector. The chapter

109
Ibid., 2.
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reviewed major values and ethics initiatives undertaken since the May 1995 Report to

Parliament. The study focussed on values and ethics programs and initiatives that

promote ethical decision making. Although it did not make the distinction between

ethics and values that has been used throughout this thesis it must be recognized that

much of what is said about "ethics" Implies the use of the word "values".

First among those values with which the OAG is concerned is that of probity or

honesty in the public service. According to the OAG, probity is maintained through

financial and management controls assisted in a great part by sound values and ethics.

While the OAG acknowledges that the federal government is taking steps to maintain

the public sector's strong foundation of values it suggests that such initiatives be

carefully developed, implemented, and monitored. Even with such initiatives the OAG

notes that it is unrealistic to expect that by themselves they will, or can, ensure probity.

The 2000 report notes that "a considered balance of reliance on financial and

management controls and on values and ethics approaches is required."^^^ Chapter 1

of the May 1995 report, "Ethics and Fraud Awareness in Government,' recommended

an ethics framework for government, consisting in part of a statement of principles,

leadership, empowerment of public servants, transparent decision making, ethics-

related training , a mechanism for discussion of and reporting ethical concerns and

establishing a continuous process making ethics a conscious part of daily operations

and decision making. Probity, the OAG suggests, should be a fundamental concern of

parliamentarians, ministers, federal entities and organizations and individuals that

no
ibid., 3.
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receive funding from or conduct business with the public sector/^^

According to the OAG, the increased emphasis on values and ethics reflects

changes in both the government's structure and in its approach to conducting its

business. Among these significant changes were: the focus on deregulation and the

reduction of management supervision and the corresponding emphasis on the

empowemnent of employees, changes in public service values, the growing number of

alternative service delivery agencies, the increasing partnerships with the private

sector, the privatization of government services and greater public scrutiny of

government programs. The OAG expects that the near future will become even more

complex as there is a requirement to replace retiring employees with new employees

and as entrance to and departure from the public service by those employees becomes

more frequent.^^^

Following the 1995 Report there have been significant values and ethics

initiatives in the federal government. In December 1996 A Strong Foundation: Report of

the Task Force on Public Service Values and Ethics (Tait Report) was published and

was subsequently reissued in January of 2000 by the Canadian Centre for

Management Development (CCMD). In April 1998 the Organization for Economic Co-

operation and Development (OECD) set out its Principles for Managing Ethics in the

Public Sen/ice. The OAG notes a common theme expressed by these major works on

values and ethics: "the promotion of values and ethics is an essential part of a good

••'Ibid., 3.

"%id., 3.
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governance framework that needs to be continually and systematically addressed to

help ensure probity and the long-temn viability of federal entities."^^^

The objective of the OAG's 2000 Report was to "stimulate sustained and

transparent discussion and action on values and ethics by Canadians and members of

the federal public sector."^^^ The study focused on values and ethics initiatives that

were viewed as promoting ethical decision making as part of a comprehensive

approach to good governance in federal entities. The OAG acknowledged that its own

observations made in this study integrated the OECD principles as well as federal

reports previously mentioned.

The Tait Report had served as an important means of establishing a consensus

on the issue of values and ethics in the public service as it focussed on values and

ethics deemed fundamental to the operations of the public service. The Tait Report

proposed the adoption of an "ethics regime" which echoed the concerns of the OAG's

May 1995 Report. However, in January 2000, "the Treasury Board Secretariat informed

deputy ministers that most public servants had not heard of the Tait Report nor had

they participated in or were aware of the ongoing discussions related to the report."^^^

In 1999 the Treasury Board surveyed public servants and the results of this

undertaking suggests that there are vulnerabilities in the area of values and ethics. The

results suggest that most public servants were respected by their co-workers and most

"^Ibid., 4.

"Ibid., 4.

"%id., 5.
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believed that their work units operated in an open and honest manner. However, the

OAQ was greatly concerned that a significant number of public servants strongly or

mostly agree that they cannot explain to others the vision, values, or mission of their

department or agency. Public servants have also expressed concern about fairness in

obtaining promotions, conflicts with superiors, and that management will not effectively

resolve the concerns raised in the survey. Since the May 1995 Report of the OAG there

have been further major values and ethics initiatives (see appendix B of the 2000

report).

Post-Secondary Recruitment in the Public Service

The December 2000 Report of the Auditor General, Chapter 21 , examined the

Post-Secondary Recruitment Program of the federal public service. This study

highlights a number of issues affecting the current and future state of the public

service. The purpose of the OAG audit was to determine the extent to which the Post-

Secondary Recruitment Program will enable the government to renew its professional

and management work force and to assess the effectiveness and efficiency of the

program.

This study by the OAG found that although the Public Service Commission is

recruiting qualified candidates it is not attracting enough candidates to meet the future

requirements of the public service. This situation in viewed by the OAG as a problem

which the government must immediately address in order to continue to deliver its
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programs and services. The government's ability to address the recruitment problem

remains a cause for concern for the OAG.

The OAG found that the recruitment program had substantial weaknesses in

terms of its efficiency and effectiveness. Forecasts of recruitment needs have not been

clearly articulated. It was noted that without a clear idea of the number and type of

employees needed it would be difficult to establish clear recruitment levels from which

appropriate recruitment strategies could be developed. Compounding this problem is

the fact that recruitment levels under the program have not been met consistently. The

OAG has suggested that the Public Service Commission become more aggressive in

its recruitment of university graduates and do more to promote the public service as a

career choice to graduates. Further complicating the effectiveness of the recruitment

program is the fact that few departments participate in it. The OAG noted that the

Commission does not establish and manage inventories of qualified candidates for

departments. Another concern of the OAG is the fact that the program has not been

consistently and systematically evaluated in order to improve effectiveness and

efficiency. This, it was noted, complicates the government's attempts to take

appropriate corrective action with respect to recruitment problems.

The problems with the Post-Secondary Recruitment Program are critical

because of the lack of time left to address these problems. The demographics of the

public service suggest that a major change in the public service will inevitably happen

as those who work in it age, retire and othen/vise leave the public service. The public

service has an aging workforce. According to the OAG seventy percent of public
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service executives could retire by the year 2008 and the public service will be unable to

replace them because the feeder groups have the same or a similar retirement

profile."®

It also takes an average of ten years service to prepare a public servant to fill an

executive position. This is further complicated by the fact that the public service has

traditionally hired at the entry level and continued to promote from within the service.

Section 1 1 of the Public Service Employment Act mandates "that appointments shall be

made from within the public service except where, in the opinion of the Commission, It

is not in the best interests of the public service to do so.""^ According to the OAG only

18 percent of public servants in the Executive, Administrative, Foreign Service and

Scientific and Professional categories are under the age of 35. Forty-five percent of the

workforce is over the age of 45. It should be noted that this problem was exacerbated

during Program Review in which many employees, primarily younger employees, left

the public service under a departure incentive program and subsequent to this was the

fact that hiring during this period was extremely limited."®

The OAG audit of the Post-Secondary Recruitment Program is important to the

issue of public service refonn in that many of the problems raised during the audit will

"^Canada, Office of the Auditor General. "Post-Secondary Recruitment Program

of the Federal Public Service," Chapter 21 , 2000 Report of the Auditor General, 2.

'"Quoted In the December 2000 Report of the Auditor General, Chapter 21 , 3.

''*See Canada, Office of the Auditor General. "Post-Secondary Recruitment

Program of the Federal Public Service," 2000, Report of the Auditor General, Chapter

9,3.
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remain as significant factors in any future reform initiatives. The 2000 audit was not

intended to address specifically the issue of reform but the work of the study highlights

the environment in which any reform can take place. In nearing the conclusion of this

thesis it must be noted that in the future major reform initiatives such as those

examined in this thesis will not be possible. There is little left to restructure, few enough

public servants to downsize and the public service itself has passed its threshold of

reforms. What the 2000 audit suggests is that reform must inevitably be a continuous,

well articulated, and fully developed program that must enhance the public service over

the next few decades.

Public Service IManagement Reform: Progress, Setbacks and Challenges

" • ^i '

*

In February 2001 the OAG published Public Service Management Reform:

Progress, Setbacks and Challenges. The Office released this report along with three

other papers which had been prepared for the office. These papers are Looking Back

From 2000 at Public Sen/k^e 2000 by John Edwards, former manager of PS 2000;

Comparative Perspectives of Canadian Public Service Reform in the 1990s by Peter

Aucoin and Distant Reflecthns on Federal Public Sen/ice Reform in the 1990s by Ian D.

Clark, former Secretary of the Treasury Board and Comptroller General of Canada.

This OAG report and the works noted above will undoubtably further the issue of

federal public service reform in Canada in the near future and will probably influence

future reform initiatives. In September 2000 these works provided a basis for
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discussion at a symposium organized by the OAG involving a number of current and

fomner senior public service officials and other knowledgeable individuals.

Public Service Management Reform: Progress, Setbacks and Challenges was

intended to provide a broad assessment of progress under the main themes and

objectives of public service management reforms during the 1990s as well as providing

the OAG's perspective on the challenges the government would face in continuing the

process of refomn. This report also details those aspects of reform which the OAG

believes serve as essential prerequisites for success. The OAG, in this report, revisits

many of the important themes covered in this thesis: PS 2000, Program Review and La

Relive.

As noted previously, PS 2000 was designed to significantly streamline systems

and processes as well as modernize management practices as a response to the

concerns of public service executives who believed that the centrally prescribed

administrative regime was overly complex, costly, time-consuming and inflexible. Also

of importance and concern was the reality of fiscal pressures on budgets throughout

the 1980s and into the 1990s. PS 2000 was initiated by a government White Paper,

Public Service 2000: The Renewal of the Public Service of Canada issued in December

of 1990. The White Paper noted the need to modernize a public service that was

experiencing rapidly changing circumstances. In short it was to move the public service

orientation away from process and risk aversion to a focus on more innovation, service

quality and results. Authority would be decentralized and the public service would

nurture both the skills and potential of its employees. PS 2000 would match authority to
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responsibility and promote flexibility in managenient.

La Relive, as we have noted in previous chapters, did not intend legislative or

structural change to the public service. It focused instead on what could be done within

the existing framework. Theoretically this was an obvious strength of this initiative in

that it would cause little disruption to the environment and culture of the public service

as a whole. La Relive sought to modernize human resource management, address

demographic challenges, foster values of service orientation, support learning and

development and develop inspired leadership.

The Auditor General recognized that there were parallel initiatives to PS 2000

and La Relive but Public Service Management Reforni: Progress, Setbacks and

Ctiallenges focused on only these two major initiatives. What is important to note from

the view of this thesis is that these other initiatives sought to reinforce values of

effectiveness, efficiency and economy in public administration as well as the value of

accountability, primarily accountability to Parliament. The rationale for this focus on

these two initiatives in this study was:

to provide a broad assessment of the progress under the main themes and

objectives of the two initiatives, a perspective on the challenges the government

and public service leaders now face in moving fon/vard with needed changes,

and our views on the prerequisites for their success.
^^^

Other studies and audits carried out by the OAG sought a more in-depth analysis of

particular aspects of various reforms such as public service downsizing, service quality,

"^Canada, Office of the Auditor General of Canada. Public Service Management
Reform: Progress, Setbacks and Challenges. February 2001, 6.
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performance measurement and information for Parliament. In this current study

(February 2001) there are several references to management practices and reforms in

other jurisdictions although the OAG does not offer assessments of such initiatives.

This thesis has reviewed the woric of the OAG in some of these areas.

In assessing Canadian efforts at public service reform through the 1990s the

OAG noted progress in a number of key areas and yet has expressed concern about

the lack of attention given to aspects of the management framework proposed by PS

2000 and to the fact that human resource management reform has seen little progress

since. This, however, was not meant to imply that nothing was accomplished, as we

shall see many PS 2000 recommendations have been earned out. Flexibility in

allocating budgets was one such area of success. Central controls were streamlined in

many areas and departments received more authority in aspects of procurement. PS

2000 entailed placing a greater emphasis on service to the public and this was

achieved to some degree but the OAG expressed the belief that more could be done. In

assessing the government's ability to report and focus on results the OAG found

disappointing progress over a period of several years in that there were problems in

measuring results and using the information to improve programs and services and

reporting it to Pariiament. This aspect was covered in Chapter 5 of this thesis.

The OAG has found weaknesses in the government's management control

frameworic. OAG audits have highlighted such problems and have recommended

conrective actions. Among the OAG's recommendations are that the accountability of

deputy ministers and departmental management teams must be strengthened through
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implementation of perfomfiance managenrient programs. The OAG also points out that it

is the responsibility of the Treasury Board Secretariat to monitor the quality of key

departmental management systems. It noted that:

The Treasury Board's development of this management framework is

encouraging, but much work remains before it is fully in place, and some
Treasury Board Secretariat officials are concerned that the Secretariat may not

have the necessary skills and resources to fulfil the role envisioned for it. These

concerns must be addressed, and the Secretariat's capacity to effectively

monitor departmental controls and performance must be assured.
^^

One of the most important concerns of the OAG over the last decade has been

human resource management. Although there has been a great deal of interest and

focus on this issue by senior officials the results have been disappointing. The OAG is

aware that the human resource challenges today are even greater than during the

introduction of PS 2000. There is a potential leadership crisis in the public service as

many public service managers reach retirement age and there is an under-

representation of youth. Other issues such as labour relations must be resolved and

increased competition for workers by the private sector must be addressed in future

refonn initiatives.

In order to meet the challenges facing the public service the OAG recommends

that it is most important to set a refomn agenda that will have the strong support of

ministers. Past reform initiatives both in Canada and in other countries have

demonstrated the need for strong political support in order to achieve success. Support

must also come from the Clerk of the Privy Council. It has been noted by the OAG that

•2^lbid., 9.



'/!.•'

'd\

C'ln

r-',^

.-W

rnr-b

• ri



121

this position has:

the capacity to influence the appointment and priorities of deputy ministers, their

accountability for performance, and their remuneration, development,

reassignment and removal ... the Clerk can provide leadership that is vital in

setting a challenging corporate agenda of reform and holding colleagues

accountable for giving it effect. The Clerk has a similarly important role in

rectifying the too-frequent rotation of deputy ministers and others who have

central responsibility for management. ^^^

The current challenges facing the public service necessitate reform and this fact

has been acknowledged by the Auditor General. The public service has a need for

rejuvenation and renewal as well as a need to modernize and simplify systems of

human resource management. Any current or future endeavour must incorporate the

lessons gleaned from past experiences. Public service reform, if handled poorly, can

undermine the very institution it is intended to revitalize. Such reforms can lead to

morale problems, a serious loss of corporate memory and even problems with

compliance amongst those required to carry out various initiatives. This, in essence, is

the fundamental concern of the OAG.

Current public service reform initiatives suggest that values held by the public

service will figure prominently in future reform undertakings. In its press release

accompanying the October 2000 Report, Chapter 12, the OAG noted that "the Auditor

General stresses that in the context of deregulation, downsizing, contracting out and

increased delegation of decision making and partnerships with the private sector, the

government is increasingly relying on a strong foundation of values and ethics to make

121
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decisions in the public interest."^^

Results of Management Reform 1990-2000

The OAG assessment of public service reforms in the 1990s showed that some

progress has been made in a number of areas. The OAG has expressed, however,

serious concerns about the lack of attention given to certain aspects of the

management framework presented in PS 2000. Those aspects of refomri that were

introduced included greater flexibility in budget allocation, streamlining central controls

and giving more authority to departments in procurement and the use of central

services. The OAG noted that refonns relating to service to the public were

encouraging but left much more room for improvement. It was also noted that reforms

which focused on results, seen as very important by the OAG, were disappointing. Most

significantly, more infomnation on results is required: hence the emphasis on Program

Evaluation in the previous chapter. Reforms of the 1990's, particularly Program Review,

meant changes of policy functions although as late as 1996 it was found that there

were shortages of some key skills in this area.

Perhaps one of the most significant points made in Public Service Management

Reform: Progress, Setbacl(s and Challenges that is related to this thesis is that the lack

of success in human resource management remains a major weakness in the refomi

'^^Canada, Office of the Auditor General."Values and Ethics in the Federal Public

Sector," 2000 Report of the Auditor General, Chapter 12.
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process. Legislative and systemic changes were made but collectively they had little

impact on the public service. In 1992 the Public Service Reform Act maintained the

basic legislative framework for human resource management that had been previously

enacted in 1967. Of the human resource management system the OAG states that it

"remains costly, time-consuming and overly complex. It is still a source of major

frustration for both managers and employees..."^^ A particular area of concern for the

OAG is that responsibility for human resource management is divided between the

Treasury Board and the Public Service Commission. PS 2000 was intended to resolve

this issue but this aim was not achieved.

In concluding Public Service Management Refomi: Progress, Setbacks and

Challenges the OAG restated its rationale for this study:

We undertook this study of the efforts at public service refomri over the last

decade to provide parliament with a broad assessment of their progress, a

perspective of the challenges the government and the service now face in

moving forward with needed change, and our views on prerequisites for

success.
^^^

PS 2000 and La Relive served as the focus of OAG studies during the 1990s.

According to the OAG perception of these two initiatives:

PS 2000 was designed with the aim in mind to streamline and modernize the

public service management regime and create a more vibrant dynamic

organization focused on results... La Releve sought to address workplace and

work force problems exacerbated by the difficult fiscal circumstances of the mid-

1990s.'25

>"lbid.. 12.

'2^lbid.. 25.

'"Ibid., 25.
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The conclusion of the OAG in respect to these two initiatives and their stated intent is

that despite some limited successes the results overall have fallen well short of

expectations. The OAG acknowledges that more work is needed to improve areas such

as modernizing and improving service to the public and making better use of

performance information to strengthen programs, achieve desired results and account

for performance.

Public Service Management Refonv: Progress, Setbacks and Challenges offers

some critical analysis of past reform initiatives that may in part lay the blame for past

failures in this area. A most significant observation of the OAG relates to the

performance and the importance to the process of deputy ministers. Past refbmi

initiatives, specifically PS 2000 and La Relive have failed because of the

ineffectiveness of deputy ministers. The OAG suggests that the role of deputy ministers

is critical to the success or failure of any future initiatives. It was noted that:

Their role, particularly in human resource management, must continue to evolve.

Collectively, they now play a significant role in shaping the corporate

management agenda. Individually, they define departmental management
initiatives and organize and lead the department's staff. They are responsible for

establishing and maintaining management controls that meet centrally

prescribed policies and standards. They are responsible for achieving results.

And increasingly, they must assume responsibility and be held to account for

i, creating an innovative and vibrant workplace peopled by highly skilled and

committed workers, for It is through the efforts of those workers that results will

be achieved.^^

From this analysis one could suggest that blame for past failures rests largely with the

most senior levels of the public service, the deputy ministers. The OAG is not, despite

126
Ibid., 26.
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these observations, overtly critical of former deputy ministers. It acknowledges that:

The deputy minister community, under the leadership of the Clerk of the Privy

Council, has devoted considerable energy to some of these matters over the last

decade. But given changing circumstances and revolving leadership, and

despite good intentions, the results have been disappointing: much study, but

little change.^^^

Summary

This chapter has examined a number of significant OAG studies relating to the

Issue of public service reform. The most significant conclusion one can make about

these issues is that they have received, and will continue to receive, the attention of the

OAG. This suggests that the Auditor General will play a highly visible role in the

discussion of future reform initiatives.

Four Decades of Reforms: Conclusion

The objective of this thesis was to study the involvement of the Auditor General

in the proposal, implementation and review of major public service reform initiatives

during a period spanning nearly forty years, from the early 1960s to 2001. This period

began with the Glassco Commission and concluded at the end of the term in office of

Auditor General Denis Desautels in 2001 . It has been demonstrated throughout this

work that the role of the OAG has varied from proponent to critic, and from instigator to

•^Ibid., 26.
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reviewer. In the past forty years the OAG's mandate has changed to meet the

requirements of critical analysis of government operations and this has been aptly

demonstrated in the office's relationship to the issue of public service reform.

The OAG currently possesses the ability to offer policy advice to

parliamentarians and policy makers, and to public servants. At the core of this policy

advice are the many VFM audits carried out by the OAG on the issue of public service

refomn. As noted in Chapter One the OAG must acknowledge the limits of perfomiance

auditing, noting constraints on the public service at large. There exist critics ofVFM

auditing who suggest it represents a dangerous approach to governance and

democratic ideals. This thesis has presented OAG VFM audits in a manner which

suggests there are distinct advantages to such audits regardless of such perceived

threats. Much of the value ofVFM auditing stems from the consistency with which It has

been applied.

Consistency is clearly demonstrated in regards to the issue of public service

refomn through the application of values analysis. Values have been articulated

throughout the processes of public service refomn and by the OAG in its VFM audits

and other materials. For example Chapter One identified three key definitions that were

necessary to maintain consistency in the OAG's VFM audits, these were: economy,

efficiency and effectiveness. Traditional public service values include the following:

neutrality, accountability, efficiency, effectiveness, responsiveness, representativeness,

equity, fairness and integrity. New emerging values include: service quality, teamwork,

innovation, openness, and excellence. We have seen that the various reform initiatives
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have prioritized different sets of these values at different periods of time. It is primarily

these values which dominate the process of public service refomi.

Table 1 demonstrates the process of reform from a values perspective over the

period 1960-2001 . It must be noted that included in this review of values analysis are

qualities which have at times have been interpreted as values such as fiscal restraint

during Program Review or the focus on results during IMAA. The focus of this thesis

has been those values mentioned in the above paragraph, defined as traditional and

new or emerging values. At this point in our research it is necessary to acknowledge

that there remain other potential values that a public organization such as the public

service may pursue.

Since June of 1992 the Cleric of the Privy Council has submitted an annual

report, addressed to the Prime Minister, on the state of the public service. The seventh

In this series of reports, released on March 31 , 2000, acknowledged that the

government had made a commitment to the federal public service by noting in the

Speech from the Throne that the government intends:

to ensure that the Public Service of Canada remains a strong, representative,

professional and non-partisan national institution that provides Canadians the

highest quality service into the 21st century, the Government will also focus on

the recruitment, retention and continuous learning of a skilled federal

woritforce.^^®

"•Mel Cappe. Seventh Annual Report to the Prime Minister on the Public Service

of Canada. 2000, 1.
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Table 1.1

VALUES REFLECTED IN PUBLIC SERVICE REFORMS 1962-2001

Giassco
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There appears to be an emerging consensus as to the importance of articulating

values-based reforms by many key players besides the Clerk of the Privy Council and

the Auditor General. Critical to the success of any reforms is the role of senior public

servants, particularly deputy ministers. The Auditor General has repeatedly stated that

the success or failure of public service reforms depends on the active participation of

the cadre of deputy ministers. Fortunately, according to a national survey of Deputy

Ministers conducted by the Institute of Public Administration of Canada (IPAC) there is

growing consensus on the issue of public service refonn.^^

This survey highlighted three priority issues which are driving the public sector

management agenda namely: renewing the human resource dimension of the public

sector; enhancing service delivery; and improving performance measurement and

accountability. The first of these priorities is seen as the most crucial management

issue. It is to be accomplished through: recruitment, retention, and succession

planning; training, organizational learning and knowledge management; leadership

development; values and ethics; building a healthy representative, people-centred

workplace; and using technology to improve organizational performance. ^^°

It appears that the climate for successful public service reforms has never been more

favourable than at present and yet the OAG remains somewhat pessimistic.

At the completion of his ten year term as Auditor General Denis Desautels took

'^Brian Marson and Allison Fader."IPAC Biennial Survey 2000: Deputy Ministers

Focus on Human Resource Renewal Issues". Public Sector Management \/o\urne 12,

Issue 1,2001,6.

130
Ibid., 6.
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the unprecedented step of tabling a final report summarizing the accomplishments and

the concerns of his office. Reflections on a Decade of Serving Parliament focusse6 on

issues that were priorities during his tenure as Auditor General. The report is critical of

the lack of progress with regards to the management of human resources in the federal

public service. Section III of the report deals specifically with the state of the public

service. . . ^

The federal public service, according to Desautels, is Canada's largest, most

diverse and perhaps most important employer. Fundamental to its success is its ability

to sustain a high-quality work force. (This is an issue recently addressed in the OAG

report on post-secondary recruitment.) The public service must be able to attract its

share of the country's best and brightest. It must develop, retain and motivate its

members to perform to their full potential. Unfortunately the federal public service has

not been functioning well for a very long time.^^^ It was not functioning well as it entered

the 1990's and despite two major initiatives, PS 2000 and La Relive, which aimed to

resolve its problems it continues to perform poorly.

Much of what the Auditor General had to say on public service refomri has

already been noted in other OAG instruments and has been dealt with in this thesis.

The issue of public service reform specifically is dealt with in the OAG report Public

Service Management Reform: Progress, Setbacks and Challenges which was issued

almost simultaneously with Reflections on a Decade Serving Parliament The Auditor

"'Desautels, Denis. "Reflections on a Decade of Serving Parliament," Report of

the Auditor General of Canada, February 2001 ,12.
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General does offer a summation of refomns undertaken during his tenure.

Desautels does raise some important points in his final report that speak to the

issue of future refomns. PS 2000 produced only limited results because weak

application of its principles hindered progress. The Auditor General is succinct in

describing why reforms like PS 2000 failed. He noted that:

...changing the management philosophy depended heavily on the personal

leadership of senior officials, but there were no effective mechanisms to ensure

that managers observed its basic principles. Furthermore, PS 2000 fell short of

its objectives because it lacked a definitive strategy and concrete goals. In

addition, financial restraint measures led to a public service strike and seriously

weakened labour-management relations. The contradiction between financial

restraints like a wage and salary freeze and the basic messages of PS 2000
generated employee cynicism about the depth of the government's commitment

to the reforms.
^^^

As noted earlier, leadership is a fundamental concern of the Auditor General with

respect to the refomri process. Of great importance to Canadian reforms in particular is

the fact, as noted by Desautels, that:

public service reform has never been a high priority for politicians. Too often,

initiatives to improve performance seem to have been interpreted as reflecting

the demands of public servants rather than the concerns of other Canadians.

These conditions were to doom a reform program that depended seventy

percent on changing attitudes.^^^

Peter Aucoin in 'Comparative Perspectives on Canadian Public Service Reform in the

1990's" notes that:

...few, if any, ministers saw political advantage in public service reform, although

sonr)e saw political advantage in sniping at "bureaucracy", a phenomenon that

"2|bid.. 12.

•"Ibid.. 12.
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was prominent intemationaily, especially in the Anglo-American systems, during

the 1980s and Into the 1990s.'^

Program Review and other government cutbacks in the mid-1990s had a

substantial impact on the public service and greatly affected the potential for reform.

This period witnessed significant downsizing. The Auditor General notes that:

management's attention focussed largely on the fair treatment of staff who left as

a result of work force reductions. While the downsizing did not generate much
labour strife, the environment was not conducive to the human resource

management reforms intended by PS 2000.^^

Downsizing created an environment in which those public servants who remained in the

public service were subjected to stress and increased, if not impossible, workloads. In

terms of employee motivation and morale, the public service was at an all time low.

The other major reform initiative undertaken during the term of Denis Desautels

was La Relive. It has already been noted in this thesis that Desautels pronounced the

death of this initiative. However, issues given priority in La Relive remain relevant -

recruitment, workplace well-being, and learning and development. These will dominate

any future initiatives that may succeed La Relive.

Public Service Management Refonv: Progress, Setbacks and Challenges

represents a watershed in the work of the OAG on the issue of public service reform.

The existence of this report suggests that the OAG views this issue as a continuing

concern. The history of public service reform in Canada is still being written. This report

'^Aucoin, Peter. "Comparative Perspectives on Canadian Public Service Refbnn

in the 1990s," Public Sen/ice Management Reform: Progress, Setbacks and
Challenges. Office of the Auditor General of Canada, February 2001 , 67.

i^^Desautels, Denis. Reflections on a Decade of Serving Parliament, 12.
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was undertaken, according to the outgoing Auditor General Denis Desautels as part of

the OAG's ongoing efforts to nurture performance improvement. According to

Desautels: ^

...it provides a broad assessment of progress under the main themes and

objectives of public service management reforms during the 1990s, or

perspective on the challenges the government faces in moving forward, and our

views on the prerequisites for success.^^

In short it is intended to lead current and future management refomn efforts and to

facilitate or encourage needed changes. It is intended to create and sustain interest in

public service reform. This study examined PS 2000 and La Relive and current efforts

to continue the process based on these initiatives.

136
Ibid., 6.
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