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ABSTRACT

This dissertation is concerned with the politics of administrative reform in Ontario
between 1970 and 2002. The central problem is to develop an understanding of political
and administrative agency serving to transform the theory and praxis of public
administration. The question posed here is how was it that neoliberalism came to emerge
in the Ontario administrative state? In Ontario's case this was a process of fits and starts
beginning in 1969 with the striking of the Committee on Government Productivity and
proceeded forward episodically in a series of tentative steps. Despite various proposals to
shrink the Ontario public sector and restructure the production and delivery of public
services, no government between 1970 and 1995 pursued such a course. Even during the
mid-1970s where a discernable shift in economic policy was underway as a result of
rising levels of inflation, the response was to constrain the growth in public expenditures
rather than undertake a re-engineering of the structures and processes of public
administration. The election in 1995 of a Progressive Conservative party, reconstructed
as a vehicle for neoliberalism, changed that.
Two key conclusions are arrived at. First, is that Ontario's turn to neoliberalism
was tentative and protracted because a vital element was absent. That missing element
was a political vehicle possessed of a conviction to drive such a project forward. Second,
previous governments of the pragmatic centre were not compelled to restructure
Ontario's public administration because economic and poltical condistions did not
necessitate such.
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Chapter 1
Introduction

At its most abstract level, this dissertation hypothesizes a material link between
public administrative theory and praxis, that is to say how the administrative state
determines its key purposes and identifies the means to implement these, and capitalist
economic development. It is not that the public administrative form is derivative from
the economic terrain but rather there will by necessity be a powerful correspondence
between the two. It is not coincidental that the administrative and organizational form of
industrial, especially 'corporate', capitalism is largely the same as that which
predominates in the public sector. This relationship may be characterized as 'dependent
instrumentalism', that is to say that the economic and public administrative forms are
dependent in mutually reinforcing their respective needs for stability and expansion. And
instrumental in that public administration indeed provides the mechanisms to manage and
balance this relationship against the full range of social forces seeking to alter the
configuration of power and compromises in the wider political economy. This symbiosis
becomes problematic, however, during a period of economic stress where forces may
emerge to restructure this relationship.
Thel9 th century expansion of capitalist industrialization through to mid-20th
century welfare state building necessitated a more enabled state. Political and economic
crises and complexity engendered through urbanization, democratization and class
conflict, required that the state adopt new functions and develop greater capacities in
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response to these new demands. Throughout this period the administrative state, despite
expanding roles and functions, remained remarkably stable in terms of structure. The
classical Weberian organizational architecture of hierarchy and rule bound decisionmaking prevailed in both private and public bureaucracies. The predictability and
stability provided by this model served the needs of both political and economic interests
well. This model, in its state form, is termed for the purposes of this study, Fordist Public
Administration (FPA) as a means to signify its close correspondence with industrial
capitalism, and especially in its 'corporate' form.
This model came under significant stress in the 1970s and 1980s as industrial
capitalism restructured in response to inflationary pressures and an increasingly
liberalized international trading and investment regime. As the crisis of industrial
capitalism deepened the implications for the state and its public administrative apparatus
became apparent. Pressures grew to constrain public expenditures and restructure the
production and delivery of public services. The relative predictability and stability of the
previous era now required the state sector to adapt to new economic conditions and
policy purposes. This is the process referred to here as building a neoliberal public
administration (NLPA). Several more specific hypotheses respecting both FPA and
NLPA flow from the foregoing and each is inherently limited, if not contradictory, and so
finds expression as a paradox.
First, an enduring challenge for public administration, whether FPA or NLPA, has
been to build the internal capacities necessary to facilitate adaptation to shifting macroeconomic conditions. This includes establishing planning and co-ordinative mechanisms.
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Militating against such efforts and indeed overwhelming them, is the sectorally organized
structure of public administration which supports the formation of clientilistic practice
and culture. The resulting brokerage politics undermines efforts to engage in 'horizontal
management' and build policy coherence.
Second, rather than technocratic neutrality, public administration is politically
instrumental. While great lengths are taken to characterize public administration as
imbued with the values of neutrality and professional technical competence, this is an
ideological patina for an arrangement of institutions whose purposes are fundamentally
political and conservative. The doctrine of the politics-administrative dichotomy was a
prescription for a strict division of labour between the political leadership and the
'neutral' public service. The objective was to de-politicize the public service by ensuring
appointment was based on merit and professional competence rather than partisanship.
The public administrative apparatus was a neutral but technically competent instrument
that could be directed by whoever was elected. But neutrality is easy to convey when
there is a general consensus on the role of the state in economic and social affairs. At
times of stress, this doctrine is not as instrumental. NLPA reworked this doctrine again,
as it did in the early 20th century, to 'neutralize' the public service but this time the
objective was not technical professionalization but rather to establish a form of political
control over public administration.
Third, the values and goals of 'scientific management', or Taylorism, are a
prominent feature in the theory and practice of public administration. The continuous
improvement in effectiveness, efficiency and economy, in a word, productivity, is central
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to the sustainability of capitalist production. This relates directly to the above two
hypotheses as the fundamentally political character of public administration forces it to
continuously re-calculate the relationship between market, public sector, and civil society
forces. Public sector productivity, understood this way, is a function of a) public finances
which are largely derivative from the market economy; and b) the political choice of what
and how much to produce as public services. While this concern with productivity goes
back even to the heart of the doctrine of the politics-administrative dichotomy, it has been
difficult to consistently and effectively pursue. This difficulty is a result, in part, of
'agency failure' which is to say the presence of both political and public administrative
forces seeking to press this forward as a mutual priority. For FPA the postwar decades,
as a period of virtually unbroken economic expansion, did not demand that public sector
productivity be addressed. Only with the dawning of an awareness of the limits to public
sector growth and then with the onset of the 1970s crisis, did the question get seriously
raised.
Fourth, the centralization of political and administrative power is a necessary
condition to all of the foregoing. Of course it is a matter of degree but in both models
power is narrowly held at the apex of the state. The ongoing challenge to public
administration, and this applies to both the political and administrative leadership, is to
prioritize and co-ordinate policy and programs. Centralization is a crucial capacity
enabling the state to manage across sectoral boundaries and lead adaptation to a changing
macro-economic and/or political environment. In essence, it is the ideal of command and
control. For FPA, central command and control was a flexible practice as clientilistic
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politics were managed through the 'line' departments. Neoliberals, upon assuming
political office, understood the need to take control of the public administrative apparatus
in order to direct it as an instrument for restructuring. However, while the public service
was aligned to that project, the limited planning and co-ordinative capacities inherited
from FPA and the difficult political question of seriously defunding popular public
services limited how far the neoliberal project could be pursued, at least in a short period
of time.
Each of these public administrative models, FPA and NLPA, are composed of key
defining characteristics that set one apart from the other and link back to the hypotheses
respecting their internal dynamics, limits and contradictions noted above. These
characteristics are as follows:
Fordist Public Administration
Public Service Production and Delivery: Public services, especially following World War
II, are mass-produced along lines similar to commodity mass production. Hence the
characterization as Fordist. These public services are invariably financed, produced
and/or delivered by the state through monopolistic or near to monopolistic public
organizations. This feature of Fordist public services production was seen by neoliberal
critics as the source of public sector inefficiency. The solution was in creating a larger
role for markets in the production and delivery of public services.
Structure and Function: Public administration is organized by economic sector and
service delivery roles. Policy development capabilities are housed together (often) with
operational functions. In the decades following World War II, the focus of policy was
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centred around the objective of foil, or near to foil, employment. This structure lends
itself to the practice of brokerage politics as strong relationships develop between the
government department responsible for regulating/financing the sector and the key
'stakeholders' within the sector whether they are linked to business activities,
professionals, producers (such as farmers), trade unions, regional political interests etc.
This organization of public administration and the political practices and culture at its
foundation makes planning and co-ordination, horizontal management, a difficult
proposition.
Policy Role: The public service performs a key role in conducting policy research and
development. Policy proposals generally move 'upward' through the line
departments/ministries to cabinet committees for political consideration and decision.
The sources informing policy proposals are varied: stakeholders, issues identified by
operations wing, collaboratively developed with other departments or agencies, and
politically directed by the executive. Given the policy activism of the public service, and
the inherently political nature of all policy work, this role does fundamentally contradict
the doctrine of the politics-administrative dichotomy and was an area of significant
concern for neoliberal politicians and activists.
Budget: The budget is constructed incrementally, year over year. The result is that public
expenditures tend to grow at least at the rate of inflation. This budget incrementalism
was understood by neoliberals as a function of policy 'capture' by 'special interests'.
Again, the organization of public administration, as noted above, was conducive to such
political bargaining which impeded attempts to centrally control public expenditures and

7
to co-ordinate across department 'silos'.
Neoliberal Public Administration
The above noted characteristics have been fundamentally transformed as the
political ideas and practices associated with the postwar Keynesian consensus gave way
to the politics of neoliberalism. As a result, on the public administration front, the
implementation of methods and policies associated with the New Public Management
(NPM) in turn transformed public administration. The convergence of neoliberal politics
and NPM as the administrative arm of those politics, compose what is termed here as
neoliberal public administration (NLPA). In the following pages NPM is described in
more depth but suffice it to say here it draws upon a combination of neo-institutional and
management theories (Christensen and Laegreid 2007, 8). NPM differs from NLPA in
that it is one component of NLPA. The other component, of course, being the direction
provided by the political leadership in pursuit of the neoliberal project. Writing in 1980,
when stagflation was still the principal problem confronting capitalist economies, Block
asserted there was a "sharpening contradiction between the interests of capital and the
fundamental interests of state managers." (Block 1980,238) In Block's analysis neither
the state nor capital was able to carry out the restructuring necessary to reinvigorate the
process of capital accumulation. However, a quarter century on, the interests of capital
and state managers, appear to have converged. It is this explicitly political aspect of
contemporary public administration that is significant.
State roles and functions have been transformed by these processes as follows.
Public Service Production and Delivery: Serious consideration given to the use of
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markets and/or market type mechanisms in the delivery of certain public services. The
central idea being competition will contribute to improved productivity. The result is a
more fragmented, some would say 'pluralistic', approach to public service delivery.
Structure and Function: The structures and functions are legacies of FPA. NLPA seeks
to shrink some functions and to shift the values, culture and purposes of the
administrative state toward more explicitly economic objectives. The end result is a
reduced role and scope for the state in the larger political economy as market interests
take on more significant importance.
Policy Role: Policy priorities are established politically whether by election manifesto or
by the executive. The public service role is narrowed to one of determining the best
means for effective implementation of policy rather than in evaluating and critiquing
proposals and proposing new initiatives itself as a result of research, consultation and
operational (front line) feedback. The politics-administrative dichotomy is revived as a
tool to narrowly define the public service role in the policy process and, ironically, in
establishing greater political control and direction over the public service. In this sense, a
paradox emerges as the politics-administrative dichotomy, originally conceived as a
means to de-politicize the public service, comes to be employed in its effective
politicization.
Budget: The primary focus is to break the pattern of budget incrementalism by
establishing improved controls upon public expenditures and evaluating/measuring the
effectiveness of policies and programs through performance measurement. Given the
absence of a price mechanism in the public sector, as the critique goes, there is a need to
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link budget allocations to measurable outcomes/results. The capacity to collect and
analyze the volume of performance data requires substantial analytical capacities in order
to then link the result of this analysis to a rational process of determining future
allocations.
Ontario's variant of FPA represented a weak state mired in structures which were
built to address immediate conflicts and problems, and so could rarely 'get ahead of the
curve'. It is this administrative legacy that NLPA sought to dismantle but also became
shaped and constrained by. The limitations of FPA became the limitations of NLP A.
Public administration is often seen as a static discipline dedicated to the study of a static
object - the apparatus of the state. The history of the 1980s and 1990s demonstrated that
this is anything but the case. The storied regimes of Reagan and Thatcher immediately
leap to mind. The governments they led into the 1980s, inspired by neoliberal ideas and
carried to state power by an uncompromising conviction politics based in a rejection of
the Keynesian consensus of the previous 35 years, have received the lion's share of
comment, critique and analysis. These decades became synonymous with the epithets of
Reaganomics, Thatcherism, and Rogernomics but other labels have come to identify the
neoliberal project including "economic rationalism, monetarism, neo-conservatism,
managerialism and contractualism" (Larner 2000, 5). Neoliberalism emerged as an
alternative to the postwar order proposing "the restructuring of capitalism ... to provide a
means by which capital could begin to disengage from many of the positions and
commitments which had been taken up during the Keynesian era" (Gamble 2001,131).
Of course, this would necessarily entail a theoretical critique of Fordist public
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administration (FP A) in and through which the Keynesian paradigm was operationalized.
Politically driven bureaucratic hierarchies are to be replaced by markets as the primary
mechanisms determining the production and delivery of public services. Of course, this
represents an ideal of an anti-statist, market Utopia. Actually existing neoliberalism is,
however, a paradox where the "state is to be simultaneously rolled back and rolled
forward. Non-interventionist and decentralised in some areas, the state is to be highly
interventionist and centralised in others" (Gamble 1988, 28). It is necessary to both
shrink the state while simultaneously centralizing power in order to dismantle stateprovided social protections and to use state power to advance the neoliberal project.
This is the central paradox of the neoliberal state and it is absolutely critical to an
understanding that despite the rhetoric of 'rolling back the state', building the neoliberal
state in fact requires that the state be captured and reorganized as an active instrument for
marketization (Gamble 2006,21-2). In this respect, the subject of this dissertation is the
identification and analysis of the sources of neoliberal agency and specifically how this
agency engages with and through public administration. These broad themes had their
particular expression in Ontario.
One of the most riveting tales of New Right insurgency comes from that Canadian
province. Ontario, unlike several other Canadian provinces in the 1980s - most notably
British Columbia, Manitoba, and Saskatchewan - largely escaped the aggressive pursuit
of a neoliberal policy agenda though there was a tentative movement toward such a
direction. The Liberal government of 1985 to 1990 was uninterested in administrative
reform and failed to see the link between state capacity and their post-Keynesian policy
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agenda. The onset of deep recession in 1990 provided the economic context for a
renewed process of reconsidering the size, scope and function of the Ontario state. The
unexpected election of the social democratic New Democratic Party to government in
September 1990 served to initially forestall such a turn but their failure to propose
alternatives such as state democratization resulted in a political and ideological impasse.
Economic conditions, the social democratic impasse, and the ideological reconstruction
of the Progressive Conservative party converged to consolidate and aggressively advance
what had been an incremental breaking with the politics of the previous forty years.
Ontario is a subnational state within the Canadian federation but this should not
be equated with a diminished and secondary role in the production and delivery of
important public services. While it was not the original intent of the 19 century framers
of the Canadian constitution to create strong provinces, the powers conferred upon them,
directly and inadvertently, would evolve into significant policy fields such as health,
education, transportation, resources development and labour, to name a few. Over time,
and particularly in the 20th century, these "have become increasingly important" and "that
they are separate political entities has given them the institutional and political legitimacy
to seek further powers" (Brownsey and Howlett 2001,13). This is particularly
significant in the years following World War II when Ontario's postwar welfare state was
built by an unbroken series of Progressive Conservative governments, earning Ontario
the sobriquet of the 'red tory province' (Wilson 1980). It is all the more fascinating a
story that this same party in name recast itself as a party of the New Right in order to
dismantle what their political predecessors had built. Consequently, the 1995 election of
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the reconstructed Progressive Conservative party was to amount to more than a 'guard
change' at Queen's Park (Woolstencroft 1997). The restructuring project that would flow
from this change in political leadership illustrates public administration as "a dependent
field, strongly conditioned by those who govern and by the ideas, institutions and forces
that surround it" (Gow 2004,4). This raises three critical questions guiding this
dissertation. How have economic and political forces shaped the practice of public
administration within the Ontario state? How was the traditional public administration
transformed into neoliberal public administration? What has been the impact of
neoliberal public administration (NLPA) on the role of the Ontario state as a producer
and delivery agent of public services?

1.1

The Politics of Neoliberal Public Administration
The practice of public administration in the era of neoliberalism is shaped by the

political and economic context just as the process of industrialization had performed in
shaping FPA. In the last quarter of the twentieth century, the "fiscal crises in most
OECD countries ... was a key trigger for public sector reforms" (Boivard and Loffler
2003,13). Historically, managerialism can be located within the development of
capitalism where the ownership of capitalist enpterprise was functionally separated from
the day to day maintenance of operations. In this respect, managerialism signifies a shift
from the owner to the professional manager as the means for the control of individuals,
socieities, and their organisations in the interests of capital (Fitzsimons 1999).
Managerialism is composed of several dimensions including the core value of economic
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efficiency, a faith in the tools and methods of management science, a common
managerial "consciousness" among managers derived from a common literature and
training, and a view of better management as the best means for ensuring material
progress (Edwards 1998, 560). But at its core it is an economic practice and doctrine
(Drucker 1974, 19). Managerialism, thusly understood, has always found expression in
public administration. However, the above noted general fiscal crisis necessitated a more
profound reconceptualization of the role of management within the state. The offspring
of this was the New Public Management (NPM). Thus we can think of NPM as a
specific form of managerialism applied to the public sector and substantively designed
for the economic and political conditions prevailing in the late twentieth century.
NPM, as managerialism applied specifically to the restructuring of the public
sector, is comprised of seven principles: a focus on management autonomy, at least in its
operational functions; explicit standards and measures of performance; an emphasis on
output controls; an interest in the disaggregation and decentralization of public services; a
shift to competition in the provision of public services; the application of private sector
management styles and an acknowledgement of their inherent superiority; and the
promotion of discipline and parsimony in the allocation of resources (McLaughlin,
Osborne and Ferlie 2002, 9). NPM, composed of these priciples, has been characterized
as providing the "ideological foundation of neoliberal public administration" (Spronk
2007,127). But it is more than an ideological foundation as NPM is the transmission belt
for neoliberal praxis. In this respect our concept of NLPA is therefore more than NPM.
As noted, managerialism has always been a dimension of public administration, and a
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central dimension at that. NPM is a modernized version of this tradition serving to
transform a particular form of the administrative state and adapt it to a different set of
economic and political conditions. NLPA, however, denotes the arrival of a different
theory and praxis of public administration which is more than the sum of its values and
methods. NLPA is the composite of the various elements necessary for the rolling-out
and sustainment of the neoliberal project. This includes methods and techniques, new
institutional arrangements, prevailing cultural and ideological values and perspectives
held by senior managers within the state, and a much more explicit requirement that
public administration and those who work within it be aligned to the neoliberal project, in
a word, politicized.
How this transformation took place, the question of agency, is key to our discussion
as is the assessment of how and to what degree has NLPA affected the role of the Ontario
state as a producer of public services. The hypothesis advanced here is that the New
Public Management (NPM) is not merely a technocratic managerial tool kit but rather a
movement seeking to embed neoliberalism within public administrative practices where
"the driving idea behind this broad array of reforms" seeks to flexibilize the public sector
(Kettl 1997,447). The result of this process is NLPA. Various contributions to the field
of public administration have identified the elements which, taken together, have
transformed modern public administration. The effect of Thatcher era managerial reform
in the United Kingdom were profoundly transformative where "the relationships between
the state and economy, the state and society and the state and citizens" were restructured
(Clarke and Newman 1997,1). It is ironic, though not without reason, that NPM is
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characterized as the depoliticized and technocratic face of New Right thinking (Pollitt
1996; Dunleavy 1997) that "has also played a substantial role in legitimising change and
heralding a new order. This was not just a process of organizational restructuring, but a
large scale process of cultural change" (Clarke and Newman 1997, 36). The
reprogramming of the state is an internalized cultural-ideological-organizational process
requiring a fundamental change in everything from labour relations to planning practices.
This tendency toward self-characterization as neutral technocracy within public
administration is based to a significant extent in its 17 century cameralist claim as a
profession of statecraft. It is 'applied'. Technocrats are produced who ought to care little
about theory. They are more concerned with the management of resources, institutions
and systems. Public administration, in this view, is essentially a technical profession
where "public servants are simply highly trained experts whose task is to identify the
optimal (i.e., most efficient) means to achieve policy goals set by the Minister" (Paquet
1997, 32). Public administration (as with business schools) employs the case study
method. The case study is presented as if it existed without history, without social,
political and economic context. It is, in a word, ahistorical and, more interestingly,
professes to be apolitical. Given its subject matter is the state and, specifically, the
machinery of governing, this is rather strange as few functions and institutions can be
more politically charged. The allocative role of public administration in the distribution
of public resources is a core function and, in Laswellian terms, the very definition of
politics. The question of power and its distribution through and within the state
administration must be understood in their political form as well as their technocratic
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usages. This understanding makes a lie of the literal doctrine of the politicsadministrative dichotomy.
Much public administration literature, especially that of the 1990s, tends to be
faddish in its bureaucracy bashing and claim to offering not political but managerial
efficiency as a solution The works of Osborne and Gaebler (1992), Osborne and Plastrik
(1996), Giddens (1998), Castells (2000), are some examples of this 'post-bureaucratic'
genre. Under neoliberalism the tools of the private sector, business model were
uncritically imported into public administration. There is also a search for the 'one right
way' to efficiently administer the state, to discover the newest technical solutions to
programme administration and delivery. The influence of Osborne and Gaebler's
Reinventing Government (1992) through the 1990s, now largely forgotten, demonstrates
the point. More serious scholars of public administration, such as Aucoin (1995), Peters
and Savoie (1995), Savoie (1999), Kernaghan et al. (2000), Thomas (2000), and
Lindquist (2000) have offered a sometimes critical analysis of these developments.
However, even the more critical accounts of recent public administrative change begin, or
perhaps end up, with a defence of classic public administration norms and practices as
represented in the perspectives presented by Goodsell (1994), Denhardt and Denhardt
(2003), Good (2003), and Du Gay (2005). The results are informative but hardly radical.
Consequently, public administration tends to operate within the boundaries of
mainstream thought, rarely breaching these boundaries to consider more critical, radical
and democratic understandings of the potential of public administration. Public
administration has been and still is largely concerned with training practitioners; it
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naturally lends itself towards an acceptance of the political status quo. It is not
uncommon to find schools of business housing programmes in public policy and
administration. And this also makes for a less-than-hospitable climate for theoretical,
much less critical, approaches to the discipline.
This study of the three decades long emergence of neoliberalism in Ontario
considers, as noted earlier, the role of economic and political forces in shaping the praxis
of public administration, how NLPA transformed traditional public administration, and
the impact of this transformation on the role of the Ontario state. Four discernable
elements compose the theory and praxis of neoliberal public administration and each of
these elements responds, or at least partially so, to the questions raised above:
1) Public Sector Productivism
The drive to improve productivity in the public sector is the central objective from
which all else flows and is expressed in a shift in focus from inputs and processes to
outcomes and results; exercises in measurement and quantification; a preference for
'agencification' which is to say for specialized 'arms-length' agencies to deal with
narrow areas of program delivery; expansion of contracting; a greater willingness to use
markets or quasi-markets in the delivery of public services; the advent of a
consumer/client service practice as a means of improving service quality; greater use of
the nonprofit sector agencies in delivery and a blurring of public, private and nonprofit
boundaries; and a normative/cultural shift entailing the replacement of such values
universalism and socio-economic security (Pollitt 2003, 27-8). Based on the foregoing, it
is proposed here the neoliberal restructuring of the public sector is fundamentally a
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process concerned with importing the quantification techniques and perspectives of the
capitalist market sector into the state sector with the objective of intensifying labour
processes and rationing the allocation of public resources.
2) Managerialism as 'Common Sense'
Managerialism, NPM being its public sector expression, performs a critical role in
reforming processes and modes of delivery to increase productivity. It further serves to
depoliticize state restructuring by casting new processes and institutions as technocratic
'innovations' by which effectiveness, efficiency and economy are achieved. This is
consistent with the self-image of public administration as a technocratic field.
Neoliberalism is technocratically 'rolled-out' by the state through NPM which serves to
transfer neoliberal ideas, values, and practices into the state. In this respect it is a
transmission belt for neoliberalism. It is "both ideology and methodology, working to
bridge the space that separates theory and politics from the practice of administration by
translating the abstract insights of public choice theory, the new institutional economics
and the new classical economics into everyday administrative methods and practices"
(Shields and Evans 1998, 71). These elements compose the NPM tool kit of public
administrative reform.
Managerialism has provided a technocratic cover for the advancement of
'apolitical' neoliberal restructuring. It is contended here that NPM is integral to the
neoliberal project as it is the means through which neoliberalism enters the state and
adapts it to serve different political purposes.
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3) The Role of State Managers
Sayer's definition of the subject as "a creative agent who brings about change"
(1992,22) is central in coming to some understanding of how the state (the object if you
will) changes its policy and administrative purposes. To embed and coordinate neoliberal
restructuring both within and outside of the state, a new process of institution building is
embarked upon. The agents of this change process include a new managerial cadre who
are the bearers of the neoliberal vision. As B. Guy Peters has noted: "Ideas are a central
aspect of the historical institutionalist perspective, and the capacity of the structures to
'sell' those ideas to current or prospective members of the institution is crucial for
making the linkage of structure and actor" (1999, 71-2).
The new managerial cadre now leading public organizations shares little with the
previous generation of state institution builders who sought class, sectional, and regional
compromises and who employed the apparatus of the state to sustain and house the
postwar welfare state. The Westminster parliamentary doctrine holds that the state and
its personnel are 'neutral'. This is a central doctrine respecting the role of the
bureaucracy within liberal democracy and formally (perhaps not realistically) defines the
bureaucrat's relationship to the elected government as 'servant'. The Wilsonian public
administrative doctrine of the politics-administration dichotomy is the theoretical
construct which operationalizes the idea of a politically neutral state which is responsive
to the commands of the elected political leadership. However, the state is not neutral and
performs a role in managing continuity and in leading change. The case of Ontario's
Common Sense Revolution demonstrates a deepening politicization of the state. The

state does not wither away under neoliberal tutelage but instead increases its capacity to
effect change. The activation of neoliberalism within the state requires two sets of
subjects - a political leadership explicitly committed to such transformation allied with
the senior management within the state apparatus sympathetic to the project.
These senior managers were critical to the adoption of broadly Keynesian policies
and practices and are, of course, equally important in embedding neoliberalism within the
state administration. Peters and Pierre have discerned that "one of the persistent claims
made about the public sector over the past several decades has been that the public
service has become more politicized" (2004,1). They acknowledge that the term
'politicization' is highly problematic "but the general sense is that members of the public
service must now pay greater attention to politics than they did in the past" (2). And as
we see in a later chapter, 'political acumen' has become a core competency for Ontario
Public Service senior managers. Politicization is much more complex than mere
partisanship. Broadly, it may be understood as the "substitution of political criteria for
merit-based criteria in the selection, retention, promotion, rewards, and disciplining of
members of the public service" (2). The objective, at the very least, is to impose greater
political control over the policy and implementation processes and may well have little to
do with providing patronage to party members and allies.
What is posited here is a challenge to the doctrine of public service neutrality.
The public service and specifically its senior ranks are deeply involved in political
management and transformation processes and this is perhaps more the case during a
period of rupture with past practices and policy orientations. As Pusey (1991) so
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compellingly argues when the state changes its mind, history moves in a different
direction.
4) Centralization of Power/Decentralization of Delivery
Within the praxis of neoliberal public administration (the structured unity of NPM
and neoliberal policy within the administrative state) there exists a deep running paradox,
in fact, paradoxes. Both Aucoin (1995) and Hoggett (1996) have observed both
centralization and decentralization at work in public administration. Strategic and policy
decision-making becomes highly centralized while there is a tendency to decentralize,
disperse, fragment, and pluralize delivery. For Aucoin, this is a "central feature of the
new public management" (1996, 648) and in the 1980s, neoliberal governments were
quick to capture and then concentrate power at the apex of the state.
A related paradox of praxis is the neoliberal restatement of the Wilsonian doctrine
of the politics-administration dichotomy insofar as this meant that policy decisions would
be determined at the political level while the role of the public service would be confined
to the 'make it so' world of implementation. As a result "governments have found only
advantages in politicizing the bureaucracy, which is viewed as the instrument of the
governments of the day rather than of governments or of the state" (Suleiman 2003,178). FPA was seen as too autonomous "and politicians want to be able to control what
their government organizations do; the usual complaint about the bureaucracy is that the
decisions taken by ministers simply trickle into the sand" (Peters and Pierre 2004, 7). To
leash bureaucratic autonomy would require establishing greater political control over the
bureaucracy. The means for doing so would be centred on the changing face of

accountability where the traditional doctrines of ministerial accountability become
"augmented by performance-based systems" (Peters and Pierre 2004, 8) applied to
individual upper echelon public servants and the organizations they manage. In such an
environment, political criteria such as ideological alignment and/or responsiveness to the
policy agenda of the governing party become key in selection and promotion. The
Wilsonian doctrine of the politics-administration dichotomy was intent on separating the
two worlds to a greater degree. The neoliberal re-conceptualization of this doctrine is
intent on constructing a more politically responsive and aligned public administration.
The paradox of NLPA is captured by Gamble's analysis of Thatcherism. He
found that the project of dismantling the welfare state entailed a paradox: the "free
economy was understood by some to mean a state strong enough to intervene actively in
all institutions of civil society to impose, nurture, and stimulate the business values,
attitudes and practices necessary to relaunch Britain as a successful capitalist economy"
(1988,232). Neoliberal restructuring of public administration is Janus-like, looking
toward the centralization of administrative and political power while also seeking out a
strategy of decentralizing obligations to provide public services.

1.2

The Ontario Case
The historical scope of this study covers the period 1970 to 2002. The year 1970

marks the opening of a decade where one paradigm concludes and the ascent of a
fundamentally different successor begins. It is the year in which the Keynesian informed
postwar order began to signal that the ghost of Keynes may well be given up. The
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prescient work of the Committee on Government Productivity (COGP) over the years
1969-1971 was the start of this process. In 1971, the Ontario Progressive Conservative
party would select as leader, and therefore as Premier of Ontario, the last of the
provincial state building Tories. The conclusion for this work in 2002 marks the end of
the conviction politics of the 'Common Sense Revolution' begun in earnest in 1995 as
premier Michael Deane Harris resigns as party leader and premier on April 15 2002. he
was succeeded by his finance minister, Ernie Eves, who for 18 months led a government
which was better known for its confusion rather than conviction.
With the 'Revolution' concluded the process of structurating neoliberalism into the
Ontario state and society could proceed as normalization. Ontario's 'passive revolution',
begun in 1995, is at this date essentially complete. Ontario political historian Randall
White attributes a colleague at the time with saying: "Whatever else, Mike Harris and the
common sense revolution have at least made Ontario interesting" (White 1998,12). If
public sector and public service employment rates are taken as indicators of the
importance of the Ontario state in the provincial political economy, a qualitative shift is
discernable. This is particularly revealing when expressed as ratios of the total
population and total labour force. Predictably, the early 1970s mark a high point. For the
core Ontario Public Service, 1972 is a pinnacle year where OPS employment reaches
2.34 per cent of the total Ontario labour force. This remains fairly consistent until 1978
when decline sets in and continues as a general trend through to 2003 irrespective of
which party is in power. In absolute numbers, the OPS reaches a highpoint in 1991 with
nearly 90,000 direct employees and this begins to decline in 1992 to approximately

86,000 employees and this trend continues, though in more modest terms until one year
into the Common Sense revolution when the number of OPS staff has dropped to 79,500
in 1996. These numbers did not plateau and stablize until 1999 at a little over 62,000.
Total public sector employment in Ontario, that is the total number of Ontario
government, municipal government, schools, hospitals, universities, and government
agencies and corporations, a historic high is achieved in 1976 when 20.84 per cent of the
total Ontario labour force was employed in the public sector. These numbers begin to
trend down in 1977 and continue to do so until a historic low is reached in 2003 of 15.73
per cent (Sources: Ontario Civil Service Commission Annual reports 1970 to 2005 and
Statistics Canada CANSIM Table 282-0008). Another indicator of the shifting balance
between market and public sectors is the proportion of total Ontario public expenditures
as a per centage of the province's entire economy. When adjusted for inflation with 1970
as the base year, a remarkable trend appears. For more than two decades there is a more
or less stable and consistent pattern of increasing expenditure. The late 1970s are a
departure from this trend. Public expenditure growth went from 13.7 per cent of GDP in
1971 to 20.0 per cent in 1992. From 1993 to 1995 the terrain begins to shift as the trend
begins to move downward and then accelerates after 1995. By 2002, Ontario's public
expenditures, measures as a proportion of GDP, are back to 1971 levels.
Readers unfamiliar with the Canadian context may ask what generalizable
insights respecting neoliberal state transformation can be derived from a Canadian
province. The response, however, is rather simple, and of course, given the central place
of regionalism in Canadian politics, no doubt open to the charge of central Canadian
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chauvinism. Yet, the size and complexity of its post-war economy, Ontario occupies a
strategically important place in Confederation. One analyst has characterized this history
as a journey from the traditional Canadian 'heartland' to the 'New Ontario' as a North
American 'region state' (Courchene with Telmer 1998). The extent to which Ontario's
economic trajectory especially that subsequent to 1945 is entwined with that of Canada is
captured by K.J. Rea. He writes: "The economic history of the province of Ontario from
the end of the Great depression to the mid-1970s closely paralleled that of the Canadian
economy as a whole. Had the general economic history of Canada been written for this
recent period, most of the developments in Ontario could have been derived from it with
only a few modifications" (Rea 1985, 3).
However, as elsewhere in the capitalist world, the long-boom of the postwar
period would begin to grind to a halt in Ontario in the mid-1970s. And as Ontario's
economy came under increasing stress, again, as did other capitalist economies, so too
did the ideas and practices derived from Keynesian economics. The dominant and
'official' state economic ideology of the postwar era began to ebb in the wake of the
declining Fordist growth paradigm. The history of this period of paradigm shift where
one set of policy ideas ascends and then declines as it is displaced by a new orthodoxy
can be succinctly expressed, again by Rea where "the beginning of the 1940s was marked
by growing acceptance of government intervention in economic life and intense interest
in the mechanics of economic control. Thirty-five years later, in the mid-1970s,
confidence in intervention was on the wane and the intellectual systems that had inspired
it were under severe attack" (Rea 1985,12). The Ontario public sector continued to
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expand but when public expenditures are adjusted to 1970 values, a picture of very
modest growth emerges. For example, between 1971 and 1992 the Ontario public sector,
save for the late 1980s, expanded slowly from 13.7 per cent to 20.02 per cent of GDP.
Approximately a 50 per cent increase over two decades. Its worth noting that public
expenditures in 1989 were essentially what they had been in 1974.
The 'golden age' of the boom was gone with the stagflation and restructuring of
the 1970s. Economic turmoil persisted into the early 1980s as "Inco Ltd., Chrysler,
Massey-Ferguson, General Motors, American Motors, and McDonnell-Douglas, as well
as pulp and paper industry and various mining operations, all suffered from significant
layoffs" (Dyck 1996, 346) and throughout the period the Ontario government proved
incapable of moving beyond the fiscal orthodoxy of constraining public expenditures and
wages to combat inflation.
Ontario's governing pragmatic and centrist Conservatives began to 'tinker' with
some direct intervention which had a flavour of industrial strategy and they also pursued,
a public sector wage control program. Ontario's exceptionalism was in delaying an
aggressive neoliberal restructuring but the Ontario state would prove not to be immune to
the "decreasing capacity to insulate national economies from the global economy, and the
combination of stagnation and inflation which resulted when tried" (Cerny 1997, 25174).
In 1995, the year in which the Common Sense Revolutionaries came to power,
Ontario's population stood at approximately eleven million, representing more than forty
per cent of the Canadian total. In terms of economic output, it produced nearly forty per
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cent of Canada's Gross Domestic Product and is the heart of Canada's manufacturing
sector where, again in 1995,17.4 per cent of Ontario's workforce was employed in the
sector and produced nearly 26 per cent of the province's total economic output and 55 per
cent of national manufacturing output. Its economy is also Canada's most diverse with
significant mining and forestry sectors and a service sector which employing 70 per cent
of the workforce (Dyck 1996, 299-306). The Ontario public sector workforce, including
the federal and local government as well as education and health care accounted for more
than one million workers. This is significant as within the highly decentralized form of
Canadian federalism, the provinces have primary delivery and financing responsibility
for key and most popular components of the welfare state such as health, education,
social services, and labour and workplace policy. It is this scale by which Ontario stands
apart from Canada's other provincial states and what makes the late arrival of
neoliberalism particularly interesting. Other provinces had been subjected to significant
and coercive neoliberal restructuring in the 1980s but these, notably the western
provinces, are significantly smaller in population and their economies are much less
diverse than is Ontario's.
Two arguments emerge from the foregoing which explain the sources of
neoliberal agency. The first is that in the case of Ontario the long tenure of the postwar
Progressive Conservative party allowed for a melding of state, party, and political/public
service leadership. Consequently, this means continuity in policy orientation even as a
world-system crisis of Fordism was unfolding in the 1980s. However, the adaptation to
this crisis was tentative as the Progressive Conservative leadership of the time was

incapable of breaking with its traditional 'one province' policy orientation. Secondly, the
rise of the 'New Ontario', that is to say neoliberal Ontario, has been facilitated by and
through the provincial state. This is not unique in itself but what is significant is that this
has occurred in Canada's largest and most important province as measured in economic
terms. It is this which makes Ontario an interesting case study as Ontario's provincebuilding 'red tories' of the postwar era morphs into a vehicle for public sector
restructuring.
Simply put, what is most remarkable about Ontario's postwar political economic
history (and one could very legitimately make the same claim for Ontario's post
Confederation history) can be summed up in two words - stability and continuity. The
project of province-building, including a modern administrative state, were enduring
features of Ontario's landscape until the effects of the global macro-crisis of the 1970s
began to be felt. Even in these circumstances the political response was unsure and
tentative. Parting with the certainty and consensus of the postwar order was not eagerly
embraced.
Building Provincial States: The Federal Dimension of the Canadian State
The process of 'province-building' in the Canadian context has been and is, by
virtue of the constitutional division of powers a fundamentally important dimension of
Canadian political reality: "so much of the growth of the modern state has taken place at
the provincial level... provincial public services have also undergone considerable
qualitative changes as they have sought to adapt to changing political, socio-economic
and technological conditions" (Chandler and Chandler 1982, 580). The general

understanding of province-building is that in the postwar years the constitutional
responsibilities of the provinces expanded as the welfare state was constructed. The
result, ultimately, was larger, more competent provincial states with "new capabilities"
for "policy planning and co-ordination" that "have enabled surer management of socioeconomic change" (Young, Faucher, and Blais 1984, 784). This particular thesis of
province-building is not accepted here in its entirety. Provinces have indeed taken on a
larger role in the production and delivery of public services especially so in the years
following World War II and in the 1960s specifically, but in Ontario's case this was not a
matter of rational planning and political vision but rather of ad hoc responses to
immediate political and economic pressures. The specific case of the province of Ontario
dealt with here requires a brief introduction to the contours of Canadian federalism. The
purpose of this overview is to illustrate the importance of the provincial state in the
production and delivery of the public goods and services that are at the heart of the
postwar redistribution welfare state.
Economist Harvey Lazar has written that "[u]ntil the late 1970s or early 1980s,
Canadian fiscal federalism had a 'mission statement'. Its sense of purpose mirrored the
postwar consensus about the role that the state could play, through programs of
redistribution and macroeconomic stabilization, in building a fair and compassionate
society and a prosperous and stable economy" (Lazar 2000,4). The pervasive
significance of Canadian federalism in shaping the federal and provincial states has been
noted by Garth Stevenson as "a fundamental attribute of the way in which Canada
conducts its public business. Interest groups and political parties are structured along

federal lines, corresponding with the structures of government itself, as are educational
institutions, the professions, and even the private sector of the economy" (Stevenson
1989, 2). The Canadian constitutional framework "sought by asserting the principle of
federalism, to provide a formal arrangement for allocating or zoning out the duties of the
state" (Hodgetts 1973, 40) which, in the context of the late 19 century, reflected the
rather limited scope of state activity. The British North America Act of 1867 set out the
powers of the national and provincial governments. The provinces were assigned under
section 92 and 93 responsibility for what would come to be termed social policy - health,
education, social services (Simeon and Robinson 1990,25). But in the 19 century these
were not especially consequential. The assigned roles for the federal government
included responsibility for the regulation of trade and commerce, the postal service,
shipping and navigation, currency, banking, weights and measures, copyright and patents,
inter-provincial and international transportation and communications (canals, railways,
telegraphs), and a 'declaratory power' which empowered the federal government to
'declare' in the general national interest any undertaking or work to be within it
prerogative (Simeon and Robinson 1990,28-9). Again this was the Canada of the late
19 century but as Paul Weiler noted, "[s]ocial change eventually renders most of the
original federal bargain outmoded ... New social problems arise and demand legislative
responses unforeseen by the draftsmen" (Weiler 1974,167).
The Great Depression of the 1930s produced a fiscal and political crisis for the
Canadian federal state as the division of powers within the BNA Act was not
th

commensurate to the economic and political challenges of the second quarter of the 20
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century. The Depression had made "obsolete the assumption that social services - above
all, public welfare - could and should be provided by private institutions" (Simeon and
Robinson 1990, 75). However, while the constitution provided the federal government
with the necessary taxing and spending powers, it allocated to the provinces jurisdiction
for social services broadly defined "without giving them the taxing powers necessary to
support their extension" (Simeon and Robinson 1990). Similar frustrations were evident
at the conclusion of the Second World War where the need for a national system of social
welfare measures was a serious political issue requiring "that the Dominion should
extend its influence, leadership, and activity ... but here we are at once confronted with
the vexed - and, as yet, unsolved - problem of Dominion-provincial relations" (Tuck
1947, 256).
The building of the postwar Canadian welfare state was an incremental process of
rebalancing of capacities between the federal and provincial levels of government. Over
the 1940s and 1950s, and most robustly, in the 1960s a rapid expansion of provincial
states ensued and "provincial public services had to evolve a variety of expedients for
securing co-operative action, eliminating administrative 'no man's lands', and reducing
friction wherever possible" (Hodgetts 1973,43). This expansion was the result of new,
more decentralized fiscal arrangements and several cost-sharing initiatives between the
federal and provincial governments where the federal government provided either cash or
more space for provincial taxation. In 1956, a Federal-Provincial Tax Sharing
Arrangements Act was passed providing the provinces with greater ability to raise
revenues (Simeon and Robinson 1990,194) and this was followed by cost-sharing
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arrangements spanning comprehensive medical insurance (1966), income maintenance
(social assistance) and post-secondary-education (1966). Consequently, between 1960
and 1970, the high-water mark in the building of the Canadian redistribution welfare state
the provinces became responsible, at that point, for 62 per cent of all government
spending in Canada (Simeon and Robinson 1990). These events marked the golden age
of welfare state building in its Canadian context. As the 1970s unfolded and the decades
of generally consistent growth and prosperity gave way to economic insecurity,
sustaining the political status quo and the role of the public sector in that bargain, became
increasingly difficult. In the case of Ontario a neoliberal alternative to the previous
quarter century of incremental province-building began to take form. The new political
and admisitrative challenge was no longer how to manage growth but rather how to
manage Ontario's economic decline. The Davis Conservatives, in the late 1970s,
initiated an exercise is social bargaining in an effort to build a new consensus on the road
forward. This was continued and made more robust by the Peterson Liberals and the Rae
New Democrats. What was clear was that years of inflation followed by a deepening of
Canadian economic integration into the American economy hastened and made more
urgent the need to identify and implement a policy agenda which would facilitate
Ontario's adaptation to rapidly changing circumstances. The experimentation with
progressive competitiveness policies undertaken in the 1980s and early 1990s were too
limited in scope to have great effect. And, when it was all said, the Ontario state was
simply not sufficiently aligned to that project. The triumph of the Common Sense
Revolutionaries in 1995 marked the point where Ontario would no longer seek a new
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political consensus across sectoral and class lines, nor would it continue to experiment
with a gradual neoliberlaization. Instead, neoliberalism would be fully embraced and in
the process embedded into the fabric of the Ontario state and so transforming it.

1.3

Scope of the Study
To fully understand the arrival and practice of neoliberal public administration in

the mid-1990s, and the limitations confronting it, a historical perspective is necessary.
Consequently the scope of this study is broad and begins with the anti-democratic and
counter-revolutionary foundations of the 18 century Upper Canadian state. Most
notably, as industrial capitalism expanded in Ontario, the provincial state acquired new
functions to facilitate economic change and to manage the threat of social disorder.
However, by the end of World War II a new politics was emerging where the state would
play a much more significant role as both a political and economic actor.
The golden age of province-building extended from 1943 to 1975, and was
politically directed by a series of unbroken Progressive Conservative majority
governments. During these years a 'welfare' state was built in Ontario which included
fairly comprehensive provision of health, education and social services. In the early
1970s, as the macrocrisis of Keynesian managed capitalism arrived and deepened, the
Ontario state began to reconsider what it had constructed as deficits, public expenditures,
social provision, and labour market policy all came under scrutiny. As the OECD
observed of this period, the forces that had informed postwar reconstruction "were no
longer paramount" (2005,19).
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The 1980s and early 1990s marked a period of policy uncertainty. The way
forward out of the economic impasse of 'stagflation' was unclear. Within the Progressive
Conservative party an ideological split became discernable and their loss of government
in 1985 set in motion a decade of Liberal and New Democrat experimentation with
broadly post-Keynesian policy innovation. The results were less than effective and in
part this was a result of a failure to fully engage the administrative state in the project.
The larger factor, of course, was the return to recession.
The 1995 electoral victory of the Progressive Conservative party marked a turning
point in the history of public policy and administration in Ontario. The 'fits and starts'
turn to neoliberalism characterizing the previous quarter century gave way to the
conviction politics of the 'Common Sense Revolution' (CSR). The CSR, as the party's
election manifesto was entitled, expressed an agenda for political change by framing the
problem as one where the "overextension of the state, in light of global economic trends,
resulted in ... what seemed to be both increasing debt and ever-increasing taxes without
appreciable improvement in the quality of life and in economic prospects"
(Woolstencroft 1997, 51). Politics is about much more than individual personalities and
leaders but those whom history brings into prominence says a great deal about the
dynamic processes creating space for certain individuals to ascend to positions of power.
Therefore this study of the ascent of neoliberalism in Ontario concludes with the year
2002. On April 15th of that year Mike Harris was replaced as leader of the Ontario
Progressive Conservative party and as premier of Ontario. Harris had presided over the
implementation of the CSR and by the time of his departure, neoliberalism in Ontario had
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moved into a new phase of consolidation. It may even be argued that the CSR moved
into this phase as early as 1998, before the second legislative majority was won (Ibbitson
1997). The new premier, Ernie Eves, led a government which was better known for
indecision than conviction. Arguably, his government was unaware that in fact a new
phase had been arrived at and this required a new politics and set of policy priorities.
Regardless, it is indisputable that between 1995 and 2002, Ontario had moved
fundamentally away from its postwar political history of pragmatic centrism.

1.4

Ontario in Comparative Perspective
The Ontario economy is highly integrated into that of the north-eastern United

States and through that link to the world economy. This has increasingly been the case
since the end of the Second World War. Consequently, the fortunes of the American and
global economies were keenly felt in Ontario. With respect to the emergence of the mid1970s global crisis of the Fordist manufacturing system, Alain Lipietz observed: "On the
one hand, the crisis in Fordism was getting worse; on the other hand, Keynesianism was
still a force, even though it had lost its base in both national and international terms. Its
survival was the main element which gave the period its flavour" (Lipietz 1987,133).
Ontario, as the most developed manufacturing centre of Canada's ten provincial
economies, would not be immune to the processes of restructuring this crisis would
unleash.
The political response to this crisis was remarkably consistent as Lipietz observed
governments across the globe - social democratic, liberal and even conservative -
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responded to the crisis with similar tools because "in general terms, the dominant idea
was that Keynesianism was still a valid policy". Of course, as an integrated component
of this system, the Ontario response would reflect this orthodoxy. There may have been a
new effort to constrain public expenditure growth and a questioning of the postwar order
began to emerge but there was no dramatic shift in policy. However, the second oil
shock of 1979 to 1981 was met with a "monetarist" rather than Keynesian response (133
and 155). It was here, at least at an international level, that the Keynesian paradigm
began its descent and so the postwar order entered upon a "new phase of capitalism ...
dominated by neoliberal ideas and policies" (Albo 2005, 63). In this respect, Ontario
may have been something of an outlier as the turn to neoliberalism during this period
was, as noted above, hesitant.

1.5

Chapter Outlines
Chapter 2 introduces the origin of contemporary neoliberal restructuring with the

construction and unravelling of the postwar 'social contract' or 'class compromises'.
This situates the ascent of neoliberal nostrums in the decline of the Keynesian post-war
order within the crisis of global Fordism. Ontario's experience with public services
restructuring did not spring from a historical vacuum. This chapter seeks to provide the
macro-level context of the transition from the Keynesian to the neoliberal paradigm
Chapter 3 examines the ideas and theories associated with the neoliberal project.
Particular attention is given to the New Public Management and the introduction of new
modes of control over the public services and the provincial state itself. The focus here is
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the political content of the new managerialism and its overriding concern with public
expenditure management and public sector productivity.
Chapters 4 and 5 provide important historical background to the political context,
and thus policy directions, which shaped the development of Ontario's postwar
administrative state. The postwar period was dominated by the pragmatic centrist
Conservatives who incrementally built the Ontario administrative state in response to the
exigencies of political and economic development pressures. In the mid-1980s, while
other Anglo-American liberal democracies had already embraced neoliberalism, Ontario
rejected this agenda and sought to restore a form of pragmatic centrism, in this case
progressive competitiveness, as the central policy paradigm. In this respect Liberals and
then New Democrats between 1985 and 1995 demonstrated an enduring effort to seek
political consensus to overcome Ontario's growing economic crisis.
Chapter 6 examines the period 1995-2002, the years where Mike Harris served as
premier of Ontario and where the proposals and, indeed, the general philosophy of the
'Common Sense Revolution' manifesto were set in motion. Importantly, the chapter
explores the political and organizational antecedents of the 'Common Sense Revolution'
manifesto. To understand the politics embodied in this document necessitates an
understanding of the reconstruction of the Ontario Progressive Conservative party
particularly subsequent to their fall from power in 1985.
Chapter 7 is conceptually influenced by the work of Australian Michael Pusey
who postulated that "along with elected politicians and some types of intellectuals, top
public servants , are the 'switchmen' of history; when they change their minds the destiny
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of nations takes a different course" (1991,2). The object of Pusey's study was the senior
management ranks of the Australian Federal public service and the essence of Pusey's
study was to conclude that the state elites studied demonstrated, for the most part, a
strong alignment with neoliberal ideas and practices. In the spirit of Pusey's work, this
chapter suggests that a similar phenomenon is at work within the Ontario state.
Chapter 8 is a case study examining the implications of the 'Common Sense
Revolution's application of managerialism and marketization to home care policy in
Ontario. A well-established nonprofit agency provided some of the empirical substance
for this analysis. The creation of a new set of institutions, the Community Care Access
Centres (CCAC's), presented a clear example of what one might call in the British sense
'quangoisation'. That is the creation of an arms-length, quasi-nongovernmental agency
as an institution of control and political management.
Chapter 9 presents the key conclusions and findings of this dissertation. In
general, the overriding assessment of the long ascent of neoliberalism in Ontario is that
the process was protracted as a consequence of 'agency failure'. Pursuing neoliberal
praxis through the state requires a conjuncture of political and public administrative
agents who align to this project. In Ontario this did not happen until the electoral victory
of the 'Common Sense Revolution' Progressive Conservatives in 1995. Second, the CSR
was successful in shrinking the scope of the Ontario state within the provincial economy
and returning it to the proportions of the late 1970s. However, public expenditures began
to grow again, albeit at a modest rate, in 1997. Third, the construction of NLPA in
Ontario was contradictory in many respects as a result of the limitations embedded within

FPA. Limited capacity and a politics based on brokerage within and between the
sectorally structured Ontario state meant that the envisioned absolute shrinkage of public
expenditures and a fundamental turn to alternative service delivery would be forestalled.
This is not to say such an agenda is now historically at its end. There is a pause in the
process but not more than this.
The intellectual history of public administration expresses an enduring tension
between a technocratic managerialist tendency where the core concern is centred upon
formally apolitical efficiency/productivity objectives and a counter tendency which
acknowledges the essentially political nature of the field. The construction of NLPA in
Ontario is theoretically instructive in that these two major tendencies of administrationas-science and administration-as-politics are brought together. The result is that certain
paradoxes and contradictions emerge in the processs of building a different kind of state.
NLPA is a qualitatively different theory and practice of public administration from that
which preceded it as it is the administrative form necessary for the embedding and
sustaining of neoliberalism. Several theoretical conclusions flow from this
understanding.
First and foremost, is the challenge presented to all political projects by the
actually existing administrative state. New political objectives will be constrained and
shaped by a political and administrative 'archaeology' composed of past political
compromises, structures, and practices. Second, and resulting from the foregoing, is the
need to align the administrative state toward the new political priorities. Political projects
require administrative structures that enable their implementation and, once implemented,

the administrative machinery is necessary to sustain the project. Third, the relationship
of politics to the practices of the administrative state are of strategic importance during a
period of policy reorientation. The administrative dimension of politics is too often
overlooked where the concern is focused upon policy innovation. In this respect, the role
of the public service as the link between ideas/ideology to praxis is of central importance.
Where politics is about the allocation of resources, public administration is concerned
with how that allocation will come about. But this relationship is iterative as public
administration also shapes the range of political options.
The classical theoretical dichotomy running through public administration, that is
administration as a science of management or as politics, is simply false. Public
managers and their academic associates will always denounce politicization and claim the
utmost professional disinterest in all things political. However, the very example of
NLPA illustrates this as a public administration myth. NLPA is the structured composite
of neoliberal politics, policies, institutions, instruments, and political and administrative
agents. Ironically perhaps, the pursuit of the neoliberal project recentres the state in two
significant ways. The state itself becomes simultaneously the object of 'reform' and the
instrument for enabling the project.
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Chapter 2
The Administrative State in Historical and Political Perspective

Change in the structure and function of the administrative state is derivative from
socio-economic change (Raadschelders 1998, 261). Lenin's maxim that "the democratic
republic is the ideal shell of capitalism" (Anderson 2000,11) speaks to the
correspondence of political arrangements to the economic base. In this regard Lenin was
referring to late 19 century liberal democracy which dismantled absolutist mercantilism
and provided the means to facilitate capitalist development by separating public and
private spheres (Robison 2006, 3). The shifting intellectual terrain of public
administration demonstrates the "significant extent to which public administration is
political and is the machinery determining 'who gets what'" and so public administration
is "embedded in wider conceptions of the state" (Peters and Wright 1996, 628). FPA
(FPA), of which we are primarily concerned here, has its antecedents in absolutism but it
was itself an instrument in facilitating the emergence and maintenance of industrial
capitalism.
The Fordist model of public administration "began in the late nineteenth century,
became formalized somewhere between 1900 and 1920, and lasted in most Western
countries largely unchanged until the last quarter of the twentieth century" (Hughes 2003,
17). In this 'last quarter of the twentieth century' there is indeed a transformation in
public administration theory and praxis as a response to economic and political
exigencies. A significant aspect of this dissertation is the making of a neoliberal state and
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in particular the sources of neoliberal agency acting upon and within the state.
Understanding this transformation requires that some public administrative archaeology
be conducted to sift through the layers of public bureaucratic structures that preceded the
emergence of neoliberal public administration. A review of public administrative history
presents the case of enduring themes such as capacity, adaptation, economic and
managerial rationalism, centralization of political power, and the ultimately political role
of public administration. The efforts of contemporary governments to reform and
restructure are shaped and constrained by these public administrative legacies
(Raadschelders 1998, 3).

2.1

The Emergence of Modern Public Administration
Mannheim observed that the "fundamental tendency of all bureaucratic thought is

to turn all problems of politics into problems of administration" (1936,18) and so the
ideology of the state as neutral 'impartial umpire' comes into being. Obviously public
bureaucracy is one of the key mechanisms through which the work of the state gets done
(Pierson 1996, 6). The modern conception of government as 'big government' associated
with an extensive bureaucratic apparatus is a "relatively new invention" (Roberts 2002,
18). What we call 'big government' in this sense is very much a post-World War II
artefact "organized on principles and institutions similar to those of mass production"
(Murray 1993, 51). Since 1945, this administrative machinery is the "principal
instrument in the formulation and implementation of a highly expanded public agenda"
(Wilson and Dwivedi 1982, 5).
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FPA is a product of particular historical developments. Specifically, this is the
era of the industrial welfare state consisting of two broad periods. The first period runs
from the late nineteenth century to more or less pre-World War II and may be captured
under the rubric of the 'regulatory welfare state'. The second period runs from the end of
World War II to the mid-1970s. This may be referred to as the period of the
'redistributive welfare state'. The elemental components of both periods of the industrial
welfare state are to be found in the pre-industrial era, and that form of administrative state
was itself derivative. In 1852 Karl Marx wrote that "men make their own history, but
they do not make it just as they please; they do not make it under circumstances chosen
by themselves, but under circumstances directly encountered, given and transmitted from
the past" (Marx 1973, 398). This sense of historically situated social developments
applies to the evolution of the administrative state and it was such an administrative state
legacy that neoliberal public administration would set out to overturn and build upon.
The Origins of the Administrative State: Legacies of Absolutism and Mercantilism
Two historic developments were essential to the eventual emergence of modern
public administration: the rise of absolutism which created the space for a science of
administration to emerge; and the idea of popular sovereignty which was central to the
French Revolution and was dispersed across Europe in the wake of that revolution
(Barker 1944, 44; Merkle 1980). The beginning of modern administration has been
"arbitrarily and yet with some reason set with the year 1660" (Barker 1944,1). By that
point in history France, England and Prussia had all set upon a course of 'administrative
absolutism' wherein old feudal institutions were reformed and in so doing reinvigorated

and new institutions created for the purpose of nation-state building. This is the context
wherein "autonomous royal power and the authority that flowed from it", allows us to
"understand the emergence of the civil service" (1). Moreover, "it is against the
background of power in the state and changing ideas about governance that we can
understand the evolution of the civil service" (Raadschelders 1998,150-1). Mosher
asserts that with "the growth and centralization of power and responsibility in
monarchical courts came the need for a full-time, stable, and qualified corps of public
administrators" (1982, 5). The theme of modernization and adaptation of the
administrative state to new political and economic realities is clearly present as the
economic terrain shifts from feudalist to capitalist modes of production.
The era of trade and empire did little to distinguish between the public and private
realms. The absolutist administrative state emerged in the 17 century where an increase
in state bureaucratic activities and functions was necessitated by the establishment of
standing armies and the mercantilist economy (Jacoby 1973, 21-2). The mercantilist
economy was a virtually indistinguishable entangling of state and trade as embodied in
the large, globe-spanning and territory acquiring trading companies such as the British
and Dutch East India companies. These were indeed private entities but were completely
entwined with the state through the sharing of top personnel, established through state
charters, and worked in parallel with national states in the colonization of new territories.
"Before industrialization," Raadschelders writes, "everything was public and private at
the same time" (1998,248-9). As a result of the ascent of the mercantilism, public
administration was established as a distinct field of study a full two centuries prior to
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business administration (249). With mercantilism, the state itself became a business.
Consequently, "certain functions of society, which has been independent, now came
under the jurisdiction of the state, giving rise to a class of people whose position in
society was determined by office rather than heredity" (Jacoby 1973, 18).
Two trends were disceraable in the 17th and 18th centuries that led to the
emergence of a new type of civil servant: the centralization of local functions directly in
government institutions; and secondly a movement, inspired by Lockean ideas of
property, toward the separation of public and private spheres of economic and political
life. Raadschelders and Rutgers write that "the separation of public and private can be
seen as a prerequisite for the creation of a civil service in the modern sense" (1996, 74-5).
As the state changed so too did the qualities required of public servants. A general trend
toward increasing professionalization in the Middle Ages is discernible as monarchs and
nobles hired law students to replace clergy as advisors and administrators. By the 17th
and 18 centuries higher level administrators required legal training and in the 18th
century, schools of public administration appeared (152). This trend was most
significantly embodied in the precursor to modern administrative studies - the 18th
century cameralist movement. Cameralism "was the academic counterpart of modern
bureaucratic administration and, hence, in its essence was administrative science"
(Friedrich 1939,130-1).
Georg Zincke (1692-1768), considered to be among the foremost cameralist
scholars, wrote, "a prince needs genuine and skilful cameralists. By this name we mean
those who possess fundamental and special knowledge about all or some particular part
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of those things which are necessary in order that they may assist the prince in maintaining
good management in the state" (Lepawsk 1949, 99). Cameralism paved the way for a
'science' of administration involving the application of two fundamental rules. First,
expenditures must be made prudently, that is to say with consideration for the benefits
derived from expenditure. And second, expenditures should never exceed income (Small
1909, 591). In this respect, cameralism was an emerging professional field entailing a
managerialist ideology demonstrating an early concern with effective and efficient
management of public expenditures. The cameralist contribution is familiar to both the
practice and norms of later day public administration as reflected in their advocacy of
meritocracy, administration as science, and professional standardization (as opposed to
localized practices) (Lynn 2006,48).
Thus a new type of public servant emerged in the 17th and 18th centuries as
functions became increasingly concentrated in government institutions and the separation
of the public and private spheres of economic and political life progressed (Raadschelders
1998,151-2). The consolidation and institutionalization of these developments "had to
await the rise of representative democracies with controlled executives." And only then
what is now seen to be a professional public service characterized by "selection, based
upon prescribed educational requirements tested by competitive examinations, a system
of classified functional grades, permanency of tenure, promotional advancement on the
basis of seniority and merit, working in accordance with carefully prescribed rules and
regulations and an accepted code of conduct, and pensionable retirement" would become
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the defining and legitimating characteristics of the modern administrative state (Gladden
1972, 373).
The democratization of the state was pressed forward by the demands of an
expanding working class and compelled the need for greater state capacity to manage and
secure capitalist development. In this context modern bureaucracy arose through political
struggles: "1) whether and how much both the policies and the financing of the
government would be subject to the deliberation of some representative body; and 2) how
representative of the people this lawgiving body would be" (Bendix 1945, 117).
The Early Modern Administrative State and Capitalist Industrialization: 1780-1880
The expansion of state bureaucracy is linked to capitalist development (Clawson
1980, 15). This relationship corresponds "to the evolution of the industrial order" as the
market economy requires government to possess a range of capacities including that of
"regulator, as mediator, as source of subsidies and loans, as promoter of national
standards of decent living, and as economic and social diagnostician and repairman"
(Morstein-Marx 1957, 2). The emergence of the modern administrative state is thus
situated in the Industrial Revolution spanning the decades from 1760 to 1880 (Barker
1944, 66-73). It is in this period that the familiar contours of modern public
administration emerge (Gladden 1972; Jacoby 1973; Raadschelders 1998; Lynn 2006).
The decades between 1780 and 1820 were transformative in the history of
Western public administration wherein formed the structural and ideological antecedents
of the welfare state: "what was established during those four decades - if not in practice,
then in idea - provided the structure that was needed for government to be able to assume
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so many new responsibilities from the 1880s onward" (Raadschelders 1998,139). In
these decades, laws and regulations would be enacted to cover an expanding field of
social and economic activity and government would become the instrument to regulate
and frame relationships between state and citizen.
The same period witnessed the ascent of the constitutional state and with it
bureaucracy with the result that "government by officials became synonymous with
bureaucracy" (Lynn 2006,48). Archaic structures could be given new purposes. Indeed,
the French Revolution "retained the administrative machine of the past" (Barker 1944,
13) but also gave rise to enduring and fundamental principles in public administration
including an "impartial state hierarchy, uniformity in structure and service delivery,
separation of politics from administration, with legislatures subordinate to the executive;
technical expertise; strong control mechanisms; and administration endowed with
prestige and privilege" (50). The architecture of the modern administrative state, which
is the "pyramid structure of organization characterized by unity of command and clear
competencies", was in place by the late 18th and early 19th centuries (Raadschelders 1998,
119,122-3). Political struggles over the control of these bureaucracies ensued with the
introduction of parliamentary government and with it "popular indignation against the
bureaucracy" (Lynn 2006, 52). The process of constitutionalization and democratization
quickened in the wake of the 1848 revolutions "when most European monarchs feared for
their future" and thus liberal democracy began to emerge in the context of
industrialization. And so the state, and what it chooses to act upon or not act upon,
became contested terrain (48).

Central to an understanding of the role of the state in the economy and society
during the Industrial Revolution is the creation of an industrial urban working class
(Finer 1997,1635). It was in this second era where the concept of citizenship expanded
to include entitlements to state provided rights and protections:
Men began to recognize that there was such a thing as a right to health over and
above the right to mere life which the old system of poor relief had recognized;
and they drew the conclusion that in order to guarantee this right the state must
perform the service of providing some decent minimum of general sanitation in
the town, and of securing - in the factory, the mining centre, and the industrial
aggregation of every kind - the hours and the general conditions of labour which
were necessary to the health and the physical well-being of the worker
(Barker 1944, 73).
Three new developments within this period are noteworthy. First, the expansion of
industrial-era citizenship was illustrated by the extension of voting rights, though uneven
when compared state by state, the general result was the opening of political space for
more dramatic changes in public policy. The expansion of the franchise coincided with
the formation of mass labour and social democratic parties which would provide political
organization for these new demands. Second, trade unions emerged as both legal and
politically significant institutions. Finally, socialism emerged as an alternative to
capitalism (Finer 1997,1636). The working class had become aware of its power and
potential and "workers' organizations forced the bourgeoisie to undertake reforms to
prevent revolutionary reactions" (Jacoby 1972, 57). The expansion of late nineteenth
century public administration "is seen as a response to working class political pressure ...
through its very institutionalization of social reform as a means of defusing the demand
for further class-based and/or more revolutionary political action" (Pierson 1998,21).

The state begins to transform into a "service rendering organization for the protection of
rights and enforcement of duties." Everything from conscription, taxation, social
services, and education were innovations necessary for political and economic expansion
and development (Barker 1944, 5-6).
The parallel processes of industrialization, urbanization, and a revolution in
communications and transportation were forces which demanded an 'administrative
revolution' as well. The Industrial Revolution in Britain created new interest in
transportation as the ability to move commodities and raw materials necessary to
production became increasingly important. Consequently roads and canal systems
expanded and the advent of the steam engine revolutionized the mass transportation of
people and material. Indeed, the railway systems of Britain required government, for
safety among other reasons, to provide a significant regulatory role in the sector and in so
doing widened the scope of administrative activity. Further advances in science,
tfi

especially in the 19 century, dramatically expanded communications capability. The
telegraph and telephone enabled rapid and long-range communications within and
between administrative departments (Gladden 1972, 365-6).
A key outcome of this administrative revolution was the effort to address the
problem of patronage. A growing need for technical professionals meant that "the
practice of the new public administration should settle in the hands of persons capable of
specializing in the conduct of public business" (307). In 1851, the United States Senate
passed a resolution directing "heads of departments should classify their clerks in salary
grades according to qualification and arrange for their promotion from one grade to
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another" (311). The central administration in Britain had become equally aware of its
limited capacity to address home and colonial issues. Consequently, in 1853 Stafford
Northcote and Charles Trevelyan were appointed to study and make recommendations on
a reorganization of the public service. Their Report of the Organization of the Permanent
Civil Service, completed in 1854, "was to have a revolutionary influence upon the British
Civil Service and through it upon many other public services throughout the world"
(312). The key recommendations included: open recruitment based upon competitive
examination; a reorganization of staff based on whether their work was based upon
intellectual or mechanical skills; and promotion was to be based upon merit. Whitehall
scholar Peter Hennessey has referred to these reforms, and the "clean and disinterested
civil service organized along the principles of meritocracy" they established, as the
"greatest governing gift of the 19th century to this one" (Hennessey 1997, 2).
Trevelyan would later attribute the 1848 revolutions as a primary factor driving
the administrative reform movement. The reforms were intended, according to William
Gladstone, to "strengthen and multiply the ties between the higher classes and the
possession of administrative power" (Briggs 1973, 117). Even Karl Marx was compelled
to write that "the mind of the bureaucracy is the formal mind of the state" (Marx 1970,
77-8) as the objective was not to weaken the links between the administrative state and
the ruling class but rather, quite to the contrary, to strengthen that organic relationship.
The reduction in patronage, the focus upon qualifications and merit was about
"extending, confirming cleansing and legitimizing an existing elite", not replacing it
(Matthew 1986, 85). The management of domestic political, social and economic affairs
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necessitated an improved capacity and performance of the British administrative state
(Gladden 1972, 321).
The Pre-war Administrative State: Laissez-Faire or Regulatory State? 1880-1940
The orthodoxy in first half of the nineteenth century was that "government had to
withdraw from many sectors in society given the profound impact of the Free Trade
movement, the deep desire to dismantle the Old Regimes, and the negative perception of
bureaucracy. Government, they thought, should only provide the constitutional
framework within which the 'private' sector could flourish. It should only guard public
order and safety and so the 'night watch' state was created" (Raadschelders 1998,249).
The new liberal bourgeoisie, while opposed to the expansion of bureaucracy, also
recognized the need for an effective administrative apparatus. The bureaucratic apparatus
they encountered had been constructed over centuries and provided functions which no
other existing organization could provide (Jacoby 1973, 62). This apparatus provided
instrumental power and authority and so demonstrated that the "road to the free market
was opened and kept open by an enormous increase in continuous, centrally organized
and controlled interventionism" (Polanyi 1957,139-40).
As democratization progressed, Adolph Wagner, a German cameralist and
supporter of Bismarckian social policy, observed that at the end of the nineteenth century
"one of the greater ironies of history" was unfolding, as quite contrary to laissez-faire
liberal doctrine, bureaucracy was expanding and "state activities were increasing rather
than decreasing" (Jacoby 1973, 55). Alexis de Tocqueville noted the apparently
contradictory view of American capitalists who maintained a formal adherence to laissez-
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faire ideology which coexisted with the practical demand that public power be employed
in support of market activities and ventures (de Tocqueville 1990,294).
There were two reasons for these interventions by the formally laissez-faire state.
First, the instability inherent to the market economy itself and secondly, the increasing
complexity of social, economic and political life as a result of industrialization and
urbanization (146). Weber had already concluded bureaucracy and capitalism to be
indispensable to one another. The efficient and predictable functioning of the capitalist
market requires what bureaucracy can provide in the form of "official business
discharged precisely, unambiguously, continuously, with as much speed as possible, and
according to calculable rules that make bureaucratic behaviour predictable" (Gerth and
Mills 1946,215). In Prussia, for example, it was the army that advocated for the
regulation of child labour; in England; it was the Conservatives who sought to regulate
working hours. In 1833, the Factory Acts were adopted as the first state intervention in
the regulation of working conditions (Jacoby 1973, 57). And so, the 'minimal'
nineteenth century state did not 'stand off from either involvement in the economy or the
provision of basic protections. Victorian Britain, depicted as an iconic illustration of
nineteenth century laissez-faire liberal capitalism and the 'night-watchman' state,
witnessed the implementation of such policy and regulatory innovations as controls on
factory work, housing for industrial workers, public health and education, and
compensation for workers involved in industrial accidents (Pierson 1998,101).
The 'night-watchman state' was thus short-lived, if it ever existed at all. It
became obvious through the course of the nineteenth century that industrialization,
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urbanization, poor housing conditions, and epidemics caused by overcrowding and
inadequate public health systems were broad and complex problems necessitating a
"more fundamental solution than private philanthropy could offer" (Raadschelders 1998,
259). Ensuring the security of industrial capitalism meant the state would be required to
strategically intervene. The very legitimacy and sustainability of industrial capitalism
was coming into question as "industrialization had reached that point of development
where it was inseparable from unemployment" (Kingsley 1944, 91). Riots had broken
out in 1886 requiring the deployment of the armed forces and to such crises "the
traditional Liberal formula had no answer" (91). Significantly, in the British case,
"between 1895 and 1905 both major political parties turned toward State
interventionism" (92). It was the British public service which would play a key role in
that process. In 1893, "Whitehall's first interventionist economic department" - a
department of labour- was created within the Board of Trade (Hennessey 1989, 53).
The Board of Trade itself was equivalent to what today might be called an economic
development ministry and was noted for attracting highly capable persons into public
service.
The combination of political pressures from below and the need for more
effective management of capitalist development from above required an expansion of
state responsibilities. This was reflected in the growth of functional departments
mandated to address discrete policy and sectoral issues (Gladden 1972,369). As a
consequence, from the mid-nineteenth century to 1914, public employment, generally, if
unevenly grew. In the UK it expanded from 2.4 per cent of the total workforce to 7.1 per
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cent; in France from 5 per cent to 7.1 per cent; in Germany 7.2 per cent to 10.6 per cent;
Italy 2.2 to 4.7 per cent, the USA, from 0.8 per cent to 1.8 per cent (Raadschelder 1998,
146).
As early as 1923 Harold Laski could write: "A state built upon laissez-faire has
been transformed into a positive state. Vast areas of social life are now definitely within
the ambit of legislation; and a corresponding increase in the power of the executive has
been the inevitable result "(1923, 92). Mass labour and social democratic parties
campaigned for state intervention and their efforts contributed to the expansion and
professionalization of the bureaucracy. The end result was an abandonment of laissez
faire policies and the "vogue for 'new liberal' philosophies promoting the idea that the
state has positive supportive duties towards its citizens, and the spawning of more and
more 'collectivist' policies intruding into the free market" (Finer 1997, 1636-7).

2.2

The Theory and Practice of Twentieth Century Public Administration
Weber observed an increasing tendency toward bureaucratization through the 20th

century (Gerth and Mills 1941-42,18). All state forms, as the preceding discussion
notes, require an 'instrument' to achieve their ends whether it is capitalist or socialist
development, democratic or undemocratic and this instrument is universally some form
of bureaucratic organization through which to organize society (Suleiman 2003, 24). As
society and the economy became more complex, the need for a more capable state grew
commensurately. This theme runs through the intellectual history of administrative
theory. The cameralists had also anticipated later themes within administrative theory in

articulating "a theory of managing natural and human resources in a way most lucrative
for the ruler and his interests" (Lynn 2006, 5). Kingsley suggested that the limitations
inherent in the Northcote-Trevelyan reforms became apparent in the period between
World Wars I and II. His diagnosis centred on the rapid emergence of a new state - a
'social service State' - a development which the Northcote-Trevelyan reforms were
neither designed nor could be predicted. This legacy state "had neither the numbers nor
the training and experience to direct and manage the economy. The structure of the
administrative departments had not been designed for such a purpose and was not
adequate to its realization" (1944,291). In other words, the issue was not the efficiency
of the administrative state in carrying out functions but rather its capacity and capability
to address the challenges presented by war, economic crisis, and class conflict.
The fundamental questions at the base of this tension are what is the appropriate
role of the administrative state and is this to be determined by science or politics? The
appropriate role is obviously a political question and the 'science' or 'politics'
juxtaposition is a false dichotomy. That the question is ultimately about politics is
presented best by Raadschelders: "The early twentieth-century reforms were inspired by
the need to provide better services in a more efficient way. Late twentieth-century
reforms are inspired by a slightly different need; a good package of services for a
reasonable price. The difference is that in the early twentieth-century, the welfare state
was being built, while in the late twentieth century, it needs to be trimmed" (1998,261).
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Public Administration as Science and Efficiency or Politics?
In Economy and Society (1922, 1968), Weber posited that rationality in
administration was expressed through a hierarchically structured 'bureaucracy'. This
form of organization was a necessary organizational prerequisite for a modern economy
and society to emerge and sustain itself. Consequently, Weber argues that
industrialization and bureaucratization are symbiotic as bureaucratization enables
"industrial society to establish an efficient structure, to realize technical objectivity and to
integrate man into a mechanized system" (Jacoby 1973,148). Thus alignment to
capitalist quantification is a central feature to Weber's understanding of rationalization in
that "all things can be controlled by means of calculation" (149). The characteristics of
the 'ideal type' bureaucracy, that is one based upon legal-rational domination (Albrow
1970, 43) where "legal domination calls for an increasingly bureaucratic administration
in which domination is based on systematic knowledge" (Fry 1989, 30), the following
characteristics: administration is a continuous process not subject to the whim of the
leader; tasks are functionally divided and each function is structured by its own hierarchy
of accountability; the offices composing the bureaucracy are hierarchically structured;
administrators do not own their positions and resources to fund roles are provided by
means other than the incumbent office-holder; the administrator, as a non-owner, cannot
buy, sell or bequeath an office; administration is based on written documents and so its
work is codified and regulated (Weber 1947, 330-2). In addition to the foregoing, Weber
observed that employment within the bureaucracy was based upon the following
conditions: officials are appointed, not elected; appointment is based upon the possession
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of professional qualifications; compensation is fixed and not negotiable and accompanied
by a right to a pension; and promotion is based upon merit (333-4).
The period from 1880 to 1945 has been characterized as the formative "orthodox
era" in the intellectual history of public administration which set the theoretical trajectory
for both theory and practice in the field for some sixty years by emphasizing "good
administration, more efficiency, better productivity, and practical applications"
(McCurdy 1986, 17-22). This period corresponds to what Fry termed the 'classical
approach' in public administration (Fry 1989,1-2). From a North American perspective,
this is the intellectual current associated with the Progressive reform movement, while an
American phenomenon, had significant influence on the direction of early twentieth
century Canadian public administration. Among the notables contributing to this
'tradition' are Wilson, Goodnow, Weber, White, Taylor, and Gulick. It was an era in
administrative theory dominated by the search for a 'science' of administration wherein
the primary value was efficiency informed by the ideology of business managerialism.
Ostrom summarized the view as "once decisions specifying policy objectives were
reached, we assumed that the translation of these objectives into social realities was a
technical problem within the competence of professional administrative expertise"
(Ostrom 1989, 5).
Weber saw in modern bureaucracy the very forces and processes of
modernization and rationalization at work which were manifest in the architecture of the
administrative state including a hierarchy of command and control, codified rules for
administrative processing, specialization of function requiring expert knowledge,
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appointment based on merit, and a certain degree of tenure associated with such
appointment (2004, 50-5). These characteristic mechanisms of the modern bureaucratic
state provide the means for "attaining the highest degree of efficiency and is in this sense
formally the most rational known means of carrying out imperative control over human
beings" (Weber 1947, 337). For Weber, bureaucratization was an inevitable product of
modernization but it was also problematic. While Weber admired the rationality and
efficiency of bureaucratic administration he was also distinctly aware that such a
structure is inherently oppressive and alienating, moreover, the process of
bureaucratization leads toward the eventual point where the bureaucrats, aware of their
own interest, come to perform an increasingly autonomous role in the formulation of state
policy. At the same time, as knowledge becomes a strategic resource within the
administrative state, a resource which the political leadership, as amateurs, have little
opportunity to develop on their own and so cede authority to the technocrats (Bendix
1960,485).
Weber, unknowingly and more or less in parallel to Woodrow Wilson, advocated
what would come to be called an political-administrative dichotomy which conceptually
and practically separated the functions of the political leadership and the public servants
(Ostium 1989,26). Weber was unequivocal in identifying the role of the public servant
as one of implementing the directives of the political leadership as "if the order agreed
with his own convictions" (Gerth and Mills 1946, 95). When "the bureaucracy attempts
to overstep its rightful functions and capabilities", that is when "bureaucracy can subvert
the rule of law" and threatens to become "a law unto itself as the public servant's expert
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"knowledge becomes an instrument of political power, and secrecy protects the
bureaucrats' monopoly on information" (Fry 1989, 37). The political problematic of
modernization is "how to prevent bureaucracy from exceeding its functions or, stated
conversely, how to maintain the supremacy of the politician" (38). The critique of
bureaucracy was expanded to include: "1) that bureaucracy is a pliable tool in the hands
of some sinister minority, 2) that the absolute power attributed to bureaucracy is actually
derived from forces outside the government itself, and 3) that the 'monopoly of power'
characteristic of government is bound to be used for the diminution of individual
freedom" (Bendix 1945,204). Control over the bureaucracy can only be exerted from the
centre or apex of the administrative state - that is by the political executive, and so
"politicians are the indispensable counterweight to bureaucracy" (Fry 1989, 38).
From the late 1880s forward arguments for reform were advanced based on the
needs of democracy and efficiency (Raadschelders 1998,147) and this was most apparent
in the United States where public administration modernization was explicitly premised
on the principles of scientific management as a means to combat political corruption.
With the appearance of The Study of Public Administration, Wilson is credited with
defining public administration for the 'Classical' period wherein he posited there was
little or no difference between public and private administration. Wilson posited:
"administration is a field of business. It is removed from the hurry and strife of politics
It is a part of political life only as methods of a countinghouse are a part of the life of
society, only as machinery is part of the manufactured product" (Wilson 1887,210).
This introduced an enduring, though contested, concept into public administration - the

61
politics-administration dichotomy. Public administration should be no more than the
"detailed and systematic execution of public law" (212) while the political leadership and
their agents set the agenda and then leave its implementation of to the public service.
Contrary to Mannheim, for Wilson "administration lies outside the proper sphere of
politics. Administrative questions are not political questions" (210). Wilson sought a
science of administration "the objective of which should be the discovery of general
principles to guide administrators in the efficient performance of their duties" (Fry 1989,
2). And so the applicability of the scientific business model to public administration
came to define the field during its 'Classical' period.
Goodnow, writing in 1900, offered a more nuanced understanding of the politicsadministration dichotomy. For Goodnow, it was not so much a dichotomy based on a
strict division of function but rather a working partnership where "practical political
necessity makes impossible the consideration of the function of politics apart from that of
administration" (Goodnow 1900,19). The formulation of public policy and its
implementation were two distinct functions and if these were to work in 'harmony' one
must be legally and functionally in control of the other (Goodnow 1900).
Weber's views also became linked to those of Frederick Taylor. Influencing this
tendency toward rationalization of government were Taylor's ideas presented in
Principles of Scientific Management in 1911. Indeed "Taylor's ghost hovers over the
modern study of public administration", Schacter wrote (1989,1) in reference to the
scientific management school of thought he initiated. Taylor's contribution was to be
transformative for private business but, given the dominance of the business model, for

62
the theory and practice of public administration as well. The principles of 'scientific'
management identified by Taylor established that "operations could be planned in
advance and controlled by experts, working out of a central office, using scientific
methods to discover the 'one best way' of performing each job" (McCurdy 1986, 26-7).
A new management movement in the industrial sector formed around these principles and
concurrently a new administration movement in the public sector came into being. The
focus of the scientific management movement "was on efficient use of labor and on costs
and cost systems. From concerns with efficient use of labor and wage/cost systems there
arose a more general concern for organization and coordination" (Lynn 2006, 92).
Taylorism provided management with three distinct advantages. First, it
employed empirical/applied research to the work/production process as a means of
deskilling workers by overthrowing tradition and worker control over the intensity of
production. Second, it strove to undermine workers' sense of solidarity and collective
action by creating avenues for the individual worker to arrive at his/her own optimum
level of performance. Thus, the piece-rate, or pay-based on production output was
justified and no worker could claim to be exploited as each produced what he/she was
capable of producing. Third, by proposing that labour and capital would mutually benefit
from cooperation it laid the foundation for corporate welfarism and later ideas of
productivity alliances. The purpose of this tactic was to restructure the dynamic of
labour-management industrial relations away from the zero-sum game of a trade off
between higher wages or higher profits towards a new industrial relations where higher
wages and higher profits could both be had (Perrow 1986, 57). In sum, the objective was
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to "replace hunch with observation and measurement, traditional practices with
calculation and 'rational methods'" (Dunsire 1973,93).
Preceding the publication of Taylor's book, the establishment of the New York
Bureau of Municipal Research in 1907 advanced the idea and practice of more efficient
and hence scientific local government. Stivers discerns a link running from this period to
the New Public Management of the 1980s and 1990s as she situates the origin of
"contemporary proposals for improving the workings of public bureaucracies" in the
Progressive era as the proponents of NPM "reach the same diagnoses and offer the same
nostrums as those on which the early administrative reformers relied." For Stivers, this is
indicative of the conservatism inherent to public administration as its "history displays an
abiding commitment to science, businesslike management, and masculinity, constitutive
preferences that have not only described but also shaped the workaday reality in public
agencies" (Stivers 2000, 3-4). Their objective was "to use systematic investigation rather
than electoral politics as their chief strategy for gaining control of city governments"
(19). The reform movement thus contributed to propagating the idea that government
could be run like a business as was the corresponding ideology of administration as a
science (Haber 1964,107). The 'scientific management' movement, an expression of the
same perspective, began to emerge during these years and wherein the "generic concept
of 'management' was to gain a following among those invested in reform of public
administration" (Lynn 2006,92). In seeking to re-make local government along the
business model, reformers, while ostensibly non-partisan, were working to meet the
needs of capitalism for stability, predictability and efficiency.

Leonard White was among the earliest intellectual proponents of a management
science approach to public administration. The persisting dominant perspective within
public administration continued to be a legalistic one but White proposed a different
analytical approach, one where the "study of administration should start from the base of
management rather than the foundation of law" (1926, viii). The search for a 'science of
administration' continued with the work of Luther Gulick, who lamented that
administration was more of an art than a science (1937,191). Gulick identified the
discovery of objective administrative principles with efficiency and this was "axiom
number one in the value scale of administration" (192) in an industrializing and
competitive economy. The basic principles of executive decision-making he summarized
as POSDCORB - planning, organizing, staffing, directing, coordinating, reporting and
budgeting (Gulick 2004, 97). From these principles of 'executive function' Gulick
derived a framework for a functional division of labour within the administrative
apparatus of the organization. However, the classical era in public administration reaches
its zenith with Herbert Simon's efforts to develop a rational theory of public
administration and in this respect he was a precursor to the public choice school.
Simon, like others in the classical tradition, continued to construct a science of
administration. However, he differed from others in that he focussed on 'decision
premises' as the unit of analysis. The science of administration would thus be "founded
on the factual premises of administrative decision-making" (Fry 1989, 8). This does not
entail the examination of decisions themselves but rather "their underlying premises,
discovering the sources of those premises, and tracing the channels of communication
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and influence by which premises are transmitted in an organizational setting" (185).
Decision premises originate with the hierarchy and specifically with the managerial
leadership (Simon 1971,193) as it is this cadre which serves as the guiding mind of the
organization insetting goals, allocating work, establishing organizational structure,
innovation and planning. Policy, in Simon's view, is a broad premise and is framed at
the apex of the organizational hierarchy and, as one descends this hierarchy, standard
operational guidelines and procedures are formulated to shape more narrow and local
decisions. The objective is efficiency and this Simon defines as the "ratio of net positive
results (positive results minus negative results) to opportunity costs. In other words
efficiency is getting the greatest possible results with the lowest possible opportunity
costs" (Fry 1989, 201). Greater efficiency in forming decision premises can be derived
by replacing the politics-administrative dichotomy with a 'fact-value' dichotomy.
For Simon, a science of administration cannot address value questions and consequently
must only be concerned with factual premises. The goal is to establish the premises
which lead to the one best decision. Values can be neither true nor false, accurate nor
inaccurate, right nor wrong. They are nothing more or less than statements respecting
what should be done. Factual premises on the other hand are a fundamentally different.
Facts can be proven correct or incorrect. In other words, they are a fact or they are not a
fact (186). Decisions built on facts will lead to more efficient outcomes than decisions
based on values or 'ought' premises. Importantly, the fact-value dichotomy challenges
the idea carried by the politics-administrative dichotomy that public administrators are to
be neutral participants. Rather they should be recognized as the carriers of predictable
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values derived from and shaped by recruitment, educational and socialization processes
(Simon 1961, 99). Classical public administration was driven by an anti-politics ideology
as noted above. Consequently the doctrines of neutrality and technocratism served to
obscure the deeply political nature of public administration and policy.
The Depression and World War II reshaped the terrain of political debate in such
a way that a new policy orthodoxy ascended. Keynesianism, while presented as a
rational approach complete with formulae and prescriptions, its ascent was a matter of
new politically driven accommodations which necessitated a different kind of state.
Administration-as-Politics: The Postwar Welfare State, 1945-1975
Postwar reconstruction was enabled, as was the expansion of the welfare state, by
the administrative legacy constructed over the previous sixty years. The Great
Depression and the Second World War gave cause for a re-thinking of how business,
labour, and government could work together in ensuring economic stability within the
context of overall growth. Through these formative events, governments "learned a great
deal about the practical problems of macroeconomic management and, once the
hostilities were concluded, countries took advantage of the situation to expand even
further the state's role in the administration of the economy. Planning was seen as
positive for the well-being of business and society and, as well, the proper role for
governments" as it was equated with stability (Drache 1996, 32). The welfare state
served this purpose as it organized political power and administrative capability "in an
effort to modify the play of market forces" through the provision of social security
programs such as insurance against unemployment, illness, accident, and old age (Briggs
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2000,18). Consequently, "this new system also demanded new institutions, a new
politics, and major changes in the role of the state" (Ross and Jenson 1985/86, 24).
Reconstruction would bring about a historic expansion of the welfare state that required a
broadened level of technical and legal expertise, new administrative systems for
processing claims on entitlements and all of this further required the reorganization of
government departments, of relations between central and subnational levels of
government, the development and implementation of mechanism for administrative
control and decision-making, and new capacities in planning and budgeting (Lynn 2006,
57).
FPA was, as noted earlier, constructed upon industrial mass production principles
(Murray 1993, 51). The main features included the mass production of standardized
services; a focus upon benefits derived from economies of scale leading to large
institutional structures; the adoption of Sloanist bureaucratic structures (the
multidivisional organization); a sharp division of labour between manual and professional
employees wherein the former are subject to strict job controls, thus limiting possibilities
for career advancement, while the latter enjoy considerably more autonomy; and service
delivery shaped by the availability of human, financial, and other resources of the
producing organization rather than the needs of the claimant (Murray 1991, 22-7; Murray
1993). This project produced a "new middle strata whose size and influence exploded in
the circulation and administrative spheres of both the private and public sectors" (Ross
and Jenson 1985-86,24). The mixed economy and universal social services came to
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express in policy and institutions the new political consensus forming the base of FPA
particularly in the decades following World War II (Farnham and Horton 1996b, 9).
Government macroeconomic management kept inflation and unemployment in
check. The period was one of an abiding belief in the capacity of political and
bureaucratic leaders to manage prosperity. Of this moment Aucoin writes: "There was
confidence in the capacities of government to manage the public household in ways that
would promote prosperity, to govern the social order in ways that would secure a more
just and tolerant society, and to restructure the political system in ways that would
advance political participation and democratic practices" (Aucoin 1996, 644). A societal
consensus was forged along broadly Keynesian ideas and policy interventions and
anchored in an expanded state role in society and the economy.
Rising expenditures on social policy mark this period apart from the more
regulatory focus of the pre-war state. And this was an international trend observed in all
capitalist liberal democracies (Heidenheimer, Heclo and Adams 1983, 10). The growth
in social expenditures has been attributed to "the mobilization of labour movements,
socialist parties and others ... in favour of enhanced welfare; the essential role of social
spending as a part of the 'capital-labour' accommodation of the post-war consensus"
(Pierson 1998,135). In particular, the period from 1960 to 1980 was significant, as more
comprehensive transfer programs that were linked to various social policy initiatives in
health care, social services, and education were adopted and expanded. Certain observers
came to attribute the economic malaise of the mid-1970s to Keynesian policy
interventions (Foster and Plowden 1996; Tanzi and Schuknecht 1995). The effectiveness

69
of such policy initiatives was questioned as "growth in spending after 1960 may not have
brought about significantly improved economic performance or greater social progress"
(Tanzi and Schuknecht 1995,20). Their review of social indicators in historical
perspective led them to conclude that social expenditure was characterized by a law of
diminishing returns. Consequently, they propose that "if one accepts the conclusion that:
(a) by 1960 most industrialized countries had reached adequate levels of social welfare;
(b) the growth of government over the last 35 years has not contributed much to the
achievement of social and economic objectives ... there may be indeed considerable
scope for reducing the size of the state especially in 'big government' countries" (25).
Their study focused on the growth in public expenditure in a small number of states. The
OECD member country aggregated public expenditures to GDP ratios grew unrelentingly
from 28.5 per cent of GDP in 1960 to a historic high of 42.1 per cent in 1995. Between
1996 and 2000 public expenditures as a proportion of the total economy dropped
modestly to 39.0 per cent and proceeded to again expand in 2001 to 39.9 per cent. In
subsequent years, the ratio remained above 40 per cent of GDP (OECD 2005,219).
Since 1945 the 'economic borders' of the state have expanded (Helm 1989). The
elements of the postwar settlement "remained intact so long as economic growth
continued to finance the demands of welfare services and the public sector" (10). By the
conclusion of the 1970s a turning point had been reached in economic policy and the role
of the state in managing the economy. However, the statistical evidence points to
essentially stable levels of public sector expenditures through the 1980s and 1990s. What
is at play may well be less quantitative and more qualitative in nature.

In the postwar period, the expansion of the welfare state would place it at the
centre of political contestation. In this respect, Burnham, writing in the early 1940s,
suggested that a 'managerial revolution' was underway where a new elite of expert
professionals would effectively come to dominate the administrative state and use this
base as a means for consolidating their power (Burnham 1941). Up to this point, from
Wilson to Gulick, "orthodox theorists advanced the proposition that public administrators
were essentially managers, hired to carry out the will of the state, separated from the job
of making policy and freed from involvement in the political process" (McCurdy 1986,
31). What was emerging was a movement where state managers were increasingly seen
as anything but neutral actors.
The emerging importance of an administrative technocratic elite drew the
attention of Waldo (1948) who was concerned with the central place of efficiency in the
world-view of senior public officials and the extent to which the 'cult of efficiency'
diminished or in fact hid other explicitly political values. Waldo was unequivocally
opposed to the dominant view within classical public administration that the theory and
practice of the discipline was value-free and rational. Consequently, Waldo set out to
contest the dominant orthodoxy within public administration. This orthodoxy entailed
the acceptance of a strict separation of politics and administrative functions entailing a
corresponding strengthening of executive power as a means to constrain the 'centrifugal'
tendencies within the administrative state apparatus; a managerialist perspective which
held that the techniques of business management could be equally applied to the public
sector; a quest to identify the principles of administration through scientific investigation;
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support for the centralization of executive power where the objective was to strengthen
executive power through hierarchical control; and a commitment to democracy which
was defined as meeting popular needs as efficiently as possible.
Classical public administration embodied, in Fry's assessment of Waldo's
contribution, an ideologically conservative approach which "accepted and supported the
existing political order" particularly through its adherence to efficiency and expertise
(1989, 224). His critique was intended to demonstrate that administration was hardly
apolitical. With respect to the politics-administration dichotomy, Waldo rejects the very
concept as unrealistic (Waldo 1977, 9). Rather than serving to advance democracy the
concept instead advanced centralization of power in the service of efficiency (Waldo
1948,133). Politics and administration, Waldo counter-argued, are not separate fields of
action but related and perhaps a single field (Waldo 1980, 80).
The public administrative orthodoxy gave way in the 1940s to a heterodoxy as the
claim to being a science of administration was downgraded, at least in Waldo's view, to a
set of'proverbs' (Waldo 1968,148). With 'administration-as-science' in retreat, the
'New Public Administration' movement emerged in the late 1960s demanding a more
activist and representative role for public administration and the public administrator and
a rejection of pragmatism, efficiency, and positivism. Politics was not to be shunned but
embraced as a central feature of the administrative state (Waldo 1971,271). However,
by the mid-1970s with the onset of a crisis in the postwar welfare state, a period Heclo
has termed "the new pessimism" (1981, 398) began to unfold and a century of
administrative evolution, of gradual adding of capacity, came to a close.
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2.3

The Impasse of Fordist Public Administration, 1970-1980
In 1973 a 500 per cent increase in oil prices followed by a second 'shock' in 1979

precipitated not just a global recession but a reconsideration of the Keynesian policy
paradigm. Average annualized growth within the OECD countries fell from 5 per cent to
2 per cent (Alber 1988, 181-207). At the same time both inflation and unemployment
accelerated, profitability declined and disposable income stagnated. Throughout the
OECD, public policy failed to restore growth, lower inflation, minimize unemployment
and maintain trade equilibrium (Goldthorpe 1984, 2). Within public administration, a
nascent neo-classical movement would retrieve many of the issues and themes that
dominated theory and practice prior to World War II.
With the growth slowing, the system went into crisis; however, the Keynesian
social and economic order did not collapse immediately. The policy framework had been
built over a quarter century and elements with antecedents beyond that "so was it slow to
unravel. Unravel, however, it did" (Banting, Hoberg, and Simeon 1997b, 410). The
failure of government to effectively respond to such difficulties lay at the root of the
challenge to the state's legitimacy (Peters and Savoie 1993).
The effect of this dislocation necessitated a shift in the management of public
administration. The "macro-crisis of Western society" was transformed into "a crisis of
the Western state, the solution of which required a reordering of governance" (Cohn
1997, 586). The new model public administration is based on reconstructing the state and
its activities to resemble and mimic market economics and so to increase public sector
productivity (Stewart and Walsh 1992). The transition from the Keynesian welfare state
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to neoliberal state is a project in building a different kind of state where the "purposes
and operating values are considerably different from that which was characteristic" of the
Keynesian period as "the goal is no longer to protect society from the market's demands
but to protect the market from society's demands" (Cohn 1997, 586). Henceforth, it
would not be entirely a matter of market regulation but rather regulating the state.
At its most fundamental level the problem of FPA was seen to be rooted in its
Weberian and Taylorist foundations. The ineffectiveness of government was seen to be a
function of such innate characteristics such as size, complexity, and the absence of a
pricing mechanism for public services. Such "structural difficulties are accentuated by
the emphasis on formal rules and authority as the guides for action within traditional
public organizations, rather than depending upon either market signals or the
entrepreneurial spirit of individuals to guide decisions" (Peters 1993, 10). Similarly, the
OECD criticized this model contending that organizational effectiveness was impeded by
"highly centralised, rule-bound, and inflexible organisations that emphasize process
rather than results" (OECD 1995, 7). Consequently, the dismantling of these structures
and arrangements became one of the central objectives of neoliberal restructuring.
The renaissance of liberal economic theory refocused policy concerns on issues
related to competitiveness rather than distribution and at the administrative level the
Fordist state was seen to be too expansive, consumed too many resources, and provided
too many goods and services through a process and structure that was both inefficient and
ineffective (Hughes 1994). The Keynesian policy regime was sharply attacked for its
appetite for deficit financing, the destruction of the work ethic through social security
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benefits, and for allowing state spending to get "out of control," and, through regulation,
was "sapping the vitality of the market system ... Only a return to neo-classical
principles, a shift in emphasis from state activities to private-sector production and
entrepreneurial initiative ... could set the balance right" (Resnick 1984, 26).
To underscore this break with the postwar order, the OECD reported previously
confident "views about the beneficial role of growing public sector size and the efficacy
of fiscal policy instruments in dealing with external shocks and market imbalances were
increasingly challenged by the relatively poor performance of OECD economies during
the past decade. Indeed, they have been questioned to the point where many now see the
growth of the public sector as detracting from ... economic growth objectives" (OECD
1985, 121). Bouts of inflation engendered a debate respecting the source of the inflation.
Henceforth, controlling inflation would become the central policy objective of
government. Foster and Plowden contend the fiscal crisis had its origins in "the rapid
growth in public expenditure from the Second World war to the 1970s" which, in turn,
required growing levels of taxation to sustain public services and programs in the face of
declining public sector productivity (1996,2).
Subsequently, the scope of the "realm of the possible" for governments was
narrowed as both citizens and policy makers came to possess far "less confidence in the
capacity of governments to do things" (Pal 1997a, 56 and 55). The political decline of
FPA was further fuelled by a growing dissatisfaction with the 'control from above'
administrative management. This Fordist mass production approach to public sector
production ensured that standardized services were available to all (Murray 1991,22-7;
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Murray 1993) but also resulted in a production and delivery framework characterized by
"inflexibility, bureaucratic inefficiency, and limited popular control" (Albo 1993, 23). In
addition, this centralized approach reflected much earlier structures designed within the
absolutist state and 19 century state to limit access to the state. The resulting popular
frustration further served to erode the legitimacy of the postwar Fordist state. In the
absence of a sound analysis of the crisis, popular dissatisfaction with the means of public
services delivery, and without a credible defence of the Keynesian consensus, the debate
quickly shifted towards a critique of the welfare state itself, wherein the "unproductive"
public sector was identified as the root cause of the crisis. In this environment, the New
Right, which offered an intellectually forceful critique of the Keynesian welfare state,
became ascendant and counter-posed its values of economic liberalism, individualism,
and inequality to those associated with the postwar social contract of collectivism, social
rights and equality (Farnham and Horton 1996b, 12). The 1980s are viewed as the
watershed decade in the transformation of Western public bureaucracies (Savoie 1994).
In this period, New Right parties arrived in office with a commitment to "rolling back the
state" through "a major change in the dominant macro-economic paradigm from
Keynesianism to monetarism and neoliberalism, from dirigisme to market-driven
solutions, from fiscal expansionism to restraint, from mercantilism to free trade" (Mueller
and Wright 1994,1).
The Fordist state was increasingly seen to be incapable of solving collective
problems and captured by public sector unions, professionals and sectoral interest
benefiting from state funded programs. The New Right maintained this produced overly
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powerful and unaccountable public managers and politicians, and protected professional
incompetence, condoned fiscal mismanagement and stifled public participation and open
decision-making (Caiden 1980/81,1144-5). The proper role for government came to be
redefined as one where the objective was to "reduce or relinquish their previous
responsibilities for maintaining full employment and a comprehensive system of state
welfare; ... privatize public services or their delivery whenever practicable; and ...
reform their own operations in accordance with market concepts of competition and
efficiency" (Self 1993, ix).
Bureaucratic Administration: Critiques and Alternatives?
The modern critique of bureaucracy began with Weber himself who was horrified
by the dehumanization an expanding bureaucratization would bring and he characterized
this emerging world as one of: "Specialists without spirit, sensualists without heart; this
nullity imagines that is has attained a level of civilization never before achieved" (Weber
1958, 182). Weber understood bureaucracy as a "power instrument of the first order"
(Gerth and Mills 1946,228-9) where, in the modern state, "the actual ruler is necessarily
and unavoidably the bureaucracy, since power is exercised neither through parliamentary
speeches nor monarchical enunciations but through routines of administration" (Weber
1968,1393).
Just as the limitations and inadequacies of the Keynesian policy paradigm became
apparent in the 1970s and 1980s, so too did the deficiencies of FPA. The result has been
a flourishing of critiques of bureaucracy from the Right, Left and Centre. It may well be
that "bureaucracy remains morally and politically suspect and indefensible" (Du Gay
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2005, 2) but that has not prevented a defence from being mounted. Contributions from
Parker (1993), Du Gay (2000) and Goodsell (1994,2004) represent a spirited critique of
anti-bureaucratic discourse. Perhaps the best known defence of the bureaucratic status
quo is Goodsell's response to Osborne and Gaebler's Reinventing Government (1992)
wherein he referred to anti-bureaucracy political discourse as a "falsehood" and argued
that despite the charges to the contrary, "bureaucracy does work" (Goodsell 1994,165
and 3). At the heart of Goodsell's argument for bureaucracy is a statement of the
fundamentally democratic nature of these institutions as the means for "collective action
in our behalf. In a meaningful sense, then, bureaucracy is ours" (184). A further
example of the retrieval of liberal democratic ideas as they relate to public administration
is represented in the contribution of Denhardt and Denhardt who 'update' the progressive
liberal perspective presented by the new public administration movement of the 1970s
and employ these in a biting critique of NPM. They propose a new framework, which
they term the 'New Public Service', which they base on a normative and theoretical
foundation providing "full priority to democracy, citizenship, and service in the public
interest" (Denhardt and Denhardt 2003,169). This is not to say Denhardt and Denhardt
advance, as does Goodsell, an unequivocal defence of traditional public administration.
In fact they unequivocally reject the value-neutral claim of the old public administration
as argued by Wilson, Taylor, Gulick and Simon, as well as other core values and
doctrines relating to the policy process, the centrality of efficiency, and the design of
public bureaucracies as closed systems controlled through a hierarchy. Within this
model, they suggest, "the purpose of government was simply to deliver services
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efficiently, and that problems were to be addressed primarily by changing the
organization's structure and control systems" (25 and 169). Instead, what they propose is
a citizen-centred approach to the practice of public administration where "the role of
public administrator is to bring people 'to the table' and to serve citizens in a manner that
recognizes the multiple and complex layers of responsibility, ethics, and accountability in
a democratic system. The responsible administrator should work to engage citizens not
only in planning, but also implementing programs to achieve public objectives" (170).
Such contributions seek, as Waldo attempted a generation before, to re-centre
political questions at the core of public administration but do so within a liberal
democratic framework. What is missing from such formulations to transform FPA is,
oddly, what such proponents seek to 'bring back in', that is, in a word, a politics to allow
such reform to occur.
A more radical critique of bureaucracy, which may be termed 'popular democratic
administration' to distinguish it from more mainstream liberal democratic accounts which
have themselves employed the term 'democratic administration' as long ago as, for
example, Theodore Reller's 1944 article "Characteristics of Democratic Administration".
The popular democratic administration school proposes to expand democracy within the
state and between the state and society through broadening opportunities for
participation in decision-making to both citizens and public sector workers as well as to
use the resources of the state to enable social and economic change. Wainwright, for
example, has drawn on the experience of the Greater London Council in the early 1980s
as a case study in such efforts where the left Labour Council established a 'Popular
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Planning Unit' "which worked with trade-union and community groups on their plans,
bargaining positions and campaigning demands" (Wainwright 1989,284). Similarly,
Cohen's survey of four case studies in democratic administration: the Greater London
Council, Kerala, Porto Alegre and Ceara, found that in "all four examples, more
participatory forms of governance increased the effectiveness, creativity, and competence
of public sector systems" by ensuring responsiveness to citizen demands, providing new
opportunities for citizens to monitor and direct government activities, empowering frontline staff, allowing for broader input into the policy process, and increasing the openness,
transparency and accountability of decision-making (Cohen 2005,10).
And as with the more mainstream approaches, democratic administration is
largely peripheral to the actually existing public management reform movement. Panitch
wrote in 1993 with respect to the electoral victory of the New Democratic Party in
Ontario in 1990 that: "The popular mandate that the NDP was given to democratize the
state was perhaps stronger than any mandate they were given on social or economic
policy" (Panitch 1993,15). As history reveals, nothing of the sort was initiated.
The relative marginality of various approaches to participatory administration whether from a liberal or more radical perspective - is indeed a subject for exploration.
One can speculate that this general failure, at least beyond some noted but isolated
success stories, is at its root constrained by "the barriers posed by private ownership of
the means of production" where a deepening of democracy within the public sector will
eventually result in demands for extension in the private sector. The end result is that
powerful forces mitigate any such experiment in genuinely 'renewing democracy' (Albo
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1993,32). As a result of the failure of the political Left, notwithstanding islands of
experimentation, to advance a state democratization project, the debate has settled upon a
defence of FPA or the New Right challenge.
The influence and application of scientific management upon public
administration served to, as noted above, reduce the autonomy and scope of control of the
public service. It amounted to a form of public sector deskilling and this reduced the
flexibility of front-line bureaucrats in dealing with complex issues and cases. The 'onesize-fits-air approach comes to dominate and is equated with a public sector incapable of
responding to individual needs and circumstances. Moreover, this inflexibility can be
traced to such traditional public administration values as fairness and due process - again,
in a rule governed structure, the rule is applied in all circumstances to all citizens (Charih
and Rouillard 1997, 31). The central concern of the 'administration-as-science' approach
was with efficiency and identifying the 'one best way' to administer and problem solve.
And this has proven to be a narrowing and conservatizing force within public
administration by filtering out other possible options.
From Administration to Management: A Neoliberal Public Administration Emerges
In response to the administrative and political shortcomings of FPA, and the failure of
the Left to advance and implement an alternative democratization model, resulted in a
theoretical and political vacuum which was ultimately filled by the new ideas and
theories emerging to challenge the traditional bureaucratic model. These can be clustered
together under the rubric of the 'New Right'. This critique proposes that the postwar
model eroded productivity as market discipline did not operate within the public sector;
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monopoly provision of public services resulted in inefficiencies; 'special interests'
formed around these monopolies and obstructed efforts at reform which would benefit the
consumers of these services; it was ineffective in achieving many of its social policy
goals; it displaced the role of family and community in the delivery of social care; and
bureaucratization threatened democracy (Pierson 1998,45).
The popularization of this critique created pressures on "officeholders ... to show
that they could keep the ever-growing bureaucracy in check" (Toonen and Raadschelders
1997, unpaginated). Something 'new' politically and administratively was emerging in
the mid-1970s as "[ejconomic crises, fiscal scarcity, demographic change, immigration,
and the resultant concerns with the financial appetite of the welfare state gave impetus to
public policies emphasizing government retrenchment and efficiency. Public
management-cum-private management came to be viewed by neo-liberal reformers ... as
a means ... for achieving more frugal, more efficient.. .more effective.. .governments"
(Lynn 2006,104). Thus the 'New Public Management' movement arose as the public
administrative expression of the New Right's broader political agenda to refashion the
post-war order and in particular to roll-back the redistribution welfare state. The NPM
was no mere effort at tinkering but rather sought a transformation within the public sector
and the public sector's relationship to government and economy and so "aims at the
replacement of the traditional model altogether" (Hughes 2003, 50).
The themes first articulated in the classical period of public administration theory
and practice experienced a restoration in the final quarter of the 20th century. The first
principle of the new reform movement was that "the public sector is not distinctive from
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the private sector" (Olsen 2003, 510) and so the business model, in theory and practice,
achieved iconic status. Other antecedents include a central place for the value of greater
efficiency and economy in public expenditures to be achieved through agencification,
contracting mechanisms and marketization and a return to 'administration-as-science'
theoretically informed by neo-classical, public choice, neoinstitutionalist economics and
post-Weberian sociology as well as a resurrected 'neo-Taylorism'. Pollitt was the first to
equate the new managerialism with a revived scientific management writing: "The
central thrust.. .is to set clear targets, to develop performance indicators to measure the
achievement of those targets, and to single out, by means of merit awards, promotion or
other rewards, those individuals who get the results" (Pollitt 1993, 56). The revival of
administration-as-science can be traced back to the late 1950s and 1960s and
encompassed contributions from Anthony Downs, James Buchanan, Gordon Tullock,
Michel Crozier, James March, and Johan Olsen. With respect to public administration,
Vincent Ostrom contrasted bureaucratic-based forms of organization with market-based
forms and found the former lacking. He credited the work of the aforementioned
political economists with challenging "many of the basic assumptions in the traditional
theory of public administration" (Ostrom 1989, 64).
David Giauque, in his investigation of the concrete impact of NPM reforms
observed that "a new type of quasi-commercial organizational regulation model is
gradually penetrating public sector organizations". This emergent new type of institution
he termed the 'liberal bureaucracy'. An organizational paradox entailing a "very
hierarchical, very controlled, control mechanisms and omnipresent insistence on
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conformity" and still simultaneously seeking out "new possibilities and new openings"
(Giauque 2003, 586-7). In this respect the transformation of the Keynesian welfare state
and its attendant 'traditional' public administration' into a liberal competitive state
requires a 'liberal bureaucracy' to operationalize and sustain the new model. And this is
the mission of the NPM as the administrative arm of neoliberalism.

2.4

Subnational States: Theoretical Considerations in a Neoliberal Era
A subnational state has been defined as "the arena of political activity concerned

with the relations between central political institutions in the capital city and those subcentral political organizations and governmental bodies within the accepted boundaries of
the state" (Tarrow 1978,1-2). It is the emergence of this increasingly active 'second tier'
of government that has given rise to various considerations seeking to explain the
phenomenon of "multi-level governance" (Bache and Flinders 2004), the
"entrepreneurial state" (Eisinger 1988), and the "region-state" (Ohmae 1993). Perhaps
more specifically for the purposes of this study, as it deals with a Canadian province, we
can also refer to 'meso-government', which is to say "an intermediate level of
government between the centre and the basic municipal or communal level" (Sharpe
1993,1).
This 'resurgence of regions' perspective is theoretically housed within the 'New
regionalism' and is concerned with "the significance of the region as an effective arena
for situating the institutions of post-Fordist economic governance" (MacLeod 2001, 807).
From a regulation theory frame, more locally scaled innovations and interventions are

where class alliances and hegemonic social blocs are formed as "the contemporary
subnational state is involved in the promotion of transnational liberal production and
circulation as well as perpetuating the remnants of Fordist consumption policies ... This
'entrepreneurial state'... is much more an autonomous agent than it ever was during the
Fordist period" (Paul 2002, 470). The thesis of subnational resurgence is by no means
uncontested. Lovering critiques the movement as 'ideology' which serves itself to
deepen a 'culture of austerity' writing that "the growing influence of the New
Regionalism may owe less to its genuine explanatory and normative merits than to its
instrumental utility to powerful industrial, state and social constituencies" (Lovering
1999, 389). There are two state rescaling theses. One contends that the state is shrinking
or is in the process of being 'hollowed out' as powers, functions and resources are
transferred to supra-national and subnational institutions and states. In contrast, the
second thesis contends "government authority is being eroded at the subnational level,
while the national level is being reformed to accommodate global economic interests"
(Warner and Gerbasi 2004, 858). The objective here is not to either settle or take a
position with respect to either side of the debate but rather to introduce the idea that
something significant is going on at the subnational state level.
Through the 1970s and 1980s, particularly in Western Europe and the United
States, the emergence of a 'meso' level of subnational government as a significant policy
actor required some explanation. The period since 1970, Pickvance and Preteceille note,
was one of "profound changes in subnational state institutions. These included territorial
reorganization, changes in function, changes in money-raising and spending powers, and
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the expansion of local economic development activity" (1991,1). These were decades
coterminous with the end of postwar prosperity and the Keynesian-informed FPA shell
which 'housed' the paradigm as the period witnessed a "return of mass unemployment...
accompanied by new ideologies regarding the role of the state" brought into question the
"use of public spending to run the economy at full employment, and to finance a welfare
state" (1).
In theoretical and political terms what they are referring to is the ascent of
neoliberalism through these decades to the point of orthodoxy. The link to neoliberal
restructuring, and the implications for the architecture and arrangements within the state
are explained broadly by Peck and Tickell who understand the inter-play between
neoliberal globalization and state rescaling as a relational dynamic where "neoliberalism
has provided a kind of operating framework or 'ideological software' for competitive
globalization, inspiring and imposing far-reaching programs of state restructuring and
rescaling across a wide range of national and local contexts" (Peck and Tickell 2002,
380). This is not, to be clear, a 'hollowing out' of the state process leading toward a
diminished state either in terms of capacity or size but rather is an expression of a
simultaneous, and paradoxical, roll-back (constraint) and roll-out (embedding and
creation of new institutions) of state functions as a means of reorganizing the state
apparatus as it adapts to the context of neoliberalizing globalization. This process of
restructuring "involves complex changes in the relations between different levels/scales
and branches/departments of the state apparatus, such that the relationship between the
form and functions of the state is often altered in quite fundamental ways" (Peck 2001,
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447). As an example, devolution/decentralization of power, functions and resources from
the central national state to subnational states is not simply a matter of 're-siting' or 'relocating' but involves a qualitative dimension of changes in " regulatory responsibilities,
administrative capacities, financial control, political power" (447). What is at work is the
construction of "the neoliberal constitution of competitive relations between localities
and regions" (Peck and Tickell 2002, 386) where responsibility but not power is
effectively 'dumped' upon sub-national states.
Jessop (2004) observes three trends in national states having significant
implications for regional/sub-national governance and so contributing to this shift in
'territorial scale': 1) denationalization; 2) destatization; and 3) internationalization of
policy regimes (Jessop 2004, 63-6). While these three trends are inter-related and
together are informing a "post-Fordist-Keynesian realignment" (MacLeod and Goodwin
1999, 507), it is the process of state denationalization which is transforming the
heretofore privileged position of the national Fordist state and contributing to "a
continuing movement of state power upwards, downwards and sideways" (505).
A neo-Schumpeterian frame, first suggested by Ohmae, views the nation-state as
an increasingly dysfunctional actor. "On the global economic map", Ohmae writes, "the
lines that now matter are those defining what may be called 'region states'" and it is at
this level where linkages to the global economy are being forged and in so doing
surpassing the national state (Ohmae 1993, 78). Wolfe suggests the emergence of the
region-state is a function not solely of "the sheer need to fill the policy gap left by the
withdrawal of national levels of government" but also "the capacity of regional levels of
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government to foster both the industrial and policy climate hospitable to innovation in the
emerging paradigm" (Wolfe 1996,220). Various American scholars who have attempted
to explain "the rise of the entrepreneurial state" that is the expanding role of state-level
governments in economic development strategies in the wake of the macrocrisis of the
1970s and the consequent retrenchment of the Federal government vis a vis transfers to
the state governments resulting in an era of austerity captured under the rubric of the
'New Federalism' (O'Bowman and Kearney 1986; Eisinger 1988; Fosler 1988).
What is indisputable is that in the postwar era the production and delivery of the
range and scope of public services associated with the welfare state (social, health,
education and welfare services) could not be easily addressed within the duality of local
and national states. Co-ordination and production of such public services required
decentralization. With the advent of the welfare state government is "no longer an
institution concerned solely with high politics, suitable for decision at the centre. It is
now a state primarily concerned with matters of low politics", that is with the delivery of
"everyday things" (Meny and Wright 1985,16). In comparative terms, these services are
for the vast part delivered through some sub-national state where most public employees
are indeed located (19). In an era of permanent austerity where public expenditures are to
be controlled and the roll of the state limited and/or transformed, the subnational state has
a pivotal role in the re-making of the machinery of public administration.
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2.5

Conclusion: From Public Administration to New Public Management
The history of the administrative state reveals something of a public

administrative archaeology where earlier structures become the foundations for later
structures. Practices of public administration are thus shaped and constrained by this
history. Recurring themes tracing back to the late medieval state are present in Fordist
and neoliberal public administration including the gradual building of capacity to enable
the state to achieve policy objectives; adaptation (modernization) to shifting economic
terrain; economic and managerial rationalism, that is a concern with resource allocation
in the public sphere; the centrality of politics in the life of the administrative state; and
the centralization of power within the administrative state as a means of directing
resources and managing conflict. These themes, however, are played out in contradictory
and paradoxical ways within each administrative period.
FPA has its origins in capitalist industrialization and as this process matured the
roles and functions of the state expanded. Much of this was concerned with acquiring the
capacities to effectively enable capital accumulation as well as to limit and manage
demands for democratization including the provision of public services to meet popular
social and economic needs. But in addition, the modernization project of FPA included a
continuing and deepening of cameralist notions and practices which became, in the early
twentieth century, as scientific management. Economic and managerial rationalism
became central features of public administration as concerns with efficiency,
effectiveness and economy grew. Public administration was to be scientific and
politically neutral. Paradoxically, this movement would serve to centralize power and

rather than sharply separate political and technocratic administrative functions, it would
simply re-shape these relationships. As the range of public service produced and
delivered expanded there was a need for greater capacity to plan and manage the
allocation of resources - human and financial. It was, however, an ad hoc process as
bargains were struck sector by sector, driven by the immediate needs of the moment.
Decisions to produce public services were not necessarily determined via democratic
processes but rather by brokering solutions between conflicting interests through the
aegis of the state. In the context of this praxis, co-ordination of public sector and
administration activities, horizontality as it is termed today, was an ongoing struggle.

90
Chapter 3
The Foundations of Neoliberal Public Administration

The growing influence of the New Right critique of postwar Keynesianism and
state administration associated with it provided the political and theoretical foundation
for a neoliberal public administration (NLPA). NLPA embodies a praxis that seeks to
employ the state in restructuring the policy and institutional arrangements of the postwar
order. This is a central paradox: it is "through the state that neo-liberals, ironically,
gained the foothold that enabled them to enforce their policies" and so consolidated
public management reform "in the hands of rational 'technopols' able to impose the
public welfare (represented by markets) over the demands of vested interests" (Robinson
2006,4-5). The state in which the 'foothold' was gained was the Fordist state. The
NLPA is a modernization project seeking to adapt that state to new conditions of capital
accumulation which are not as secured to place-based production within a nation-state
due to the financing needs of capital and international production networks. Referring to
the British experience of the 1980s, Hall and Jaques write: "The historic mission of
Thatcherism has not been to win this or that election ... It is much more ambitious than
that. Its project has been to reverse the whole post-war drift of British society, to roll
back the historic gains of the labour movement... and to force march the society,
vigorously, into the past" (1983,10). Similarly in Australia, Painter notes that "an
administrative revolution occurred ... The process of reform touched even the most
powerful and sacred state institutions ... The acts under which they operated were
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substantially redrafted and their powers and tasks redefined ... New ideas and
philosophies were advanced and took hold" (Painter 1987,4). NLPA is this and a praxis
wherein neoliberal ideas, values and conviction are 'energized' and put into effect
through the reform of public policies, institutions and processes. It is in this respect that
senior public managers are strategically central actors in the restructuring process as it is
they, acting through political direction, who lead the process of restructuring within the
administrative state. New Public Management, as the expression of a public sector
focussed managerialism, presents the toolkit for pursuing a public sector productivity
agenda which simultaneously centralizes political and administrative power in efforts to
prioritize and increase control over policy while decentralizing, and depoliticizing,
elements of public service delivery.
The shift in paradigm from one where the policy focus had been with managing
market failure to one characterized by shrinking the scope and functions of the state is a
complex and paradoxical process. Decentralization, privatization, marketization and
hollowing-out were identified as means through which to affect change in the scope and
structure of the state. At the same time there has been a tendency to centralize certain
forms of power (Clarke and Newman 1997,22-33). The paradoxical case of
neoliberalism is one where new institutions and mechanisms of control emerge as central
features of neoliberal public administration. Mechanisms for 'control' and
'centralization' have not been abandoned. In fact, they have simply shape-shifted and
now appear in other forms. The new modes of control (Hoggett 1996, 9-32) such as

92
performance measurement, contracting, and corporate management entail a centralization
of policy and planning at the centre of the state.

3.1

Neoliberal Public Administration and the Legacy of Fordism
As noted in the previous chapter, neoliberalism has developed a program to

facilitate the transition beyond the impasse of FPA and toward the construction of a
neoliberal state. The postwar consensus has been displaced, at least in part and unevenly,
by a new consensus that has given rise to a "very different set of assumptions about the
role of government and the rights of citizens" (Brodie 1996c, 4). The old order was
centred around concerns with national consumption, social inclusion/integration, political
intervention to achieve desired outcomes in instances of 'market failure', and acceptance
of trade unions. By contrast, the broad policy directives of the neoliberalism call upon
governments to re-orient:
For the public sector, it involves a mixture of privatization, liberalization and the
adoption of commercial criteria in the residual state sector ... In particular neoliberalism leads to: government promotion of "hire-and-fire," flexi-time and flexiwage labour markets; the growth of tax expenditures steered by private initiatives
based on fiscal subsidies for favoured economic activities; and the reorientation of
state activities to the needs of the private sector (Jessop 1994,266-7).
The driving force behind this agenda is a search for flexibility: flexibility in production,
wages, and skills. As it happens, the various structures and policies associated with
postwar FPA, particularly those features concerned with regulating production and the
direct production and delivery public goods and services have come to be identified as
rigidities impeding competitiveness and efficiency. Three strategic objectives are at the
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base of this agenda: the recommodification of labour through such measures as labour
market deregulation and social welfare retrenchment; privatization of state resources; and
deregulation of the private sector (Jessop 1991, 95).
In terms of neoliberal public administrative praxis the above becomes manifest in
"large-scale efforts to 're-engineer' government and to substantially reduce the role of
the state in society have resulted in sweeping changes to the functions of government, the
size of the bureaucracy, and the status and activities of civil servants" (Cameron and
White 2000,49). At the macro level, this transformation has been conceptualized as a
transition from the Keynesian welfare state to the Schumpeterian workfare state (Jessop
1994). The policy characteristics of the new state form, in contrast to the emphasis
Keynesianism placed on full employment and social entitlements, have been described as
a supply-side orientation, where the focus is upon improving competitiveness through
innovation in production and organization and where social policy must be structured to
support greater labour market flexibility to meet the pressures of international
competition (Jessop 1994,263).
The contemporary public management reform movement, can be understood
within this historical context and not be dismissed as the latest management fad (Pollitt
2003,26-51). Barzelay argues that NPM reforms have since the early 1980s "amounted
to a substantial shift in the governance and management of the state sector" (2001, 3).
The result of this 'shift' is a new paradigm of public administration. That is, the
emergence of NLPA. The changing content and practice of public management is about
much more than new views on how the nuts and bolts of the machinery of government fit
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together; rather, it is shaped by "normative visions and guiding philosophies for
administering public affairs." (Aucoin 1995a, 3) Management practices are, hence, a
central aspect of governance. After all, these practices involve finding "the best way to
organize the administrative machinery of government to achieve" various political/policy
ends (Pal 1997a, 55).
Given the foregoing, the NPM is a core component in the "continuous programme
of reconstruction" that defines the neoliberal project (Clarke and Newman 1997, 18).
The OECD assures us that "the management revolution ... has not been completed in any
of the countries that have sought to transform public administration, but in none is there
any serious risk of abandoning reform and reverting to the traditional command and
control relationship between the centre of government and public agencies and between
the centre of departments and operating units" (OECD 1997, 7). However, as the case of
Ontario illustrates, the key characteristics of FPA, did not simply vanish at a given
moment. The structures, practices, culture and prevailing ideology marking FPA
presented a foundation upon which NLPA would be constructed. Of course, this legacy
would present limitations for that project.
Theorizing Neoliberal Public Administration
NLPA, as stated above, is a composite of theory and praxis serving to align public
management to the neoliberal political project. A number of ideological and theoretical
streams - notably managerialism, public choice, neo-institutional economics, monetarism
and supply-side economics - inform NPM and are linked together through a common
critique of FPA. NPM, is not a coherent doctrine but rather is a "label under which
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private sector disciplines can be introduced to the public services, political control can be
strengthened, budgets trimmed, professional autonomy reduced, public service unions
weakened and a quasi-competitive framework erected to flush out the natural
inefficiencies of bureaucracy" (Pollitt 1990,49). In this respect, NPM, as the
"domesticated, depoliticized version of the New Right or market liberal policy analysis,
made somewhat more technical, consensual and generic," offers policy and
organizational solutions based on disaggregation, competition, and incentivization
(Dunleavy 1997,17).
Concrete expressions of such approaches serve to advance a productivity
revolution through decentralization and disaggregation including resort to quasigovernmental agencies set up to engage in very specific tasks and employ a variety of
methods aimed at increasing public sector productivity such as decoupling policy from
delivery, splitting purchasers from providers, competitive tendering, and deprivileging
professions (Dunleavy 1997, 20-3). The end result is that citizens come to interact not
with the state but with non-state service providers as the "dichotomy between formally
public and formally private spheres becomes blurred" (1997,41). The separation of
policy from delivery by creating special purchasing authorities and establishing a quasimarket for service delivery is central to this objective. This agenda constitutes something
rather more than mere managerial tinkering. As Hood, who first coined the term 'New
Public Management' to capture what he observed as a general trend within the theory and
praxis of public administration through the 1980s, saw this as intimately linked to the
neoliberal policy objectives to "slow down or reverse government growth" (Hood 1991,

3). There is within NPM a "conviction that private sector management is superior to
public administration. The solution, therefore, is to transfer government activities to the
private sector through privatization and contracting out. Given that all government
activities can hardly be transferred to the private sector, therefore the next best solution is
to transfer business management practices to government operations" (Savoie 1995b,
113). The economic rationalism at the core of the NPM was seen to be a 'dinosaur killer'
(Hood 1994,128) and the dinosaur to be slain took the form a two-headed beast
consisting of FPA and Keynesian economic policy.
The impetus driving the public management reform movement was a political
formulation which framed the problem as one where the structures associated with the
Fordist state could no longer adequately respond to the challenges presented by the new
policy priority accorded to the reduction of public debt and deficit; declining public
confidence in the problem-solving efficacy of public policy; eroding quality of public
services; and the impact of globalization upon state sovereignty (Aucoin 1995a, 2). The
problem of the state and of public administration was one where the challenge was how
to manage the simultaneous "declining fiscal capacities and increased pressures for
quality public services" requiring governments "to enhance their own productivity, in
part by resorting to new management practices" (Aucoin 1995a, 9).
The general critique of the administrative state upon which this reform program is
predicated contends that the productivist objectives of neoliberalism are thwarted by
inflexible and politically driven processes and structures. The resolution of these
problems would entail the revival of themes dominating the classical era of public

97
administration - the politics-administration dichotomy and a public administration
shaped and informed by a more business-like model. Within neoliberalism, constraint
and retrenchment serves not simply to constrain public expenditures but the range of
policy options. The parameters of intervention are shrunk by fiscal considerations and
power is redistributed upward under the guise of "priority-setting" (Hart 1990, 250).
Conversely, the 'hollowing out' thesis has "emphasised the weakness of hierarchical
control within the public sector, and the capacity of self-organisation and networks to
provide governance for societies on a more disaggregated, and potentially more
democratic, basis" (Peters 2004,130). Paradoxically the neoliberal state has not, in this
scenario, withered away and governance without government has not emerged in any
absolute sense. The neoliberal state is still an important construction despite the assaults
and restructuring, as Gamble and Wright conclude of the experience of the United
Kingdom after 25 years of neoliberalism:
The state has not expanded very much, but neither has it contracted. Despite the
rhetoric of 'rolling back the state' in the Thatcher years, and New Right dreams of
a return to the minimal state of Victorian times, the actual size of the state has
remained remarkably constant. It proved much easier to return public utilities
from state ownership to private ownership than it did to make inroads into the
core spending programmes of the modern state, and therefore to reduce the
overall tax burden ... However, this apparent constancy in the size of the state
disguises some major changes in the way the state is now organised and run.
(Gamble and Wright 2004)

There is an element, as suggested above, of assault without total victory in the course of
the neoliberal project. The constraints in constructing NLPA are to be found in two
sources. First, core public services such as health, education and social services are
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consumed by and seen to benefit a broad segment of the population and hence are
popular. The second is that NLPA seeks to build a new form of public administration
from within the shell of FPA. Consequently, it confronts both external and internal
constraints. To overcome these constraints, NLPA links a political project with
managerial reform. In the postwar period, FPA made use of the existing prewar
administrative stratum and simply expanded and improvised upon that legacy. In
contrast, the neoliberal project to dismantle the institutional and ideological arrangements
which operationalized the Keynesian form of FPA and replace these with new models,
processes and understandings of public administration and the role of the public sector.
The key method for overcoming this historical legacy was to seek to centralize political
and administrative power.
The Centralization of Power: Steering Neoliberal Public Administration
As stated, a defining characteristic of NLPA is its explicit political dimension.
This has been most clearly expressed by a trend towards the centralization of power over
decision-making, particularly with respect to policy matters, resulted in a much more
circumscribed role for the public service in policy development. The public service role
is not to provide a range of options but to implement political directives. Given the
political challenges inherent in the restructuring and marketization project, this is a
necessary tactic. To hollow the state it has been necessary to construct a strong state
(particularly at the strategic centres) that is capable of marshalling the
political/managerial resources to overcome political and sectional opposition.
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In the decade of the 1980s, neoliberal led governments seized "power over
strategic decisions, especially expenditure budgets, [and they] became inexorably
concentrated at the centre, that is, in the offices of the prime ministers and presidents, and
in treasury or finance departments" (Aucoin 1996, 647). Along with centralization,
paradoxically, "decision-making authority over the management of multiple government
operations was increasingly delegated, deregulated and decentralized." This process of
"simultaneous centralization and decentralization in government structures has
constituted a central feature of the new public management" (648) and allows
government to manage from a distance. That is to say, greater managerial autonomy is
granted with respect to operational (as opposed to policy) decisions and, furthermore, this
may occur through arms-length agencies or through contracts.
This challenge to the central role of public servants in the development and
shaping of public policy is a direct product of the decline in confidence and support for
the Keynesian-technocratic paradigm. The public service was seen to be integrally allied
with an increasingly ineffective model, which led the expanding ranks of critical
politicians "to question the value of a career public service to good government. When,
in the 1970s, politicians, first on the right but soon after also on the left, began to roll
back the state, they could not but challenge their public services directly" (Aucoin 1995b,
117). Resurrecting the politics-administrative dichotomy where managers are concerned
with implementation and where the governors are concerned with governing - that is
setting policy and priorities - became an important dimension of Rhodes' hollowed state
thesis. This is not so much about greater managerial autonomy but instead is a means of
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exerting greater control over state managers by "limiting the discretion of public servants
through the new public management, with its emphasis on managerial accountability, and
clearer political control through a sharper distinction between politics and administration"
(Rhodes 1994,139).
Considered historically, the ascendancy of a professional (nonpartisan and merit
based) public service coincided with the rise of the maturing and deepening of capitalism
and the commensurate expansion of the political power of the business class (Kingsley
1944). A nonpartisan public service was necessary for the continued development of
commerce as "non-political officials insured continuity of government regulations and
practices, and made for stable relations with the state, regardless of shifts in party
fortunes" (Lipset 1971, 309-10). In other words, a permanent, professional public service
is good for business. In building a redistributive welfare state, FPA had need of
additional requirements due to the increasing complexity of managing public affairs as
the prewar FPA "had neither the numbers or the training and experience to direct and
manage the economy" (Kingsley 1944,291). The doctrine of the political/administrative
dichotomy notwithstanding, the relationship of senior public servants to elected
politicians was destined to be problematic, given the role public servants played in
developing and shaping policy in the postwar period. However, as long as a broadly
accepted consensus prevailed on the most pressing questions of policy, the integrity of
the Keynesian paradigm, and the central role of a professional public service within that
framework, was not contested. While politicians occasionally may have resented their
limited control over the public servant's role in the policy process and in administration

generally, the continuity and stability provided ensured that political interests were
served, and therefore the limited control was tolerated (Aucoin 1995b, 117). The close
identification of the professional public service with a faltering paradigm was to provide
the basis for an assault that sought the politicization of the decision-making process as a
key strategy of retaking the state. According to this view, the civil service had become
too powerful in setting government policy (Savoie 1995a, 91). As Peters observes:
"They argued that because of the self-interest of the members of the organizations,
especially the "bureau chiefs" at the apex, public bureaucracies tended to expand at an
unjustifiable rate and to charge their sponsors (read legislators) too much for the services
produced" (1993, 9).
Consequently, with respect to the civil service proper, NLPA set as its objectives
the reduction of the influence of permanent officials on policy and the policy process and
the increased capacity of government officials to manage. The role of the senior
bureaucracy has been redefined to emphasize management rather than policy functions.
Fundamentally, this is a revival of the doctrine of the politics/administration dichotomy
and may in part be operationalized through the appointment of noncareer public servants
to key positions (Savoie 1995a, 93). Such reforms communicate a clear and negative
signal to the public service that their political masters possess little faith in the neutrality
of the bureaucracy. As a consequence, the public policy expertise upon which
governments rely is increasingly centered outside of the civil service. Public policy
expertise becomes increasingly politicized as work which had been the purview of the

public service is "turned over to ... partisan policy advisors, to think tanks and to lobby
firms for advice" (Savoie 1993,21-2).
This politicization of public administration challenges one of the fundamental
doctrines of FPA (Peters and Wright 1996, 636). It is, in part, a response by political
leaders who perceive a loss of their own power to direct government and blame
'aggressive' senior public officials who have been too successful in influencing, shaping
and undermining political priorities and objectives (Peters 1991). Politicization is not to
be conflated with partisanship as party association is much less important than a sharing
of values and an overall orientation of being "one of us", as Margaret Thatcher would
query of senior public servants. That is, a key job qualification is the possession of a
shared ideological conviction respecting the necessity for public sector restructuring
(Peters and J. Pierre 2004,2). With the centralization of decision-making at the apex of
the administrative state, that is where the politics over policy choices is contested; public
service advisors are either shunted aside or are recruited for their 'political' fit. For
Whitehall scholar Peter Hennessey, the expanding role of external policy advice has
produced "an era when the Armani-clad minds in the penumbra of fad-and-fashion prone
private think tanks can be preferred (especially if their advice comes gift-wrapped and
suitably politically tinted) to that more sober, sometimes inconvenient fare served up by
the tweed-clad minds in the career bureaucracy" (1997,4-5).
These conjoined tendencies towards the centralization of power and the
politicization of administration are not intended to diminish the power of the state but
rather reshape it. The result is a further paradox, which lies at the heart of NLPA:
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"Managerial reform calls for a significant deregulation of central administrative controls
over the management of government as well as an organizational decentralization of
decision-making authority within government. These requirements are obviously at odds
with the centralizing pressures and tendencies inherent in the politicization of public
administration for the purposes of state contraction" (Aucoin 1988, 144). Leading
change necessitates an enabled centre of government. As noted, a "strong state" is the
necessary midwife to a different kind of state. At this historic juncture, the
administration of the status quo must give way to the management of transition. To
accomplish this successfully, "political leaders require partisan-political assistance in
managing the state ... Political leaders now require a strengthening of the political arm of
government if they are to cope with the demands of the transformed political systems that
they must govern" (126).
The resurrection of the political/administrative dichotomy obscures the
fundamentally political nature of these changes through the discourse of efficiency and
productivity. The technocratic impulse of Keynesianism to engage in has been displaced
by a new wave, technocratic perspective focusing upon the micromanagement of
resources. The continuity of policy and process that characterized the Keynesian
paradigm, and the role of the professional public service within that framework, is thus
transformed. The emerging public service is distinctive from that which preceded it in
that a singular focus upon economics has displaced Keynesian era efforts to use the
public sector to mitigate the most uneven outcomes of the market economy.

3.2
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More for Less: Public Expenditures, Productivity and the Role of Managerialism
Clarke and Newman have characterized management as a "regime of power"

(1997, 56). They agree with Pollitt's characterization of the essentially political nature of
the role - a role in the determination of who gets what, as "management is clearly an
activity which is intimately concerned with directing flows of resources so as to achieve
defined objectives" (Pollitt 1990, 5). A central principle within the rubric of NPM is that
managers be enabled to manage which means empowered to "search for the best use of
resources in pursuit of objectives" (Keeling 1972). From one perspective, this has been
at the heart of public administration since the cameralists. Budgeting, as the process of
allocating resources, is the central activity through which critical choices are made. Any
tinkering with the budget mechanics, any reform of the process, is traceable to political
conditions. Much of the postwar period, characterized by significant and stable economic
growth, literally afforded an environment of "low-conflict budgeting" (Schick 1980,10).
In short, the tough, politically contentious decisions concerning who gets what, when,
and how could be avoided. The unravelling of postwar prosperity in the 1970s and the
rupture with continuity it represented was certainly a crisis in economics but also a crisis
in politics. The budget incrementalism celebrated by Wildavsky was a politically central
feature of FPA that saw the budget as the mechanism through which class, regional, and
other sources of conflict were addressed. With each new cycle, old compromises
reflected in the budget remained intact and privileged over new claims.
Wildavsky defined public budgeting as a "record of the past. Victories, defeats,
bargains, and compromises over past allocations are reflected in the items included and,
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by inference, those left out" (1986, 7). Public expenditure decisions reflect the political
priorities and choices of government and in this respect Key expresses the view that all of
the writing on describing and analyzing the budgetary process misses the most crucial
point: "the absorption of energies in the establishment of the mechanical foundations for
budgeting has diverted attention from the basic budgeting problem (on the expenditure
side), namely; on what basis shall it be decided to allocate x dollars to activity A instead
of activity B " (1940,1138-9). For Key the allocation of public funds is ultimately a
"problem of political philosophy" (1143). The normative dimension of budget allocation
is foundational to the entire process as "no one makes these values up; they come out of a
world view, an array of preferences about how people ought to live with other people.
When these values are not merely ethereal but lead to action - more for them, less for us
- we see that budgeting is really about opposing and reconciling different ways of life"
(Wildavsky 1992,4). Governments are constantly involved in bargaining compromises
and thus "continuously are making decisions about what to produce, how to produce, and
for whom. They make decisions on production allocation and distribution of resources"
(Mullard 1993,9). Efforts to reform budget processes are themselves a means for
articulating policy preferences: "one cannot speak of 'better budgeting' without
considering who benefits and who loses" (Wildavsky 1964, 132). In other words, the
deeply politicized budget process is simply another expression of politics. It is nothing
less than "a theory stating what government ought to do" (128). Of course, what
governments 'ought' to do is the stuff of political contest.
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As noted previously, the structure and function of FPA lent itself to a form of
clientilistic brokerage politics. Public administrative structures organized economic
sector or delivery of a specific public service tend to develop strong relationships with
key 'stakeholders' within the field. This combined with weak coordinative and planning
capacities to overcome this sectional bias resulted in the budget incrementalism identified
by Wildavsky. Under changed economic conditions, the weight of past compromises
became unsustainable. Schick criticizes Wildavsky's concept of incrementalism
contending that budget incrementalism precludes the possibility of a recasting of political
relationships embedded in the budget. The term suggests change, but change without
disruption of previously arrived at bargains (Schick 1980, 9). Caiden offered that
"something had to be seriously wrong when governments which could not cover
expenses piled debt upon debt. Past budget reforms ... had promised to stop the rot, had
done no such thing" (1991, 84). The very same pressures that drove managerialism in the
private sector fomented in the public sector "an increased concern with 'results',
'performance' and 'outcomes'. Hence higher priority is given to the management of
people, resources and programmes" (Aucoin 1988,152). Schick's and Caiden's criticism
of the budgetary policy and politics characterizing FPA fails to acknowledge the strength
of these embedded political relationships. Consequently, the difficulties encountered in
implementing the new orthodoxies of monetarism and fiscal retrenchment, in this
context, can be understood as derivative from, constrained by, the structures and politics
established incrementally by and through the practice of FPA.

107
The concern with efficiency, effectiveness and economy are enduring themes
within public administration but it is in the 1980s that it becomes a qualitatively different
concern where the shrinking of the state becomes driven by the neoliberal project aligned
with the upper echelons of the public service. It is in this period where the politics of the
New Right and the NPM, in tandem, effectively re-politicize public administration
(Bouckaert 1992). Consequently, the terrain was set for a deepening rationalization of
the public sector. Within public administration, rationalization is a broadly used but
rarely defined concept. Banki provides a general definition of rationalization as
"referring to the principles, methods and processes which are aimed at and utilized in
achieving, maintaining or increasing overall organizational or system efficiency" (Banki
1981, 8). Obviously, a managerial imperative is embedded here that corresponds to
Rhodes' seminal contribution to the understanding of 'managerialism' as "most
fundamentally concerned with "the 3 Es" [economy, efficiency and effectiveness]"
(Rhodes 1994, 144).
The intertwining of the three Es may be interpreted as constituting 'productivity'
(Jarrett 1985, 385-391). As Lauth (1987) writes "productivity is a somewhat elusive
concept":
a more precise way to denote the relationship of certain inputs (for example
capital and labor) to outputs (for example, goods and services. That relationship
is usually expressed as a ratio of the amount of work accomplished for a number
of dollars or employee hours expended. Improvements in productivity, or
technical efficiency, are achieved when increased output is obtained from the
same volume of input, or the same volume of output is obtained from a lower
volume of input. (1987,138)

Mann expressed his belief that public sector productivity was key to preserving liberal
democracy: "Productivity issues are at the eye of the storm. The viability of the
democratic political system and the rebuilding of faith in the worth of 'public service' are
at stake - without the latter the former is indeed in peril! ... We have to do more, then,
with less" (Mann 1980, 352).
The public sector productivity agenda draws on a broad selection of management
disciplines and methods including use of performance pay, contracting, results based
budgeting, information technologies, and training (Holzer 1992, 1-11). This broad range
of productivity enhancing 'tools' corresponds to a managerialist framework for action.
Hoggett writes: "this new concern for results rather than methods and procedures
corresponds to the abandonment of control by hierarchy and its replacement with control
by contract" (1991, 250). Hoggett termed this phenomenon "centralised decentralisation"
and described it as follows: "Under conditions of post-bureaucratic control an essential
bifurcation develops between strategic and operational levels of organisational work.
The new paradigm comprises a paradoxical development through which radical forms of
operational decentralisation become combined with the further centralisation of strategic
command" (249). Hoggett later identifies 'three distinctive strategies of control':
managed competition, centralized decentralization, and performance management
(Hoggett 1996, 9-32).
The construction of the neoliberal state is intimately linked to a productivity
revolution within the public sector. Pollitt understands NPM as a productivist ideology
where the core beliefs identify social progress with continuous improvement in

productivity. The application of new organizational, information and industrial
technology are the means through which productivity is improved and the public sector
labour force must be disciplined and aligned to that objective. Management has the
strategically central role of planning, implementing, measuring and improving
productivity (Pollitt 1993, 6). It is in this context that NPM emerges as "the acceptable
face of new right thinking concerning the state" (48). In other words, it is a political
project wrapped in the garb of technocratic managerialism.
A range of methods has been proposed and applied with a view to increasing
public sector productivity including shrinking the size of the public sector; the
introduction of competition in the provision of services; incentives for private production;
privatization; and a redefinition of public sector outputs (Tuckman 1985, 44). Such a
program of 'reform' is consistent with neoliberal pronouncements. However, this shrink
and privatize impulse is limited both structurally and politically. The common
expression is one of 'low-hanging fruit' being much easier to pick as when privatization
agendas are completed all that remains of the 'commanding heights' of the public sector
are the most popular pillars of the postwar settlement - that is, "the core, labour-intensive
public services (education, health care and the civil service itself)... To privatize these
seems full of practical difficulties. To cut these services outright also turns out to be
difficult because ... the general notion of properly financed and run public school and
health services remains very popular" (Pollitt 1993,48-9). The only viable political
option remaining is "to improve the productivity of these services, so that their quality
can be maintained or even increased while the total resources devoted to them is held
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down" (48-9). It is at this conjuncture of political intractability combined with the
incessant ideological demand for public expenditure control, public sector managerialism
emerges as a solution to what are fundamentally political problems. Ultimately these
conditions have given rise to the clarion calls for 'value for money' and 'more for less'
and must entail "the need to find ways of intensifying the public sector labour process"
(Hoggett 1996, 10). Expanding productivity within the public sector became a central
strategy, since there are limits to straightforward public budget cutting, as neoliberal
innovators have found. Moreover, the process of rationalization was seen to be impeded
by the special interests within and external to the state. Senior public servants were
viewed to be too heavily involved in the development of policy. A premium comes to be
placed on centralization of power and politicization within the budgetary process that is a
conviction among both political and budget policy public officials that public
expenditures must be constrained.
The focus on linking the achievement of policy objectives to outcomes, the setting
of priorities, contracting, and competition are central to outcome budgeting. Wildavsky
terms this 'program budgeting' where "the general idea is that budgetary decisions should
be made by focusing on output categories like governmental goals, objectives, and end
products instead of inputs like personnel, equipment and maintenance" (Wildavsky 1979,
186). However such an approach necessitates focussed political control and management
and so "an extreme centralizing bias" is inherent to the process as a means of minimizing
political trade-offs "for the more centralized a system, the fewer the decision-makers and
the less need to bargain" (190). These reforms have also recast the budget process where
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the "principal objective of budget reforms is to encourage a greater focus on performance
and results, as opposed to adherence to administrative processes and rules" and achieving
this objective is not simply a technical project but requires a change in management
culture (OECD 1995, 93). And it is this focus on results/performance that links budget
policy to managerialism. One can also conceive of this as a budgeting paradigm shift
where the old paradigm (conventional budgeting) consisting of a budget process, rules,
inputs, compliance, centralized control and bureaucratic opaqueness was displaced by a
new paradigm of 'public expenditure management' (PEM). PEM is a different construct
composed of budget policies and institutions, incentives, outputs / outcomes,
performance, decentralized responsibility, and transparency and accountability (Overseas
Development Institute 2004,1). The key goals of public expenditure management are
"fiscal discipline (expenditure control); allocation of resources consistent with policy
priorities (strategic allocation); and good operational management" (Schiavo-Campo and
Tommasi 1999, 3). Public expenditure management is implemented through the adoption
of performance indicators and contracting (26-27). Performance indicators serve two
purposes. First, performance indicators are in a very direct way an attempt to increase
public sector productivity by monitoring and intensifying work and by introducing to the
public sector a business model of quantifying all activities. Second, performance
indicators serve to de-politicise resource allocations by linking these allocations to
outcomes. That is with the expected 'effectiveness' of the program - the question is: did
the program/policy achieve its intended results? Future allocations are to be based on
past achievements. Demonstrably inefficient programs (i.e. failed to reach goals/ targets /
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outcomes) can be dealt with by reallocating resources (Halachmi 2005, 257). This strikes
at the heart of Wildavsky's problem of incrementalism, which deals with the political
dimension of budgeting where "claims satisfied in past budgets are accorded preference
over new claims, thereby legitimizing the role of veto groups in budgetary politics"
(Schick 1980,10).
The new paradigm of public expenditure management is qualitatively different
from that which preceded it. First, it has nothing to say with respect to revenue. Its sole
concern is with only one side of fiscal policy: expenditure. Second, it seeks to 'depoliticize' the budget process by centralizing allocations decisions. Naomi Caiden views
the emerging wave of budget reform as consisting of six objectives: (1) capping
expenditures; (2) enhancing performance evaluation and productivity; (3) decentralizing
management; (4) creating quasi-markets; (5) improving financial management; and (6)
integrating budgetary management (1998,254). Thus, budget reform is broadly
conceived of as a management question informed by political objectives. Considering
budget reform historically Schick concludes there "has been a fundamental reorientation
of budgeting from expansion to constraint" (2004, 84). The concern is not simply with
controlling aggregate expenditures (the first e of the three e's, economy, which is
concerned with cuts) but also, as a consequence of the ongoing fiscal crises of the 1980s
and 1990s, an expanded agenda to include the other two e's - efficiency [the ability to get
the same or increased output from fewer inputs] and effectiveness [improvement in
quality and outcomes] (Foster and Plowden 1996,17).
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3.3

Restructuring Service Delivery: Decentralizing Production
The core values and practices associated with FPA have been in the process of

being restructured by a different set of priorities more aligned to a 'post-welfare'
paradigm (Shields and Evans 1998,101-3). The neoliberal project translates into a policy
framework and political culture where the ideas and practices of self-reliance and
competition are incrementally constructing not just a different state but a different society
- a market society. For Polanyi market society was a logical extension of the industrial
revolution: "This institutional gadget, which became the dominant force in the economy
- now justly described as a market economy - then gave rise to yet another, even more
extreme development, namely as a whole society embedded in the mechanism of its own
economy - a market society" (Polanyi 1977, 9). Market society and NLPA are linked in
that "the new paradigm is concerned with the economics rather than the politics of
service provision, emphasizes government failure rather than market failure, and is
sceptical about the capacity of bureaucracy to provide services efficiently and
effectively" (Boyne 1996, 679). Marketization and privatization are therefore prominent
neoliberal policy instruments and correspond to fragmentation and decentralization in the
delivery of public services.
Marketization refers to the application of "market criteria for allocating public
resources and also to measure the efficiency of public service producers and suppliers
according to market criteria" (Pierre 1995, 56). In terms of productivity, the assumption
is that competition between potential producers will "reduce cost and increase quality of
social services" production and delivery (Fabricant and Burghardt 1992, 71-2). The
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relationship to privatization is one where "strategies which are part of marketisation may
lead, as a consequence, to increasing privatization, if for example, more contracts are
won by the private sector in tendering exercises" (Drakeford 2000,19). In other words,
the competition which marketization enables may also lead to a change to private
ownership.
The quasi-market is "neither market nor hierarchy, but (something) which lies
uncomfortably between the two" (Walsh 1995, xviii). Ownership, in the context of a
competitive quasi-market, is less relevant than simply establishing a mechanism where
the production and/or delivery of public services occur through some form of economic
competition. Quasi-markets differ from pure markets in that:
[t]hese systems remain free at the point of delivery: no money changes hands
between the final user and the provider of services. Thus the state has retained its
role as a funder of services within the welfare state, but the task of providing has
been transferred from an integrated set of state owned and managed enterprises to
a variety of independent provider organizations including not for profit
organizations, private companies and state owned units under devolved
management. (Propper, Bartlett, and Wilson 1994, 1-2)

Privatization is a complex concept that defies a singular definition (Hartley 1990,
180; Donnison 1984,107; Starr 1984,15). The standard definition of privatization would
typically be stated as "the withdrawal of the state from the production of goods and
services" (Veljanovski 1987,1). This definition is partial and lacks specificity.
Increasingly privatization is coming to be associated with the alignment of public sector
employment and management practices with that in the private sector (Ferner 1991; Bach
2004). Consequently, privatization may proceed through several different methods: the
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elimination or reduction of public services with the expectation that the private sector
will pick up the slack left by the receding state; restraining/cutting the financing of public
programs with the possibility of finding compensatory private financing; increase
consumer contributions; directly transfer responsibilities for service delivery to private
firms - including non-profit agencies; contract out service delivery while retaining
responsibility for policy development; selling of publicly-owned assets such as land and
housing (Drakeford 2000, 28; Pack 1987, 523; LeGrand and Robinson 1984, 6).
Privatization is not necessarily a straightforward proposition of public sector
abandonment. Instead, privatization may encompass "imposing user fees for many kinds
of services, contracting with the voluntary sector for direct service provision, recruiting
churches into the service delivery role, increasing dependence on employers for essential
social benefits, and re-activating the family as the 'social service of first resort' for
children and elderly parents" (Social Planning Council 1984,1).
Responsibility for service delivery shifts from the public sector to the market
through various innovations including commercial provision; asset sales; contracting out;
user fees/reduced subsidies; fiscal measures to encourage private provision; narrowing
the criteria for service/benefit eligibility; and deregulation (Johnson 1987,140). With
respect to social services, "privatization more often takes the form of a partial inroad into
the public sector" (Walker 1984,25). The implication is that there will necessarily be
"greater reliance on the voluntary, informal and commercial sectors in financing and
delivering social services" where market criteria, such as ability to pay, serve to deliver
and ration the delivery of services (Rekart 1993,29-30). In this respect, Hoggett
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characterizes the contemporary era as one of "post-bureaucratic welfare delivery" (1991,
247). The key point is that the provider is not the state but rather nongovernmental
organizations, whether for-profit or non-profit. The privatizing project juxtaposes the
private/market sector with the public/state sector, which is adequate in terms of
understanding industrial type privatization but far too simplistic when addressing the
social policy delivery.
There are, indeed, two privatization reform strategies. First, marketization
reforms are introduced which move service provision toward a competitive market model
where for-profit and non-profit providers can compete for service contracts. The second
strategy involves shifting responsibility for service provision from the public sphere to
the private — that is to say, back into the family (Clarke, Gewirtz, and McLaughlin 2000,
3; Armstrong, Armstrong, and Coburn 2001,15). The result is a broad restructuring of
the balance between the public and private spheres.
The new reality is one where a "wide variety of programs ... are being collapsed
and 'rationalized' into an integrated project that determines access on the basis of
individually demonstrated need. Increasingly, social security and social services are
being 'targeted' or privatized. Privatization in this sense refers ... to the transfer of
responsibility... from the collectivity to the individual and from the state to the home"
(Armstrong 1997, 53). In this regard, one might add the nonprofit agencies composing
the third sector. The dilemma facing the third sector is one where "while the emerging
contract regime is useful to governments for political, ideological, economic and
bureaucratic reasons, it is likely to prove most detrimental to voluntary organizations.
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Their autonomy and identity will be eclipsed as they are forced into the straightjacket of
commercialized public sector's managerial norms and procedures" (Browne 1996, 69).
The emergence of partnerships with nongovernmental organizations has been a
key innovation in the movement to relocate service production and delivery activities
outside of the state (Kaul 1996, 53). In essence, the concept and practice of partnership
entails an agreement between government and a private for-profit or nonprofit
organization to jointly engage in the delivery of a public good or service. Partnerships
have thus been promoted as a form of alternative service delivery offering
"empowerment, flexibility, collaboration, consultation, proactivity, efficiency and a
service orientation" (Wright and Rodal 1997, 266). On the surface, such characteristics
readily differentiate partnership arrangements from the rigidity, secrecy and controlling
practices attributed to the traditional bureaucratic state. Moreover, partnerships, by
definition, imply a sharing of power and decision-making responsibility such that, in
operational terms, "it requires an ongoing commitment, acceptance of shared
contributions and recognition of mutual needs and benefits. A decentralization of power,
responsibility and accountability from government to the partnership is supposed to
occur" (Phillips 1991,206).
Of the four types of partnership identified by Kernaghan, only one -'collaborative
partnerships', entailing joint decision-making in addition to the sharing of human,
financial, and informational resources - constitutes a genuine form of partnership.
Kernaghan has observed that such collaborative partnerships are indeed rare, as state
officials are reluctant to surrender control to an external organization (1992, 3). In most
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cases of partnership between the state and nongovernmental organizations power-sharing
is "supposed" to occur (Phillips 1991,206); indeed, it is critical to the emergence of true
partnerships. What actually transpires is something rather different where "policymaking powers must always remain with the minister; officials must control program
design; and only operational authority can be devolved to new mechanisms" (Langford
1997,61). Most of these arrangements are operational partnerships characterized by "a
sharing of work rather than decision-making power" (Keraaghan 1993, 57-76). Given
that social policy expenditures (health, education and social services) in Canada account
for approximately two-thirds of total public expenditures, it is not surprising that the
search for 'innovative' means to deliver programs would be most keenly observed in this
sector. In effect, nonprofit organizations are increasingly looked upon as "executing
agencies for government programs" (Ford and Zussman 1997a, 7), which is, of course,
"not partnership, it is control" by state authorities (Ford 1998, 37).
Resort to contracting arrangements is seen to be transforming the third sector into
a "shadow state". New Zealand, for example, has gone the furthest towards a contract
state model, and it is here where the transformation of third-sector voluntary
organizations into agents of the state is no longer simply a theoretical issue where the
public sector has "reduced its direct role in service delivery, increased its use of voluntary
agencies, and altered its existing relationship with the voluntary sector by abandoning a
grant model of funding and adopting a contract model" (Canada West Foundation 1998,
47). Indeed, the United Kingdom, United States, New Zealand and Australia have moved
toward a significant hollowing out of the public sector role in provision by getting out of
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this activity and "becoming instead primarily purchasing or enabling authorities, buying
community care services from independent provider units" (LeGrand and Bartlett 1993,
5).
For third sector organizations, the movement towards welfare pluralism possesses
significant implications as "the relationship between the state and these new service
providers is to be governed by a logic of sub-contracting within the framework of
commercial markets or 'quasi-markets'. While such a regime can benefit non-profit
organizations in some ways, it can also compromise their political and financial
autonomy, erode their organizational identity and turn them away from their original
mission" (Browne 1999, 208). Nonprofits are potentially transformed in the process,
becoming "merchants of care" (Social Planning Council 1997). This is particularly true
if the partnership is anything other than a genuine power-sharing arrangement (Seidle
1997, 96). The reality for the third sector is that, despite the real potential for a
framework of collaborative partnerships to deepen democracy and citizen representation
to the state, governments "have been unwilling to share power with the partners,
preferring instead to maintain a traditional top-down approach. Many of the so-called
partnerships are, in fact, merely contracts in which the state, as the contracting party, sets
all the rules" (Jenson and Phillips 1996,127). Seen in this context existing partnership
arrangements based on contractualism and the principle of separating policy from
delivery ironically strengthens the Taylorist production paradigm in the public sector by
imposing a sharp differentiation between planning and production, thinking from doing.
Such a relationship facilitates the de-politicization of retrenchment, achieving welfare

without politics by displacing the state as agent and introducing contractual mechanisms.
The state is no longer readily, or easily, identified as the source of the problem. In this
sense the third sector truly serves as a buffer zone for the state as it becomes the point at
which issues respecting quality of service and due process arise. It is the contract that
governs, not politics.
Marketization of the state and the broader public sector is viewed in the neoliberal
perspective as the proper means of reintroducing effectiveness and efficiency into the
public sector. The fundamental principles of the state marketization thesis are the
conversion of citizens into customers and the commodification of public goods. The
restructuring of the public sector through privatization, commercialization and
contracting out provides the means for imposing market discipline upon public sector
organizations by demanding competitive delivery of public services and establishing
trends towards user pay systems, economic incentives for improved efficiency and more
stringent financial accountability (Self 1993, 59). This concept trend finds expression in
the term "entrepreneurial government"(Seidle 1993a, 7) where the objective is to break
the chains of stifling bureaucracy and, hence, liberate decision-making and produce
"more risk taking and innovative activity" (Peters 1993,14). The neoliberal project has
an interest in casting the "nonprofit sector" as an independent third force, and obscuring
the role that many nonprofit organizations have historically played in close cooperation
with government in creating and sustaining the welfare state. The ability of the third
sector to simply replace the social welfare functions of the state is highly questionable.
Hall and Reed observe as "governments attempt to unite and re-weave the social safety
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net, it is an easy temptation to presume that there is a second safety net underneath the
non-profit sector ... that second safety net is simply too small and too vulnerable to be
counted on to hold an additional load of helping, caring and supporting services" (1998,
18). The appeal to community and charity by neoliberals provides a new ideological
basis for the provision of social welfare. Universal entitlement as a social right of
citizenship gives way to the morality of the deserving and undeserving. In the context of
neoliberal restructuring, the promotion of charity makes "it easier for government to shed
its responsibility for the poor, reassuring policy-makers and voters alike that no one will
starve ... It is not an accident that poverty grows deeper as our charitable response to it
multiply" (Poppendiek 1998, 5-6). This observation suggests this is not merely the
transformation of delivery but of the policy regime itself (Ham and Hill 1993,107).
Three decades into the neoliberal era, the new paradigm accepts, in fact demands,
that only the market can deliver effectiveness, efficiency and economy and, consequently,
the 'business model' is promoted as a superior means for the production of goods and
services and this applies equally to social policy (Means, Morbey, and Smith 2002). This
has become 'common sense' (Armstrong, Armstrong, and Connelly 1997, 5; Stein 2001).
The movement of third sector organizations toward a market model rather than a
community-based model of operation entails a profound ideological/cultural
transformation as markets and community-based nonprofit organizations serve
fundamentally different purposes and do so for fundamentally different logics:
"Communities look for dignity and equality. Markets look for fitness and success ... The
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problem is that our society is awash with markets but in need of substantive community
with public values" (Ware 1999, 307).
The expansion of the role for competition and markets in the delivery of public
services is a key strategy in constructing neoliberal public administration (Hood 1990b,
205-214; Maier 1987, 1-26; Schwartz 1994, 527-55). Some have contended that the
hollowing out of the state through such approaches is part of a process of moving away
from Fordist modes of production and consumption, towards developing a debureaucratized, post-Fordist state in which government's role is to steer, not row
(Hoggett 1991,243-56; Osborne and Gaebler 1992).
The alleged inefficiency of the state as both purchaser and provider of services
pointed to a strategy for the restructuring of the public sector (Means, Moreby, and Smith
2002, 2) by replacing the focus on redistributive measures, which served to socialize risk,
with a primary concern for efficiency that is seen to be linked with the separation of
provision from production (Savas 1987). Savas sums up the distinction between direct
state provision and an alternative service delivery mode where the state arranges for the
production, as follows:
The distinction between providing or arranging a service and producing it is
profound. It is at the heart of the whole concept of privatization and puts the role
of government in perspective. With respect to many collective goods,
government is essentially an arranger or provider - an instrument of society for
deciding what shall be done collectively, for whom, to what degree or at what
level of supply, and how to pay for it. Producing the service, however, is a
separate matter. A government that decides that a service is to be provided at
collective expense does not have to produce it using government equipment and
government employees. (1987, 61)
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The 1989 United Kingdom White Paper Caring for People: Community Care in
the Next Decade and Beyond, unambiguously states a preference for a new delivery
model where the social service authorities would function "as arrangers and purchasers of
care services rather than as monopolistic providers" (United Kingdom 1989,17). This
new model would see the authorities assess client needs and design a package of services
to meet those needs, including the appointment of a case manager, and developing a
'purchasing and contracting' role (Means, Moreby, and Smith 2002,4-5). The
purchaser/provider split is operationalized through competitive tendering and contracting
where the objectives include greater efficiency by imposing an economic discipline upon
producers, depoliticization of service delivery, rationing of outputs and redistributing risk
away from the government (Walsh 1995,26). The convergence of NPM and fiscal
constraint contributed to deep changes in public sector modes of production and,
commensurately, in the construction of new forms of work organization in the public and
non-profit sectors (Baines 2004a, 267-95). Significantly, this is about much more than
fiscal restraint alone. Tuohy (1999) contends that it was a rethinking of the production
and delivery of public services resulting from "the development of a set of agendas for
re-designing welfare-state programs and institutions responsible for their planning and
delivery" (3-4). Resulting from this process is an 'emerging infrastructure' marked by
new relations among state, market, and individuals are being forged - re-engineered and
reshaped in a more subtle and, as some would say, insidious shift towards a very different
type of state (Salter and Salter 1997, 68; Daly 2003, 78). The introduction of a
competitive quasi-market, as Walsh observes, is much more fundamental than just

organizational re-engineering, as it entails an altering of "governing norms, values and
beliefs ... the purpose of which is to introduce new values of entrepreneurial
managerialism" (1995, 30). The marketized framework will result not only in different
structures but in a different culture where "the development of human services for profit
appears to be gaining ground" (Social Planning Council of Metro Toronto 1984, 1).
The privatization of social service delivery, a process Armstrong has termed "the
most invisible form of privatization" (Armstrong 2001, 65-81). The emergence of fiscal
austerity as orthodoxy, and the resulting breakdown of capacity within public sector to
contain costs, underlined the argument to restructure production and delivery of public
services. The contradiction confronting policy-makers and service delivery agents - and
it is the contradiction at the heart of the welfare state crisis - is to find alternative
mechanisms that enable standards of service to be maintained within the context of
declining or at best inadequate budget allocation. The heightened priority allocated to
cost-containment has resulted in a dynamic of centralization and bureaucratization of
control over delivery agents. As a consequence, the structure and nature of human
service work is being fundamentally transformed (Fabricant and Burghardt 1992,118).

3.4

The Fordist Foundations of Neoliberal Public Administration
The world into which NLPA emerged was obviously, to paraphrase Marx, not of

its own choosing. Neoliberal 'reformers' encountered a pre-existing public
administration 'ecology' which had over a century developed its distinct culture,
practices, and ideology. This arrangement of institutions and political compromises

established both constraints to the progress of the neoliberal project but also,
paradoxically, could enable the building of a different kind of state. Key components of
FPA remain intact as '"old public administration' concerns and initiatives" prove to be
politically resilient despite the 'shock treatment' (Polidano and Hulme 2001, 303). There
is change, as there is continuity, but the historically shallow 'depth' of the new
administrative paradigm raises questions as to how "deeply institutionalised" and
consequently "difficult to disturb", this new paradigm is (Ferlie and Steane 2002,1468).
Public administration is the crystallization of politics. Just as postwar FPA
facilitated a profound ideological change regarding the role of the state in the economy
by serving to institutionally embed positive liberalism (Keynesianism) within the state
apparatus, similarly, and at a different historical period, neoliberal public administration
seeks to enable "economic change and to discipline both itself and society so that neither
interferes with market functions" (Lewis 2003, 5). This project entails its own dilemmas
and paradoxes.
NLPA was built upon the foundations of FPA and consequently, the
contradictions and paradoxes embedded within the very architecture of FPA came to
shape and constrain the neoliberal state as follows: 1) the non-democratic origins of the
Ontario state resulted in a concentration of power at the apex of the Ontario state where
the monolithic powers of the 18th century Lieutenant Governor have largely been
appropriated by the Premier's and Cabinet Offices; 2) FPA is structurally linked to the
development of industrial capitalism but as that economic terrain shifts the state will
restructure as it adjusts to new realities; 3) a dominant concern with productivity within
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neoliberalism intensifies as an assault on public sector workers; 4) politics has always
been at the centre of public administration and through the late 19 and into the latter half
of the 20th centuries, FPA came to structurally house the array of economic and social
forces requiring political management; and 5) the capacities to plan for and negotiate new
political bargains particularly during a period of crisis.
The history of the Ontario state, from its 18 century counter-revolutionary
foundations through to its early 1990s social democratic moment, reflects the concerns,
contradictions and constraints emanating from the above noted elements. And these were
the structures, practices, culture and poltics encountered by late 20 century neoliberal
reformers. Concern with public administrative efficiency, legitimacy and economic
expansion predominated the politics and policies of successive Ontario governments from
the 1837 Rebellion through to World War II. In these decades, the Ontario state sought
to establish its legitimacy by addressing the significant question of patronage which in
turn, as the state expanded its range of functions and became increasingly complex
affected its effectiveness, a more professionalized public service emerged.
Incrementally, especially as industrialization expanded, the orthodoxy of laissez faire
gave way to a 'positive' conception of the role of the state in an industrial economy.
Consequently, the Ontario state became increasingly involved in the regulation of labour
and workplaces and in infrastructure development. This included all means for
transportation, water and sewage facilities for the growing urban centres, and most
especially public education to provide future workers with the minimal skills required to
meet the needs of a burgeoning industrial economy. There was institutional innovation
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and a willingness to employ state resources for economic development purposes as
witnessed by the creation of new public organizations.
An unbroken string of Progressive Conservative governments would lead the
building of Ontario's postwar welfare state but the cautiousness of the project is
evidenced by provincial expenditures which, from 1947 to 1965, grew from a modest 3
per cent to slightly less modest 5 per cent of provincial GDP (Department of Treasury
and Economics 1971,4-9). The pace quickened dramatically in the mid-1960s and was
so rapid that the Ontario state's policy capacity to negotiate with the federal government
on technically complex cost-sharing arrangements, and to manage these expanding
provincial functions, came into question.
As the 1970s loomed, and with it a shift in the underlying economic paradigm, the
ruling Progressive Conservatives struggled to address pressures to contain public
expenditures while maintaining popular public services. Various initiatives in policy and
social bargaining were undertaken in an uncertain attempt to re-establish stability and
determine a more lasting political settlement. It was an effort to negotiate a new social
contract in the wake of the unravelling of the postwar paradigm of Keynesian consensus.
A restructuring of the public sector, of how public services were produced and delivered,
while proposed, was never acted upon. In fact, this would be the enduring theme through
to 1993 where, despite efforts at policy innovation, there was no explicit recognition, and
therefore no attempt, of the link between policy innovation and the institutional capacity
to effectively implement such an agenda.
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3.5

Conclusion: Neoliberalizing Public Management
In the chapters below, Ontario's gradual but deepening turn toward neoliberal

restructuring of its public sector and the implications of this for the praxis of public
administration within the provincial state are explored. Of course, any exercise in
comparison, historical or otherwise, requires that one know what the 'benchmark', to use
a managerialist term, case is. Here we begin with Ontario's variant of FPA over the
period 1943 to 1975 as an illustration of the central importance the convergence of
political, economic, and ideological forces and fortunes plays in shaping the policy
purposes and structure of the administrative state. In the case of Ontario, the irony is that
it was a conservative party providing the political leadership in the construction of the
postwar welfare state. The need to manage the political insurgency from the social
democratic Left and demands of a militant trade union movement compelled the
Progressive Conservative party of that era to redefine itself and set Ontario down the road
of provincial state building. This was the age of pragmatic centrism where economic
prosperity married to pragmatic reform ensured ongoing electoral success. Sustaining the
status quo required political management skills not conviction. The formulae worked
well until the economic macro-crisis of the 1970s. At that point the Ontario Progressive
Conservatives, as the governing party, began ever so slowly to come to understand that
the old world, and the political consensus upon which it was based, was fading and a new
world was emerging. What precisely to do about that transformation over the 1970s and
into the mid-1980s placed the party and its governmental/legislative leadership in crisis.
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Resolving the political contradictions could only be resolved by an ideological
reconstruction of the party.
The work of the Committee on Government Productivity in the early 1970s
presaged the politics of retrenchment to come. Only with the onset of economic crisis did
the state truly begin to change its mind. Various budgets of the decade signalled a shift in
policy focus toward containing inflation as the primary objective of budget policy. The
1975 Special Program Review Committee (SPRC) reinforced this shift and recovered
elements of the COGP concerned with a more fundamental restructuring of the
production and delivery of public services. Most importantly it signalled an
reconsideration, at least in the minds of some political and administrative elites, of what
the state should involve itself with. And as with many of the public services production
and delivery issues dealt with by the COGP, such recommendations made by the SPRC
were not acted upon. The neoliberal project in Ontario, in the 1970s and 1980s, found
itself lacking the political and administrative support necessary to be fully and
unequivocally launched.
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Chapter 4
Constructing the Ontario Administrative State: From Origins to 1985

The Ontario state, rather than being an exemplar of policy and administrative
capacity enabling the competent management of social and economic change, was a state
whose policy and administrative capacity was rather modest. What the administrative
and political history of Ontario reveals is not so much the development of a robust and
enabled state, but rather a comparatively weak state in terms of its policy and planning
capacity. Why would this be the case and what are the implications for the development
of neoliberal public administration in Ontario? First, British colonization was formative
in embedding and shaping the particular administrative culture. Ontario, or Upper
Canada as initially named by British colonists, may have begun Loyalist but it also began
anti-democratic. To keep the threat of republicanism and democracy in check, political
power from the outset was highly centralized, first in the office of the Lieutenant
Governor and later in the premier's and cabinet offices. The corollary was a weak
legislature. And as parties formed in Ontario to contest elections, the general poverty of
party competition was evident in long periods of one party rule. Given this history and
context, the Ontario state began on a trajectory of pragmatic state building which failed to
construct adequate policy and planning capacities. The administrative arm of the state
was clientilist in practice and used as a brokerage arm for whichever party was governing
over the administrative machinery. Compromises within and between classes, class
fractions, regions, and other sectional cleavages were brokered through the state. Second,
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FPA, which emerged in recognizable form in the last decades of the 19 century and
developed through most of the 20 century, set the parameters of its own limitations as
ad hocery and brokerage politics, not planning and co-ordination, would be the dominant
characteristics of the pragmatic state.
In the context of social struggles and economic change, the political terrain of
Ontario would shift and, eventually, so too would its administrative machinery. In the
1960s, a period of redistributive welfare state building, it was acknowledged that greater
planning and policy capacity was necessary. No sooner was this recognized that
concerns respecting the size and scope of the public sector and the economic policy
foundations of the postwar order marked the ascent of a new orthodoxy - neoliberalism.
It was upon these foundations that NLPA in Ontario would be constructed and this has
informed and shaped its own contradictions and limitations. A neoliberal 'vision', as this
chapter demonstrates, entered the Ontario state before the term even existed. Through
the 1970s and 1980s the sense among political and bureaucratic elites was that the public
sector had become too large and complex. The remedy was a more robust management
and stronger political control over the policy agenda in addition to slowing the growth in
public sector expenditures. Further proposals were made to restructure the production
and delivery of public services by limiting direct provision and turning to third party
agents. But Ontario's state would only change its mind, and practice, in reticent fits and
starts over nearly twenty-five years. It is in this history that neoliberal public
administration has its origins.

4.1

From Laissez-Faire Colony to 'Positive State', 1760 to 1943

Canada and the British Colonial Office
Prior to Confederation, the British 'Colonial Office', or it administrative
antecedents, was the real centre of power over the Empire's colonies. Some brief
introduction to this department is necessary to a richer understanding of Ontario's
undemocratic and colonial heritage.
Before 1768 the Secretary of State for the Southern Department handled colonial
correspondence which was the means through which the imperial centre in London was
linked to the colonial governors. A true "Colonial Department" was established in 1768
with its own Colonial Secretary however the department was disbanded in 1782 after the
American Revolution as an economy measure (Fieldhouse, 1966,64). In 1801, colonial
affairs were transferred to the newly established Department of War and Colonies. In
1825, a permanent Under-Secretary was established to deal exclusively with the colonies
within the department. This marks the beginning of the Colonial Office, though a
separate Secretary of State for the colonies was not created until 1854, when the
administration of war and the colonies were divided due to the outbreak of the Crimean
War (Farr, 1955,31).
In some respects, the Colonial Office operated as a 'post office' between the
governments of the colonies and those Westminster whose authority extended to the
colonies. Indeed, throughout the 19th century the Office found itself continually
handicapped by the fact that a large part of its business had to be referred to other
departments. Thus, issues of defence for the colonies fell under the responsibility of the
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Army and Navy, issues regarding the regulation of trade fell under the purview of the
Board of Trade, and the responsibility for supervising the collection and disbursement of
revenues fell to the Treasury Department (Young, 1961,170; Fair, 1955, 32). When
another department failed to assume its responsibility or when no other department could
claim authority, the Colonial Secretary was recognized as a "sort of residual legatee of
the prerogative of the Crown." (Young, 1961,170)
The Office exercised far more power over newly acquired colonies or those which
did not yet exercise self-government, providing these colonies with governors, model
laws, systems of justice and police and social policy (Knaplund, 1953, 38). For colonies
such as Canada that did exercise self-government, a large deal of autonomy was granted
in the administration of its own domestic affairs (Fair, 1955,167; Fieldhouse, 1966,254256). The primary responsibilities of the Office towards self-governing colonies were the
review and approval of colonial legislation, assistance in emigration, and the provision
and securing of grants and loans in combination with the Treasury (Young, 1961, 38,
Farr, 1955, 65-66).
The organization of the Colonial Office divided responsibility between the
Permanent Under-Secretary and the Assistant Under-Secretary, each responsible for a
contiguous group of colonies. Thus, Canada fell under the North American Department
(Farr, 1955,36). While the Governor-General of Canada served as "the agent-in-chief'
for the Colonial Office within Canada, his powers were steadily eroded as the powers of
Canadian self-government were expanded. For the most part, the Governor-General acted
as "the channel through which communication was maintained between the Canadian
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Cabinet and the Colonial Office" (Farr, 1955, 54). The Governor-General's role was
further eroded with the establishment of a Canadian High Commissioner in London in
1880, who increasingly assumed the responsibility of interpreting the wishes of the
Government of Canada to the United Kingdom (Farr, 1955,253). In the years following
Confederation, as the Dominion of Canada assumed new sovereign powers, the Colonial
Office increasingly looked upon Canada as an independent country, arguing that Canada
itself should be responsible for managing its own affairs (299).
Colonial Foundations of the Ontario State 1760-1867
In 1760, with victory over the French in North America, Britain established direct
military rule over what would in 1763 become the new Province of Quebec. While the
Proclamation of 1763 had provided for an elected assembly this failed to materialize as
the governor continued with the practice of an appointed council (Ryerson 1975,203).
With American independence in 1783, forces were set in motion that would both aid the
cause for representative democracy and provide a foundation for what would be a new
colonial state in the territory that would become Ontario. Some 10,000 Loyalist refugees
settled in the lower Great Lakes region. There was little sympathy for democracy among
them, though they had become "accustomed to representative institutions" (225-6).
The 1791 Constitutional Act divided the Province of Quebec creating the
province of 'Upper Canada' to the west of the Ottawa River. The Act prescribed "British
institutions" for "in the eyes of the British imperial officials who drafted the Act, the
revolt of the American colonies owed a great deal to the development of colonial
institutions that overemphasized the democratic elements ... and underemphasized the
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aristocratic and monarchic elements" (White 1985, 65). The reality of an American
Republic meant "the government of Canada had to be constructed on very different
foundations" (Craig 1963,17). The Act provided for an elected Legislative Assembly,
but the central political figure was to be the Lieutenant-Governor, appointed by and
completely subordinate to the Colonial Office in London and accountable to the
Governor-General (Durham 1963, 30).
Upper Canada's first Lieutenant-Governor, John Graves Simcoe, sought to fully
exploit the powers of the Act in building a new counter-revolutionary colonial state north
of the Great Lakes. The Constitutional Act afforded the Lieutenant-Governor significant
political powers and Simcoe would employ these in his efforts to create a "regional
oligarchy" (White 1985, 88). While there was provision for an elected Assembly, this
was countervailed by the powers of the Lieutenant-Governor to make appointments to the
Executive and Legislative Councils. Appointment to the latter body was for a life term
and so it approximated a colonial House of Lords. In addition, the Lieutenant-Governor
had the power to veto legislation coming from the Assembly (88). The exact roles and
powers of these two appointed councils were not defined in the Act and there was a
strong degree of overlapping membership (Durham 1963, 31). Of course, political power
has an economic base and Simcoe used his constitutional powers to forge such a 'ruling
class' through his power to grant substantial parcels of land to whomever he saw fit.
Members of the Executive and Legislative Councils were awarded land grants of 3,000 to
5,000 acres (appropriated from the indigenous population) as a key tactic in Simcoe's
strategy "to build up the aristocracy that was central to all his plans" (Craig 1963, 34).
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This group provided the political centre for what would come to be known as 'The
Family Compact'.
One might think of Upper Canada at this time as a bifurcated state with a
democratically elected Assembly (electors were limited to property owning males) and an
undemocratic, in fact anti-democratic, office of Lieutenant-Governor together with the
two appointive councils. The 'Family Compact', composed of the "leading members of
the administration: executive councillors, senior officials, and certain members of the
judiciary" were ideologically monolithic in their loyalty to the Empire and antidemocratic sentiment (Craig 1963, 107-9). However, the main popular grievance was the
abuse of public administration as expressed through a "narrow and selfish" (189)
distribution of patronage (White 1985, 93). A substantial range of positions attached to
the Upper Canadian state were dispensed as patronage and included, in addition to the
executive and legislative councils, "judges, heads of executive departments ... district
sheriffs, justices of the peace, coroners, county registrars, customs commissioners,
district immigration officers, 1,500 militia officers." In addition, public money could be
directly allocated for the provision of pensions, and grants to churches and militia officers
(Durham 1963,41). The roots of the 1837 Rebellion and the demands for 'responsible
government' are found here as a key avenue for middle class mobility was closed off to
all but a few (Curtis 1992,104). These Upper Canada practices were not different from
those of the British ruling class as it was, in fact, an effort at replicating that ruling class.
The context, however, was entirely different given the sparse population, limited

economic opportunities and the threads of American participatory democracy the United
Empire Loyalists brought with them.
In the aftermath of the Rebellion, a decade of administrative and political reform
ensued with the objective of consolidating a particular form of ideological and political
rule through a centralization and rationalization of governance. The Act of Union in
1841 re-united the two Canadas into a single state - the United Province of Canada. A
new Governor-General set out to modernize the colonial administrative apparatus by
replacing "government by notables with government by bureaucratically organized
cadres" (125). The most significant changes at the level of the administrative state
included a centralized and standardized system of widely available public education, a
new 'board of works', and the creation of local government structures. The Board of
Works "was to co-ordinate the hundreds of public works projects either underway or
proposed." But equally important was its role in defusing the political patronage behind
the awarding of contracts (Radforth 1992, 85).
Despite reforms, patronage remained a key dimension of ruling bloc power and
the institutions of government housed and maintained such practices so that even radical
reformers were merely able to "shake the existing system", not "destroy it" (Noel 1990,
181). The patronage and clientilism of the 18th and 19th centuries embedded within the
Upper Canadian state a practice and culture which endures into the present. The array of
agencies, boards and commissions, are lead by persons appointed directly by cabinet.
Moreover, appointments to core public service positions are not, especially at the more
senior levels, entirely free of politically driven appointment. The awarding of major
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contracts, while more transparent in recent years, was through the 20 century to a large
degree a matter of rewarding local party notables and allies with everything from
building cleaning to highway construction contracts. And, as noted earlier, the very
organization of public administration along sectoral and sectional lines houses clientilistic
relationships between key stakeholders and political and administrative benefactors.
Confederation and the Emergence of Modern Ontario 1867-1943
With Confederation in 1867, Canada West, the name assigned to Upper Canada
by the Act of Union, re-emerged as the new province of 'Ontario'. While Canada would
adopt Westminster-type political institutions, there was one significant departure from the
British template. Canada was a federal state, "a political system in which two levels of
government, national (or federal) and regional (or provincial), each had claims on
'sovereign power', with regard to different government responsibilities" (White 1985,
132-3). The BNA Act reflected a centralizing tendency where the key powers were
allocated to the federal government. However, by 1870, Ontario had embarked on its
own 'province-building' project as a response to expanding industrialization and the
sectional provincial interests this engendered (132-3).
The electoral politics of post-Confederation Ontario was dominated by alternating
and rather stable regimes of Liberals and Conservatives. Both sought to adapt Ontario to
the conditions of industrial capitalism and to employ the administrative state in
facilitating industrial expansion. Given that parties closely linked to burgeoning mining,
forestry and manufacturing interests held monopoly control over government, this meant
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in practice that Ontario would be a relatively weak state regulating and intervening where
necessary to mitigate social conflict and to support capital accumulation but not more so.
The emergence of 'modern' Ontario is closely identified with the administration
of Liberal Oliver Mowat, who led the province from 1872 to 1896. His administration
slowly and pragmatically abandoned laissez-faire as social and economic circumstances
demanded a more 'positive', though limited, state (Swainson 1972,2 and 43-4). As a
consequence of urbanization and industrialization an embryonic regulatory welfare state,
expressing a "protective impulse", took form (Bliss 1972, 175). Mowat's administration
initiated reforms affecting education, worker accident protection, collection and use of
statistics to inform increasingly technocratic decision-making, and the judicial system (34). Such developments resulted in an increasingly enabled public administration with the
human and administrative capacity to analyse and regulate n expanding range of
functions. The Ontario government took a direct role in shaping economic development
by taking direct responsibility for the construction of a province-wide network of
railroads serving to facilitate development throughout the province by create lines of
transportation and communication to remote sites of resource extraction and linking these
to more densely populated markets. Mowat also sought to force natural resource firms to
process raw materials in Ontario as a means of securing capital investment and
employment (Swainson 1972,4 and Armstrong 1972,99).
Changes in governing party meant relatively little in policy terms as the
government of Conservative James Whitney (1905-1914) continued along the previous
approach of the long-governing Liberals to adapt Ontario to the requirements for

economic expansion. The powers of the department of education were expanded to
provide it with more control over teacher training and curriculum and so to create a
province-wide education system (Humphries 1985,123-4). The employment of public
resources in support of capital accumulation was most clearly illustrated by the creation,
in 1905 and 1906 respectively, of the Hydro-Electric Power Commission and the Ontario
Railway and Municipal Board.
The old problem of patronage had never been fully resolved but the new
Conservative government refused to engage in the wholesale removal of appointees from
the previous government and replace them with partisan loyalists. This was the first
instance in Ontario's administrative history where the provincial public service was not
dealt with as merely a means to reward the allies of the governing party or a new premier
(102-19). That being said, the Ontario administrative state, despite a growing range of
functions, remained a smallish backwater.
From World War I to the early 1940s, Ontario's public administrative apparatus,
continued to demonstrate an incremental adaptation to the requirements of a maturing
industrial capitalism. The deep recession of 1913-1914 lead to mass unemployment and
social unrest which pressured the Conservative government of William Hearst to
introduce a child welfare bureau, employment offices, modest investments toward
housing, and prepared but did not implement legislation establishing a minimum wage
for women and mother's allowance.
The subsequent United Farmers-Independent Labour coalition government
implemented the Conservative draft legislation. On the institutional innovation front, the
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UFO-ILP government created the Department of Labour in 1919 (Oliver 1977,216) as a
mechanism to mitigate class conflict in the rapidly industrializing province. In terms of
the core public service, a retirement pension was introduced for the first time and the
motivation for doing so was to ensure a more dedicated and incorruptible public service
as a result of being freed of the fear of poverty (128).
The Conservatives returned to power in 1923 on a platform of austerity but it was
soon evident that "for Ontario to prosper and grow, the province must spend more"
(Oliver 1977,149). Moreover, this was a second instance where a change in government
did not lead to a politically-inspired purge of the public service. What the new
Conservative government began to realize was that they had inherited a weak
administrative state where a significant gap existed between the state's expanded role in
social and economic regulation and its capacity to engage effectively in these roles.
Consequently, in 1924, a plan for the "comprehensive reorganization of the service" was
put into development and the public service grew from 6,491 positions in 1923 to 7,427
in 1930, a growth of 14.4 per cent (151). Influenced by Taylorism and the scientific
management movement, the Ferguson Conservatives placed efficiency in public
administration at the centre of their approach to government. The decade witnessed a
more managerial approach to public administration where new supervisory and control
positions were created within the provincial bureaucracy and in so doing "brought the age
of the expert to Queen's Park ... Most of all, the emphasis on administration rather than
legislation reflected a faith in the abilities of bureaucrats and professionals to recognize
and meet the needs of the province" (157). This did not, however, suggest that laissez-
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faire had been entirely confined to the dustbin of history. It was in fact an illustration of
the enduring strength of the idea of a minimal state as legislation was the instrument
through which the state may intervene in the economy and society. The Conservative
premier was steadfast in his view that the: "purpose of every government.. .should be to
conduct the business of the state so that, the very minimum of legislation was required.
Legislation created an irresistible tendency for citizens to look to government rather than
their own initiative to solve problems" (155). This early privileging of technocratic
managerialism over legislative interventions can be understood as an enduring expression
of Ontario's 18 century undemocratic traditions and a preferential option for facilitating
capital accumulation as a matter of government practice. It was a theme that would
reappear in the history of Ontario's FPA as governments sought to insulate the state from
demands for social and economic intervention.
The 1930s was the decade of the Great Depression and in 1934, after 29 years in
opposition, the Liberals, lead by Mitch Hepburn, returned to government. The first
priorities of the new government, reflecting a distrust of the public service and a belief in
a limited role for the state, were to "eliminate inefficiency" and "cut out unnecessary
functions of government" (Saywell 1991,170). In concrete terms, a couple of hundred
lower level public servants and six of 20 senior public servants were terminated (171-2).
Rampant patronage within the ranks of the public service was perhaps easing, but a
certain degree of suspicion endured.

4.2

Keynes' Tones: Postwar Ontario's Political Dynasty, 1943 to 1970
The material foundation for Progressive Conservative electoral success and

stability in postwar Ontario was located in the sustained economic growth of this period.
Between 1939 and 1975 average real growth in Ontario stood at nearly 5 per cent per
year and real per capita incomes tripled. Hundreds of thousands of semi-skilled jobs
were created in Ontario's burgeoning manufacturing sector (MacDermid and Albo 2001,
166). Between 1945 and the early 1970s "provincial government spending in real terms
increased from $73 per capita to $324" (Richmond 1974,43). Foot's analysis of the
period demonstrates that public sector expansion was driven by population growth and
rising levels of per capita income. Rapid urbanization in particular had a discernable
effect on the growth in public expenditures in health care and income maintenance (Foot
1977, 190-2).
The political foundation of this remarkable period is located in the 1940s where
political debate and contestation centred upon postwar reconstruction. Different visions
were emerging as the federal Liberal government was increasingly coming to adopt
prescriptions identified broadly with Keynesianism while the Ontario government was
equally committed to a limited role for its state and framed its policy around balanced
budgets and fiscal conservatism (Gotlieb 1985,27-8). The limited Ontario state was
politically compelled to respond. From 1945 to the early 1970s total Ontario government
expenditures for core public services such as education, health and welfare tripled,
increasing from 4 per cent of Gross Provincial Product to more than 13 per cent (Rea
1975,101-2).
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A more generalized expansion of activities is indicated by the growth in the
number of functional departments composing the Ontario government, rising from 20 in
1950 to 25 by 1968 and again rising to 27 by 1973 (Foot 1977, 20-1). Employment in the
Ontario public service also expanded dramatically in the postwar years from 11,368
persons in 1947 to 75,770 in 1970 and by 1985 the number of direct Ontario public
service staff had expanded to 80,885 (Ontario Civil Service Commission 1947/48, 5).
As World War II came to a conclusion, the Ontario Conservatives engaged in a
process of ideological reconstruction. Brownsey conceptualizes this moment in the
history of the Ontario Conservative party as composed of two "life cycles". The first life
cycle takes place within the historical context of postwar reconstruction that furnished the
political space for debate. Keynesian ideas of macroeconomic management were
ascending to the point of orthodoxy and in the realm of electoral politics the social
democratic Cooperative Commonwealth Federation was emerging as a real threat to the
hegemony of the two traditional parties. The second cycle emerging from this context,
takes place within the Conservative party itself. The ideological re-orientation of the
party shifted dramatically in the wake of the 1942 Port Hope conference as "the Ontario
Conservatives accepted the idea of an increased role for government in society"
(Brownsey 1994, 76).
The project of reconstructing the Conservative party began, much like the late
1980s to the early 1990s reconstruction of the Ontario Progressive Conservative party,
with a group of young party activists who set out to modernize Canadian Conservatism
by advocating for policies "in favour of social security, the recognition of the principle of
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collective bargaining and free enterprise. Their motto of "Above All No Zeal" fit their
pragmatic approach to the increasing demands for social reform" (Brownsey 1994, 80-1).
At Port Hope, delegates from across Canada endorsed policies associated with
Keynesianism such as the right to free collective bargaining, unemployment insurance,
social assistance, disability insurance, old age pensions, mother's and survivors benefits,
and national medical insurance (83-4). The effect upon the Ontario party was
transformational and "became the basis of Drew's program in the next provincial
election" (84).
What had started with Port Hope became the political foundation for a series of
Progressive Conservative premiers, starting with Col. George Drew (1943-1948), who
initiated and consolidate the postwar reconstruction of the Ontario state. Drew's postwar successors - Thomas Kennedy (1948-1949), Leslie Frost (1949-1961), John Robarts
(1961-1971), Bill Davis (1971-1984), and Frank Miller (February to June 1985) continued to govern in this tradition of "cautious reform" (Speirs 1986, xx).
On August 4,1943, Drew brought the Conservatives back to government running
on a 22-point program that included proposals for "progressive labour legislation,
subsidized housing, assumption of half of school costs to lighten property taxes, and
medical protection" (Speirs 1986, xx-i). A Globe and Mail editorial at the time explained
that the 22 Points was a '"great social document' ... a 'whole plan' for the future of the
province, a plan through which the people of Ontario could begin 'intensively to plan the
use and development' of the province's resources" (Rea 1985,17-8). The platform was
"the basis for much of the economic and social policy of the government over the next
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forty years" (Brownsey 1994, 93).
Ontario's economy had been transformed in the course of the war and the
challenge confronting Drew was how to employ the resources of the provincial state to
consolidate and expand industrialization. Drew's primary objective was "to assist the
industrial development of Ontario" by encouraging "the exploitation of provincial
resources and promoted energy and highway construction in order to create a favourable
investment climate" and to respond to the demands for social reform emanating from the
growing industrial working class (Brownsey and Howlett 1992, 147). To co-ordinate and
lead policy development toward this objective, the Department of Planning and
Development was created in 1944. The new department "was set up as a planning and
co-ordinating department... Its function is to give consideration to the whole problem of
reconstruction as it affects the province" (Ontario Budget 1946, 28). Specifically, the
department consisted of Community Planning, Trade and Industry and Housing branches
which together sought to implement a broad economic development mandate. This
included "promoting the expansion of trade and industry within the province; promoting
the development of improved physical facilities and of local resources by individual
municipalities or groups of municipalities" (Ontario 1959, 237-8).
Drew's Treasurer, Leslie Frost, gave a sense of the new order that was emerging
as the end of war drew near. In the first Budget speech given by a Conservative in a
decade, Frost captured the new Conservative political orientation stating: "We are
building not only for these times, we are planning for a greater population, for industrial
expansion, for prosperous farms and for happy and healthy people. We are laying the

foundation for a greater and stronger Ontario" (Ontario Budget 1944, 41). The
Depression and war left a "backlog of overdue capital projects - roads, schools, hospitals,
sewage and water facilities, rural electrification and the like" (White 2002,13). In 1946,
Frost told the Legislature the "spending and administrative departments of the
Government will have to devote large sums in the post-war years for the fullest
development of the province in all of its aspects." The new Department of Planning and
Development was "laying the foundation for a soundly expanding economy" (Ontario
Budget 1946,28).
As premier from 1949 to 1961, Frost is credited with establishing the
infrastructural foundation of the modern Ontario state. For Frost, education, health and
welfare, the three policy fields he bundled up under the rubric of 'human betterment'
were predicated upon economic growth and so took a decidedly secondary place to
economic development (Graham 1990, 231). Indicative of Frost's disposition toward
planning, he "believed that the budget must do more than lay out anticipated revenues
and expenditures for the coming year; it should express the broad objectives of
government over a longer term, especially economic growth" (98). In other words, the
budget was not so much an accounting instrument as a policy and planning tool. During
Frost's premiership, the Ontario public service grew from 13,685 staff in 1949 to 34,599
in 1961 (Ontario Civil Service Commission 1950, 5 and 1962,22). However, Ontario
government expenditures as a share of the total economy grew rather modestly from 2.76
per cent to 4.87 per cent over this period of time, demonstrating the still rather limited
role of the provincial state (Department of Treasury and Economics 1971,4-9). Still, the
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Ontario state was playing a significant role in establishing the infrastructure necessary for
continued economic expansion and this necessitated greater public administrative
capacity (Brownsey and Howlett 1992,156).
Indeed, postwar public sector growth, was such that the 1959 Report of the
Committee on the Organization of Government in Ontario stated that "we believe the
Government of Ontario might function more smoothly and easily with fewer departments
than there are at present and if the temptation to create new ones is resisted as much as
possible" (Ontario 1959, 39). It was an early signal that enthusiasm for new public goods
and regulatory interventions was becoming constrained even in postwar Ontario. But
contrary to the sentiment of this august report, the growing importance of social policy
spoke to different government priorities as FPA matured and adopted new functions.
Expenditures in health, education and welfare between 1946 and 1971 grew from 3.8 per
cent of Gross Provincial Product to 13.1 per cent. In the 1950s, the "expenditures of the
provincial government doubled ... and then doubled again in each of the subsequent five
year periods" (Foot 1978,15). This development marked the emergence of the Ontario
'service state' (Lang 1974, 52).
Under the leadership of Ontario's fourth successive Conservative premier, John
Robarts (1961-1971), Ontario unequivocally entered the era of the redistributive, or as
Frost captured it, 'human betterment', welfare state. The Robarts era would mark a
departure from the "cautious budgetary policies of the early Frost years" (Rea 1985,227).
Driven and aided by federal cost-sharing initiatives, the scope of province in the delivery
of public services was dramatically expanded. The province was now involved in public

housing, legal aid, single-payer medical insurance and, due to the advent of the Canada
Assistance Plan, a significantly improved level of funding for income maintenance and
post-secondary education, as well as homes for the aged. Through the 1960s and into the
early 1970s, Ontario's public expenditures reflected this expansion in state activities,
growing from $1,053 billion in 1961-62 to $6.113 billion in 1971-72; and the number of
OPS employees grew from 36,468 to 65,000 (White 2002,17 and 36).
Through his experience in federal-provincial negotiations over refraining fiscal
policy, a national pension plan, and equalization grants Robarts had concluded that
Ontario's public service did not possess the "technical, fiscal, and planning resources
necessary" to effectively influence the allocation of public resources (McDougall 1986,
128). Subsequently, Robarts directed that the Ontario state acquire the necessary
technocratic, but especially economic expertise. University of Toronto economist Ian
Macdonald was chosen to begin the process. Between 1965 and 1967, "Macdonald
began recruiting new people to form an interdisciplinary group of policy advisors" who
would contribute to "improving horizontal consideration of problems and policy ... Now
it was time to break departmental barriers to eliminate breakdowns in communication and
make it possible for the government to respond to the interdepartmental issues being
posed both by the new technically demanding federal-provincial negotiations" (137).
There was a compelling need to establish a capable centre to plan and co-ordinate the
expanding roles of the provincial state.
It was in this context of rapid welfare state expansion that Robarts "had become
increasingly concerned that the existing organization of the government was unable to

deal with the complex planning that a large and multi-faceted government in the 1970s
was going to have to do" (Manthorpe 1974, 217). Robarts identified the problem as "too
little co-ordination, too much vertical structure in the government and not enough
horizontal communication, and too much reliance by Ministers on the thinking of senior
civil servants" (217). The search for solutions would begin with the establishment of the
Committee on Government Productivity (COGP) which consisted of senior business and
public service members. It marked a return to the earlier and narrowing conception of
government being little different from business: "Since the most modern and up-to-date
production techniques were available from the private sector, who better could advise the
government on questions of productivity" (Simeon 1980, 103). On February 20, 1969,
Treasurer Charles McNaughton announced the formation of the COGP, telling the
Legislature: "During the 1960s this Legislature has approved an increasingly broad range
of public services, greatly expanding its contribution in such areas as health, education
and welfare" (Archives of Ontario 1969). With these words - and preceding the 1973 oil
crisis - McNaughton launched a prescient restructuring of Ontario's decision-making
structure and a more fundamental reconsideration of the role of the provincial state in the
delivery of public services. The Committee on Government Productivity1 functioned

1

The COGP consisted of the following business members: John Cronyn, director and
executive vice president, Corporate Affairs, John Labatt Ltd.; Charles Hay, former
president, Gulf Oil Canada; Gerald Hefferman, president and chief executive officer,
Lake Ontario Steel Co.; Alfred Powis, president and chief executive officer, Noranda
Mines Ltd.; Ray Wolfe, president, Oshawa Wholesale Ltd. and IGA Canada Ltd. The
government was represented by: G. H. Bayly, deputy minister, Department of Lands and
Forests; C.E. Brannan, secretary of the Treasury Board; A.R. Dick, deputy minister of
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from 1969 to 1973 and the objective of this project was: "to cut the costs of government
administration by whatever means can be recommended" (Archives of Ontario 1969).

4.3

Realizing the Limits of the Fordist State, 1971 to 1985

The Committee on Government Productivity (COGP)
As the decade of the 1960s was about to close the limits of FPA were beginning
to be recognized. The capacity to plan and co-ordinate had not kept pace with an
expanding range of state activities as the Premier at the time noted. Instead, a politics
based in a long-standing clientilism between politically important sectional stakeholders
and key political and administrative leaders tended to drive the agenda more effectively.
The COGP was struck to bring this governing model under greater central, as opposed to
dispersed, political control.
The work of the COGP has been characterized as "the most 'comprehensive' and
'revolutionary' reorganization of government Canada had seen" (Roberts 1994, 107-8).
Established in the wake of the expansive province-building of thel950s and 1960s, where
spending on the social policy fields was constraining government expenditures on capital
projects to accommodate growth, and higher levels of taxation was "becoming
increasingly difficult to countenance", finding a means to better control public
expenditures was becoming a central concern. As signs of an economic slowdown
emerged, it was becoming necessary "to re-examine the budgetary and decision-making

economics; and Dr. J.K. Reynolds, secretary to Cabinet, department of the prime minister
(later this would become known as the Cabinet Office).
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processes at Queen's Park" (Rea 1985,229). Robarts "recognized that no matter how
talented the government's staff, its antiquated organizational forms were unequal to the
tasks of modern public administration" (White 2002,15). The rationale for launching the
COGP was the challenges now facing government were significantly different from those
it confronted in the previous decade: "It is reasonable to expect that the challenges of the
next decade will also be very different, more complex and more demanding than those
which face us today" (Committee on Government Productivity 1970,2). The tasks of
modern public administration were indeed changing and the COGP was the first
expression of an attempt to manage expectations and resources by proposing decisionmaking structures which would provide for greater political control. In addition, there
were signs that the hegemony of the Progressive Conservative party may be threatened
"by growing doubts about the state of the economy, the adequacy of the government's
economic policies, and the effectiveness of the administration" (Rea 1985,233).
One analyst characterized the work of the COGP as marking a "new era" in public
policy and administration. A new era which resembled a return to 'administration as
science': "It is a period characterized by a high degree of optimism at the elite level, a
conviction that powerful analytic and technological capabilities can transform the
decision-making process and thus vastly improve the quality and effectiveness of the
decisions themselves" (Szablowski 1975,114). The belief at the centre of this work is a
managerial and technocratic rationalism which sought to create robust capacity within the
Ontario state and to enable "horizontal coordination and control" (White 2002,6).

153
Fundamentally, it was a managerial movement to construct a techno-managerial state
through the centralization of control over the provincial state's activities.
It was an ambitious project begun at the height of FPA. The issues with which
the COGP was concerned related to decision-making structures and productivity. In the
postwar years "public administration grew commensurately more difficult as the size of
the provincial budget increased" (Simeon 1980,103). The result of this expansion, which
for the most part was led by line ministries, was a series of structurally related
dysfunctions. First, these departments were not capable either structurally or culturally of
working across sectoral boundaries. Hence, problems of coordination (referred to as
"horizontality") emerged. Second, the complexity of managing in this context
contributed to an impoverishment of effectiveness on the policy formulation side. And
third, the productivity problem within the public sector became more obvious as it
consumed an ever-increasing volume of resources with little indication of greater
production of public goods and services (103). The context for this was a growing
recognition that a narrowing of options and possibilities was occurring as the ideas of
"scarcity and rationality" ascended and displaced those of a sense of an "unrestricted
freedom to pursue diverse and conflicting social and economic goals" (Szablowski 1975,
114). The limits of the FPA model were being reached.
The COGP not only marked the emergence of an awareness of the limits to public
sector growth but also represented what may be characterized as a public administration
'Enlightenment' whereby the incremental rise of technocracy in the Ontario
administrative state had finally arrived as a dominant force and brought rational planning
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and the scientific method to hegemonic status. One writer said of the COGP's ten reports
that they "amount[ed] to a manifesto by the new class of mandarins who took over the
corporate heights in the 1960s ... they shared credentials from university management
schools, a passion for quantitative methods, and contempt for intuition" (Roberts 1994,
112). But what must be remembered is that the COGP's objective was to restructure,
indeed shrink, the provincial state and to do so through centralization of political control
of policy and decentralization/devolution of delivery where possible. It is a misreading to
understand the COGP as fundamentally concerned with improving planning capacity
within the Ontario state. It is more accurate to view the COGP as a consequence of
planning failure within the Ontario state. It came into being to find means to better
control the disparate and un-coordinated activities in which the provincial government
had become involved and to constrain public expenditures. A 'new management
philosophy' guided this reform which posited a more anticipatory and future-oriented
state that was capable of adaptation and innovation (Simeon 1980, 105).
The COGP was concerned with public sector expansion and its concomitant costs.
One unpublished discussion paper stated: "projections of government costs and revenue
into the immediate future indicate that costs are rising much faster than revenues. This
implies that government managers should become more cost conscious for cost factors
will loom larger in decisions on proposed new activities" (Archives of Ontario 1972, 312). Another staff study identified the major social and economic trends affecting
government decision-making as: (1) growing financial pressures; (2) the number and
complexity of issues; (3) the increasing demands on ministerial time; and (4) the growing
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need for greater managerial freedom in operating programs (Archives of Ontario 1971,
4). These challenges combined with the broad orientation expressed in the discussion
paper could be addressed through improvements in the structure and function of
government. As the Terms of Reference for the COGP stated, the overall goal was the
improvement of public service management with a particular focus on policy formulation
and policy execution (Archives of Ontario 1970,1). This concern with the distinction
between policy-making (the allocation of resources) and policy 'doing' (the means by
which policy is delivered) was central to the strategic thinking within COGP and opened
the way for consideration of alternative means of service delivery.
The central problem was framed as "relating to the relationship of the politician to
the civil servant and the issue of where control ultimately lies" (Graham 1970, 3). In
essence, it was a question of who made policy - the cabinet or public servants. The
objective then was to reassert political control over the policy making process. One
paper, in a rather cliched formulation of the role of the public service in the policy
process, stated: "With the growing complexity of government activities, ministers whose
departmental responsibilities are frequently reshuffled have become increasingly
dependent upon the advice of the public service 'experts' whom they supposedly oversee.
As a result, even though senior public servants are now moved around fairly frequently,
there has been a wide-spread feeling that public servants have usurped the proper policymaking role of the Cabinet" (Tindall 1980,47).
A further area of concern was the incompatibility of having policy-makers also
responsible for delivery or implementation functions (Graham 1970,3-4). From a public
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choice perspective, another paper explained "the 'doing' of old programmes, therefore, is
controlled by the bureaucracy who, unlike business, have no external market force to test
their performance and to force abandonment of programmes that are no longer effective"
(4). Public management must be concerned ultimately with effectiveness and to do so
would require a functional split between policy and delivery.
The thrust of the COGP framework was to reassert the doctrine of the politicsadministrative dichotomy through a new governmental structure based upon the
principles of political control of policy, particularly at the Cabinet level, and establish a
distinction between policy development and program delivery as a means of constraining
public sector growth (Archives of Ontario 1972, Ross File, 6). This staff document
states:
A clear distinction is to be drawn between policy formulation and program
delivery. In the years ahead, we believe that ministries, unlike the current
departments, should stop doing. They should focus on policy, on planning and on
adaptation of the programs for which they are responsible and delegate
managerial responsibility for program delivery. This separation of policy and
delivery will permit the government to draw forth the most appropriate resources
from the community at large toward meeting program objectives (6).
It was recommended that three new 'provincial secretariats' for policy field clusters be
established. The clusters were Justice, Resources Development and Social Development
with each led by a Policy Field Minister, or 'super-minister'. However, as the policy
field ministers had no real control over budget allocations to the ministries making up the
field, they had little power.
Drawing the most appropriate resources from the community meant consideration
of contracting, performance management, and privatization in order to realize the

effectiveness, efficiency, and responsiveness objectives they had set out. The staff paper
proposed that a "future relationship between ministries and delivery agencies implies a
much strengthened means of pseudo-contractual control. In simplest terms, this means
improvements in government planning, programming and budgeting systems to place
more emphasis on output than on input... a more assertive role on the part of the
government, seeking out contractors - either public or private - who can meet the
specific needs of government policy" (Archives of Ontario, Ross File 3-4).
An untitled set of draft slides stated as a matter of principle that a government
should use a variety of organizational forms in the delivery of public service including
for-profit and non-profit as a means for comparative measurement, to stimulate
competition, and to allow for easier exit from programs (Archives of Ontario 1972,
Concept of Organization for Ontario Government). In 1971, the COGP issued a series of
'interim reports,' encapsulating the distillation of its collective thinking and discussion to
date. One report notes the separation of policymaking and program delivery could be
achieved where a ministry was "to contract for program delivery with agencies both
inside and outside the government." It further proposed that "widening the use of
contracts for government programs would be through the issuance of Requests for
Proposals whereby the government would invite public and/or private agencies to bid on
the delivery of services" (Committee on Government Productivity 1971, 50-1).
The Special Program Review Committee: The Tentative Emergence of Neoliberalism
Ontario's fifth Progressive Conservative premier, William (Bill) Davis, may be
regarded the least fortunate of the string of postwar Ontario Conservative premiers

despite having led the party to four electoral victories. Two of these resulted in minority
governments, the first since the Tory dynasty began in 1943. It may well be argued that
had it not been for the two evenly matched opposition parties, the election of 1975 may
have been the Ontario Conservatives' denouement. His tenure from 1971 to 1984
marked the beginning of the rupture with the postwar period of expansion in Ontario. As
elsewhere, inflation displaced unemployment as the key policy priority of government.
Economic stability and expansion gave way to inflation, restraint and high
unemployment, relative political instability ensued and for the first time in the postwar
period. The political hegemony of the Progressive Conservatives was seriously
challenged. The elections of 1975 and 1977 saw the Conservative vote drop to levels not
seen since the election of 1943. In the election of 1975, Davis led the party to minority
government status winning 36.1 per cent of the vote and 51 seats. The subsequent
election in 1977 saw improvement but still only minority status with 39.7 per cent of the
popular vote and 58 seats.
The decade of the 1970s was pivotal in Ontario as it was globally. One budget
paper captured the economic climate of the mid-1970s as one where "real economic
growth slowed and productivity deteriorated. Inflation jumped sharply in 1974 and,
despite the implementation of wage and price controls in 1975, continued at high levels
for the remainder of the decade" (Ontario Budget 1981,4). The change in the economic
environment precipitated a shift in fiscal policy and an acknowledged rupture with the
postwar period of Keynesian economic management. Budget Paper 'A' presented in the
1981 budget, stated that in the first half of the decade "fiscal policy was guided by
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conventional Keynesian doctrine ... Expansion of the public sector relative to the size of
the economy during this period was seen to be beneficial and sustainable" (Ontario
Budget 1981, 4-5). But the experience with this policy through the late 1970s
demonstrated that "the use of spending and substantial budget deficits to stimulate the
economy during an inflationary period" was ineffective in stimulating growth (4-5).
Consequently, "the introduction of Ontario's public sector restraint program in 1975
marked the beginning of a new approach to fiscal policy for the Province" (5). Growth in
provincial public expenditures slowed significantly from 24.4 per cent in fiscal year
1970/71 to 6.4 per cent by 1978/79 (Ontario Budget 1978, 30; Ontario Budget 1979, 8;
and Ontario Budget 1981,4).
Mishra (1987) conveys the impression that austerity measures did not come into
effect until after the COGP report was tabled. In reality, the budgets from 1969 to 1971
were also signalling concern with inflation and public sector growth. The budget
statements for each of these years contained constraint proposals. The 1969 budget, for
example, identified the need to limit expenditure growth in the broader public sector and
on transfer payments (Ontario Budget 1969,16). The subsequent budget noted that "our
immediate legacy from the 1960s is an economy and a public sector in Canada that are
fundamentally out of balance." The previous budget's policy of expenditure control was
reasserted as the means by which to contain the increasing proportion of the budget
dedicated to transfer payments to the broader public sector (Ontario Budget 1970: 5,20).
The 1971 budget continued with these themes highlighting the added factor of growing
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unemployment, up to 4.9 per cent from the previous year's 4.1 per cent (Ontario Budget
1971,9,13).
The 1972 budget sought to slow growth in provincial spending by slowing the
year-over-year annual growth rate in social services expenditures to 46 per cent for the
period 1972-73, from 124 per cent for the period 1966-67 and 1969-70 (Mishra, Laws,
and Harding 1988,124,127). While slowing acceleration in social services expenditures
was significant, much of the growth was driven by new cost-sharing arrangements with
the federal government. The Ontario welfare state was still under construction. The
postwar class compromise still resonated in the corridors of the Ontario Treasury as the
central thrust of the 1972 budget was concerned with "regaining full employment"
(Ontario Budget 1972,18). With respect to growing social policy expenditures, this
budget was significant for explicitly linking control of public expenditures with the
'modernization of government'. That is, the implementation of various recommendations
made in the third report of the COGP which would set the stage for the Ministry of
Treasury, Economics and Intergovernmental Affairs to play an expanded role in
coordination, planning and control of expenditures (Ontario Budget 1972, 22-4).
Legislation had been introduced to implement the new government structure as
recommended by COGP, and Treasurer McKeough's budget speech noted: "The new
system ... goes beyond re-organization and consolidation. It is resulting in a fundamental
improvement in the basic processes of policy development, resource allocation and intergovernmental co-ordination as well as a regrouping of functional and administrative
responsibilities" (Ontario Budget 1972,22). New, or at least reconstructed, institutions
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emerged from this process including an expanded Ministry of Treasury, Economics and
Intergovernmental Affairs, responsible for "fiscal and economic planning, federalprovincial and provincial-municipal financial relations and taxation policy" (23). A
Management Board was made responsible for financial management. The new
Management Board represented an institutional innovation designed to impose a
corporate-wide discipline upon the Ontario public service and broader public sector
through "policies and procedures to ensure the efficient and effective delivery of public
programs and internal common services" (Ontario Public Service Restructuring
Secretariat 2000, 10). It also represented an effort to institutionalize managerialism
within the core public service (the OPS) and in particular the productivity agenda of that
movement as the central role of the Management Board of Cabinet and the Management
Board Secretariat (the actual public service institutional apparatus) was to "ensure the
productive use of scarce government resources" (Simeon 1980, 111). The COGP had
recommended that the Management Board and its Secretariat be mandated to monitor and
evaluate managerial efficiency and effectiveness in the delivery of internal common
services and the management of programs and activities for the public; to approve
operating policies on matters such as common services to government agencies,
accounting methods and requirements, personnel and staff relations; to monitor and
improve the overall organization design of government (COGP 1971, 8). This mandate
to monitor, approve, and improve methods and approaches contributing public service
productivity is, in addition to an embedding of managerialism, a centralization of
administrative power. Management Board becomes a mode of control reaching out over
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the entire OPS. As such its creation is an effort to overcome the limitations of FPA
identified earlier but in particular the need to improve co-ordination and planning
capacities over the administrative machinery.
According to Simeon, the objective was to expand the audit control capacity of
Management Board so that allocation decisions could be reviewed post hoc to
expenditure decisions. Other innovations in monitoring were emerging at the time the
COGP had concluded its work, including the Management By Objectives (MBO)
movement, which focused on results (Simeon 1980,112) as opposed to the resource
allocation function of the Programming, Planning Budgeting System (PPBS). Moreover,
Management Board was prompted "to begin early experimentation with widening the use
of government contracts for service with the private sector" (COGP 1971, 8).
It is worth noting that the Ontario unemployment rate in 1971, which McKeough
characterized as "intolerable" (1971,10) was 4.9 per cent. The 1971 budget looked in
two rather different economic policy directions simultaneously, as if the Ontario Treasury
of the day was uncertain as to which way to move. It was committed to an expansionary
policy aimed at regaining full employment while seeking to control public spending
particularly in education and the core public service. Again reflecting certain
recommendations of the COGP, the budget set out a plan to reorganize and rationalize the
OPS (Ontario Budget 1971,16).
The 1972 budget noted that restraint was to be a long-term project requiring a
"comprehensive system for the development and ordering of priorities, the allocation of
resources on a cost-effective basis, and the co-ordination of the component parts of
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government" (Ontario Budget 1972, 22). The 1973 budget applauded the slowdown in
expenditure growth in social policy noting "the growth in expenditures of Ministries in
the Social Policy Field, which accounts for 67 per cent of total budgetary spending, has
been reduced from an annual growth rate of 14 per cent in 1971-72 to 8.9 per cent in the
coming year" (Ontario Budget 1973, 6). A shift in focus came with the 1974 budget
where rising inflation was unequivocally identified as "the most important problem
facing us" (Ontario Budget 1974, 1).
14

Graph 1: Ontario Inflation Rates, 1970 to 2002
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Ontario was embarking on the first steps towards a rupture with the postwar order.
Still, incrementalism characterized Ontario's transition with the budget of 1975, which
some have deemed the beginning of "Ontario's rather protracted struggle with the mid1970s end of the great long-boom that followed the Second World War" (White 1998,
123). Still this budget provided for a 16.8 per cent increase in expenditures (Ontario
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Budget 1975,17) notwithstanding the Treasurer's rhetorical conviction that "one of the
root causes of the current inflation problem in Canada is excessive government spending
and unnecessary growth in the size and complexity of the public sector" (Ontario Budget
1975, 16).
A more 'muscular' approach to constraint was seen to be necessary. In June
1975, Premier Davis appointed a Special Program Review Committee (SPRC) "to
enquire into ways and means of restraining the costs of Government through examining
issues such as the usefulness of programs, alternative lower cost means of accomplishing
objectives, and the problem of increased public demand for services in an inflationary
period" (Order in Council 1701: 1975). If one can point to a defining moment in the
postwar politics and history of public policy and management in Ontario where the state
'changed its mind' (to use Michael Pusey's words), this document and the government's
response, is it.
Hugh Segal, who had served as a key adviser to Davis, observed that "after the
'75 minority government, the view was that the bodies set up by COGP, like the senior
policy fields - social policy, resource policy etc. - these were not in fact places to
generate fresh ideas for new spending, but they would be used in the Policy and Priorities
setting process as methods for fiscal control" (Interview with Hugh Segal 2005). A
gradual shift to the political right ensued the near defeat in the 1975 election. Hugh
Segal, who had been a senior advisor to Davis and the party, saw the period as one where
an ideological split within the governing party began to emerge. For some party
members, the government was becoming too interventionist in areas "it didn't have the
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scope or the capacity to manage ... so these were the early days of a more conservative
stance" (Interview with Hugh Segal, 2005). This 'new view' was a variant of an
internationally ascendant neoconservative perspective toward economic policy. In
Ontario, as in other parts of the globe, "there were expressions of disillusionment with
government management of the economy, a growing sense that government spending was
'out of control' and that government intervention, instead of improving the performance
of the system, was at least partly responsible for its perceived 'failures'" (Rea 1985, 234).
Treasurer Darcy McKeough's budgets of the mid-1970s were informed by this
shift in focus as his approach shifted to "bring growing deficits under control by a
'freeze' on the size of the civil service and a general halt to spending increases ...
McKeough believed that the rapid growth of transfer payments and other spending,
coupled with the escalation of public sector compensation, had resulted in the
misallocation of wealth in Ontario" (Brownsey and Howlett 1992,159).
In total, the SPRC made 184 recommendations. Taken as a package they
represented a program for the neoliberalization of Ontario's public sector (Mishra, Laws,
and Harding, 124). It was unequivocal in identifying inflation as the key economic
problem and linked this explicitly to expanding public expenditures. The overarching
policy goal set by the committee was that "the expenditures of the Ontario Government
as a percentage of the Gross Provincial Product should decline" (SPRC 1975,20, 36). In
this respect, the challenge for government "is not merely to exercise extraordinary
vigilance in containing current spending but to face up to the difficult job of cutting it
back" (SPRC 1975,1). Indeed, this was exactly what happened as Ontario public

expenditures as a per cent of the Ontario GDP shrank modestly from 16.4 per cent in
1975 (the postwar high) to 15.6 per cent in 1978, until rebounding in 1979 to 17.25 per
cent (Ontario Budgets 1976,1977, 1978,1979).
The principles proposed by the committee to guide the government toward this
goal envisioned a much more broadly marketized future for the public sector and the role
of government. The SPRC recommended against any expansion of public services and
instead urged consideration of what was termed 're-privatization', which is to say
"transferring back to the private sector some of the activities that it currently undertakes"
(SPRC 1975, 37). Alternatively, rather than be the direct provider of public services,
government should focus on its role as a "regulator" (37). In this respect, the SPRC
agenda amounted to a clarion call to return to the status quo ante which prevailed prior to
World War II.
In setting the stage for a productivity revolution in the public sector, the SPRC
singled out the cost of labour as the largest component in public expenditures; in 1975-76
this represented more than 60 per cent of total provincial expenditures (SPRC 1975,95101). The report advised that "the strategy must be to increase productivity of the
existing manpower base" (SPRC 1975, 99). With respect to social policy, composed of
the fields representing the largest growth in public expenditure, the SPRC proposed the
broad principle that "individuals and private institutions should be encouraged to search
for solutions to social problems that are wholly independent of government or require
minimal government involvement and financial support" (SPRC 1975,45).

Cabinet met on December 17,1975 and directed the policy field committees and
Management Board "to examine the recommendations of the Special Program Review
and report on the acceptance or possible adaptation of each of the 184 recommendations"
(Archives of Ontario 1975,1). The budgets of 1976 and 1977 reflected, at least in part,
the directions expressed by the SPRC and certainly resulted in slower growth in public
expenditures (Ontario Budget 1976 and 1977). The shift in perspective was evident in
the Treasurer's diagnoses: "We have badly tilted our economic and fiscal policies
towards social over-management and let go the responsibility of encouraging the
economic growth that feeds us ... it has been a process of constant leeching on private
sector initiatives that has brought us to a condition of virtual non-competitiveness in so
many areas of our economy. The answer must lie in self-discipline across the whole
public sector. (Ontario Budget 1977, 3).
The budget of 1971, the first budget under the new Premier, Bill Davis, continued
to express a Keynesian perspective. By 1975 economic conditions had changed
profoundly with the onset of 'stagflation'. The recommendations of the COGP, the
SPRC and various budget speeches had identified public sector growth and inflation as
the central policy problems confronting Ontario. But budget speeches and committee
reports, important as they may be, alone are not the raw material of politics and policy.
They require political and administrative agents to carry the program forward into action.
Indeed, between 1975 and 1978 Ontario government expenditures as a per cent of GDP
fell year after year. But the reversal was short-lived as in 1979 the public expenditure
status quo ante was restored. An intellectual critique of FPA was possible but to

transform that critique into policy required agents of conviction, and these were not yet in
control of the political and administrative apparatus. Instead, Ontario's pragmatic
centrist Tories sought to negotiate a new 'social contract' for Ontario.
The Premier's Advisory Committee on the Economic Future: Negotiating the Impasse
The inflation of the mid to late 1970s, and the federal government's adoption of
the Anti-Inflation Act (1975-1978), prompted Ontario's then-premier Bill Davis to
establish a multi-partite 'Premier's Advisory Committee on the Economic Future' (PAC)
in May 1977. The PAC consisted of 24 nongovernment members coming from the
corporate sector, trade associations, the trade union movement, and the university sector
as well as a number of ministers and deputy ministers. As noted above, an essentially
neoliberal critique of FPA, expressed through various means, had surfaced within the
Ontario state. How to respond to that critique in policy and political terms was another
matter. While the Keynesian policy framework was faltering, there was uncertainty as to
how, or if, it should be abandoned. Given this ambiguity, the PAC was a mechanism
through which to engage in a process of political bargaining wherein key social actors
themselves may come to establish a 'One Ontario', that is a multi-class, multi-sectoral
political agreement on how to proceed.
Federal inflation controls were due to be phased out in 1978 and therefore the
purpose of the committee was to consider and provide advice with respect to post-control
mechanisms and ongoing monitoring. It was also to consider questions such as how
Ontario should move into a post-wage and price controls environment (Archives of
Ontario 1977). This was emblematic in many respects of Davis' broadly consultative -
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some would say cautious style. Tom Campbell, a Davis era deputy minister, said of
Davis' penchant for consultation: "he would delay a decision, he would want to hear
from everybody" (Interview with Tom Campbell, 2005). For Davis consultation was a
tool for political management but the economic conditions of the mid to late 1970s
required something more than management. Indeed, a new vision and approach to policy
was required.
At the advisory committee's inaugural meeting on April 15, 1977, Davis noted
that the key to policy should be to focus on the efficient and effective use of resources.
He stated: "we must go for growth or the redistribution game is over" (Archives of
Ontario 1977, 4). The minutes of the committee meetings available illustrate the
schizophrenic nature of economic policy thinking at that moment where the state is just
beginning to change its mind in Ontario. At the meeting of August 14,1978 a debate
emerged concerning industrial strategy. The subcommittee on competitiveness called for
greater coordination and coherence in government activities in order to promote
confidence, stability and assurance in the private sector. It recommended the
regeneration of industrial structure, the improvement of efficiency and renewed emphasis
on increasing the growth rate in Canada. In the immediate future, it stated, industrial
development should be given priority over consumption or social objectives (Archives of
Ontario 1977,4). This prompted one member to object to the downgrading of social
objectives while yet another responded with the following comment: "There are so many
forces directed to enhancing social programs that we have to give prominence to the need
for industrial growth" (4).

On the subject of the 'prudent management of the business of government' as a
sub-theme within the competitiveness discussion, the same divisions again emerged
reflecting the diverse socioeconomic and sectoral membership of the committee. The
subcommittee dealing defined 'prudent management' as keeping taxation and public
expenditure growth below that of provincial GDP. Moreover, governments must be
willing to skew expenditures towards capital accumulation and do so at the expense of
social programs. Concretely, it proposed that delivery systems should be made more
efficient and user pay fees increased and government policies should be reviewed to
assess their impact on economic growth. There was no consensus on this proposal as one
member decried "government is not business". Still another commented that "we must
curtail this growth [in social programs]. This does not mean we dump on the weaker
sections of society" (Archives of Ontario 1977,4). Premier Davis suggested it was a
matter of giving greater priority to some issues over others rather than shifting
expenditures from social programs to economic development: "User fees, say for
university tuition, do have application so long as there are offsetting arrangements for
people who cannot afford to pay. Social assistance programs should be geared to give a
portion of what is needed on a sliding scale. We do not want to edit a report to the
Government (but) it has to be politically credible. There are ways of expressing
considerations like user fees that do not upset the public" (5). The premier concluded the
meeting noting there was less than consensus within the committee on how to manage
competing economic and social priorities; however, there was broad agreement that the
economy must be a high priority (7).
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A Ministry of Industry staff paper on the role of government stated, with respect
to the phenomenon of rapid postwar growth in the public sector, that "this rapid increase
in the role/size of government could be rationalized on the basis of Keynesian demand
management and on the presumed greater benefits of public versus private goods. The
wisdom of this conventional view is now coming under question" (Barrows, 4). It
concluded by asking: "How much government do we require and are we willing to pay
for this amount. Or if the politicians, bureaucrats and special interest groups give us 'too
much' government, how can the uncoordinated majority restrain government growth?"
(Barrows, 8). The question is answered with two proposals that presage later agendas for
deregulation, public sector retrenchment and increasing public sector productivity. The
first proposal recommends that cost-benefit and impact studies for all proposed major
regulations be conducted; that the results of this be made widely available; and that new
regulations be restricted to initiatives with "very high benefit to cost ratios". Secondly,
with respect to the size of government, it was suggested that Ontario expenditure policy
"return the ratio of non-market top market activity to some base period, say 1965" (8).
Future meetings of the PAC continued to partially express the emerging
neoliberal critique but this was by no means the dominant orthodoxy. There was no
unified, coherent understanding emerging from the process. For example, at one of these
meetings, the Premier sided with trade union criticism of restraints on public sector
collective bargaining and at the same meeting the question of the need to ration levels of
certain public services was raised. Still other committee members argued for a greater
capacity for the cabinet to engage in economic planning and for an industrial strategy, as
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"with inflation and unemployment going hand in hand, we have reached an end under
private enterprise" (Archives of Ontario 1978, 50). One Treasury document prepared for
the May 7, 1979 meeting of the PAC questioned the effectiveness of Keynesian
adjustment policy: "In the 1970s it has become apparent that fiscal policy by way of
general demand stimulation may have limited impact on structural economic problems.
Specific, targeted programs can address the problems of certain industries and labour
force groups without creating undesirable inflationary side effects which may be inherent
in unfocused, across-the-board fiscal policy initiatives" (Archives of Ontario May 7
1979,11). It was fodder for debate, but not decision.
Return to Recession and a 'Red Tory' Revival, 1981 to 1985
As the 1970s wound down, the Davis government continued to focus on a gradual
shrinking of public expenditures. In the fiscal years 1976-1977, the spending growth rate
was 10.1 per cent; in 1977-78, 9.1 per cent. By 1978 the rate of growth in provincial
expenditures had shrunk to 7 per cent (Ontario Budget 1978, Budget Paper ' C , 3), and
the government's share of the provincial economy reflected this restraint as it moved
from 34.6 per cent in 1975 to 32.9 per cent of the gross provincial product in 1978 (10).
Employment in the provincial public sector fell from 22.2 per cent of the total workforce
in 1976 to 19.8 per cent in 1981 (Statistics Canada 2001, Table CD1T07). However, the
experience of two consecutive minority governments convinced Davis that the grand
postwar coalition that had kept the Conservatives in office since 1943 was coming
unglued as a result of the policy of continuous restraint (Brownsey and Howlett 1992,
160).
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The 1981 election, the last which Davis would contest, resulted in the return to
majority government. The Progressive Conservatives won 44.4 per cent of the popular
vote and 70 of the 125 Legislative Assembly seats. The outcome was largely at the
expense of Ontario's New Democrats who lost 12 seats, falling from 33 to 21 seats. The
centrepiece of the Progressive Conservative campaign was an industrial strategy released
just one week before Davis called the election for March 19, 1981. In Building Ontario
in the 1980s, Davis announced the establishment of the Board of Industrial Leadership
and Development (BILD), essentially a high-powered cabinet committee responsible for
co-ordinating and prioritizing economic development efforts and investments in key
sectors of Ontario's economy. BILD's mandate "of a broad strategic nature, to
consolidate and co-ordinate the Government's total economic development effort, to
provide focus for economic liaison with the federal government and other concerned
interests, and to ensure maximum participation and support for Ontario's development
initiatives" (Board of Industrial Leadership and Development January 27 1981, 4)
The economic context was assessed and policy directions set as the document
stated: "The growing pressures caused by slowdowns in the world economy, increasing
oil costs, and ever more competitive industrial technologies, require a definitive act of
economic will and resolution if Ontario is to continue to prosper ... the BILD ministers
have reviewed the economic situation and have agreed on long-term policy directions and
investment initiatives vital to Ontario's future" (2-5). The policy objectives may be
summarized as minimizing Ontario's dependence on fossil fuels; moving away from
simple resource extraction and developing value-added capacities in mining and forestry;
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improving research and development capacities by setting up four new technology
centres; devising a labour market strategy to develop skills and link education with
workplace needs; and providing some element of local community development through
investments in tourism and cultural amenities (26-38).
The proposed industrial strategy was met with immediate criticism. Speirs (1986)
writes that the "media greeted BILD with open scepticism. The electoral bribery was too
crude to escape comment" (Speirs 1992,10). However, there was a red tory provincebuilding consistency in terms of employing state capacities as a tool to leverage
economic development. BILD could be seen as an expression of Davis' pragmatic
centrism and a rejection of ideology: "In the face of economic hard times, Premier
William Davis is trying to give the appearance of a move by his party to the left, keeping
to what he calls the moderate middle ground of the Ontario political spectrum" (Speirs
January 23,1982,1). At a party policy conference in October 1981, Davis argued that in
a period of economic stress a shift to the neoconservative right would be politically
disastrous and that the provincial government must not offer theology but rather
"leadership and practical solutions" (Speirs February 2,1982,1).
However, the Ontario economy slipped further into recession, driven by high
interest rates and explosive energy costs, resulting in the deepest recession since the
Great Depression. Inflation persisted and for the period 1979-80 to 1981-82, Ontario
recorded double digit inflation, peaking inl980-81 at 12.1 per cent (Ontario Budget 1981,
25). In response to the rise in petroleum prices Davis announced on October 31,1981,
that his government would purchase 25 per cent of Suncor Ltd. shares for $650 million.

It was an attempt to recreate a provincial version of the then-popular Federal crown
corporation Petro-Canada. This initiative, among others, revealed the split "between the
conservatism of small-town Ontario and the urban Red Toryism of the Davis clique"
(Speirs, 1986, 9). Newly elected backbench MPP Bob Runciman openly criticized the
direction of the Davis government as out of step with the party rank and file. He openly
criticized the party leadership stating "the Ontario party doesn't want to recognize the
right-wing trend, and is reluctant to acknowledge that U.S. President Ronald Reagan's
'tough, honest' approach to economic problems may prove worthy of emulation" (Speirs
1982, 1). Nonetheless, government revenues began to shrink as demand for Ontario
manufactured products and commodities fell (Brownsey and Howlett, 2001,162).
Treasurer Frank Miller, in his 1982 budget statement, identified wage restraint as
a key part of the solution to Ontario's economic crisis: "to get inflation under control
there is a strong need for those who are employed, both in the private and public sector,
to exercise restraint in their wage demands" (Ontario Budget 1982,17). For the Ontario
public sector this specifically meant "all recipients of Provincial funds ... should not
count on future funding at or above inflation rates" (17). The powers of Management
Board evolved and expanded in this context as it grew into one of the more influential
central agencies, entailing a notable a shift in focus: "Instead of setting broad policies in
the areas of administration and finance as envisaged by the COGP, it seems to have
encroached on the day to day operations of the ministries. This is partly due to the
government's drive to reduce its deficit and balance the budget" (Simeon 1980,113).
Notwithstanding a more robust Management Board, the early 1980s witnessed an
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increasingly aggressive assault on public sector expenditures as Ontario, much like the
other provinces, began to follow the lead of the Federal government's '6 and 5' restraint
legislation (Panitch and Swartz 2003,35).
On December 15,1982, Bill 179, the Inflation Restraint Act was given Royal
Assent and became law. This Act "unilaterally extended existing collective agreements
for one year, with a 5 per cent maximum increase on compensation packages" (Panitch
and Swartz 2003, 35) and applied to some 683,000 workers employed in the Ontario
public sector (Archives of Ontario 1982-83). The May 10,1983 budget statement further
signalled that the era of public sector wage controls would not end with the Inflation
Restraint Act of 1982. Treasurer Frank Miller stated: "Looking ahead, fiscal realities
make it essential to continue to constrain government expenditures" (Ontario Budget
1983, 19). The Inflation Restraint Act was succeeded by Bill 111, the Public Sector
Prices and Compensation Review Act, which came into force on Dec. 13,1983, and
"effectively maintained for an additional one year period many of the restraints imposed
earlier" (Panitch and Swartz 2003, 35). Between 1976/77 and 1980/81 growth in public
expenditures trailed growth in the gross provincial product (Ontario Budget 1983,43).
This outcome was attributed to the constraint introduced in 1975. However, by
1981-82 this trend of constraining growth in expenditures below that of the economy was
reversed as public expenditures again outstripped the growth in the economy (Ontario
Budget 1985, 62-3). The reversal pushed the Davis government to pursue more
aggressive public sector wage restraint. The final Davis era budget (of 1984) continued
to constrain public sector compensation by limiting growth in transfer payments to five
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per cent and freezing the Ontario government's direct operating costs (Ontario Budget
1984,16).
On September 6 and 7,1984, Davis sponsored a conference entitled "Partnership
in Ontario: A Conference on Our Economic Future". This was essentially a summit
involving high-profile business, government, labour and academic participants. The
purpose was an effort at finding a new consensus among all societal actors as to how
Ontario might adapt to a period of economic turbulence. In his opening remarks, Davis
stated:
Today we have an opportunity and I believe an obligation to address a new set of
questions that point to the need for a renewed spirit of partnership in this province
... We must talk seriously about fully employing our labour force. Living with
high unemployment is not an acceptable way to fend off inflation ... It should be
easy to agree that in the long term our deficits in this country should be reduced;
that to meet the competition our industries must be able to adjust more rapidly to
new technologies; and that experience and training are urgent priorities ... But, in
maintaining a workable balance in our mixed economy, let us carefully and fully
explore where the responsibilities are to rest in achieving these goals...
(Government of Ontario September 6-7,1984,1).
Larry Grossman, then Treasurer, proposed a greater role for the market in the production
and delivery of public goods and services: "We must now consider the fundamental
relationship between the public and private sectors. We must invite more private sector
sharing of what has come to be considered as public sector responsibilities ... given finite
taxpayers' dollars we must provide greater latitude..." (1984, 1). The constraint program
served to collapse inflation wherein the rate fell from 10.8 per cent in 1981-82 to 6.6 per
cent in 1982-83 and then to below 5 per cent in 1983-84.
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Davis resigned the following month but the protracted policy of restraint that
marked his premiership carried a political cost. The policies "alienated large segments of
the new middle class and public sector workers dependent on continued state
expenditures. These groups now numbered almost one million individuals and included a
broad range of occupations from hospital workers to support staff in various ministries"
(Brownsey and Howlett 1992,162). At the same time, in the first quarter of 1983,
Ontario began to pull out of decline (Ontario Budget 1983, 37), thus marking the
beginning of Ontario's mini-boom of 1983 to 1989 where "real annual growth ...
exceeded 4 per cent and almost 900,000 jobs were added bringing the unemployment rate
down to 5 per cent by 1988 from over 10 per cent" (MacDermid and Albo 2001, 168-9).
In many respects, the economic turnaround should have ensured a continuation of the
Progressive Conservative postwar dynasty. Frank Miller, who had held several key
ministerial portfolios in the Davis government including Health and Treasury, replaced
Davis as party leader in January 1985. Miller oversaw the drafting of five constraint
budgets as Treasurer 1979 through to 1983. He stated clearly in his first budget statement
of 1979 that the "private sector flourishes best with a minimum of government
regulation" (Ontario Budget 1979,1).
As a leadership candidate vying to succeed Davis he staked out a conservative
policy orientation to position himself to the right of the 'red tory' Larry Grossman,
Davis' heir apparent. During the leadership race Miller told a university audience: "I
would bring about a gradual turn to the right - more along the lines of a free enterprise
system" (Hickl-Szabo 1984, 5). His convention victory on January 26,1985 was seen as
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an outcome of "the party rank-and-filers ... chance to express their will. This time they
didn't have to march the middle road ... A neo-Conservative tide appeared to be
sweeping the western democracies, and the hard core of the Ontario Tory party felt now it
could safely afford to choose a leader close to its own heart" (Speirs 1986, 33).
The Davis years alienated the party's right wing noting that while he often spoke
of fiscal conservatism and the need for balanced budgets, he never, in fact, delivered one
(Hoy 1985, 210). While Davis dismissed the charge that a left-right divide within the
party was opening, it was obvious that, of the cabinet ministers who left the government
of their own volition or were removed, all came from the right wing of the party (Hoy
1985, 209). At a party policy conference leading toward the convention, Davis himself
urged a continuation of centrism: "Let's not be caught up in theology that is
counterproductive and leads us away from our responsibilities to the to all the people ...
Progressive Conservatives in Ontario are not the same as the Conservative party of
England or the Republican party in the United States" (Speirs 1986, 15). According to
Hugh Segal, "the Conservative party survived in the 1970s and early 1980s because
Davis was not a small 'c' conservative. If he had been, we'd have been off the radar
screens" (Speirs 1986,14).
On March 22,1985, now as the new leader of the party and premier of Ontario,
Miller unveiled his election platform - Enterprise Ontario: Opportunities for People. It
was essentially a small business platform consisting of four themes: (1) deregulation; (2)
investing in new technology; (3) training and work experience; and (4) an export growth
strategy. A further $1.3 billion was committed over a three year period to realize these
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objectives. In order to operationalize these objectives, the platform committed to a small
business tax exemption, the creation of a small business commissioner, the setting up of
20 so-called Innovation Centres at colleges and universities to facilitate the
commercialization of new discoveries, establishing an enterprise technology fund to
assist businesses in acquiring the technology, establishing a new ministry of skills
development to respond to and co-ordinate Ontario's training needs, and to assist
working women through a range of child care initiatives (Miller 1985, 8-21). It was a
business-friendly platform that marginalized social policy concerns and ultimately only
the day care proposal and a re-commitment to rent controls reflected social policy
concerns. On May 2,1985 (Ontario's 13 election since the beginning of the
Conservative dynasty), the Progressive Conservatives saw their share of the popular vote
drop to from 44 per cent to 37 per cent and electing 52 members to the Legislature. The
Liberals, by winning 37.9 per cent, outpolled the Conservatives but won only 48 seats.
The New Democrats increased their seat standing by moving from 21 to 25 seats and
winning 23.8 per cent of the popular vote (Elections Ontario 1969-1999). By the
slimmest of margins and benefiting from the quirks of a first-past-the-post electoral
system, Miller was called upon to form a government.

4.4

Conclusion: Paradigm Shifts and the Ontario State
The pre-Confederation Upper Canadian state was a minimal state only in the number

of functions the state directly participated in. This is not to say it was not significant
from the outset. The reality of the success of the American Revolution and later the

failed but still influential Rebellion of 1837 ensured that the provincial state would be at
the centre of the infrastructural and ideological development of this peripheral outpost of
the British Empire. However, it would be a weak state through to the 1960s given the
fiscal conservatism which characterized Ontario government irrespective of partisan
hues. It was a culture of as much state as necessary and not more so.
This chapter has touched upon Ontario's response to not one but three paradigm
shifts. The first was the late nineteenth/early twentieth century gradual abandonment of
laissez-faire as orthodoxy and the rise of the positive state in response to the processes of
capitalist industrialization, urbanization, the need to address class tensions created by
these concomitant forces. This transformation has been earlier associated with the
regulatory welfare state. That is to say the 'positive state' was concerned with providing
the infrastructural framework necessary to assist capital accumulation. This would
require interventions into such areas heretofore either beyond the scope or of limited
interest to the provincial state such as labour regulations. The second paradigm shift
begins with the postwar construction of the redistributive welfare state and the third shift
begins with the macroeconomic crisis of the mid-1970s as both FPA and the political
consensus underlying its redistributive functions comes under stress. Throughout each
historical process the provincial state provided leadership in adapting to new conditions.
For Ontario, the most interesting case study in the role of the provincial state in
managing adaptation is that illustrating the period from 1970 to 1985 where the political
hegemony of the ruling Progressive Conservative began to erode and then fail as it
struggled to find an acceptable means to bridge the transition from the Keynesian
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informed FPA to the neoliberal state. The party which had successfully led the second
paradigm shift though the 1940s to 1960s, was unable to find the political basis for a new
'social contract'. It is here that the foundations for a neoliberal state and of neoliberal
public administration can be found.
Ontario was historically a weak state marked by undemocratic practices such as
extensive use of patronage. Clientilist practices of brokering compromises between
different social and economic sectors and employing the resources of the provincial state
to win political advantage contributed to a reactive ad hoc approach to policy. The
building of FPA in Ontario came to reflect this ad hocery. Consequently the capacities
for planning, both culturally and technically, remained stunted well into the 1960s. When
the need for greater planning capacity was recognized, the economic and political context
was already changing as the limits of postwar growth were being reached. In the context
of economic crisis, the entire public administrative and policy framework came under
question. The construction of Ontario's neoliberal public administration would be
forestalled for nearly ten more years as Liberals and New Democrats take turns at
applying their vision of 'modernization'.
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Chapter 5
Administrative Restructuring Forestalled, 1985-1995

The 1985 election was remarkable for two reasons: the Progressive Conservative
party's postwar electoral hegemony was broken and the result could be interpreted as a
rejection of the threat of public sector constraint. The Liberal-NDP agreement to a
common reform agenda set in motion a period of frenetic policy reform. Haddow and
Klassen characterize the Liberal administrations of the 1985-1990 as having "moved the
province significantly to the left." A new institution emerged - the Premier's Council as a mechanism for social bargaining across sectors and classes, attempting to adopt the
corporatism of Europe's 'co-ordinated market economies' (2006, 95). The 1990 election
of the New Democratic Party continued the "policy trajectory commenced in 1985" (95)
where the New Democrats "sought to work associatively with business and to induce
collaborative behaviour among firms and their workers" (96). These were expressions of
a broadly post-Keynesian perspective where the strategy forward would require the state
to actively broker a common vision between labour and capital on how Ontario might
successfully compete in a globalizing economy. Constructing this consensus draws on
notions of 'partnership' between capital and labour where the state facilitates and coordinates social bargaining as "a means of enlisting the support of key economic agents
in the drive for competitiveness" (McBride 1994,1). The attempt to construct a 'social
productivity alliance' is the political foundation for incorporating labour into the logic of
competitiveness by building a sense of common purposes (Streeck 1993,167). The
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substantive policy agenda pushed aside any thought regarding a restructuring of the core
state or the broader public sector.
Both Liberals and New Democrats chose to try to sustain the FPA they had
inherited rather than reform it, while shifting toward supply-side economic policies.
There would be no massive restructuring of public service delivery as the COGP earlier
suggested. Nor would the proposals packaged up as the Tomorrow Project, essentially a
late 1980s retrieval of lost elements of the COGP, be pursued. Instead, they opted to
work with the contradictions of FPA despite that it was straining under conditions for
which it was not constructed. This failure to address the administrative question
ultimately would lead to a program of austerity. Another type of administration was
possible, one that could be built around enhanced capacity to plan and co-ordinate the
production and delivery of public services and do so through democratic rather than
bureaucratic hierarchies. Alas, even the New Democrats would not pursue this option.
Instead the structures and processes of Ontario's FPA remained embedded in an
industrial era even as that era was being transformed. The Ontario state was perhaps an
effective state if viewed as a mass production delivery agency obtaining optimal outputs
from minimal inputs. But its planning and co-ordinative capacities were not sufficiently
robust to enable it to effectively manage the economic instability marking the last quarter
of the 20th century. There were three dimensions to this deficiency. One is the
possession of the in-house skills and knowledge necessary to carry out these functions.
Second, a broadly agreed upon political consensus respecting the appropriate role for the
public sector. And third, structures within the state with the authority to countervail the

deep rooted practices associated with brokerage politics and the public administration
structures through which these were operationalized. The Premier's Council, alone, was
not sufficiently able to broker agreements as this function and power, in a real sense, was
located elsewhere - in the front-line ministries and central agencies. Addressing the
basic structure of the administrative state was not a priority for either Liberals or New
Democrats. Electoral defeat in 1990 deprived the Liberals of an opportunity to proceed
with a fundamental restructuring along the neoliberal lines envisaged by the Tomorrow
Project. The New Democrats were unwilling to pursue either neoliberal 'reinvention' or
democratization. Unable to progress and move beyond this impasse, they returned to
strategies of fiscal constraint.

5.1

The NDP-Liberal Accord: The End of a Postwar Dynasty
The political reality of a threadbare minority government set off a period of

intense negotiations where both the Conservatives and Liberals sought some form of
accommodation with the New Democrats which would either allow Miller's
Conservatives to remain the government or see it replaced by the Liberals. The period
between election day and June 4, 1985 - the day Miller's government delivered what
easily could have been a Davis-era red tory Throne Speech - was marked by intense
negotiations with the New Democrats (Speirs 1986,157-70). Parallel to these
negotiations, the Liberals also were pursuing an agreement with the New Democrats.
The NDP leader at the time, and later to become Premier, Bob Rae, preferred that a
formal coalition with NDP seats at the cabinet table be struck. But former leaders

Stephen Lewis, Michael Cassidy and Donald Macdonald opposed the suggestion (Rae
1996, 94). The signing on May 28,1985, of an 'accord', entitled An Agenda for Reform:
Proposals for Minority Parliament (1985), provided something of a 'third way' between
a formal coalition and ad hoc bargaining. The agreement set-out an ambitious reform
program based on campaign themes shared by both parties. Legislative stability was
ensured as the agreement stipulated the government was to survive for a two year term
"from the day that the Leader of the Liberal party assumes the office of premier" (1).
The Accord's policy agenda included: implementation of separate school funding;
youth employment and training programs; a ban on extra billing by medical doctors;
improved environmental regulations including controls on emissions linked to acid rain;
strengthened tenant protection legislation; pay equity; increased funding for co-op and
non-profit housing; expansion of home care; reform of the Employment Standards Act to
improve job security by providing for severance notification/pay, employment equity;
and reform of the workers' compensation system. In addition to this policy agenda, the
accord included a number of reforms aimed at strengthening the role of the Legislature
and opening up the secretive operation of the government itself. These proposals sought
to redress the legacy of the Ontario state's undemocratic foundations. In these respects,
the accord committed to introducing freedom of information legislation; strengthening
the role of legislative committees; election financing reform; expansion of the political
rights of public servants; establishment of a select committee to review public sector
appointments; establishment of a standing committee on energy to oversee Ontario Hydro
and monitor energy related issues. As a total agenda, "the proposed reforms ushered in

the most progressive period of change in Ontario history" (Ehring and Roberts 1993,151),
With the accord signed, the Conservative government would survive only until June 18,
1985. On that date a non-confidence motion passed the Legislature by 72 to 52 bringing
to a conclusion 42 years of unbroken Conservative government in Ontario.
On June 26,1985, David Peterson became Ontario's first Liberal premier since
1943. Unlike most of Davis' term, Peterson arrived in government at the beginning of a
period of robust economic growth. It was the Liberals good fortune to come to power as
the full effect of the 1983-1989 mini-boom took hold and Ontario growth and
unemployment rates achieved levels not seen since the 1960s. Economic growth allowed
for public sector expansion but the Liberals did little to change the Fordist public
administrative structures they had inherited (White 2002,20). Between 1985 and 1989,
the Ontario public sector workforce grew by 131,300 workers or 15.2 per cent while the
Ontario Public Service expanded by nearly 6,000 staff or 8.8 per cent. This total public
sector employment growth was accompanied a dramatic increase in provincial public
expenditures in the same timeframe of nearly 50 per cent (1989 Ontario Budget 1989;
Table C8).
The Liberals were more concerned with policy and left the Davis era institutional
framework largely but not entirely intact. The COGP's legacy of policy secretariats was
dismantled and the public service Cabinet Office, which had under Davis come to be
intimately integrated with the Premier's Office, were separated (Lindquist and White
1994,267-301). Yet, as White contends, this "structural stability" was deceiving, as the
Accord with the NDP brought major policy innovations such as pay equity, the ban on
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extra billing, and labour law reform among other initiatives, which in total ushered in a
period of intense activism for the Ontario state (White 2002,20). Furthermore, while the
Accord provided a two year period of certainty where non-confidence motions would not
defeat the government, it also decided the core policy agenda, and hence the hard choices
were made, at the very beginning of the new government's term (Gagnon 1992,47).
Beyond this agenda, the Peterson government "wanted to restructure Ontario's industrial
base to meet high-tech competition on world markets, plan for an aging society and check
rising health care costs without reducing the quality of care and improve the education
system to produce the highly skilled workers needed in a postindustrial society" (31).
The provincial state, first under the Liberals and later the NDP, moved to construct new
capacities for developing industrial strategy they considered to have been abandoned by
the federal government (Clarkson 2001, 516).
With respect to economic policy, the 1986 Speech from the Throne committed to
establishing a new institutional structure to provide policy advice and build consensus the Premier's Council. The Premier's Council was to "steer Ontario into the forefront of
economic leadership and technological innovation. The high level council was to be
chaired by the Premier and included as active participants several cabinet ministers and
leaders of business, labour, and post-secondary education" (Ontario Legislative
Assembly Hansard, April 22). The Premier's Council was intended to forge a new
partnership, or social productivity alliance, based on a politics that rejected neoliberalism,
or at least the low-wage, flexibilization version of it, but understood the postwar
Keynesian model, was not sustainable. In its most fundamental respect, the Premier's

Council continued the Davis era attempts to build a new social contract. The Council
may be understood as a site where the new 'contract' would be negotiated and result in a
new cross-class 'growth coalition'. That this was a provincial initiative can be
understood as an Ontario instance of a more general phenomenon where "subnational
states are emergent sites of global regulation in being the structural location at which
social alliances between transnational capital and locally constituted classes and class
fractions are forged" (Paul 2002,468).
It is with this understanding that the Council's strategy to "draw together the
support of both business and labour, two constituencies uncomfortable with the new
government" and unite them in "providing strategic directions for the Ontario economy"
can be understood (Gagnon 1992, 33-4). There was a certain Davis era flavour to the
Council as it sought to broker consensus between different sectoral parties. The Council
was seen as "a major step forward in consensus building in the public policy process.
The role of the Premier in chairing the Council has been to ensure that advice from all
quarters is considered and that their often diverse goals and interests are served"
(Premier's Council 1988, 6). A substantially more activist role for the provincial state
was envisaged by the Council and this was "symptomatic of the growing divergence
between Ontario's perception of its need for a regionally based development strategy and
the federal government's reliance on a trade-led development strategy" (Cameron 1994,
114). In this respect, the Premier's Council's first report, entitled Competing in the New
Global Economy (1988) expressed "a position critical of the federal government's
neoconservative agenda ... With this analysis and critique, the Ontario Liberals were
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proposing their own high-wage, high-value added alternative, including industrial policy
and active labour market policies" (Jenson and Mahon 1995, 157-8).
The Premier's Council embodied a post-Keynesian strategy for Ontario. This was
not simply an attempt to revive industrial strategy but rather an effort to find a political
mechanism that would legitimate a policy shift to facilitate capital accumulation in a
much more competitive context. Post-Keynesianism "pays far more attention to direct
state intervention to assist the private sector in its accumulation requirements. PostKeynesians perceived that simple manipulation of aggregate demand by fiscal and
monetary policy could no longer create the conditions for profitable capital
accumulation" (McBride 1992, 25). Competing in the New Global Economy observed a
weakness within the strength of the 1980s boom. The report noted "there are clear signs
amid this boom that many of our industries have significant competitive weaknesses in
international markets" and that "our scientific and technical capability, our education and
training performance, and our government policies and programs as presently constituted
will not be adequate to the new economic challenges we face" (Premier's Council 1988,
35).
The report rejected the position that Ontario could compete on the basis of a low
wage/cheap resources strategy and instead proposed that Ontario's economic future could
be secured through "technical innovation, skilled labour, adept marketing, and high
productivity. Changes in the world economic system have forced this new reality upon
us" (35). This turn toward a strategy of progressive competitiveness was not unique to
Ontario. It may be seen as a regional expression of an emerging consensus across the
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Organization for Economic Cooperation and Development (OECD) that "human
resources development policy designed and delivered through corporatist institutions was
the essential ingredient in restructuring strategies that would enable high-wage, hightaxation jurisdictions to maintain their standards of living in a global economy" (Bradford
and Stevens 1996, 145). The Council made a significant contribution to the debate on
economic policy and industrial strategy at a time when there was little opposition to the
low wage, race to the bottom paradigm of competitiveness that so marked the ThatcherReagan 1980s (Mackenzie 1992, 6-7). However, the efforts to develop industrial policy
"was virtually ignored by both the Liberal party and cabinet and by the Queen's Park
bureaucracy for the life of that government" as its recommendations were ultimately seen
to be too interventionist (13).
The second report of the Premier's Council, released in 1990, continued with the
progressive competitiveness theme but was much more explicitly focussed on the postKeynesian interest in human capital. Entitled People and Skills in the New Global
Economy, the report encouraged a progressive competitiveness strategy based on a social
productivist alliance between labour and capital. The report acknowledged that economic
circumstances had shifted since the release of the Council's first study in 1988 and
bluntly warned that "we cannot cling to low-wage, low-value added, goods and services
where we have no competitive advantages, but must move into the high value-added,
high-wage goods and services wherein lie our best hopes for prosperity over the long
term. This shift will require continuing improvements in the productivity of both capital
and labour" (Premier's Council 1990,1).
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The central place of supply-side human capital theory in the Liberal approach to
competitiveness and social policy also found expression in the Ministry of Skills
Development (MSD) which had been created by the former Conservative premier, Frank
Miller, a mere three days before he called the fateful election. The public administrative
leadership at the helm of the ministry understood the new institutions mandate very
specifically as "a business-driven ministry supporting economic competitiveness" where
the focus was on "training for competitiveness, not for social issues" (Klassen 2000,42).
The Liberals did not share this narrow and conservative perspective and "began to look to
the MSD's skills training programs as the solution to their problems: poverty, rising
social assistance caseloads, and employment equity" (42).
With the Accord exhausted, Peterson called an election for September 10,1987.
The Liberals captured 47.3 per cent of the popular vote and took 95 of the Legislature's
130 seats. With a substantial Legislative majority and without the Accord to guide their
policy agenda, the Liberals "now had to come up with a proactive agenda of reform that
would demonstrate the sense of visionary leadership and commitment to change
Ontarians had voted for ... The Liberals believed their four or five-year mandate gave
them time for a longer-term agenda that delivered solutions to deep rooted problems"
(Gagnon 1992,47). The Speech from the Throne signalled that priority would be
assigned to labour market policy. Consequently, the Premier's Council turned its
energies towards designing a training board. However, it would be left to the future NDP
government to act on the report's recommendations and establish the neo-corporatist
Ontario Training and Adjustment Board (OTAB).
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The ambitious policy agenda, both stemming from the Accord and beyond, was
an indication of the emerging sense that the Ontario state must not only lead an
adaptation to a new reality of globalizing competition but it must change itself in order to
have the capacity to lead that change. However, the Peterson effort to build a new
consensus was as indeterminate as were Davis's efforts. The need to restructure the
provincial state to meet the challenges of a global economy was beginning to emerge as a
movement to recover elements of the COGP and was led by members of the senior public
service. But this was secondary to the task of policy renovation. Peterson's government
failed to understand the necessity of new administrative structures to advance and
institutionalize the strategy of social productivity alliances. The Premier's Council
simply lacked the administrative capacity and political gravitas to broaden and enforce
the agenda throughout the Ontario state and this was especially necessary given that the
senior ranks of the public service felt the Council was marginalizing them from
participating in formulating policy and largely ignored it (Mackenzie 1992, 13).
Ultimately, within the public service, a rather different strategy was forming.

5.2

Modernizing Ontario's Administrative State
The Liberals oversaw a number of reforms designed not so much to change the

structure of the OPS but rather its culture and composition (White 2002,21). However,
some of these reforms required a modicum of structural change as well. First, Peterson
wanted to send a strong signal that he viewed the public service as a professional and
non-partisan institution. Naturally there was some distrust of the senior ranks of the
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public service given that the Conservatives had 42 years in which to embed their own
loyalists into the most senior positions. According to Bob Carman, who had replaced
long-time Davis confidant Ed Stewart as Secretary of the Cabinet: "The premier had a
perception that the secretary of cabinet had become a little too closely involved with the
Conservative party" (Gagnon 1992,28). To address this fusion of roles Peterson adopted
a 'three-legged stool' structure at the very apex of the Ontario state wherein Peterson
redistributed roles and responsibilities in such a way that reallocated "many of Stewart's
functions to political staff, creating an office in which three people reported to him
directly: (Herschell) Ezrin, heading up policy and communications as principal secretary;
(Gordon) Ashworth, running the political side and managing the offices as executive
director; and Carman, in charge of the public service as cabinet secretary" (Gagnon 1992,
28). Having reasserted the politics-administrative dichotomy at the very centre of the
Ontario state Peterson turned to modernizing the capacity of the OPS.
The first Liberal public management reform initiative came in October 1985 with
a review of Ontario government human resources policy. The review was to be led by
W.P. Moher, an executive development manager from Imperial Oil. The review's terms
of reference contextualized human resources policy within the larger framework of
globalization and intensifying competition: "The need to operate effectively in the new
and increasingly competitive global economy of the Eighties has given rise to a wide
range of innovative management philosophies and techniques" (Moher 1986). The drive
to measure performance and improve productivity, themes that harkened back to the
COGP reappeared with Moher's report (60-5), which recommended a performance

appraisal system for OPS executives where the "individual executive has a responsibility
to negotiate a results-oriented personal contract and in return be measured periodically in
relation to agreed upon standards and rewarded through compensation, development and
advancement in direct relation to personal contribution and worth to the organization"
(1986,60).
The review proposed the striking of an Executive Development Committee
(EDC), which would be comprised of deputy ministers and chaired by the Secretary to
Cabinet and would function as a central point for the recruitment and development of a
senior managerial cadre and would be "concerned with corporate organization and
effectiveness; succession planning for senior executive positions; development of key
executive resources; executive compensation and benefits" (Moher 1986,36). In
addition, a recommendation to establish an 'Advisory Council on Executive Resources'
was tabled which would consist of private sector executives who would advise the
Premier on compensation and succession planning for deputy ministers (38).
Demonstrating the importance assigned to 'executive development' was the proposal that
the work of the council and the EDC be supported within Cabinet Office by an associate
secretary of Cabinet for executive resources who would oversee a Human Resources
Secretariat. This was an expression of the centre of the Ontario state beginning to take
seriously the need to develop a state managerial cadre formed and shaped with a
corporate rather than a sectoral perspective.
The Strategies for Renewal discussion paper followed, which proposed initiatives
to reshape the culture of the Ontario Public Service. While Moher had focused on the
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executive ranks, Strategies for Renewal examined the human resources policy for the
public service in its entirety. Three major objectives were identified. The first goal of
revitalization was to increase the number of public servants under the age of 25, maintain
the numbers between the ages of 25 and 34 and increase the representativeness of the
OPS by recruiting minorities, women, the disabled, francophones and Aboriginals. The
second objective was to 'reshape' the OPS by eliminating the middle-management ranks.
In addition, the flexibilization of the OPS workforce was sought through such measures
as greater use of part-time positions, job sharing, use of short-term contracts, exploring
alternative service delivery, and individualization of service contracts in highly
competitive occupations. And, third, redeployment which may also be seen as part of the
flexibilization strategy in that it sought to loosen the internal labour market by: (a)
requiring that 30 per cent of all appointments to the OPS be made from the general
public; (b) increasing the number of inter-ministry promotions to 10 per cent; (c)
increasing the number of intra-organizational promotions to 50 per cent and the number
of ministry-wide competitions to 75 per cent; and (d) reducing the number of
management opportunities filled without open competition to 20 per cent from 25 per
cent (Ontario Human Resources Secretariat 1986).
Moher's recommendation on the use of performance agreements linked to a
system of 'bonus' compensation were expressed in a second discussion paper and
proposed to extend this practice to the senior management cadre below the rank of deputy
minister. Performance agreements tied to cash incentives would: "enhance
organizational effectiveness in meeting strategic goals" by ensuring individual priorities
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are "aligned in a common direction. This alignment is accomplished when employees'
work plans directly support the goals and objectives of their respective units and
ministries" (Ontario Human Resources Secretariat 1987,15). Aligning individual
activities with broader government goals expressed a tendency toward centralization of
power and the growing preoccupation with productivity and 'value for money' - that is to
say, a concern not with outputs but with outcomes/results. Logically, this leads to a
deepening of quantification as the measuring of, and accountability for, human resources
performance can be applied to the measurement of policy outcomes.
The second discussion paper, Planning for people #2: Pay for
performance/performance agreements, issued served to further quantification, contended
that performance measurement has advanced to a point where "any program or activity
that can be described can be expressed in measurable terms and evaluated" (Ontario
Human Resources Secretariat 1987,16). The paper illustrated how 'soft' services might
be measured through the example of policy development: the number of policies
developed within a given time period; the person hours per policy; the numbers or
percentages of interested parties consulted and involved; the degree of satisfaction of
ministries and outside agencies with the review process; the number of policies
implemented; the number of policies rated successful; number of complaints received;
and percentage satisfied with a given policy (16). Three basic measurement factors are
identified: efficiency, effectiveness and quality. Efficiency is defined as "the relationship
between input and output, that is, between the amount of resources used and the amount
of product or service produced. An organization is said to be efficient if it minimizes the

resources it uses to achieve a specified level of output". Effectiveness as "the level of
satisfaction with the services being delivered or the extent to which pre-determined goals
and objectives have been reached;" and quality is "the method or technique by which a
task was undertaken and/or the achievement of an end results that meets specified
objectives" (Ontario Human Resources Secretariat 1997, 17).
The Ontario of the late 1980s was a very different place from what it had been in
1969. More than renewal was necessary. To some in the highest ranks of the Ontario
state, a different kind of organization was required (Cabinet Office 2000,14). Upon
becoming premier, Peterson turned to Robert Carman, then the Secretary of the
Management Board to become Ontario's chief public servant, the Secretary to Cabinet.
Carman, who had worked on the COGP, was developing through his position as a senior
ranking public servant, an understanding of economic restructuring and how the Ontario
administrative state fit into that process. He understood that as the economic terrain
shifted, it was necessary to rethink the foundations of Ontario's public administration.
In an address to the Premier's Advisory Committee on Executive Resources in
1988, Carman summed up the challenge confronting Ontario: the provinces' economic
performance had "spared the province the budget-slashing and continued restraint seen in
other jurisdictions" but he warned that the welfare state "can no longer be afforded,
unless a new entrepreneurial economy can greatly increase a jurisdiction's productivity"
(Cabinet Office 1988,1). For Carman a new mode of public management was necessary.
This reform strategy required; a minimization of government direct delivery and a more
pluralist model of service delivery; that there be a shift to leadership rather than
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administration (which is to say replacing a command-and-control approach to
management with management by vision and values); and that the relationship between
the senior public service and the political leadership must itself be transformed from that
of a master-servant relationship to a partnership. In practice, this would mean a
broadening and deepening opportunity for a larger number of senior public servants
below the rank of deputy to participate in political conversation with ministers.
Carman termed this strategy 'a pace-setting public service' which could be
achieved through a program entailing the following elements: (1) a shift from a taskdriven management style toward one that is goal and vision-driven; (2) moving from a
functional and ministry-based approach to management and policy formulation to a
cross-sectoral, horizontal one; (3) shifting from a focus on technical and professional
skills to corporate leadership skills; (4) acceptance of ambiguity and competing goals; (5)
placing a high priority on human resources management; (6) moving from command and
control management to empowerment leadership; (7) moving from segmented
management to corporate management; (8) moving towards a more strategic rather than
'additive' approach to resource allocation (working below the line); and (9) deemphasizing program development and delivery to alternative means of achieving the
intent of the government's policy agenda (Carman, undated, 13-21). While the COGP
clearly understood the need for restructuring delivery and management, the actual
reforms focused on decisional capacity and process at the centre. With Carman public
service 'leadership' was placed on the agenda but in doing so he was still working within
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the framework of COGP management reform recommendations and for the delivery of
public services.

5.3

The Tomorrow Project: Dodging a Restructuring Bullet
Peter Barnes replaced Carman in 1989 but he had been strongly influenced by his

predecessor and shared Carman's understanding of the need to transform the Ontario
public sector. In 1990, Barnes initiated the Tomorrow Project, which was again strongly
reminiscent of the COGP twenty years prior. Barnes's critique of the Ontario's public
administration saw "the 'vertical silo' structure of government as outmoded and
ineffective; moreover, it rejected a management philosophy premised on control and
command imperatives, in favour of emphasis on effective service delivery" (Lindquist
and White 1994, 280). Barnes observed that "it had become apparent that we have now
got to manage ourselves in a much more systematic and strategic manner ... So, Bob
(Carman) kind of started that process, so when I arrived one of the basic agreements that
I had with Peterson was that he would let me, in a second term, really start doing
something in the context of reforming government" (Barnes Interview, May 6 2005).
The Carman-Barnes role is significant in that as the most senior members of the OPS, it
was they, not political agents, who continued to campaign for a restructuring of Ontario's
public administration.
Echoing and combining the managerial principle of 'let the managers manage'
advanced by the COGP, the Tomorrow Project included a vision of "leadership from the
center to promote change, but not the imposition from the center of specific solutions;
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instead line ministries were to be encouraged to create their own solutions" (Linquist and
White 1994, 280). In addition to the leadership issue, the Tomorrow Project entailed
several other objectives, including (1) improving the image of the public service; (2)
initiating a service quality focus; and (3) slimming the OPS and 4) updating the COGP
recommendations. This was influenced by the experiences of the Dutch and New
Zealand in adopting neoliberal policies and administration (Barnes interview, Feb. 27
2004). Art Daniels, who was an assistant deputy minister working on the Tomorrow
Project, said of the project that it sought to "change the culture of the OPS to one of
performance management. There would be results and measurement. All good things."
(Daniels interview, October 19,2005). Peterson did not wish to pursue a restructuring of
the size contemplated by the Tomorrow Project before an election. What was being
proposed was "a massive and politically dangerous undertaking that would get to the very
heart of the Ontario government's structural inefficiencies." Peterson made a
commitment to allow Barnes to move forward on restructuring but only subsequent to an
election (Gagnon 1992, 163).
In the wake of scandal involving a high-level Liberal activist and several cabinet
ministers and backbenchers, the unpopularity of the Meech Lake Accord, and a general
pessimism toward the economy, Peterson opted for an early election (Brownsey and
Howlett 1992, 165). The result was that on September 6, 1990, the New Democrats
surprisingly emerged with a legislative majority based on 37.6 per cent of the popular
vote. The Liberals were reduced to 36 seats and less than 33 per cent of the vote; the
Progressive Conservatives ran third winning 23.5 per cent and electing 20 MPP's.
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The Liberals, while understanding its limits, relied on the Fordist public
administrative machinery they found upon arriving in government. While it was not
entirely lost on them, they failed to fully understand the important link between
advancing their particular policy agenda and an administrative state capable of realizing
these objectives.
Old Wine. New Bottles: The Tomorrow Project Abandoned and Revived
The potential for significant policy and administrative innovation contained
within the historic electoral success of Ontario's social democrats was constrained by
Ontario's rather unique economic location within Canada. As Jenson and Mahon observe
"Ontario has always been the province at the centre of Canada's industrial development
and was therefore destined also to bear the brunt of the economic and political
dislocations of moving from Fordism to post-Fordism" (1995, 153). The decade began
with a deep and prolonged recession where the average rate of unemployment was the
highest since the Great Depression. Much of this economic malaise had roots in previous
decades but the real impact of these changes were most sharply felt in the 1990s
(Banting, Sharpe and St. Hilaire 2001,1). In Ontario's specific case, a "confluence of
free trade, a zero inflation policy strategy by the Bank of Canada that boosted interest
rates and the dollar, and a global recession triggered an astonishing decline in output of 8
per cent in Ontario with almost 300,000 people thrown out of work" (MacDermid and
Albo 2001,169). There was a national context in which Ontario's predicament played
out where between 1980 and 1994, average family incomes had stagnated, the number of
hours worked for those stagnated incomes had increased, while taxes took a greater share
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of income (Rachlis and Wolfe 1997, 331, 333). General economic insecurity was
increasing as it had in the 1970s and in this context, the political turbulence that emerged
first in 1975, can be understood as indicative of a changing economic landscape.
The incoming government was briefed on the Tomorrow Project, but the social
democrats were not interested in pursuing an initiative that was intent on importing into
the Ontario public sector the dislocation and insecurity which had restructured Ontario's
market economy over the previous 15 years. While there is scant evidence that the NDP
gave serious consideration to building new state capacities and to democratize public
service production and delivery processes, their cold response to the Tomorrow Project at
the very least indicated a rejection of NLPA. There was a large, perhaps an
unmanageable policy agenda, to be addressed, and Rae'e principal secretary, David
Agnew "figured the government's energy would be better spent on substantive issues"
(Walkom 1994, 54-5). The Tomorrow Project was scrapped. The project's chief
advocate within the public service, Peter Barnes, saw this as a lost opportunity. When the
NDP came in, they immediately turned around and said, "we're not interested in
outsourcing for obvious reasons, and we have many other priorities ... So the Tomorrow
Project went in the can, and nothing, nothing was done about reorganization, downsizing
or effectiveness, and I believe those five years did a huge harm to the public service in
terms of the time lost" (Barnes interview, May 6, 2005).
The building a NLPA in Ontario was therefore forestalled through the opposition
of the New Democrats. Neoliberalizing the Ontario state was precisely what they were
opposed to as related policies implemented by the federal Conservatives were
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contributing to, rather than ameliorating, Ontario's economic crisis. The resulting
increase in demand for social assistance occurred at a time when federal transfers were
shrinking. Eroding the public sector was not going to serve the New Democrat's political
and policy objectives. Instead, they would attempt to facilitate structural change by
developing policies to "minimize the costs of transition in a rapidly changing economy
but also to promote the development of high-value-added, high wage jobs through
strategic partnerships among workers, business, and government" (Brownsey and
Howlett 1992, 170). The party's election platform, entitled An Agenda for People,
provided 11 pages of policy proposals requiring review and development for cabinet
decision. Its key commitments included "a minimum corporate tax, public auto
insurance, funding for 20,000 non-profit housing units and 10,000 childcare spaces a
year, comprehensive pay and employment equity, and a commitment to fund 60 per cent
of education costs" (Ehring and Roberts 1993,276). The government had not yet been
formally sworn in and Rae announced that the first act of his government would be to
create an employee wage protection fund to ensure laid-off workers were paid money
owed to them by closed enterprises. Implementing a social democratic policy agenda
was indeed the priority, at least at this point.
The Tomorrow Project was driven deeper into the public service rather than
completely abandoned. The neoliberal inspired restructuring aspects were abandoned
and the focus turned toward strengthening political control mechanisms over policy
development. A theme clearly reminiscent of the COGP. The product of this work
emerged in a set of documents dated December 17,1991, and bundled together under the
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title of Ideas on Organizational Renewal. The document is noteworthy in its critique of
how policy development occurred within FPA. It did not mark a break with FPA but
rather was a modest amendment in political terms. If the means for policy development
could be better controlled, it may be possible to forestall the pressures from the New
Right, capital, and senior public servants to build a fully NLPA.
One paper characterized the public service policy and program delivery
environment as one where "the government is operating through organizational structures
which are based on outdated perceptions of needs for policy development, strategic
planning and program delivery. Existing structures were devised to address a society,
which in value terms, is 20 years out of date. These structures are too rigid and
compartmentalized to have within them the essential flexibility required for effective
action" (Management Board of Cabinet July 4,1991, 5). There were three objectives
identified: greater responsiveness to the public and enhanced customer service;
strengthened policy capacity; and enhanced control over the growth of costs (8). The
critique of FPA this presented identified the problem as a public administrative structure
that allowed too many line ministry policy proposals to move forward without sufficient
checks and balances in place.
With respect to structural change, one background paper entitled Organization of
the Ontario Government: A Proposal for Renewal (Management Board of Cabinet 1991),
contended that the structure of the Ontario government had not been comprehensively
reviewed since the COGP, and in the intervening 20 years, "the organization has evolved
incrementally, on the basis of programmatic responses to narrowly defined policy and
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delivery issues. In contrast, the policy and delivery priorities of the 1990s are broad and
complex in nature, demanding highly co-ordinated and focused responses from
government" (9). The need to build greater co-ordination and 'horizontal management'
of policy and programs was again underscored. It was suggested that ministries be
reorganized into seven thematic groups: (1) economic and workplace restructuring; (2)
environment and conservation; (3) education and human development; (4) health and
community services; (5) justice; (6) governance and intergovernmental relations; and (7)
government management (10-11). Each cluster was to address the problem of
'conflicting purposes' institutionalized within ministries and to organizationally separate
out such conflicts so that there is a "clear and distinct purpose defined for each ministry,
around which it can focus policy development and services to the public" (10). The
problem was one where "narrow approaches to policy development, based on individual
programs, are inadequate to many of the problems facing government today. Issues cut
across programs and it is important that all broad determinants be considered in policy
formulation" (25). The ruling paradigm of policy development, based on bottom up
policy identification, narrow ministry or branch based specialists, and a tendency toward
perfunctory review and input by stakeholders, was simply not adequate and ought to be
replaced. Alternatively, the policy process would be driven by government priorities; an
expansion of the concept of stakeholder to include interests external to the government;
more meaningful involvement of stakeholders; a more project-based approach to policy
work; and that a premium be placed on research capacity including learning from the
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experience of other jurisdictions (26). A horizontal approach could address the problems
associated with the sectoral and brokerage praxis of FPA.
With respect to the machinery of government, one proposal sought to de-link
policy from delivery through a new division of labour at the cabinet level. What was
envisioned was the creation of a two-tier cabinet ministerial structure consisting
'associate ministers' and 'ministers of state'. The associate ministers would be
responsible for "service management and delivery" and could also be assigned by the
Minister of State to provide political leadership on "cross cutting or emerging issues
requiring dedicated attention" (29). Ministers of State would lead one of the policy
clusters and they "would be responsible for overall coordination of broad issues, strategic
policy and for allocation of funding among the service systems within the group" (30).
A second paper framed the problem in terms of "danger signs" emerging in the
structure and machinery of government since the COGP reported. The danger signals
referred to stemmed from the brokerage role the Ontario state had taken on early in its
history and never fully broken with, resulting in a relatively weakening planning and coordinating capacities: "Services and programs have been allowed to grow in a
fragmented, unplanned manner; new ministries have been created to meet the exigencies
of the moment; overlapping and uncoordinated programs have been established; the
organizational hierarchy has continued to be an impediment to rapid adjustment to
changing conditions; committees have proliferated, to try to maintain necessary linkages
across the whole complex organization" (Management Board Secretariat October 1991,
3).
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Taken as a whole, it was a program to strengthen the policy, planning and
coordinative capacities at the centre of the Ontario state. As any discussion of dramatic
public service downsizing and privatization were factored out, it may have been more
acceptable to a social democratic government. However, this too was largely but not
entirely, ignored. The NDP government would soon pursue a restructuring project of a
different order. But, as Mendelson recalled, elements of these recommendations were
implemented: "some of the services in departments where the central services like human
resources and so on were joined up and shared, and so on, that resulted in some money
being saved, and the kiosk program, on-line government documents, and a few other
things of that nature. Those aren't unimportant, but they certainly are not the kind of
thing that that people vote for" (Mendelson interview February 6, 2005).
In June 1992, the government announced a new Shared Accountability
Framework (SAF), which sought to align the ministries with the priorities of the
government and to focus ministry efforts on achieving goals. This was the beginning of a
shift toward 'outcomes' or results rather than on inputs and processes. Management
Board Secretariat would lead the process by negotiating agreements with line ministries
and ensure these agreements reflected the government's key priority areas such as service
quality, workforce planning, accountability, de-layering and decentralization of decisionmaking, and improvements in the use of information technology (Ministry of Labour
1992,1). The Shared Accountability Framework, however, was "quickly overtaken by
events that had a profound impact on the structure and operations of line ministries and
central agencies" (Lindquist and White 1994, 292). The announcement in February 1993
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of the merger of a number of ministries including the significant amalgamation of the
ministries of Treasury and Economics, Financial Institutions, and Revenue into a new
Ministry of Finance was a powerful signal that the government was seeking to rationalize
its organizational structure in response to fiscal pressures. Other consolidations included
that of the ministries of Education, Colleges and Universities, and Skills Development
into the Ministry of Education and Training, Environment and Energy were brought
together into a single entity - the Ministry of the Environment and Energy, and the
Ministry of Government Services was subsumed into the Management Board Secretariat
(293). These mergers were the first signal that the NDP government was turning an
ideological corner. Thomas Walkom wrote of this streamlining that "two and a half years
later - in the midst of political and economic crisis - the idea of restructuring the civil
service wholesale would be resurrected" (Walkom 1994, 55). It was a harbinger of
events to come as the New Democrats began down the path of fiscal constraint.
The Turbulent 1990s and the Impasse of Social Democracy
A political reorientation within the NDP had begun long prior to the 1990
election. This found expression, in substantive terms, in that the new NDP government
did not break with the policy trajectory established by the defeated Liberals. What the
Liberals had begun became the basis for the NDP policy of 'economic renewal'. For
Ontario's social democrats, the break with their Keynesian legacy would deepen as the
recession wore on.
The rupture could be seen in 1983 when James Laxer, then research director for
the Federal NDP, critiqued the New Democrats' economic policy stating: "The party ...
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could no longer rely on Keynesian prescriptions. It had to recognize that government
debt was a problem, that governments could no longer spend money helter-skelter.
Economic problems ... were structural. What was needed was an overall strategy for
dealing with the economy, and a partnership between business, labour and government to
put that strategy into practice" (Walkom 1994, 91). Trade unions in particular rebuffed
Laxer's rejection of postwar Keynesian solutions but an intellectual train had been set in
motion. In 1988, the Ontario New Democrat economics critic in the Legislature, Floyd
Laughren, initiated an economic policy review by consulting with a group of leftist
intellectuals . The contributions reflected a tension between the 'progressive
competitiveness' and 'class struggle' perspectives. The difference between these two
approaches is fundamental. Progressive competitiveness is a post-Keynesian, supply-side
strategy based on human capital theory. In essence, comparative advantage can be
achieved through a policy regime facilitating the development of a highly skilled
workforce. More broadly it has been characterized as including "proposals for industrial
clustering, welfare reform and community revitalization, with New Labour/Third Way
overtones." (Kipfer 2004, 749) The strategy has been criticized as a camouflaged race to
the bottom (Coates 2007). The 'class struggle' strategy advocates approaching public
policy and state intervention as serving to protect and expand working class social and
economic interests and to deploy the power of the state to affect a transformation in

2

Those who contributed to the review process included George Warskett, David Wolfe,
Rianne Mahon, Mel Watkins, John Myles, Leon Muszynski, Riel Miller, Hugh
Mackenzie, Roger Peters, Ethan Phillips, Charlene Gannage, Daniel Drache, Harry
Glasbeek, Brigitte Kitchen, Ronald Beasley, and Leo Panitch.
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power relations within capitalist society to the advantage of workers. In essence, the
former seeks an adaptation to globalization and the forces leading economic change while
the latter seeks to constrain and transform those forces.
For the most part, the exercise was not taken seriously (Walkom 1994, 93) and it
was left up to York University political scientist Isabella Bakker to bring some coherence
to the various approaches and arguments. Bakker's thinking was presented to the August
1989 gathering of the Ontario New Democratic Party provincial council. However, the
lack of consensus with respect to direction was but one problem in the party's attempts to
build some robust economic policy. Jenson and Mahon draw attention to the context in
which this rethink took place in the late 1980s when the province was in "a relative
boom, so that the underlying crisis of permeable Fordism was harder to perceive" (Jenson
and Mahon 1995,160). Riel Miller, who was an economic policy advisor to the party
and later to Finance minister Laughren, wrote a follow-up paper for the ONDP caucus'
Planning and Priorities Economic Subcommittee. Here, a total break with social
democracy's Keynesian tradition was proposed. The redistribution of income and wealth
was no longer the role of the state; rather, the state must work to improve 'social
productivity'. Social productivity would be achieved, according to Miller:
...by establishing a network of 'social contracts' with 'representative
organizations' such as unions, the women's movement, environmentalists, and
[A]boriginal groups. These social contracts would not be the European style
agreements over wages, employment and inflation ... Rather, the NDP should
negotiate specific social contracts about "tangible legal rights and economic and
social programs." Areas to be negotiated would include pension-fund
management, labour relations, environmental policy, training and public services
(Walkom 1994, 95).
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The Laxer-Miller contributions, and the divisions within the party these represented,
would ensure greater rather than less continuity with the policy directions of the Peterson
Liberals. Ultimately, it would provide the intellectual foundations for the NDP's
complete volte-face with respect to a social democratic perspective on the role of the
public sector in a modern economy and an embrace of neoliberal approaches to policy
and public administration.
Whereas Peterson had the good fortune of coming to power as Ontario's economy
boomed providing his government with the fiscal capacity to manoeuvre, Rae's
government came to power as Ontario entered the deepest recession since the 1930s. The
budget of 1990, the last Peterson Liberal budget, projected a small surplus of $30 million
(Ontario Budget 1990,41). But on September 10, 1990 just four days after the election,
the new government was briefed by Treasury officials that this surplus had evaporated;
this was now a $2 billion deficit (Rachlis and Wolfel997, 336). In fact, the deficit was
$3 billion, and by the time of the first NDP budget in 1991, it had grown to $9.7 billion
(Ontario Budget 1991, 3).
While the economic environment had become starkly different, the NDP
continued to build upon the progressive competitiveness strategy put in motion by the
Peterson Liberals. The argument was that the labour relations model which characterized
the 1940s through to the 1970s no longer fit the new economic reality of slowing growth.
The solution would have to be found in greater cooperation between the workplace
parties, both labour and capital, and the state. Issues such as the organization of work
and production must find mechanism to allow workers to participate in making decisions
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with respect to productivity and efficiency (Walkom 1994, 92). The policy continuity
with the Peterson era was demonstrated where the New Democrats sought:
...to supplement the Premier's Council and Liberals' version with more
progressive elements. They called for more attention to employment rates and
structures and to incorporation of social policy concerns, while empowering
workers in the workplace and facilitating bi- and tri-partite partnerships for things
like sectorial training and adjustment. This stance might best be characterized as
a search for social partnerships, in which everyone's shared interest in the
wellbeing of the Ontario economy was assumed. (Jenson and Mahon 1995,157-8)
These policy initiatives aimed at leading or, more precisely, at adapting Ontario
through a process of restructuring by promoting "a highly qualified labour force, strategic
investments by firms in higher-value-added activities, and investment by government in
the necessary social and physical infrastructure" (Rachlis and Wolfe 1997, 349). The
first social democratic-inspired Speech from the Throne in Ontario reflected these themes
first expressed by the previous Liberal government. Not only did the new government
commit to various social and labour policy reforms, it continued the theme of improving
Ontario's competitiveness through investments in human capital and alluded to neocorporatist arrangements as the type of mechanisms that would contribute to Ontario's
competitiveness. Ontario's challenge was contextualized as one where:
Global trading relationships, the ways of organizing and conducting our work, the
kinds of knowledge and skills our workers require - all these things are being
transformed. My government recognizes that Ontario must compete in a
worldwide marketplace and the means to address this economic reality lay in the
need for a new relationship and respect among all the forces in the Ontario
economy - labour, business, community organizations, government - so we can
begin to work better together to achieve our common goals. New ways of cooperating will be needed" (Legislative Assembly of Ontario Hansard 1990,
November 20).
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Ontario's first NDP budget delivered on April 29, 1991 and sent two unequivocal,
if not contradictory, messages respecting economic change and fiscal policy. The budget
looked back toward a Keynesian past and, arguably, forward to a progressive
competitiveness future. It was an illustration of the ideological schism within the NDP
itself. Laughren told the Legislature: "We believe that government can and should be
active in supporting positive economic change and in ensuring that the costs of
adjustment are shared fairly." The NDP framed the proposition starkly, it could choose
to fight the recession or not. The choice was clear, Laughren told the Legislature: "We
are proud to be fighting the recession" (Ontario Budget 1991, 1,3).
The progressive competitiveness theme was most clearly expressed in Budget
paper 'E' where the government's economic policy goal was identified broadly as one
where: "Ontario must promote equitable structural change through comprehensive
economic and social strategy aimed at sustainable prosperity" (Ontario Budget 1991, 86).
Riel Miller drafted the paper and resurrected his interest in social productivity as an
alternative strategy to classical Keynesian solutions. However, the paper explicitly
dismissed more aggressive flexibilization strategies associated with the neoliberal New
Right: "Ontario cannot afford the rigidity induced by policies which focus on cutting
wages and eroding public sector contributions to productivity" and Federal government
policies of this nature at the time lead "neither to higher incomes nor to an enhanced
capacity to adapt" (87). An alternative approach was proposed where "government is to
play a role as facilitator of structural change, not only to minimize the costs of transition
and distribute them more fairly, but actively to promote the development of high-value
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added, high-wage jobs through strategic partnerships" (87). This would mean policies
that support long-term competitiveness and "the ability to improve productivity
performance, the skills and adaptability of the labour force, the quality of management
skills, the capacity for technological innovation, organizational flexibility and a strong
foundation of physical and social infrastructure" (87). The Ontario state would perform a
central role in facilitating these outcomes by constructing "new institutions for social
learning and partnership development" (Bradford and Stevens 1996,148). These policies
included the Sectoral Partnership Fund and the Ontario Training and Adjustment Board,
announced in the 1992 and 1993 budgets respectively, and which the formed the basis for
the NDP's new industrial policy regime.
While the government appeared to be balancing its' Keynesian and progressive
competitiveness agendas, it was inexorably slipping toward a single-minded policy of
deficit control. Up to this point, the policy agenda had been informed by the
commitments stated in the Agenda for People. The NDP's first budget reflected the
tensions and constraints faced by other social democrats the world over as they struggled
to find a policy package to facilitate capitalist modernization but in such a way as not to
shift the entire cost upon workers and other more marginalized sectors of society. In this
regard, the decisions in September 1991 to abandon public auto insurance marked a
watershed. After this, the Agenda for People as the driver of the policy agenda was
abandoned (Walkom 1994,109). The social democratic phase of the NDP government
closed as the shift toward fiscal conservatism became more pronounced. A new Treasury
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Board modelled on that in Ottawa to direct constraint and cabinet ministers were directed
to identify areas in their ministry budgets which could be cut (109).
In 1992, Ontario had become the largest non-sovereign borrower in the world
(Wolfe 2005). In part, this contributed to a growing sense that the fiscal situation in
Ontario was rapidly moving toward an unmanageable state, and the NDP quickly
reconsidered its fiscal strategy. With the 1992 budget the New Democrat government
held that the deficit must be brought under control. The government began decelerating
public expenditures in an attempt to arrest the growth of the deficit. The budget noted:
"Not since 1953 has the Government of Ontario had a spending increase lower than this
year's 4.9 per cent" (Ontario Budget 1992, 3). Even before the budget of 1992, in
January, the Minister of Finance announced that transfer payments to the broader public
sector, composed of school boards, universities, municipalities and hospitals would be
limited to one per cent in 1992 and two per cent in each of 1993 and 1994. In November
of that year, the Finance Minister modified this constraint by making the 1993 transfer a
one-time transfer, meaning it would not go into the base budget and so effectively
amounted to a 2 per cent permanent cut. The transfer payment for 1994 would be
entirely rescinded (Rachlis and Wolfe 1997, 352-3).
Over all, provincial expenditures shrank by $3 billion as a result of "internal
government efficiencies, limits on transfer payments and major program restructuring"
(Ontario Budget 1992, 5). In addition, the salaries of 3,900 senior public service
managers were frozen; the government negotiated a one per cent salary increase with its
largest union - the Ontario Public Service Employees Union. Other measures included a
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10 per cent reduction in non-salary expenditures was imposed; 2,500 public service
positions were to be eliminated; and the government committed to appoint an advisory
committee "to advise on innovative ways to restructure the public service to improve
efficiency, accountability, and quality of service" (Ontario Budget 1992,16). Still, the
budgetary shortfall for 1992-93 would total $9.9 billion.
For Premier Bob Rae, this was a turning point: "As we started our work on the
budget for the next year, I became convinced that something new and bold needed to be
tried. I began sharing my ideas with a few close colleagues And so it was in the New
Year of 1993 that I began discussing in cabinet the need for us to do something dramatic
to deal with the growing gap between revenues and spending" (Rae 1996,200-3).
Effectively, this was the defining turn to neoliberalism. The foundations for a more
explicit building of NLPA would be set in the next couple of years as the NDP launched
the largest reductions in public expenditure in Ontario's history and argued that public
sector productivity must improve even as resources were removed.
The Turn to the 'Social Contract'
Following his government's first budget in 1991, Rae acknowledged that the
postwar arrangements were not sustainable. In his apologia, Rae concludes: "The period
from 1945 on had been a time of unparalleled growth, and a culture of continuing gains
and steady improvements took strong hold in those parts of the economy where trade
unions had strength. The blissful security and forward motion of this world began to
crumble in the mid 1970s with the oil crisis" (Rae 1996,210-1). Peter Warrian, who
served as assistant deputy minister of finance and chief economist for the Rae
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Government between 1992 and 1994, said of the NDP's approach to fiscal and economic
policy in its first two years in office: "The NDP can have three different kinds of budgets
- you can have a Franklin Delano Roosevelt build sewers, roads and infrastructure, New
Deal budget; you could have a restructuring budget which says this is about restructuring
and innovation so here we go with innovation and labour market policy; or you could
have a social welfare budget where you just increase social spending. Well, the
government said it had the first, didn't act on the second, and actually implemented the
third" (Warrian Interview, October 31, 2005).
Mendelson saw the early 1990s as a re-ordering of the postwar order - a
restructuring aftershock flowing from the mid-seventies: "Adjusting to that change was
very, very difficult in many ways. It was a sea change in the world. It wasn't just in
Ontario, it was everywhere in the western world. It was really in my view the residue
from 1974. We never came to grips with it... Essentially the fiscal side of government
never came to grips with the world that came about in 1974" (Mendelson Interview,
December 2,2004). Neoliberal economist Thomas Courchene saw the 1991 budget as
the first step on the road toward a "debt wall". It was the point where "the fiscal
heartland was put in jeopardy" as taxes were increased "while at the same time being
unable to bring the deficit under $10 billion" (Courchene and Telmer 1998,140).
When the New Democrats chose to adopt a policy of fiscal conservatism, they
became aligned with the monetarists in a "mutual desire to transform the wage structure to lower the cost of labour" (Walkom 1994, 90). That moment came in February 1993
when Finance ministry officials projected a deficit of $17 billion (Rae 1996,204).
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Warrian argued that the new economic context necessitated a change in the organization
of public services: "The underlying reality is that the economics of the public service
sector have changed as definitively as the fish stocks in Newfoundland" (quoted in
McBride 1995,77). For Warrian, the NDP government's error was not recognizing the
Ontario economy was moving through a deep restructuring rather than a "classical
cyclical downturn" and proceeding with a policy agenda to address a cyclical downturn.
For Warrian, this served to derail his ambition to move forward with a progressive
competitiveness inspired restructuring strategy:
It wasn't my view, but the cabinet and their advisors decided in the first two years
that this was a classic cyclical downturn. My view throughout was this is actually
about restructuring. So when I go to the government in November of '02, I'm
going in there with an economic restructuring agenda ... but events overtook me.
I wanted to take the most advanced social democratic thinking on innovation and
labour policy and integrate that into what the government would do in the
remaining three years of its mandate, but we got overtaken by the fiscal elements.
(Warrian Interview October 31, 2005)

In mid-February 1993, the CD. Howe Institute issued a report warning that Canada's
governments were heading toward a 'debt wall' (Walkom 1994,117). The image of a
debt wall was technically inaccurate as there was little danger that creditors would stop
purchasing government debt but it served to narrow the terrain of debate to public
expenditure constraint. However, even a decade after the fact, the belief that Ontario was
running toward a fiscal vanishing point held firm in the mind of Jay Kaufman who served
as secretary of Treasury Board during the Rae government. He recalled 1990 to 1993 as
a period where the fiscal terrain under the government's feet kept on shifting: "So we hit
what we described as the 'debt wall,' then the period of the followed. The debt wall

220
being what was staring us in the face and was so dramatic that it wasn't sustainable. And
we got down to a series of steps - each time we did a whole series of measures to control
the deficit, we were never left with enough. Never enough" (Kaufman interview,
December 22,2004). Frances Lankin, who had served in Rae's cabinet, echoed
Warrian's contention that the misreading of the significance of the recession was, in her
view, a grave error: "We took the position that we were going to fight the recession, not
the deficit... I guess the next thing to say is we were wrong ... over the course of the
next year ... things were starting to spiral... out of control if we didn't do something
different... So that began the process of us looking to whether there were areas where we
could control expenditures" (Lankin interview, January 19, 2005).
That the 'debt-wall thesis' was a fallacy meant little. Finance Ministry officials
noted that $3 billion worth of Ontario bonds were sold in a single morning, and there was
"little evidence that international capital viewed the Ontario government as anything
other than it was - a moderate, pro-business regime, with an unemployment and fiscal
problems." But that was not the dominant view as "economic policy-makers ... had
bought the debt-wall argument and were running with it" (Walkom 1994,118-9). Chuck
Rachlis, former NDP research director and later an economic advisor in the Premier's
Office, held the view that the business press and business-oriented think tanks such as the
CD. Howe Institute had created an atmosphere of fiscal fear. Rachlis dismissed the idea
that Ontario was at such a precipice where "investors will refuse to give you money
because you're basically a basket case. That certainly is the view of the IMF ... and
others that would agree with it, were fond of describing Ontario in those terms. I don't
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know if anyone seriously thought that Ontario was facing those prospects, but it was part
of the business 'booga booga' at the time" (Rachlis interview December 10,2004).
At this point, the government's priority was to exert greater control over
expenditures and so a turn toward significant fiscal restraint was about to occur.
Acknowledging that Ontario was encountering more than a slump in the business cycle
was at this juncture unavoidable and the government was convinced "it had reached its
fiscal limits and dramatic reductions in the deficit were required" (Hebdon and Warrian
1999,199). Beginning in early 1993, a fiscal control strategy began to unfold that came
to be known as the "three-legged stool" referencing its three component parts: wage cuts
embodied in the Social Contract Act, program expenditure cuts and tax increases
(Walkom 1994,137). The objective was to control the deficit by both reducing
expenditures by $6 billion and increasing revenue by $2 billion.
The first piece in the strategy was announced on March 30 1993 when the
government indicated it was interested in pursuing a 'Social Contract' with public sector
employers and unions to reduce the public sector wage bill by $2 billion. Next, the
Expenditure Control Plan was announced on April 23 and this entailed $2.4 billion in
spending cuts across the Ontario public sector and would result in an estimated loss of
nine to eleven thousand jobs (Walkom 1994,137). This was in addition to an earlier
reduction of $1.5 billion announced in March would create savings totalling nearly $4
billion for the fiscal year 1993/94 (Rachlis and Wolfe 1997, 352-3). The final piece of
the strategy, the budget of May 19,1993, announced a number of increases in taxation,

which were expected to result in an additional $1.8 billion in revenue (Walkom 1994
137).
In a news release Rae argued the process was necessary "unless we reduce
operating costs through restructuring and reforming government departments and
programs and through agreements with public sector employers and employees, we will
no longer be able to afford the level of public investment Ontario needs in jobs, training
and capital to meet the economic challenges of the 1990s ... if we don't do anything to
get government costs under control now ... many more public service jobs will be in
jeopardy down the road" (Ontario Government News Release, April 5,1993). The
background and discussion paper also released on the opening day of formal discussions,
entitled Jobs and Services: A Social Contract for the Ontario Public Sector, made the
case that a deep recession and the demands of the 'new economy' necessitated that
Ontario's policy and expenditure structures be reformed. The fiscal strategy was to
address the debt question by raising revenues and cutting expenditures; the paper made
the argument for the third leg of the stool (public sector wage restraint) saying the
"successful resolution of our fiscal problems requires complementary action on a third
front - the negotiation of a social contract" (1993,1). The Government's argument was
built entirely on the public sector wage bill noting that "two-thirds of government
expenditures supports a vast network of health, education and social services and the
nearly $43 billion in total compensation for the 900,000 men and women who deliver
them. We believe it is time to assess the impact of the cost of the public service and work
from there towards a solution" (Government of Ontario, April 5,1993,1).
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The year previous, in response to the first hint of a turn by the NDP, Left policy
intellectuals Leo Panitch and Mel Watkins excoriated Finance minister Laughren's pre1992 budget musings that he would seek to reduce government expenditures by $5
billion. Alternatively, they argued the government should adopt a large capital
investment and economic recovery program (Mittelstaedt January 25 1992, 6). As the
process unfolded, the New Democrat government had made it clear that such a strategy
was not an alternative for them. It acknowledged that "operating deficits have been part
of government business for most of the last twenty years because our economy has been
able to sustain them" but the postwar economic paradigm of a virtuous cycle of growth
no longer held true. Consequently, the government asserted "that we cannot simply
'grow' our way out of deficit problems as we have done in the past... Without prompt
and decisive action, the predicted slow recovery in revenues will cause the accumulated
debt to grow steadily upwards, possibly approaching $120 billion in 1996" (Government
of Ontario, April 5, 1993: 4, 5). Mendelson, along with Kaufman, deputy health minister
Michael Decter, and the secretary of cabinet David Agnew, linked the problem of public
sector wages to productivity and concluded resolving the deficit problem meant reducing
inputs (wages) while maintaining outputs. Mendelson framed the problem as a zero sum:
"the problem became how do we get the extra $2 billion that we need to make our fiscal
plan? The choice was either to find a way to reduce the cost of your product or reduce
your product. It came down to price times quantity. Either reduce the quantity or reduce
the price - the old dilemma. The only way to reduce the price is through wages in the
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public sector because that's 85 per cent of your budget" (Mendelson interview December
2, 2004).
For Rae, the objective of the process was "to get public sector management and
their unions to address the need for savings, and to achieve these savings without big
reductions in service to the public or unemployment among public sector workers" (Rae
1996, 204). Rae and his advisors saw this as an opportunity for the public sector unions
to participate in shaping restructuring and so the language of partnership, a dominant idea
and instrument within the NDP's progressive competitiveness strategy, appeared again.
The government's discussion paper proposed that "in exchange for voluntarily restraining
compensation, public sector workers will expect to enter into long-term partnership
arrangements for planning and implementing the future development of Ontario's public
services. The Social Contract should incorporate structures that give genuine effect to
those new relationships" (Government of Ontario April 5 1993,15). This was not the
standard social democratic practice of co-determination where trade unions would trade
off wage demands in exchange for an expansion of the social wage, public goods and
services, as well as other policy interventions. Instead, the Ontario government's
proposal was to reduce wages to minimize employment loss (not prevent it) and maintain
the level of public services production.
The Public Services Coalition, which brought the public sector unions together,
saw the negotiations as purely symbolic "because the only matter on which the
government was prepared to negotiate was on how cuts could be made, and even on that
issue some felt there was little flexibility" (McBride 1995, 81). Ultimately, the process
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was coercive and sought to overturn existing collective agreements. The goal was clear:
shrink the public sector as a means of controlling the deficit. This was entirely consistent
with neoliberal nostrums and all that was social democratic about the process was the
attempt to win the public sector unions over and into supporting the agenda.
The May 1993 budget depicted the objectives of the Social Contract as "aiming to
achieve benefits for all Ontarians by initiating long-term reforms that will modernize
public services and put them on a more secure financial footing" (Ontario Budget 1993,
12). The savings achieved through the Social Contract and the $4 billion Expenditure
Control Plan would contribute to sustaining public services "while making them
affordable" (13). Public sector employers would acquire "more flexible and cooperative
processes for managing change" (12). The alternative would be the loss of 20,000 to
40,000 public sector jobs. In other words, the Social Contract was to be the means
through which to construct a new 'bargain' within the public sector based not on a
compromise with public sector workers and their unions but rather on an extension of
flexibilization into the public sector. Jobs would be largely protected but the conditions
of work and compensation would be eroded. The government position from the outset
was clear and consistent: to reduce public sector wages. The New Right argument that
the state sector had become too large and expensive was embraced completely as
government negotiators argued that salaries and wages were the largest component of
public expenditures consuming 50 cents of the 71 cents that the government spent on
public services such as health care, education and social services (Government of
Ontario, April 5,1993,9). The government framed the policy problem as one where
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throughout the 1980s previous governments had created too many new programs without
reducing others leaving Ontario's public services as "not fiscally sustainable without
strong action" (9). The public sector, the government observed, had "been slower than
the private sector to make the difficult adjustments that are necessary in the new
economy" (9).
The Social Contract marked the turning of Ontario's social democracy toward
neoliberalism where "the mode of implementing the agenda was distinctive, consisting of
a mixture of post-Keynesian rhetoric and proposals designed to elicit union consent
through involving them in neocorporatist discussions on the future of the public service"
(McBride 1995, 78). But it was fundamentally about reducing the size and scope of the
public sector and as such it was the first opening toward constructing NLPA in Ontario.
This initial attempt to secure a voluntary agreement broke down on June 3 and so left the
government with no choice but to turn to a legislative solution "which overrode existing
collective agreements and imposed wage cuts and unpaid days off, on all OPS staff
earning more than $30,000 per annum. Through cuts in transfer payments to
municipalities, schools, universities and hospitals, the government imposed similar
reductions on hundreds of thousands of public sector employees beyond the OPS"
(Lindquist and White 1994, 294). On June 14, 1993, the government introduced Bill 48,
the Social Contract Act.
A number of these provisions in the Act centralized power in the hands of cabinet
and the Minister of Finance to impose outcomes where negotiations failed. The so-called
'fail safe' section empowers the government to impose a three-year freeze on wage and
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benefit levels and authorizes employers to impose unpaid leaves where there is a failure
by the employer and the union to arrive at a local agreement (Sack, Goldblatt, Mitchell
1993, 3-4). Moreover, the bill effectively pressured unions to comply with the NDP's
constraint agenda in that it provided for the Minister of Finance to 'designate' a sectoral
framework "where the Minister is of the opinion that there is sufficient support for the
plan, even though no party to the negotiations has in fact signed an agreement accepting
such an arrangement" (4). Regardless of whether or not there was union support, and, as
a punitive incentive, the bill empowered the minister "to establish expenditure reduction
targets for sectors and for employers, and to establish lower targets where there is a
sectoral framework" (1).
By August 15,1993, the deadline to complete negotiations for sectoral framework
agreements, about 70 per cent of public sector workers had signed on but still 300,000
remained outside of the Social Contract (Hebdon and Warrian, 199). Where agreements
had not been negotiated, such as in much of the municipal sector, utilities, community
services, major agencies boards and commissions, and the community colleges, sectors
where the Canadian Union of Public Employees was the largest union, the Minister of
Finance imposed sectoral agreements by fiat as the legislation empowered him to do
(Ontario Archives, 1993a).
With the process concluded, the government began turning its mind beyond the
relatively straightforward policy of fiscal constraint and toward a more fundamental
restructuring of how public services were produced and delivered. Ministry of Finance
assistant deputy ministers held a retreat in September of 1993 which focussed on points
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raised in an internal discussion paper entitled Strategic planning discussion paper,
prepared for Ontario Ministry of Finance ADM's retreat (13-14 September). Written
by a team of non-public service consultants, he paper proposed that the economic stress
of the 1990s would force a restructuring of program delivery based on a possible
separation of policy from delivery functions. In other words, setting the stage for a
range of delivery options. A broader range of delivery options may need to become
available and specifically a greater role for public-private partnerships would emerge.
In part, the paper observed, this could be seen to mark a shift away from a direct
program delivery role for government and that new delivery mechanisms would be
driven by the need to improve efficiency and effectiveness (Ontario Archives, 1993b).
The implementation of the Social Contract Act and the Expenditure Control Plan
resulted in a dramatic slowing in the rate of growth for Ontario's public expenditures
which had grown by 14.7 per cent in 1990/91. By 1993/94 Ontario's public
expenditures shrank for the first time since 1942 by 3.2 per cent (Ontario Budget 1994,
69).
The End of Fiscal Federalism: The Federal Liberals Turn Right
A difficult situation was made more so by the fiscal and budgetary policy choices
flowing from the new Liberal government in Ottawa. Ontario's subnational status within
Canada has meant that initiatives originating with the federal government have
significant implications for role and size of the provincial states. This was particularly
apparent during the late 1960s when the federal government led in the adoption of
federal-provincial cost-sharing programs which became the pillars of Canada's welfare
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state. This included new arrangements for the funding of such public services as health
care, post-secondary education and social assistance. The election of 1993 returned the
federal Liberals to government in Ottawa and this outcome was to have a significant
impact on the capacity of Ontario to continue to finance and deliver these popular public
programs.
The Liberals had run on a 112 page long manifesto entitled Creating Opportunity:
The Liberal Plan for Canada which was more commonly referred to simply as 'the red
book'. Theoretically, it was broadly a program for a federal progressive competitiveness
strategy. Its key themes dealt the role of the state in facilitating competitiveness through
investments in education, training, and environmental sustainability, and economic
innovation. Eschewing a singularly market perspective, the document stated: "the
government has an important role to play in setting the stage and enabling the private
sector to adjust to changing circumstances" (Liberal Party of Canada 1993, 43). In
addition, with respect to cost-shared social programs, the program made a commitment to
achieve "predictability and stability" in financing (21). While not the dominant
component of the program, debt and deficit reduction was balanced by the need to
stimulate employment growth (16). In its totality, the 'red book' made a claim for the
public sector to play a role in Canada's social and economic development. However,
unlike the Ontario Conservatives 'Common Sense Revolution' platform to come, a
document grounded in conviction, the proposals suggested in the federal Liberal program
tended to be of a more general nature.
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The first Liberal budget of 1994 was a foreshadowing of fiscal and budgetary
policy to come. The deficit for 1994-95 was forecast at $41.2 billion, $12.2 billion more
than had been expected (Department of Finance 1994,13). As part of the strategy to
control federal expenditures the budget maintained the freeze on Canada Assistance Plan
(CAP) transfers with the proviso that this policy would be superseded by "social security
reform in 1996-97" (39). The 1995 budget introduced a qualitative shift in the role of the
federal government in the financing provincially delivered social programs. The focus
had clearly shifted to deficit and debt reduction and consequently federal commitments to
the provinces required restructuring. The social policy pillars of Canada's welfare state
had been put in place in 1966 and 1977 were transformed. These cost-sharing funding
arrangements, specifically CAP and the Established Programs Financing (EPF) program,
which provided the fiscal foundations for a federal role in the provision of health, social
assistance, and post-secondary education, among other public goods and services, were
transformed into a block funding arrangement labelled the Canada Health and Social
Transfer (CHST).
The "overriding motivation was clearly federal expenditure and deficit reduction"
(Maslove 1996, 284) as the CHST led to a 33 per cent reduction in cash transfers to the
provinces which in dollar terms totalled $6 billion over two years (285). A reduction of
this magnitude would clearly have a significant impact on the fiscal capacity of the
provinces. And, for Ontario, all of this while moving through a recession which saw 1
million citizens faced with no option but to claim social assistance.
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5.4

Conclusion: From Social Contract to 'Common Sense'
In the course of 1985 to 1995, Ontario traversed what might easily be said were

the best of times and the worst of times. The mini-boom of the mid-1980s afforded an
opportunity to expand the Ontario public sector as Ontario's GDP grew from $180 billion
in 1985 to $277 billion in 1990, an expansion of more than 50 per cent (Ontario Budget
1987, 67; Ontario Budget 1992, 89). Even as the recession of the early 1990s took hold,
Ontario government expenditures continued to rise as a proportion of GDP growing from
17.96 per cent in 1985 to a postwar high of 19.4 per cent in 1993 (Ontario Budget 1993,
43). While the buoyant economy of the mid-1980s afforded the Liberals time, they had
agreed to pursue a neoliberal restructuring of FPA. Electoral defeat by the NDP ensured
this would not be immediately pursued. However, the recession presented the material
foundation for Ontario's social democratic impasse.
Politics is about choice and Liberals and social democrats alike had options
available to them. First, there was the possibility of pursuing 'reinvention' as the
Tomorrow Project proposed. Second, a radical re-ordering of the culture and practices
within the Ontario state through popular democratization was briefly on the radar in
1990-1991. Neither was seriously considered. For the New Democrats, the remaining
option was to return to public expenditure constraint. While the COGP, the Special
Program Review Committee, and Treasurer Darcy McKeough's public sector constraint
budgets marked the waning of Ontario's postwar Keynesian paradigm, the NDP's Social
Contract Act constituted the most abrupt rupture with that history. It cannot even be
compared with the aforementioned budget constraint policies of the 1970s and early
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1980s. Those Davis-era measures merely slowed down the growth in public expenditure,
they did not roll them back. The impasse of Ontario's social democrats provided the
political climate for a turn to the radical Right. Rather than opt for a more creative
experiment in democratization engaging public sector workers and citizens alike in
building new capacities to plan, produce and deliver public services and infrastructure,
the NDP looked backward. For many Ontarians, the conclusion was the dismal 'there is
no alternative' to neoliberal restructuring.
While the New Democrats did not initiate a break with FPA, nor did they
construct NLPA, they did establish the ideological and political context from which such
a project could be launched. Rae's government had defined the public sector as the
problem and in particular raised the question of its productivity. It served to reinforce
stereotypes of a protected and privileged cadre of state workers. The 'Common Sense
Revolution' to follow, would find that the NDP had prepared the ground for their
argument that the problem was 'government'. Moreover, the failure of the NDP to
advance a more compelling vision and policy agenda led Ontarians to the dismal
conclusion that 'there is no alternative'. On April 28,1995, Rae called an election for
June 8th. The political repercussions for the New Democrats were severe: they saw their
share of the popular vote fall to less than 21 per cent and returned only 17 MPP's. The
Progressive Conservatives, campaigning on the themes expressed in the 'Common Sense
Revolution', jumped from 24.7 per cent of the vote and 20 seats to 44.8 per cent and 82
seats. The characteristic fits and starts of public administrative reform of the previous 25
years would now give way to a focussed effort to build an Ontario NLPA.
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Chapter 6
The Common Sense Revolution: Retrieving the Neoliberal Project, 1995 to 2002

The Common Sense Revolution manifesto maintained the cutting of expenditures
and taxes as its centerpiece commitments. But this important political statement was
more than a polemic for public expenditure cuts and constraint. It was foremost a
political manifesto in that it "was both an election strategy and a statement of neoconservative political philosophy" seeking to reshape the terrain of Ontario politics
(Ibbitson 1997, 63). Instead of running explicitly against other political parties it targeted
a 'system' of government which in its view, cost too much and delivered too little. NPM
instruments such as business planning processes and performance measurement practices
would play a central role in this endeavour. In such a manner NPM, as Dunleavy so
poignantly wrote, provides the "domesticated, depoliticized version of the New Right or
market liberal analysis, made somewhat more technical, consensual and generic" (1997,
17) through which to prosecute a political project under the guise of technocratic
managerialism. And this is the essence of NLP A as the integration of neoliberal politics
and the assorted ideas and methods of NPM.
This chapter seeks to situate Ontario's aggressive variant of New Right
neoliberalism, as expressed by the Common Sense Revolution, as a consolidation of the
process of rethinking the role and value of the provincial state as a producer of public
goods and services. It was a consolidation in the sense that the political objectives to
seek what amounted to a rupture with FPA were explicitly stated by a successful political

234
party. That these objectives were largely congruent with those of parts of the upper
echelons of the public service is an important dimension as well. Understanding the
sources of neoliberal agency is essential in explaining how Ontario turned from a 'fits
and starts' approach to neoliberalism which characterized the 1970s and 1980s, to the
determined conviction of the Common Sense Revolution.

6.1

The Reconstruction of the Ontario Progressive Conservative Party
The Progressive Conservative party's return to power in 1995 marked the

beginning of a rather different episode in Ontario's political and administrative history.
The Common Sense Revolution manifesto presented an explicit program of rupture from
the pragmatic centrism of Drew's '22 Points' and the ideology of 'above all, no zeal'
which had guided the party for more than four decades prior.
On June 26,1995, ten years to the day since Miller's government was removed
from power, Ontario's new 'Progressive' Conservative government was sworn in.
Thomas Walkom was moved to ponder the meaning of this return to government: did it
constitute a 'restoration' or a 'revolution' (Walkom 1997,402-17)? Ontario's 'naturally
governing party' had until the late 1980s consistently expressed a centrist style and policy
(MacDonald 1994,297-317). From the mid 1970s forward, a more ideological, anti-state
agenda began to emerge within the Progressive Conservative party. It has been suggested
that the Common Sense Revolution was less a break with the moderate Tory tradition and
more accurately "a collection of neo-liberal policies that had been slowly adopted since
1975 ... Many of the ideas were not even new to the Ontario state: the two governments
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before Harris had already adopted proposals of fiscal austerity and de-regulation, and a
longer lineage could be traced back to the Davis cabinet" (MacDermid and Albo 2001,
189). In this sense that it represented a 'consolidation', as noted above, in that it brought
together various elements of previous efforts and agendas. The fundamental difference
was that these elements were now given coherence and expression in a political
manifesto which was grounded in the conviction of its adherents.
The neoliberal project in Ontario progressed haltingly from 1975 to 1985, before
resuming again in 1993 with the NDP's expenditure cuts. The Common Sense
Revolution may be seen as a quick march forward. The conservative manifesto framed
the problems and identified solutions in an unprecedented way. Courchene wrote "there
can be no doubt that the CSR is a revolution. Within months of taking office the
Conservatives had overthrown much of the status quo across a wide range of fronts"
(Courchene with Telmer 1997, 169). The political genius of the CSR was that its politics
sought to ally New Right policy with the broadly felt insecurity of the time. One of the
Common Sense Revolutionaries, Leslie Noble, said of the popular mood voiced at
various party policy development meetings that ordinary Ontarians "felt they were being
hacked to death. They were working harder and harder, but still falling farther behind.
The government was this rigged game between big business, big government, and big
bureaucracy and people who were sitting on the sidelines were paying for it and not
getting much value back. They really felt that the system was broken and needed some
fundamental revolutionary change. We didn't happen upon that word by accident"
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(Noble interview, August 25 2004). Whether revolution or counter-revolution, the CSR
was certainly a rejection of pragmatic centrism.
It is this abandonment of pragmatic centrism which defines the CSR, as manifesto
and policy agenda, and it is in this sense that it is understood as 'revolutionary'.
However, as noted, much of this agenda had been expressed before but there was a
qualitative difference in that the CSR framed the problem in ideological terms as opposed
to the ad hoc and incoherent responses of various governments back to the Davis era.
The central problem was identified as government and those who work within it and the
public sector more generally. This simple and unequivocal expression was the
ideological principle from which much of the program would flow. A shrinking role and
scope for the public sector in Ontario's political economy was derivative from this first
principle. Economic prosperity, it was understood, could only be achieved by reorienting
the role of the Ontario state to facilitate capital accumulation. Consequently, taxes,
public expenditures, and regulations were to be reduced as key instruments in shifting
power and resources to capital and markets and away from regulators, trade unions, and
those segments of society who derived benefits from the provision of non-market goods
and services such as social housing and income maintenance. The party of the "22
points", which however hesitantly launched Ontario forward into an era of welfare state
province building, of 'human betterment', thus came to abandon the heritage of
pragmatic red toryism and emerged as the militant political arm for neoliberal
restructuring.
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This was no restoration of the 'red tory' tradition as Bob Rae recognized as he
told the Legislature: "Mr. Davis had a sense of proportion and balance which the rightwing zealots who have taken over the Tory party have utterly and completely lost"
(Legislative Assembly of Ontario, Hansard, June 29,1996). The release of The Common
Sense Revolution manifesto in May 1994 emblematically expressed that a new
conservative party had been forged out of the old. It was the result of a serious power
struggle within the party "which would take ten years and three elections" through which
the "party would undergo enormous changes in its internal structures, operating
processes, and ideological orientation so that there was little beyond their nameplate that
connected the Progressive Conservative parties of 1985 and 1995" (Woolstencroft 1997,
366). The transformation of the Ontario Progressive Conservative party from an
"electoral coalition of free-enterprise oriented interests and state-centred interests" into a
party of the New Right began with the 1987 electoral meltdown (366). A small group of
young and ideological activists emerged to reshape the party. Tony Clement, Tom Long,
Alistair Campbell, David Lindsay, Leslie Noble, Mitch Patten and Mark Mullins became
Harris's key political and policy advisors. As long-time party veterans moved out, they
moved in: "for the young neo-cons, it was an opportunity waiting to be seized. They
filled its powerless vacuum, taking the key positions on the executive and redrafting the
party's constitution. Long, Patten, Clement, Campbell, Noble and their compatriots were
determined to break the hold of the red Tory elites who had dominated the party for so
long" (Ibbitson 1997, 39).
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The first stage of reconstructing the party dealt with leadership selection. In
February 1989, at the party's convention, Tom Long, then the party's president, proposed
the adoption of a one-member, one-vote system which treated each constituency
identically (Woolstencroft 1992,211). The debate was centered, in part around a
"perception that the affairs of the party had become elite-dominated and that the party as
an organization and as a government had lost contact with its members and supporters"
(212-3). Despite strong opposition from party veterans, the resolution was passed by a
margin of three to one (212).
The second stage was concerned directly with choosing who the new leader
would be. On May 12,1990, the new selection process was put to use resulting in the
election of Mike Harris over a centrist rival, Dianne Cunningham (Ibbitson 1997,42).
Harris won with the support of the band of young conservative activists who were
"ideologically and strategically in tune with Harris" (Cameron and White 2000, 80).
They would work closely with him in reconstructing a new type of Progressive
Conservative party for Ontario.
The third stage followed in the wake of the 1990 election where the Conservatives
again ran third and obtained 23.5 per cent of the popular vote, a postwar record low. The
campaign demonstrated the weakness of the Conservative's policy development as it was
essentially an anti-tax single issue campaign. Notwithstanding the simplistic quality of
the single-theme campaign, it "prefigured a central element in what was to become the
Common Sense Revolution" (Cameron and White 2000, 79). The thinness of the party's
platform would be addressed and Harris "stressed that in the next election the party's
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platform would be much more detailed than what the Tories had just presented to the
electorate" (Woolstencroft 1997, 370). Thus began the "massive re-thinking, rebuilding
exercise that was explicitly premised on a private sector corporate reorganization model"
(Cameron and White 2000, 80).
The first effect of rethinking determined that the party suffered from four deficits:
(l)fiscal: the party was encumbered with a $5.4 million debt; (2)organization: as many
people had left the party, an organizational deficit had emerged and so weakened the base
of the party; (3)intellectual: the intellectual deficit referred to the need for a renewal of
ideas so that the party could connect with the aspirations of ordinary Ontarians; and
(4)strategic: which is to say the party needed a plan to win government (Blizzard 1995,
10 and Cameron and White 2000, 79-80). The Common Sense Revolution had its origins
in the 'intellectual' renewal aspect.
In 1991, the process of re-building policy within the party started with a series of
policy papers released under the rubric of New Directions. The reports, issued between
1991 and 1995 included: A Blueprint for Economic Renewal and Prosperity in Ontario
(1991); A Blueprint for Learning in Ontario (1992); The Mike Harris Task Force on
Rural Economic Development (1993); A Blueprint for Justice and Community Safety in
Ontario (1994); and the Report of the Mike Harris 'Northern Focus' Tour (1995).
The first and arguably the most important of these papers appeared for public
consumption on January 21 st 1991, timed to coincide with Rae's television address. The
opposition parties were provided with time for a response and Harris used the opportunity
to introduce New Directions, Volume V which was available through a 1-800 number
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(Blizzard 1995,41). The paper was refined over the next months and re-released in
October 31, 1991 under the title A Blueprint for Economic Renewal and Prosperity in
Ontario, and in substantive terms presaged the themes expressed in The Common Sense
Revolution manifesto. David Lindsay commented that: "When they said The Common
Sense Revolution was a crazy, unusual thing to do, people weren't paying attention to us
- we'd done it several years before" (Blizzard 1995,42).
A Blueprint for Economic Renewal and Prosperity in Ontario framed Ontario's
problems as follows: "Ontario is in trouble. Our economy is being battered by high
taxation, high unemployment, and low productivity. Our social structure is stretched to
the limit by soaring costs for health, education and welfare. The problems of crime and
poverty seem to be growing faster than we can respond to them" (Ontario Progressive
Conservative Caucus 1991,1). Successive Ontario governments, the paper argued, had
failed to address the need to control public expenditures and adopt policies to improve
competitiveness. Specifically, the paper identified Ontario's social programs as the
reason for declining competitiveness: "The soaring cost of universal health care, welfare
and social programs - along with massive as hoc government intervention in the
marketplace - have dangerously added to the cost of doing business, dampened
investment, and severely crippled our ability to compete" (4). The menu of "strategies to
address critical public policy deficiencies" included: a moratorium on minimum wage
increases and amendments to the Labour Relations Act; restructuring of Ontario Hydro; a
reduction in taxes; a public sector restraint program which would include a shrinkage of
the public service to 1985 levels and public sector wage controls; a commitment to a
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balanced budget; more private sector participation in the health care system as a means of
controlling costs; and reform of the budgetary process to allow for greater pre and post
budget consultation (8-31).
As policy development proceeded in the autumn of 1992, a number of party
activists gathered to draft a twelve page booklet entitled Mission '97 to redress the
strategic deficit. The purpose of Mission '97 was to demonstrate that the party was
looking beyond winning the next election and toward how it would actually govern
(Cameron and White 2000, 80; Woolstencroft 1997, 373). In this respect the party had to
identify "what policies and principles it stood for, and the means by which it would enact
them" (Ibbitson 1997, 51). Even though an election was not expected until 1994 or 1995,
the document was tabled for discussion at the party's Windsor policy conference of
October 16-18,1992. It unequivocally stated that "the action plans flowing from this
mission statement should focus not only on getting elected but on how we will govern
after that election" (Cameron and White 2000,167). Mission '97 identified three
strategic commitments that would ultimately result in The Common Sense Revolution
manifesto and each of these served a specific purpose. First, the key principles were
articulated as "adhering to shared values based on individual rights and responsibilities,
fairness, and equality of opportunity." The second element stated the goal was
"governing with responsive, competent, and principled leadership." This included
several objectives including commitments to a 'detailed' election strategy "which will
result in our forming the government after the next election" and to begin the process of
transition planning fully 6 months ahead of an expected election (Cameron and White
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2000,168). The third element initiated a comprehensive policy process which was
simply stated as "implementing innovative, consistent, and responsible policies." In this
the antecedents to the Common Sense Revolution were found. This included
commitments to "develop a comprehensive framework, including the principles upon
which policies will be built by January 1, 1993" and to "implement a direct involvement
policy development process to delineate specific policies in major strategic areas
beginning spring 1993" (168).
What was now necessary was "a specific mandate for governing ... a manifesto as
pragmatic and specific as a budget" (Ibbitson 1997, 51). The idea for detailed policy
manifesto served both electoral strategy and governing objectives in that there was a need
to "convince a sceptical and cynical electorate that the Conservatives were prepared to
deliver" and, once in power, anchor the government" to an agenda (Ibbitson 1997, 62-3).
The intense policy work up to this point and yet to come was crucial in building a
conservative party of a new type. Leslie Noble explained the political significance of this
work as follows: "One of the things we set about doing was grounding ourselves in the
party. If you belong to the Conservative party, it should stand for things conservatives
believe in, not just getting elected. So we usually spent a lot of time canvassing the party
for ideas, policy and beliefs and take those and test drive them in public ... if everybody
agreed that the system was not working, then what is the solution?" (Noble interview,
August 25, 2004).
The Richmond Hill policy conference of February 1994 concluded by
"establishing both the broad outlines of its election manifesto and the specification of the
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policy directions it was prepared to propose to the electorate" (Woolstencroft 1997, 374).
Mark Mullins, an economist with Midland Walwyn Capital, recalls the discussion of
economic and political strategy which laid the foundation for the Common Sense
Revolution:
We broke into small group discussions ... it was a good two hour session and the
everyone commented and we gathered all of this up and there was a very strong
view that ended up being very represented in the fiscal policy of the Common
Sense Revolution. There was quite a lot of support to reduce the deficit, cut taxes,
cut spending and do it at once. There was a view that you shouldn't try to do this
over an extended period of time; get the job done and move on (Mullins
interview, December 21, 2004).
Work on the manifesto began in early 1994 with Tom Long, Leslie Noble and
David Lindsay being the initial participants. Lindsay said this "was a team of people who
came together to help think through the strategy and think through the planning and that
was the beginning of building the strategy and building the campaign. We realized that at
twenty-four per cent in the polls, protecting the lead was not a strategy we had to adopt.
We had to be big, bold and different to get attention" (Lindsay interview, July 12,2004).
Their numbers expanded to include Mitch Patten, who became campaign secretary,
Alistair Campbell, an insurance executive, Jerry Redmond, who headed the party's
research unit at the Legislature, party pollster John Mykytyshyn, Bill Young, the CEO of
Consumers Distributing, former Ontario Hydro chair Tom Campbell, and corporate
lawyer Tony Clement (Blizzard, 44). The economist Mark Mullins would join the group
to ensure the economic integrity of the CSR.
The final draft was released in May 1994 through a $ 1 million marketing
campaign which included a televised province-wide press conference, a 1-800 number
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TV campaign, a province-wide bus tour and the eventual distribution of 2.5 million
copies of the CSR (Woolstencroft 1997,378).
The Common Sense Revolution manifesto "promised to revive Ontario's flagging
economy by stimulating spending through tax cuts and by eliminating deficit financing.
In exchange, the Tories would significantly curtail... the size of the government and the
role of the state in society" (Ibbitson 1997, 71). But it was more than a critique of the
simple size of government and a program for bureaucracy bashing. It was a
condemnation of the politics and practices composing FPA: "the political system itself
stands in the way of making many of the changes we need right now. Our political
system has become captive to special interests. It is full of people who are afraid to face
the difficult issues, or even talk about them. It is full of people who are doing too well as
a result of the status quo" {The Common Sense Revolution 1994, 2). The Ontario state
itself is thus singled out as the source of the insecurity and frustration so widely felt at
that time. Reflecting on the design of The Common Sense Revolution Guy Giorno,
Harris' key policy advisor and chief of staff, saw the document as a responding to a
public sentiment which held that "something had gone wrong ... that things weren't quite
right in Ontario." "The Common Sense Revolution", Giorno explained, "was designed to
show people that what ailed them wasn't just an NDP government; it was that we had
some systemic, very fundamental challenges; some fundamental fixes needed to be put in
place. These fixes were things that ordinary politicians couldn't be counted on to do."
(Giorno interview, July 5,2005) the sum of these 'fixes', expressed in varying degrees of
detail in the manifesto, amounted to a project to construct a different kind of state and a
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different kind of politics. It was ostensibly, without ever using the term, an agenda to
begin the building of a NLPA which would seek to transform public service production
and delivery, the structure and function of public administration, the role of the public
service in policy formulation, and the budget process.
The sweeping policy reforms proposed by the manifesto were concerned with not
just narrow technical legislative tinkering but with a deep transformation in the very logic
of the Ontario state. Towards such ends, the program stated: "The Common Sense
Revolution ... will demand that government does business like a business - in other
words, in an efficient and productive manner that focuses on results and puts the
customer first" (1994,16). In this respect the CSR committed "to fundamentally alter ...
a balance forged over fifty years between private and public enterprise, state and market
forces, business and labour, rich and poor. It is in this sense that The Common Sense
Revolution is, indeed, truly revolutionary" (Walkom, 1997, 416). However, this project,
born in the last decade of the 20 century, would find itself constrained by the FPA
legacy.
The Common Sense Revolution offered a broad policy agenda to Ontario voters
but what is so interesting about it is that it proposes not new public services and
interventions by the state but rather to constrain and control the state and its agencies. It
proposed to improve competitiveness through what amounted to an attack on the Ontario
public sector. In this respect, the platform proposed five key themes: (1) cut the
provincial income tax rate by 30 per cent; (2) cut 'non-priority' government spending by
20 per cent; (3) rescind and reduce various regulations, laws and taxes deemed to impede
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economic growth; (4) reduce the size of the Ontario Public Service and (5) introduce
performance standards; and (5) balance the budget (3-4).
Giorno's view was that the balanced budget commitment served to anchor the
other policy proposals: "the commitment to balance the budget, and the steps taken to
ensure that the budget was balanced, was the primary driver of the government's agenda
in-'95-99 ... I guess the agenda within the agenda, the factor which meant that absolutely
everybody rolled in the same direction, was the balanced budget... Would we have been
able to implement the CSR if there wasn't this driving force to balance the budget?"
(Giorno interview, January 26,2005). The shrinking of public expenditures, linked as
they were to a range of regulatory and transfer payment arrangements, required a
comprehensive range of 'reform' initiatives. This included deregulation or 'cutting redtape' on business activities, rescinding NDP era labour protections, freezing the
minimum wage, encouraging contracting out especially within the public service and
broader public sector, shrinking public service employment, a commitment to a balance
budget and a coercive cut in social assistance rates (MacDermid and Albo 2001,189).
This platform reflected general neoliberal themes that have elsewhere been
identified as "fiscal adjustment and market-oriented reforms" of the 1980s and in the
1990s (Bresser-Pereira 1997, 7). Even here, the paradox of the neoliberal order is that the
state had not gone away and has itself become the object of reform. In fact, it is the
mechanism through which neoliberalism is "rolled out" (Graefe 2005). For Walkom, it
was a program to shift relative power in Ontario's political economy. "How do you
create a conservative's idea of prosperity?" he quizzed rhetorically in the final days of the
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1995 general election. "You attract capital. How do you attract capital? You keep a
downward pressure on wages ... you can't lower wages unless the unions have less
power and the unemployed are desperate" (Walkom 1995, A19).

6.2

Resisting the Revolution: From Days of Action to Strategic Voting
The subject of resistence to the Common Sense Revolution waged by organized

labour and social justice coalitions is a study onto itself. It is raised here for two reasons.
First, the CSR polarized Ontario society and politics in a manner which was
unprececented in the postwar decades. The previous four decades of 'One Ontario'
politics had been cast aside as conflict and division became the dominant characteristics
of Ontario's new politics. Second, the divisions within this resistance combined with a
lack of clarity on political objectives allowed the CSR to proceed albeit not without some
reconsideration. Resistance to the CSR took on two primary and significant forms. First,
the adoption of the 'Days of Action' and second, the turn to strategic voting in the
months leading up to the 1999 election. This resistance was sparked by the aggressive
implementation of commitments made in The Common Sense Revolution manifesto. In
the first year alone the Conservative government took such measures as: a 21.6 per cent
cut to social assistance rates, restructuring of home care service delivery, repeal of labour
relations legislation reforms made under the NDP, cancellation of 390 co-op and
nonprofit housing projects, dismantling of bipartite structures governing health and safety
as well as worker training, reduction of grants to municipalities by 48 per cent, and cuts
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in grants to school boards by $1 billion, and of course there was more to the agenda than
the initiatives listed here (Dare 1997,20-6).
The Common Sense Revolution rolled-out in Ontario may be viewed as a
subnational structural adjustment program resulting in a radically altered role and powers
of government and citizens. As Clarke writes, in this new context "the prime role of
government is to serve the interests of big business by providing a favourable climate for
transnational investment through lower corporate taxes, lower wages, lower social
spending, and lower environmental standards." (Clarke 1997,29) This policy agenda
was to meet with the stiffest resistance seen in Ontario's history. The 'Days of Action'
(DOA) were the centrepiece of the resistance campaign. These would reveal the potential
within Ontario's labour and social justice movements to resist neoliberalism but as
importantly they would reveal the limitations of these movements.
A plan for organized and sustained opposition began with the November 1995
convention of the Ontario Federation of Labour (OFL) when Ontario's trade union
movement agreed "to organize a series of community shutdowns" (Turk 1997,167). The
first of these was scheduled for London, Ontario on December 11, 1995 but ten more
would follow with actions in Hamilton (February 23-24 1996), Waterloo (April 19,
1996), Peterborough (June 24,1996), Toronto (October 25-26,1996), Sudbury (March
21-22,1997), Thunder Bay (April 28,1997), North Bay (September 26-27,1997),
Windsor (October 17,1997), St. Catherines (May 1,1998), and Kingston (June 8,1998).
In terms of structure, each DOA typically consisted of "workplace shutdowns, marches,
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and a big rally." (Reshef and Rastin 2003,133) However, from the very beginning, the
unions were internally divided as to strategy.
Rosenfeld places these differences in two basic camps, each of which saw the
response to restructuring in fundamentally different ways. One approach is termed a
"fight-back orientation" and the other is rooted in labour-capital collaboration and
progressive competitiveness (2005, 34). The latter approach was favoured by the socalled 'pink paper unions', the most significant of which included the United
Steelworkers, United Food and Commercial Workers, Communications, Energey and
Paperworkers Union, and the Service Employees International Union. The other camp,
calling for mass mobilizations, consisted of the Canadian Autoworkers, Canadian Union
of Public Employees, the Ontario Public Service Employees Union, the Canadian Union
of Postal Workers, and Public Service Alliance of Canada. This division within the
House of Labour in how to respond to the anti-labour agenda of the CSR mirrored, save
for CUPE, that which had emerged as a result of the previous NDP government's
introduction of the Social Contract Act. The concept of community-based protest was
something of a compromise between those who advocated a more traditional approach
consisting of membership education and electoral support for the NDP strategy and those
who favoured a strateg of mass mobilization (138). The compromise was captured in a
resolution entitled "Fight Back'Vhich "called for mass mobilizations against the
government, but made no mention of the NDP." (138) However, as a compromise, this
strategy ensured it was never clear as to what the precise political objectives were to be
beyond opposing the Common Sense Revolution.
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As noted above, a total of 11 Days of Action were organized over a two and a half
year period, from December 1995 to June 1998. The Toronto action, with 250,000
participants, was the largest political demonstration in Canadian history. Assessing the
political effect of these campaigns is complex. The unions and social justice coalitions
demonstrated an ability to mobilize participation in the actions but in the 1999 election
the Conservatives were returned with a majority government and a marginally higher
popular vote. This outcome prompts Reshef and Rastin to ask: "Were the DO A, then, a
failed exercise in mobilization for collective action?" (142) Answers vary. A forum in
February 2005 entitled "The Days of Action: Asking Some Hard Questions", sought to
revisit and assess these events. John Cartwright, then the president of the Toronto and
York Region Labour Council represented one side of this debate with a declaration that
these were indeed successful interventions. Cartwright's positive assessment is based on
the following: an unpredented number of workers were mobilized in a common struggle
and in the process new alliances were forged between trade unions and community
groups; the DOA slowed down the implementation and consolidation of the CSR; thety
served as a powerful instrument in developing class consciousness and solidarity
(Mirrlees 2005, 38). Cartwright's positive assessment was countered by John Clarke of
the Ontario Coalition Against Poverty (OCAP). Clarke characterized the DOA as a
"squandered opportunity for the Left" (38) as they failed to stop the Harris government
from implementing its agenda. According to Clarke, the key problem with the DOA
"was rooted in its inability to articulate a palpable and future-oriented political alternative
to neo-liberalism, and its dependence on the leadership of union bureaucrats." (38)

Clarke's general political critique of the trade union leadership was that they acted as if
the social and economic compromises marking the postwar Keynesian period were still
operational. For Clarke this was an analytical error which limited the DOA as a political
strategy. Alternatively, what was necessary was an organizing effort which was
independent of the union leadership and capable of developing a "more radical, militant
and oppositional strategy" (38). Somewhere between Cartwright and Clarke stood Sam
Gindin. Gindin rejected Clarke's contention that the DOA represented a "squandered
opportunity". Instead, Gindin framed the DOA as "a belated effort to contain and defeat
powerful neo-liberal blocs and the forces of global capitalism at a time when these
emergent political and economic forms had already become highly organized,
disciplined, and increasingly entrenched within the dominant structures and apparatuses
of most nation states" (39). In other words, the response to the neoliberal assault was
inadequate as "during the DOA, Ontario's Left simply didn't have the organizational,
ideological and human capacities to challenge neo-liberal hegemony and global
capitalism." (39)
While these assessments from three prominent activists may differ fundamentally,
each contains a significant element of merit. Reshef and Rastin, in a series of key
informant interviews with DOA participants, concluded that depite the political survival
of the Harris government, the DOA were credited with several important achievements.
These included:"
building team spirit among individuals and groups who had never before worked
with each other; educating protestors about the importance of acting together;
building the skills necessary to carry out large-scale collective actions;
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establishing a communication infrastructure that would be used in the futre; and
politicizing many individuals who until then did not make a connection between
government politics and their quality of work and life. (2003,143)
Similalry, Rosenfeld identified the DOA main achievements as coalition building
between unions and community groups and, secondly, building the capacity for mass
mobilization and politicization (2005, 36). However, the potential for an expansion of
the resistance was impeded by two basic political issues. First, there was no clear
political objectives expressed and secondly, the conflict within the labour movement
between the more militant unions and the 'pink paper' unions was never resolved (Reshef
and Rastin 2003,142, 145-6). In November 1996, 'pink paper' unions signalled they
would no longer be participating in the DOA arguing that the actions were proving
politically ineffective as the Conservatives remained stable in the polls and enduring
political objectives remained unclear (146). Perhaps this was the self-fulfilling prophecy
stemming from the original compromise brokered by the OFL which deliberately avoided
a declaration of support for the NDP and expressing any clear political objectives for the
DOA . Stepping forward to fill the vacuum was a group of activists and intellectuals who
stood to the Left of the CAW and the public sector unions. Labour historian Bryan
Palmer wrote "nothing less than a general strike will even make Harris sit up and take
notice, let alone offer any serious concessions" (Palmer 1998,20). At the OFL's
November 1997 convention, delegates voted unanimously for Emergency resolution #6
which called for precisely that, a province-wide general strike. The resolution was an
attempt to address a number the problems of giving the DOA a clear poltical focus, and
called for the election of an NDP government in the ensuing 1999 election (Ontario
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Federation of Labour 1999). However, by mid-1998, the campaign was deflating as
DOA participation numbers dropped and both the public and the government was paying
less attention. At a July 1998 meeting of the OFL leadership, all plans for a general
strike were suspended (Reshef and Rastin 2003,152).
With the return of a political vacuum and a provincial election looming on the
horizon, Ontario's unions began considering electoral strategies. In this context, CAW
president Buzz Hargrove, stated: "We should now move into political action and put our
resources into defeating the government of Ontario" (Lu 1998, A10). Of course, as with
the DOA and the Social Contract before that, the issue of who to support in the arena of
electoral politics was about to resurface yet again. The dilemma revolved around the
now familiar question of to support or not support the NDP but this now came with a
twist, the option of 'strategic voting'. That is to say, to campaign against the
Conservative government by endorsing or campaigning for the candidate, whether
Liberal or NDP, most capable of defeating a Conservative incumbent or preventing a
competitive Conservative ffrom being elected. Prior to the 1999 election, a coalition of
unions and community organizations came together as the Ontario Election Network
(OEN) and urged their members to vote precisely in this manner (Reshef and Rastin 167).
The unions affiliated to the OEN included the CAW, four teachers unions, the Ontario
Nurses Association, the building trades and the Ontario Public Service Employees Union.
There was a certain irony in this strategy given that many, though not all, of the affiliates
to the OEN had been critical of the 'pink paper' unions for not being sufficiently
supportive and militant with respect to the DOA campaigns and now found themselves
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effectively endorsing the election of a Liberal government. Save for the CAW, the
private sector unions and CUPE rejected strategic voting and endorsed the NDP. CUPE
president, Sid Ryan, an erstwhile ally of many of the OEN affiliates, wrote: "Perhaps the
most benign way to look at strategic voting is as a misguided plan, based on good
intentions.. .Moving to the political center is a shallow, opportunistic response." (Ryan
1999, Al 3)
The orgins of this deepening political confusion stems back to the impasse of
social democracy in Ontario and the Rae NDP government's conservatism. Hargrove
summed up the sense of many, though not all, saying " I can't see the CAW supporting
an NDP that is prepared to tear out its roots every time the Chamber of Commerce or the
Business Council on National Issues comes calling" (1998,189). However, while the
affiliates to the OEN agreed on the principle of strategic voting, they were less than
cohesive with respect to how to put the strategy into effect. It was after all a 'loose'
coalition and there were no rules or processes to determine which candidates in a given
riding to support. Only days before the June 3,1999 election, the OEN held a press
conference to announce the 29 candidates it was endorsing The CAW did not attend this
event. One journalist wrote "the coalition appears badly split by internal fights"
(Ferguson 1999, A8). As with the DOA, and even more so, the lack of internal coherence
with respect to strategic voting served to deepen the rift between those who sought a
rapprochement with the NDP and those who rejected the NDP explicitly and, in addition,
even among those who supported strategic voting, differences emerged.

The outcome of the June 3 r election, noted above, resulted in a second
Conservative majority. The Liberals won nearly 40 per cent of the popular vote and
gained 5 seats. For the NDP it was an electoral disaster as their vote fell 8 per centage
points to 12.6 per cent with the result that only 9 New Democrats were elected to the
Legislature. A number insufficient to warrant official party status. So, how is strategic
voting to be assessed? Political scientist Brian Tanguay analysed the results for the 29
OEN endorsed candidates and concluded it was a qualified success. Nine of the 29
endored candidates (8 Liberals and 1 New Democrat) were elected or re-elected
(Tanguay 2002, 152). Tanguay is correct if the problem is framed as one of how to
minimize the number of Conservatives elected. However, there are two obvious
considerations that must be factored in. First, preventing the return of a majority
government let alone the defeat of the Conservatives was not achieved. Second, the
debate respecting the nature of the NDP aside, the turn to strategic voting was effectively
turning back the clock on the need for an independent political arm for labour. As
Gindin, noted above, concluded with respect to the DOA, the organizational and
ideological capacities of the labour and social justice coalitions was now not just
inadequate but becoming more confused and consequently less effective in providing a
sustained opposition to the Common Sense Revolution.

6.3

Implementing The Common Sense Revolution
Peter Wallace had been director and assistant deputy minister of the Program

Management and Expenditure Division (PMED), Management Board Secretariat, during
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the first term of the Common Sense Revolution. His observation was that some of the
Common Sense Revolution strategists and advisers were shaped by the Thatcherite
revolution in the UK and sought to transplant that program to Ontario. The Harris
cabinet even included a 'minister for privatization' and established a cabinet committee
responsible for privatization issues: "Many of their key people came of age during the
Thatcher years and wished to replicate this here. No one told them that Ontario never
owned the commanding heights of the economy. So their policy vision was beyond what
actually existed in Ontario" (Wallace interview, November 17,2004). Lindsay himself
picked up on this sense that the CSR's intellectuals misperceived the actually existing
scope of the Ontario public sector. Lindsay agreed with Wallace:
It's funny when you talk to right-wingers, they'll say "Harris didn't do any
privatization" - that's because we didn't own anything to privatize. But we
outsourced all of the highway maintenance, the government building management
and maintenance. And we eliminated 15,000 to 20,000 public service positions.
That's a revolution of its own sort - it's not Thatcheresque, it's not the UK model,
but we didn't start with the UK problem so implementing the UK solution isn't
appropriate. We implemented a different solution for a different circumstance.
(Lindsay interview, July 12, 2004).
Two years into the implementation of the CSR, a public affairs consultant's report
concluded that: "The initial lack of progress on the privatization front in Ontario, when
measured against the speed with which the government's election manifesto, The
Common Sense Revolution, delivered cuts to welfare, workers' compensation and other
social services, reinforcing the argument that the Harris Cabinet's commitment to an
efficient government and a balanced budget had been most apparent in a one-sided attack
on Ontario's jobless and working poor" (G.P. Murray Research 1997,1). Indeed, the
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commanding heights of Ontario's public sector, outside of health, education and social
services, were rather limited. The government's Office of Privatization identified such
candidates for privatization as the Province of Ontario Savings Office, three tree
nurseries, a government research facility, the Metro Toronto Convention Centre, and TV
Ontario. However, other potential candidates could include government registries and
agencies, GO Transit, the Ontario Lottery Corporation, highways, the Liquor Control
Board of Ontario, Ontario Hydro, and the Workers' Compensation Board (6-13). Of
these candidates, only the three tree nurseries, a land registry (Terranet) and one new
highway were privatized.
The reasons for not proceeding with privatization on each of these are as varied as
the collection of public institutions identified. Two of the largest and oldest creatures of
the Ontario state, Ontario Hydro and the Workers' Compensation Board, are technically,
economically and politically complex organizations. Ontario Hydro, the 'crown jewel' of
the Ontario state, was founded as a strategic instrument of state industrial policy.
Ontario's industrialization was facilitated through the production and distribution of lowcost electricity. From its origins Ontario Hydro has been intimately linked to Ontario's
economic development. The privatization of Hydro would hold serious implications for
Ontario's economy. As a legacy of past policy decisions, the case of Ontario Hydro
demonstrates the real constraints that can be imposed on the neoliberal project by the
structures of FPA. Similarly, the case of the Workers' Compensation Board, as the
embodiment of the first political compromise between capital and labour around the
question of how should workers be compensated for industrial accidents, reflects the
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limitations that can be placed on NLPA by its historic antecedents. The sheer volume
and complexity of claims, adjudicative processes, and the deeply political nature
respecting questions of coverage and compensability would nearly ensure that
privatization of this organization was not viable. Although, significant legislative
intervention did shift the balance of power strongly toward capitalist interests.
However, this is not the same as saying the Ontario state was not dramatically
restructured. The fiscal objectives drove this restructuring, but more interesting is the
fact that the fiscal agenda required an unprecedented alignment of political and senior
public service actors. The new tools and language of accountability (performance
contracts and performance measurement) are the means to align the political and
managerial goals and this shall be explored with respect to the role of the Cabinet Office
in creating a much more centralized, corporate approach to managing the Ontario state.
Respecting the issues which would be a priority for the Conservative government, David
Lindsay argues that "the Common Sense Revolution started with wanting to create a
balanced budget and to make Ontario competitive. In the fall of 1995, once we'd gone
through the low-hanging fruit, the job of structurally reforming the way government
delivers services and how to find additional savings and cost reductions was a bit more of
a challenge - a bit more of a management undertaking" (Lindsay interview, December 8,
2004). The "low-hanging fruit" Lindsay refers to is the first round of spending cuts
announced July 21,1995 and Finance Minister Ernie Eve's "Fiscal and Economic
Statement" of Nov. 29,1995. The July 21 statement brought the very first round of
spending cuts, $1.9 billion worth, the two largest pieces of which were the 21 per cent cut
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in social assistance rates and spending reductions for each ministry. In addition, the
finance minister established the Ontario Financial Review Commission (OFRC)
(Ministry of Finance, July 21, 1995). The OFRC was charged with presenting "a new
framework for better use of resources throughout the public sector" (OFRC 1995, 1). In
November 1995 Eves announced further cuts totalling $4.5-$5.5 billion in 1996-97
saying: "The only way to stop the growth of interest costs is to stop government
overspending. That will require a complete rethinking of government in Ontario. With a
focus on more efficient delivery of services Ontarians need most and on better value for
tax dollars" (Ministry of Finance, November 29, 1995). In that spirit, Eves committed to
implementing the recommendations of the OFRC, which had been tabled on November
10,1995.
While it was comparatively easy to shrink the core state, finding additional areas
where expenditures could be reduced proved to be very difficult. In part this was
structural and in part political:
If you are going to find $9 billion and the government says 'we're not going to cut
health care,' you're getting a smaller and smaller slice of the pie from which to
find savings ... In the meantime health care, while we cut hospital transfers by 5
per cent, the health care budget kept going up ... So, the subtleties and the
nuances of what was happening inside the pie, the fiscal expenditures, are much
more textured and much more complex than just 'walk in and slash across the
board. (Lindsay interview, December 8, 2004)

What Lindsay is addressing here is the budget structure where, in 1996-97, 66 per cent of
total provincial expenditures went to the education, health and social services sector and
when combined with the 16 per cent paid to public debt interest, it meant that 82 per cent
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of provincial expenditures were nondiscretionary (Ontario Budget 1996, 73). For a
government programmatically committed to a balanced budget and tax cuts, there was
little room to manoeuvre. A substantial proportion of the budget - $6 billion - had
already been cut by the former NDP government. There was very little left of a
discretionary nature. Core funding for social programs was the only significant target
remaining. Constraint in the broader public sector, essentially the delivery of the Ontario
state's most popular public services, such as health care, education, an array of social
services, were politically much more contested than the core public service cuts. The
cuts of July and November 1995 reduced expenditures by $4.9 billion and were to be
fully implemented by the fiscal year 1997-98 (Ministry of Finance, November 29, 1995).
Alistair Campbell saw the CSR commitment to preserve health care funding, which was
originally an electoral manoeuvre, as placing real constraints on the fiscal latitude of the
government:
In terms of how did we set priorities, we faced the same budgeting arithmetic
realities that the province was dealing with before we got elected. We promised
to seal the envelope on health care, which was our tactic to inoculate the party and
Harris against that 'we'll just cut health care' charge. So we didn't just seal the
envelope on health care, we had to keep spending, because health care inflation
was huge, but we successfully took it off the agenda during the campaign. Now,
if you're going to cut spending but not in health, classroom education or the
police, then you really have to cut an awful lot of everything else. (Campbell
interview, December 20,2004)
This is precisely what occurred in the first two or so years of the CSR where the
government's own internal administration expenditures, that is the expenditures by the
OPS itself on salaries, equipment and supplies, rent, travel, and communications, were
cut by thirty-three per cent; program delivery and operations by the same percentage;
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expenditures on agencies, boards and commissions were reduced by twenty-eight per
cent; and government grants and transfers by twenty-eight per cent (Courchene 1998,
184).
Lindsay observed a softening of position towards public expenditure constraint as
the economy stabilized. Spending cuts were central to the government in its early years,
but as revenues grew the centrality of budget constraint waned - perhaps not
ideologically but certainly in practice. Lindsay simply said: "Money started to flow into
the provincial Treasury in excess of our budget expectations ... at that point the dynamics
started to shift. And to continue to make the argument that downsizing and cutbacks
were necessary was harder and harder. The premier's rhetoric ... to continue with the
downsizing and reduction plan continued but in fact expenditures kept growing" (Lindsay
interview, December 8 2004).
While expenditures did grow between the 1995/1996 and 1999/2000 by nearly
$5.9 billion, this was not doing more than matching the rate of inflation (Ontario Budget
2004, 80). Lindsay underestimated the effectiveness of Ontario's application of public
expenditure management as indeed one of Hood's NPM 'mega-trends', the slowing down
or reversal of growth in public expenditures and staffing (1991, 3), had been achieved.
The government's shift to reallocate savings achieved in one program area and then
reinvest in another, effectively meant little given the sums involved. The goal of global
and absolute public expenditure reduction had not necessarily been abandoned.
However, the building of NLPA was more complex an undertaking than had been
contemplated. PPBS, as noted below, was an attempt a quarter century prior, under very
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different circumstances marking the height of FPA in Ontario, to better manage the
growth in public expenditures. It failed, in part, due to an inability to understand the
politics which underlay budget decisions. In a similar fashion, the Common Sense
Revolution was responding by making political calculations regarding reallocations. In
short, the poor paid for reinvestments in health and in education. Within these social
policy expenditure fields, a discernable shift in allocations was occurring particularly
with the 1997/98 fiscal year. Health and education expenditures grew slightly over the
1995/96 fiscal year by $600 million and $1.6 billion while the Ministry of Community
and Social Services, which was also responsible for social assistance, remained $800
million below its 1995/96 allocation. This fell a further $400 million the subsequent year
(Ontario Public Accounts, 1995-1996 to 1999-2000). Reinvestment in health and
education, while modest and insufficient to meet demands and quality expectations, can
be understood as an expression of the constraints placed on NLPA as the neoliberal
political leadership came to understand the political importance of these policy fields to
citizens. The ongoing retrenchment in income maintenance and social services functions
demonstrated that 'poor bashing', as it was the poor who benefited from income
maintenance programs, was deemed to be politically expedient. It was not that there was
a 'wet' faction within the party's Legislative caucus. However, the particular focus of
conviction did vary. Consequently, how to proceed with the construction of NLPA was
not a coherent prescription despite The Common Sense Revolution.
Giorno divided the governing caucus' orientation toward the manifesto into three
factions that may be broadly termed the 'pragmatic promise keepers', 'the ideological
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fundamentalists' and the 'fiscal conservatives'. The 'pragmatic promise keepers' are
described by Giorno as those who "put value on it (the CSR manifesto) because they
believed an elected government had to implement those things that it promised to do.
They saw it as a check list... but did not want to view it as a philosophy or as a
comprehensive approach." The second group, the ideologues, were "those who saw it as
a list of promises in philosophical and ideological terms. They saw that it stood for an
approach to greater accountability, less spending, less regulation and an outlook which
was inclined to challenge assumptions ... The reason The Common Sense Revolution
emerged was because there was something fundamentally wrong with public institutions
and the system in Ontario which required changing" (Giorno interview, July 6,2004).
The third faction, the fiscal conservatives, who were the dominant group according to
Giorno, "were primarily concerned with cutting taxes and eliminating the deficit. Those
who would have reduced that document to simply one or two bullets, which was that we
have to cut taxes and we have to reduce the debt... my view of the first four years is that
what really drove the government to change was not so much The Common Sense
Revolution as it was the fiscal plan in The Common Sense Revolution" (Giorno interview,
July 6,2004).
This observation coming from a key actor within the Common Sense Revolution
fails to fully understand the link between the fiscal conservatives and the ideological
fundamentalists. That is to say the focus upon public expenditure constraint and
shrinking tax revenues through reductions in tax rates is foundational to building NLP A.
The starving of public finances provides the fiscal policy rationale for restructuring
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provision of public services and the role of the state. The 'factional' differences are less
significant than Giorno suggests.
Provincial expenditures dropped in 1992/93 and then recovered and then dropped
again in 1996/97 only to begin expanding the following year. What these numbers do not
reveal however, is the Ontario public expenditures as a proportion of the total economy
was dramatically shrinking. In 1995/96, Ontario government expenditures composed
19.23 per cent of the GDP but by 2000/01 this had dropped to 14.8 per cent of GDP.
(Ontario Budget 1997, 67; Ontario Budget 2003, 69).
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As the graph above illustrates, when adjusted for inflation and expressed in per capita
terms, provincial expenditures have lagged growth in the Ontario economy.

265
The public sector and core Ontario Public Service workforce numbers correspond
to this shrinking of the provincial state. Between 1995 and 1999, the first and most
aggressive term of the Common Sense Revolution, employment in the Ontario Public
Service fell from 81,300 in 1995-96 to 54,952 in 1999-2000. As for the Ontario public
sector workforce, it reached an historic high in 1992 of 1,042,000 employees and then
began to decline in 1993 through to 1997 when it bottomed out at 938,500, a decline of
nearly 10 per cent (Statistics Canada 2001, Table CD IT07).
Graph 3: Public Service As A Percentage of Ontario's Population and Total Labour
Force, 1970-2002
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For the Ontario Public Service this meant a return, in terms of numbers, to
dimensions not seen since 1967-68 (Ontario Civil Service Commission 1968, 35). But it
is the proportion vis-a-vis the overall workforce which tells a more nuanced story where
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the public sector workforce fell from 21 per cent of the total Ontario workforce in 1992 to
16. 57 per cent in 2001
Despite this early and aggressive reduction in expenditures there was frustration
from within the Common Sense Revolution that the project of building NLPA had not
been sufficiently aggressive. Leslie Noble who, even as a private management
consultant, was always very near to the centre of strategic thinking, commented: "I don't
think we'd gone nearly far enough in cutting waste and spending in government" (Noble
interview, August 25,2004). Tom Long shared Noble's perspective saying: "The one
thing we didn't do was to materially reduce the size and scope of government. We didn't
sell any assets to speak o f (Long interview, July 22 2004). But the numbers, as noted,
illustrate a different story. Public sector employment as a proportion of the total Ontario
workforce had begun to decline in 1993, the year of the NDP's Social Contract, and
continued to do so through the course of the CSR. A qualitative transformation in the
Ontario state was indeed taking place.
New Modes of Control: The Origins of Business Planning in Ontario
In Ontario, the purpose of business planning, as a management process, is fivefold: (1) to improve decision-making by taking a coordinated approach to financial,
information technology, human and resources planning; (2) to support the development
and delivery of programs and services; (3) to ensure outcomes are aligned with
government policies and priorities; (4) to align ministry business plans with the corporate
Ontario Public Service vision of a 'customer-centred' government; and (5) to improve
accountability for measuring and achieving results (Management Board Secretariat 2000,
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4). The 'business plan' itself is "a strategic document that outlines a ministry's overall
direction and key strategies over a four year planning horizon. Business plans provide a
strategy for managing a ministry's core businesses, programs and services on a fiscally
sustainable basis. Business plans provide a critical link between the government's
overall policy agenda and the fiscal plan" (Management Board Secretariat 2000, 22).
David Lindsay recalls the adoption of business planning as a means of reducing
expenditures. But his comments also indicate the extent to which the public service was
aligned toward these objectives through performance contracts:
Michelle Noble, the deputy at the Management Board Secretariat, Rita Burak, the
Secretary of the Cabinet, and Mike Gourley, deputy minister of Finance were
talking about the machinery of government. These were the central agency
deputies who worked with us to construct a business planning process. It was not
dissimilar from what they were doing in Alberta. They had a process whereby
each ministry had to go through and identify its core businesses and in doing so,
what it could spin out. Burak established a deputy ministers' accountability
framework which was embodied in their annual performance plans. For the first
time we adopted a bonus pay plan for deputy ministers and senior management.
They were rewarded for implementing their business plans. So finding ways to
outsource, contract out, downsize, reduce the cost of government, eliminate
programs that were no longer part of the governments core mandate, obviously
this was a driving force in finding additional savings ... Business planning was an
innovation. It was needed to drive the system to find cost savings. (Lindsay
interview, December 8, 2004)
In this respect, business planning performs "a key role in the allocation of resources to
support the provision of government programs and services in Ontario" (Fulford 2001,
38). This formulation has been the holy grail of budget planning tools going back to the
Program Planning Budgeting Systems (PPBS) of the 1960s. It is a logical association,
given that "budgeting is about the allocation of scarce resources and productivity is about
the efficiency with which goods and services are produced from available resources.
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Logically, there would seem to be some connection between the two" (Lauth 1987,21).
However, in practical terms, linking budgeting (i.e. allocations) with productivity
objectives (i.e. efficiency), as Fulford suggests the Common Sense Revolution
accomplished, is a highly contestable assertion. Integrating productivity data into
budgeting "attempts to alter the traditional budget fundamentally" (24) by placing the
focus on outcomes/results and in so doing challenges budget incrementalism.
The primary obstacle confounding rational budgeting was the "frequent and often
irreconcilable conflict between economic rationality and political criteria in determining
the worth of programs and activities" (24). These 'political criteria' were the factors
performance measurement was to consider. According to the OECD "the main objective
of performance measurement in public organizations is to better decision-making, leading
to improved outcomes" (PUMA 1994,13). This is a contemporary expression of the
scientism of early to mid 20th century public administration which shared the view that
political and technical considerations could be mechanically compartmentalized.
The work of the Ontario Financial Review Commission, which led to the adoption
of annual business planning, can be understood as an attempt to depoliticize the model of
budget-making characteristic of FPA and instead embed a managerial dimension to the
budget process. The objective of which is greater central control over allocations and
outcomes. In addition to the aforementioned budget cuts, there was a need to norm
public expenditure constraint into the very fabric of the Ontario state. The contribution
of the Commission would be a significant component in building NLPA in Ontario.
Norming NLPA into the Ontario State: The Ontario Financial Review Commission
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Among the first actions marking the launch of the Common Sense Revolution was
the establishment of the Ontario Financial Review Commission (OFRC). While not met
with great fanfare, having been overshadowed by the dramatic cut to social assistance
rates, it was the first signal that the Common Sense Revolution was concerned with more
than fiscal conservatism. Order-in-Council 1631/95 mandated the OFRC to review and
advise the government on a broad range of financial practices, including options for
ensuring data/information is available to support decision-making and improve
accountability and to establish a medium-term planning and budgeting framework that
would facilitate expenditure planning (Executive Council, OIC 1631/95). This mandate
steered the OFRC toward a re-conceptualization of public administration. In this sense,
the OFRC was the protean mechanism for a transition from FPA to NLPA. The OFRC's
work would address the limitations and constraints presented by FPA as it directly and
indirectly examined the means for delivery of public services, the budget process,
functions and structures of the public service, and the alignment of the public service
toward government priorities. The OFRC, as with the COGP three decades earlier,
understood the necessity of improved planning capacities as the critical element in
proceeding toward NLPA.
The OFRC's mandate, established by the new cabinet, was consistent with the
orientation of The Common Sense Revolution manifesto that the logic and management of
government should be more business-like. The OFRC's ideological premise reflected a
distinct market liberal orientation where Ontario public sector inefficiencies were seen to
be the result of the absence of disciplining market forces (OFRC 1995,17). In this
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respect it examined public finances from a business-perspective. More importantly, this
would entail serious reconsideration of the direct delivery by government of public
services. In other words 'alternative service delivery', was with the OFRC, placed firmly
on the agenda. Through its work, the processes and instruments would emerge to shift
the internal practices and culture of FPA. While significant budget cuts were quickly
implemented, it would be the task of the OFRC to propose processes and methods
serving to embed the business model within the Ontario state. In other words, to begin
the process of building NLPA.
The key priority for the OFRC was deficit reduction. This meant "spending must
be brought into line with revenues", and toward this goal "the public sector must identify
which of its services and programs best meet the needs of Ontarians, eliminate those that
no longer work, and learn to provide remaining core services with fewer resources"
(OFRC 1995, 16). In Ontario, as in Alberta and the Federal government, business
planning was an approach explicitly linked to a policy of public expenditure management
(Potter and Bernier 2001,1). More substantively, the OFRC, at an ideological level, was
clear in its resolve to bring a market/business model of 'discipline' into the public service
and public sector, and conveyed this view as follows:
Much of what the Commission learned in its review caused it concern. The
Ontario public service employs tens of thousands of people in hundreds of offices
across the province. Like any such sprawling organization, it presents
monumental problems of management, especially when circumstances demand
rapid change. Added to this is the essential dilemma of the public sector: the
difficulty, without the long-term discipline of market forces, of ensuring that
resources are used efficiently and effectively. (OFRC 1995,17)
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In the OFRC's expressed view, the means for imposing a discipline upon the Ontario
state sector is "to create better links among planning, monitoring, reporting and
evaluating performance" (1995,18). In concrete terms, this was a program to establish
the planning and coordinative capacity which had been found inadequate through the
history of FPA. Moreover, it was intended to overcome the fragmented ad hoc brokerage
politics characterizing FPA by linking planning activities to government priorities for
which both ministers and senior public service managers would be responsible (Fulford
2001,40).
The central place of public expenditure management, that is fiscal discipline,
necessitated serious consideration of alternative methods of service delivery. The
OFRC's narrow review of six Crown agencies: the Metro Convention Center; the
Development Corporations of Ontario; the Ontario Financing Authority; the Ontario
Transportation Capital Corporation; the Ontario Clean Water Agency; and the Ontario
Realty Corporation; created the space for a more general questioning of public delivery.
Was public delivery of services the "best suited" form for delivery, or were other options
available (OFRC 1995, 52)? The OFRC responded to its own questioning by advising of
the general benefits of a more pluralist approach to service delivery stating that "funding
a service in whole or part does not restrict government to providing that service directly
... Some of these delivery options aim to improve service and reduce costs by using
market-pricing mechanisms. The OFRC believes that such options can both improve
efficiency and effectiveness and protect the public interest" (OFRC 1995, 52-3). In other
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words, where there was no public policy reason for public ownership and delivery, then
the private sector should carry out this work (55).
As discussed in an earlier chapter, service delivery pluralism is linked to the three
strategies of control identified by Hoggett (1996). To recap, these strategies are managed
competition, centralized decentralization, and performance management. Non-public
service delivery providers, both for-profit and non-profit entities, compete for publicly
financed service delivery contracts. The result is the marketization of delivery
responsibility for service delivery shifts from the public sector to the market. The
contract is an instrument of 'centralized decentralization' in that the terms, conditions,
and monitoring of the contract are state functions or those of an intermediate agency.
Indeed the management remains centralized while the delivery is decentralized. Of
course, performance management is also a function of the state over the delivery
agencies. Marketization and performance monitoring become the means for driving
productivity while contractualization serves to depoliticize the link between policy and
delivery. This is especially the case if intermediate organizations are established by the
state to manage contracting on behalf of the state.
The OFRC's final report, tabled November 10,1995, clearly expressed a program
to move away from budget incrementalism and toward a model of public expenditure
management where the goals are fiscal constraint, alignment of allocations with political
priorities, delivery decentralization, and a focus on results (Sciavo-Campo and Tommasi
1999,3). The 55 recommendations were characterized as a framework that "will move
government from its current process orientation to a performance orientation ... And it
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represents hope for real and lasting change that will help to achieve in the most effective
and efficient way the urgent goal of balancing the budget and subsequently reducing debt
in Ontario" (OFRC 1995,1). To achieve these objectives, the OFRC understood that
greater planning capacity within the Ontario state was a necessary precondition (OFRC
1995, 2). The transition to NLPA would in fact require a stronger state from which to
roll-out the changes in policy and culture essential to neoliberalizing the state.
The planning recommendations consisted of the following components. First,
fiscal planning capacities were to be improved and expanded. While forecasting and
expenditure planning were already part of the budget process these were to be improved.
Three year business plans for each ministry were to be introduced and these would
include performance objectives/goals for key programs. Progress toward these stated
objectives would be monitored and contingency provisions developed to address
shortcomings. Business planning and performance measurement, by linking planning,
monitoring and evaluation, would "improve the management and accountability
processes." Second, fiscal management and revenue forecasting would incorporate threeyear deficit targets. To 'get out in front of the curve', ministries would be required to
undertake 'environmental scans' as a means to assess the impact of socio-economic
trends on their performance and to determine if there is a need to reallocate resources to
meet emerging needs. And ministries would need to identify unanticipated revenues and
apply these against the deficit and debt. Third, the OFRC recommend that legislation be
developed to establish a legal obligation for public sector organizations to engage in a
prescribed form of business planning (OFRC 1995, 5-9). This total package can be
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understood as a means to build planning capacity as a means to centralize control over
the activities of all Ontario public sector organizations.
To align the senior public service toward achieving these outcomes, the OFRC
further recommended that a compensation system be adopted that would "motivate
effective and efficient behaviour, and remove current disincentives to such behaviour"
(9). The OFRC understood the need to move beyond the simplicity of budgetary cuts
which could with equal ease be restored. Its mission was much more profound than
simply advancing fiscal conservatism. The package of recommendations it proposed
went well beyond this dimension and formed the basis for a restructuring of the public
sector (1995, 19). This project would require aligning the senior ranks of the public
service towards that goal. It was a vision of a very different public sector that set in
motion a managerial revolution. "Management in government," the report intones,
"needs to shift its focus to a longer time horizon, and must have the tools that go with that
shift" (OFRC 1995, 20). However, transformation of such magnitude requires
administrative leadership not just in a technocratic fashion but at a cultural level as well,
"the critical success factor to the framework ... outlined will be leadership from the top
to drive cultural change throughout the public sector" (20). This important proposition
held implications for the traditional doctrine of the politics-administration dichotomy in
that it signalled, in the guise of technocratic managerialism, a strategy to align the upper
echelons of the public service toward what was fundamentally a political project.
Political, not neutral technocratic responsiveness was to be inculcated through incentives
and performance evaluation based on achievement of goals.
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On May 7,1996, the Conservative government tabled its first full budget for the
province. With respect to the OFRC, the Budget papers noted that since the tabling of its
report in November 1995, "the government has accepted 52 recommendations, of which
it has already implemented 25, and is working on implementing 27 others" (Ontario
Budget 1996, 99). Also in that same month, the first ministry-level business plans were
released to the public in a document entitled Doing Better for Less: Introducing
Ontario's Business Plans. Under the rubric of 'accountability' the document makes clear
the link between the key policy objectives of the government, as articulated in The
Common Sense Revolution manifesto, and the business plans as a tool to align ministries
towards achieving these objectives. The collection of brief plans (typically six to seven
pages each) is introduced in the context of the larger policy context where the "challenge
now is to restore accountability. To meet that challenge, each ministry has developed a
Business Plan. These plans define what the ministries roles should be. They explore the
most cost-effective ways to carry out those roles" (Government of Ontario 1996, 1).
Tony Clement, who served as Minister of Health, saw business planning as a means to
more rationally target expenditure reductions: "if you're not going to do 'downsizing as
dumbsizing' as some of us put it, then you've got to have a whole process to decide ...
which business are we going to stay in and which business are we going to get out of...
the decision-making is a lot more complicated than saying, 'okay, 5 per cent across the
board'" (Clement interview, August 11, 2005).
In a further commitment to expanding the centralization of authority of the
provincial state over the delivery agencies of the broader public sector, the Budget of
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1997 made a commitment to introduce a Public Sector Accountability Act that would
require municipalities, school boards, universities, community colleges, and hospitals:
...to disclose to the public, in a corporate plan and annual report, information on
the objectives of the organization, the plan for carrying out these objectives of the
organization, the resources required and performance against their plan. It will
also require them to benchmark their activities against the public and private
sector to ensure that best practices are followed, and to provide a plan to move
towards best practices in those situations where they have fallen behind." (Ontario
Budget 1997, 42)

With respect to the aforementioned benchmarking, Robert Siddall, an Assistant Deputy
Minister with the Ministry of Finance, the "process would also include identifying areas
where private operators could be involved in the design and delivery of services"
(Blackwell, July 7, 1997).
The 1998 Annual Report of the Auditor General conducted a status report on the
government's progress in implementing the recommendation of the OFRC. In global
terms, by this point, 35 of the total 55 recommendations had been implemented and a
further 14 were "in process" while six were not being implemented (OFRC 1998, 16).
Based on this data, it would be difficult to accuse the government of undermining or
ignoring the Commission's recommendations. However, with respect to business
planning, the Provincial Auditor criticized the government for not moving forward on the
OFRC's recommendation to include a three-year outlook, public sector-wide business
plan as part of the annual budget. The rationale for the OFRC's proposal for a global
perspective was that this would provide essential details pertaining to government goals
and priorities that would serve as a basis to inform the ministry-level business plans
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(OFRC 1995, 5). In a joint response to the Auditor, the Ministry of Finance and
Management Board contended that the annual Budget now incorporated such detail
including performance targets and measures for ministries linked to key government
priorities (OFRC 1998,19).
In the spring of 1999, Harris dissolved the Legislature and called an election for
June 3. When the votes were counted the Conservatives had slightly increased their
popular vote to 45.1 per cent and won 59 seats in the smaller Legislative Assembly
(which had been reduced to 103 from 130 seats). The Liberals benefited from the further
collapse of the NDP by taking 39 per cent of the vote and 35 seats. The NDP received its
lowest percentage of vote in Ontario's postwar history at 12.6 per cent and 9 seats. The
Conservative platform document, entitled Blueprint: Mike Harris' Plan to Keep Ontario
on the Right Track, was less polemical and incendiary than The Common Sense
Revolution manifesto of 1994, but it confirmed that the direction of government policy
would not change. It made commitments to a 20 per cent tax cut in the provincial income
tax rate, an expansion of the workfare reforms to include addressing drug addiction and
illiteracy, a confirmed commitment to balance the budget, a salary 'sunshine' law for
union leaders, an aggressive law and order agenda including a crack-down on
panhandling among other initiatives. The program also called for reinvestment in health
care and education. With respect to health care, it committed a Conservative government
to increase health care funding by 20 per cent over the next five years and establish
hospital 'report cards' to communicate and measure the performance of each institution.
With regard to education, the Conservatives pledged "funding for classroom education
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will increase to match rising enrolment", that a student code of conduct would be
introduced, and that teachers would be subjected to testing. The declining state of
Ontario's infrastructure was addressed with the program's announcement that the next
government would establish a $20 billion 'SuperBuild Growth Fund' "to build and renew
our roads, schools, hospitals and technology links" (Ontario Progressive Conservative
Party 1999,4).
In late 1999, the OFRC was re-established. The new Order-in-Council mandated
the OFRC in its second iteration to provide options "for improving the financial
management, decision-making and reporting practices of the government's key transfer
partners including: governance and accountability practices; forecasting, budgeting and
accounting practices; performance and financial reporting practice" (Order-in-Council
2430/99). In 2001, the OFRC issued its second report with recommendations clearly
echoing the principles and concept of the Public Sector Accountability Act proposal
floated in the 1997 budget. Given that two-thirds of the provincial budget went to
'transfer payment partners', it was inevitable that the Common Sense Revolution would
turn directly towards the social policy delivery agencies in its quest for further public
sector constraint. The key recommendation in this respect urged the government to
"introduce legislation incorporating an accountability framework that includes both the
basic elements of accountability and provision for sector-wide independent performance
enhancement offices" (OFRC 2001, 8). The OFRC defined the problem as one of
ensuring quality and containing the cost of public services funded by the province but
delivered by transfer payment agencies (30). Consequently, the OFRC returned to its
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earlier proposal that a global public-sector business plan, covering all public sector
organizations, be developed by the government:
The Commission believes this information would be more useful if presented in a
business plan, similar to those which ministries now prepare, and supplemented,
as necessary, with additional financial and economic information ... The current
Commission believes that the public, transfer partners and ministries would all
benefit from the production by the government of a business plan with a threeyear time horizon. This would allow better long-term planning throughout the
public sector and provide an opportunity for the government to outline the
expected results of longer-term initiatives (OFRC 2001, 66).

In this model, the delivery agencies would be accountable to the funding ministry but
also subject to the oversight of the proposed performance enhancement office, which
would be responsible for monitoring and evaluating delivery agencies within a sector.
And where a public organization failed to achieve its agreed objectives, the performance
enhancement office would "have a role in assessing the reasons and recommending ways
of bringing the organization's performance up to its full potential" (37). This all begs the
question, if the budget is providing sufficient information to allow ministries to carry out
effective business planning, as the Ministry of Finance and Management Board
suggested, then why the ongoing support from the OFRC for a public sector-wide
business plan?
This difference between two central agencies and the Commission can be
understood as the surfacing of different political strategies regarding how to proceed with
building NLPA and the politics associated with that endeavour. The budget is ultimately
a political tool and great autonomy is granted to the Minister of Finance in constructing
the entire document. As part of the budget planning process, each ministry is asked to
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submit a budget proposal which discloses financial resources necessary to maintain
existing administrative and program as well as proposals for new initiatives requiring
additional resources. With ministries straddling key economic and political sectors and
serving to facilitate the aggregation of these sectoral interests, this model of budgetmaking lent itself to the budget incrementalism noted earlier. This budget process
encouraged ad hoc policy-making, based on the essentially clientilistic relationships
between ministries and their 'transfer payment agencies', that overwhelmed efforts to
more rationally coordinate the allocation of resources. It worked adequately while
economic growth and relative stability were the norm and the means could be found to
address planning failure.
But this model was not conducive to the building of NLPA. Decisions to allocate
resources or not allocate resources for new initiatives, or to direct constraint, are nearly
exclusively the purview of the Ministry. As such the FPA model of budget-making is
very centralized. Whether the centralization is to force expenditure control or to
encourage expansion is a matter of political bargaining and contest. The point is, despite
its highly centralized nature, budget-making is a politically sensitive exercise. By
advocating a three year pan-public sector business plan, the OFRC was seeking to
constrain the latitude for short-term political bargaining between 'transfer payment
agencies', the most significant of which are municipalities, post-secondary education,
school boards, and hospitals which account for two-thirds or more of provincial
expenditures, and the government ministries to which they were accountable. Obviously
the three year horizon of the proposed business plan would limit the scope for such
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brokerage by establishing commitments beyond a single fiscal year. Second, the global
business plan would be driven from the top down and rolled out to the broader public
sector. In contrast to the annual budget process, which was largely a matter of managing
the detailed proposals flowing upward from the line ministries, this was to be a
managerial tool directing the public sector from the centre. And related to this point, by
definition it would require that the capacities for analysis and research be expanded to
effectively process the data and information needed to make decisions. In essence, the
global business plan would ensure the budget remained consistent with government
priorities over a longer term.
While ministry-level business planning proceeded to become the practice, the
proposal to institute a global public sector business plan did not proceed. David Lindsay
attributed this to a waning political interest in aggressively bringing the broader public
sector under greater control after the first two years of the CSR:
The enthusiasm and the determination with which our transfer partners engaged in
that same exercise seemed to quickly dissipate. In the first year I think they
accepted the government got elected and they grudgingly absorbed them. After
the second and third year the protests started to build and the administrators of the
transfer agencies, municipal mayors, started realizing the government was coming
under increasing pressure and they engaged in that pressure as well. The
productivity rhetoric at the time, 'better quality at a lower price' and 'getting more
for less', started to wane. (Lindsay interview, December 8, 2004)

However, if the construction of NLPA was to be successful it would be necessary to find
a means to bring greater central control, meaning either by the Ministry of Finance or the
cabinet.
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In the days leading up to the April 18,2001 Speech from the Throne, Finance
Minister Jim Flaherty began signaling that significant budget constraint was looming.
The Minister noted that "health care costs have jumped dramatically from 38 per cent of
program spending in 1995-96 to 44 per cent of total. We have to work on controlling
increases in spending on health care." All ministries would face 'zero-based budgeting'
(Blackwell, April 18, 2001,1). The Throne Speech reflected Flaherty's message of
constraint and the OFRC's call for greater public sector accountability to the government:
"The broad public sector, including all levels of government, consumes 37.7 per cent of
the province's gross domestic product... your government will introduce sweeping
reforms to ensure that all public sector institutions are accountable to the citizens of
Ontario" (Legislative Assembly, 19 April 2001, 3). Shortly thereafter, on May 9, 2001
(the same day as the 2001 Budget was presented) the Minister of Finance introduced Bill
46, An Act respecting the Accountability of Public Sector Organizations. The Act
effectively sought to embed within the Ontario state NPM practices and key neoliberal
principles through legislative obligation. The use of a legislative instrument would
provide the appropriate minister, in this case the Minister of Finance, with new powers to
directly monitor the performance of broader public sector organizations. The legislation
required public sector organizations to: (l)establish performance measurement practices
and report on progress annually; (2)improve program effectiveness and public
accountability by promoting a stronger focus on the results and service quality of public
sector organizations; (3)improve service delivery by requiring that public sector
organizations prepare a plan to meet identified objectives and to provide information on
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results and service quality achieved; (4)improve decision-making in public sector
organizations by ensuring that relevant information about each organization's objectives
and about the effectiveness and efficiency of the organization's activities in meeting
those objectives is available to the public; and (5)improve fiscal responsibility by
requiring public sector organizations to prepare and deliver a yearly balanced budget
(Ontario Budget 2001, 18).
In certain respects this was a retrieval of a previous attempt to arrest budget
incrementalism - the planning, programming and budgeting system (PPBS) model of
budget controllership which "stressed objectives, planning and program effectiveness"
(Shafritz, Russell, and Borick 2007, 495). PPBS, as noted earlier, was adopted in Ontario
in 1968, a time of significant public sector expansion, but it failed to deal with fiscal
restraint and the political realities of the day (Prince 1989,107). Consequently, it was
abandoned and overtaken by a policy of fiscal restraint. The proposed new accountability
act incorporated these elements but went further in setting a legal duty on public sector
organizations to balance their budgets.
The legislative aspect of this proposal has to be emphasized. This was not just a
tinkering with the budget process. It was law. In this respect the proposal signalled a
desire for an unprecedented expansion in the powers of the Minister of Finance to
intervene in the management of broader public sector delivery organizations. The Act
empowered the Minister of Finance, without having cause, to undertake a review of an
organization's financial management and business practices. Upon completion of such a
review the Minister could compel an agency to adopt recommendations made in the
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course of the review; and most importantly, the Minister was empowered to withhold
funds from a delivery organization for failing to comply with any requirement made
under the proposed legislation (Legislative Assembly 2001, Bill 46). In addition,
business plans were to identify measures leading toward the adoption of alternative
service delivery including the use of for-profit delivery agents. This provision set the
stage for a legislated framework for the contracting out of a wide range of public
services.
Ontario's 'commanding heights' were in the transfer payment sector: the broader
public sector organization responsible for the delivery of popular social programs which
accounted for two-thirds and more of provincial spending. Together with management
performance contracting and pay linked to performance (as the OFRC itself
recommended), the business plans were a means of constructing the necessary alignment
of political priorities, public service, and the actual delivery organizations such as
schools, hospitals, and social service agencies.
Ultimately, there was no public sector-wide business plan and no legislative leash
placed on the broader public sector to bring it under tighter central control. In terms of
the construction of NLPA in Ontario, of what significance is this apparent retreat? The
answer is found in an axiom of Ontario's public administrative history, and that is the
centrality of politics. PPBS was abandoned in the first half of the 1970s because the
managerial rationalism it expressed could not be adapted to consider the political
exigencies of the time. In short, planning and the practices of political brokerage were
difficult to square. The OFRC understood that the ad hocery and clientilism
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characterizing FPA could only be overcome through more centralized control and
accountability to deliver results beyond a single fiscal year. While ideologically
congruent with the CSR, the OFRC sought to depoliticize to as a great an extent as
possible the process of budget-making and the relationships between the key transfer
payment ministries and their transfer payment 'partners'. A public sector-wide business
plan, enforced through legislation, by serving to centralize power in the Ministry of
Finance and in establishing multi-year allocations and goals, narrowed the range of
latitude for political bargaining.
With a second majority secured, and the economy in full recovery, the political
leadership was unwilling to self-limit their range of options. Neoliberal centralization
and planning would need to accommodate a certain degree of ad hoc brokerage politics.
Similarly, the retreat from the Public Sector Accountability Act can only be explained as
a political decision. It most certainly was not an ideological difference between the
OFRC and the Conservative government. The OFRC was primarily concerned with
building a rational management system that could be embedded in the apparatus of the
provincial state. The government, specifically the Premier's Office and Cabinet Office as
the key centres of the Ontario state, were concerned with rapidly delivering on the
commitments made in The Common Sense Revolution. As an accountability tool, a
detailed and public global public sector business plan would have denied the government
itself latitude in manoeuvring and adapting to changing circumstances, a flexibility it was
not willing, of course, to grant to the ministries and other crown agencies. Ministrybased business planning, controlled and directed from the two central agencies - the
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Management Board and the Ministry of Finance - provided a sufficient means to control
operational units (ministries). However, this is still contestable as one senior
Management Board analyst, reflecting on the efficacy of the business planning process,
commented: "Initially this link to policy was established through The Common Sense
Revolution platform. Later, the integrated planning process provided this linkage.
However, this did not provide enough of a feedback loop for direction setting. Ministries
looked only at their own agendas and did not take a horizontal perspective. The CSR •
provided strategic direction. Now there is less direction and what there is, is less
coherent than what was the norm with the CSR" (Wong interview, August 11, 2003).
A certain degree of 'fits and starts' reappeared in the effort to construct NLPA in
Ontario. The political strategy of centralization, especially in the second term when
much of the CSR had been rolled out, while crucial in the particularly polarizing and
aggressive first term, could also constrain the political flexibility to broker arrangements
with strategically important sections of the public sector. In addition, the proposed
allocation of substantial new powers to the Minister of Finance to direct public
organizations was simply draconian. The strategy of centralized decentralization, to be
effective, had to provide a certain degree of arms-length control through contracts or
intermediary organizations. The Public Sector Accountability Act left nothing to the
imagination as all power ultimately was with the Minister of Finance.
The Business Planning and Allocations Process: New Modes of Control?
Allen Schick (1980) derides Wildavsky's 'celebration' of incremental budgeting
in The Politics of the Budgetary Process, stating: "Incrementalism covers just about
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everything in budgeting, and it therefore explains just about nothing ... Incrementalism
cannot distinguish between an agency that reduces some activities while adding to others,
all the while increasing its total budget, and an agency which experiences no shrinkage in
any of its activities" (Schick 1980, 9-10). For Schick, budget reform is not a technocratic
administrative process but rather is shaped by political factors:
...the emergence of reform might appear to be sudden and without an immediate
cause, its spread ... usually traceable to changes in administrative and/or political
conditions. Budgeting is not an isolated practice that operates - or changes independently of the environment in which it exists. Even when it seems to be
mere tinkering with budgetary mechanics, an innovation has an administrative or
political purpose. (1980,10)

The work of the OFRC is important in this respect, insofar as its objective was to create a
means to regulate public expenditure in Ontario from the centre of the state - basically
through stricter adherence to the budget's fiscal plan. However, as the MBS analyst
observed above, a certain drift took hold, particularly in the second term, when The
Common Sense Revolution manifesto commitments had been implemented. But this was
not a reversion to the status quo ante of FPA where individual ministries operated as
semi-autonomous fiefdoms. Several indicators during the second term point to a
stabilization or sustaining of the achievements of the Common Sense Revolution between
1995 and 1999. Broader public sector employment as a proportion of the total Ontario
workforce remained stable at 25 year lows hovering between 16.6 and 17 per cent
(Statistics Canada 2002, CD ROM) and provincial expenditures as a proportion of the
Ontario economy continued a downward trend from 16.2 per cent in 1999 to 15.1 per
cent in 2002 (Ontario Budget, 2000 to 2003). Notably, employment in the OPS grew by
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8,000 which in absolute numbers restored it to its 1970 dimensions (Ontario Civil Service
Commission, Annual Reports, 1999-2003). NLPA was indeed being built and the need
for additional instruments to further augment the centralization of control was not seen to
be necessary.
The business planning process, as it was, left little formal autonomy to the
ministries. Management Board's Business Planning Guidelines, the set of instructions
sent to ministries to assist them with developing their annual plan, direct ministries as
follows:
Business planning focuses on planning for and implementing government
priorities and commitments within the fiscal parameters established by the
Minister of Finance. Ministries should focus on the commitments already
articulated, such as the recent Throne Speeches and Budget. New initiatives that
require policy approval must first be considered by the relevant policy committee
before being put forward for funding consideration in the Business Plan
(Management Board Secretariat 1997, 1)
In other words, the degrees of ministerial freedom are constrained by the priorities of the
government as determined by The Common Sense Revolution manifesto.
In addition, the actual process of developing and having a plan approved was
cumbersome and carried out within a short time frame. The key central agency actor in
the annual business planning and allocations process was, pre-eminently, the Program
Management and Estimates Division (PMED), and in particular the Business Planning
and Expenditure Management Branch (BPEM). This branch developed the annual
instructions for the ministry business plans. Their location within the Management Board
Secretariat, a central agency, ensured that the administrative power existed to bring
ministries into line if necessary. Fulford has attributed business planning with having
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"contributed greatly to deficit reduction and a more business-like OPS that is focused on
delivering programs and services in an efficient, cost-effective and outcome-measured
manner" (Fulford 2001, 50).
However, the introduction of business planning was not entirely effective as a
post-CSR review of the process concluded. In 2004, the "Business Planning Review
Project" was established with a mandate to examine and make recommendations on the
how to improve the business planning process so that it may more effectively inform
decision-making. The review consulted widely within the OPS and investigated the
experience of other jurisdictions. The following conclusions were reached with respect
to the Ontario experience. First, government objectives require clearer definition. It was
reported that the business planning process had become mired in gathering data and
information and as a result the objective of establishing strategic priorities was
diminished. Second, the process did little to integrate business planning with budgeting
and policy planning. Third, while individual ministry business plans averaged 600 pages
in length,,little of this collected data found its way to a common database which would
allow for greater analysis and co-ordination. Management Board remained consumed
with evaluating approximately 1,700 ministry requests for additional funding and
consequently the original objective of business planning to instill a more horizontal and
coordinated planning perspective was not fully realized. And, fourth, very little time was
invested in evaluating the results of previous budget allocations (Management Board
Secretariat 2004, 5-6).
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This review's conclusions speak to a dilemma confronting the implementation of
the Common Sense Revolution. The objective of the business planning process was to
align ministry-level activities to the priorities of the government and in particular
reducing public expenditures. The adoption of three year expenditure plans linking these
allocations to program performance measures necessitated robust planning and
coordinative capacities which did not exist. Ontario's FPA had not sought to develop
centralized controls over the expenditures of its line ministries since the Committee on
Government Productivity in the very early 1970s. And that effort was overwhelmed by
clientilism and brokerage politics. But before this evaluation of the business planning
process had been written, there is evidence that the internal capacities of NLPA were
already being strengthened. As the following chapter demonstrates, beginning in 1998,
the number of policy analysis/advisory positions within the OPS began to grow in rather
significant absolute and relative numbers. In 1998 there were 1193.7 full-time equivalent
policy positions and by 2002 this had grown to 2012, an increase of 68.5 per cent
(Management Board Secretariat 2005).
Business planning enabled a centralization of control over the public service and
required ministries to identify their purpose and functions and to align ministry level
goals with the priorities of the government. While it is beyond the scope of the present
study, the review of the business planning process was tabled after the government had
changed and one can only speculate if the conclusions were meant to provide a rationale
to abandon the process.
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6.4

Conclusion: Aligning Public Servants, Creating Markets and Building NLPA
Beginning with the work of the Committee on Government Productivity in the

early 1970s, and through to the Social Contract, Ontario had in fits and starts come to
consider, reflect on and embrace the key tenets of neoliberalism. However, the period of
the Common Sense Revolution running from 1995 to 2002 marks a qualitatively different
turn in this process of gradually transforming the dominant policy paradigm. It was in
these years that the shift to a comprehensive neoliberal policy agenda was linked to the
project of building NLPA. Post-Keynesian Liberals and New Democrats pushed out their
own policy agenda but paid insufficient attention to the need for administrative change to
support this agenda. At the same time, and at cross-purposes, senior public servants were
advocating for what amounted to a neoliberalization of the Ontario state. The political
and public service agendas were incompatible. In contrast, the CSR brought about a
convergence of policy, structures and processes. This was the beginning of NLPA.
The reorientation in budget policy toward public expenditure constraint had a
significant impact on the functions and structure of the Ontario state as measured by
employment share and size as a proportion of Gross Domestic Product. To accomplish
this, the policy role of senior public servants was recast to ensure alignment to the
political priorities of the government. This had implications for traditional doctrines
associated with FPA, and most explicitly, that of the politics-administration dichotomy
which assumed the neutral competence of the public service. NLPA would ask for a
different relationship between political leadership and the public service. In the realm of
production and delivery of public services, a distinct neoliberal model employing
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methods to both centralize control and decentralize delivery are evident. A citizen's right
to a public service was no longer to be assumed as economic rationalism overtook the
politics of general inclusion.
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Chapter 7
State Managers as Neoliberal Activists

In 1980, a time when only the vague contours of neoliberal praxis could be
discerned, Fred Block wrote of a "sharpening contradiction" (Block 1980, 238) between
capitalists and state managers. The ongoing problem of stagflation "undermines a
nation's position in the world market... and it undermines the legitimacy of the entire
political regime." (238) Consequently, state managers, Block speculated, would come to
identify their interest in resolving the macrocrisis and they would seek to do so through a
program of expanded state intervention in the market economy. The subsequent history
neoliberal political praxis demonstrates the opposite has taken place. Rather than
dissolving into antagonistic positions, capitalists and state managers came to be aligned
in pursuing the neoliberlal project. That neoliberal parties upon assuming government
have moved quickly not simply to occupy the state but to take power over the state. This
meant ensuring key positions within the upper echelons of the public administrative
apparatus were occupied by individuals who were committed to the political program.
There are elements of both ideological conviction and careerism at the base of this
alignment but either way, there is no 'speaking truth to power' within neoliberal public
administration.
To lead and manage change necessitates an aligned public service leadership.
Their project within the state is to lead the process of restructuring and to build a different
kind of provincial state - one that is consistent with the key characteristics of a neoliberal
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policy regime. More specifically this chapter seeks to apply the essence of Pusey's
observations to the case of Ontario. This is to say that the culture of the managerial
leadership cadre reflected the process of transformation in the years of the Progressive
Conservative Party's Common Sense Revolution (1995 to 2002). Public management
was synonymous with "a more far reaching political project to reduce the role of
government in the Ontario political economy" (Clark 2002, 787). Senior managers and
executives occupying the upper echelons of the public administrative apparatus had a
crucial role in implementing The Common Sense Revolution manifesto commitments by
ensuring their organizations were aligned to the political priorities of the government.
The provincial administrative state would be harnessed as it had never been before, with
the possible exception of the Robarts administration of the 1960s, in pursuing a political
project. A 1999 consultant's report noted "that the overall Ministry policy agenda,
including a range of possible solutions has in recent years been largely predetermined at
the political level. This view holds that there has been little room for alternative
approaches and 'new' thinking" (Executive Resources Group 1999,15).
The consultants had identified one of the most critical aspects in the project of
building NLPA in Ontario in the late 1990s. It is, at its heart, an enduring question in the
theory and praxis of public administration, which is to ask, what is the most appropriate
role of the public servant? In traditional public administration, that is to say in its FPA
form, the public service is technocratic and neutral with respect to the ideology and
program of the governing party. The role of the senior public service is to offer the best
possible professional advice on policy matters and it is the role of the political leadership,
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having been presented with the full spectrum of options, to decide. It is then the role of
the public service to loyally implement the decision. This is the essence of the doctrine
of the politics-administration dichotomy. The division of labour is one where the
political leadership makes choices respecting policy and the public service then
determines the most efficacious means to implement that choice. What this perhaps
blurred is the significant role senior public servants performed in framing policy
problems and advocating for particular policy directions. It is this aspect which
neoliberals saw as problematic.
NLPA, if it was to transform the state, would need to resurrect a rather pristine
model of the politics-administration dichotomy. The neoliberal critique of FPA was
based on two elements. First, the rather fragmented structure of FPA enabled agency
capture to occur. That is to say government departments/ministries, would over time,
establish clientilist relationships with the key political and economic actors in the sector
being regulated. Consequently, this was the spur to never ceasing demands for more
expenditure and for specific arrangements in one sector. Second, and related to the first
point, the public service was too involved in the policy process by virtue of its technical
and political knowledge and its function as a source of policy advice for individual
ministers. Marginalizing the public service in the policy role was the means to create a
public administration which was more responsive to the political priorities of the
government rather than to sectional interests. For the traditional public service,
substantive debate necessitates a full examination of the issues, which may include
raising questions that may challenge the policy preferences of the governing party.
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Kaufman terms this "neutral competence" in policy work where objective and expert
advice is provided free of political calculation (Kaufman 1972,1057-73). What NLPA
seeks is establish 'responsive competence' as a core value of public service where the
public service accepts political direction without question. The alignment of the public
service is a strategically critical element in building NLPA as the public service
traditionalists embody values, practices, and methods which do not correspond to the
needs of neoliberalism.

7.1

'Capturing' the Provincial State: A 'Revolution' From Above
In the mid-1960s, at the height of the Keynesian 'golden age', Eisenstadt

questioned the power of the public service bureaucracy: "the bureaucracy is servant or
master, an independent body or a tool, and if a tool, whose interests it can be made to
serve" (Eisenstadt 1965, 179). Control over the administrative state is central to the
project of constructing a neoliberal state and consequently the vexing problem for
neoliberal state builders is how to address the doctrine of neutrality. This doctrine has its
origins in the traditions of British public administration where "the Whitehall narrative of
the civil service is that its members are neutral, permanent and apolitical" (Richards and
Smith 2004, 785). Criticisms of the 'Whitehall' model emerged in the 1980s identifying
shortcomings inherent to this paradigm and included what was seen to be technically
impoverished policy advice; a lack of interest in management; ideological inflexibility;
and an incapacity to serve the political needs of the cabinet (Wilson and Barker 2003,
351). With respect to the experience of the United Kingdom in the 1980s, the sheer
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scope of public sector restructuring in this period required that a deliberate and activist
management to take responsibility to lead change. Thomson identifies three elements
composing a strategy for 'radical change' in the public sector: a consciously managerial
approach; an explicit management of change; and an organizational cultural shift
(Thomson 1992, 33-41).
Constructing NLPA requires an active management to lead cultural/ideological
change throughout the public service (Wilson and Doing 1996, 35). The overarching
objective is to "shift from an administrative to a managerial culture within which public
services would either be reoriented towards a market-place culture or a client culture"
(Wilson and Doing 1996, 53). Bourgault, Dion and Lemay suggest the performance
appraisal system for senior Canadian federal public executives served to embed policy
coherence by ensuring "that deputy ministers did not limit their views to their own
departments; they were evaluated on their commitment to the government's goals ...
Therefore, solidarity with the Prime Minister, the clerk, corporate authorities, and the
community of deputy ministers is fervently sought through the evaluation process"
(Bourgault, Dion and Lemay 1993, 77). From a comparative perspective, public
management scholars such as Gregory (1991) and Goldfinch (1998) noted the shift to
technocratic and market-oriented managerialism in Australia and New Zealand in the
1980s and the central role of senior state managers in leading the transition to a neoliberal
economic policy orientation and an attendant radical restructuring of the public sector.
This speaks to a role for the senior public service in transforming the purposes, functions
and processes within the state. A certain degree of politicization (this does not equate to
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partisanship), or comfort with the neoliberal project, is required. Aberbach and Rockman
lament the 1980s politicization of the public service as not necessarily problematic in
itself but as a matter of extent and so they reframe the question as one where "how much"
politicization is necessary to ensure bureaucratic responsiveness (Aberbach and Rockman
1988,609).
Months before the June 8,1995 election that brought the Common Sense
Revolution Conservatives to power, the party assembled a transition team that included
former senior public servants to lay the groundwork for taking control of the Ontario
government apparatus. In January 1995, the transition team reported to party leader and
soon-to-be-premier Mike Harris on how to deal with the public service and, in particular,
its' most senior leaders. Their recommendations were based on two criteria: competence
and comfort with the policy direction of the Common Sense Revolution (Cameron and
White 2000, 86). Between 1995 and 1999 - the first and most 'interventionist' of the
Progressive Conservative Party's two consecutive four-year terms - it appeared the
senior leadership of the public service became much more engaged in the achievement of
a political vision. Some commentators such as Graham White interpreted this as a
'bureaucratic restoration' where certain individuals were restored to positions of
prominence within the higher ranks of the Ontario Public Service. Ostensibly, this was
done to address the belief among some Conservatives that the public service had been
politicized by the NDP. Framed as a symbol of public service 'de-politicization', Harris
appointed a long-time career public servant Rita Burak as secretary of the cabinet. "As
the Burak appointment had indicated", White writes, "and the internal promotions to the
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vacant deputy ministerships confirmed, the new Conservative government took seriously
its commitment to a politically neutral public service" (White 1997,149). However,
White's interpretation minimizes the effort to employ the Ontario administrative state
with the political program of the new government. The choice of Burak to lead the OPS
at this juncture in Ontario's political history was substantially more significant than a
restoration of the OPS as a non-partisan, neutral public service. Her career was entirely
within the OPS where she began as an administrative secretary and quietly climbed the
ranks to a deputy minister appointment in the late 1980s and by 1995 she had worked for
governments led by all three parties. In this respect no one could challenge her
credentials as a professional public servant. However, her actions through the years 1995
to 2000, when she served as secretary of the cabinet, were transformative. The traditional
public service practice of neutral competence would be supplanted by politically
responsive competence as the OPS became an instrument for building neoliberalism.
Signalling the need to align quickly the public service with the new government's
policy agenda, the public affairs organization, Public Policy Forum, was asked to
organize a strategy session for November 1995. The event brought 50 private sector
leaders and 20 OPS deputy ministers together to discuss how to proceed with
restructuring the Ontario public sector. At this meeting, Burak stated the public service
challenge was to "mesh better its role with the government orientation, and to meet the
pressing fiscal challenge by cutting faster and deeper than any public service in Canada
and possibly in the world" (Public Policy Forum 1995a, 1). The discussion focused on
the need for greater exchange between the private sector and the public service; a
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restructuring plan that "cuts deep, cuts fast, cuts once"; a plan to recruit and train future
public service leaders with skills in strategic thinking, business-mindedness, familiarity
with change management, and entrepreneurialism; and the overhauling of the OPS
recruitment and compensation system to better reflect the private sector (1). Toward this
goal, the Common Sense Revolutionaries adopted a strategy of alignment that would
impose a clear division of labour between the political leadership as policy-makers and
the public service as policy implementers. Burak recalls: "When Premier Harris came in
he said to me, 'we want to be the government to change things. I want your ideas as to
how to implement the CSR'. This was a real change. I went to the premier with a multiyear plan which outlined what I was going to do with the public service. The key to this
was the other central agency deputy ministers - Michelle Nobel, Mike Gourley and Susan
Waterfield. We worked as a team to re-establish a professional public service" (Burak
interview, February 24,2004).
The theme of centralization of control emerged rather strongly as the Common
Sense Revolution rolled out. The success with which the Progressive Conservatives were
able to align the provincial state to their political project was very much a result of their
transition planning and strategy to take power at the centre of the state. This
differentiated the approach of the New Democrats from the Conservatives according to
Cameron and White who cite a central agency official who said of the incoming
government: "The NDP assumed office, but they never took power. These guys are
taking power even before they have assumed office" (Cameron and White 2000,105).
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David Lindsay explains the decision for Rita Burak's appointment as one based
on the new administration's confidence in her ability to align the public service with the
new agenda: "We went in with a clear foundation, a clear platform about what we wanted
to do. We spent some time thinking about the deputy ministers and the inside public
servants, we hired Rita Burak as the Secretary of the Cabinet; she is a long-serving public
administrator and we gave her a free hand to do what she needed to do to put the civil
service into the right position to implement this huge agenda" (Lindsay interview, July 12
2004). For this agenda to succeed it "would have to be driven from the top. In turn, the
system should see senior ministry staff primarily responding to direction from the top
rather than sending ideas and proposals up the line for approval" (Cameron and White
2000, 87).
As a means of ensuring that there was a way to identify and develop senior
leaders who met the twin CSR criteria of comfort and competence, Burak appointed an
associate secretary to lead a new structure within Cabinet Office dedicated to senior
management development, the Centre for Leadership (CFL). The CFL represented the
institutionalization of the movement to create a corporate management culture and
practice within the OPS by providing training, education and development opportunities
for senior managers.
In 1999-2000, Burak's final year as Secretary, she turned attention towards
increasing policy capacity. In an Executive Dialogue (learning and networking events
held for OPS senior managers and executives) in 2000, Burak said: "We currently have
an opportunity to build on our policy capacity in the OPS. At both the political and civil
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service levels there is an interest in developing a more strategic, comprehensive and
longer-term approach to policy development" (Burak 2000,19). The initiative, first
pioneered in 1999 at the Ministry of Community and Social Services, was dubbed
Investing in Policy and focused on such questions as: what makes a good policy
professional in the OPS? What makes a good policy product? And what are successful
practices in good policy research and analysis (Burak 2000, 20)? The work of the OFRC,
noted in the previous chapter, was an attempt to build planning and management
capacities and processes within the OPS as a means to better control policy development
and public expenditures. With a second majority secured and much of The Common
Sense Revolution manifesto implemented, there was a recognition that the previous six
years of downsizing, which began under the NDP, had left OPS policy units depleted. In
addition, the policy agenda under the Conservatives had been nearly entirely framed by
political priorities established in their election manifesto. In practical terms, this meant
two things for public service policy units. First, there was no need for fairly rigorous and
comprehenive analysis of issues and options as platform commitments determined policy
direction. Consequently the role of the public service policy units was narrowed to
developing the most efficacious means to implement policy decisions. Policy skills in
research, analysis and consultation simply atrophied under such a regime. And second,
the ascent of 'responsive competence' served to effectively 'disable' the public service
from exploring and presenting proposals which lay outside the sphere of the platform. In
other words, the capacity to be innovative became limited. Ironically, if NLPA was to be
capable of sustaining the neoliberal project, these capacities would be essential.
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The concern with revitalizing policy capacity in the central agencies and in the
line-ministries was reflected in the appointment of a Cabinet Office deputy minister
responsible for coordinating the entire government policy agenda. Such a position had
not existed since the Peterson era. In addition, there were two new policy Assistant
Deputy Minister positions created in the Cabinet Office: one responsible for social policy
and the second for strategic planning and economic/fiscal policy. During the years of the
CSR - 1995 to 2002, the number of policy professionals employed in the OPS increased
both in absolute and relative terms at the same time as the total number of Ontario public
servants working for the core state apparatus declined dramatically.
This is certainly counterintuitive but again illustrates a paradox within the process
of building capacity within neoliberal public administration. A review of the number of
OPS policy professionals during the period 1995 to 2002 reveals two episodes. The first
from 1995 to 1998 is one where the absolute number of policy professionals is essentially
stable in absolute numbers dropping from 1264 Full-Time Equivalent (FTE) positions to
1193. In relative terms this translates into modest growth as the number of non-policy
positions are struck by significant downsizing. The percentage of policy positions as a
total of Ontario Public Service FTE's grows from 1.6 per cent to 1.8 per cent. The
second episode is one of rather more robust growth in both absolute and relative terms.
As just noted, in 1998 the number of policy FTEs stood at 1193 but by the following
year, 1999, this had grown to 1307, and by 2002,2013 policy FTEs. Expressed as a
percentage of all OPS FTEs the number of policy positions grew from 1.8 per cent to 3.2
per cent (Management Board Secretariat 2005, Staff Strength Report, special unpaginated
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run). This represents an astonishing 59 per cent increase in the number of policy staff
during the second Harris term from 1999 to 2002.
One possible explanation is that Ontario's Fordist public administration was
limited in its capacity to plan and co-ordinate across sectors. It was frustrated by a
tradition of sectoral/ministry-based clientilism which resulted in a fragmented policy
formulation structure and process based more on ad hoc brokerage than solid planning. It
may be possible to speculate here that the growth in policy staff especially in the second
term of the Common Sense Revolution reflects a strategy to build capacity as a means to
pursue its own project. The first term was so dominated by the focus on implementing
commitments made in the manifesto that the need for and role of public service policy
staff was not widely recognized. By the end of the first term, it may be speculated, the
experience of governing a complex jurisdiction such as Ontario necessitated that a more
active policy role for the public service be re-established. Consequently, the Reinvesting
in Policy initiative was launched and the role of the public service in policy work was
refounded.
White challenges the Conservatives' commitment to restoring public service
neutrality where he asks: "Are not senior bureaucrats who are facilitating the
implementation of the radical Harris agenda going beyond the professional duty of the
public service to do the bidding of the duly elected government and, in effect, adopting a
clearly ideological (albeit non-partisan) posture? Can public servants, in other words, be
truly neutral players in what amounts to a massive dismantling of the state?" (White
1997,149).
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7.2

Toward a Political Understanding of State Managers
As with any political project, the senior public service has a strategic role to play

in supporting that project. And in that sense, public administration is politically
instrumental. However, as noted earlier in this chapter, this forces a discussion of what is
the appropriate role of the public servant. The construction of NLPA, particularly in its
pioneering efforts, challenges the doctrines and praxis of traditional public administrators
who are the functionaries of a different project. The de-politicized, technocratically
'neutral' public service of FPA is not particularly instrumental in building NLPA. An
alignment of the public service with political priorities is required through a
centralization of political and bureaucratic power. Bob Jessop writes "a key role in the
exercise of hegemony and construction of a historic bloc is played by intellectuals who
develop alternative economic strategies, state projects and hegemonic visions and may
thereby help to consolidate an unstable equilibrium" (2002, 6). In terms of the neoliberal
state project, state managers and officials in addition to other forces are identified by
Jessop as critical agents in transforming "the Keynesian full employment state into a
Schumpeterian competition state, to rescale and rearticulate its activities, and to develop
new forms of government and governance to address the emerging problems of state as
well as market failure" (2002,123).
Elements of a Gramscian conceptual framework are valuable in understanding the
role of social agents - in this case, senior public managers - as a transmission belt of
neoliberal ideas and public administrative practices. Central Gramscian concepts such as
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hegemony, organic and traditional intellectuals, organic crises, common sense and praxis,
contribute to our understanding of how political change of such magnitude occurs, and all
so successfully. Organic intellectuals provide leadership through their work as organizers
of "social hegemony and state domination" (Gramsci 1971,12-13). In this respect,
Michael Pusey's original contribution examines how the actions of Australia's top public
service managers are 'patterned' into the state apparatus. What he found was a senior
public service leadership that was unambiguously aligned with the neoliberal
restructuring of Australia. His research leads to the pithy observation that "nothing
remains of the old positivist distinction, one that defined a whole generation of policy
studies from Woodrow Wilson to Herbert Simon, which says that politicians chose the
values of public policy and public servants the neutral means for its implementation"
(Pusey 1991, 2). Quite unlike the "consistent centrism" of senior public servants as
suggested by Aberbach, Putnam and Rockman (1981), Pusey found that "top Canberra
bureaucrats (certainly those who have prevailed in the 1980s) are nothing of the kind ...
they are way to the right of centre" (1991, 5).
Ontario's Common Sense Revolution is best characterized as a 'passive
revolution' which is defined as "whenever relatively far-reaching modifications are made
to a country's social and economic structure from above, through the agency of the state,
and without relying on the active participation of the people" (Simon 1982, 24).
The central consideration is that of the role of the intellectuals as thinkers and organizers
"in the realm of production, culture or public administration" (Buci-Glucksmann 1980,
28) is critical to this 'revolution'. The "traditional intellectuals" are derivative of "past
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and present class relations" (Gramsci 1971, 3). In our case, the Public Service
Traditionalists imbued with the Westminster values of non-partisanship, neutrality and a
professional culture steeped in policy rationalism (technocratism), are the embodiment of
Gramsci's traditional intellectuals. A different type of intellectual is necessary to lead
and organize a new hegemonic arrangement of class relations and, in similar respects, a
new type of functionary to maintain, through the state, this new hegemony (Gramsci
1971, 87). This postulate presents a serious challenge to the Westminster tradition of
public service neutrality.

7.3

A Typology of Public Service Managers3
It is proposed here that an ideological/cultural shift has indeed begun to take hold

within the senior ranks of the Ontario Public Service (OPS). The efficiency and
competitiveness objectives require the construction of a managerial culture which
displaces the preceding Keynesian-based culture that valued policy and sector/interest
group management and integration above all else. A primary objective of neoliberalism
is to increase the efficiency of the public service and this requires a managerial culture
that values concern with outcomes at the delivery stage rather than privileging the senior
public service role of partner in the policy and political management of the state. The
current period is a transitional phase where there is movement from the dominance of

For a discussion of the methodology used here consult the Appendix: Data Sources and
Methods.
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traditional public service/policy intellectuals who see themselves as being neutral
functionaries, in other words, the organizers and managers of past historic compromises,
and toward the ascent of a senior management cadre who seek to construct rather
different political arrangements.
Public Service Traditionalists (PSTs) encompass senior managers who expressed
values emphasizing neutral competence. This is defined as possessing a view where the
policy process must be as rational and evidence-based as possible and with a
minimization of political consideration in formulating options. Additional markers of
this orientation included expressions of concern with creeping politicization and an
emphasis upon the need for strong public-service policy capacity as the foundation of
evidence-based decision-making. This latter element speaks to this type's strong
identification with a public service role in policy and is linked with a belief that this role
has been marginalized.
New Public Management Intellectuals (NPMIs): This group consists of senior
managers who have embraced the tenets of the New Public Management in whole and
express support for fiscal restraint, trade liberalization, the need for ongoing structural
and social reform, and display a commitment to responsive competence, which is to say a
commitment to developing policy informed firstly by political calculations made on
behalf of or with the Cabinet or Premier's Office.
Progressives (Ps): A third grouping emerged, though very small, which
nevertheless must be provided its unique typology as the values and concerns expressed
differentiated them from the other two, if only subtly in some respects. One may think of
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this type as the 'Left' of the PSTs, as this group holds views that could be broadly
characterized as social democratic/progressive liberal which were typically articulated in
terms of a strong commitment to redistributive social policy, the need to consider raising
taxes as a viable policy option, an expansion of citizen/sectoral participation in policy
development, and criticism of government policies of fiscal conservatism and economic
liberalism.
A number of themes emerged in the course of interviewing. The narratives varied
from expressions of outright criticism; laments for the passing of a golden era of public
service; a fatalistic articulation of 'there is no alternative'; to a sense of pioneering new
directions in public policy and management. Three themes entailing eight sub-themes are
discernable. Managerialism is a distinctive theme where management of resources
displaces the public service policy role as a central function and communications is seen
to be increasingly important. Second, political and administrative power are reordered as
policy-making becomes more centralized and politicized with the result that the policy
capacity of the public service diminishes. And third, a paradigm shift is seen to be
underway marked by a decline of 'big ideas', which is to say a vision of the state as a
source of solutions to wicked social and economic problems. Instead, the post-war social
contract is dismantled as economic liberalism progresses.
Managerialism
Managerialism is central to building an understanding of the role of state
managers in bringing about neoliberal 'revolution'. Managerialism serves a number of
functions in that it presents itself as 'technical' reform, but it is in fact highly political
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reform that reshapes and reprograms the state and power relations within the state and
between the state and civil society. The doctrine of the politics/administrative dichotomy
is resurrected and employed for this purpose. As observed in the themes below, this
dichotomy is raised, first, as a means of minimizing the public service role in policy
formulation and, second, to create a more politically responsive senior public service.
Consequently, Public Service Traditionalists resent managerialism and view its
ascendance as concomitant with the decline of policy capacity. In addition,
managerialism is the Trojan horse for neoliberal organic intellectuals. It is through this
approach that the new leadership emerges to articulate a new common sense. As the
producers of decisions, senior management 'innovates' and reorders the historic
compromises built into policy and program structures.
The second component of this theme is the ascendance of communications or
'spin'. This relates to managerialism in that communications was seen to have displaced
good, substantive policy development as a central function of the public service. Again,
as in the themes set out below, the effect is to signal the diminishment of policy capacity
and the construction of a new common sense.
"Managerialism", as it applies to the public sector, can be defined as a new
orthodoxy where the emphasis is upon defining and measuring management performance
based on quantifiable outputs or, as some say, 'results'.' The achievement of higher
productivity through improved efficiency and cost effectiveness is a primary objective, as
the public sector is viewed in terms of a productive process. This is conjoined with a
view of the public as taxpayer and customer, rather than as citizens whose interest in
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government is reduced to a largely economic and transactional relationship. The budget
process becomes the strategic mechanism through which central control is imposed
(Painter 1997, 39-40). Managerialism, in this neoliberal context, entails "a radical
reshaping of the culture and administrative structures of the public sector ... with the
increasing adoption of private corporate practices concerning the delivery of more with
less, the rhetorical administrative reforms of restructuring and rationalization and
management improvement measures" (Kouzmin, Leivesley, and Korac-Kakbadse 1997,
19). Participants' narratives strongly indicate the arrival of this new orthodoxy in the
OPS. One former assistant deputy minister remarked:
Clearly there was a shift with the Progressive Conservative win in 1995, a shift to
a more business-like approach, an approach rooted in private-sector management
philosophy and tools. One aspect of this was more of an emphasis on trying to
measure outcomes. I think the notion that you can quantify a lot of these
objectives was pushed farther than was probably valuable. And, in particular, you
had in the OPS the development of this bonus system for senior managers ... I
think this incentive structure was one that lead the most senior people in the
ministry to drive managers to achieve and over-achieve against their business plan
targets so that the ministry and hence management would get a high rating and
therefore big bonuses.
The adoption of business-model methods and values was instrumental to advancing and
embedding a productivity centred culture and modes of control within the Ontario state.
The new managerialism is, however, contested. Its essential economic rationalism raises
concerns and criticisms ranging from the displacement of policy values by managerial
values to the impact of the introduction of performance pay for senior management on
narrowing and controlling policy thinking for fear of offending those who make the
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evaluation. Observations made by a former director of a central agency that the struggle
around the content of the new managerialism is political in nature:
The New Public Management contains too many stereotypes of the private sector.
It is not always that effective, or efficient or economical. We have to choose
between ideology and the public interest. Business planning has changed the
thinking of public servants but the real value is debatable. A lot of the NPM ideas
respecting the business model do not address many issues, especially around
social policy where the issue is funding.
Managerialist reforms such as the adoption of business planning, performance
measurement, and performance contracting tend to be viewed positively by NPMI types.
Obviously the values of managerialism inform the NPMI type and so this type leans
strongly in favour of these innovations. However, among active PSTs there is some
equivocation. For PSTs, the reduced role in policy development and the centralization of
power conflicted with their sense of public service as a politically neutral vocation. At
the same time, dissonance is generated through the privileging of market values and
approaches. In other words, their role as political managers and brokers of unstable intersectoral and intra-sectoral compromisers is challenged.
The increasing importance of the communications function was also seen as
shifting the role of the public service away from policy and increasingly toward
influencing public opinion. In December 1995, David Lindsay, then principal secretary
to Premier Harris, commented that "communication of the key messages the government
is trying to get out is critical, and this has had marginal success, and input into how better
to do it is welcome" (Public Policy Forum 1995b, 4). That "revolutions depend on good
propaganda" is well known (Crittendenl997, Dl). But it was a key feature of the
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neoliberal revolution in Ontario. In the late 1990s, the communications and policy
functions within the various ministries of the public service were more tightly linked and
coordinated by the creation of a deputy minister responsible for government-wide
communications located in the Cabinet Office in 1998. Moreover, the Harris government
resurrected the position of deputy minister for policy in 1999. Both positions were
responsible for the coordination and alignment of policy and communications across the
public service. The Conservative government understood the power of messaging and
how the manufacturing of consent would be build upon a new "common sense".
Communications, or "spin," thus took on a central role in the management of political
affairs. This theme is closely related to others, such as the questioning of neutrality, the
centralization of power, and the diminishing of capacity. Participant narratives often
criticized the expansion of the communications function for both the politicization of the
public service and for the impoverishment or marginalization of the policy function.
The public service traditionalist senior managers saw the increasingly central
importance attached to the communications function as working to marginalize solid
policy work and contributing to the politicization of such work by placing such great
weight on the messaging. The concern was best articulated by one active senior manager
located in a social policy ministry who said: "The focus on communications is abhorrent.
I don't think the people of Ontario are well-served by focusing on what to say about a
problem as opposed to what to do about it." A central agency manager echoed this
perspective, but put a finer point on it by linking the ascent of communications with the
decline of research capacity: "Policy was often a communications exercise as a result of
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the paucity of research and working through all the details." Some managers were more
ambivalent with respect to this phenomenon, as one observed: "The communications role
has expanded over the years, largely in response to the changing relationship between the
politicians and the public service. This is not good or bad, it's just the way it is."
The assessment suggests that "spin" was/is a central part of what the Ontario
government does. Moreover, the central place of spin meant that technically competent
and knowledgeable policy staff were not necessary to the process. As for the public, the
deployment of the fog of class war served to obfuscate real debate around substantive
issues. "Spin" has no doubt always been a part, even a significant part, of government
functions. The difference may be that it has become elevated to a new level, which may
in part reflect the transition from the Keynesian postwar settlement, which featured a
more technocratic public service, to the current period of neoliberal restructuring, where
political management of fundamental change required a more politicized approach.
Very clearly among our participants, PSTs raise this phenomenon as an issue of
concern more often than their NPMI and PA counterparts. This group links the
ascendance of communications (spin) with the diminishment of policy capacity. This is
also the group, especially the former senior managers, who identified strongly with the
public service role in policy development. The career history and/or intellectual
orientation of the 'traditionalists' is one where their primary function within the
provincial state was to formulate solutions to policy problems. The years of the Common
Sense Revolution narrowed the scope for participation in such internal discussion and
gave a new primacy to communications as a means of building a new 'common sense' -
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a new consensus respecting problem identification and the role of the state in society and
the economy to address such issues.
The Re-ordering of Power: A New Architecture of Structure and Function
The second theme is concerned with the redistribution of power within the
emerging neoliberal state. The three components of this theme are: the diminishing
policy, program, and research capacity of the provincial state; the centralization of power;
and a questioning of the principle of political neutrality. In some respects the reordering
of power as a distinct theme is predicated upon the preceding theme of managerialism.
Managerialism, as discussed, serves to reintroduce the doctrine of the
politics/administrative dichotomy in such a way as to contribute to diminished capacity
by an increased politicization of the policy function. This is to ensure that policy
development is much more politically responsive. Political responsiveness, in turn, is a
function of the centralization of power at the apex of the politico-bureaucratic pyramid,
which leads to a questioning, by some senior civil servants but not all, of the principle of
political neutrality. In order to be successful, the neoliberal revolution requires a much
more politically driven policy agenda.
These three elements - declining capacity, centralization of power, and increased
politicization - compose the core elements of the architecture of power in Ontario's
Common Sense Revolution. They are together paradoxical in the sense that capacity to
carry on the 'rational planning' work of FPA is diminished while the power to direct
from the 'centre' of the state is enhanced and the responsiveness of policy, technical and
operational state personnel toward the directives of the centre is enhanced.
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The sub-theme of 'diminishing capacity' was the most ubiquitous observation
made by participants. It is perhaps the most interesting, though not surprising, issue to
emerge given that it has been the subject of several high profile World Bank and United
Nations' reports. The question of state capacity is central to the challenge of
operationalizing the neoliberal state. Institution building is back on the public
management agenda and is central to answering the World Bank's key questions: "What
institutional arrangements best allow markets to flourish? What is the role of the state
both as a direct agent (mostly in the provision of services) and as a shaper of the
institutional context in which markets function? How do policies and institutions
interact?" (World Bank 1997,29).
The decline in capacity is of very substantial concern to PSTs and PAs and of
much less concern to NPMIs. The contrast is particularly striking among the active
cadres where PSTs and PAs are very near to being homogeneously concerned with this
phenomenon compared with the active NPMI group. One can speculate that the PST and
PA participants identified with and supported the Keynesian-inspired model of province
building and specifically the capacities within the state which were developed to lead and
manage that particular project. The NPMI's, as the central agents of NLPA, see the need
for different state capacities or indeed a re-scaling of certain capacities which
characterized the postwar political arrangements in Ontario.
Diminishing of capacity is seen to encompass several dimensions, including
leadership; research capacity, which is linked to evidence-based decision-making;
politicization of decision-making, which is reflected in the emergence of 'responsive' as
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opposed to 'neutral' competence; the expansion of the communications function; and
stakeholder consultation. A former economic policy ministry manager summed it up this
way:
I feel there is a significant void in leadership. We have better systems,
we're very good on slick presentations. We have models, we have
frameworks, we have strategic plans but I'm not convinced we're the any
better for it. There is not a sense of history or an interest in learning from
the mistakes and successes of the past. There is no understanding of the
role of the public service. I'm shocked that if policy development is the
core business of government, how could you have those gaps and maintain
that as your core business? I don't see a lot of thinking going on. As far
as the civil service is concerned, we do not have the capacity to lead.

Another former economic policy ministry executive expanded on the leadership void by
noting the OPS had lost its capacity to "speak truth to power" in the Harris years as a
result of the recruitment of deputy ministers who had little experience and lacked
"gravitas". As an example, the tax cuts were cited, which were sold politically as being
positive for the economy, yet many decision-makers knew this was not the case. This
former manager questioned: "where was the Ministry of Finance in all this?" One can
conclude from this that the Common Sense Revolutionaries knew very well of the need to
stymie the 'conservative forces', the 'traditionalists', who sought to defend, consciously
or not, the postwar order and the attendant structures, arrangements and practices which
gave it life.
Often, the problem was seen to be rooted in the decline of basic research and data
analysis capability, in combination with a growing politicization and centralization of the
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policy process. One current executive with a economic policy ministry observed an
incremental trend of declining capacity as a function of constraint:
Good public policy is built on research, data, problem-solving skills,
analysis, receptivity to new ideas and ways of thinking. We are sinking on
these. We are moving away from the standard rather than toward it... We
don't have the resources - we don't have the money or people to do
research.
A central agency senior manager echoed this view. This manager saw the growing policy
role of politicians and their "external advisors" as a marginalization of the public service
in providing policy advice and analysis. The result is that "we have moved from being
architects to being contractors. And I don't think we have many architects left in the
public service right now." This illustrates both a constraint and a paradox within NLPA.
The OFRC recognized that such capacities were integral to the neoliberal project and to
NLPA as the instrument leading public administrative transformation.
The centralization of power is a significant second sub-theme marking an
important political shift expressed within the Ontario state where the ideology of the
Common Sense Revolution displaces FPA consensus.
Practically, the centralization of power is one means of marginalizing those
attached to the old regime and pushing the new agenda aggressively forward. A widelyheld view posits that deregulation, privatization, devolution, and globalization have all
served to diminish the powers of the state (Pierre and Peters 2000). But implementing
such a transformation project requires a concentration of power. The centralization of
political and administrative power is a necessary precondition to such a project. As noted
earlier, FPA public services structure and function lent itself to the development of
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clientilist relationships between ministries and key sectoral stakeholders. The ensuing
practices of brokerage blunted efforts to establish more effective planning and
coordination. This fragmented, ministry led approach to political management and policy
development began to be superseded by a dramatically more centralized process with the
1995 election. Donald Savoie observed that "to regain control over their bureaucracies
requires some degree of centralization for prime ministers and presidents and their
ministers and advisors if they are to adopt a hands-on approach in directing government
operations" (1994,187). In Ontario's case, this centralization was enabled through three
factors. First, The Common Sense Revolution manifesto established the parameters of the
new government's policy agenda. This document determined, for the most part, what the
policy priorities of the government would be. Second, the appointment of Rita Burak as
the new secretary of the cabinet would ensure the public service would be aligned to
achieve this agenda. And, third, the work of the OFRC and specifically the adoption of
business planning drove into the ministries a process which sought to align the work
within each ministry to the overarching political priorities. These were the initial
catalytic elements for building NLPA in Ontario.
Among the participants interviewed, the PSTs, both former and active, were
particularly concerned with the extent of centralization under the new government. This
contrasts rather significantly with NPMIs for whom the issue hardly registers. For
Progressives Administrators this was not seen to be a major issue, at least not explicitly,
but a case can be made that their criticism of managerialism entails an implicit critique of
the centralization of power. This rather exquisite split in perspective toward the
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centralization of power between the 'traditionalists' and the 'organic intellectuals' where
the former, it can be speculated, had enjoyed the relative autonomy of sector-oriented
departments/ministries, the dominant structural model of public policy and administration
of the Keynesian era.
The process of building NLPA and the critical role of the NPMI-oriented senior
managers in that endeavour was not homogeneously welcomed. Public Service
Traditionalists valued their role as policy advisors and within the FPA model. One
former executive, who had worked in a social policy ministry, spoke fondly of a bygone
era where senior public servants were expected to play a role at the Cabinet table by
raising issues and were allowed to be constructively, though deferentially, critical of
propositions coming from ministers. They were valued as advisors, and this worked well
while there was a broad consensus on the status quo. However, NLPA necessitated that
the public service policy role was to be redefined less as initiator and more as
implementer. Consequently, this FPA style of policy role had its limitations in the era of
an emergent NLPA. The resurrection of the politics-administrative dichotomy served to
narrow the policy role of the public service but not in an unimportant way. One currently
active senior manager in a social policy ministry expressed it simply: "Today the party
sets the agenda. The job of policy professionals is to find the way to implement this
agenda."
A third sub-theme emerges concerning the increasing politicization of the OPS as
a significant dimension of NLPA. In the FPA model, the doctrine of political neutrality
is closely interlinked to the concepts of the politics/administration dichotomy, public
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service anonymity and ministerial responsibility. It is this claim to political neutrality
that provided public servants with the ideological foundation to stand above partisan
political issues and instead represent "the continuity of the whole social order" (Olson
1980, 67). This was hardly problematic in a period where FPA enjoyed a broad political
consensus. However, as the Common Sense Revolution made clear, this was, by the mid1990s, certainly no longer the case. Neutrality was not instrumental to dismantling the
public administrative status quo. Instead, what was required was a public service which
was actively aligned toward achieving the ambitious goals set out in the manifesto.
Among the senior management participants interviewed, concern with the erosion
of neutrality is a strong theme among the PST and PA types. The NPMIs hold to a rather
different view on this subject. Their perspective is one where neutrality remains intact or,
as expressed by some, there is a necessary process of politicization and centralization in
order to lead change of the magnitude witnessed in Ontario.
The archetypal FPA senior ranking public servants have been characterized as
"pragmatists and centrist on most policy issues and that the civil service has a built-in
conservatism" (Savoie 2003, 95). In the context of building NLPA, this centrist, statusquo conservatism is problematic. The OPS managers interviewed were solidly and
completely committed to the principle of nonpartisanship in the public service. However,
two discernable currents emerged with respect to the question of neutrality. First, a clear
link is made between the diminished policy role of the public service and an increase in
the politicization of the process of preparing and offering policy advice. The second
current is one that sees the public service as being responsive to the political needs of the
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duly elected government. Among retired senior managers, there is a strong concern with
politicization while current and especially younger senior managers were more concerned
with being responsive. One former economic policy director observed:
The ideal role of the public service is to put together the science of a
political program. Here are the choices, here are the possible push-backs.
It is then up to the politicians, having been presented with the full facts, to
make the trade offs. SMGs today are much too politicized. The political
filtration now comes as the first step, not later. Policy is now being
created outside of the bureaucracy and in the Premier's Office.
Consequently the OPS SMGs are policy eunuchs.
'SMG' is the acronym for Senior Management Group which is the OPS classification
which consists of unit managers, branch directors, and assistant deputy ministers. A
rational approach to policy development, based on a full canvassing of all available
options is being articulated. However, this is no longer the practice with NLPA, as the
latitude of possible policy options is limited by a process of political editing driven from
the centre. This theme of centralization of power has implications for the value and
practice of neutrality, if what we mean by neutrality is a completely objective and fulldisclosure of options and implications. One former OPS leader offered that the new
culture devalued substantive debate on matters of public policy:
You have to be neutral but not compliant. You must ensure the gamut of
options are an exhaustive review and are presented. However,
bureaucracy has become chameleon-like rather than neutral. They started
to believe their own crap about being neutral. Leadership is about
courage. Today there are no leaders who are willing to put their job on the
line. During that decade of downsizing, beating up and rewarding
compliance, we have created a group of leaders who have almost solely
grown up making decisions on cost drivers and political risk and not on
good policy foundations. We have promoted and moved through a set of
leaders that are a product of the worst moments in public service history.

As noted earlier a 1999 consultants report noted that policy had in the course of
the Common Sense Revolution become largely determined at the political level
(Executive Resources Group 1999,15). The point is that substantive debate necessitates
a full examination of the issues, including aspects that may not be within the politically
acceptable range of the governing party. Yet, "political acuity" is among the identified
competencies for senior managers. So clearly it is not about being apolitical. As one
active senior manager said: "Increasingly, senior executives have seen their role as
facilitating the political agenda in an expeditious 'make it so' manner without full due
diligence." According to an active social policy ministry manager, enabling this is a
"dominant culture of fear so rarely does anyone say 'No'. There is a real blurring of the
boundary between the public service and the political offices. It feels very political and
decisions are made through a political filter not a technical one."
It must be said that senior managers are by no means homogeneous in expressing
discomfort with public service politicization. For the most part, being responsive to the
needs of the political leadership is seen to be necessary and appropriate and this may be
linked to a strong belief in nonpartisanship and neutrality. In the mind of one central
agency manager this has been tested in Ontario by the revolving door of governing
parties: "I think we have an unbiased public service, we've shown that over the past 16
years. We've shown we can change on a dime. We don't have an entrenched view one
way or the other." However, this obscures the differences between the traditional notion
of neutrality and the more prominent requirement for political "responsiveness" to
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political direction and compliance. One senior leader of a social policy ministry summed
up the political-public service relationship more concretely saying that "the public service
does not transcend a particular government. We do not have a special responsibility to
the people above the interests of the government of the day."
The public service/political relationship is being transformed, and this is most
apparent in the reshaping of the public service role in policy. The erosion of neutrality
suggested by some is an Ontario expression of the emergence of a new public
administration value and professional competence - "responsive competence" (Savoie
2003, 92) which is a key to the building a neoliberal public administration.
Savoie understood this as a response to the postwar public administrative professional
ethos criticized by New Right analysts criticized: "By the 1970s, many politicians came
to the conclusion that career officials had gained too much influence on the policy agenda
and in shaping policy solutions" (2003, 94). Responsive competence stands in stark
contrast to the more traditional value of "neutral competence". Neutral competence is
defined as the "ability to do the work of government expertly and to do it according to
explicit, objective standards rather than to personal or party or other obligations and
loyalties" (Kauffman 1956,1060). This neutral competence was interpreted by
politicians as "insufficiently responsive" to their political objectives (Savoie 2003, 103).
The electoral success of neoliberal political parties and leaders has necessitated the
reformation of neutrality in that to break with the political arrangements and the political
institutions in which these arrangements were embedded required the active participation
of state elites.
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Neoliberals "came to the conclusion that the civil service lacked the ability or the
willingness to provide sound and unbiased policy advice, that it had its own agenda, and
that they could never secure the kind of advice that they wanted to ensure that the public
sector could or would actually change course" (Savoie 2003,103). The comfort and
interdependence between the public service and the political leadership that marked the
high-water point of the Keynesian era was in need of reconstruction. NLPA, if it was to
be effective in embedding neoliberalism and in doing so restructure the public sector,
required that the public service become aligned to a different political project. The
emergence of a more polarized and ideological political discourse created an environment
where the fundamental assumptions and principles of a generation were questioned and
challenged.
Neutrality is a central Westminster doctrine with the ideological purpose of
ensuring system continuity within the political shell of liberal democracy. The doctrine
further serves to legitimate the state's role in brokering bargains between and within
competing sectoral factions. The other reality is that "the notion of a monolithic
bureaucracy operating within a rules-based, meritocratic, and politically-neutral tradition
obscures rather than reveals the networks of power that shape public policy" (Berger
1997,26). These various doctrines, practices and traditions do serve to distort the
fundamentally political nature of the work of senior ranking state managers. The subtheme of the centralization of power illustrates the changing relationship between the
political executive and senior state managers as the latter are brought ever closer to
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serving explicitly and narrowly defined political objectives - i.e., only proposals
emanating from The Common Sense Revolution manifesto moved forward.
Paradigm Shift: The Sun Sets on the Postwar Public Service
The third theme emerges as a much more philosophical and abstract expression of
a paradigm shift. This theme consists of three components: the decline of 'big ideas'; the
end of the postwar social contract; and the ascendancy of economic liberalism. These
sub-themes capture the sense of paradigm shift, that the old world is fading and a new
one beginning to emerge. In this sense, the theme of paradigm shift identifies the ascent
of a new hegemonic order within the Ontario political economy and its expression within
the public administration of the provincial state.
The decline of big ideas is, in essence, a lament for the passing of a vision of
government as a leading agent or enabler of social and economic change. In a similar
and related sense, the end of the postwar social contract is a much more political
observation of a shift in policy direction and priorities from that which prevailed in the
Keynesian era. The traditionalists and progressives of course are most attached to the
Keynesian model and most concerned with the rise of economic liberalism. This third
component, the ascendancy of economic liberalism, represents the new set of ideas which
the new type of functionary, the NPM organic intellectuals are most aligned with and
which inform a re-design of the state and a dismantling of the postwar accord.
The decline of 'big ideas' is a sub-theme concerned with a sense that government
is no longer an enabler; that is, a state with both the will and vision to marshal resources
to overcome large systemic problems is lacking. At the core of NLPA is an ideology and
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a practice to limit the role of the public sector. But first the prevailing ideology and
culture must be transformed so that solutions to collective problems are not subject to
state intervention. FPA expanded in the aftermath of the Second World War where "the
public's belief in the ability of government was high. Not only had the allies won the war
but the governments had planned the war effort and run the economy very well indeed.
Unemployment had fallen to zero and yet prices had been held down ... It had become
clear that national governments were able ... to lead their countries and accomplish great
things" (Savoie 1999,26-7). A rather different image emerges from the narratives of
participants.
Participants across typologies expressed this sub-theme in terms of a lack of longterm thinking and planning, the need for government to lower public expectations around
what is possible, and acknowledgement of the decline in public consultation in the policy
process as a means of 'mining' for ideas. The comments of one senior manager with a
social policy ministry capture a changing understanding of the role of government in
Ontario and beyond: "The solutions to problems will not all come from government. We
have moved away from government providing the solutions." But this is not to be
conflated with a libertarian 'there is no role for government' perspective. Government
needs to move beyond ad hocery and engage in longer-term planning. And, as the OFRC
diagnosed, this was a failing of the Ontario state. One former social policy manager
expressed concern with the lack of planning capacity: "The government has a role to
think and plan in order to support community building. Now no one is doing the longterm thinking and planning for what do we want things to look like 30 years out."

However, as one might assume, there is a split on this dimension: where
the traditionalists and progressives lament the loss of an enabling state in thought
and action. The NPM intellectuals, positing the need to 'begin' to think
innovatively and for the long-term, see a need to build innovative capacities to
address problems such as infrastructure development and renewal. This may well
point to a transformation in the politics of 'big ideas'. One must admit that
neoliberalism is not without a vision and ambition and its adherents appear to
understand the need for 'leadership' in bringing this vision into reality.
Fundamentally, their vision is one where the state may 'lead' - that is establish
broad frameworks but does not 'do'- or, more pointedly, deliver the goods itself.
The PSTs (especially those no longer working within the OPS) and active PAs
express concern with a state that no longer thinks 'big' due to declining capacity
and centralization - the latter being the concentration of political decision-making
power in the hands of neoliberal proponents; but it is also simply because of the
dominant discordance with the idea of the state being an enabler.
These participants have a tendency toward state intervention and bemoan a
loss of being able to even think of such possibilities. In contrast, the NPMIs were
concerned with the influence of special interests and the need to manage these and
an acceptance of the limitations of government. However, they too expressed
concern with the longer-term planning capabilities of the Ontario government.
For PSTs and PAs, this sentiment is a function of what is perceived to be the
impotence of the state in the context of a macroeconomic change. One central
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agency manager said in this respect "governments do not have a lot of control
over the global economy, so they are much more reactive rather than attempting
to lead, manage, and plan for the future." Paradoxically, NLPA was in fact
building policy and planning capacity.
A second sub-theme captures the sense of the FPA as a paradigm in
decline or the end of the postwar social contract. In particular, the diminishing
role of the state in the provision of social infrastructure such as health care,
education and social services is identified. In some narratives there is a very clear
shift of view away from a sense of socialized risk, as in the case of health care, to
one where risk is externalized and must be increasingly borne by the individual.
One recurrent theme is a questioning of society's willingness to pay the necessary
level of taxes in order to finance social programs, and a questioning of public
service leadership that is reluctant to pose the question as a policy option. As one
participant from a central agency commented:
There has not been the major type of investment in social infrastructure we
saw in the 1960s. And I don't see the boldness and risk-taking in the
government to undertake this type of direction. In the 1960s, there was no
fear in raising taxes. Now there is a fear. Would the public agree to a tax
increase to fund this investment despite a larger economy and more wealth
than 35 years ago?
Other commentaries identified progressive competitiveness, where there is a need to
more closely link social policy to economic policy, as emblematic of a shift in
orientation, and not necessarily a critical view but one where this is seen as necessary
given that the era of passive social policy proved a failure. A policy framework based on

330
social citizenship and entitlement to various social benefits as a universal right is
challenged as the role of government transforms in a neoliberal era. A social policy
manager said of such programs as public health care, pensions, and unemployment
insurance that "now limitations are placed on this universality. It's part of a shift in the
role of government. Government used to see itself as providing a strong social safety net.
Government can no longer do this in the same way."
Again, a paradox emerges based on one's perspective. While PSTs and PAs
lament this situation, the NPM advocates raise issues such as the limits of taxation and
the limits of government intervention as simply practical considerations. They appear to
be comfortable with the limits that have been reached, while the other types are more
conflicted. The neoliberal response to the transition to NLPA is clearly not universally
accepted nor is it universally rejected by participants. The traditionalists and
progressives maintain a loyalty, perhaps nostalgia, for the Keynesian social contract
while the NPM organic intellectuals are comfortably aligned with the new order.
An economic policy manager, a self described Keynesian, recounted that:
A major problem is the social policy deficit. We have trimmed a lot of
programs to the bone. Some would say even into the bone. There are real
issues about whether we have created a level of insecurity for people
through this and whether we have damaged infrastructure to the point
where we are not only threatening the social fabric but also the economy.
The contrast between the two perspectives is rather striking. One speaks of the inevitable
end of universality while the other speaks of the culture of insecurity to which this has
given birth. The overall results reflect these individual views in that the NPM adherents
recognize the erosion of the key elements of the postwar social contract but see this as an
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inevitable outcome, while PSTs and PAs are concerned about the implications of this
development. They lament this transformation while the neoliberal-leaning managers are
more accepting, if not celebratory.
The ascendancy of economic liberalism is the third sub-theme and more than any
other captures the essence building NLPA in Ontario. Not unpredictably, the issue of
economic liberalism emerged as a significant fissure within the narratives where there
was significant consistency on views based on public service typology. NPMIs line up
strongly in support of economic liberalism. In contrast, PSTs and PAs are the mirror
opposite, expressing some fundamental concerns respecting the focus on balanced
budgets and lowering taxes. As one Progressive Administrator located in a social policy
ministry expressed it:
We're obsessed with balancing budgets. This is creating a fundamental
crisis. We've been investing in current consumption but not but not in
longer term investment. There is a disconnect between the new
government and the ability to finance its agenda. We need to find a new
fiscal framework that does not rule out higher taxes. The Harris era had
this panacea and we now see it was no panacea.
In contrast, NPMI types were concerned with Ontario's competitiveness, the value of
trade liberalization in enhancing Ontario's competitiveness, the legitimacy of alternative
service delivery, and the need to consider pricing public services such as health care. The
words of a central agency manager summarize the sentiment of many, but this time of the
NPMI types: "As a society we had become quite uncompetitive. And the world was
heading toward more open markets. The government, by adopting free trade, helped
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Ontario survive and compete. We need to foster a competitive spirit where people are
prepared to get out from behind protective tariffs."

7.4

Conclusion: Political Conviction and Responsive Public Management
Ontario's experience of the 'Common Sense Revolution' indicates that while

there is a certain institutional path dependency, agents do play a role in altering the
direction of the state's historical path. From a global perspective, the 1980s and 1990s
were decades of profound change and this found expression in an ideological shift
wherein Keynesian orthodoxy gave way to an ascendant neoliberalism. In Ontario, the
'paradigm shift' was also underway but the coming-to-terms with issues of globalization,
competitiveness and the need to re-tune the provincial state apparatus in response to these
exogenous pressures was inevitable. The 'adaptive state' emerged as an expression of the
efforts of the state "to harness the potential of innovation in other sectors in order to reequip government" (Bentley and Wilsdon 2003,17). In this regard, state managers senior public servants - are important as "planners and administrators.. .serve as
transformative agents of change" from within the state apparatus (Zanetti 1997,162-3).
The three themes that emerge from the narratives of senior public managers managerialism; the reordering of power within the Ontario state apparatus; and the
paradigm shift - constitutes the essence of neoliberal revolution not only in Ontario but
more generally. The crisis demanded a response of some type. The election in June
1995, of an explicitly radical, free market conservative party, was a formative event in
this history. We characterize this revolution as 'passive' in Gramsci's sense, as it did not
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entail a mobilization offerees from below but was delivered by and through the state.
The Ontario state provided the means by which to roll-out neoliberalism. However,
Harris' neoliberals consciously sought to construct a 'new common sense', and their
manifesto conveys this literally and in administrative strategy. This was the embodiment
of a 'philosophy of praxis,' drafted by conservative activist-intellectuals and
operationalized through the state by managerialist activists - the New Public
Management Intellectuals. Its foundation was first an appeal to popular common sense.
As Guy Giorno noted, it was written for "ordinary people" and proposed solutions that
they themselves would implement, if they could. As a philosophy of praxis, it skilfully
used this common sense as a vehicle for the political shaping and mobilization of
neoliberal ideas. This synthesis would yield a new common sense, a common sense of
free markets, individual self-reliance, and the unrelenting struggle to compete and
succeed.
The linking of ideas to structures requires agents, and to this end the intellectuals
provide leadership as organizers of "social hegemony and state domination". Corporate
managerialism is the means by which a new common sense constructs, literally in a
political institutional sense, a different hegemony. The old equilibria have been
overturned and a new type of functionary is increasingly produced (Gramsci 1971,187).
The shift within the participant group, between those who have left the OPS and those
who are active, is striking in this regard. Just as a new type of intellectual is needed to
lead and organize an ascendant hegemony, a new type of functionary is needed to
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maintain, through the apparatus of the state, the new but unstable equilibrium. The New
Public Management Intellectuals identified in this study fulfils this function.
In contrast, the Public Service Traditionalists embody the sensibility of Gramsci's
traditional intellectual who "poses as a pure specialist, as autonomous, or even
independent, of the dominant social group" (Buci-Glucksmann 1980, 387). This sense of
professional neutrality and their role in the policy process was clearly a very central
feature of the professional ideology of PSTs who expressed significant concern with what
they perceived to be the decline of both of these values. Their self-image is very much
like that of a neutral technocrat searching for technically correct solutions and standing
above politics. This image of the rational technocrat is captured by Gramsci, who
characterized this type of intellectual as a "technical organizer, the specialist in applied
science [who embodied] ... order and intellectual discipline" (Gramsci 1971,403). As
expressed in the narratives above, the Public Service Traditionalists experienced
significant dissonance with the values and practices of the Common Sense Revolution,
though in paradoxical fashion they tended to face both backward to 'life in the
comfortable village' and forward to the competitive state. The reward system based on
performance contracts establishes an incentive for compliance and disincentives for oncompliance with the NPM regime. Consequently, even senior public servants who
harbour sceptical or even critical views of the new ways of doing 'business' in the state
are compelled to work within the model, as their testimony suggests.
In some fashion, the divisions and contradictions within the Public Service
Traditionalist type reflects the unevenness of Ontario's variant of neoliberalism. This
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project entailed a restructuring of public institutions and the emergence of new political
ideologies and in this respect, the 'Common Sense Revolution' is a philosophy of praxis
merging popular common sense, neoliberal assumptions and the NPM as its operational
arm within the state. However, for the Ontario Public Service the transformation is, thus
far, partial and incomplete. No one can dispute that a new regime has emerged.
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Chapter 8
Home Care Marketization in Ontario: Transforming Service Delivery under NLPA

The case of home care reform in Ontario during the Common Sense Revolution
offers a striking study in the politics and instruments of building NLPA. Reversing the
direction of the outgoing NDP government on home care policy was among the first
decisions made by the newly elected Conservative government along with slashing social
assistance benefits and other significant cuts in public expenditures. In a previous
chapter, NLPA was said to embody a praxis where the state itself is the instrument for the
restructuring of the policy and administrative arrangements which gave structure to the
postwar order. New institutions and mechanisms of control are introduced and serve to
embed neoliberal policy and administration over the home care sector.
The model adopted by the Conservatives for this sector shifted the key
characteristics of FPA fundamentally toward an NLPA model. Service production and
delivery would transform from one characterized by a long-term and stable funderprovider relationship between the Ontario state and non-profit agencies. The structure
and function of public organizations involved in the sector would change as a new quasigovernmental organization was created, the Community Care Access Centres (CCACs),
to institutionalize and manage a new purchaser-provider relationship. The policy role of
the state became strongly interventionist as it attempted to impose a rigid politicsadministration dichotomy between itself as the policy-maker and the delivery function
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but in addition using its power to impose control over the sector. In terms of budget
policy, the entire objective of the framework was to better constrain public expenditures.
The break with the FPA regime within home care could not be more stark as longterm clientilist relationships between the Ontario state and non-profit agencies of
venerable reputation began to be disrupted by market-based competition. And where the
state had been a direct funder of service provision, though largely not a provider itself,
this too was restructured with the creation of an intermediary institution to manage
competition and the purchase of services.

8.1

Home Care: The Political Background
As home care services fall outside of the scope of the Canada Health Act, there is

greater provincial policy latitude to reshape and control this sub-sector. Consequently,
the final report of the Romanow Commission on the Future of Health Care in Canada
characterized home care as "the next essential service." It acknowledged that "home care
is one of the fastest growing components of the health care system" (Romanov
Commission 2002,171). It encompasses a range of services formally defined by
Ontario's Long Term Care Act as community support services including meals on
wheels, social visiting, home maintenance and repair, security check and transportation.
These services tend to be offered by volunteers, but also are delivered through contract
and regular staff. Professional services including nursing, rehabilitation therapies,
nutrition and social work provided by accredited professionals. Personal support services
including bathing, dressing, lifting, on so on. Such workers, also referred to as para-
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professionals, are licensed through a community college program or its equivalent.
Homemaking services, also known as home support workers, provide such services as
cleaning, vacuuming, and laundry. In terms of financing, it is based on a mix of public
subsidies, user fees, and charitable donations. In dollar terms, between the years 1980/81
and 2000/01, government home care expenditures grew on average by 14 per cent per
year or double the average annual rate of growth in health care expenditures for all
provinces and territories (175).
Historically, the relationship between FPA and primarily non-profit sector service
delivery entailed five key features: (1) state provided funding was base or core funding;
(2) this funding was long-term and stable; (3) the state-non-profit relationship was
regulated by trust; (4) the role of non-profit service providers was to fill gaps or
supplement welfare state provision; and (5) the system was ad hoc (Evans, Richmond,
and Shields 2005, 73-97). The private production and delivery of a range of social
services is not something new to the Ontario or Canadian scene. Through the 1960s to
the 1980s, the greatest period of social policy expansion, the direct delivery of many
services, including home care, was provided by non-profit agencies (Hall et al. 2005).
These services were entirely or substantially funded through government transfer
payments. As government funding grew and the number of services provided also
expanded, the number of non-profit agencies grew (Elson 2007,47). The interest of both
government and non-profit providers in social policy "fostered the development of an
interdependent partnership" (46). As a result, a relationship based on mutuality emerged
as government needed services to be delivered and the funding of non-profit agencies to

do so provided decision-makers with a window on community needs and trends. Nonprofits, for their part, derived a reliable source of financing and were in a position to
influence policy Brock 2000). Major non-profit agencies such as the Red Cross
Homemakers, the Victorian Order of Nurses, St. Elizabeth's Visiting Nurses and VHA
Home Health Care, to name but some of the larger entities, have deep historical roots in
providing various community-based services. The long-tenure, credibility and service in
the field largely meant that these organizations were simply provided a grant directly by
the provincial state to deliver services in a given geographic area. Such relationships
were clientilist but were based on mutual trust and funding was both predictable and
stable. Non-profit agencies in particular were mission focussed and concentrated on the
delivery of specific services for which they had developed both expertise and credibility
over years of provision. The delivery agent was non-governmental but the services
provided, and the agencies delivering them, were not subjected to the vagaries of market
competition. This was largely how community-based services were delivered until the
Conservatives implemented marketization.
This parochial, clientelistic relationship between the state and non-profits did by
no means preclude a role for the commercial sector in delivering human services. A 1984
study by the Social Planning Council of Metropolitan Toronto noted that "the
development of human services for profit appears to be gaining ground in Ontario" (SPC
1984,1). This private sector expansion was linked to increased state funding for
community-based services and so challenged the conservative critique that the welfare
state drove private provision to the margins (Shields and Evans 1998, 91-2; Gidron 1992,
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6). The onset of fiscal austerity and the resulting breakdown of capacity within public
sector organizations as a consequence intensified the argument to restructure the
production and delivery of social services. The contradiction confronting policy-makers
and service delivery agents is to find alternative mechanisms that enable standards of
service to be maintained within the context of declining or at best inadequate budget
allocation. In place of FPA-era clientilism, a new 'contracting regime' has emerged.
This marks the neoliberalization of this policy field as NLPA enables the expansion of
the Ontario state beyond the boundaries of the formal state to capture nongovernmental
agencies, both non-profit and for-profit, and set up a dynamic of market competition
between delivery agencies.
While the policy history of home care in Ontario is long and fragmented, there is
a stream of continuity linked to an ongoing search by the provincial state, particularly as
the postwar welfare state model began to slide into crisis, to create a managed 'system'
out of a fragmented 'non-system'. As the fiscal crisis deepened it became increasingly
imperative to create structures to facilitate rationalization. Consequently, various
proposals surfaced in the 1980s and 1990s to establish quasi-nongovernmental agencies
(quangos) to control and manage the sector. These efforts were linked to the assumption
that non-institutional costs would be lower and better controlled and that quality of
services would be superior (Baranek, Deber, and Williams 2004, 3). Ultimately, out of
this process, 'managed competition' emerged as the model consistent with a neoliberal
approach to policy and administration of public services. Historically, non-profit
delivery agents had developed a clientilistic, grant-funded relationship with the Ontario
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state based on tradition and longstanding community service. For example, suddenly,
with the Common Sense Revolution unfolding, these agencies found that they were
required to compete for service contracts with other non-profits and a growing number of
for-profit providers. This process of marketization transformed state-non-profit relations
fundamentally as "the 'old' system of cooperation, basically founded upon close
integration and mutual trust" gave way to a contracting regime characterized by
"competition, time-limited contracts, legal control and accountability" (Eikas and Selle
2002,48). It is in this sense that nongovernmental agencies become 'little fingers' of the
state as they are restructured both organizationally and culturally via marketization. For
the non-profit sector, the implications are serious. According to Leafs assessment "the
voluntary sector is on the horns of a dilemma. It needs to enter the market and to become
leaner and fitter, more efficient and effective, if it is to survive in the new 'post welfare
state' mixed economy" (1995,185).
In Ontario, the state has increasingly come to harness non-state agencies to
engage in the production and delivery of various services as the state retreats from direct
provision (Evans and Shields 2002). In this respect, "the contractual relationship that is
being developed between the state and non-profit organizations is, in effect, serving to
transform the non-profit sector, moving it away from its core mission, commercializing
the sector's operations and compromising its autonomy" (Richmond and Shields 2004,
53-67). Nowland-Foreman (1996) suggest that the New Zealand experience with
contractualization transformed non-profit agencies into 'little fingers of the state' and 'a
shadow state apparatus'.
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In contrast to FPA where public services were mass produced by monopolistic
public organizations, NLPA seeks to transform this form of production through
disaggregation or fragmentation of the FPA model public production. There are four
basic elements to the NLPA model of service delivery. First, there is to be some form of
market or quasi-market mechanism applied to service production and delivery. Second,
these markets are to introduce competition between service providers. Third, individual
choice is to be privileged over collective options. And four, state provision is to be
minimalized (Flynn 1990). The case of home care marketization in Ontario expresses all
of these elements save that of individual choice.
The disaggregation of FPA occurs "through the separation of purchaser and
provider and the creation of more operational autonomy for those delivering services."
The result is that "power is shifting from professionals to managers," and particularly
managers of purchasing, and so challenging the basic organizational logic of the welfare
state (Walsh 1995, xix). The power shift from professional autonomy to managerial
control is further expressed in the adoption of the language of business into the public
sector. This reflects the dominant ideas that are driving structural and cultural change
(Newman 1994, 58-64). For example, the adoption of 'quality assurance' or 'quality
control' in home care contributes to standardization of production and thus to
centralization of control.
On June 12,1995, even before he was officially sworn in as premier, Mike Harris
announced that his government was halting implementation of the New Democrat's nonprofit and union friendly home care delivery policy. The Conservatives characterized
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this as the first step in reversing "the damage imposed on long term care services by the
previous government". The Minister of Health, Jim Wilson, further announced that he
would initiate consultations to gather "ideas on how best to co-ordinate community-based
long-term care services" (Ministry of Health 1995). The guiding principles for this
reform would be: improved access; highest quality of services at the best price; cutting
duplication and red tape to put more money into front-line services; provider
accountability for how money is spent on services; consistent eligibility requirements for
people needing services; and consistent and equitable funding for services. These
principles were indicative of an ideological shift in that quality and best price and
provider accountability signalled an overture to a more business-like approach (Baranek
2000,208). The Conservative conception of long-term care reform meant moving
beyond the boundaries of the hospital-centred system and into "the more individualistic
'logic' of private competitive markets, where care is not an entitlement" (Baranek et al.
2004, 4).
While not mentioned specifically in The Common Sense Revolution manifesto, the
marketization of home care is consistent with the core proposals and philosophy it
expressed. Public servants interviewed in one study of home care reform agreed that the
adoption of a competitive market model was guided by manifesto. Perhaps not in word
but in principle, the marketization of the sector was consistent with "their desire for less
government, more competition and market mechanisms, adherence to the bottom line",
and an means for expanding the "involvement of the commercial sector" (248).
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Ironically, it was a decision of the previous NDP government to remove home
care from the list of services provided by the provincial publicly funded health system
created an opening through which a more fundamental restructuring of service provision
could occur. The transformation of home care from a social right into a rationed service
was facilitated through the introduction of competitive contracting for the provision of
home care services. A market was created where there had previously been none. The
new regime meant that access to care became "subject to local eligibility requirements
and budget constraints, and any local entitlements to home-care treatments are not
'portable' from one region to another even within the province" (Williams et al. 2001).
The turn to a policy of marketization within home care took place within the
larger context of the Common Sense Revolution's focus on constraining public
expenditures. On November 29 1995, Bill 26, the Savings and Restructuring Act, was
introduced. This bill sought to amend a number of acts including the Ministry of Health
Act. One amendment proposed the establishment of the Health Services Restructuring
Commission (HSRC) but the bill was silent with respect to the powers of the Commission
other than to say these would be determined by cabinet decision (Sack Goldblatt Mitchell
December 11,1995,4). The HSRC was mandated to develop and implement a
restructuring of Ontario's hospitals. Such restructuring would potentially create even
greater demands for home care as patients are deinstitutionalized. The HSRC's eventual
mandate would include the authority to make binding decisions on the restructuring of
public hospitals; make recommendations to the government on the restructuring of other
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sectors providing health services; foster the creation of an integrated and coordinated
health care system (Sinclair, Rochon and Leat, 2005, 22)
Given the politically charged sensitivity of health care policy and the potential for
significant political damage to any government which is seen to be over-extending its
authority by attempting to restructure the system, the HSRC was established to take on
the challenge as an arms-length commission. It was, at least formally, independent of the
government of Ontario. However, its work would be shaped, if not explicitly directed, by
the political imperatives of the new Progressive Conservative government which had
campaigned and was elected on the proposals contained within its manifesto. This
included a commitment to deficit elimination, debt and tax reduction, and balancing the
budget. A substantial agenda to achieve given Ontario's Ministry of Health accounted
for 32 per cent of all provincial expenditures and within this 41 per cent was dedicated to
hospitals. In this context it would be impossible for the Commission to function without
these considerations being factored into its deliberations (11-2).
While the Commission was not formally constituted until April 1996, the policy
parameters within which it would operate were already being put in place as the overall
philosophy of the Common Sense Revolution began to be activated. At the root of the
issue was the Ontario state's weak capacity to plan as it confronted ongoing fiscal stress.
Health care expenditures had grown substantially since Ontario agreed to participate in
the federal cost-shared medicare initiative of the late 1960s. Consequently from the early
1970s forward, and increasingly, the Ministry of Health's spending envelope became by
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far the largest of any ministry and among the most politically sensitive policy field within
the jurisdiction of the provincial state.

8.2

The Community Care Access Centres: A New Institution of NLPA
On July 14, 1995 the Ministry of Health issued a Request for Proposals (RFP) to

hire services for the purpose of facilitating a consultation process over the first two weeks
of August. ARA Consulting Group was awarded the contract and delivered their
summary of findings on September 26,1995. The consultation process was a total of two
weeks in length. Three basic models emerged from these consultations. The first model,
termed the Federation/Partnership Model, had similarities to the service agency
coordination model initially proposed by the New Democrats where a local non-profit
organization would be established composed of service providers. It would be
responsible for purchasing services, administering contracts, planning, co-ordination
across service providers, but service providers would have the authority to assess and
provide services for consumers with basic needs. The second was identified as the
Augmented Home Care/Managed Competition Model which would merge existing
programs and structures such as Home Care, Placement Coordination Services and the
Community Information Centres and bring these under one management structure
consisting of a local community board made up of consumers and service providers. The
functions would be the same as the partnership model with the exception that case
management and assessment would be functions centralized within the organization.
Services would be purchased from approved providers and consumers would have a
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choice of which provider to enlist. The third was referred to as the Municipal/Public
Health Model is one where the local health unit provides overall management and direct
service provision and/or contracts with other service providers (ARA 1995, 13).
With the options laid out it was now a matter of choosing a direction and on
January 25,1996, the Health Minister, noting that the previous NDP government's
proposal "would have eliminated choice, favoured organized labour at the expense of
volunteers and hurt the quality of care by driving long-standing provider organizations
out of business" (Ministry of Health 1996b) announced that the existing 38 Home Care
and 36 Placement Coordination programs would be streamlined into 43 CCACs.
The official announcement stated that the CCACs "would purchase services from
existing providers based on best quality, best price" (Ministry of Health, January 25,
1996). This was code for marketization and signalled the beginning of a fundamental
transformation in service delivery. The CCACs would serve as gate-keepers by
determining eligibility for services, as purchasers by tendering contracts, as managers by
monitoring performance. They would not deliver services directly. The Ministry of
Health would fund the CCACs through the allocation of spending envelopes which the
CCACs themselves would manage.
The strategy for implementation of 'managed' competition would be a phased-in
approach. The Ministry of Health provides for a three-year transitional period to allow
provider agencies time to adapt to a quasi-market environment. This transition period
ensured delivery agencies a certain volume of work as follows: 1996/97, 90 per cent of
1995/96 volume protection; 1997/98, 80 per cent of 1995/96 volume protected; 1998/99,
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70 per cent of 1995/96 volume protected; 1999/00, no volume protection (Ministry of
Health 1997). Importantly, the CCACs were deemed to be 'creatures of government
policy' and thus were not regulated by the Long-Term Care Act. This was significant as
it provided the government with the latitude to "cap public entitlements" (Baranek et al.
2004,237).
The CCACs were created to establish quasi-markets and manage the problematic
allocation of services for which demand had outstripped funding (Abelson, Gold,
Woodward, O'Connor, and Hutchison 2004, 360). The CCACs also served to obscure
the link between the 'purchaser' of services and service delivery. In this sense, the
CCACs embodied the strategy of centralized decentralization (Hoggett 1996) in that their
story is one of a state created, semi-autonomous non-profit agency which becomes
subject to increasing political constraint and control. Politically and administratively,
their purpose is to separate policy and delivery as a means of providing greater
managerial latitude for the implementation of policy directives originating with the
government.
Managed competition, in turn, sought to cut more expensive supportive, hospitalbased, long-term care; encourage privatization of service provision; and lower the costs
to the state as a general principle (Aronson, Denton, and Zeytinoglu 2004, 111-25).
Baranek, Deber, and Williams point out: "care that was formerly publicly financed under
the Canada Health Act is technically becoming de-insured" (1999,69) as it is moved to
the home care sector. Economic rationalism as a strategy to maximize cost efficiency is
now a core determinant of health care policy (Williams 1996, 939; Pierson 1994,1-3;
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Battistella 1993,265-274; Gummer 1984). It is within this context that the non-profit
sector and for-profit agencies have been enlisted to a productivity revolution in the
delivery of social-health services. From a management perspective, the explicit
Taylorism of the competitive contract model was a striking revival of the scientific
management approaches which dominated public administration prior to the Second
World War.
Ontario's home care reform employed all the instruments of NPM: the use of
quasi-governmental agencies set up to engage in very specific tasks, decoupling policy
from delivery, splitting of purchasers and providers, competitive tendering, and
deprivileging professions (Dunleavy 1997, 20-3). In Ontario, policy was separated from
delivery by the CCACs whose function as special purchasing authorities responsible for
managing the allocation of resources through a competitive process. Quasi-markets
differ from pure markets in that:
[tjhese systems remain free at the point of delivery: no money changes hands
between the final user and the provider of services. Thus the state has retained its
role as a funder of services within the welfare state, but the task of providing has
been transferred from an integrated set of state owned and managed enterprises to
a variety of independent provider organizations including not for profit
organizations, private companies and state owned units under devolved
management. (Propper, Bartlett, and Wilson 1994,1-2)

In this sense, the CCACs represent an example of organizational depoliticization where
the agency, and its sphere of responsibility, is released from short-term political
considerations (Flinders and Buller 2006, 58).
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Applying market criteria in both allocating public resources and to measure the
efficiency of public service delivery agents (Pierre 1995, 56) is operationalized through
competition "between individual firms bidding for public sector contracts." Through this
competitive model, the expectation is that costs will be reduced and quality improved
(Fabricant and Burghardt 1992, 71-2). While marketization and privatization are not
interchangeable concepts, the relationship to privatization is one where "strategies which
are part of marketisation may lead, as a consequence, to increasing privatization, if for
example, more contracts are won by the private sector in tendering exercises" (Drakeford
2000,19). With respect to social services, "privatization more often takes the form of a
partial inroad into the public sector" (Walker 1984, 25) and "implies greater reliance on
the voluntary, informal and commercial sectors in financing and delivering social
services" where market criteria, such as ability to pay, serve to ration services by limiting
access (Rekart 1993,29-30). There is evidence that the turn to market competition is
transforming the mix of service delivery agencies as non-profits, not as skilled in the art
of bidding and/or lacking the financial reserves of for-profit agencies, are seen to lose
their previously dominant place in the sector. One analysis of home care contracts
awarded in Ontario found that by 2001 58 per cent of contracts had been won by forprofit agencies. In terms of nursing service volumes, 82 per cent of "work", expressed as
service units in 1995 went to non-profit agencies; in 2001 this had declined to 54 per cent
(Doran et al. 2002, 12). Volume is a function of a blend of'visits' and 'shifts'. The
definition of a visit and a shift is based on a block of time determined to be necessary to
deliver an appropriate level of care.

The importance of NPM in transforming FPA structures and cultures is evident in
the function of the CCACs, contractualization, and the creation of a quasi-market for
home care services. The central elements of NPM identified by Hood (1991) such as the
replacing of hierarchical relationships with contracts, the expanded use of markets for
service delivery, the blurring of the distinct and separate roles of governmental, nonprofit, and for-profit entities, and a shift in values toward productivity concerns.
The Ontario Conservative government's home care reform agenda had two
objectives. First, to create a system out of the "patchwork quilt of services, programs,
providers, eligibility requirements, funding mechanisms, and quality standards that had
grown up willy-nilly in a field where government has historically had little direct
involvement" (Armstrong, Armstrong, and Coburn 2001, 19). Paradoxically, in this
respect, building NLP A in this sector entailed establishing more control over the sector.
Greater planning and co-ordinative capacities would be necessary to gather data and
information and the means to analyze and process the results of this work would need to
be acquired. The second objective is "to introduce competition into the field as a means
of driving down costs and achieving cost efficiencies" (19). The CCACs would serve to
work toward both objectives. The CCACs would perform two vital functions: determine
client eligibility and purchase services via a competitive bidding process. In order to
minimize costs, marketization of the sector would serve to tear down 'rigidities'
associated with non-profit delivery agents such as collective agreements that offered
higher wages, benefits, and other protections. The historically dominant role of nonprofits in the community sector would thus be challenged.

352
Two years into the new model, the Health Services Restructuring Commission
acknowledged the potential for community-based services to positively contribute to cost
management and to facilitate the process of hospital restructuring. An April 1998 HSRC
report identified the "potential for home care services to substitute for in-hospital care
and thus to facilitate shortened stays, or provide a safe cost-effective alternative to
hospital admission, is important to support hospital restructuring" (Health Services
Restructuring Commission April 1998, 9). By 1998, the 43 CCACs were fully
operational. This was much more than a simple organizational re-engineering of the
long-term care delivery mechanisms as the implications of 'best quality and best price'
began to become clear as the new policy direction unfolded. The Ministry of Health
would "provide the new centres with a funding allocation for service purchases. The
centres will be responsible for selecting service providers through a Request for
Proposals (RFP) process, and negotiating and approving contracts with service providers"
(Ministry of Health 1996a). These principles were indicative of an ideological shift in
that quality and best price and provider accountability signalled an overture to a more
business-like approach (Baranek 2000,208). In rapid order the most contentious
elements of the NDPs Bill 173 were not implemented and the new Conservative
government could begin its own process of long-term care reform which meant moving
beyond the boundaries of the hospital-centred system and into "the more individualistic
'logic' of private competitive markets, where care is not an entitlement" (Baranek et al.
2004,4).
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The Ministry of Health's official procurement policy required that services be
purchased through competition stating that this process "ensures high quality services for
best price" (Ministry of Health 2003, 3). The policy further requires that each
competition must result in more than one successful service provider being awarded a
contract as a means of constructing a competitive market by ensuring "organizations with
less experience and less capacity" have an opportunity to succeed (3). The CCACs
would thus not be responsible for the direct delivery of services but rather, as the
Augmented Home Care/Managed Competition model suggests, they would be a single
point of access with responsibilities for the coordination of service planning,
determination of eligibility, case management and placement coordination (Baranek
2000,214). The purchaser/provider split would thus be institutionalized as the CCACs
were required to divest themselves from direct delivery, a function they had inherited
from the Home Care Program.
In addition to the introduction of a marketized system of service contracting and
the purchaser/provider split, the CCAC model allowed service rationing to enter the
system through their role in determining eligibility for professional and homemaking
services and for admission to long-term care facilities - nursing homes and homes for the
aged (Ontario Association of Community care Access Centres 2003). In other words, the
CCAC did not guarantee the service but rather only guaranteed a determination of
eligibility for service. To effectively carry out this role, as principal-agent theory tells us,
there must be a division between those providing a service and those who determine
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access. In this sense, the Conservative approach to home care reflects the 'partial' scope
of privatization with respect to social services.
The previous NDP government's removal of OHIP coverage for home-based care
created the opening where what is effectively rationing of services could take place and
the introduction of managed competition meant that "access to care is subject to local
eligibility requirements and budget constraints, and any local entitlements to home-care
treatments are not 'portable' from one region to another even within the province"
(Williams et al. 2001). Further changes to the role of the CCACs were predicated on a
perceived ineffective case management system. As the Operational Review of the
Hamilton-Wentworth Community Care Access Centre noted, the case management
function was a core business of the CCAC where "Government relies on case managers
to ensure that the right services are provided to the right clients, that services are adjusted
according to the clients' needs, and that clients are discharged as soon as the services are
no longer required" (Ministry of Health 2001a, 14).
Shortly thereafter cabinet approved regulation 386/99 providing the legal
framework through which home care services would be rationed. The regulation
stipulated criteria ensuring that homemaking services such as food preparation,
household cleaning etc. would only be provided to the most infirm; where homemaking
and personal support was provided the service was limited to a maximum of 80 hours in
the first 30 days and reduced to 60 hours for any subsequent 30 day period; nursing
services were limited to a maximum of 28 visits in a seven-day period. In other words,
access to care would not be based on need. The CCAC umbrella organization, the
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Ontario Association of Community Care Access Centres, published a report documenting
a chronic underfunding of the system noting that CCAC funding growth lagged behind
annual inflation rates. Inflation in the price of various services purchased by the CCACs
had, over the period 2000 to 2004, increased substantially beyond the rather meagre
aggregate increase in CCAC funding over this period of 3.1 per cent. For example, costs
in nursing services had increased by 24 per cent, home support by nearly 20 per cent and
occupational therapy by nearly 32 per cent (OACCAC 2004, 7-8). To manage these
costs, the CCACs acknowledged that "they have had to make significant reductions in
services in recent years in order to balance their budgets" resulting in a 21 per cent
decrease in the number of 'clients' being provided with services (OACCAC 2004, 8).
Service provision shrank across the professions between 2000/01 and 2002/03. Nursing
services fell by 18 per cent. Home support declined by 28.1 per cent. Physiotherapy was
reduced by 22.1 per cent. Occupational therapy fell by 15.6 per cent. Speech therapy by
2.6 per cent. Social work services declined by 12.1 per cent. And dietetic services by
28.4 per cent. The new modes of control were doing precisely what they were designed
to do: contain costs by rationing service provision.
With respect to governance, the CCACs would be managed by independent, nonprofit boards composed of both consumers and providers (service providers under
contract would be ineligible to sit on a board). Accountability to the Ministry of Health
would be established through service agreements between the board and the Ministry.
The First CCAC boards were appointed by the MOH but subsequent boards were to be
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chosen through a local election process (Baranek 2000, 215; PricewaterhouseCoopers
2000, 20).
Taken as a whole, the shift was dramatic, as a PricewaterhouseCoopers review
stated: "This was clearly an era of unprecedented change in the home care sector. It
called for new competencies, new management approaches, new partnerships and new
ways of thinking about the delivery of home care services" (2000, 3). In this context, the
new model met with early criticism. A joint statement issued by seven nursing
organizations predicted the new policy framework would result in:
...loss of continuity of care for long-term care users and other threats to the quality
of care as bidders strive to compete. A professional workforce is not easily
maintained through the uncertainty of a regular bidding process. For nurses this
policy means that they will not be able to carry out the care they have planned if
their employer is outbid by a competitor promising lower provider costs, shorter
visits and so forth. (Toronto Star July 20, 1998)

The marketization of service provision very quickly led to a polarization in labour
relations in the sector as some employers attempted to erode conditions of employment as
a means to meet the pressure of competition. In order to gain or expand entry into the
sector the for-profit agencies were at times able to propose services at as much as 12 per
cent below what the CCACs had budgeted. Both for-profit and non-profit employers
have dealt with the competitive environment by applying downward pressure on wages
and working conditions (Potter, 2001). Part of the response to this pressure has been to
adopt piece work compensation which marks a dramatic shift "from a system where
nurses are paid per hour to a system where they are paid per visit, encouraging them to
visit more people and spend less time with each" (Rebick 2000,110). The human
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resources manager of one non-profit agency observed: "Paramed in Niagara, is a forprofit that pays a flat fee of $25. It's pay-per-visit. It doesn't matter what you do, you
get paid $25. We pay hourly" (Confidential interview July 16,2004). In November
1997, the 80 nurses of Local 146 of the Ontario Nurses Association at the Kingston
operation of Comcare Health Services, a for-profit provider agency, began what was to
be a three-month strike to win a first contract.
The employer sought to ensure that the highly flexible, casual work relationship
would continue into the collective agreement. This meant that the nurse-worker is called
daily to be directed to work or not. The president of Comcare stated: "The system gives
us flexibility in meeting demand" (Chamberlain 1998, A8). The Ontario Nurses
Association said that employers were telling the union they needed to reduce
compensation costs in order to compete. According to the Chief Executive Officer of the
Kingston area CCAC the Comcare employment model was common in the sector.
Moreover, the ONA was "following its members out of hospitals and into the community
care field and trying to gain the same work methods" (A8). Later that year, nurses in
Durham region working for the Victorian Order of Nurses and St. Elizabeth Healthcare,
both non-profit agencies, also went on strike in response to their employers' demands for
concessions. Strikes in Durham region and elsewhere were characterized as the first
signs of "a race to the bottom in home care" (A8).
Labour conflict in the sector was linked to the Harris government's decision to
shift emphasis from hospitals to community care: "At the same time, however, the
government decided to open up the provincial home care sector to free-market
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competition. That has meant that non-profit groups such as the Victorian Order of
Nurses and St. Elizabeth Health Care must go head-to-head with private operators
seeking to make a buck" (Toronto Star July 20,1998). The strike ended with the workers
making significant concessions to their employers - mileage rates cut in half, a two year
wage freeze, loss of holiday and vacation time especially for part-time and casual nurses,
and a reduction in the employer contribution to the benefit plans (MacAdam 1999, 16).
As reported in several articles by Joanna Frketick for the Hamilton Spectator
between August 25 and 31,2002, the pattern of workplace conflict continued into the
summer of 2000 when 200 nurses with the Hamilton VON represented by the Ontario
Public Service Employees Union Local 269 began what was to be a two month strike
(Frketich, 2000). A leading member of a long-standing non-profit agency concluded
(interview on August 19, 2004), that the fundamental issue was the "labour question" in
service delivery in that:
...85 per cent of our costs are labour and we are highly unionized and are
obligated under the Pay Equity Act to move toward our proxy comparator - the
hospital sector. The competition comes from agencies who function with a pool
of casual labour, pay no or few benefits, no pension and are not caught by the Pay
Equity legislation. And our employees are long-term so if we have to lay them
off if we lose a contract we are obliged to pay
severance. The agencies with
high turnover aren't required to pay severance if the employee has been there
less than five years.
In the spring of 2001 the CCACs were informed that their budgets would be flatlined at the same allocation as the year 2000. This would result in a short-fall of $175
million. John King, an Assistant Deputy Minister at the Health Ministry responsible for
the CCACs, acknowledged that "services would need to be reduced to balance budgets"

359
(quoted in Ontario Health Coalition 2001). In response, the Chief Executive Officers of
the Community Care Access Centres spoke out publicly. Stephen Handler, then the
executive director of the North York CCAC, said that "the deficit means thousands of
patients in the province who are diverted to waiting lists or turned away for care will have
to rely on family members for support, purchase services from private agencies, or
simply do without. But we just don't have the funds. When you have so many needy
people you have to draw the line somewhere" (Yelaja 2001). Bob Knight, CEO of the
Sudbury-Manitoulin CCAC stated: "Our provincial government needs to appreciate the
costly burden that will undoubtedly be placed on our hospitals, urgent care clinics, family
caregivers and volunteer support organizations" (quoted in Ontario Health Coalition
2001). The president and CEO of VHA Home Health Care, a non-profit delivery agency,
David Wright, characterized the public criticism of the government as "a supreme act of
courage" (quoted in Potter 2001) but an act of courage for which there would be
consequences. An increasingly conflict-laden labour relations environment, the results of
the Operational Review of the Hamilton-Wentworth CCAC and the public outcry of the
CCAC leadership to the budget freeze were to catalyze a political response from the
Conservative government.
The Hamilton-Wentworth CCAC was to be the fissure point for the government
as its budget troubles were made very public. In August 2000, the Ministry demanded an
explanation as to why the Hamilton CCAC had accumulated an $8 million deficit but this
was merely the pretext to express officialdom's annoyance with a leaked memo from the
board chair to the local media which referred to a "crisis of underfunding" and that each
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strategy to address this situation would "affect the delivery of service". The memo went
further stating: "We are aware that the decision to implement such strategies will have
far-reaching implications for the community in terms of the continuity and availability of
care" (Frketich 2000d). The source of the deficit, identified in a letter from the Hamilton
CCACs chief executive officer, was a growing gap between the demand for services and
the provincial budget allocation. In January 2001, the Health Minister ordered an
operational review of the CCAC which reported out in April. The executive summary of
the review stated:
Although it inherited weakness from the agency it succeeded, the effectiveness of
the organization has deteriorated in its three years of existence. The financial
position has changed from a balanced budget to a rapidly growing deficit. There
are departures from provincial policy and regulations in providing client services,
and staff morale is deteriorating. After three years, this agency would be
expected by now to be operating effectively and efficiently. This was not
evidenced by the findings of the review. (Ministry of Health 2001a, 5)

A June 26th government announcement stated that "upon careful consideration of a
comprehensive report that examined the operations and governance of the HamiltonWentworth Community Care Access Centre, Health and Long Term Care Minister Tony
Clement today issued the board a notice of proposal to take over the governance and
control of the operation" (Ministry of Health 2001b). However, Hamilton was not alone
in addressing the deficit problem by cutting services as the CCACs in Waterloo,
Kingston, Sudbury, Toronto and Halton were confronting the same challenge (Guyatt
2002, 6). The charge of mismanagement was the rationale through which the
government would seek to extend greater controls over the CCACs.

On November 7,2001, Associate Health Minister Helen Johns introduced Bill
130, the Community Care Access Corporations Act. In her statement to the Legislature,
Johns characterized the problem with CCACs as fundamentally a technical and
managerial problem:
The Hamilton-Wentworth operational review revealed deficiencies in many areas.
It was evident that there was a minimal understanding of the factors contributing
to the deficit. The board had a critical shortage of staff members with business
skills or experience, there was poor understanding of how to correct the situation
of growing expenditures, and there was no effective monitoring or management
of service utilizations and caseloads. (Legislative Assembly November 7, 2001)

The legislative intervention embodied by Bill 130 did nothing to address service
provision, working conditions within delivery agencies, workforce stabilization or other
problems stemming from managed competition rather it was entirely targeted toward the
governance of the CCACs. The key component of the legislation would convert the
status of the CCACs from that of a non-profit corporation to a statutory corporation. The
effect of this would be to significantly expand government control, and specifically
cabinet, over the CCAC boards by requiring that all such appointments, and that of the
executive director (formerly termed the chief executive officer) would be made through
order-in-council - that is by cabinet appointment (Ministry of Health 2001c). The
legislation further set out various accountability requirements between the Ministry and
the various CCACs including that a Memorandum of Understanding between the deputy
minister of health, the CCAC board, the CCAC chair, and the executive director be
signed to ensure clear understanding of roles and responsibilities; the CCACs are
required to submit an annual business plan for Ministry approval; and submit an annual
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report to the Legislature. In addition, CCAC management was required to balance their
budgets with the result that service provision was typically reduced. The environment
was not dramatically better for the service provider agencies who worked within small
margins in their efforts to meet contract requirements for service units. As a result wages
were kept low and few permanent staff hired. And work was intensifies as part-time
employees would often work full-time hours (Technical Report 2003b, 60). This
dramatic intervention by the Ontario government illustrated an aspect of NPM which
Hoggett characterized as a simultaneous centralization and decentralization (1996). The
introduction of market mechanisms has been accompanied by the creation of intermediate
organizations that possess substantial managerial autonomy. But the state maintains tight
control over their funding and functions.
A second critical provision granted substantial ministerial discretion in releasing
information to the public respecting the functioning of a CCAC. The stated criteria were
simply whether the minister of health held the view that releasing such information was
in the 'public interest' (Legislative Assembly 2001c). In the Legislative debate, New
Democrat Shelley Martel summed the legislation up as follows:
This bill should be called a purge bill, because that's what it's all about. What
you are doing through this bill is dealing with the criticism that your government
doesn't like about your current under-funding of home care. So you are going to
go in and remove those directors on boards who have been particularly vocal...
and you're going to go in and remove executive directors who have been
particularly vocal.. .and you're going to make sure you control what information
gets out to the public. (Legislative Assembly 200Id)
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The Medical Reform Group responded to the legislation with a similar analysis of the
motivation which lay behind it saying "the bill represents a direct payback to community
boards for giving the government a hard time. The government is acting to muzzle
criticism of its policies or neglect by replacing real public representation with their own
political hacks" (Guyatt 2002, 7). Over the next several months a number of CCAC chief
executives were terminated or refused to re-apply for their jobs as did a number of board
members effectively politicizing the CCACs and establishing, through the legislation,
direct ministerial control over all key appointments thus terminating any autonomy that
had been exercised by the CCACs.

8.3

New Public Management, Productivity, and Disciplining Labour
Competitive contracting has two objectives: weakening the bargaining and job

control of trade unions and increasing competition as a means of achieving greater
efficiency by creating downward pressure on wages and forcing greater flexibilization in
the use of human resources including more contingent forms of employment (Ascher
1987,47). Given that labour is the largest cost component within the public sector,
clearly, any strategy to control costs must be based upon an increase in productivity and
intensification of work though a contradictory reorganization of the labour process that is
both industrial (i.e. standardized) and flexible (Aronson and Neysmith 1997, 52; White
1993,40; Campbell 1988,27).
The employment contract therefore becomes the focus of managerial concerns
with productivity and witnesses the emergence and application of industrial model
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Taylorism. That the Ontario state's process of restructuring and flexibilization was to
mimic that of the private sector was made clear in a Management Board Secretariat
paper, which stated:
Just as private sector organizations are restructuring, downsizing and laying off
staff to increase their competitive edge, so too, the Ontario Government must
consolidate, streamline, and integrate operations to provide the best possible
programs and services. This will involve redeploying our resources, streamlining
organizational structures and operational processes, deinstitutionalization,
relocation and re-distribution of jobs, developing more flexible management
practices. (Management Board Secretariat 1992, unpaginated)

Given the labour-intensive nature of the field, it is impossible to realize cost containment
without addressing labour. Management claims, whether from for-profit or non-profit
delivery agencies, that to remain competitive wages and benefits must be reduced,
workers have resisted by striking (Williams et al. 2001, 18). The movement to
competitive tendering is as much about weakening the bargaining power of trade unions
as it is to save money (The Economist 1983, 53).
NLPA must address the question of labour in the production and delivery of
public services if its budget constraint objectives are to be achieved. One study estimates
that labour constitutes 80 per cent of the total cost of home care services (MacAdam
1999,13). Consequently the logic of this strategy is to degrade such work and to shift
"as much work as possible to the lowest cost care provider" (Armstrong and Armstrong
1996,136). In concrete terms this means shifting employment outside of the higher cost
institutional settings. For example, in 2000, an Ontario nurse working in a hospital
setting would earn between $20.50 and $30.24 per hour. This does not include access to
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benefits, pensions, and sick days. The same nurse employed in a community-based
setting would earn between $18.71 and $24.89 (Parent and Anderson 2001,15). Doran's
work suggests that competition between providers is promoted, with for-profit providers
seen as a means of increasing competition with the existing non-profit providers and
driving down prices, which in this labour-intensive field means driving down wage rates.
Her data respecting registered nurse visit rates shows that the differential shrunk between
1995 and 2001 from $2.32 a visit to $1.90 a visit (Doran and Pickard 2002, 13).
Registered Practical Nurses (RPNs or Licensed Practical Nurses) working for non-profit
agencies, in the same time frame, witnessed their visit rate differential relative to that of
for-profit agencies, shrink from $8.40 to $2.31 per visit (Doran and Pickard 2002,14).
The impact of restructuring on the working conditions of para-professional home
care workers, those workers providing homemaking or personal support to patients, has
been particularly negative. They point to the stark contrast between how their work is
defined by the Ministry, as a series of narrow tasks, and what they see themselves doing,
which is providing intensively personal care to patients. This depersonalization of the
provision of care is informed by the need to rationalize care and strip out 'waste'. For
this, they earn between $9 and $12 an hour, with limited benefits. Such terms and
conditions of employment are sharply inferior to their counter-parts employed within the
hospital and nursing home sectors (Aronson and Neysmith 1997, 52). For these workers,
conditions of work "are intensifying with managerial practices designed to cut
government costs ... cost-cutting was felt in various ways: as reductions in time
allotments to clients; in the introduction of split shifts and of unpaid 'on call' duties; in
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reduced support and supervision; and in caseloads of more needy clients being discharged
from hospitals" (1997, 55-6).
Similar conclusions were arrived at in a comprehensive study of home care work
sponsored by Human Resources and Development Canada (Home Care Sector Study
Corporation 2003 a). The study, based on surveys, interviews, and existing Statistics
Canada data, investigated conditions of work for Home Support Workers, Registered
Nurses, Licensed Practical Nurses, Occupational Therapists, Physiotherapists, and Social
Workers employed in the home care sector. Variables included employer type (public,
private non-profit, private for-profit); organizational delivery model (public provider
model; private home support model; mixed public-private model; and the contractual
model). With respect to wage rates per hour, the best employer type for home support
workers, registered nurses, and licensed practical nurses was the public provider. The
worst pay differentials, and this was particularly true for RNs, was found with the private
for-profit and non-profit employer types where the difference between the public
provider wage and the for-profit median rate was nearly $5.00 per hour. Given that
Ontario has very few direct public providers as a result of 'divestment' of staff, which
was required with the home care reform of 1997, one can assume Ontario's home care
sector RNs have experienced downward pressure on their wage rates. This assumption is
supported by additional data respecting wage rates paid in the different delivery models.
The contractual model offered the lowest pay for RNs. Satisfaction with level of
pay was lowest across all occupational categories for those working in the contractual
model and employed part-time. With respect to work status, that is full-time, part-time or

casual, casualized RNs, LPNs and occupational therapists, physiotherapists and social
workers were the lowest paid per hour. Within the contractual model all occupational
categories were least well paid compared to other models. Regarding overtime pay, forprofit agencies and the contractual model were least likely to provide for overtime pay.
Again, compensation for a cancelled shift was least likely if one is employed by a forprofit agency and works in the contractual model. The pattern continues with respect to
the amount of unpaid overtime provided by workers, and again, those working for a forprofit agency and/or in the contractual model, are expected to work the most unpaid
overtime (Home Care Study Corporation 2003).
In essence, a picture emerges where the most unattractive working conditions are
found in a private agency dominated, contractual model - the very characteristics that
dominate Ontario's approach to home care. Not surprisingly, unionized workers fared
better in nearly every category. And it is the question of unionization that has led one
analyst to speak truth to power and suggest that the real motivation behind the
privatization advocates is not so much to dismantle public sector monopolies, for much of
the delivery is not nor has been public sector; rather, it is to de-unionize the health care
sector (Deber 2002,23).
The introduction of competitive tendering coincides with a deterioration in the
quality of working conditions in the sector. Observed trends include an increase in job
insecurity; an intensification of work as a result of shorter visit times allocated but with
more visits required; an expanded number of tasks previously undertaken by nurses;
increased use of casualized nurses and home support workers and a general increasing
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reliance on a more contingent workforce (Denton 2003,10). The delivery agencies had
transformed as a result of health care restructuring and the move to a competitive market
model. Frontline workers see their agencies as having become "more business oriented
with emphasis on making strategic business decisions and plans" (19). The result is a
cultural change where caring, the primary purpose, gives way to business values. The
new organizational design was seen to be focused on "efficiency and productivity"
through the introduction of such methods and processes as total quality management,
increased accountability, continuous improvement, and an expanded role for information
and communications technology (19). Seventy-two per cent of respondents agreed or
strongly agreed with the statement "home care is more business-like"; 62 per cent
perceived their workload as heavier; 86 per cent agreed that there is more pressure to do
more in less time; and 90 per cent agreed there is a shortage of resources in home care
(60). The result is that restructuring was identified as the cause of work-related stress
levels by 43 per cent of sector workers (35).
Only one Ontario study has followed the impact of a closing of a non-profit
agency on its workforce. Aronson, Denton and Zeytinoglu studied the labour market
outcomes of the Hamilton VHA's dispersed home support workers subsequent to its
forced closure in August 2002 as the result of losing a contract in the managed
competition process. Some 400 workers were laid off and nearly a year later only 38.5
per cent of respondents were still employed in home care. Nearly 32 per cent were
unemployed or otherwise withdrawn from the paid labour force. Of those who continued
in home care, more than 63 per cent identified that their pay and benefits were now
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"worse/much worse" compared to their previous employment with VHA. Interestingly,
of the five agencies providing home care in Hamilton following the collapse of the VHA,
four were for-profits, and all of which paid a lower mean hourly wage than had the VHA
(Aronson, Denton, and Zeytinoglu 2004,111-25).
Elinor Caplan, a former Ontario and Federal minister of health, conducted a study
of Ontario's managed competition in the delivery of home care services. One dimension
of the study included a survey of home care workers in an effort to gain some insight into
their front-line experience and concern with working conditions. Twenty per cent cited a
lack of hours/job insecurity, poor pay was identified by 15 per cent, and overwork by 13
per cent (Ontario Association of Community Care Access Centres 2005, 26). The sense
of job security diverged depending on whether the worker was employed with a for-profit
or non-profit entity. Forty-six per cent of workers employed in non-profit agencies
responded that they felt 'not too secure' or 'not at all secure'. Such feelings of insecurity
were not as widely held among those employed with for-profit firms where 35 per cent
were to some extent feeling insecure in their employment (Figure 6, 26). The insecurity
expressed by workers in both for profit and non-profit delivery entities is a direct function
of the Community Care Access Centre funding formula, established by the Ministry of
Health, is based on a "fee-per-visit" or "service units". This method of funding spurs
flexibilization by making "elect-to-work" arrangements - an on-call, just-in-time
approach to scheduling - work over both full-time and part-time employment
arrangements. The CCAC Procurement Review researchers found that:
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Service providers told the Review that the use of elect-to-work arose in response
to the 'fee-per-visit' funding model used by the CCACs. This funding model
allows for payment only when direct care is provided. Many service providers
have attempted to minimize the non-billable time for which they must pay staff by
using an elect-to-work pool of staff who are prepared to offer their services as
needed and on a "just in time" basis. (CCAC 2005, 26)

The restructuring of service delivery agency work, and non-profit agencies in
particular, is indicative of the central place within NLPA to pursue an increase in public
sector productivity. What this constitutes is a managerial movement to build a culture of
efficiency and performance accountability into even the delivery of human services
(Stein 2001). In addition, managerialism seeks to empower management while
disempowering public sector workers including those with high, including professional,
qualifications. Home care services include a range of skills from professional, quasiprofessional, and unskilled workers. The professional services typically require a
university-trained professional to provide nursing, occupational therapy, physiotherapy,
social work, nutrition and speech-language pathology services. Personal support services
typically require the services of a community-college educated registered practical nurse
(RPN). Homemaking and community support services generally are provided through
volunteers and/or workers who have not received specialized training or education in a
college or university (Daly 2003, 68). The division of labour at the frontline is rather
well-defined as determined by the skill quotient required to perform the various
functions. The various efforts to impose economic rationality on the sector, however,
reveal a search for greater flexibilization of the workforce resulting in loss of professional
autonomy and an erosion of income and working conditions.
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Derber (1982) and Larson (1980, 131-75) analyzed the proletarianization of
professional workers in the 1970s. They found the separation of conception and
execution was much more complex among professional workers and alternatively
characterized this Taylorized division of labour as ideological (conception) and technical
(execution). The loss of autonomy, control, and purpose of the work represents the
ideological dimension of proletarianization. The loss of control over work represents
technical proletarianization, and this is manifest where workers are subjected to
management direction and discretion respecting what and how work is to be done. In
other words, work is work and subject to the same process of rationalization regardless of
sector or type of worker required in the process. The mission of management is to
standardize work processes to increase efficiency. This requires expanded control of the
labour process typically expressed through detailed service direction and the collection of
data as a means of measuring service delivery - which, of course, results in a loss of
worker autonomy. The purpose, consistent with the pressures of restraint, is to more
effectively regulate access to services as well as to adjust the content of services and the
means and structures by which they are produced. The organizational end product is a
'Lean Work Organization' (Fabricant and Burghardt 1992, 74-9). Taylorism is
incorporated into NPM as an instrument in expanding control over work processes in the
public sector. Baines writes, that Ontario's home care sector has become "characterized
by outsourcing of work, flexible work forces, just-in-time deliverables and the
elimination of all forms of error" (2004b, 5). The 'lean work' model is illustrated
through management of units of service provided, whether defined by an allocation of
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time or a procedure, and are regulated through a case management structure which in turn
is disciplined via the budget allocation. In other words, case managers served as the gate
keepers to service access. Their decisions would be framed by budget considerations. At
the same time, there is a flexibilization of the employment relationship as expressed in
the number of part-time and casual workers. De-skilling has also emerged as a product of
work being downloaded to the least expensive workers, which typically will mean,
though not always, the least skilled. Others have observed that workers, caught up in this
process of expanding managerial control, have become resocialized and display much
lower expectations with respect to promotions, salary increases, relationships with
clients, and opportunities to improve their skills (Fabricant and Burghhardt 1992, 75).

8.4

Conclusion: Markets of Care, the Politics of Control, and NLPA
That the process leading to the marketization of home care service delivery was

among the very first actions of the Common Sense Revolution government of Mike
Harris is noteworthy. While The Common Sense Revolution manifesto was silent on the
specific subject of home care, the competitive market model adopted by the
Conservatives reflected the principles expressed in the election platform to generally
adopt a more business-like approach to government policy and administration and to
constrain public expenditures. Home care service delivery is particularly interesting in
this respect in that government financed the services but did not actually engage in direct
delivery. Instead, non-profit service delivery agencies historically dominated this
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function. In this respect, home care presented the government with an opportunity to
transform the sector in line with its own ideological vision.
Home care policy under the Common Sense Revolution touches upon some of the
key objectives of neoliberalism to constrain or roll-back public expenditures and
restructure the production and delivery of public services. In addition, it presents an
example of a break with FPA era clientilist relationships between the Ontario state and
non-profit delivery agencies. The resort to markets and the creation of the CCACs served
to truncate the link between policy-makers and service providers. The CCACs
themselves are nothing less than an instrument of control. Initially this was decentralized
but as the question of underfunding of services was raised, the government imposed
greater political control over these arm's length agencies. When the CCACs
demonstrated too much autonomy, the state responded by politicizing the appointment of
senior management appointments and board governance. While their creation was a
nearly perfect example of how the politics-administrative dichotomy might be structured,
it became necessary for the state to impose greater rather than less control over the
administration of CCACs. And finally, the RFP process managed through the CCACs
was fundamentally concerned with driving productivity in service delivery. Agencies
would need to respond to the CCAC tendering proposals, which stated the volume of
service they sought to purchase, with a price quote. The more units per dollar translated
into a more competitive bid.
All the instruments of NPM find expression in the case of home care. Quasigovernmental agencies set are set up as single purpose entities to engage in very specific
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tasks; policy is separated from delivery; competitive tendering replaced stable long-term
core funding and/or direct public delivery, and professions lose autonomy as management
is empowered to better control budgets and to focus on productivity. A more
comprehensive illustration of NLPA is difficult to locate in this respect. The paradox
herein is that NPM was supposed to roll back the state but instead "there has been an
expansion in the scope for regulation from the economic sphere to the welfare state and
social sphere" (Chistensen and Laegreid 2006, 23). Indeed, new modes of control have
emerged to strengthen the hand of the neoliberal state as it dismantles the political and
administrative arrangements established through decades of FPA.
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Chapter 9
Conclusion: From Neoliberal Insurgency to Sustained Neoliberal Public Administration

The previous chapters present a politically and historically comprehensive study
of the development of public administration theory and praxis in Ontario. In this
concluding chapter we shall identify the contribution of this dissertation to the field of
study and summarize what has been learned about the evolution of public administration
and neoliberalism in Ontario up to 2002, briefly explore the significance of the postHarris period and the the state of NLPA five years after Harris, and point to some
questions and directions for further research.
This dissertation begins to address a serious analytical gap in the study of
Canadian public administration. Specifically, the study of public administration in
Canada lacks a political economy perspective. The discipline tends toward a rigid focus
on micro-analysis of public organizations while political economy situates such specifics
and links them to economic problems, social structures and political processes. Babe
defines political economy as, at a minimum, denoting "the melding for comprehension
and analysis of economy and polity, that is of business/financial affairs and
legal/governmental processes. It is an important term to keep in mind in our day when
mainstream (neoclassical) economists segregate for analytical purposes economy from
power, and politics from business" (1995, 69).
Ultimately a political economy approach maintains that economics and politics
are not separable and that they should be examined in relation to the other. Economics is
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also considered a fundamental force helping to shape politics, government and
bureaucracy. The state and bureaucracy can not be understood separately from economic
power. A relationship exists between the base (economic structure) and superstructure
(state structure and bureaucratic form - Fordist public administration and neoliberal
public administration). In these ways political economy presents a more holistic and
interdisciplinary analytical perspective. Also, political economy is centrally concerned
with the dynamic/importance of social relations because it is concerned with the
importance of power relationships.
Consequently, a deeper and more holistic way of understanding public
administration is opened up. There have been hints of adopting such an analytical
framework previously with the publication of A Different Kind of State? Popular Power
and Democratic Administration (Albo, Langille, and Panitch 1993) and Shrinking the
State: Globalization and Public Administration 'Reform' (Shields and Evans 1998) but
nothing of a sustained nature. There is still nothing that could be called a critical stream
within the field of Canadian public administration though there are a growing number of
scholars who apply a Marxist or Left Weberian approach (Cohn 1997, 2004; McElligott
2001; Rouillard, Montpetit, Fortier and Gagnon 2006; Sheldrick 2007). There has been
an enormous volume of writing and analysis of neoliberalism but the public
administrative dimension of this politics has largely been overlooked. Where there has
been some critical assessment of the effect of neoliberal politics on public administration
it has been from the perspective of traditional public administration. Exemplars of this
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perspective in the Canadian context include most notably the contributions of
Aucoin(1995), Savoie (2003), and Thomas (1995).
On the other hand, political economy and especially its Marxian variant, has
failed to take public administration seriously and this is a mistake. If we are to
understand the state better, we need to know about public administration. This
dissertation serves to bridge more traditional public administration literature and theory
to a broader political economy perspective where we can better understand the
significance of changes within the administrative state. The critical political economy
framework used here is therefore rather uncommon in the Canadian context. This invites
a different kind of discussion about public administration in Canada. Public
administration problems are conceptualized differently as the narrow focus of more
traditional public administration on institutions and practices in isolation from history,
economics and politics is enhanced substantially by incorporating the broader context.
Micro and macro perspectives are thus brought together in developing a richer
understanding of the administrative state as a totality. In this respect, this dissertation
calls upon political economists to take public administration seriously and upon public
administration scholars to see the value of a critical political economy perspective. At a
minimum, a dialogue must be opened up between these fields. If such a proposal is
successful, the 1991 invitation at York University to think seriously about democratizing
the administrative state can be retrieved and further developed. Exploring
democratization would bring theory and praxis together.

Three broad questions frame this dissertation's political economy perspective on
public administration in Ontario. First, what has been the role of economic and political
forces in shaping public administration? Second, how did Fordist public administration
come to be transformed into neoliberal public administration? And third, what has been
the impact of neoliberal public administration on the role of the Ontario state as a
producer and delivery agent of public services.

9.1

The Evolution of Public Administration in Ontario Up to 2002
An enduring theme running through the political and administrative history of

Ontario is the active role of the state in adapting to shifting economic and political
paradigms. The case of Ontario, in historical perspective, is illustrative of this tendency
which becomes increasingly prominent as industrial capitalism matures. The lessons
drawn from this observation speak to a certain path dependency, as understood in
historical institutionalist terms, where the decisions, institutions, capacities, and practices
of one era shape and constrain those of the next paradigm.
The Ontario state's colonial and anti-democratic origins, in this respect, provided
the foundation for a trajectory of debilitated state development. The early wide-use of
patronage as an instrument of political development would over time give way to a
pattern of brokerage politics, both of which served to weaken the state. In the first
instance politically by calling the state's legitimacy into question and in the second by
fragmenting the administrative apparatus into rather isolated and autonomous
departments responsible for sectoral political management. The result was an enduring
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tension and administrative dysfunction between efforts to improve overall policy and
administrative coordination, and the centrifugal tendency of the operational/line
departments to be singularly focussed on their discrete sectors.
As the economic foundations of the colonial state were transformed in response to
capitalist industrialization, a more robust Ontario state in need of more professionalized
capacities, emerged. From the last quarter of the 19 century through to the Second
World War, regardless of which party held the government, the policy regime of Ontario
may be characterized as one of state facilitated accumulation. The Ontario state
purposefully intervened to assist economic development and to mitigate social conflict
resulting from urbanization and class exploitation rendered through the expansion of
industrial capitalism. These were the decades in which Ontario's public administration
became 'modern' classic bureaucratic administration. Policy continuity is the most
striking feature of this period and this can be attributed to the sheer magnitude of
economic and social change underway in Ontario, and of course elsewhere, at the time.
As industrial capitalism expanded so too did the role of the state bureaucracy. In
response, scholars of public administration began to turn their attention toward how
bureaucracy could be better controlled. The concern was that without effective political
control, the bureaucracy, armed with its expertise and rational-legal authority, could
become a power unto itself. The only counter to bureaucratic power was the power
vested in the political leadership. This sort of development was a concern to Weber who
imagined a future nightmare state where soulless automatons dominated. His teleological
understanding of bureaucratization blinded him to the politics of industrial capitalism
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which required a state with increasingly greater capacities to facilitate capital
accumulation and manage conflict. The concept of the politics-administrative dichotomy
provided an important conceptual framework through which a division of labour, roughly
analogous to the precepts of scientific management, could be applied to the work of the
state.
Early on in the intellectual history of public administration, it was established that
politics is inefficient and so the practices and methods of private business could thus be
put forward as a model to be emulated by public organizations. For both Weber and
Wilson, public administration was regarded as nothing more than the implementation of
the policies established by the political leadership. By removing administration from the
polluting effects of politics a science of administration could be developed entailing the
"discovery of general principles" serving to improve efficiency (Fry 1989,2). And so the
primary goal became efficiency in the implementation of the decisions made by the
political leadership. The central concern with administrative efficiency created the space
for the business managerial model to emerge as an appropriate template for public
administration. The early 20th century American Progressive movement was an
expression of the anti-politics which lay at the heart of the early managerialist movement.
In the decades following the Second World War, as the redistributional welfare
state was emerging, a shift away from the administration-as-science orthodoxy began, as
the political demands of the time necessitated a greater role for the state. The fusing of
Keynesianism with FPA, requiring both technocratic and political skills and knowledge,
gave rise to a new type of relationship between political leaders and the upper echelons of
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the public service. The politics-administrative dichotomy, in these formative decades,
became something more akin to a politics-administrative continuum. The state and its
administrative apparatus became an instrument for sustaining a new era of prosperity.
As the role and functions performed by the state grow and diversify so too do the
challenges, technical and political, for managing an increasingly complex 'system'.
Various instruments and studies throughout the postwar period attempted to grapple with
the need to respond to this complexity and fragmentation with greater coordination and
policy coherence. The Department of Planning and Development, established in 1944,
was the first institutional innovation of this nature. In 1959, the Report of the Committee
on the Organization of Government in Ontario concluded that too many departments
were being created within the Ontario government and this was exacerbating the
problems of coordination and finance. A decade later, the Committee on Government
Productivity would begin its comprehensive reconsideration of the work of the Ontario
administrative state. The scope of its investigation was enormous but its ultimate key
contribution was to seek to centralize policy priority setting within the cabinet committee
system. In other words, to bring greater central political control over the policy process.
The objective was to constrain the number of policy initiatives flowing upward from the
line departments and impose a more rational priority setting process over the entire
system. If successful, the growth in the size and scope of the Ontario government would
be curtailed.
The history of the evolution of the Ontario administrative state thus far is largely
one of sparingly applying state resources and capacities for the purpose of abetting stable
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economic expansion. The problems being confronted derived from growth and
prosperity. How to better manage this growth and the rising expectations for more and
better public services became the central consideration. The decade of the 1970s was a
watershed in this respect. In political and public policy terms it was in this decade that
the 'state began to change its mind'. If the problem in the preceding decades was how to
better manage and coordinate expansion, it was now being framed as how to better
manage Ontario's relative decline.
The 25 years from 1970 to 1995 can be understood as a transitional phase
politically bisected into two periods. The first period falls under the premiership of Bill
Davis from 1971 to 1985. These are the years wherein the Keynesian policy paradigm,
and the administrative state through which it had been operationalized, was called into
question. Controlling inflation became the central policy concern so, for a subnational
government like Ontario, slowing the growth in public expenditures became the principle
informing fiscal policy. However, there was no headlong rush to slash public
expenditures, which were slowed but not rolled back. In addition, Davis' government
began to experiment with developing a social dialogue between labour and capital as a
means of building a new multi-partite consensus on economic policy and certain elements
of industrial policy. The second period is the result of a convergence of electoral defeat
for the Progressive Conservatives and the return of robust economic performance. The
next 10 years of Liberal and NDP-led governments were similar in policy terms and, in
this respect, there was a degree of continuity with the Davis agenda. This was the high
point of Ontario's experimentation with post-Keynesian policy prescriptions which had
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cautiously emerged with Davis. New institutions were established to implement discrete
aspects of a progressive competitiveness policy agenda. The Ontario Training and
Adjustment Board (OTAB) was the most explicit example of this. Most notably, the
Premier's Council, which later under the NDP multiplied to address discrete policy fields,
was established as a more institutionalized mechanism through which to pursue social
bargaining between key economic and social sectors. While there was some institutional
innovation, the tendency was toward an expansion of the Ontario public service and
public sector, as additional budget allocations sought to redress years of relative
constraint. But the focus on a progressive competitiveness policy direction signalled that
Keynesian demand management approaches would no longer be at the centre of
economic policy. But this period of experimentation began to wind down in 1993 as the
NDP turned to an unprecedented program of public sector austerity. This turn to
austerity had three significant implications. First, it created a division within the Ontario
labour movement which would continue to be felt as The Common Sense Revolution was
implemented which thus blunted the potential for a more sustained resistance to
neoliberal restructuring. Second, the NDP had ideologically prepared public opinion to
be receptive to the anti-public services messaging of the Common Sense Revolutionaries.
And third, the cuts in public expenditure carried out by the NDP actually relieved the
Conservatives of having to cut even further.
With the election of 1995 the previous two decades of attempting to negotiate a
relatively painless strategy into an era of increased competition came to a conclusion.
The pragmatic centrism informing the 'One Ontario' politics of red Tories, Liberals and
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New Democrats was jettisoned, to be replaced by the politics of 'wedge issues' and an all
out assault upon public services and programs. The reconstructed Conservatives
understood the difference between winning a parliamentary majority and taking power.
Well before the election date, the party developed plans of how it would immediately
assume power. Soon after the election this process of taking control of the apparatus of
the Ontario state began with the appointment of a new top public servant, the Secretary of
the Cabinet. Other measures rapidly followed all serving to align the ministries of the
Ontario government toward implementing the commitments and principles stated in The
Common Sense Revolution manifesto. These would include the re-introduction of
performance contracts for public service managers and executives and the introduction of
a ministry business planning process. Again, the objective was to align individual and
ministry priorities with the political objectives of the Common Sense Revolution. The
need to centralize control was essential given the resistance, noted in chapter 6,
implementation of the neoliberal policy agenda would invoke. For public administration,
these were serious matters. Modern public administration, back to the mid-19th century,
had been built on a doctrine of political neutrality and now, in the case of Ontario as
elsewhere, the political requirements of neoliberalism necessitated that the state be more
closely aligned to political objectives. Paradoxically, the anti-politics of NPM was
presented as a technocratic fix disguising a political project.
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9.2

The 'Fits and Starts' Ascent of Neoliberalism in Ontario
In 1969 public expenditures crossed the threshold into the double digits to 10.1%

of GDP (Ontario Budget 1970, 8). In that year the limits to growth of the Fordist state
were being realized and in response the Committee on Government Productivity (COGP)
was struck to advise on how to control public sector growth. The work of the COGP,
from 1969 to 1971, is for the purposes here, identified as the point where the governing
political elite began to 'change its mind' with respect to the previous 25 or so years of
Keynesian informed state building. The lack of coordinative capacity, or horizontality,
framed the central problematic in the practice of policy development and implementation
in Ontario. The COGP, while it addressed a broad spectrum of management and service
delivery issues, was fundamentally concerned establishing greater political control over
the policy agenda. The diagnosis informing the COGP's work was that government had
become too complex and the budget incrementalism of the post war decades was
contributing to a poorly coordinated and unplanned expansion of the Ontario public
sector. At the root of this problematic was a policy decision-making machinery in need
of redesign so as to provide greater political control and coordination. While the cabinet
committee structure was redesigned in 1972 along lines recommended by the COGP, the
result was not greater coordination and control at the centre. Instead, a fragmented ad
hoc, issue by issue approach to policy decision-making continued.
Notwithstanding the acknowledged need for improved coordination of the broad
scope of government activity, the practices of the past prevailed. This can be attributed
to the central place of the practice of brokerage politics in Ontario and the failure of the
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Ontario state from 1837 onward to fully address the issue. As Noel concluded, regarding
th

the efforts of mid-19 century reformers, while the patronage system may have been
shaken, it could not be destroyed (1990, 181). Paradoxically, while there may have been
a centralization of power, it was not able to overcome the overriding centrality of politics
in Ontario public administration. The result was that the search for a means to extract
more productivity from the public sector, a recurring theme, would become more
pronounced in the years from 1970 to 2002.
The COGP is a defining moment in the politico-administrative history of Ontario.
With the COGP, the postwar order as it came to be constructed in Ontario, was for the
first time questioned. The macro economic crisis of the mid-1970s would make the
political and economic environment substantially more difficult to navigate.
Consequently, much of the next three decades would be characterized by efforts to find a
route out of the impasse. Political and bureaucratic elites attempted through a variety of
mechanisms to contain public sector growth, improve productivity, and otherwise
modernize the Ontario state to an environment transformed by the end of the postwar
growth paradigm. The aspect of this period of transition in which this dissertation is
interested concerns the hesitant ascent of neoliberalism in Ontario until, that is, the
Common Sense Revolution. In the 1970s, the COGP was succeeded by the Special
Program Review Committee (SPRC) which guided budget policy for several years in
efforts to constrain the growth in public expenditures. These efforts were largely, not
entirely, but largely unsuccessful, which brings us to the question of neoliberal agency.
The pragmatic centrist Progressive Conservatives, the heirs of Drew and Port Hope,
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governed but did not always politically dominate the period from 1970 to 1985. While
the governments led by Davis demonstrated considerable concern with the economic
impasse it was clear that the way forward was uncertain. Roll-back neoliberalism,
centred on constraining the growth of expenditures, was attempted. But this was not a
sustainable strategy as political consequences demonstrated. From 1975 to 1981, the
Progressive Conservatives were reduced to minority status as confidence in their ability
to manage the economy ebbed. The loss of government was a second defining moment
not just for the long-ruling party but also for the Ontario state. It was not so much a
matter of what the next five years of Liberal government would do but rather the impact
of a reconstructed Progressive Conservative party. A political vehicle explicitly
committed to neoliberalism had been founded. Much as the 1942 Port Hope Conference
redefined Canadian conservatism, the process of rebuilding the Ontario party in the late
1980s and early 90s fundamentally redefined its political orientation. Zeal was again
fashionable since conviction, not consensus, had become the new political ethos. The
question of neoliberal agency, however, is still not fully answered.
There cannot be any successful political project unless there is a politics to
support its achievement. Once that has been achieved, it is then necessary to establish the
connective tissue between this dimension of power and the means by which this power is
implemented. The persons who occupy senior positions in the administrative state, the
senior public managers, are this connective tissue. Australian Michael Pusey observed
that "along with elected politicians and some types of intellectuals, top public servants
are the 'switchmen' of history; when they change their minds the destiny of nations takes
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a different course" (Pusey 1991,2). Or, as Miliband wrote the state elite "play an
important part in the process of governmental decision-making, and therefore constitute a
considerable force in the configuration of political power" (Miliband 1969,107). And
here is found the second source of neoliberal agency in the Ontario state. In fact, while
the political leadership through 1970 to 1995 sought to avoid or defer a fundamental
restructuring of the postwar order, the necessity of doing so emerged in the mid-1980s
within the upper echelons of the Ontario Public Service. Even before the election of
1995, senior public servants were advocating for a transformation of the public sector
along lines which can only be characterized neoliberal. The link between the new
economic terrain and the form and structure of the state was initially being expressed by
these public management intellectuals.
This dissertation explores the continuous ascent of neoliberalism in Ontario via
administrative and political means over the period 1970 to 2002. The Common Sense
Revolution was qualitatively different in that it was a comprehensive project seeking to
transform FPA and build a different kind of state. This comprehensive program, call it
conviction and vision, was lacking in the previous years. But more fundamentally, the
Common Sense Revolution possessed something of a theory of the Ontario state which
enabled it to understand the importance of taking control of that state from within.
First, The Common Sense Revolution manifesto served to marginalize the role of
senior public servants in policy development. The outcome of the election had
determined the policy agenda and there would be no need for a comprehensive review of
options, complete with 'pros' and 'cons' for each proposal. In this way, what had been a
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central neoliberal critique of FPA which argued senior public servants were excessively
influential over policy was effectively addressed. The appointment of Rita Burak as the
secretary of the cabinet was a consequential decision of the new premier. It was
understood that a successful implementation of The Common Sense Revolution platform
commitments would require that the Ontario Public Service be aligned to that goal. As
noted, a key problem with FPA was its ad hoc, fragmented, and ministry-based policy
development structure. It was a public administrative architecture for incoherence and
brokerage. With Burak, the political agenda and the public service could be brought
together. The introduction of performance contracts between Burak and the deputy
minister cadre, and cascading down to unit managers, were a key instrument in achieving
this alignment. One had to choose to 'be on the train or get off. It was important that
the difficult decisions be taken and implemented quickly and early in the term. Ad
hocery and ministry-level deal making would only interfere with this goal and had to be
contained. Thus Burak served to coordinate the efforts of the senior managers by
centralizing control over their activities. It was not a new proposal as the Moher report
and the Strategies for Renewal documents also recommended a move in this direction.
What was different was that performance contracting was now put into effect. What was
also different was that it was never considered to be an instrument to align the public
service so closely to a political agenda that it effectively politicized the public service.
Second, that the striking of the OFRC was among the first actions of the new
government is noteworthy. Its concerns were centred on what we may call the 3 P's of
NLPA - public expenditure constraint, productivity, and planning. In practical terms its
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mission was to develop processes within Ontario's FPA that would begin a
transformation toward NLPA. Its purpose, in retrospect, was profoundly ideological but
it offered a patina of legitimacy by presenting itself as a managerial program for
improving efficiency. The introduction of business planning was the means to link a
number of objectives within the Ontario state including reducing public expenditures,
linking ministry level activities to the key political priorities of the government,
advancing the project of intensifying public sector productivity by linking budget
allocations to the achievement of stated goals, and improving medium to long-term
planning capacities. Again business planning was seen to be a means to overcome the
limitations imposed by FPA. And, echoing the work of the COGP and the Tomorrow
Project, the OFRC urged that alternative forms of service delivery be explored.

9.3

From Harris Onward: Sustaining Neoliberalism after 2002
In April 2002, Mike Harris resigned as leader of the Ontario Progressive

Conservative party and thus as Ontario's premier. The Common Sense Revolution, at
that point 7 years old, had fundamentally neoliberalized Ontario's political and public
administrative landscape. What had been a process of fits and starts dating back to the
early 1970s were now the embedded orthodoxy within the Ontario state and, in
ideological terms, the prism shaping Ontario politics. The 'red tory' province which had
expressed the pragmatic centrism of 'One Ontario' politics and policy since the Second
World War had been transformed into a different kind of state.
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This dissertation has emphasized the development of neoliberalism internal to the
Ontario state. Beyond that site, this political project was strongly contested as noted in
chapter 6. The election of 1999 returned a second majority but that outcome masked the
political damage that had been incurred by the Conservatives in their tumultuous first
term. In fact, on the first day the Legislature met after the 1995 election, thousands of
protestors gathered on the front lawn of Queen's Park. While the Days of Action
gradually lost momentum for reasons discussed earlier, they were not without
consequence. These events and their images brought home the message, and images, that
Ontario was governed by a party whose policies were dividing and polarizing. The
comfort of 'One Ontario', real or imagined, was gone. On February 26, 1996, two days
after the Hamilton DOA, 55,000 members of the Ontario Public Service Employees
Union commenced a bitter 5 week strike. This strike given that it was an act of
opposition to proposals to reduce the Ontario Public Service by at least 13,000 and
possibly 27,000 positions (Reshef and Rastin 2003, 61) leading OPSEU activist David
Rapaport to write "the strike was about more than a better contract. It was about being
against Mike Harris and the Common Sense Revolution." (Rapaport 1999, 56) While the
strike was less than a complete victory for the union, it was successful in slowing down
the government's contracting out and privatization agenda (Rose 2001, 85). On October
27,1997 Ontario's teachers, numbering 126,000, commenced a 'collective action' which
lasted 10 days. The government's attempt to obtain an injunction against the teachers
failed and so mildly embarrassing the government (Reshef and Rastin 2003,108). As
with the DOA and the OPSEU strike, the image conveyed was one of a government
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committed to fuelling conflict. While the 1999 election was a victory for the
Conservatives, it was not an unqualified success. Three ministers were defeated as
Ontario voters galvanized around the Liberals who were widely regarded as the only
political party capable of removing Harris from government. Harris' own actions had
polarized Ontario in many ways including electorally. As the pragmatic centrist Tories
learned long ago, keeping the opposition divided was part of the formula for longevity.
His second majority, when there was little of The Common Sense Revolution left
to implement, was characterized as "short on ideas" and consequently drifting, causing
observers to say "compared to the first mandate, the Tories have essentially squandered
their second, accomplishing little and slipping in the polls." (Mallan 2002, HI) The
Common Sense Revolution had triggered multiple political storms all which had their
origin in the drive to attack the public sector and its redistributive role by slashing public
expenditures. Not simply the Days of Action that expressed resistance. Provincial public
servants went out on strike and the public was shocked at the sight of cabinet ministers
jumping over the body of a downed picketer, municipalities were forced into downsizing
their services, teachers walked off the job in an illegal action, the Walkerton tainted water
tragedy, the killing of Dudley George at Ipperwash, and the storm went on. As the 1999
election approached there were signs of a change in tone as Harris and some ministers
began to concede that "perhaps, they had moved too fast and tried to do too much" (HI).
In this context, as the zeal of the 'revolutionaries' waned and the political objectives
became less focussed, it is appropriate to conclude this dissertation with April 2002.
Ontario, however, had been transformed and there would be no going back.
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Finance minister Ernie Eves succeeded Harris but his 18 month tenure as party
leader and premier largely lacked the consistent conviction of his predecessor. The
second term from 1999 to Harris's resignation can be seen as one in which the CSR
'reforms' of the first term were being stabilized and embedded as the pace of new change
slowed. Arguably it was at this juncture that the role and objective of the 'Common
Sense Revolution' Progressive Conservative party as transformer of the Ontario state and
economy had morphed into a project to consolidate and institutionalize the restructuring
of the previous four years. However the budget of March 27, 2002, while continuing
with the central CSR theme of tax reduction, and introduced as Ontario's fifth
consecutive balanced budget, hid a very un-CSR-like truth, a $5.6 billion deficit.
Internally it was referred to as the "gap number" (Walkom 2003, A6) and some
consideration was given to deal with this deficit through a sale of public assets (Benzie
2003) Instead, Eves decided to employ creative accounting to cover up the problem.
Eves, as the finance minister who implemented the deepest cuts to Ontario's public sector
in history, had perhaps not converted to 'red toryism' but was compelled more by
electoral politics than ideological principle. A re-energizing of the CSR was clearly, at
least for the moment, not part of Eves' strategy. In the Throne Speech of April 31,2003,
5 months before the election that would end Conservative government, Eves "was
signalling that Ontario was entering a new era after eight turbulent years. New
challenges required new solutions, he said, and he promised to lead a government with
the "courage to listen to its critics." (Campbell 2003, A20) Where Eves stood on
anything was difficult to determine. He would signal his openness to consensus one day
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and then hint "at a revival of the robust right-wing policies that made Mr. Harris so
controversial" (A20). His decisions as premier led to a serious questioning of his
competence. It began with the so-called 'Magna Budget', where for the first time in
history a budget was delivered not from the Legislature but on the floor of an auto parts
plant. It appeared to be an act of contempt by the government for the Legislature. The
Speaker of the Legislature, a Conservative, publicly criticized this decision (Urquhart
2003, HI). Waffling on electricity policy and taking a golf holiday while Toronto was
beset by a world-wide reported outbreak of SARS further undermined his credibility
(Denley2003,Dl).
In contrast to the focused policy agenda of the first term, the final years of HarrisEves governments were characterized as "directionless, disorganized and at times almost
out of control" and a leading Conservative complained "There was no discipline on
spending" (Walkom November 3, 2003, A6). But there was a political context to these
episodes which went beyond any personal qualities. This was the neoliberal impasse.
The limits of the Common Sense Revolution had been reached. The unarticulated but yet
very real question was how to successfully continue to pursue the project of embedding
neoliberalism in Ontario.
A partial response to this question came with the party's election platform, released
May 16, 2003. It was in tone and content a return to the roots of The Common Sense
Revolution manifesto but public opinion had moved on. It contained proposals for 'new
rights for taxpayers", a ban on teacher's strikes during the school year, the hiring of more
police, a not-so-veiled racist proposal for "skilled immigrants in, criminals out" as well as
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a promise to "prevent illegal immigrants and deportees from using OHIP" and legal aid,
the incarceration of the homeless, a "crack down" on welfare fraud, and, of course,
further tax cuts (Ontario Progressive Conservative Party 2003, 6-8). The Liberals, in
contrast, presented a Third Way-influenced platform encompassing 5 policy booklets.
For the first time since the Social Contract, the protection of public services was brought
back in. This included commitments to end the contracting out of public services, a ban
on two tier health care, a stop to the privatization of MRI/CT clinics, and expansion of
public MRI/CT services, an additional $1.6 billion for education, the scrapping of the
private school tax credit, building 20,000 affordable housing units, and improving tenant
protection (Ontario Liberal Party 2003). However, a critical turning point in the
campaign came when Eves was "out manoeuvred by McGuinty when the Liberal leader
signed a pledge not to increase taxes" (Ivison 2003,2). On October 2,2003 the
McGuinty Liberals brought 8 years of Conservative rule to an end. The electoral demise
of the Conservatives, however, cannot be conflated with the defeat of neoliberalism.
The McGuinty Liberals certainly offered a different tone and style to governing as
well as a commitment to a degree of reinvesting in public services however the
foundations established through the Common Sense Revolution remained intact. The
election commitments not to increase taxes and to balanced budget orthodoxy ensured
that reinvestments in public services would be modest. Between 2004 and 2007
expenditures in social programs indeed increased by 19 per cent but when inflation was
accounted for this translated into a more modest 11 per cent increase. However,
investments in education and training signalled an explicit return to the progressive
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competitiveness strategy of previous Liberal and NDP governments. The fidelity to
fiscal conservatism was expressed in the budget of 2004 and 2005 where the focus was
upon eliminating the $5.6 billion deficit and a massive $30 billion infrastructure renewal
program based on public-private partnerships (Ontario Budgets 2004 and 2005). Having
ruled out a general policy of tax increases, the Liberals had no option but to find means to
allow for private sector, for-profit participation. At the same time a full review of
government spending was undertaken resulting in budget cuts or freezes for 15 ministries
in order to redirect finances toward health care and education (Mackie 2004, A2).
'Budgeting for Results' was introduced which, in principle, was essentially a version of
the business planning exercises of the previous Conservative government. The objective
was that programs which did not achieve targets would be reviewed and possibly
discontinued (Ontario Budget 2004).
And so the McGuinty Liberals can be understood politically as breaking the
neoliberal impasse of the final years of the Harris-Eves era. Their role was to sustain the
foundations of the Common Sense Revolution. By making necessary adjustments to
ensure political and economic stability such as reinvesting in social programs the Liberals
were able create a new winning electoral coalition of erstwhile Conservative and New
Democrat voters. But the principles of balanced budgets, no general tax increases, and
'management by results' remained foundational principles of the Ontario neoliberal state.
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9.4

AfterNLPA?
NLPA has durability beyond specific regimes even in conditions where the limits

of its administrative and political practices are exposed as they were through the course
of the Harris government which ultimately morphed into the deepening impasse marking
the 18 month Eves' government. The 2003 Liberal electoral victory was a response to
these limitations but it was, and is no more than, an adjustment to neoliberalism in
Ontario. By 2005, to illustrate the point, Ontario provincial expenditures as a proportion
of GDP (adjusted to 1970 values) had increased to 15.26 per cent, essentially returning to
the levels existing in 1989 (Ministry of Finance 2006,101).
This dissertation has come to three core theoretical conclusions. First, all political
projects confront, in some manner, an actually existing administrative state. This is
significant in that the pre-existing structures will constrain and limit new political
priorities and objectives. Second, and derivative from the foregoing, is the need to align
the administrative state toward the new political priorities. The administrative apparatus
of the state provides the machinery necessary to implement and sustain the project.
Third, the administrative state is a political instrument. In the Ontario case there are
examples where policy innovation is central and administration is ignored. This is a
grand error. The fundamental role of the public service is to link ideas and ideology to a
praxis. The administrative state put simply, makes things happen. But it must have the
capacities, organizational, intellectual, and cultural, to do so. As noted, something of a
neoliberal impasse was reached in Ontario in the years 1999 to 2003. The election of the
Liberals has a semblance of a return to pragmatic centrism but to draw such a conclusion
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ignores that objective economic and political conditions have shifted too far to allow such
a revival. Since 2003, there has been a political adjustment without abandoning the
fundamentals of NLPA. In this context, the unanswered administrative and political
question is: what might emerge beyond NLPA, if anything?
It may well be that NLPA has arrived at its outer limits and may not be politically
capable of moving toward the devolved and privatized ideal of the 'hollowed' state. No
matter its problems, Fordist public administration has significant strengths relative to
NLPA. Direct command and control of service provision has both political and economic
benefits especially where the range of public services being delivered is popular and
politically important. Pollitt and Bouckaert (2004) have suggested the emergence of a
'neo-Weberian state' which, despite neoliberal forms, retains the key features of Weber's
hierarchical model. We have spoken a great deal about accumulation in this dissertation
but legitimacy and stability are derived through the predictable provision of key public
services.
If NLPA has arrived at a point of stasis, and simply recovering FPA is not
practical, the challenge, then, is how to develop a politics and administrative project that
moves into new territory of democratization. Democracy is fundamentally about people
having an input into decision making but also in agenda setting. By agenda setting we
mean how do decision items make it to the table. In addition, there are real structural
problems in the way our limited democracy functions and these must be overcome. As it
is the proverbial 'squeaky wheel gets the grease' dominates but it is not just any 'squeaky
wheel'. Various types of citizens forums or 'town halls' must be structured to displace
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the high priced lobbyists and consultants who work their contacts and the media to gain
the attention of cabinet ministers and senior public servants. Moreover, this tends toward
and contributes to an issue by issue brokerage or crisis management orientation that
undermines more medium to long term planning approaches. Relatedly, we must
question who the so called experts are. Those who produce and use public services are
the ultimate experts. Thus, ensuring citizens have the resources - the knowledge, skills
and abilities to participate broadly are essential. This requires investment and priority
being given to developing popular education in social, political and economic subjects.
Some of the administrative possibilities and ideas include a greater role for frontline public sector workers in formulating policy and in the day to day management of the
service delivery function. Similarly, the citizens who use public services, the people who
really understand issues of access and sufficiency, can be provided with a role in policy
and management. Councils of public service producers and users could be established,
based on community and type of service, to facilitate such democratization. Participatory
budgeting has received significant attention. It began with local and regional
governments held by the Brazilian Workers' Party as an experiment in radical
democratization of the most centralized and secretive aspect of political administration.
It has been co-opted in many jurisdictions as a means to democratize constraint but this
should not detract from its democratic potential. Civil society advocacy can be made
more robust through core funding of such work and creating mechanisms which link
community-based organizations to the policy process. The aforementioned councils may
be a forum in which enabled community organizations can participate and advocate for
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policy reform. Access to data, information, and background studies which inform
government decision making can be made more available. Existing 'freedom of
information' laws are inadequate and can be costly in terms of time and money. This is
an essential component of any democratization project as it is the means through which
the decision making process can be made more transparent. What options were tabled
and why were some rejected while others accepted is not an unimportant dimension to the
problem of democracy.
When NLPA is finally displaced under the weight of its own failings some of
these ideas may yet emerge in Ontario and elsewhere. The current political reality is that
neoliberalism in the province is uncontested. There is simply no significant antineoliberal coalition to speak of. Under such conditions NLPA consolidates. The first
phase of a popular democratization project, however, is to build the politics necessary to
carry it forward. And in the first decade of 21 st century Ontario, that is a work in
progress.

9.5

Directions for Further Research
This dissertation makes a unique contribution to the fields of public policy, public

administration, and Ontario politics by linking developments within all three fields. No
work to date has been explicitly concerned with tracing the ascent of neoliberalism within
the Ontario. Such key and defining projects as the largely forgotten COGP proved to be
foundational in terms of marking a moment when the postwar expansion of the provincial
public sector was actively reconsidered. Before the term 'neoliberalism' had even
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entered the lexicon, the COGP contained recommendations respecting greater use of
contracting with non-government agencies for the delivery of public services and
increasing political control over public policy and budget-making. All of which would
become staple components of neoliberal governance.
There is a discernable line of continuity running from the COGP through to the
Common Sense Revolution. The CSR, in fact, recovered many of these themes and
implemented them to some various degree. The hesitant ascent of neoliberalism is
explained here as a function of the circumstances, political and economic, which
prevailed in Ontario, specifically, the reluctance of the governing Progressive
Conservative party to entirely abandon its pragmatic centrism. A second, unexplored
dimension in the Ontario context is the role of the senior ranks of the public
administrative management cadre. For the neoliberal project to succeed, or any project
for that matter, both political and administrative agents are necessary.
Further research is required to deepen this analysis. In particular more in-depth
empirical investigation of former and current public service managers, methodologically
reflective of the work of Michael Pusey, would be an invaluable contribution. In
addition, given the renewed interest in policy starting in the late 1990s and then into the
change in government in 2003 with the election of the Liberals, the question of policy
capacity within the Ontario state deserves serious attention. Developing a standard to
measure and evaluate policy capacity within the Ontario state would contribute a great
deal toward understanding the potential of the state to plan and coordinate. The obvious
questions are: does this capacity exist? If so, is it underutilized? What factors blunt its
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more effective employment? If it does not exist, what is should this capacity look like
and how can it be built in terms of skills, location (line ministry or central agency)? And
finally, a more exploratory foray into the field of democratic administration would be an
important investment if only to revive a neglected area of study within public
administration as a field of theory and praxis. Concretely, this would entail investigating
the extent to which front-line and 'professional' public servants could more effectively
deal with citizens and in the development of policy through greater autonomy and
opportunity to engage with their 'stakeholders'. Relatedly, stakeholders, citizens by any
other name, should have greater opportunity to access policy and planning processes
within the state given that these very processes ultimately affect the public services we all
rely upon. Perhaps, it is this aspect, that of democratization, that requires greater
attention. There is no doubt that lessons can be learned from an examination of cases as
distinct as Venezuela, Norway, and the Netherlands. But ultimately it is our own 'frontline' experiences, political capacities, and creativity that will be shape such a project.
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Appendix: Data Sources and Methodology

Introduction: Incorporated Comparison
Ontario responded to the crisis of the Fordist system in its own manner as a result
of institutions and forces which were particular to Ontario's history and political terrain.
But it did so as part of a world-system. In studying Ontario from 1970 to 2002, a
historical-comparative method which McMichael calls incorporated comparison, is
adopted. This is defined in opposition to encompassing comparison where there is a
presumption that the whole governs the parts and instead proposes that "the 'whole'
emerges via comparative analysis of'parts' as moments in a self-forming whole"
(McMichael 1990,386). In particular, incorporated comparison suggests three specific
attributes of comparison: (1) comparison of case studies is historically 'internal' inquiry.
That is the units or 'moments' of periodization within the case are comparable because
they are "historically connected and mutually conditioning" (McMichael 2000,671).
That is to say units are linked in time and this historical relationship has meaning in
shaping contemporary and future developments; (2) the units compared are formed and
structured iteratively as "they form in relation to one another and in relation to the whole
formed through their inter-relationship"; and (3), whether independently or concurrently,
comparison can be made across space and/or time (McMichael 2000).
Sayer writes that "theories are examined sets of concepts which are used in
making empirical observations and identifying objects no less than in explaining them"
(Sayer 1992,143). The theoretical and the empirical are less distinct than is made out to
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be by the "naive objectivists" (88). Sayer comments that "empirical studies are
theoretically-informed. But empirical research can also be theoretically-informative ...
guided by exiting theory it can yield new theoretical claims and concepts" (144). Theory
and facts inform practice. In this case study of Ontario during a period of transition of
public administration practice, it is necessary to examine both theory and empirical
developments.
General Research Methodology
The choice of data-gathering methods must link to the subject of study in some
manner (Berg 1998). This study examines various theories and perspectives on
neoliberalism and seeks to understand how these came to apply to the Ontario context.
This research project therefore drew upon a mixture of historical documents, longitudinal
statistics, and interviews. More specifically, the project employed standard research
methodologies including semi-structured key participant interviews, the review of
organizational minutes and other records, archival research, and a survey of nonprofit
agencies in June of 2005 was made available to the 360 non-profit members of the
Ontario Community Support Association (OCSA).
Overview of Data Collection Procedures
Most of the data for this project was gathered between July 2005 and July 2006.
Nearly all budget data sources were obtained through the University of Toronto's Robarts
Library. In addition the resources of the Ontario Archives and the Toronto Reference
Library, and various provincial government ministries were contacted or visited.
Interestingly, some documents have disappeared completely, and librarians and archivists
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were often surprised to discover gaps and losses in their collections. The Ontario
Archive is a fine institution but it became ewdent there were storage, retrieval and
transmittal issues and problems. By transmittal issues it is meant that significant
documents, both in number and content, were likely never transferred to the Archives.
Access to supposedly public information (particularly in Ontario) was abysmal.
A great deal of time was invested in drafting queries on government website automated
response forms. Most such 'e-inquiries' were not responded to in any valuable manner.
A particularly frustrating aspect of this work was encountered around the
definition of terms especially those used in provincial budgets and related documents
such as the public accounts. Organizational name changes were frequent and often
difficult to track. Specifically there weren't many definitions explicitly provided and
there were discrepancies in reporting from year to year, i.e. figures would be given for a
certain expenditure for, say, 10 years, then it would disappear from the documents, only
to reappear again 5 years later under a slightly different name or ministry. The late
1990s, the years of the Common Sense Revolution, were quite confusing, as so much
restructuring was occurring and various functions and names of ministries and within
ministries were in flux. Obtaining clarification by contacting apparently relevant sources
was not particularly successful.
In attempts to be as consistent as possible such documents as the "Ten Year
Review", charts of which started appearing in the Ontario budgets around 1983, were
extremely helpful. It bears repeating that taken over a long period of time (i.e. 19702003), government documents are labyrinthine. As an example, the MUSH sector data
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collection was far more time-consuming than expected. Elements that constitute the 'M'
(i.e. municipal roads, municipal sewage facilities, etc. ) are scattered across numerous
other ministries and, of course, what was once the mandate of ministry X, later became
the mandate of ministry Y.
Other sources drawn on include Statistics Canada's 'Historical Labour Force
Review'. This data is available on CD-ROM and is also online. The primary downside
to the Labour Force Historical Review is that it does not provide any statistics prior
tol976. These are unavailable due to a change in Statistics Canada's classification
system (what is now known as 'public sector' was formerly known as 'public
administration', but it did not include the same components and the numbers are therefore
not comparable). The Ontario Civil Service Commission reports provided much of the
data on the Ontario Public Service. The Ontario Legislative Assembly's Hansard was
consulted as ware reportage of events in various newspapers.
Qualitative Research: The Interviews
Four distinct groups of key participants were interviewed for this project over
2003 to 2005. First, forty-one former and current (at the time of the interview) Ontario
Public Service senior managers. For this purpose the term 'senior manager' captures any
person functioning (or functioned) as a member of the upper echelons of the Ontario
Public Service as either a member of the 'Senior Management Group' (SMG)
classification or the 'Executive Compensation Program' (ECP). This includes persons
who held the title of'manager', 'director', 'executive director', 'assistant deputy
minister', and 'deputy minister'. The persons participating in these sets of interviews
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wished to remain anonymous and were assured through written consent that every effort
would be made to conceal individual identities. The second group of interviews,
conducted 'on the record', took place through 2004,2005, and 2006 involved various
senior public servants and Liberal, New Democrat and Conservative party activists
covering the premierships of Davis, Peterson, Rae and Harris. The third group of
interviews conducted in 2005 involved several key participants from a nonprofit agency.
It was requested that these be kept confidential and the agency not identified. The fourth
group of key participants, conducted for the record, were held with several individuals
who had held position as Ontario's Secretary of the Cabinet which is the highest ranking
public servant in the Ontario state.
These interviews were by no means unproblematic and presented several
challenges. First and foremost was the general reluctance of the Ontario Government to
participate in a more general survey of senior managers. A proposal to the Cabinet
Office to facilitate the distribution of a survey was ultimately rejected. Consequently, the
snowballing method was adopted which is dealt with in more detail in Chapter Eight.
Even this technique which proved very effective in reaching knowledgeable participants
was limited by what can only be described as a culture of fear among the active senior
managers and even, though to a lesser extent, among the former political cadres.
Similarly, key persons from the nonprofit sector wished to ensure they and their agencies
not be identified for fear that doing so may jeopardize their ability to win contracts
through the competitive bidding process.
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Interviewing in inextricably and unavoidably bounded by history, politics, and
context making it a particularly effective investigative tool (Fontana and Frey 2005). The
key participants associated with the Common Sense Revolution were particularly
responsive and willing to participate as if to say 'we have a story we want told'. With
respect to the public service managers there was a split between those who welcomed an
opportunity to 'unload' their frustration and opposition to the Common Sense Revolution
and those who were 'professionally' empowered by the change in government in 1995.
The interview format employed throughout this study was semi-structured as this
allowed for greater flexibility in terms of follow-up questioning and maintaining the
suitability of the interview to the research project (Wildavsky 1989). Which is to say,
interesting tangents, and sometimes, not so interesting digressions occurred.
A Note on Chapter Seven
This chapter includes observations made by 41 senior managers of the Ontario
Public Service in semi-structured interviews between October 9,2003 and January 26,
2004. Thirteen of the participants had left the Ontario Public Service between 1993 and
2003. Eight had held the rank of assistant deputy minister and one had been a deputy
minister. Length of service varied from eight to thirty-one years with most clustering in
the twenty-five year range. With respect to the twenty-eight active members within the
senior management/executive cadre of the OPS, seven were unit managers, twelve
functioned as branch directors, seven held the rank of assistant deputy minister, and two
were deputy ministers. In total they represented twelve ministries plus Cabinet Office.
The active senior management group was characterized by a somewhat broader length of
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service, ranging from three to twenty-eight years and reflected a mix of both long-term
careerists and newer recruits brought directly into senior management or fast-tracked into
more senior ranks. Most had been with the OPS for fifteen to seventeen years.
Most qualitative research sampling techniques are not based on principles of
random probability but rather tend toward purposeful selection which is to say there is an
intentional bias targeting "information rich cases" (Neuman 2000, 519)1. In this respect
participants were drawn through a nonprobability sampling method known as
'snowballing' which is defined as "a type of nonrandom sample in which the researcher
begins with one case, then, based on information about interrelationships from that case,
identifies other cases, and then repeats the process again and again" (Neuman 2000, 519).
At this point, the author's own background as a policy advisor and senior manager within
the OPS between 1987 and 1999 must be addressed as this previous experience was
formative and influenced my perspective. The snowballing technique, in fact, served to
move the author further and further away from personal contacts and relationships and
soon was communicating with persons with whom he had no prior relationship. That
being said, the author was drawn to some exploration of how the senior management
cadre within the Ontario administrative state had changed as a result of his own
experience with significant pressures to align with the neoliberal project as part of daily
working life.

1

See for example M.B. Miles and A.M. Huberman. 1984. Qualitative Data Analysis: A
Sourcebook of New Methods. Beverly Hills: Sage; M.Q.Patton. 1990. Qualitative
Evaluation and Research Methods, 2nd edition, Newbury Park: Sage; T.R. Lindlof. 1995.
Qualitative Communication Research Methods, Thousand Oaks: Sage.
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The annual performance review was certainly part of this 'control' but there were
more subtle methods deployed including numerous workshops on the necessity for
restructuring, quality service, performance measurement, and so on. The OPS had indeed
changed and senior managers were a key component of that change. The challenge was
to find a means to capture the degree of commitment to that project, the extent to which it
had been internalised in the minds and actions of Ontario's bureaucratic elites if you will.
The key strength of snowball sampling is "its efficiency in finding sites or persons
whose attributes are central to the research problem" (Lindlof 1995,127). The method is
seen as an effective means of building a sample from relatively small populations who
are likely to be in contact with one another (Bernard 2000) and in this respect, the method
was effectively employed by Kadushin in a study of relationships among a rather small
and closed 'community' - the French financial elite during the final years of France's
first postwar Socialist government (Kadushin 1995). Babbie and Benaquisto write that
"in snowball sampling researchers collect data on the few members of the target
population they can locate, and then ask those individuals to provide the information
needed to locate other members of that population whom they happen to know" (Babbie
and Benaquisto 2002,166). The method allows the researcher to rapidly build credibility
as s/he is sponsored by some named person known to the potential participant
(Denscombe 1997).
This method is ideal for reaching a difficult to locate population but what if the
location of subjects is known but obtaining their participation is more challenging
especially where the cooperation of the key central agency is not forthcoming? In this
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respect, Corbetta identifies snowball sampling as "particularly useful in the study of
social groups whose members tend to hide their identity for moral, legal ideological or
political reasons" (Corbetta 2003, 222). Biernacki and Waldorf have noted that the
technique is particularly applicable where the focus of a study is on a sensitive issue and
thus requires some 'insider' knowledge to locate participants. Of course, the
disadvantage, they point out, is that snowballing can be seen as a biased sampling
technique because of it is not random and selects individuals on the basis of social
networks (Biernacki and Waldorf 1981). Platzer and James advise that where research is
perceived as a threat by a population then the snowball method may be an effective
approach (Platzer and James 1997) as "referral chains can offer an element of anonymity,
while sensitive contact allows participants to express concerns about the importance or
complexity of their situations" (Streeton, Cooke and Campbell 2004, 39).
This is precisely the contribution of this method to the research presented in this
chapter. Given this study is focused upon a narrow object of analysis - the Ontario
government senior manager - snowballing allowed for quick identification of possible
participants. It must be said that an attempt was made to work with the Centre for
Leadership, located in the Cabinet Office at the time of writing, to contact a much wider
set of participants by sending an invitation out to the more than 1600 senior managers
and executives employed in the OPS. However, after six weeks of waiting for a
response, the Centre for Leadership advised of their reluctance to participate given a
provincial election had been called and their expectation that months of frenetic activity
would likely follow the results of election day. Given this factor and the general
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reluctance of senior public servants to participate due to time constraints and concern
with confidentiality, snowballing became the likeliest approach to yield successful
results. Lee has written that snowball sampling is most frequently used where the study
population is hidden, elusive, deviant, or rare (Lee 1997) and, regardless of one's
ideological orientation, senior Ontario public service managers are not deviant or rare per
se but there is a certain tendency toward anonymity (hidden) and a deeply-rooted caution
(elusive).
This is not to say snowball sampling is ideal. Obviously there is likely to be a
bias introduced in that participants nominate persons they know to be other participants
(Burgess 1984, 57). In one study it was cautioned that snowball sampling may lead to
both over representation or under-representation of sub-groups (Cannon, Higginbotham
and Leung 1991).
We can speculate that participants who choose to participate in an interview were
intellectually and perhaps politically inclined to do so. Given that sixteen individuals
declined to be interviewed one must suspect that they were uncomfortable with
discussing their views on policy and management matters. However, the precise nature
of this discomfort is impossible to identify. As a public servant for ten years, the author
of this dissertation, can make some experienced guesses as to why one would choose to
participate and or not. First and foremost, the higher ranks of the OPS are, in the author's
opinion, fundamentally xenophobic, if that term can be applied in this case, to external
examination and analysis. This in part may well relate to an embedded antiintellectualism where it is often assumed that academic investigation would typically lead
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to critical or negative conclusions respecting the work of the public service. As a small
aside, this author recalls an incident where a prominent but very mainstream public
administration scholar's name was proposed to lead an internal study. The nominee was
rejected on the grounds of his/her left-wing bias. A third aspect of this reluctance may
well be linked to the hierarchical structure of power within the Ontario Public Service
(and probably all public service organizations) where one's career prospects are
determined by the layer of management immediately above. To take any risk whatsoever
which may jeopardize one's upward mobility within those structures is not likely. Being
and seen to be a 'team player' is of the utmost importance and dissent is not well
regarded.
For these reasons attempting to marshal the participation of a state elite in such a
research project is something of a challenge. The snowballing method has been
identified as a qualitative research method which contributes to overcoming some of
these obstacles and has been characterized as an effective and efficient form of
participant recruitment especially where the researcher is working with a population
which is hard to reach due to the sensitivity of the subject matter and is particularly useful
in 'opening doors otherwise closed' (Streeton, Cooke and Campbell 2004; Warner,
Wright, Blanchard and King 2003).
Now, one can speculate why others would participate. Again, these may well be
the ones who felt they had a story to tell and were committed to participate in a project
which allowed them some opportunity to speak of their experience. It is somehow very
telling that two participants likened the interview process to 'therapy'.
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That being the case, the results presented here in no way claim to be
representative of the ideological/cultural orientation of the senior management ranks of
the Ontario Public Service as a whole. These results are drawn from the narrative of the
participants themselves. Their ideas, values, concerns and opinions, expressed through
the interview process, were categorized into two broad groupings, or types - Public
Service Traditionalists and NPM Organic Intellectuals. A third grouping, the Social
Progressives - emerged afterwards. Returning to the effect of snowball sampling on this
three-fold typology we can speculate that participants most inclined to participate were
also perhaps the most critical of the New Public Management reforms and therefore most
motivated to participate. Indeed among those who had left the OPS at the time of
interviewing, ten of the thirteen were indeed either Public Service Traditionalists or
Social Progressive, in other words, of a 'type' which tended toward a more critical
orientation toward neoliberal inspired reforms. However, fourteen of the active senior
managers/executives (50 per cent of the active group) fell into the New Public
Management Organic Intellectual type.
This research is very much concerned with theory building. In this respect, the
data informs theory, an approach referred to as 'grounded theory'. Grounded theory has
been described as "an elaboration and operationalisation of analytic induction"
(Higginbotham 2004). The key idea with grounded theory is that theory is not an end
product but rather a process of discovery and deepening of theoretical insights. Barney
Glaser and Anselm Strauss argued this in The Discovery of Grounded Theory: Strategies
for Qualitative Research (1967). Grounded theory allows the data to generate theory and
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thus provides for a much more organic relationship to be developed between the data
collected and the insights of the researcher.
The use of tables and percentages is not meant to be generalized beyond the
sample itself. Instead, the reader should view the use of percentages as a means of
visualizing 'distance' in values and orientations between the different public service
types. The interpretation of the participants' narrative provides a launching point for
further theorizing of ideological change within the senior ranks of Ontario's public
service.

The Case Study Method
The use of case studies is acknowledged to be a specific method of empirical
inquiry which seeks to build understanding of the public policy processes - both in
development and operation, provide explanations, and test and/or generate hypotheses
(Johnson and Joslyn 1995). In this work the objective is somewhat different in that the
objective is not so much to test theory but rather to apply theory and other observations to
the case of Ontario as a means of providing insight into the activation of a set of policies
emerging from a particular political praxis. In this regard, "the limitation of attention to a
particular instance of something is the essential characteristic of the case study" (Babbie
and Benaquisto 2002, 310). In this respect that 'something' is the means by which
neoliberal policies were activated by and through the Ontario state. The cases provide an
opportunity to apply theoretical and historical insight to a concrete and discrete instance
of neoliberal praxis in Ontario. The first case explores what Michael Barzelay would call
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'public management policy making' (Barzelay 2001,14) and in particular the movement
to control and constrain public expenditures. The second, is concerned with
ideological/cultural change within the ranks of professional senior public managers. The
third case is an examination of the implementation of a marketization policy and
specifically as it applies to the delivery of home care in Ontario.
As a tool, the case study approach provides description and contributes to
identification of causal mechanisms and suggests, rather than unequivocally propose to
confirm or reject, theory (Gerring 2004). Robert Stake asserts that the purpose of the
case study is "not to represent the world, but to represent the case" (Stake 2005,460).
Nevertheless, the case provides a degree of utility in terms of providing information that
can contribute to some broader understanding and/or contribute to theory-building. The
cases presented here are intended to explore, describe and suggest rather than be used to
extrapolate more than is necessary or helpful.
Explanation of Data Sources
Gross Domestic Product (GDP)
GDP figures for the years 1987 to 2005 were obtained from the annual Ontario Budget
Statements located at the Ontario Ministry of Finance Library. However 1987 was the
last year for which GDP figures were available, prior to this Ontario used the Gross
Provincial Product (GPP). As such GPP data was obtained from the annual Ontario
Budget for the period 1970 to 1986.
In addition the Ontario budgets used Gross Provincial Income for the earlier years prior
to 1970. For consistency, GPP figures were obtained from the Ontario Economic Review
for the years 1947 to 1969. This report had no data for the years previous to 1947.
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Expenditure
All expenditure data was obtained from the Ontario Ministry of Finance Library. In the
initial stages of the data collection the expenditure data was obtained from the annual
Ontario Budget Statements and the Public Accounts of Ontario. The specific source used
was the ' Consolidated Revenue Fund Schedules and Ministry Statements'.
Employment
The Ontario Civil Service Commission's Annual Report to the Management Board of
Cabinet is the source of the employment data. The specific figure used was the Ontario
Public Service Total Staff Strength at the end of December in each year.
The 1971 to 1980 data was obtained from the Ontario Statistics Report 1986. While, the
employment figures for 1947 to 1970 was obtained from the Ontario Civil Service
Commissions Annual Reports that were obtained at the Legislature's Library. Note
however that the annual reports were not published between 1923 and 1945 so that data
for the years 1945 and 1946 was not available.
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