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" ABSTRACT 

In 1970, the Federal Minister of Transport's portfolio 

(consisting of the Department of Transport, Canadian Transport 

Commission, Air Canada, Canadian National Railways, National Harbours 

Board, and the S~., Lawrence Seaway Authority) was reorganized along 

the lines of a Ministry Syste~. This dissertation consists of.a 

detailed examination of the reorganization of the portfolio, the 

events precipitating it, and the transportation po~icy-making 
- . 

structure which emerged. The administrative reform process at the 

federal bureaucratic level is explored, including the operation of 

an investigative task force, the approval mechanisms to the Cabinet 

level, and the probl~ associated with implementation and com-

muni cation af approved reforms. AIso, "the Ministry System model is 

analyzed in the cont~t o~prime ~~ister Trudeau's "rational policy

, making philosophy" and sq~e conclusions are offered with respect to 
, ) 

the ability of this model to provide for responsive, innovative and 

effective policy-making within a diversified portfolio containing a 

department and various satellite agencies • • 
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RESUME 
• 

En 1970, le Mïnistè~~ Fédéral des Transports (se composant 

du Département de Transport, Commission Canadienne de Tranàport, Air 

" 

Canada, Canadien National, Conseil des Ports Nation~ux, et l'Adminls-

tration de la 'Voie Maritime du St-Laurent) a été réorganisé selon les 

critères des Systèmes Ministériels. Cette dissertation présente un 

examen minutieux de la réorganisation du ministère, les 

l'ont précipitée, et la restructuration législative du 

événe~ent,s qui 
. \ 

\ 
transport qui 

en a résulté. Le processus de reforme administrative au niveau hureau-
,', .... 

cratique fédéral est exploré, comprenant l'opération d'un "task force" 

chargé de l'enquête, le& mécanismes d'approbation au niveau du Minis-

tère, et les problèmes associés à l'implantation et transmission de 
1. 

reformes approuvées. Par ailleurs, le model du Système ~nis~ériel 

est analizé dans le contexte de "philosophie de la prise de décision 
. 

rationnel" du Premier Ministre Trudeau, et des conclusions sont res-

1 

pectueusement présentées au sujet de la capacité de ce model de fournir 
1 

des politique~ sensibles, innovatrices et effectives dans un ministère ~ 

diversifié comprenant un département et diverses agences satellites. 
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'Ille :::O'YI,?' ction. of'lhis study of the reorganj zntion of the federRl 

r 
Trùnsf'nrt po'>:tfcüJ..C ... muld not hrtve been possi.ble without the unfai ling 

coopcrat~on of officl.als,' of the Minist.ry of Transport and severa l othcr 

fc..dcrdl <lgencies thrüughout the two and one half years during w::J ch l WilS 

eng.::tgE'cl ] n ~ef,earch (lnd writj ng. In~, l conduct.cd upproximately Sl.xty 

open -cnrlL'(l ) nterv.l.ews with offiel.als in several departm':!llts und dr.renCl.eS 
1 

(, 

in.:::lllJin<j tr,e Minl.S'try of Transport, Treasury Boarà, ~rhy CO'..l!1cil Offl.ce, 

Pnl'8 IU,ust.;r's Office, Ml.nl.stry of State for Urbdn l .. ffaè!s, Ucparl:.rne,1t of 

!:l\l,_),: ly aJ1(} Ser"'l.ces, \,pepartment of the SecrC"tary of Sto.l~, (J'IÙ -the Dcpctrtme:.t 

of 1n.l-:'«'l ~1.rilirs ..'Inn North(>rn Developnent. During thE: COUlse of ml' res<:!a'-c;1 

l \las a) <;0 given acccss to t.he filcf. of t:l(l 'J'asl~ Force> OT' tu:! ObJ0Cti",,-s ~1l'-1 

/ 
Stlucture c, for t.he Portfolio of '..:hc tilnl.ster nf T13'1sp:>rt, th'.:! I.-:teL::l-:ms 

Imp) (>lOP.lI'_c'tjOfl Tear:l é:.lld cerla1.n oth~r ITlélte:::.lal!'- pcrtaining te thf... orqanîzrt-

tl011031 ,background of th ... Trconsport portfoljo. Whj le l was margindl1y hi'nd':"-

capped by ~he faet that. :- "~t.1 ne t c1 0) owed deccss to CublnE!t document,; r0lated 

to the ~-eorgani7"gt.~l, most off~cidls were prcp3redr to dL~cus'; t.he effect of 
~ . 

sper'ific Cabinet dE;cisions in terms of their ilr,pact on the ongoing e.Pf'HNil1 

) , 1 J J J J ". ~I ,,' ... - .. ~ -~ ~' J ... ' ~ ~ 
and implementation~.(>':9~~~~~f{, :r~latz.Qd -'c.b/ the -reorgani ?;dtion. ,Wi thouL aCCGSS 

this f..i '1d of data, my work wouJ d have been immensely morA di~f icull: and far 

less re~abl~ wi th rl"\,:;pec-t to t.he fRets 01 C':>mr:licated bureaucratj C I_roc(;!Sses. 
, (? 

Hy q~bt 0:: t,rut i.tuci:: ifl ;),)t conf~ '1,:,d 'lo the Mi"',5 Pj.-,;y of Transport , 
/' 

or to t.hL! <,ffieialF 0: sev(~r.3J ctllex fed(~.c.l~ gove~nme.lt cJepartrnents and 

/ 
tivc conJOet:ts (lt (~v~ry ~tagr' ()~ t.b ... cnt ~r?rü_e, and \-':l3 p:lr'Cicularl:,· }'alpfui 

" 

in putting t.h • .:! f've:I~_:.'i ,,,hich J vldf{ au-. .] '::" ir":J into the cont~xt of"wide.c problem~ 



" 

:t 
...... , 

1 

. of Canildian Govermnent.. Seve:r.al pc=.opJ e, includlng Profe,~f;or Michae l Sl~l.n., 

Professor Thomas ,Hockin, Dr. Konrad stuctnicki-Gizbért, Mr. Donald Yeomans, 

and Mr. Warren Langford, have read aIl or part of the maIluscript and offered 
" 

valuablc advice. Finally, various individuals associated with the Transporta-
- 1 

tion Law Journal, the University of Toronto-York UniversitylJoint Program in 

Tran~portation, the ca:leton University School of Adn\l.ni~t~~tive studies and <> 

the Mil1l.slry of T:ransport Transportation Management courser have given me the 

opportunity to present portions of my work publicly. TÎ\es~ airings have in-
~ 1 

evitably led to improvements in argument and presentation) 
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INTRODUCTION 

• The Setting 
. 

On March 7, 1969 the Deputy Minister of Transport established a 
( 

Task Force to examine the objectives of the federal Department of Transport 

(D.O.T.). As the Task Force proceeded6ts ,~nvestigation, its area of 

inqùiry widened considerably until, by ecember, '1969, when i t was ready 
, \ 

officjally to report its fin~lngs to the' ~nister, the scope of i~s Report 

included not only new objectives in transportation fon the Federal GovernT 

ment, but detailed suggestions for a radical reorganizatiQn - through the 

application of a Ministry Syst~ - of the Minister of Transport's entire 

portfolio. l Both sets of recommendations were submitted to the Federal 

" \. 
Cabinet in early December and approved virtually in ~ on 19 December, 19&~. 

, 
Early in 1970, the Minister took the first steps in putting the Task Force's 

, 

organizational recommendations to work, establishing a group to dr~p a 
.\ ,"'i> 

detailed implementation plan and schedule. By its very nature, the . ple-

mentation process has been a lengthy one; in fact, by the summer of 1973 

there were still sorne significant .aspects of the reorganization to be c9rn-

pleted. 

However, the irnplementation of the major features of the Task Force-

Report has been cornpleted and it 15 clear that the Task Forcels recommenda-

tions have led to important changes in the Federal Government 1 s role in the 

Canadian transportation complex, the organization of tne Minister of Trang-

portls portfolio, and the planning and policy-making process within the 

;'rtfolio.
2 

\ 

\ 
\ 
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Thé problem to be Examined 

This study consists of a detailed examination of the reorganization 

of the federal Transport portfolio, the events precipitating it, and the 

transpo~tation pOllcy-making structure which emerged. The over-arching 

problem which the:study confronts is that of the success or failure of the 
.1 

Ministry System in its first application at the federal level. Without . 
attempting Any comparisons of the "departmental" or "Ministry" systems ~n 

terms of allocative or regulatory policy oUtput, sorne conclusions are tenta~ 

tively offered with respect to the usefuiness of the so-called Ministry 

System as an organizing model for a diversified portfolio containing a 

department and various kinds of satellite agencies. This study represents 

the only comprehensive anplysis - to date,- of the planning and policy-making 

process within the federal Transport portfolio, and one of a handful of 
~ . 

attempts to lxamine the administrative reforrn and policy-making processes 

within the federal bureaucracy at the departmental level. 

"-
Contributidns to the Study of Administrative Reforrn at the Federal Level 

'"" 
This examination of the reorganization process makes several con-

tributions to the existing fund of knowledge concer~ingladministrative reform 
..... "'!. ... 

at the federal level. First, by way of background, it is demonstrated that 

in the period following Prime Minister Trudeau's accession to power in 1968, 
• 

the executive arena was preoccupied not only with the problems of its own 

.j' 

reorganization but also with the issue of rationalizing the policy-making ~ 

process at the departmental level. . This study c;Joes beyond Aa "Mere restatement 
... ./ 

of Trudeau's so-called "rational policy-making philosophy" in an effort to 

- ; 
point out the orjllnizational goals implici~ in this '<riew of good g'overIllt\ent 

and their applicabilitr to federal departments and ag'encies. The goals 
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• 

examined are 

outlines the 

- 3 -

respoAsiveness, innovation, and 

interest bein~preSSed during 
• 

effectiveness. The study also 

1968-69 in variations on the 

Ministry System for organizing a diversified portfolio containing a depart-

ment and various other types of agencies. The Ministry System is analyzed 

and its potential as an in~ive organizational form which would encourage 

responsive, innovati~e a~ffective policy-making is probed. 

Second, this study elaborates the process by which a departmental 

task force arrived at its organizational recommendations,and provides detailed 

information, for the first time, on the operating procedures and style of this 

relativeIy new form of temporary government organization. Third, the process 

by which a positional policy proposaI is examined, criticized and approved 

within the executive arena is explored, the various participating components 1 
\ 

are identified, and attention is directed to the interplay between'these 
. 

components and the Minister of Transport and his officiaIs. Finally, the 
, . 

detaiied coverage of the reorganizatibn process is compieted with an analysis 

of the methods and institutions available to the Mini~ter and his senior 

officiaIs to implement the proved Ministry System throughout,~he po~tfolio, 

and communicate the nature of the reorganizatiorl to Parlia-

ment, several thousand officiaIs, clientele groups and the media. 
• 

contributions to the StudY of the Policy-~king Process Within 

the Federal Bureaucracy 

While the federai executive arenà has been the subject of severai 

significant studies in the wake 0 ecent well-public1zed r~forms at this 
Î' 

level, equally important structu al and process changes at the departmental 

levei have been largely In the following pages, the state of the 

Transport portfolio as institutioh both before and after 

" 



~ - 4 -

its reorganization is examined. A detailed analysis is provided of the 

problems and contradictions besetting the transportation policy-making pro-

cess following the passage of the National Transportation Act of 1967, and 

the view of the state of the portfolio from the perspective of the executive 
3 

arena is explored. The policy-making structures and process which resulted 

from the application of the Ministry System are analyzed, and this analysis 

forms a bàsis for the critical discussion which draws the entire study 

together, i.e. to wha~extent has the appli?ation of the Ministry System to 
" . 

the Transport portfolio led to the development of a more responsive, inno-

vative and effective policy-making body. 

The Framework of~alysis and the Organizational Literature 

Th~ following framework, posed as a series of questions, indicates 

how the major issues outlined above are woven into a narrative that describes 

the reorganization of the Transport portfolio and the resulting poli~y-making 

structures and processes: 

1. In the context of the Glassco Commission Report, the adoption of the , " 

P.P.B. System, the Trudeau policy-making philosophy, and the reor-

ganization of the Cabinet Committee System and the Central Agencie~~ 

what organizational goals and models were seen within the executive 

f-. 
arena to be relevant to the federal burea~cracy in the period 1968-

, 
/ 

~haPter One) 

2. Why was the Department of, Transport seen to he Inadequate as a 
,', 

planning and policy-making instituti~n? (Chapter Two) 

3. How does a departmental task ~orce operate? CChapter Three) 

4. How do a Ministei and his senior o~ficials gain approval fQr posi-

tional'policy proposaIs, and which components of the executive 



) 
/ 

" 
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arena are involved in this approval process? (Chapter Four) 

5. What structures and processes can be employed by a Minister and 

his senior officiaIs to communicate and implement reorganization 

proposaIs and new policy-making processes which affect both the 

department and the portfolio of which it is.a part? (Chapters Five 

and Six) 

6. On the strength of the Transport experience,is1the application of 

a Ministry System likely to lead to the development of a responsive, 

innovative and effective corporate policy-making structure for a 

diversified federal portfolio? CChapters Six, Seven and Eight) 

The abOve questions are significant in two sénses. In the context 

of the available Canadian literature, they are the kinds of questions that 

must be an5wered with respect to several federal portfolios before a flear 

picture of the organizational variables and policy-making processes.~~~ating 
across the breadth of the federai bureaucracy can begin to emerge. Moreover, 

these questions refiect major concerns about the nature of the administrative 

reform process and its ability to rejuvenate the planning and policy-making 

processes of bureaucratie structures wQich have beén explored in the liter-

ature on organization theory. 

Most of this literature i5 American, and it-ia gener~lly of three 

4 
types. The vast m~jority ls devoted to the widest horizons of or9anizat~9n 

theory and only peripherally deais with the specifie issues of reform or 

. i 5 reQrganl.zat on. More useful hypotheses and questions have emerged from the 

"dynamic process" literature which specifically refers to the issues of 

administrative change and retorm.6 Unfortunately, much of this literature, 

ignoring structural questions, focuses exclusively on bahaviaural problems 

, , 

'involved in bureaucratie reorganization, or it assumes - without satisfactory 

" 
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- 6 -

explanation - that hypotheses concerning organizational or change processes 
,J 

which have been derived from the observation of large business organizations 

are readily applicable to public bureaucraeies: Probably the most. fruitful 

form of administrative reform rese8jph has been the seareh for hypotheses 

through case studies of various attempts by public bureaucratie bodies to 

8 
reform themselves. It is in this third type of literature that one finds 

1 
• mode~s for the study of the administratiue reform process which stress the 

importance of the framework of questions which l have posed in this study. 

The most comprehensive model is offered in F.C. Mosher (ed.), Governmental 

9 
Reorganizations: Cases and Commentar~. Insofar as Mosher's model ls 

" relevant to the bureaucratie environment within the Canadian federal puplic 

service, lt ls reflected in the specifie questions which this dissertation 

sets out to answer. I·n the simplest terms, Mosher stresses the importance 

of the following aspects of the administrative reform process: the background 

of the reorganization; the ignition of the reorg~pization - often caused by , 

a change in top leadership; the inception of studies and thé study processi 

the approyal and decision-making processi and the implementation and com-

11.. • 

munications process1 r 

It is n01r trorthy~ that almost aIl of the case studies of this type 
.::. 

are based on American experlence. There remains a need to concentra te 

attention on speeifically Canadian attempts to improve the quality of govern-

mental structures. Hopefully, this study begins tQ meet that need. 

'. ( 
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. Notes to Introduction 

lSce ~l. W. Langford, "The Canadian D.O.T. Reorganized: 'l'h(' Work of 
the Task Force .on the Objectives and structure for the portfolio or the 
Minister of Transport," The Transportation Law Journa?t Vol. 4, No. 1 
(.January, 1972), pp. 91-111. 

2 .1. W. Langford, "The Ministry of Transport as a Po1icy-Making 
Institution," in Issues in Canadian National Transportation Policy, cd. by 
K. Studnic~i-Gizbert, forthcoming (Toronto: 1974), reviews the 'after' reor
ganization situation .. 

3The National T!.ansportation Act (R.S.C. ::-970-.11, c.N-17) . 
. , 

4see the analysis of the rûlationship betw~cn ~dm~nistrative or 
organizational theory and administrative reform i"iG.E ~ Caiden, Ad'lli}1i ~trative 
R~form (Chicago: 1969), Ch. i 2. eaiden confines t e use 6,f" tpe term ~'.,,~min
istrative reform" to changee; designed te facüita e the imp+emen"'t~tJnn' of 
a110cative or ~Qgulatory reforms. Administrative reform would th~s include 
proposa.ls to: 

(a) ehànge collee t ive purposes and goals; (b) al ter the 
mix bf resoureeSj (e) transform attitudes and lnothod5; 
(d) llnpro'Je relationships and standards; (e) speed decisions; 
(f) rearrange patterns of authority and eommunicat1on; 
(g) achieve a highcr l~vel of efficieney .•• 

Ibid., p. 24-25. 

5This i5 particu1ar1y true of the "elassic" organization thcory lit
erature which has appeared sinee 1945, inclue'!:' ng, among others: H. Simon, 
Adminiscrative dehaviour (New York: 1957) j k.K. Merton (ed.), Reddings in 
Bureaucrac;[ (New York: 1953); P.M. Blau, The Dynamics of Bureaueracy (Chicago: 
1963); .T .G. Mareh, and H. Simon, Organizations (New York: 1958). 

6The "ciynamic process" literature is oriented towards beh,,\vioural 
questions (see: D. Katz and R.L. Kahn, The Social Philosophy of Organizati.?ns 
{New York: 1966); R. Presthus, Behavioufal;V'Approaches to Public Administrat~on 
(Edmonton: 1965); and The orgdnizatiom~p'S~~ety (New York: 1965); V.A. 

Thompson, Modern orgaQization (New York: 19~fnand the analysis of organiza-
tional and change proc~sses (see: K. W. Deutsch, The NervŒ of Goverruncnt 
(New York: 1966); Y. ,Dror, PUblic Policy-Making Re-~xamined (San Francisco: 
1968); A. Downs"InsLde Bureau~racy (Boston: 1967); W. Bennis, ehanging 
Organizations (New York: 1966); R.R. Blake and J. S. Mouton, The Induction 
of Change in Industrial Organizations (Austin: 1962}i J.G. ~arch, Handbo~k 
of Organizations (Chicago: 196~~. 

7There-are exceptions to the latter dil~. of relevancy. See 
B.M. Gross, The Managing of Organizations (New York: 1964), especial1y the 
annotated bibliography. 

8See H. Stein, ,public. Admini stration and Policy Oeveloprnent (New 
York: 1952); F.C. Mosher, "Analytic Commentary," in Governrnenta1 Reorganiza
tions: Cases and Commentary, cd. by F.C.:Mosher (Indianapolis, 1967) 
W.J. Gore, Administrative Decision-Maki~ (New York: 1964); P. Selznick, 
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TVA and the Grass Roots: ~ Study in the Sociology of Formal Organizations 
(Berkeley: 1949), D. Stanley, Changing Administrataons (Washinqton: 1965). 

9 Mosher, op. cit., pp •• 500-54. Cf: R.C. Martin, Public IAdministra-
tion and Democracy (Syracuse: _1~?5)~ W.H. Goodenough, Cooperation in Change 
(New York: 1963) ~ A.F.C. Wct.llace, "Revitalized Movements," Arnerican Anthro

l ist, Vol. 58,- No.~~ (i956), pp. 264-281. caiden, op. cit., Chs; 5 and 
providep ~Jlink bêtween the ideas concerning the study of the administra-

~ e refo~'process which are found in ~he case study literature and those . 
wh ch a~e scattered throughout the gener'lll organization' literature. 

"\! 

\ 
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THE MINISTRY SYSTEM AND ADMlNISTRATlVE REFORM , 

: '- '. ~ , 
SINCE ~ GLASSCO CoMMISSION REPORT -, 

Introduction 

This chapter pr~videsrbackground for the detailed study of the 

re-otganization of the sbtucture and policy-making process of the federal 

""~ 
Transport portfolio. The followingisection reviews the ekisting literature 

on planning and policy-making at the departmental level and offers the con-

clusion that very little is available. An attempt is then made to out1ine 

the highlights of federal administrative reform since the G1assco Commission 
" 

Report (1962-63) and to clarify the nature of three critical organizational 

concepts - respon5iveness, innovation and effectiveness ~ tmp1icit in the 

hur1y-burly of reorganization within the executive-bureaucratie arena in the 

period after pierre Elliot Trudeau beeame Prime Minister in 1968. This i5 
Il' 

fol1owed by a discussion of seme models and ideas for administrative reform 
,} 

at the departmental level whieh dominated federal government thinking prior 

to the attempt to reorganize the Transport portfolio. One idea was that 
, 

some portfolios might be better organized under a Ministry System. The 

chapter eoneludes with an analysis of the so-called Ministry System in the 

context of the critical organizational concepts mention~ above. 

Planning and P9licy-Making at the De~tmental Level 

In the United States, academic emphÀsis ~s turned from 
the structural and procedural features of public admin
istration to the 8ooiolog1ca1 and psychological- aspects 
of the bur~aucracy, whereas canadian sChîlars bave not 
yet adequately explored the first~tage. 

"1 



• 
, 
i 

- 10 -

As Kenneth KernaghaJt 'has recently point!èd out, the absence of 

material on most aspects of Canadian publi€ adminis~ation and public policy-
\ • ,~ ~ 

t :.. aaking is the/ most startHng feature of the academic' 1andscape in thesèl ,;, 
~ -;-1 

::.. 2 areas. The search for adequate material becomes most desperate, perhaps~ , 
:" '"~ 

when one att~pts to assemble readings about the structures and process of 

po1icy-making within federal departments and agencies below the executive 

3 arena. Here the pickings are very slim indeed. One of the primary prob1ems 

is simply distinguishing between the yarious~kinds of governmentai units at 
.JI" - \\ 

this level. Willms notes: 

-
There are a great number of-~yp~s.of ijnits in the govern-
mental administrative net with a Wtde rApge of functions, 
of organization an~,~f procedures,' and 'no ~lassification 
that is useful Ïor p~ses of discussion and study has 
been devised. But it is -possible to distinquish departments 

_,from the assortment of corporations, boards, comm!ssions 
and others which are generally labelled agencies. 

Despite the fact that, as Willms contends, "the depar~ents are a group that 
a~',_ , 
\, . 

bas some semblance of uniformity in its'ranks", and ~ld, one might there-
'-il f 
J ~ ~h: l, '~l 

fore assume, be reasonably accessible to attempts to study their structure 
If' 

and policy-making processes', far more attention has been fo6used by 
. 

Canadian academic observers on the na~ure and behaviour of the various agen-

• 5 
C.1.es. .~ 

,c,! 
4" ---r 

Cro~ corP.Orations, in particular, have had ~isl~ificant slice 

the limeIig}lt.
6 

In fact" this i~ on~ area in which ~~ tr~rtation
oriented agencies of t~e federal government have ~~hieVed, ~e ac~demic 
reoognition.

7 
The same holds true for administrative trtbunais in the 

of 

transportation sector, where the quasi-judicial roles of the Canadian Trans

port C~ssion and its predece~sors have received. a limited amount of 

attention - primarily because of their enormous impact on national tr~nspor

taUon poUcy rather tban their han<l1inq of 1T.1 .pestions.8 Wlt:hout' 

~ 

1 
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seriously breaking the mysterious 'pact of silence' concerning the role and 

structures of departments withinthe federal ~licy-making process, sane 

• authors have made significant cuts at the border of this territory. The role 

of the deputy minis~e~ as the contact point between adminstration a~ poli

tical power has been explored on a number of occasions. 9 Unfortunately, few 

of these s~udies devote significant attention to the planning and policy-

making rel~tionships of ~he deputy minister in a downward direction. Still 

-
on the departmenta~ periphery, there have been questions raised and sorne 

answers provided with respect to the roles of interdepartmental committees 

and the minister's office staff in the policy-ma*ing process. 10 

Obviously, it i8 not the case that there are no works available 

which - as Kernaghan puts it "examiné in a policy context the structures 

11 and opérations of particular government departments". Kernaghan draws 

particular attention to: Freda Hawkins, Canada and Immigration: Public Policy 

and Public Concern;, -~. E. Hodgêtts et.al., The Biography of an Institution: 

The Civil Service Commission, 1908-19671 and G. Bruce Doern, Science and 

l", d 12 Po 1t1CS 1n Cana a. R~ .Barry Farrell, The Making of Canadia~orei2n 

policy (Englewood C1iffs: 1969), whi1e not particular1y insightful, also 

belongs on this liste However, there is litt1e else. 

Doern refers to the issue of "the rol~ that particular departments 

and agencies play" as one of "the important missing elements" in the litera

ture on federal policy-making in Canada. l3 It is not difficult to discover 

why this is the case. Porter noted that: 

In etectoral ,democracy it is functionally appropriate 
that po~it~cians 'assume responsibility for the behaviour 
of g~ernments14~ that civil servants remain neutral 
and anonyœus. ' 

This accepted ethic, combined with the abnormally high ,levei of administra-
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(. 

tive secrecy which characterizes the operations of the executive -
• j 

bureaucratie arena in ot~~wa, tends to dissuade academics from tackling 

• the machinery of bureaucratie government at the departmental leve! with a 

view to exposing i~s structure, procedures and processes to the outside 

15 world. However, as this study will attempt to d~nstrate, with even 

limited access to documentation and senior, administrative personnel, it is 

possible to explore the nature of the planning and'po1icy-making process and 

structures at the departmental leve!. 

This study focuses, in part, on the processes and structures within 
. , 

the federal Department of Transport and/its successor, the ~inisbry of Trans-

16 port. The other focus of this dissertation is reorganizàtion. This is to 

be a study, then, not only 6f allocative planning and poIioy-making at the 
~ c ,. r 

departmental level, but also of the administrative reform process whereby 

the structures and policy-making forums of a federal portfolio were siqnifi-.. 
cantly altered • 

Administrative Reform at the Departmental Level Since Glassco 

The Glasseo Commission Repor~, directly and indirectly, provided 

the stimulus for an extraordinary amount of administraitive reform within the 
, 

federal executive-bureaucratie area over the last deéade. 17 ' .. 
In an indirect 

sense, as l shali point out in the folloWing section, the implementation of 
"\ 

Glassco's basic financial management recommendations began a chain of struc-

tural changes w{thin the Central Agencies which were to rebound with 
, lé 

considerable force on to the departmental level after 1968. The most 

direct impact 'Of G1assco, however, was on the "management of the puJ::)lic 

19 service" • Laframboise suros it up this way: 
" 

1t is fair to state ••• ~at it is from the Glassoo 
... 
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recommendations that the federal service bas intro
duced: (a) 'modern' financial managementr (h) 'modern' 
personnel mana9ement~ (c) increased centralization of 
common services; and (d) inc~ased decentra1ization~o 
to managers, of what ~ere formerly specialist tasks. 

On the whole, the general effect of the several "~nagement" reco-

1 21 
mmendations i5 given Adequate coverage in the academic literature. 

However, students of public policy and administration have paid little 

attention to the significant number of- departmental reorganizations and 

~reations during the ensuing decade which have flowed both directly from the 

recommendations of the Glassco Commission with respect to the "organization 

of the Government of Canada" and also from a perceived demand (within the 
. 

executive arena) for more concentrated ~eral involvement in specifie policy 

22 
areas. No attempt is made in this section ta fill this void; the following 

brief review of the most important mileposts in administrative reform at 

departmental level since Glassco i5 intended merely to provide background to 

the study of the reorganization of the Transport portfolio, and to draw 

attention to the overaii approach ta departmental reorganization, and in 

particular, te the important role playcd by the three Government Organiza tion 

Acts in thi5 en-going administrative reform process. 

At the departmental level, except for the establishment of the 

Department of Industry and the Department of Consumer and Corporate Affairs, 

and the reorganization within the Department of National Defence and the 

Transport portfolio, aIl administrative'reform demanding leqislative enact-
.. 

ment has heen handled through the instrument of a Government Organization 

Act. 23 The result of the qov~~~ent's continued reliancé on this instrument 

bas been three noticeable "lumps'\ pf reorqa.ni.zation activity at the depart-

mental level ~ihce 1963. 
, 

The precede!lt wu estab1!shed in 1966 with the 

paSSAge of the first Government Organization Act (S.C. 1966,'0.25). As the 
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Canada Yearbook for 1§67 aptly summarizes: 

The Act ••• , proclaimed in effect as of October 1,1966, 
authorizes the establ~shment of the Departments of t~e 
Solicitor General of Canada, the Registrar General of 
Canada, Indian Affairs and Northern Developm~nt, Man
power and. Immigration, Ener9~ Mines and Resources, and 
Forestry ana Rural Development, and of th~ of~ice of 
the President of the Treasu;t BOardJ the establishment 
of the offices of the Ministers of these Départments and 
the designation of their respeètive p6wers, dutles ~nd 
functions; a~d the appoin~eht of deputy heads of ~ge 
new Departments and other of(~cers, employees, etc. ' 

In fact) the Act was used te canfirm organizational changes which had been 

decided upon by the Cabinet shortly after the federal election in October, 

\. 

1965, and for the most part, implemented in December thiough Orders-in-Council 

under the Public Service Rearrangement and Transfer of Duties Act, (R.S.C. 

25 
1969-70, c.227). One member of the privy Council Office staff referred 

to the transfers of duties from one Minister and Department to another by 

Ordëts':'ln-council as the "coup d'etat method" f which allowed ~e~government 

to move quickly to make changes befora vested bureaucratie or cliéntele 

pressures could be,brought to bear. 

Dùring this initial employment of the combination of Orders-in-

Council and the Government Organization Act, it was the responsibility of 

the privy Council Office to insure that the underlying !!!~ d'etre of the 

reorganization was kept in perspective during the establishment process.
26 

The Treasury Board Secretariat was involved through the placement of senior 

Treasury Board officers on the departmental implementation groups which were 
\ . 

f ed ) \ th ed . t . . t 1 27 Th f orm to put e approv reorgan1za 10n 1n 0 pace. ese re orms were 
" 

initiated within the ~ecut:ive arena, and there was a continuing concern 

that their original purpose would not be perverted during the implementation, 

periode 

A similar patteJ:'1l of reorganization was employed during 1968-69. 
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Orders-in-Council outlining major orgapizational changes w~re p~6laimed 

on Ju1y 12, 1968, and the process was completed by the passage of the 

second Government OrganizatiPn Act, (S.C. 1968-69, c.28). This reorganiza-

tion involved the creation ôf four new departments, two of which ref~ected 

the government's increased involvement in new allocative policy areas: 

The establishment of the Departrnent of Regional Economie 
Expansion continued the attempts to bring under the 
direction of a single Minister the key programs required 
te reduce regional economic disparities. The trend began 
in 1966 with the estab11shment of the Department of 
Fores y and Rural,Development from elements of the 
previo s Department of Fores2SY and elements of the 
Depar ent of Agriculture .•. 

Equally was the creation of the Department of Communications. 

~-
Its core was formed from a major portion of the /~ 
Telecommunicat10ns Branch of the Department of ~~ 
Transport and from the Defence Research Telecommun
ications Establishment of the Defence Research Board. 
The Minister of Communications wa~ also made Postmaste~ 
General, therehy extending the breadth of his rès~n-29 
sibilities for most aspects of communications po11cy. 

The other two major products of the Act vere a,Departmént of Fisheries and 

Forestry and a Department of Supply and Services. The former, as a prelude 

to the establishment of a Department of the Environme~t, brought "under a 

> 

sing~e Minis~er responsibility for the deve10pment of two of Canada's major 
.../" ,<" 30 

,renewable resources" The latter brought to fl~ition a basic recommenda-

tion of the Glassco Commission that the major purchasing and services 

functions of the çpvernment be consolidated thereby allowing functional 

departments to conc~ntrate on their primary responsibil~~ies.31 

The final "lump" of reorganization to he dealt .. w-itli.-over the last 
.... ~ , " 

\ --decade vas put forward by the <'pvernment in 1970 and given 1e<jislative 
, 

blessing under ~he Government Organization Act, (S.C. 1970-71, c.42). 

Superficially, the'patter~appeared to he somewhat similàr to the two earlier 

uses of this l.egislative instrument. The Act provided for the creation of 
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a Department of the Environment on the hasis of the existing Department of 
1"" (j 't" 

Fisheries and Forestry, with additional responsibilities for water and air 
[ 

pollution monitoring and control being transferred from the Ministry of ., 
Transport and the Departments of National Health and Welfare, and Enerqy, 

32 Mines and Resources. All of these duties and responsibilities had been 

transferred to the Minister of Fisheries and Forestry by Order-in-Council 
~ 

prior to the introducing ~ legislation into the House of commans. 33 

However, whereas in the ~st th; government had employed'legis1ation of this 

type to set up new departments and alter the responsibilities and functions 

of specifie ministers, the Government Organization Aet went quite a bit 

further. 

When it was presented to the House of Commons as Bill C-207 on 

December 9, 1970, it ineluded not only provisions to create the Department 
1 

of the Environment, but the introduction of the coneep~of "Ministers and 

Ministries of State", guidelines with respeet to inereasing the number of 

Parliamentary Secretaries, a section to amend the Post Office Act, (R.S.C. 

1970, c.2l2), to provide for the appointment of a Postmaster General to 

head up a Post Office Department separate from the Department of Communica-

tions, and amendments to the public Service Superannuation Act, (S.C. 1966-

67, c.44) and the Salaries Act, (s.e. 1966-67, c.84) with respect to thè 

pension provisions for senior public servants and the salary'levels of 

.. t f 34 
M~n1S ers-o -State. It is noteworthy, in view of the extraordinary variety 

of subjects dea1t with in this Bill, that some considerations had been qiven 

• 
within the Privy Council Office to tacking on still further items requirinq 

legislative change prior to its introduction. In fact, discussions were 

he Id between Ministry of Transport of~iciais and the"Privy council"Office 

with respect to using the Bill to provide le9~Blative support to de facto 

~I 

- 1 

1 
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organiza tional 

'\ 35 
'\. Transport. 

changes ar~sing from the establis~~ent of the Ministry of 

\. 

~ The reaction of the opposition members in the Housp. of Commons and 

the Press Gallery was not positive. For example, Mr. A.D. Halps (Wellington) 

referred to the Bill as a "sort of a grab)">ag ... a catch-aIl billl~.3~ 

Wal ter Stewart of Maclc~~' s was more colourful: "The thing was a dog' s break-

37 
fast". However, the government was insistent that the Bill rcmain 

undivided, thereby forc.l.ng the Bouse to accept it aIl or reject it aIl. The 

President of the Treasury Board argued that this forro of organization legis-

lotion w~s absolutely necessary because "the Cro\fl:\ in Canada has accepted 

11m1.tat1oJ1s on 1tS po..-er ta organize itself for affairs of state which are 

k . . ." 38 not nown ln Great Br1tè..l.n . The restrictions had led in the past to 

seven' ddr'ly<' jn the ec;tablishment of new departments due to the tact that 

govcrnments "gave effect. to their organizational proposals one by one as 

d ' . f . dIt 39 urgent CmanGb ~JOn the tJ.me 0 the House perml,te . Mr. Drury concluded 

his argument in favour of this for~ of multi-subject bill by stating that in 

the face of these delays, 

..• governments bcgan sorne years a~o to ma~e greater and , 
greater use of the Public Service R~arr.lngement and 
Transfer of Duties Act and in this connection, of mi!1is-
"ters without -E.ortfolio. Duties, powers and functions 
have in the past been transferr~d in great numbers to 
and from ministers without portfolio ahd efforts have 
been made with more or less success to transfer to 
ministérs without portfolio the conLrol and supervision 
ot portions, if not of the public service properly 
speaking at least of employees of the CrO"'ll corporation 
and agencies. We thus arriveà at a situation where 
ministers without portfolio in fac_t had portfolios. A 
complicated situation became further complicated, and 
juris4ictional lines already confused became further 
confused ... partly to allev ia te th.f"'s·' situation 1 the 
prevlou5 pr~e minister introduced the techni~e of the 
gov~rnmcnt organizalion bi!b and thkt has, tooan extent, 
aID{üiorated tew !;,jtuation. 

? 
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While the government would not give way on the pr inciplc~ o[ ud ng 

this forro of legislation for wide-ranging organizational issue!:>. i t did 

back down on two other particularly contentious questions •. It was dgreed 

4> 
to aIl'end the procedure by which Ministries of State could be creûted, to 

\ 
allow the Bouse to debate and vote on each new Ministry propasea by the 

41 
governrnent. In addition, after lengthy debate on the consequences of no 

longer having a department devoted explicitly to fisheries, the Bill was 

.' 
amended by the government, with the agreement of the House, to specifically 

t , , 

read that the "Minister of the Environment is the Minister of Fisheries for 

42 
Canada" • 

While this Act, in the context of the entire proGess for providing 

legislativc backing to executive-inspired organizational reform, raises 

severai critical questions for students of the Canadian politlcal process, 

two issues are of primary importance to this particul~r study. ?he first i~ 

concerncd with the relationship between the policy-making'philosophy of the, 

Trudeau governrnent and the organizationai concepts which the government 

attemptcd to toster tt>..!'oughout the federai bureaucracy. Whereas the first 

two Organization Acts seem designed to structure efficiently the uncoordin-

ated burgeoning ot governmE'nt programs, the third Act appears to be motivated 

by an attitude towards policy-making which demanded that the cabinet have at 

its disposaI new forms of policy-making machinery. The President of the 

Treasury Board, defending the various provisions of the Bill when it was 

before the House 1 speke of the new chal,lenge facing goverrunent: 

This challenge is imposed upon us by the rapid changes 
taRing pIr:.ce today, and our respons~ in this regard must 
he positive. Bath parliament and the government must 
he flexi.ble; bo1:!h.-"fust adapt their procedures and 
structures; and in the final analysis, the test is 
whether the y are continl\l ng to respond effectively to 
the needs of the society and of the world with which 
they must deai. 
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The qovernment is determined to meet the challenge of 
change by continually enhancing its capacity to deal 
effectively with aIl those matters that are vital to 
the welfare of Canadians. If enacted, the bill before 
us, will better equip the government to develop and 
implement ne~3Policies to serve Canadians in a variety 
of fields ••• 

The following five sections of this chapter will explore the roots of this 

new policy-making philosophy, and attempt to analyze the relevance of the 

concepts of responsiveness, innovation and effectiveness to the study of 

administrative reform in the federal bureaucracy in the aftermath of Mr. 

Trudeau's accession to the leadership. 

The concluding section of the chapter will explore the nature of 

the Ministry System which became the model for the reorganization of the 

TranspQrt portfolio. .In this context, the last Government Organization Act 

raises a second important issue. While a "Ministry of State", as outlined 

in the Act,and a portfolio organized under a "Ministry System" are dissimilar ~ 

in several important respects, in terms of policy-makingj and planning they 

44 offer many of the same advantages. It is not surprising that both models 

proved attractive to the Prime Minister and his advisors in the light of the 

policy-making philosophy which they espoused and the organizational concepts 

which they"attempted to implement. 

The P.P.B. System and the Policy-Making Philosophy of Prime Minister 

Trudeau 

In the Glassco commission's conception of the Treasury Board as 

"the agency of central direction and resource allocation", and -.its recoanen-

dation that the Board he upqraded in the government structure "by the -.. ....".---

creation of a new Cabinet portfolio of President of the Treasury Board vith 

no other departmental responsib'ilities, and the tran.fer of the IJe<:retariat . '" 

1 
l ' 

J~~ 
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." out of the ~epartment of Fin~nce", can he found one source of a set of 

beliefs about the departmental role in the planning and policy-mak~ng pro

cess which would ultimately result in a negative view of the D.O.T.'s 

45 
capabilities in this respect and a demand for change. While the implemen- • 

tation of the Glassco Commission's recommendations vith respect to the 

Treasury Board was a necessary step, it was not sufficient, on its OWD, to 

crea te a felt need within the executive arena for more brganizational reforme 

However, a further inducernent was provided by the introduction of the 

46 Planning - programming - Budgeting System (P.P.B.S.) in 1966-67. P.P.B.S. 

was a natural p~ogression from the financial~ement recommendations of 

tWe Glassco Commission, but the result of its introduction was a demand' for 
',) 

qualitatively different kinds of organizational reform than those envisaged 

by h 
.. 47 t e Comm1SS10n. 

u 
The governmenta1 tasks involved in the operation of the P.P.B. 

'-
System were far more demanding than those involved in the incrernental bud-

geting system. The Treasury Board defined the tasks as follows: 

(a) the setting of specifie objectives; 

(b) systematic analysis to clarify objectives and to assess 
al terJla ti ve ways of meeting theJll'; 

(c) the framing of budgetary proposaIs in terms of programs 1 directed 
1 

toward the achievement.of the objectives; 

(d) the projection of the costs of these program~ a number of years 
in the future; 

(e) the formulation of plans of achievement year by year for each 
program; and 

(f) aIl information system for each proqram to supply data for the 
monl tor ing of achievement of program goals and to supply data 
for the re~ssessment of the prwram objectives and the appropri
ateness of the program itself. 

Szablowski has noted that optimal policy-making - of which the P.P.B. Systedl 

is a[l' example - makes the following "hebavlourally relevant demanda" on 

senior managers and political leadership: 
, 
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1. High level of human energy, intellectual power and comprehension. 

2. Capacity for comprehensiveness (To identify and examine values 
and goals in relation to each other and not in isolation. To 
look at total resources in relation to total demands). 

3. Analytic rationality. 

4. Capacity for control and guidance. 

5. Capacity to specialize and use technology. 

6. Readiness to grant primacy to public 'good' and to assign to public 
policy-making a major role in the shaping of the future. 

;" 49 
7. Readiness to accept larger change instead of incremental chanqes • 

.... 

Doern argues that although the P.P.B. System pre-dated the leadership of 

Prime Minister Trudeab, it was only with his accession to power in early 1968 

"" that the p01icy-making philosophy of the political leader meshed with the 

demands of the developing policy-making system. -50 

The critical factor, from the point of v~ew of th~s study, is that 

Trudeau and his advisors went one step further and insisted that the "behav-
~ , 

iourally relevant demands" of the P.P.B. System would not be met merely by 

the importation of new personnel into qovernment. There wou~d have to be 

organizational 6hange to provide a suitable env1ronment in which the System 

couid operate properly. As Doern notes: 

The emphasis on goal setting and clarification has also 
been reflected in the changes in governmentai and pol~éIy
making structures. Trudeau' s philosophy has been reflected 
in hi~setting up of'a Cabinet Committee on priorities 
and Planning, and in the addition of formaI "planning

l units" to both his own and the pri~ Council Office. 

The nature and extent of the orqanizational'chanqes within the executive 

S2 ' - ~ 
arena have been widely reported and analysed. However, little academic 

effort has b.~en Il\élde to isol:ate the orqanizational conCf!pts related to this 

fixation with optimal pol1cy-making and goal-setting. lnstead, & one-step\ 

' jump has been made from the "policy-maJtill9 philosophy" of' the Trudeau 
.r 

, ... 
• 

• lb 
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.. 
government to its manifestation in the form of radical re-orqanization within 

53 
the executive arena. Furthermore, even less attention has been paid to the 

fact that the application of the policy-making philosophy and its derivative 

orqanizational concepts were not limited to the exécutive arena. The reor-

ganizat~on of the Transport portfolio is an archetypal example of the 

application of these concepts at the departmental level. 

Responsiveness, Inndvation and Effectivenass as Organizational Concepts 
i, .! 

"\~~, 
Despite the apparent and real comp,lf!iiiqes of the "decisional 

technology" underlying the new planning and policy-makinq system adopted 

after 1967, the organizational concepts which provided°the guidelines for 

the construction of better goal-setting aod pqlicy-making structures were 

rernarkably straightforward. 54 Essentially it was argued that <1.00d government . 

would result from responsive, innovative and effective policy-making. There~ 

fore, the policy-making structures had to he imbued wi th the qualities of .' 

responsiveness, innovation and effectivene&s. if suitable priorities were to 

he estâblished and acce~ted goals reached through the design and implementa

tion of appropriate policies and programs. The focus of attention on these 

three organizational concepts is, perhaps, an example of what Walter Stewart 

meant when he stated that under Prime Minister Trudeau, "over-simplication . 
55 has become à technique of government". While no one senior government 

official or Cabinet minister has ever stated the organizational demands of 

the modern planning and policy-making system in tezms of an exact combination 

• of 'these three concepts, their close linkage with the prac.tical application 

of the new decisional technology at the federal level is easy to demonstrate. 

.... 
' .. 



• 

- 23 -

r 

/ Relèponsiveness 
, i 

A significant rule of the Glassco management philosophy vas the 

need for the machinery of government to be responsive. 

The importance to the public of efficiency and integrity 
in the machinery of government by which it is served is 
unquestionably great and grows with each new increase in 
the size and scope of government. But even greater is 
thejLmportance of a service responsive to public wants 
and" expectations ••• This is the test, not merely of the 
machinery of government, but also - and principas~y -
of the political process by which goals are set. 

Responsiveness was seen'to be equally relevant to good government under a 

P.P.B. System. The primary purpose of the new budgetary process was to 

provide government with the tools to attain the objectives established by 
, 

the political leadership in response to its view of the national environ-

57 
ment. With the adyent of the Trudeau Government and the rhetoric of "top-

down" policy-making and "participation", the concept of responsiveness came 

to a fork in the road. Only with the passage of time did the path of "top-

down" policy-making p;rove to be the mor'e prominently travelled. As Marc 

Lalonde, the Prime Minister' s principal Secretary put it, 

When elected in 1968, the present prime minister continued 
the building process ~f his political adviâory staf~, and 
his pr~ry purpose in so doing was to achleve two principal 
objectives: to exercise a greater degree of planned 
collective control over a large and complex government 
apparatusi to respond more eftectively ~o the increased 
demanda upon parliament, goveswuent and 'himself by a more 
active and interested public. .;# 

It is unnecessary for the purpose of understanding the application 

of the concept to the question of gover~ental organization - eapecially at 

the departmental level - to explore th-e enthUsiastic discussions of respon

s~veness and parti~ipatory- demosracy which were cbaracteristic of the '1968 
.' 

election ca1'\pa!gn and the Prime Minister' s first term ct office. 59 Rsspon-
'y" 

siveness, joined to the idea of participation, pramised "the linkage of 

( 

j; 
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government to a broad spectrum of fel t needs and interests" through "govern-

60 ment systems which are much more open than they are today. In this 

context, responsiveness was seen as an antidote to what Harpers Magazine 

has poiqnantly described as the 'modern obsessiOn with the monolithic 

61 institutions that qovern 50 many aspects of so Many people's lives". 

..... 
On the other band, the linkage established be~een responsiveness 

• and centralized political control of the entire federal machinery of govern- , 

ment is a key variable in the overaii attempt by the Prime Minister and his 

advisors to rationalize and modernize the policy-making process. ~fter 1968, 
, 

the Trudeau government moved visibly away from the belief, espoused in the 

Glassco Report that qo~ernment shouid be more business-like. The attitude 

of the Prime Minister and his advisors appeàred to be that too much power 

had accr ued to the bureaucratie structure at the expense of the Cabinet and 

,the party in power. Universally adopting a "managerial" approach within the 

bureaucracy would do little more than encourage an increased lack~f respon

sivenesa on the part of the bureaucracy ta the demands of the Cabinet.
62 

By 

strengthening the Cabinet and the Central Agencies r~sponsible directly to 

the Cabinet (the Treasury Board Secretariat, the Privy Council Office and 
" , 

the Prime Minister's Office), and forcing the whole of the federal bureau-

cracy to adapt to the demands of the P.P.B. System of policy-making, it waS' 

hoped that policy initiatives lost to the departmental bureaucracies would 

he regained. The reforms of the Central Agencies and th~ Cabinet c'6dnlttee 

system would restore a ntop-down" policy-maJdng system, forcing the depart-

ments and agencies 'to establish objectives and develop programs and budgetary 

proposaIs whieh were completely responsive to the priorities and polieies 

decided upon by the CAbinet;63 As Rowan describes the desired proceS8: 

The defining of over-all departmental objectb.ea te achieve 
, 1 

, , 
\ .. ' 
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national goals a1though part of the P.P.B. System, shou1d 
be identified and agreed to by departmental off icials and. 
the central agency concerned wi th government strategy, the 
privy Council Office,.before departm6ital strategie, long
range planning (i.e. P.P.B.) begins. 

Robertson throws further light on the role of the Privy Council Office as 

a catalyst and coordinator in the departmental attempts to respond. 

The gOf,ls of the government,' as perceived by the Cabinet, 
are stated as clearly as possible, but departments are 
left to act and to be guided by the prlnciples laid down. 
This does not, however, mean that the roles are carried 
through in isolation. One of the benefits of the central 
planning process, with a longer look ahead and a broader 
look around, has been to help departments to anticipate 

.. new needs and new developments. This' stimulates depart
ments to respond and6Srom'the interaction emerges better 
integrated policy. • • ~o 

" During the period 1968-70, one of the most accepted interp~eta-

tions - within ~e various components of the executive arena - of the malaise 

of modern governmént was to be found in a recent book by the American organ-

66 ization theorist, Peter Drucker. In the chapter entitled, "The Sickness 

of Government", Drucker contends that: 

Government agencies are a1l becoming autonomous, ends in 
themselves/ and directed by their Own des ire for power, 
their own rationale, their own narrow vision rather than 
by nationa1

6
Jjolicy and by their own boss, the national 

government. [ 

The issue, at this poin , ls not to decide whether this blanket indictment 

of bureaucratie components was applicable to the Canadian federal bureau

crac y in the la te 1960·s. 68 The tact is that the Trudeau government saw the 

departments to he lacking in responsiveness to Cabinet-established national 

i .. 69 i i th t t f "'.1..' t tr l to pr or~t~es. Respons v-eness - n e con ex 0 \.oGU1ne con 0 - was 

, " he restored by the establis~ent of stronq coordinating, priority-settinq, 

and planning structures within the executive arena, and the application of 

the P.P.B. System within the departments. As we sball see', in the case of 
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. 
the Department of" Transport, departmenta1 reforms beyond the further app1i-

cation of the P.P.B. System were u1timate1y seen to be necessary. 

Innovation 

The premium placed on innovative p1a~ing and po1icy-making duri 
, 

this period was no less pronounced than that placed o~ responsiveness. A 

recent Economie Counci1 of Canada Annua1 Review describes the demand for 

innovation in genera1 terms: 

The heightened pace of change - itse1f a sourqe of unease 
bas coincided with growing awareness in recent years of the 
comp~exities of modern society and, together, these appear 
te he producing a wide array of discontents. This, perhaps 
mo~e than any other single factor, has produçed a focus for 
public concern about developing great8f innovatio~in bath 
government'and Private decision-making processes. 

It is not enough, according to this 1ine of argumeqt, to have government or 

a department which mere1y responds. What is needed is 'organizational inno-

vation, or "the generation, acceptance, and imp1ementation of new ideas, 

71 
processes, and products or services ••• the capacity to change and adapt~ 

" , "" It is noteworthy, however, ,that many organizationa1 theorists have come to 

the conclusion that governmental organizations are incapable ,of innovation. 

Drucker makes the point most concise1y: 

Certain things are inherent~y difficu1t for qovernment. 
Being hy design a prote9tive institution, it is not good 
at innovation. It cannot rea11y abandon anything. The 
moment government undertakes al'lythinq, it becomes en
trenched and permanent. Bett~ administration will not 
alter this. Its inahi1ity to innovate is qrounded in 
qovernment's leqitimate and nece,~ary function as society's 
protective and conserving organ. • 

Prime Minister Trudeau and his advisors accepted the applicability , 

of tbis sort of criticism to the federal qovernment. However, there is 

evidence of conside;able optimism tbat program monitoring, in the context 

.' 

1 1 

1 
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of the P.P.B. System, would give the bureaucracy the organizational taol to, 

"abandon" unsuccessful programs, and that an increased emphasis on rational 

• 
planning would provide the key to organizational innovation at aIl levels 

. 73 ' 
of government. ,Thordarson refers to the Prime Minister's general views 

on innovative government in the following manner:. 

In a paper presented to the 1971 Commonwealth Prime 
Minister's Conference a~ Singapore, Mr. Trudeau discussed 
the role of the civil service in a modern government. He 
said that there was a need for new techniques of adminis
tration to do away with the sluggishness and'resistance to 
change of ~ntrenched bureaucracies. 'To over9ome this 
inertia and to redirect the momentum requires aIl the 
energy a7iovernment has, and frequently even this is not 
enough'. ,) 

The most important new "tecnnique" of administration, in the eyes of the 

Prime Minister and his advisors, was essentially what Rowan - quoting 

Jantsch - refers to as "the rational creative, approach": 

Rational creative action has four main activities: 
forecasting, planning, decision-making, action. 
The interaction between these activities makes up 
the process of rational creative action, and it is 
this proC'ess which leads to 'the.7gurposeful design 
and implementation of policies', ' 

Creative - or innovative - government, then, is the direct opposite of 

incremental goveYnment, and i5 founded on three levels of planning - norma-

tive, policy or strategie plan.ning; program planning-; and operational 

1 . 76 
P ann1.ng. 

To raise the "innovative potential" of the Privy Council Office 

and the Prime Minister' s Office for the normative planning nacessary to back 

Cl • f i bo up the priority and basic policy-setting funct.1.on 0 the cab net, th agen-

cies were significantly increased in size in 1968.
77 

As Schindeler and 

Lanphier put it: 

Obviously such an o~ganization foretokens a more innovative 
approach than would he expec~ed in the traditionAl hierarch-

r 

-. 
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ically structured departments which P7Sviously dominated 
decision-making at the federal level. 

However, looking retrospectively at the movement towards innovative government 

since 1968, Gordon Robertson sounds a note of caution reminiscent of Drucker's 

negative outlook. 

Considerable improvement has been made in the privy Council 
Office in the la-st four years in methods of analysis, using 
general systems theory and to sorne extent general communica
tions theory. Understanding the governmental system and ,) 

"-

) 
1 

\ 
the social system better, due to the insigh1s of these 
theories is one thing, but successfwl application of the 
theories by the7§entral executive in a rational creative 
way is another. '\. ,fil. "" 

Moreover, in reaching out for the goal of innovative government, . 
the Prime Minister and his advisors in the P.C.O. and P.M.O. were not 

satisfied to limit their attention to the planning capacity within the 

executive arena alone. There would he little point in applying creativity 

to the establishment of goa~s and basic policy, if the policy, strategiç and 

program planning facilities in the various de~rtments were inadequate to 

follow through in an equally innovative manner. For the planning efforts 

of the government to be integrated, it was critical that the departments he 

capable of organizational 'innovation. Where this qua1ity was seen to be 

lacking, the simplest solution was an increase in the size of'departmental 

planning and research components. In the Department of Transport, where 

the probiern was complicated by the provisions of the National Transportation 
... 

~, (R.S.C. 1970, c.N-17) more thorough administrative refo~ was required 

in the attempt to stimulate an,innovative approach to national transportation 

l
, 80 

po l.cy. 

Effectiveness 

. . 
J 

~ -"" 

The ward "effectiveness" bas traditionally been uSed,rather loosely 

t 
./ 
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in reference to the activities of government, and this tradition remained to 

some extent undisturbed by the atmosphere of organizational reform which .. 
pervaded Ottawa in the la te 1960's.81 However, there is also substantia1 

" evidence that under the influence of the Trudeau policy-making phi~osophy 

and the P.P.B. System, effectiveness has become a f4r more tightly'defined 

organizational concept focusing specifically on the perfo~nce of a govern-

ment relative to its established goals or priorities. 

It should be easy to understand why effor~s to determine the 

effectiveness of government programs in terms of the- stated goals of the 

programs would be an integra1 part of the Trudeau po~icy-making philosophy. 

As 1 have already noted, Prime rHnister Trudeau and his advisors were pre-, 

occu~ied ~th the basic issue of establishing new priorities for the ,federal 

government and developing innovative programs to deal with these priorities. 82 

~o develop new programs without massive increases in governrnent expenditures 
. 

it was seen to be necessary to abandon those existing programs which were 

not instrumental in attaining the newly-defined goals. Thordarson makes 

this point concisely: 

It was clear tryat new programs could not be launched 
unless revenues were diverted from existing ones. The 
result was that, throughout the first three years of 
his [Trudeaq) administration, the Cabinet frequently 
spoke about making 'new money' available for programs 
of top priority by reducing expenditures on programs 
of less importance. This belief in the need to 
establish priorities if financial resources were to be 
~sed effeü5ively explains many of 'Mr. Trudeau's election 
comments. 

It was this emphasis on priorities - and the need to free resources to meet 

them ~ which led the .Prime Minister and his advisors to respond enthusias-

tica11y to the techniques for measuring effectiveness whièh were available 

under the rubr ic of the P. P. B. System'. 

\ 
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, 

openly on 

Despite the fact that Treasllry noaG~d 

~~r effectiveness measurement until 197~5 "'it 

nQt'begin to concentrate 

has been and important 

and integral part Dt the P.P.B. SysLem in canada from the outset. Effective-

ne~s measurement is closely related to cost-benefit analysis. In its fjrst 

published paper"on the P.P.B. System in 1966, Treasury Board referred to the 

necessityof measuring bath the effectiveness and efficiency of governrnent 

programs, and distinguished between the t~o activities. Effectiveness was 

defined as "a yardstick to assess the real value (or output) of an activity 

... 84 
in terms of its qUdntitative benefit resuJting from the re1ated expend~ture". 

The Board \ .. ent on to l.ndicate how effective.1ess was relate>d to the questiol' .. 
of priorities and how l.ts measurement differed from the measurement of 

"performance" or e>fficiency: 

••. to dccide on such measures (Of effectivcnes~J the 
dc~)artment must first state He; objectives with pre
~l.s]on. Tn long-rangp planning thp~e ~re u~~lly 
expressed 1.n terms of the economic or social development 
of the country. In this example (building a highway; the 
obJect~ve 1.S not merely to build hiqhways, but to build 
them for s.('eciflc p-.Jrposes su.:h as: Ln decreasc the 
trav~L time between urban centres, or to provlde easy 
access tu a tourist area, or to open up a m~ning area in 
a remote locat1.on. Each measure of effectivencss relates 
te hO\~ effective the highway will be in fulfühng the 
stated objective •.. one measure of effectivcness might be 
the use of a highway in terms of the number of people lt 
will carry between locali ties, but the measure ~~ per
formance m1.ght be the number of highways built. 

Commenting on the state of the art of ~ffcctiveness measurement 1.n 1970, 

strièk noted that little pro1ress had been made in implementing the concept 

at the ùep~rt~ental leveT. 
.. 

The extent to which measures of effectlveness can 
be provided g~ven the variety of government activ
ities still romains a question, a1though the BOard , 
i5 hcpeful that actlVities can be,tstructured in a 86 
JIIanner \o!hich faei l itdte,s the application of measures. 

The banic problem in the period between 1966 and 1~69 was that 
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departments were generally found to be incapable of applying cost-benefit 

a.nalysis to thè developnent of programs. Doern states bluntly that "most 

departments to date have en<;oouneered considerable difficulty and frustration 
·1 

in simp1y sta~ing their 

measuring the costs and 

. 
,~ ,,1 l' .. 
~ryt:riv~s, 
1<. 1 ' 

bÈmef i t:~( of 

let alone in compirift9~alternatives and 

alternatives".87 Without statements of 

cost and benefits, it was impossible ta judge the ex te nt to which an on-going .. 
program was achieving its goals in the context of the costs of continuing the 

program. In general, f4~eral depar~ents and agencies either continued. ta 
; 

monitor expenditures for efficiency only - using traditional methods devel-

oped largely as a result of the Glassco Report, or they tended ta develop 
1 

! 
simpler forms of effectiveness measurement which often bore litt~e or no 

relationship ta the orientation of the'P.P.B. System to politicatly estab-

l ' h d ' 't' 88 18 e pr1or1 1es. 

As l shall point out, no organized effectiveness measurement 

whatsoever was conducted by the Department of Transport prior to its reorgan-

• ~ - 1 

1zat1on. However, the problem of applying the concept of eff~ctiveness with 

respect to Transport programs was given a good deal of attention by the Task 

Force and recommendations were made to Cabinet on the subject. As part of 

the reorganization,. there was an attempt made ta introduce an idiosyncratic 

form of effectiveness measurement in terms of criteria re1ated to financial 

89 self-sufficiency and cost-recovery. 

In early 1970, this whole question of program monitoring for 

effectiveness took on crisis proportions both at.the Treasury Board Secre
\ 

tariat and Cabinet leyels. The Prime Minister and his a.dvisors were concerned 

at the failure of the effectiveness concept ta catch hold in an orqanizatio~l 
f 

sense. Therefore, it was decided to provide Treasury Board with wide-ran9i~ 

power to conduct four program monitoring (o~ evaluation) studies at the 

,- 1 

.. 
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departmental level in cooperation with the departments involved. It was 

hoped thAt this invasion of departmental territory by Trea~ury Board would 

jolt the departments into action and begin to provide Cabinet and the Central 

Agencies with the kind of information on program effectiveness which would ~ 

allow unsuccessful programs to he cut off, priorities re-examined, and 

h "f ed il" 90 resources s ~ t nto a ternat1ve programs. It ia to thia end that 

effectiveness has been a preoccupation of the executive arena since 1968. 

The Ministry System of Portfolio Organization 

In the preceding sections l have argqed that responsiveness, 

innovation and effectiveness were the three orga,nizationa1 concepts which 

served as ral1ying points fo~ administrative reform throughout the federal 

/ 91 
bureaucracy between 1968 and 1972. These concepts will he seen to dominate 

the attempt (inspired by the executive arena) to reorganize and redirect the 

f d l T f 1 " 92 e era ransport port 0 10. In addition, these concepts, and the policy-

making philosophy from which they developed, appear to have been critica1 

variables in 1ess sweeping administrat~ve refo~ in other federal d~part-
" 

ments such as Public Works, External Affaira, and Indian Affaira and Northern 

93 Development. Before going on to the discussion of the Transport reorgan-

ization, l should like to examine the status, at the time of this particular 

reorganization, of a model for portfolio organization which was deemed ta 

have the potential to revitalize government planning, policy-making and " .. 

operations at the departmental level. 

A comment by W.D.K. Kernaghan in a recent aJiticle suggests that in 

the Wake of the administrative reforms provoked by the Glassco commission 

and the policy-making 'demands on the c:xecutive arena; there
r 
vas \41n increasing 

• 
recognition of the need for new models for structuring'government activity 
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at the departmental level. Kernaghan noted that "despite the achievement of 

extensive reorqanization based on the Commissidner's ~eport, serious struc-

tural and procedural problems still remain and concerned p~blic servants ~e 

proposed additional major reforms".94 of the three "reform literature" 

references provided by Kernaghan, the article~ by Ye~ns and Laframboise 

are primarily concerned with recommending new means of organizin~ 

ministerial POrtfolios which conta in a regùlar department plus a 

tion of agencies reporting directly te the Minister or through 

parliament. 95 
Both Yeomans and Laframboise advoca~ systems (Yeomans calls 

his a "Satellite System"; LaframbOise uses the labe?- "Ministry System") 

which would integrate the activities of these diversified ~rtfolios throuqh 

the redefinition or rejection of the concept of a "department", an enlarge-

ment of the policy advisory and mon~toring roles of the Deputy Minister and 

his supporting staff, and the decentralization of the operational and requ-

la,y functions of the portfolio. Both Ye~n's and Laframboise's articles 

wer available to the Task Force which invèstigated the objectives and 
\ 

structure of the Transport portfolio, but, as Chapter Three will clarify, 

96 . 
Laframboise's Ministry System was by far the more persuasive model. 

This model was not new in 1969. The Ministry System had been dis-

cussed during the Glassco Commission study but it did not survive to be 

included in the final Report. The next visible advocàte of the Ministry 

System was a researcher" in the Organization Analy.'is Division of the Bureau 

of Management Consulting Sérvices, who prepared a report on the structure 

97 of the Department of the Secretary of State during 1964-65. ,The prepara-

tion' of this report -was prompted bath by thé problems being encountered 

within the Department in imp~ementing Glassco Commission recommendations and 

by the growing complexity of the policy task facing the Secretary of State 

• d 
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98 
due to the size and diversity of his portfolio. The report reviewed t~e 

situation in the Seeretary of S~te's port~olio in,the context of the dis
'Il." 

• turbing increase in the number of depar~ents and ageneies at the faderaI 

level sinee Confede~ation and eoncluded that the traditional monolithic 

"departmental system" was no longer suited to this particu1ar portfolio. 99 

It was noted that, 

When a Minister has only one.or ~ •. -Ideputy heads, 
the rnonolithic system can ~ffective, whether 
the department is a uni-purpose one, ·such as the 
Post Office or a multi-purpose one such as Mines 
and Technical Surveys. 

However, when a Minister's portfolio includes a 
multitude of depar~ents and age~cies, such as ls the 
case with the portfolios of the Minister of Transport, 
Trade and Commerce and the S~cretary of stai50 a 
different form of organization is required' 

Searehing for a new model of organization for what Laframboise describes as 

a "congeries" portfolio, the original investigation settled on the Swedish 

Ministry System and provided the fotlowing summary of its operation in the 

101 report for the Secretary of state. 

,. 
-". 

In Sweden, a diffeftnt ministeria1 system is in ~ffect. 
The control function is carrfed ~ut by the group of.12 
auditors appointed by the Riksdag from among its members 
to scrutinize Government's accounts. The Riksdag also 
elects, every four years, two officiaIs with legal quali
fications to ACt as 1agal watchdoqs over civil and military 
administrations and the court system (ombudsmen). Any 
citizen MAy lodge a complaint with these officiaIs, who 
have access to aIl recdrds and the power to prosecute. 

The Swedish Cabinet has 16 members, of whom 11 are beads 
of ministeries. A unique aspect of Swedish government and 
administration is the multitude of so-called-centr~l admin
istrative boards which are responsible for the administration 
and execution of laws. These agencies, numbering about 70, 
exercise an unusual deqree of independence in relation to 
the ministrles around which they are clu~tered. Individual 
ministers have, at least 'formally, very little autbority to 
issue requlations or orders covering the work of these 
boards. ln pJ1inciple, o~ly ~e lting-in-Council" has wch 
authority. 1 - • , ..... 

.' , 

, . 
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M.inisters are principally concerned vith preparing, 
business to he decided by the King-in-Council and wi~ ". 
executing decisions of the Cabinet. They prepare bills, 
draw up Orders-in-Council and deal with higher administra
tive appointments. 

With administrative lMtters handled almost exclusively 
by Administrative Boards, a typical ministry is relatively 
small having a staff of perhaps 50 or less. The Minister's 
principal assistants are the U~der Secretary and the 
Permanent Secretary. The Under Secretary is frequently 
a career politician but lMy he selected from the Civil 
Service. At the present time, approximately half of the 
Under Secretaries are former civil servants. The Under 
Secretary deals with the political aspects of ministerial 
activities, preparing legislation and budget estimates, and 
handling appointments of particular interest to the Minister. 
The Permanent Secretary, a civil servant, is in charge of the 
business to be decided by the King-in-Council, appointments, 
petitions for appeals, preparation of instructions and 
Orders-in-Council to -the Boards. At the present time, there 
i8 a Royal Commission 8tudying the organization pertaining 
to the relationship-of the Under Secretary and Permanent 
Secretary and it would appear that a recommendation may be 
forthcoming to have the Permanent Secretary report to the 
Under Secretary rather than directly to the Minister but 
retaining the privilege of speaking to the latter on certain 
matters. 

The Administrative Boards vary considerably in size and 
type of organization. The head of a board is a civil 
servant called a Director-General, and he, together with 
his heads of departments consti tute a board. Control over 
their activities, which are for the most part entirely 
administrative, is exercised through the allocation of funds 
(Under-Secretary's department) and through detailed requla
tions issued by the King-in-Council (Permanent Secretary's 
department). Another type of board i8 that concerned with 
management, either wholly or in part, of national enterprises. 
This latt,-er group ls similar to Canadian proprietary corpora
tions such,as Air Canada, Canadian National Railways, and 
polymer Corporation Limited. 

The ministry systems of· several European countries are 
similar to, that in S~eden but the 'latter possibly CJ1'ants 
more autonany to its administrative boards and Agencies. 
The number of administrative boards and agencies that report 
through one minister range fran a very few te as many as 
twenty. 

" What is relevant to the Canadian System and its .PX'oblems 
is the use in Sweden of a small m!nistry staff to assiet an4 
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advise the Minister on major issues ari6~ng among the 
independent agencies in his portfolio. 

As Laframboise points out~espite the fact that there are important~iffer-
'. 

ences between the Swedish and Canadian $orms of government, "the Swedish 

system has certain elements Whicr might profitably he transposed into the 

Canadian federal setting and it is from these that the portfolio structure ••• 

• .103 has been constructed. 

As a result of this initial investigation, the report to the 

Secretary of State in 1965 r?eolllnended that a form of Ministr~ System be 

applied to his portfolio. Speeifically, the report outlined a portfolio in 

which related &ctivitie~ would be grouped into self-contained regulatory, 

cultural and service units, each with departmental auU;riomy. Thesé three 

new units Along with the remaining original self-contained agencies of the 
. 

portfolio (such as the Civil Service Commission, the Canada Council, the 

Canadian Broadcasting Co~poration, etc ••• ) would beeome the Canadian equiva-

lents of the Swedi~ Central Administrative Boards. The Department of the 

Seeretary of State wou1d relinquish its 1ine funetions, and take on staff 
. 

functions, following the model of a Swedish Ministry. These funetions would 
,,~~ 

include legislative policy, financial advice and personnel advice. The 

report also outl~~ed roles ~ot various Advisory Couneils and an Advisory 

Committee which would help to integrate the whole "ministry", inc1uding its 

104 independent and administrative &gencies. 

Despite Laframboise's claim that the press bas picked up the idea 

of referring te the portfolio of the Secretary of State as the "Ministry of 

CUltural Affairs", in aetual fact the recommendations made in 1965 te restruc-

ture the portfolio were rejected, and the use of allch a titla was never 

105 eneouraged - even informally - by the Government. This was probably 

partly due to the diffieulty of .ellinq such a radical orqanizational depar-

/ 
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ture ta 50 many agencies and an established departmental bureaucracy. How-

ever, it, was also due ta the fact that, prior ta 1968, not as much premium 
. 

was bei~g placed on the concepts of responsive, innovative and effective 

policy-rnaking. In the context of the Trudeau policy-making philosophy and 

the organizational concepts which flowed from it, the advantages which wou Id 

supposedIy flow from the adoption of a Ministry System for appropriate port-

folios became more highly valued. Moreover, it i3 worth noting that the 

Ministry System further strengthened its "image" of being adaptable from the 

Swedish experience hy appearing in 1969 as the central organizing model of 

the Devlin Report on the reorganization of the entire Irish public adminis-

. 106 
trat~on. 

<9 

1 
~' 

One oA the advantages of the Ministry or Satellite System,' stressed 

by bath Yeomans and Laframboise, was that it allowed the diverse collection 

of programs within one portfolio tp, he integrated "into a model which hest 

meets the needs and capacities consistent with the raIe of a Minister of 

the crown".107 After 1968, the locus of po1icy-making lIAs supposedly shi ft-

ing back ta the Cahinet. Increasing emphasi~ was heing placed on the Minis-

terls responsihility ta see that his department and his entire portfolio was 

responsive ta the demands of Cabinet~~stabli~hed national priorities. 80th 

Systems are geared ta policy leadership from the executive arena, and 

specifically the Cabinet. Yeomans arguestbat such policy responsiveness is 

impossible for Ministers "encumbered with problems of operational manage-

ment ••• Particularly in those departments where operatiqnal activities are 

under the direction of the deputy minister, the attention given ta the 

formulation and deveiopnent of policy decline. a. the preoccupation vith . 

108 management prohlems inGJ:'eased". The answer, acc~ing to Yeomans, 1. to 

distinguish caré~ully "between thoSé things tbat a government !!!!!1 de:> for 
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itself, such as the determination of policy and the control of public 

expenditure, and those that it may choose to do for itself, although it 

cou Id direct or contract with athers to do them on its behalf". 109 This 

wuld mean that departInents would be defined as "units that do those things 

that the governmen~ must do for itself and act as control agencies for 

those related operational activities whièh the government choose~ either 

to do for itself or to farm out to others to do on its behalf". 110 While 

the department in Yeomans model would drop its operational raIes and become 

"the focus for a number of satellite agencies •••• concerninq itself only with 

pol~cy and control", in Laframboise 1 s Ministry System i t wou Id totally 

disappear as an organizational structure to ,be replaceQ by "a Ministry 

Staff, under an appointed Deputy Minister, and responsible for advice, coor-

dination and monitoring for the total portfolio, including Crown corpora-

ti 
.. III 0 

ons 

Tne k~y to the success of this responsive "department" or 

"Ministry Staff" \l1'Ould be the Deputy Minister. Yeomans arques that 

~here a deputy minister is directly responsib1e for 
the management of operational activities, pre
occupàtion vith the detaiis of operational management 
tends to defiect him from his primary dut Y of advising 112 
his ~inister on the implications of departmental policy. 

However, even if this hurdle was ove~come t~ough'the decentralization of 

\' operational authority, there wou Id still be difficulties inherent in the 

idea of the Deputy Minister and his senior advisors forming t1 a small, c10sely 

integrated group of staff officers to a minister, advising hfm on departmental 

policy and effecting control on bis bebalf over ex~cutive o~ations for 1 
113 

which he Is responsible". 80th authors expre8sed concern about the status 

of the Deputy Minister vith respect ta the whole portfolio. As Laframboise 

points out, the substantive authority of the Deputy Minister, -in practice, 

, , , 
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is severely limited in respect of portfolio agencies other than the depart

ment proper".114 "~i1e this is the accepted practice, Ldfrarnboise rnaintain~ 

that the law does not support this limitation of authority: 
; 

••• the law clearly gives him [the Deputy Minister] the 
power to deputlze over the whole portfolio. The Inter
p'retation Act, (R.S.C., 1952, c.158) reads as fo1lows: 
"words directing or empowering a minister of the Crown 

'to do any act or thing or otherwise applying to him by 115 
his name or office include ••• his or their lawful deputy". 

However, Yeomans is more cautious when he refers to the limitations on the 

Deputy IUnister' s power in a diverse portfolio: 

Even where a deputy minis ter is designated as deputy head 
,pf a department, many statutes provide for the establish·· 
men~ of ~[ficers whose powers, as defined by statute, are 
ta be exercised indcpendently of the dcputy Mjnister of 
the èlppartment ta which they are attached ... It is open ta 
question whether the dcputy minist~r is in fact the lawful 
deputy of the minister ta 'f~gm each of these statutory 
execùUves is responsible. 

'l'a bU'G'l up, the application of a Ministry System to a diversified 

portfolio woulù only result in increased responsiveness ta Cabinet leadership 

if it &trengthened the Minister's control over the policies and programs of 

the entire portfolio through the integrative mechanism ?f a policy-oriented 

Mipistry Staff (or Yeomans-style depa~tment). Ta guarantee the necessary 

concentration on Cabin~t-.inspired priorities and polieies, the -Ministry Staff 

would hav~ to hand over lts opcrdtion~ raIes to self-contained units ot 

..::1 • , • 117 
a~m1.n1stratlon. In addition, either through law, persona1 influence or 

continuiug cooperation (or comh~naLions of the three), the Deputy z..tinister 

'WOuld have to he in a posjtion to deputize for the Minister throughout the 

entire pèrtfolio. 

'orga~izational innovation WQuld be achieved through the application 

of ntost of the entot'gies of the Mihistry Staff to polley and prdgram planning. 

It i9 generally recommended that a Ministry'Staff group be small in nurnber • 

. -

.' 
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The study of the Secretary of State's portfolio recomI:lended a Staff numbcring 
) 

approximately 20, "\'rith at least half of this number being well-qualified 

public administration generalists, knowledg~ble about the particular activi

ties of the departments and age-ncies included in the Minister' s portfolio". lIB 

In addition, organizational innovation would be engendered at the operational 

planning level by encouraging what Laframboise refers to as an "ent.erpreneur

ial spirit".1l9 This spirit would push the various operational agency heads 

"to pursue objectives in a variety of ways, including innovation intrcduced 

120 and peculiar to any particular agency". 

As l noted earlier, effectiveness was considered to be a critical 

organizational variable after 1968, but before 1970 very little progress had 

been made in measuring effective policy-makinq or inàicating what sort of 

. . l t Id b l' k l h" . 121 organ1zat10na struc ures wou e 1 e y to ac 1eve 1t. The Ministry 

System C'.rnphasized central control of the port.folio programs in relation both 

to the need for responsive policy-making and thp need for monitoring policy 

outcomes. As Yeomans noted, a "major dut Y of the department (Ministry Staff) 

. . h k f h . . . M" ,,122 1S to mon1tor t e wor 0 t e agenc1es report1ng to 1ts 1n1ster. With 

his dinuner view of the limitation on the authority of the Deputy Minister 

in the proposed system, he ernphasized that control of identifiable operational 

activity ~uld probably have to be based on the willing cooperation of the 

operating administrations with the department (Ministry staff).123 

La framboise saw the Ministry staff acting as' a "comprehensive central control 

agency" for the Minister, which meant, in relation to effectiveness measure-

ment, that the Ministry Staff would act as a mini-Treasury Board mo~itoring , . 
the activities of the administrative agencies. HoWeverj h~re again, no 

dcfinition of program effectiveness in terms of objectives is provided and 

'" v '~o structures for proqram monitoring are discussed. With Lafrarnhoise's talk 

) 
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/ 
of "entrepreneurial spirit", one could be excused for assuming that the ~t 

measure of program effectiveness would,be a measure drawn fram the world of , 
, , 

commerce rather' than one related to objectives through cost-benefit analysis. 

Conclusion 

Laframboise's model is the one -that will feature prominently in 

the reorganization efforts within the Transport portfolio. Ta tie this dis-

eus sion of the Ministry System together - before going on to examine the 

status of the Department of Transport in 1968 - one can do no better than to 

present Laframboise's own summary of the essence of the System: 

A Ministry System, in its essence, consists of: a 
"gëneral staf',\ headed by an apP9inted Deputy Mi,nister 
and responsib~~ to the Minisfer for advisory, coordinative 
and monitoring responsibilities over aIl of the agencies 
in the Minister's portfolio, whether these be regular 
departments or Crown corporations; a staff responsible 
ta the Minister far Party and constituency matters) and, 
a number of agencies, each self-contained in respect of 
operatinq and administrative resources and each headedl~~ 
an administrator responsible directly to the Minister. 

In the views of both Laframboise and Yeomans, a Ministry System of this type 

might he expected ta pravide for policy-making at the departmental level 

which would be capable of meeting the pressures for change which had been 

building up since the Glassc? Commission Rèport. It was ,this feature of the 

Ministry System which attracted the members of the Transport Task Force when 

. they set about redesigning the structure of the portfolio in the name of 

responsive, innovative and effective policy-making. Their adoption of the 

Hinistry System and its subsequent implementation within the Transport portfolio 

provides an excellent opportunity to examine the p~Oblems associated with . 

the application of the System and its viability as an organizing framework 

for improved policy-making in a diversified portfolio. 



" 

42 -

Notes for Chapter One 

lW. D. Kenneth Kernaghan, "Public Administration in Canada," in 
Public Administration in Canada: Selected Readlngs, ed. by W. D. K. Kernaghan 
and A. M. Willms (2nd~d.;, Toronto: 1971), pp. 83. 

2see the bibliographies contained in the fol1owing: The Institute of, 
Public Administration'of Canada, Canadian Public Administration Bibliogravhy 
(Toronto: 1972); Se1ected Lists of Current MaterLals on Canadian Public 
Administration, 1954-1965, Carleton University Library (ottawa: 1965); 
W. D. K. Kernaghan, Bureaucracy in Canadian Governrnent (2nd ed.; Toronto: 
1973); G. B. Doern and Peter Aucoin, eds., The St.uctures of po1icy-Makini 
in Canada (Toronto: 1971); W. D. K. Kernaghan and A. M. Wi11ms, eds., 
Public Administration in Canada: Se1ected Readings (2nd ad., Toronto: 1971), 
R. Van Loon and M. Whittington, The Canadian politicfl System: Environrnent, 
Structure and Process (Toronto: 1971). 

3Enlargements and reforms of the various Central Agencies since 1968 
have inspired several important publications by practitioners and academic 
observers. The fol1owing are particu1ar1y noteworthy: M. La1ondé, "The 
Changing Role of the Prime Minister's Office," Canadian Public Administration, 
Vol. 14, No. 4 (Winter, 1971), pp. 509-37; G. Robertson, "The Changing Ro1e 
of th~ privy Council Office," Canadian Public Administration, Vol. 14, No. 4, 

(Winter, 1971~ pp. 487-508; several selections in G. B. Doern and P. Aucoin, 
~., cit.; several selections in Thomas A. Hockin, ed., The ApeX of Power 
(Scarborough: 1971); W. L. White and J. C. Strick, Policy, Po1itics and the 
Treasury Board in Canadian Governrnent (Don Ml11s: 1970); Denis Smith, 
"President and parliament: The Transformation of, Parl;.iamentary Governrnent in 
Canada," in O. Kruhlak, et. al., The Canadian Political Process (Toronto: 
1970) " pp. 367-382; and A. W. Johnson, "The Treasury Board of Canada and the 
Machinery of Governrnent of the 1970's," Canadian Journal of Political Science, 
Vol. 4, No. 3 (Septernber, 1971), pp. 3~6-66. 

4A• M. Willms, "Crown Agencies," in Public Administration in Canada: 
Selected R~adings, ed. by W. Q. K. Kernaghan and A. M. Willms (2nd ed.; 
Toronto:- 1971), p. 29. See also Peter _Si.lcox, "The Proliferation of Boards 
and Commissions," in Aienda 1970: propÔsals for a Creative Politics, ed. by 

,T. ~loyd and J. McLeod (Toronto: 1968), pp. 115-34. 

5A • M. Willrns, ~. ~., p. 30: 

6see particularly: W. Friedman, ed., The Public Corporation: A 
Comp~rative Symposium (Toronto; 1954); C. A. Ashley and R. G. H. Smai1s, 
Canadian Crown corporations ,(Toronto: 1965), L. D. Musolf, Public OWnership 
and Accountability: The canKdian Experience (Cambridge: 1959); a~Rox:al " 
conunii;sion on Governrnent Organization Report, Vol. 5 (Ottawa: ('1963) , pp. ' 
58-75. 

7 " 
-The major emphasis here has been on the national air carrier. See 

C. A. Ashley, The First Twenty-Five Years: A Study of Trans-Canada Air Lines 
(Toronto: 1963); and D. Corbett, Po1itics and the A1rlines (Toronto: 1965). 
See also M. Archer, "The Operatio~s of the National Harbours Board, li 
canadian PUblic\Administration, vot. S, No. 1 (March, 1962), pp. 38-42, , .... 

,
.' 



- 43 -

and Canada, Department of Transport, Study of Harbour Administration in 
Canada (ottawa: 1971). 

8 J. R. MallorYt The Structure of Canadian Government (Toronto: 1971), 
p. 148, makes the distinction between questions of law and policy. Works on 
the structure and process of transportation regulation in the post-war period 
include: A. W. Currie, Canadian Transportation Economics (Toronto: 1967); 
A. R. Wright-, "An Examination of the Role of the Board of Transport Commis
sioners for Canada as a Regulatory Tribunal," Canadian Public Administration, 
Vol. 6, No. 4 (December, 1963), pp. 349-385; F. P. Gosse, "The Air Transport 
Board and the Regulation of Conunercial Air Services" (H.A. Thesis, University 
of Ottawa, 195~; A. W. Currie, "Tpe Board of Transport Commissioners as an 
Administrative Body," The Canadian Journal of Economics and political Science, 
Vol. 11, No. 3. (August, 1945), pp. 342-358; R. Kerr; "The Board of Transport 
commissioners for Canada," Canadian Bar Journal, Vol. l, No. 1 (February, 
1958), pp. 46-61; G. H. Nerbas, "Canadian Transportation Policy, Regulation, 
and Major Problems," Journal of Air Law and-Commerce, Vol. 33, No. 2 (Spring, 
1967), pp. 242-268; pierre Taschereau, Q. C., "Canada' s National Transporta
tion Act and the Canadian Transport Commission," a paper presented to the 
Ninth Annual Meeting of the Transportation Research Forum, 1968; J. W. 
Pickersgill, "canada's National Transportation POlicy." Transportation Law 
Journal, Vol. l, No. l (February, -1969), pp. 19-86; J. R. Baldwin, "Trans
portation policy in Canada: The National Transportation Act of 1967," 
TranSportation Journal, Vol. 7, No. 1 (Fall, 1967), pp. 5-14; K. Studnicki
Gizbert, "Governrnent by Special Purpose Agencies: Canadian Transport Commis
sion - Regulatory Agency and an Instrument of Transport policy," (unpublished 

'~paper, 1972); C. C. Halton, 'Transportation Requlation: A Canadian Perspective" 
(.paper delivered before the American Economies Association, Annual Meeting, 

"Toronto, December, 1972); H. W. S-ilverman, "Government Regulation in Canadian 
Civil Aviation," Transportation Law Journal, Vol. 5, 'No. 1 (January, 1973), 
pp. 89-125. 

9 See J. H. Bieler, "The Role of the Deputy Minister, n Canadian 
Public Admin1stratiop, Vol. 4, No. 4 (December, 1961), pp. 352-356; R. M. 
Burns "The RaIe of the Deputy Minister," Canadian public Administration, 
Vol. IV, No. 4 (December, 1961), pp. 357-362; A. W. Johnson, "The Role of 
the Deputy Minister," Ganadian Public Administration, Vol. IV, No, 4 
(December, 1961), pp. 363-373, The Honourable W. D. McKeough, hThe Relations 
of Ministers and Civil Servants," Canadian Public Administration, Vol. 12, 

- \ ' 
-. ~o. l (Spring, 1968), pp. 1-8; Lord Bridges,' The Re1ationship Between 

Ministers and the Permanent Departmental Head, The W. Clifford Clark Memorial 
Lectures, 1964. 

10 See G. B. Doern, -"The Role of Interdepartmental Commi ttees in. the 
Policy Process "(unpublished M.A. Thesis, Carleton'University, 1966); i. R. 
Ma1lory, "The Minister's Office Staff: an Unreformed Part of the Public 
Service," Canadian Public Administration, Vol. 10, NO. 1 (Harch, 1967), 
pp. 25-34, and P. M. Tellier, Pour Une Reforme des çabinets de Minist~es 
Federaux, canadian Public Administration, Vol. Il, No. 4 (Winter, 1968), 
pp~ 414-427. 

. l1w. D. K. Kernaghan, " Identity, pedagogy and Public Administration: 
The eanadian Experience," in Public Administration in Canada: Selected l 

Read1nqs, 00. by W. D., K. Kernaqhan and A~ M. Willms (2nd ed.; Toronto: 1971), 
p. 15. -, 



- 44 

12 ' 
Ibid., p. 15-16. The- Hawkins and Hodgetts volumes are part oi a 

Canadian Public Administration serles ' sponsored by the 1nstitute of PUblic 
Administration of Canadél. ' 

13 
G. B. Doern and P. Aucoin, ~. ~., Preface. Others echo the 

view..s of Doern, Aucoin and Kernaghan. See, for instance, Thomas Hockin ·'s 
review of Doern and Aucoin, eds., 'The Structures of Policy-Making in Canada, 
in Canadian Public Administration, Vol. 15, No. 2 (Summer, 1972), pp. 401-403. 

- ';"'-

14 
John Porter, The Vertical Mosaic (Toronto: 1965), p. 421. 

15For ~ brief review of the administrative secrecy i$sue and further 
bibLtographical references, see Paul Thomas, "The Issue of Administrative 
Seereey in Canada," in public Administration in Canada: Selected Readinçs, ed; 
by W., D. K. Kevhaghan and A. M. Willms (2nd ed.; Toronto: 1971), pp. 160-164. 

16 'l 1 h d ' See part~cu ar y C apters Two, Seven an E1ght. 

17 1 " " , 1 1 5 _R_o .... y_a---:_c_o_mm_l._s_s_l._o_n_o_n_G_o_v_e_r_J'UI\_e_n_t_O_r_g ... a_n_~_z_a_t_~_o_n __ R_e;.,jpo ..... r_t_, Vo s. -
(Ottawa: 1962-63). 

18 
,See pp. 19-22. 

19The title of the fir~t volume of the Glasseo Commission Report. 

20H• L. Laframboise, "Administrative Reforrn in the Federai PUblic 
Service: Signs of, a Saturation Psychosis," Canadiat;l •• Public Administration, 
Vol. 14, No. 3 (Fiil1, 1971), p. 309. '"' 

21 " 
See J. Carson, "What' s Happened to G1assco," Public Personnel 

Review, Vol. 26, No. 1 (April, 1965), pp. 70-72; "Glassco Commission Report: 
A Panel Discussion, Il Canadian Public Administration, Vol. 5, No. 4 (December, 
1962), pp. 385-401; T. H. McLeod, "Glassco. Co ~ssion Report," Canadiàn 
Public ~dministration, Vol. 6, No. 4 (Decembe , 1963), pp. 386-405; D. C. 
Rowat, "Canada "s Royal Commission on Government Organization," Public Adminis
tration, Vol. 41, No. 2 (Summer, 1963), pp. 193-205; A. A. Sterns, 
"Implementing the Glassco Report," Cost and Management, Vol. XLII, No. 1 
(January, 19,68), pp. 25-301 G~ V. Tunnoch, ":rh~ Bureau of Govermnent Organ
ization: Improvement by Order-in-Council, Comrni~tee and Anoma1y, ". Canadian 
Public Administration, Vol. 13, No. 4 (December,- 1965), pp. 558-568. Certain 
aspects of the Qi~ec~ impaet oi Glassco on the Department of Transport are 
èxamined in Chapter Two. 

22 
Volume 5 of the G1assco Report i8 entitled "The Organization of the 

Govermnent of Canada." 

23The Department of Industry received its legal status through the 
Department of Industrx Act (S.C. 1963, c.3) i See J. M. Des Roches, ",The 
Creation of New Administrative Structures: The Federal Department of Industry," 
Canadian Public Administration, Vol. 8, No. 3 (Septemher, 1965), pp. 285-291; 

, the Department of constüner and corporate Affairs was ·created through the 
'passage of'thecConsumer and Corporate'Affairs Act in 1967 (R.S.C. 1970, c.C-27). 
The unification of the armed forces was achieved through the Canadian Forces 

, . 
'1 

" 

'. 



.e 

• 

- 45 -

ReorçJanization Act (S.C. 1966-67, c.96), see R. B. Byers, "Canadian Civil
Mi1itary Relations and Reorganization of the Armed Forces: Whither Civi1ian 
Control?"{a paper pr-esented to the Canadian Politica1 Science Associ~tion 
Annual Meeting, Winnipeg, 197 •• The question of the legislative needs of 
the reorganization of the Tran port portfolio is discussed in detai1 in 
Chapter Five. 0 

24 -
Governrnent of Canada, Canada Year Book: 1967 (Ottawa: 1967), pp. 

83r-84. 'See G. P. A. Macdonald, " hour, Manpower and Goverrunent Reorganiza
tion," Canadian Public Administra ion, Vol. 10, No. 4 (December, 1967), pp. 
41'1-498. . 

25 
Governrnent,of Canada, Can~da Year Book: 1967 (Ottawa: 1967), p. 83. 

Cf. Canada Gazette, January 12, 1966,\ and a statement by Prime Minister 
Lester B. Pearson, Press Re1ease, Dec~ 17, 1965. 

(, 26According to Privy Couneil ~~fice officiaIs the broad role of the 
Office in these organizationa1 questions\ is a function of the responsibili
ties of the Prime Minister to choose seni r administfative p~rsonne1, to draw 
up the boundary lines of the functional ta ks given to each Minister, and tQ 
watch over the functioning of the governmen 15 policy maehinery generally. 
For a review of sorne of the factors to.be ta en into consideration in carrying, 
out these responsibi1ities see, Canada, Civil Service Commission, The Ana1ysis 
of Organization in the Government of Canada (0 ~awa: 1968), pp. 13-18.7 

'> .. 
27Chapter Four attempts to provide a detai1ed picture of the respon

Sibilities and functions of aIl the components of the executive a~ena in the 
reorganization of the Transport portfolio. Even the. Prime Ministerls Office, 
under Prime Minister Trude~u 1 s leadership, plays a part in the reorganization 
process at the departmental level. See Chapter Two. 

28 
Government of Canada, Canada Year Book: 1970-71 (ottawa: 1971), 

p. 137. See A. M. Wi1lms, "The Executive and the Departmental Structure," in 
PUblic Administration in Canada: Selected Readings, ed. by W. D. K. Kern!ghan 
and A. M. Willms (2nd ed., Toronto: 1971), p. 25, for a comment on the 
tendency to create a new'department "to emphasize or point out a new goverh
ment po1icy." 

29 
Governrnent of Canada, ~. cit., p. 137. 

30Ibid • 

31 1 .. i . 1 5 (0 . Roya COlIutu.SSl.on on Government organ zatl.on Report, Vo • ttawa: 
1963), p. 108. The h w Department was built on the foundations of the 
Department of Defence P tion, and included components of Treasury Board 
and the Public Service CODlmX sion. Its establishment a1so entailed changes 
in the Financia1 A~inistrati n Act (R.S.C. 1952, c.116). 

32 h . i , T e reorganlzat on 
approval by Cabinet in April, 

~ . 
Transport portfolio had been qiven f!na1 
See Chapte~ Four. 

33 -
See House of Commona, Debatea, Januar~ 26, 1971, p. 2769. The Act 

also provided fo~ revisions in the functions and 'responsibi1ities of the 
Minister of Energy, Mines and Resources in. order~ ta make them compatible with 

n 



l,' 

- 46 -

the authority accorded to the Minister of the Environment. 

34House of Co:nrnons, Bill C-207, "An Act respecting the organi zation 
of the Gov/!!:-nment of Canada and matters related or incidenta1 thereto," 
December 9, 1970. 

35 
See p. 264. 

36 
House of Co~~ons, Debates, January 28, 1971, pp. 2849-50. 

37 
W. Stewart, Shrug: Trudeau in Power (Toronto: 1972), p. 156. 

38 
House of Commons, Dehates, JanuarY,26, 1971, p. 2771. 

39Ibid . 

40Ibid . 
---"-

41Ibid ., May 25, 1971, p. 6079. Since the passage of thp Act, the 
GoV'crnment has created lwo Minist.ries of State through OrdcrS'-in-Cour,ci1 
which were discussed and voted upon in the House. The Ministcy of S~~tc for 
Urban Affairs was creatcd in August, 1971, and the Ministry of Stat~ for 
Science and Tpchn010gy in March, 1972. 

42 
House of Commons, Debates, May 25, 1971, p. 6096. 

43 
Ibl.d., p. 2769. My italics added. 

44 
See G. B. Doern, Po1itica1 Po1icy-~~king: A Comment3ry on the 

Economie Couneil t s Eighth Annua1 Review and thr; Ritchl.e Re~ (f1ontr(;!al: 
1972), pp. 13-16; and G. B. Doern, "The Senate Report on Science Policy: A 
Political Assessment," Journal of Canadian Studies, Vol. 6, No. 2 (May, 1970), 
especia11y pp. 48-50. 

45 \ 
J. C. Strick, "Recent Developments in Canadian Financial :.dndnis-

tratl.On," pUblic Administration, Vol. 48, No. 1 (Spring, 1970), p. 73. 
, 

46See G. B. DOer!l, "Recent Changes in the Phi1osophy of Po1icy-Making 
in Canada," Canadl.an JournaJ of Po111.,icaJ science, Vol. 4, No. 2 (June, ~9Z1), 
especia11y pp. 253-2~ï; and G. Szab1owskl., "'l'he Optimal Policy-Making Sj'stem: 
Imp]jcations for the Càr.adian political process," in Al?ex of Power, ed. by 
T. lIockin (Scarhorough: 1971), pp. 135-145. 

47' . k . 73 l bud' i . ~~ d Str1C", 9.J2,- .c..!.!:.., p. 1 notes t lat program get1ng s conS1~e 
the majol" rec-o:nmcndaticr, of the Ccm.lIission and has received the greatcst 
attention in the implC'lllf.:ntation of chanqe: but G!assco did not recommend 
program budg~ting as il system - just various,aspects of it. See also D. R. 
Yeomans, "programming, Planning and Budgeting in thé Federal Government of 

. Canada" (address tu 26th Annual Sprin'J Conference, The Personnel Association 
of Toronto, Inc., ~pril 5, 1968), pp. 1-9. 

48 
Goyerruncnt of Canada, Treasury Board r P.P.B. Guide, rev. ed. 

(Ottawa: 1969), p. 8. 
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49 Szablowski,. ~. ~., PP'o 138-39. 

~~- 50 ••• "prime Minister Trudeau has brought to his office a personal 
ideology and an advisory staff which also seem to he imbued 
with ,rationalistic aspirations." 

~ Doern, 9,E.. cit., p. _ 245. 

51 b"d 247 .!..2:-.., p. • 

52 See the series'of bibliographi~al references in footnote no. 3. 
One organi~ational Alteration which fits into the executive arena pattern and 
is rarely noted, is the elimination of the Management Improvement Branch and 
the creation of a Planning Branch within Treasury Board in 1969: See Economie 
Council of Canada, Design for Decision;Makin2' Eighth Annual Revie~ (Ottawa: 
September, 1971), p. 44. 

,. 
53some interest has also been expressed in the implications of these 

developments within the executive arena for the future of the Canadian 
political system. See J. J. Deutsch, "Governments and Their Advisors," 
Canadian Public Administration, Vol. 16, No. 1 (Spring, 1973), pp. 25-34, 
and W. stewart, ~. ~., especially C~pters 6, 9, and Il. 

54szablowski uses the phrase "decisional technologY." Szablowski, 
~. cit., p. 139. 

55 W. Stewart, ~. cit., p. 177. 

56 Royal Commission on Government 95ganization Report, Vol. l, pp. 62-3. 
See the comments on the significance of responsiveness in the Glassco Report 
in Walter Baker, "Management by Objectives: A Philosophy ~nd Style of Manage
ment for the Public Sector," Canadian Public Administration, Vol. 12, No. 3 
(Fa1l, 1969), especially pp. 440-443. 

57 See the P.P.B. Guide, p. 8i and G. B. Doern, "The Budgetar.y Process 
and the Polïcy Role of 1;Jl\~ Federal Bureaucracy," in The Structures of Policy
Making in Canada, ed. by G. B. Doern and P. Aucoin (Toronto: 1971), p. 91. 

58Lalonde, ~. ~., p. 521. 

59see F. Schindeler and C. M. Lamphier, "Social Science Research and 
Participatory Democracy in Canada.,," Canadian Public Administration, Vol. 12, 
No. ,4 (Winter, 1969)* pp. 481-498; W. Stewart, 2E,. ill .. , Chapter 6, T. Hockin, 
upierre Trudeau on the Prime Minister and the Participant Party," in Apex of 
Power, ed. by T. Hockin (Scarborough: 1971), pp. 96-102. , ____ .~ _~. 

'" 
60 M. Brownstone, "The Canadi-an System of GoVlrnment 

Modern Demanda," Canadian Public Administration, Vol.~2, No. 
pp. 431-32. 

61 Harper's Magazine, June, 1972, p. 4 • 

in the Face of 
4 (Winter, 1968), • 

62 . i See A. W" Johnson, "Management Theory and Cab net Government," 
Canadian Public Administration, Vol. 14, No. 1 (Spring. 1971), pp. 73-81. 

11 
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63 See Bruce Thordarson, Trudeau and Foreign PoHcy: A Study in 
Decision-Making (Toronto: 1972), pp. 80-82; G. B. Doern, ~, cit., pp. 
99-106. For a discussion of the essentia11y political process by which 
priorities are established within the Cabinet Committee on Priorities and 
planning, see G. Robertson,.22.,. ~., p. 495. "" 

64 . 
Malcolm Rowan, "A Conceptua1 Framework for Govermnent Po1icy-

Making," Canadian Public Administration, Vol. 13, No. 3 (Fall, 1970), p. 290. 

65G •. Robertson, ~. cit., p. 505. See also Govermnent of canada, 
Office of Prime Minister, Press Re1ease, February 3, 1969, where the imp1ica-, 
tions for the departments of the reorganization of the planning process within 
the executive arena are noted. 

, '-.... " 
66 -...., i h fi' i ( k ) Peter F. Drucker, T e Age 0 D scont~nu ty New Yor : 1968 '. 

Drucker's ideas a1so made a significant impact on the Task Force examining 
the Departnlent of Transport. See Chapter Three, pp. 15-16. 

1 

67Ibid ., p. 220. 

68Doern suggests that the po1icy-rnaking and priority-setting power 
attributed to the departmental level bureaucracy in the 1960' s was, to some 
extent, unwarranted. G. B. Doern, ~. E!!., pp. 100-101. 

69Arguing thé neeÇ for more central coordination, Robertson notes 
that "programs that were 10gica1 and reasonab1e in relation to one aspect of 
governrnent - hea1th, transport, agriculture ••• - often involved princip1es 
that were at conflict with'those that had to be'app1ied or developed for 
other areas or for general application. Il Robertson,~. cit., p. 496. 

70~~~omic Counci1 of Canada, Eighth Annual Review,' Design for 
Decision-Making: An Application to Humàn Resources policies (Ottawa: 1971), 
pp. 1-2. ,.,'" 

K,\ 

'<-71 - , 
V., A. Thompson, Bureaucracy and Innovation (Edmonton: 1969), p.S. 

72 Drucker, ~. ill., p. 226. See also Thompson, ~. E.!l., especially 
Chapter Two. 

73 h' f .. . d . ed i th ff . T e ~ssue 0 program mon1tor1ng 1S 1SCUSS n e E ect1veness 
section, pp. 28-32. 

74 Thordarson, .22.,. ci t., p. 90. 

75 Rowan, ~. ili., p. 286. 
Jantsch; particularly, E. Jantsch, 
political Action (N.P.t 1969). 

Rowan draws heavily on the works of Erich • 
Structuring the Rationality of Creative 

76 Rowan, ~. ill., p. 286. See also Economies Counci! of Canada, 
.22... ~., p. 64-66. 

77 See F. C. Schindeler and M. Lanphier, ~. =.!l., p. 494-95. 
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78 'd 494 lli-., p. .-

79 
Robertson, 2E,. ill., p. 503. 

80 
See Chapter Two. 

8lr.alOnde, for instance, makes heavy use "Of the term in his article 
on the pJM;O. In reference ta changes in parliamentary facilities and ru1es 
between 1968 and 1970 he insists that the reforms "have unquestionab1y in
creased the effectiveness of par1iament" (p. 5l2). He a1so notes that the 
mushrooming P.M.O. will allow the Prime Minister ta "respond more effectively 
to the increased demands" (p. 521). The basic govermnenta1 dilemma is "how 
ta cope effectively with the sharply increasing burden of executive respon$i-
bilities," (p. 530). M. Lalonde, ~. ~. < 

82 
See pp. 26-28. 

83 
Thordarson, ~. ~., p. 80. Doern makes precisely the same point 

about the implications of the emphasis on new priorities. G. B. Doern, "The 
Deve10pment of pOlicy Ortja!lizations in the Executive Arena," in The Structures 
of Policy-Making in canada,-èd. by G. B. Doern and P. Aucoin (Toronto: 1971), 
p. 63. See a1so the Prime Minister's comments, during the Throne Speech 
Debate in September, 1968, on the need ta chC?Ose b~ween programs on the basis 
of priorities: , 

"The balance beWeen demands and resourcès can never be finally 
estab1ished, but in the present circumstances of competing 
demands and rapid1y rising costs we muse~ercise the utmost . 
restraint in introducing new programs wh~h have been replaced 

'~more productive ones, and we must defer Any which are not 
immediately essential." 

House a Commons, Debates, september 16, 1968, p. 65. 

8 anada" Treasury Board, Financial Management in Departments and 
À9ències of the Government of Canada (Ottawa: 1966), p. Il. 

l 0::::::::::::::. 

85Ibid ., Cf. a1so Canada, Treasury Board, P.P.~. Guide, Chapter 
Four. 

86 
J. ~trick, ;!R. ~., p. 82. 

87 
G. B. Doern, "The Budgetary Process and the Policy RaIe of the 

Federal Bureaucracy," ~. ~., p. 99. 

88 -
See D. G. Forrest, "Performance Appraisal in Government Services," 

Canadian Public Administration, Vol. 12, No. 3 (Fa1l, 1969), pp. 444-453; 
. D. D. Harris, "Performance Measurement in Government," Optimum, Vol. l, No. 3 

(1970), pp. 52-61; H. R. Balls, "Improving Performance of PUblic Enterprise 
Through Financial Management and Control," canadian Public Administration, 
Vol." 12, No. 1 (Spring, 1970), pp. 100-123, J. cutt, "Efficiency ànd Effec
ti veness in Public Sector Spending: the Programming BQdgetary Approach," 
Canadian Public Administration, Vol. ~2, No. 4 (Wintèr, 1970)f pp. 396-426. 
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89 See Chapters Tvo, Three and Four." It ia interesting to note that 
the Transport Task Force tended to link operational.effectiveness to decen
tralization in much the same way that Drucker did. Therefore, while the 
Task Force was responding to the emphasis placed on effectiveness by the 
executive arena, it appeared to view Transport proqrams as beinq more amenab1e 
to business-oriented effectiveness measurements such as cost-recovery and 
profitability. See_ Drucker, 22,. ill,., pp: 233-242. p 

90 While these studies were supposed to be cOJUpleted by 1971, they 
bave proved to be more difficult than anticipated and 1ittle info~tion on 
them bas been released by T+easury Board. However, two theoretical papers 
on the subject of effectiveness measurement have been made public. They are: 
D. G. Hartle, "Evaluation of the Effectiveness of GO'{ernment proqrams," 
Canadian Tax Journal~ Vol. 19, No. 6 (November-December, 1972), pp. 538-44, 
and D. ~. Hartle, "A proposed System of program and policy Evaluation" 
Ca paper delivered ta the Annual Conference of the Institute of PUblic Admin
istratron of Canada, Fredericton, New Brunswick, September, 1972). 

91There are(:;trong indications that in the period after the 1972 
.election, the Trudeau administration will d~vote far less attention to admin
istrative reforme Martin O'Connell, Principal Secretary in the P.M.O., makes 
the point that in his second term the Prime Minister will give more time to 
a1locative policy and "ideas" than to éfforts to "redesiqn the government 
process. " 0' Connell implied that the redesiqning process was more or les9 
completed. Globe and Mail, January 13, 1973. 

92 
Sée pp. 82-88. 

- t, 
930n the changes within External Affairs anâ their relationship to 

the new1y-established foreiqn policy objectives, see the brief comment in 
Bruce Thordarson, ~. ~., p. 178-79; Canada, Department of External 
Affairs, Annual Report, 1970, pp. 1-2; and Canada, Department of External 
Affairs, "Department Qf External Affairs," Reference Pa~r, No. 69, August, 
1970. On the Department of PUblic Works, see, Walter Baker, "Reorganizing 
the Federal Department of Public Works," Optimum, Vol. 2, No. 4 (1971), 
pp. 34-45. The relevance of these organizational concepts to the major ad
ministrative reforms covered by the last Government Organizalion Act (1970-7l) 
has already been noted. See pp. 18-19. 

94W• D. K. Ke~naghan, "public Administration in Canada," in PUblic 
_Administration in Canada: Selected Readihqs, ed. by W. D. K. Kernaqhan and 
A. M. willms (2nd ed.; Toronto: 1971), p. 81. Kernagban refers to: D. R. 
Yeomans, "Decentralization of Authority," canadian Public Administration, 
Vol. 12, No. 1 (Sprin9, 1969), pp. ~-25, M. Poncelet, ~Pour une Restruc
turation Governmentale," Optimum, Vol. 1 1 No. 1 (Winter, 1970), pp. 14-28: 
and H. L. Laframboise, nPortfolio Structure and a Ministry System: A Model 
for the Canadian Federal Service," Optimum, Vol. l, No. 1 eWintery 1970), 
pp. 29-46. -OA 

95 ' M. Poncelet, .2.2.- ill., is 1IIOre directly concerned with the prob1exa 
of restructuring the functions of the federal government as a whole than with 
the problem of how to orqanize the componellts within a particular portfolio-• 

1 
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Yeomans notes, however, that 'the rational division of responsibilities bet
ween portfolios is almbst a prérequisite for a successful restructuring 
within the portfolio. See Yeomans, ~. =.!!., p. 18. 
, 

1 

96 ' There is no evidence that the Task Force members ever read Yeomans' 
article despite the fact that recent public administration literature was 

J circulated among the members when it was thought to be relevant to Transport's 
organizational problerns. While Laframboise's article was not published 
until after the Task Force had reported, it was read by the Task Force members 

\ in draft form in la te August or ear1y September, 1969. See Chapter Three, 
especially pp. 110-11. 

97While the Bureau of Management consulting Services is now part of 
the Departrnent of Supply and Services, at the t~e that the s~udy in question 
was conducted it was attached to the Civil Service Commission. The following 
discussion draws on this report which, although quoted in Laframboise's 
study, remains unpublished: Canada, Civil Service Commission, "Secretary of 
State and Registrar General: An Organization Study of Departments and 
Agendes," unpublished report, ottawa, May, 1965. (Mimeographed). The report 
was written by D. E. Lavalley. See Laframboise, op. cit., p. 30. 

98From 1963 to 1965 the portfolio increased from 5 to 18 agencies, 
including the Department of the secretary of State, the National Library, 
the Public Archives, the National Film Board, The Board of Broadcast Gover
nors, the National Gallery of Canada, the Canadian Broadcasting Corporation, 
the Departrnent of Public Printing and Stationery, the National Museum, the 
Canada Couneil, the Centennial Commission, the Representation Commission, 
the Economie Couneil, the Centre for the performing Arts, the Deputy Registrar 
General, the, Civil Service Commission, the Office of the Chief Electoral 
Officer and the Translation Bureau. 

99For an account of the increase in departments and agencies see 
J. M. DesRoches, "The Evolution of the Organization of the Federal Governmen~ 
in Canada," Canadian Public Administration, Vol. S, No. 4 (December, 1962), 
pp. 408-427. 

100Civil Service Commission, ~. E!!., p. 7 • 
..." , 

101 f ambo' n~IJ- • 29 f ambo' f Il i W b t .J La r ~se, ~.-~., p. • La r ~se, 0 ow ng e serS 
New World Dictionary, defines coh~eries as "a collection of things or parts 
massed together; a heap;, a pile. Il 

-"'0 

~02Civil Service Commission, ~. ~., pp. 7-9. This section of 
the report i5 reproduced in Laframboise, 5!. ~., pp. 31-32. The original 
account was based on interviews with officiaIs of two Swedish ministries 
and a member of the staff of the Swedish Royal commission on ministry organ
ization, (19~,5). Cf., S. V. Thorelli and E. Westbrook, Machinery of 
Government in Sweden, B~itish 0 and M Bulletin No. 2, 1956, Vol. 2, Nils 
Andren, Modern Swedish Government, revised edition (Stockholm: 1968), 
especially Chapter Seven; and D. V. Verney.,. Public Enterprise in Sweden 
(Liverpool: 1959), especial1y chs. 4 and S • 

' .. ... 
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103 -Laframboise, 2l?. cit., p. 32. Yeomans a1so refers to the Swedish 
ministry system as a model. Among the differences between the Canadian and 
Swedish governinenta1 systems mentioned by bath' authors are 'the unitary as 
opposed to the federal system and the nature of the responsibility of minis
ters to the Crown and to Parliament. See Yeomans, ~. cit., p. 16. 

104Civi1 Service,fommission, ~. ~., pp. 11-15. The Ministry of 
Tr'ansport also includes advisory boards as integrative devices and policy 
advisory forums. See,PP. 124-25 and Chapter Seven. 

10SLaframboise, 2l?. ~., p. 37. ;' 

106The Devlin Report was presented to its sponsoring Minister, the 
Minister of Finance, in August, 1969: R. J. Lawrence summarizes the problem 
and Mr. Devlin's solution: 

••• it would f3eem that the top levels of be~tments are 
clogged with detail, not merely because o~/the doctrine 
of Ministerial responsibility, but becayse of the way 
that doctrine operates within the contéxt of th~ poli
tical system. Ministers, secretar~s and Assistant 
Secretaries are burdened with qu~ions that are urgent 
rather than important; they h~e insufficient time to 
plan, organize and manage, ~d the 10ng-term interests 
of the State are sacrificed te the short-term interests 
of individual citizens. -~ 

~ 

The rernedy propounded by,the Group entails the reorgan
iz~ion of ,Departments on principles simi1ar but not 

r faentical to those thàt operate in Sweden. At the same 
.. '" time, they takc the opportunity to try to tidy up the 

whole administrative system. In kheir scheme, each 
Department would comprise of two components: (a) the 
Aireacht, consisting of the Minister and his closest 
advisors, who would be concerned with policy °formulation 
and overall direction and control; and (b) Executive 
Units to put policy into effect. These Units wou1d he 
of two sorts: (i) Executive Offices, controlled by 
Directors, to carry out executive functions of~Depart
ments; and (ii) Executive Agencies, mainly non-commercial 
state-sponsored bodiêS controlled by Boards. 

R. J. Lawrence, "Reflections on the Devlin Report - 1," Administration. 
Vol. 17, No. 4 (Winter, 1969), p. 415. "There are several articles in this 
volume on the Report. 

107 f ambo' , 34 La r 1.se, 2l?. ~., p. • 

108 '. , 
Yeomans, ~. ~. t p. 14. Yeomans added that the problem ~f 

operational management overriding policy development was "perhaps exemplified 
to the extreme l'y the- Department of Transport," p. 14. 

109 1 
Ibid., The argument is much like Peter Drucker's "reprivatization" 

theory by which government would conf~ne its attention to policy-level matters 
and assign the de1ivery of programs and services to private cOIlIIlerica1 

t 
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enterprises. See Drucker, 2.e.. ~., pp. 233-242. 

110 
Yeomans, ~. ~., p. 16. In the 1965 proposaI to the Secretary 

-~~ -.$tate, the Department, reduced to a staff of approximate1y 20, was to he 
'charged with the fol1owing important policy responsibilities and authorities: 

(1) te assist the Minister by preparing draft 1egis1ation 
and policy papers 

(2) to analyse the proposed plans, programs and estimates of the 
portfolio to ensure that they are compatible with Government 
plans and policies 

(3) to prepare draft instructions to deputy heads of departments 
and agencies within the portfolio for the imp1ementation of 
their proqrams ift accordance with approved 1egislation and 
policy. 

Civil Service Commission, ~. ~., pp. 20-21. 

111 
Yeomans, "2l2.. cit., Cf. Laframboise, ~. ill., p. 38. 

112 Yeomans, 2.e.. cit., p. 16. 

113Ibid • 

114 f ambo' , 33 La r ~se, ~. ~., p. '; Yeomans, ~. ~., p; 13. 

115 f ambo' , 33 La r ~se,~.~. r- p. • 

116 Yeomans, ~. cit., p. 52. 

117Laframboise aiso warns against aIlowinq the Ministry Staff to 
provide any centralized administrative services for the se1f-contained oper
ating units, arguing that such services must he close to the programs they 
serve. Laframbofse, 2l2.. Ei.!., p. 43. 

118 "1 ' ., i C~v~ Serv1ce Comm1~s~on, ~. ~., 

119 ' 
Laframboise, ,2E.. E!!., p. 36. 

120 f ~-",,' i 36 La rc:u&UJV~se, 2l?. U., p. . 

121 
See pp. 31-32. 

122 
Yeanans, .2l2.. ill,., pp. 24-25. 

123Ibid., p. 17. 

124 i' i 7 Laframbo se, .2e. E...!.., p. 3 • 
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CHAP'l'ER TWO 

ORGANIZATION, PLANNING AND POLICY-MAKING WITHIN THE D.O.T. - 1968 

Introduction 

Before going on to examine how the felt need within the Central 
" 

Agencies fOF administrative reform was·to 1ead to a massive reorganization 

and new policy objectives for the Transport portfolio, it ia essential to 

have sorne understanding of the role of the D.O.T. within the portfolio in 

1968. 1 

t'-' Except for the Canadian Transport Commission, components of the 

portfolio other than the Department receive 1ittle attention in this chapter. 

It was the priorities, policy role, and planning capabilities of the Depart-
.... 

ment (dF lack of thern) which captured the attention of the CentraL Agencies 

and beg~'a reorganization process culminating in the application of a 

Ministry System to the entire portfolio. prior to the reorganization there 

were few formaI organizational links between the D.O.T. and the other agencies 
). 

within the portfolio1 in fact, the idea of viewing the portfolio as an in-

tegrated organization for the development and implementation of a national 

transportation policy was never seriously discussed until the tÜD~ of the 

Task Force investigation. 

After briefly outlining the origins of the D.O.T. and the nature 

of the portfolio in 1968, some attention will he directed to the impact of 
, . 

the Glassco commission and The National Transportation Act of 1967 on the 

2 planning and policy-making role of the Department. The chApter conclud~s 

vith an analysis of the events and views at the Central Agency level which 

led to the appointment of a new Deputy Minister vith a reform mandate. 
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The Transport Portfolio - Some Backgro~ 

The Department of Transport va_ !ol'lMKl in 1936 by the amalgamation 
• 

of the Department of Marine, the Departaent of Railways and Canals, and the 

3 Civil Aviation Branch of the Department of National Defence. At the tirne 

of Confederation, the Department of Public Works had been entrusted with the 

federal responsibilities i~ the transp?rtation field. A year later, in 1868, 

the.Department of Marine Fisheries took over the regulation of marine affairs 

4 and the protection of fisheries from Public Works. Between 1868 and 1922 

the Department of Marine Fisheries expanded its respon~ibi1ities, and in 1930 

was renamed the Department of Marine. 5 In 1~36 when it was subsumed w1 thin 

the newIy formed Department of Transport, the Deparbnent of Marine hàd' con-

solidated the services which it provided for the maritime industry and 

sloughed off those duties associated specifically with fisHeries . .. 
On the cdmpletion of the Intercoloniai Railways in 1879, the 

Department of Railways and Canals took over the duties connected with rail-

ways and canals from the Department of PPblic Works. Its responsibilities, 

undl its amalgamation into the Department of Transport, included the 
1 

location, construction, maintenance and oversight of operations on aIl 

government railways and canals. OUrinq the years 1919-28, the Highways 

Branch of the Department of Railways and Canals acted as superintendent of 

the construction of highways which vere built ln the provinces under federal 

grant, and also collected statistics on motor vehicle registration, the .... 6 tour ist trade and the annual development of highways. The incipient_civil 
... 

a';!âÜ.on industry was until 1936 under the winq of the Civil Aviation Branch 

of the Department of National Defence. 

With the amalgamation of aIl of the federal government' s adminis-

trative responsibilities with respect to the national transportation framework .. 



- 56 -

in 1936, the Department of Transport became one of the large st federal 

bureaucratie units. Due to the declining role of the federal government 

in the location and construction of railways, the Department of Transport's 

efforts were largely focused during the following years on t~e provision 
p 

of services in the air and marine 'modes. In 196B, Air Services comprised 

several branches and authorities responsible for the licensing of aircraft 

and personnel, safety requlations, investigations of air accidents, construc-

tion maintenance and operation of air terminaIs and fields throughout Canada, 

the operation of telecommunications facilities in support of civil aviation 

and meteorological observation and forecasting. Marine Services, the other 

major operating component within the Department, was divided by 1968 into 

four major functional components. Marine Works was responsible for harbours 

and properties, aids to navigation and secondary canals; Marine Operations 

·e included operation of the Coast Guard Fleet, and Arctic re-supply, ice 
c 

breakïng and oil pollution control; Marine Hydraulics controlled the St. 

Lawrence Ship Channel, marine traffic and engineering problems related to 
~ 

the provision of navigable channels; and Marine Regulations was responsible 

for machinery and hull inspections, nautical and pilotage acti~ities, ships 

registration and ~afety of life at sea conventions. Bath Services were 

regionalized with varying degrees of centralized management, but most of the 

planning function was divided between the ragions and Headquarters. The 

Headquarters Administration Service was the other major component of the 
j 

department. This component, through various staff branches, provided support 

functions for Air and Marine Services in the areas of Transportation policy 

and Research, Finance, Personnel, Operations Review, Real Estate Managemnet 

• and Legal Services • 

The portfolio has also irtcluded over the years an interesting mix 

l' 
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of Boards, Commissions and Crown ,"corporations which hav~ reported to Parlia-

ment through the Minister of Transport. As Figure 1 indicates, in 1968, these 

inelUded Air Canada, the National Harbours Board, Canadian National Railways, 

8 the St. Lawr~nce Seaway Authority, and the Canadian Transport Commission. 

Despite the vast1y increased responsibilities and oeeasional changes in the 

names and numbers of agencies reporting to the Minister sinee 1936, the 

basic structure of the portfolic - and in particular the Deparbnent - remained 

1arge1y unchanged in 1968.
9 

-, . .r 

However, in the course of the 1960's there occurred fundamenta1 

alt~rations in the federal government's view of the organization and methods 

of the federal bureaucracy and the nature of the national transportation 

frarnework, which in the long-run set the stage for a masslve overhau1 of the 

government's transportation objectives and the organizational machinery for 

implementing thern. To be more specifie, the waves of change set off by the 

Glassco Royal Commission on Government Organization and the MCPherson Royal 

Commission on Transportation resulted by 19~8 in a widespread dissatisfaetion 

with the role of the Department of Transpo:t and the operatfon of the entire 

f l
, 10 

Transport port 0 ~o. 

The Impact of G1assco 

If certain recommendations of the GI~ssco Commission on Govelnment 

Organization had been acted upon, there probably would not be a Ministry of 

Transport today. The G1assco Report argued that t)le bur~en of responsibility 

carried bl' the Hinister and Deputy Minister of Transport:J for both policy and 
l 

administration appeared 'to press hard against the upper limit of manageabil-' 
~ 

ity,ll The Report suggested tlfO ways to light1fn this burd~n, Beth recODlllen-

dations involved organizational change, The first was that a Department of 
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, . 
MINISTeR OF TRANSPORT'S PORTFOLIO - RELATED LEGISLATION - 1968 

STATU TES 

Department of Transport Act 
Financial Administration Act 
~ational Transportation Act 

,..}"--

Canadian National Railways Act 
Canadian National Railways Financing and Guara~tee 

Act 1967 
AIr Canada Ac t . 
St. Lawrence Seaway Act 
National Harbours Board Act 
~eronautics Act 
Canada Shipping Act 
Transport Act 
Government Railways Act 
Motor Vehicle Transport Act 

J Motor Vehicle Safety Act 
Carriage by Air Act 
Water Carriage of Goods Act 
Government Harbours and Piers Act 

o 

Navigable Waters Protection Act 
Harbour Commissions Act 
Belleville HarbOur Commissioners Act 
Hamilton Harbour Co~issioners Act 
North Fraser Harbour Commissioner~ Act ' 
Port Alberni Commissioners Act 
Winnipeg'anq st. Boniface Harbour Commissioners.Act 
Ontario Harboura Agreement 
Toronto Harbour Commissioners Act 
Trenton Harbour Act -
Government Property Traffic Act 
Livestock Shipping Act 
Teleferry Act 
Territorial Sea and Fishing Zone Authority Act 
Marine and Aviation War Risks Act 
United States wreckers Act 
Crows Nest Pass Agreement 
Maritime Freight Rates Ac~ 
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Aviation b~ created to take responsibility for civil'aviation, space and 

~'. . teleconununica tions. However, in view of the fact that the Report of the 

McPherson Royal 0:>mmission on Transportation had recently emphasized "the 

need for developing, on a unified basis, a national transportation policy 

that ernbraces aIl modes of transport and relates transportation needs to 

the other elements of economic growth", the GlaSsco Report noted that the 

Government would have to decide whether the public interest would be better 

served by the creation of a separate ministry to give more single-minded 

attention to the problems of civil aviation, or by maintaining the present 

,organization as a more suitable context within which to attack the broader 

b f 'l' 12 pro lems 0 transportat~on po ~cy. 

The second#recommendation proce~ed from the premise that the 

Department of ,Transport (D.O.T.) was overburdened on the operational as weIl 

as the policy side. The Report maintained that if the Minister and the 

D.O.T. were to cope satisfactorily with the policy problems created by"the 

expansion of the air transport industry, the increases in coastal shipping, 

and the more general issues raised by the recent Royal Commission on Trans-

portatio.n, "aIl practical measures must be taken to reduce their involvèlllent 

in the ever-increasing operating tasks;,.13' While the G1assco Report, ironi-

ca1ly enough, made recommendations which wou1d have fncreased the scope of 

the D.O.T.ls opérations, it also p~oposed the decentra1ization of the 
, .. '" \ 

management of these tasks to a110w "greater aut.onomy of management by depart-

14 ,mental components". The success of operational decentralization would 

depend primarily on the Departmentls ability to clearly prescribe policies 

for'the operating units to carry out, and on the ability of the Deputy , 
~ 

11inister and his headquarters staff to èffectively check on the performance 

of the operating units. 15 

f ' 
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As Corbett notes, "in December, 1963, the new Liberal Minister 

of Transport, Mr. Mcl1raith, announced that the Government had decided 

against a separate Department of Aviation because ~ wanted to preserve the 

Department of Transport's overall approach to transportation policy".16 The 

prob1em was that the D.O.T. did not have an overall approach to transporta-

> 

tion po1icy. However, the importance of this fact wa~ not at issue in the 
~ 

immediate wake of the G1assco Report when the Department began to discuss 

the ,implementation of those recommendations which did not involve 1egis1ation 

'fi t d' , 17 or spec1 c governmen 1rect10n. The main effect of G1assco on the 

Department between 1963 and 1968 was fourfo1d, there was a revision of the 

financial management system, the first motions towards a P.P.B. System, 

sorne decentralization"and experimentation with "management by objectives" 

in several branches. In the course of these ~eforms, the need for more fun-

damental changes became c1earer even inside the Departmenti but on1y in the 

Central Agencies was t~ere any real sense of urgency about radically altering 

tpe status quo. --
It was particularly the attention paid by the Department to thé 

financia1 management question which 1ed to a consciousness of wider organi-

zational and rol~ problems. After Cabinet approved the ,first set of the 

Glassco recommendations in November, 1963, the Treasury Board initiated pilot 

studies ,of financia1 management techniques in four departments inc1uding 

• 
Transport. The Transport study was conducted by Urwick Currie 'Limited (Man-

agement Consultants) and w~s presented to the Department in June, 1964. 

". 

~ing this early post-Glassco period the Deputy Minister of Transport appear-

ed to show some enthusia~ for~the idea'of centralizing.financial management 

18 within the Department. This initial interest in the establishment of a 

strong HeadCNarters financial group which would 'play a Si~1fi(:.nt' rôlè '..Iii 

, 
\ 

\ 
\ 

, 1 

1 

, 
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program planning and program evaluation during the implementation period was 

not shared by the senior ~f~~cials in Air ~nd Marine - the operating units. , ..) 

• 
This attempt 'to rationéfli'ze the planning pr?cess was seen to run counter to 

the Glassco principle of decentralization, and the operating units did not 

want to lose their responsibility for preparing'and making program submissions 

" 
to Treasury Board. Moreover, there seems to have been a genuine fear within 

the operating units of any growtn in Headquarters staff which might lead to . 

interference by Headquarters in the content of the programs being recommended 

to Treasury Board. No particular value was attached to the possibility that 

the centralization of certain forms of financial control mlght lead to signi-

ficant gains in coordination of the Department's programs. In the view of 

the operating units, centralized departmental control would merely duplicate 

the difficulties represented by the growing control activities.of Treasury 

Board. The operating units felt ,strongly that Treasury Board control over 

their activities should be limi~ed to the allocations of resources to th~ 

Department during the Estimates proce~s. Not only should Treasury Board re-

lax its controls with respect to the cost and technica1 features of progr~s, 

*' but there ~ a strong feeling that Treasury Board authority in the areas of 
, "-

job class~f~cation and hiring should be returned to the Department - and 

pref~ably to the operating units. Clearly, there was little sympathy for 

the concept of centralized programming or corttrol (at the departmental or 

Treasury Board level) within the Marine and Air Services of the D.O.T. 

The recormnendations of the urwick -turrie report, supported by 

extensive intervi~ws thro~ghout the Department, ware founded on the premise 
è 

that the Department was to 'operate on a" d~ce~tr~i:a~ hasis and that finan-

cfa~ authority and responsibility must correspond ~nd.be delegated if 
.. 1. =. "fP.' ~a , 

managers were to b~ held accountable. The Report did not recommend a stronq 
, . 
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. 
centralized control by either Treasury Board or the Department Headquarters, 

clearly ~dherinq to the pre-diSp6sitions of the operatinq units and the 

'Glassco Commission. In conformity with the basic concept of dec~ntralization, 

the Report proposed a gene:al transfer of financial duties from the depart-

19 mental to the program level. 

~he major exception to this decentralization rule was in the area 

of general long-range planning where it was recommended that the Department 

provide a unifying framework for planning by developing a statement of 

departmental objectives or long-run goals for each program, and by makinq 
r 

available an inventory of existing departrnental plans and resources and 

st~tements of the basic planning premises of the Depar~ent. The implicatiop 
~ 

was that Headquàrters would play a major role in yhe d~velopment of an 

effective strategie or proqram planning organization by estaPlishing plans 

review comrnfttees at the departmental and program levels and providing the 

necessary staff for these committees. However, the study did not recommend 

that Headquarters should have a monopoly on strategic or proqram planning; 
1 • 

the operatiryg units were clearly intended to play a major role in both level~ 

of planning, and they were to have absolute control over operational plan

. 20 m.ng. 

While the combination of the Glassco and urwick Curr~pqrts 

had a significant effect on the financial organizations and roles within the 

Department, there were no perceptible organizational or role 

respe~to the general planning and policy-makinq function. 

changes with 

Howeve~ the 

urwick CUrrie recommendations did stimulate further discussion of the' 

Department's, approaeb ta planning and ~bjective-settinq betw~196S and 
7 

1968. An examination of the Departmen~'s attempts to study the interrelated 
, 

issues of planninq and objectives dU;inq this period brings 'the .alaise of 

- . . _ '. " 
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the portfolio in i968 into sharper focus. 

Planning and Policy-Making in the D.O.T. 

The interest generated within D.O.T. Headquarters by Glassco and 

Urwick Currie in the question of rationalizing the de~rtmental planning 

process was given a significant boost by the Treasury Board Minute of 

. '. 
February, 1966, which indicated the Governrnent's intention to press for the 

establishment of a program Planning and Budgeting System throughout the 

21 ~ 
federal bureaucracy. In the course of the Treasùry Board - sponsored 

seminars and ~ectures run during 1966-67 it became clear to the senior man-

agement of the D.O.T. that the kind of program plannin9, and analysis being 

encouraged by Treasury Board ~nvolved a much broader set of concepts than 
1 

ri 

mere financial management. While it was perceived that a process somewhat , . 
similar to program planning was used occasionally on an ad hoc basis within 

the Department, the question was raised as to whether the Depa:tment ought 

to consider a more formaI organization of the program planning and anâlysis 

function. 

There seemed to be an acceptance of the fact tat least by most 

\, -
D.O.T. senior managers) that the Department, as presently constituted, bad 

no formaI capacity with which to operate a P.P.B. System. The planning 

capacity that the Department did have was for the most part conta!ned within 

Air Services and the Headquarters Administration Services. It included the 

following units: 

HEADQUARTERS ADMINISTRATION SERVICE 

- Transportation pOlicy and Research Branch 
- Budget and Financial Analysis Division 

AIR SERVICES 

- Budget and Financia1 Analyst 
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- Civil ~viation Branch - Research and Planning Division 
- Airports and Field Operations Branch - Airport~ Planning 

and Research Division 
- Telecommunications and Electronics Branch ~ Technical 

and Policy Coordination Division 

Marine Services had no formaI planning eapacity whatsoever. The only identi-

fiable mechanism integrating these planning units (and aIl the other àetivi-

ties of the Department) was the Management CO,uncil whieh was ehaired by the 

Deputy Minister and included as members the Assistant Deputy Minister, Air; 

Assistant Deputy Minister, Marine; the Assistant Deputy Minister, General; 

Senior Finaneial Advisor: Direetor-General, person~el; Direetor, Transpor-

tation policy and Research; and the Deputy Minister' Executive Assistant. 

The Council met on an irregular basis (usually about once each month) and 

did business in an informaI manner with no agenda or formaI minutes being 

recorded. More to the point, the Council played a negligible role in the 

planning and policy-making process. In fact, it rarely even dealt wi~~ 

operationai problems within the Department. Held over luncheon - often aê 
1 

1 

the Bel Air Restaurant on Queen Street - the Couneil meetIngs amounted to 

little more than an opportunity for contact between senior staff members and 

22 for exchanges of views on broad service pro~lems of interest to every Branch. 

It was the prevailing opinion among senior officiaIs in the Department at 

that time that policy planning was not an activity which should concern 

departmental officiaIs. Having accepted the traditional split betwee~, .. admin-

istration and policy-making, there was no feit need on the part of the members 

of Management Council for sorne open forum in which their planning activities 

cou Id be brought into contact with the political objectives of the Minister 

And his Cabinet eolleagues. 

However, in t;he f8J;:e of Treasury Board demands, there was SOIIl8 

concern, at least on the part of the Deputy Minister, about the neM to im-

\ 
\ 

r 
.' , 
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prove the program planning function within the Department. By August, 1967, 

the Department had already produced its fi~sn 5 year program forecast for 

• the governmental review of estima tes for 1968-69. This initial effort dem-

onstrated that foreçasting was extremely weak wi thin the Department -

particularly within the two operating services. In addition, there was a 

general tendency in both operating services to include program items which 

eould not possibly be aecomplished in 1968-69, and the regions tended to throw 

everything that they considered important into ~he first 5 year periode In 

view of the increasir.g need for careful planning and analysis of both present 

and future programs and the further development of program budgeting, the 

Deputy Minister insisted in August, 1967, that the members of the Management 

CouRcil take a fresh look at the organization and coordination of planning 
" , 

throughout the department. In partieular, he appointed the Senior Financial 

Advisor (in consultation with aIl Branch Directtrs) to prepa=e a report on 

\ 

t?e planning programming and forecasting organization of the Dep~rtment - in 

eomparison with the planning mechanisms employed in inqustry and Crown eorp-
r' 

orations - which could the~ be discussed in Management Council. In the 

il 
course of his investigation, which' lasted about three months, the Senior 

-
Financial Advisor made some signifieant recommendations about the planning 

capabilities of the Department and raised some questions about the proper 

role of Management Council. 

The most notable aspect of the report was the clearly stated 

assumption that the type of corporate planning model commonly employed . ~ 
throughout the business world was most suitable to the government environment 

o 

d h i . 1 23 an t e D.O.T. n part1cu are This corpotate planning model favoured the 

décentralization of the planning funetion throughout the various 1evels of 
... 

the organization, but it did insist that the head'of the organization and 
1 

" " ,-

f \ 
, . '; 
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Q 

his planning staff must retain control over aIl planning vital to the wel-

fare of the enterprise as a whole. AlI aspects (~npower planning, financial 

planning, etc.) of this corporate pla~ing must'~be integrated at the top by 

the ne ad of the organization, by an executive or a committee appoiHted by 

the head, or by his planning staff depending on the particular circumstances 

of the organization in question. 

In espousing this form of e:orporate planning model, the Senior 
• f r ( 

Financial Advisor followed the lead suggested by the Cr,wick CUrrie study 

with respect to departmental planning.
24 

However, in contrast to this study 

the Senior Financial Advisor was clearly not enthusiastjc about the role of 

the regions in the planning process. It·was his impression that with the 

decentrali~tion of the management organization a~ter Glassco there was a 

marked tendency to disperse the planning ~unction on a regional hasis on 

the assumption that ~ organization for planni~g should follow the operational 

\ 
organization into a decentralized pattern. The danger in this trend vas that 

the Department was losing sight of the critical distinction between regional 

and Headquarters planning functions. His report contended that Headquarters 
,. 

should do aIl conceptual planning (what is to be done) which affects more 

than one region. Under this broad umbrella, the regions were to be left to 

do operational planning (how to do it). 

tn addition te pointing out the need te increase the coordination 

between Headquarters and the ragi.ons, the report emphasized that operational 

planning was being tao narrowly defined to respond to the needs of the~P.P.B. 

System which demanded that a program plan contain aIl the information neces-

sary ta its ~pl~entation, including ~inancial and manpower data. While . . 
• 

the financial ,planhing procedures in the D.O.T. had improved .. s il result of 

the implementation of some of the urwick CUr~ie recommendations, 8o-called 
'# 
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"operationa1 1f plànning was still being do ne in isolation from the new fin-

ancial planning framework, with the resu1t that program plans prepared for 

Treasury Board often did not Agree in financial terms with estima tes sub-

missions. The report recommended the development of an organization framework 

to coordinate operational planning, in its widest sense, at both the Head-

quarters and regiona1 levels. 

In a further attempt to coordinate and integrate the planning 

mechanisms within the portfolio, the report ca1led attention to the need of 

both Services (Air and Marine) to begin working on their own integrated over-

aIl plans on the basis of w~ich the Headquarters Administrations Service 

could engage in sounder planning. This integration of Service and Headquarters 
~ 

planning efforts was to be guaranteed by the establishment of a coordinating 

mechanism in the form of a series of planning coordination units - in each 

region, in each service, and in departmental Headquarters - tied together as 

a functional orgânizatio.n. These" units would be responsible for coordinating 

and monitoring conceptual, operationa1.(including financial) plans f submission 

of program reviews and annual est~tes, and r~view and analysis of the 
\..j" 

results of ~plementation. It was felt that the provision of such a coor... 

dinating ne~work would satisfy the demand\stated in the urwick Currie study 

and that responsibility for developing objectives, bro~d organizationa1 ~als 

and planning of the overa11 activ~ty must be centralized. Even coordination 

'i 1" 'd ed throughout the rest of the portfo11o outs de of the Department was conS1 er • 

It was recommended that, in addition to specifie liaison representatives with 

outside agencies at appropria te points in the departm~nt.a1 structure, the 

h6~d of the pro gram coo~dinating unit in p~h service ahould have points of 

contact in other agencies (such as N.R.B., A~ canada, etc.) within the port

folio • 

't"'. 

, 
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, 
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, , , 
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It ia important to note that although the report talked a qood 

deal about corporate planning at the top, the effect of its recommendations 

would have been to significantly strengthen the Headquarters planning capa-

city of both Services, and not to give a relatively ~~r~- powerful planning 

role to thè Headquarters Administration Service. However, in absolute terms, 

departmental level participation in the planning process would have increased. 

Following an earlier suggestion by the Deputy Minister, it was proposed that 

a departmental Plans Review Committeé be established for revie~ing depart-

mental targets, with the Deputy Minister as Chairman and the Senior Financial 

Advisor as Vice-Chairm?n. However, the primary purpose of this Committee 

would be to defend the Departmen~'s interests in negot~ati~ns with Treasury 

Board, not to 40 corporate plannin~ for the Department as a whole. The 

Minister and the Deputy Minister we~e to be responsible for the development 

of the basic departmental philosophy and general objectives; the Transpor-

tation Policy and Research Branch was to do basic economic research and 

d f 
. 25 

. emand orecastl.ng i but the developnent of corporate plans as such were 

to be left to the two Services. 

The level of departmental control over the planning process would 

.-
not have been significantly increased either by the adoption of the Senior 

Financial Advisor'r ideas concerning the proper role fo~ Management Council 

which were discussed by Council members in late 1967. At that time, Couneil 

was being primarily asked to eonsider questions whieh affected aIl, or a 

majority of, the organizational units represented on Couneil. These mos~ 
, ... 

often were issues related to personnel. The Advisor's most important re-

commendation was that Management Council sbould a1so consider questions 

important to the Depa~tment as a who~e even though only one area of organ!-

zational responsibility (1.'e.: one branch) miqht be involved. It was felt" 

6' 

r 

. f 
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that this would rèsult in the members of Management Council being better 

informed (and thus potentially more mobile) and would provide the Deputy 

Minister with fresh viewpoints on problems which wou Id normally only elicit 

traditional forms of adviee from traditio~al soutees. While the adoption 

of this p;?Cedure might mean that Counéil would have to meet more often and 

that every member would surrender sorne degree of sovereignty over the 

affairs of his service or branch, it did not mean that Couneil should act 

d f . . th f' 1" d .. k . 26 as a Boar 0 D1rectors W1 1na eC1S1on-ma 1ng power. It was thoughb 

to be suffieient that Management council members aet as members of a senior 

group having advisory responsibilities towards the operating effectiveness 

of the entire organization and therefore of its eompon~nt parts. The onJy 

aspect of this suggestion which related it to the question of modernizing 

the planning and policy-making process within the Department was the implicit 

premise that members of Management Couneil should take an interest in 

activities outside of the transportation mode or staff funetion in which 

, they were primar1ly involved. 

--

These then were the ~erms in which the departmental planning and 
, 

pOlicy-making process was being discusséd just over one year before a major 

Tâsk Force began an intensive investigation of the objectives and structures 
+ 

f h . f l' 27 ote ent1re por~ 0 10. The reaction of the"members of Management Coun~l 

was mixed. There was general agreement on the need to improve the planning. 

process at the service and regional levels, and reforms and re-organization 

along the general lines suggested by the report were already OOing considered 

and implemented by the beginning of 1968. However, whi1e)Marine Services 

were working on improvements i~ their planning eapabi~es and proeess at 

the Headquarters level, the y reacted negatively to the idea of creatin!' a 

planning structure similar to the centralized system being considered in Air. 

, 
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It was Marine's intention to focus planning activities around the Directors 

of the various functional Branches of the Service, with perhaps one Planning 

Director to coordinate the overall efforts. While the form of the planning 

process in each service is not particular1y germane to my subject of the 

overall planning and policy-making process within the Department, it ls worth 

noting that the general trend within Marine was towards the development of a 

planning mechanism which would not easily mesh with the more centralized 

efforts within the Air Service and ~ould not be compatible with thè Financial 

Advisor's felt need to increase coordination at the departmental level. The 

" 
more dispersed that the planning function was in Marine, the less likely it 

became that centralized control or coordination would ever be effective. 

In any case, despite the interest of a couple of members of Councll 

in the possibility of expanding the planning and coordinat~ng role of the 

Transportation policy and Research Branch at the departrnental level, the 

- , ' 
report~s ins2stence on the need for Department-wide integrated planning was 

largely ignored by Councjl. Most of the members, including the Deputy , 
Minister, felt that while there was need for further modal planning to meet 

the demands of Treasury Board, there was no demand for overall integration 

and centralized control with respect to transportation planning and policy

~king as a whole. 28 Therefore the suggested Plans Review Committee was 

rejected and later suggestions that Management Council mig~t take on a 

planning role were not pursued. 
(f 

In fact, the Deputy Minister, in the long-. ----' 

run, did not even look favourably on the ideas of formalizing Management 

Cbuncil or increasing its op6Wation~ role. By th~ end of 1968, the planning 

and policy-making process at the departmental level remained an extrem~ly 
\. 

informaI and intimate process ~volving, for the Most part, on\r the Deputy 

Minister and the Minister. 



.. 

~., 

" 

• • 

-72 
' . 

No further attempts were made to consider the planning and policy

'making question at th~depar~ental level. in relation ta the changing 

demands of the Central Agencies·and ~~e cabin~. It would ~ppp.ar that the 

Service orientation of {the $'enior management of the Departrnent was so strong, 

~ that the senior Directors antl the Assistant Deputy Ministers at~ached lit~le 

importance to ~he issue of integrate:<'1 transportation policy planning thrpugh-. 

, \. 

out the Department. Not even the Dèputy Minister appeared to oppose the' 
. 

traditionql position within the D.O.T. that the two Services were planning 

empires unto themselves, and that neither an integrated policy-making process 

nor intermodal planning were critical to the co~tinuing effectiveness 6f the 
,-r';:'1 

ferleraI 

This is 

government's involvement in the national transportation fra~work. ( 

curious in vie~ of the increasin~ pressures from the Central Agenci s 

for coordinated program planning and ~he emphasis being placed within the 

Lransport industry on intermodal planning. As l shall point out in a later 

section," the Central Agencies were not prep~red to tolerate lhe continuation 

of this fragmented ~pprpach ~o national tran~~r~ation policy. Moreover, 

in the wake of the reorganization of'th~ portfolio during 1970, 0nly one of 

the 1968 members of Management Council remained in â senior position within 

P u 

the M"lnistfY' 
, 

\ 
.. 

Management Counci'l and Objectives for the D.O.T. 

) For the D.O.T. 's Management Council to have taken a more expansive 

.view Bf the Department's org~zational needs for Xmproved planning, it 
. "I~/' 

probably would have been necessqry for the Council members lo have had a 
Il , 

diffierenft attitude'towards the question of establishing objectives fo~ the 
" ~ ~ ~ , , 
Department. The Senior Financial Advisor procecded ~ draw up hi~ report on 

(~ '«i 'II 

.l1li • 1 

the plannin9.process on the pr~i~e that the question Of setting priorities 

',. 

' .... , 
\";; , , 
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~ 

for the Department could be dealt with ~fter the structures of planning had 

29 
been agreed upon. This, in fact, turneq ou t to be the order of events. , 

In ear:Ly 1968, aftcr the discussions abou t planning organiza tions were 1arge1y 

completed, the Management Council turned its attention to the question of 

œpartmental objectives. It seems clear that during the next severai m,onths, 
..... ~ \ . 

the search for statements of ob'}~~ives became a very inward-looking exercise. 

No serious consideration was given to the basic question of relating the 

objectives to those of other federai agencies. At the beginning of the in-

vestigation it wasn't even certain that overall departmental o~jectives, as 

such, would be'drawn up. 

The Department was so tightly orientcd towards the activities of the 

two Services that it was argued at the outset by sorne members of Management 

Council that once objectives for Air and Marine had been determined there 

need oe nothing further said on the questio~ of obj~ctives. The Urwick 
, 

Currie rzport had never mentioned corporate objec~iv~s,for the Depàrtment, 
f , ~ \~ 1 ~ 

implying 'that there was no nced to-go beyond the de~~qpment of a statem~t 

o!,objectives for each~rogram. In the view of most Management'Counci1 mem-

bers this was aIl that was being demanded,by Treasury Board, as'well, to 

'guarantee the successful tmplementation of the P.P.B. Syst~. AIl ~reasury 
• 'h . 

; .-::..ppard wanted, in this view, was .. that·the program for eaeh activity of the 
, 

~erati~g Servic~s be preceded by a statement of the particular objectives 
. . 

of tl1at activ.ity. These statement,s wou1d then become the hasis upon' ~hich 
..; ~ 

~he planning process'~ould consider and choose ,among alternative. means of 
. ~ 

achieving the objectiv~s. These ~rogram plans would b~.costed and developew 

into a forward (fi~e-year) plan, the fi~st year of which 'would dictate the 

estimates a~--th;-~_lenientati~n and monitoring of the program for that year. 

l '" 0 Ho~èv~r, the ~jection was raised within Management Council that ' 

~~" ' 

.' 

. " 

':' V · " 
, 1 



" 

- 74 -

the Department's activities ineluded mote than the programs of Air and 

'Marine. Areas like the HighwaY~Sa!ety Program and the administration of 

grants and subsidies were seen to be identifiable activities of the Depart-

ment. In addition, the problem of whether or not to attempt to develop 

obj~(lt,ives to cover the aetivlties of the Headquarters Administration Service 
-" o ~ J~~l ~ 

was discussed. Finally, in the context of establi~hing the need for distin
\ 

guishing between various types of objectives, one member of Management Council 

~uggested that the Department should also d~~el~p objectives related to 

"in~er-departmental serv'ice and gene~al government -policy". 30 with the 
~ ~ ~ 

exception of a single recommendation during the prptractcd debate that one of " 

the Department' s continuing objectives was "to b~ ~ prime cont~ibutor to the 
~ . 

cbntinuin<;J growth of Canadian conune~ce and industry by providing or arranging 

for :ir and marine 'services appropriafe to the coun~ry'~ néeds'and'by support

ing other government depa;-tments engaged in related ,end"eàvours':, there was no 

further·attempt to relate the Department's obj~tives to the nat~~al policy 
\ 

being pursued by the Government as a whole. \ -

In the long run, the discussion of the nature of objectives did 
. ~ 

lead to the açceptance by Man~gement Couneil ~f the need to set down overall 

departmental objeotiv.es. Even when this need was accepted and departmental , 

objectives dra~ up, there still seemed to be a good deal of confusion within 

Management Council with resp~t to th;ir status. One member 

about the pOSSibil~ty that the -d~l 'pbjectives woul~ 

~ 

seemed concerned 

be seen to be 

the part\cular objectives of the Deputy Minister and the Headquart~s Adm~~-

istration Service. The implication was tMt the objectives were InOre.or 

less irrelevant ,te the real nature of the Qepar~ent which was td be found 
. / 

in the operational activities of the ~ir and Marine Services. The , sense of . ' 
divo~ce between the, departmental objectives and the ~~rvice obj~ctives was 

l, 
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further heightened by the decision not to alter the wording of ,the service 

.' 
objectives to reflect the language used in dra~ing up the departmental 

objectives. As a result of aIl this~uncertainty it is difficu1t to know in 

what sense the final version of the departmental objectives can be seen as 

6orporate objectives for the Department as a who1e - an umbrella for the 

specific objectives of the indivi~al components of the Department, parti-

cular1y Air and Marine Services. 
'1 

There is nOtdoubt, however, that the final version of the D.Q.T. 

objectives, which was accepted by the Manag~ent Council during the Summer 

of 1968, reflected the 'service' philosophy and operation$ orientation of 

the Department's senior officiaIs. The D.O.T. was to 

(1) support and assist orderly growth rn transportation. , 

(2) assist in achîeving convenience and technical '~nd economic 
\ 

effiéiency in transportation. 

(3) facilitate movement both in relation to~ansportation systems and 

units therein. 
i. 

(4) promote and support s~fety: 

~-
(5) assist Canadian economic and social activities in- those matters 

where infotmation on weather and c1tmate'is essential or helpfhl. 
, 

There was clearly little conviction on the part of Management Council members 
.. .. 0. , 

that the Depar~el}t should have a strong policy role. The lillsame philosophy 1 
~f .... 

1 • '1J': ., 

, wh~ch had steered the Department ~way from the establis~ent of a more effec-

tive centraliied planning and policy-making process was,a critical factor in 

the DeJ?lSrtment 1 s accept:ance of naJ:row ambiquous1 corpqrate objectives. To . , 

fully explain the view of the members of Manag~ent Council ~n this issue it . 
is necessarf to understand the impact on'th~DePartment'~f the National 

, 31 
TranSportation Act of 1967. J 

• 1 

.1. , .• 
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, , 

\ , 
The National Transportation Act and the Role of the C.T.C. 

\ This narrow view of the Department 1 s role was in large i)élrt ~ pro- ~ 

duct of ~e attitude of the s~nior officiaIs of the Department towards thé 

po1icy functions of the Canadian Transport Commission as set out in The 

National TranspOrtation Act, of 1967, the legislation on which the Commission 

-----wa-s founded 'as-a Bew agency with a new mandate'. 32, 

• 
prior to 1967, the regulatory role of the C.T.Ç. had been divided 

between thè Bo~~d of Trans~rt Commissioners for Canada, the Air Transport 

d d h
' d' . . ., 33 Boar an t e Cana 1an Mar1t1me Comm1SS10n. Whi1e the work of the Air 

Transport Board 'and the Canadian Maritime Commission had become increasing1y 
.1 

important an~ visible during the post-war p'eriod, the transportation 

regu1atory scene in Canadawas still dominated effectively by t~e ru1in~ of 

h Bo d f ' ... h . 1 f' h 34 t e ar. 0 Transport COmnll.SS10ners W1t ',respect to ra1 way re1g t rates. 

This anaohronistic tendency was reversed by the findings o~ the McPherson 

;t«>yal COnUnission' on Transportation, and <the implementation'rof the major recom

'" ~endation or the MCPherson Report in the forro of the National TranSportation 
, " 35 Act of 1967. The ~eport and the subs~quent legislation purported to dis-

, , 

card the myopie ~phasis on Fai1 transportation which had been the foundatioQ 

of nateiona1 transportation poHcy since 1867 and en1ist instead the concept 

of intcrmoda1 competition as the key to a healthy national transportation 

system. 

Q 

As purdy n~tes: 

, -If there wëre ~ny doubts that a transPortation policy 
müs~ be considered in terms'oT in~ermodal concepts these 
were c~pletely dispe1led by the National Transportation 
Act of 1967. In this legislation aIl modes of èàmmercial 
transportation) eKcept onet were brouqht upder the aeqis 
of one regu3~tory authority - 'the Canadian Transport 
Commission. ....., 

A ~ief r~view of the authority settled on the C.T.C: by, the National Trans'-
• i' 

portation Act i: necessary ,to g~;n a first a~roximai:ion of t)& impact of 
'" 

. , 
Co 

" 

4l , 
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~, 

the emergence of this new agency on the planning and policy-making role 

of the D.O.T. during 1967-68. 

The Commission was established in February, 1967, to coordinate 

and harmonize the operation of, aIl carriers engaged in transport "in order 
- ' 

to develop and in~ure optimum service at opt~ cost in the transportation 

of passengers and goods,,37 Halton concisely outlines the nature ~of its 

authority: 

The C.T.C. has jurisdiction under the Railway Act" the 
Aeronautics Act, the Transport Act, the National Trans
portation Act, and many other Acts, over the~conomic ' 
regulation of interprovincial and ir~ernational railways, 
solids pipelines and road vehicles and aIl commercial 'air 
services, inland waterways, and aiso o~r te~ephone and 
telegraph communications. Complete and final authority 
over questions of fact within its jurisdiction rests with 
the C.T.C., but on questions of lawor of jurisdiction 
there is &ppeal to the Supreme Court of Canada or the 
Governor-in-Council, and in an application for an operating 
licence under the Aero~ftut~cs Act there is appeal to ,the 
Minister .of Transport • 

• 

To carry out these fes~s~billt~s, the Commission has a Pi~sident, two 

Vice-presidents, and fourteen Conunissioners,. who exercise regulatory authority 
J \ 

through eight co~ittecs.39' Studnicki:Gizbert notes that: 

In addition" to the Committees, Çlild their staffs" certain' 
functions and staffs are centralized. These are the 
legal staff, research staff, and certain administrative 
supparting functions.' TraditionallYt legal and general 
administrative functions'are the responsibi~ity o~ the 
Vice-Presi~ent, and ,the central research staff and rate 
analysis and subsidy prag~ams admi~bstration arc allocated 
te the Vic~-President, (Research). . 

It was this "study and research" role given by the National TransportaJ;:ion 

Act te" ~he Vice-President (Res~arch) in relation ~ ~e stat~ents of nâtiona~ - ' . , 

policy objectives and tJ)~ Commission' s rver~ll duties contained wit)lin the ' 

Act which provide the most startling refnection of and support for the 

~ attitude of the Management èounc11 of. the D.O.t.·,towàrdS the policy-making 

, 41 
Authority o~ the D.O.T. within the Minister of TranspOrt's portfolio. 

, .. 

. \, .' ,. 
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The National Transportation Act follows a pr~ctice hot commonly 
/ r) 

'used in Canada of providing within the body of the legislation itself a 

statement of the fundamental principles of a national transportation 

l
, 42 

po ~cy. This policy statement, contained in Section 3 of the Act rcads, 

in part: 

NATIONAL TRANSPORTATION POLICY 

3. It is hereby declared that an e~onomic, efficient and adequate 
transportation system making the best u~e of aIl availabl~ m9des 
of transportation at the lowest total cost is essential teS pro
tect the interests Qf'the users of transportation and to maintain 
the ecopomic we11-being and growth of Canada, and that these 
objectives are most likely to be achieved when a1~ modes of trans
port are able to compete under conditions ensuring tha~ having due 
r'egard to national policy arid to lega1 and constitutional require
ments 

. (a)' regula,tion of 21.17 modes of, t:ansport will not be ob such 
a nature as to restrlct the ablilty of arty'mode of transport 
to compete freely with any other modes of transport; 

(h) each mode of transpoFt, 50 ,far as practicable, bears a 
fair proportion of the ieal costs of the resources, facili~ 
ties and servicés provided that mOde of transport at public 
expensei • 

(c) each mode of transport, so far as practicablet receives 
compensation for the resources, facilities ~~d servi~js tnat, 
it is required to provide as a~ irnposed public dut:.y;. ./ 

Moreover, in Section 22 of the Act, the Commission i8 directed te take Gn 
v ,. 

rather wide-ranging pol~cy advisory powers unrelated~to its regulatory f~ 
tions. Specifically the C.T.C. is asked to: 

1 

, .' .' 

Inquire into ~nd report te the Minister upon measures , 
to assis.t'~'in a sound economic developnent of' the various _ 
modes of transpott 9ver which Parliament has jurisdiction ••• 

. • ~.~~tablish gener~1 economic standards and criteria to be 
used in the determination of federai investment in equipment" 
and facilities as between various modes of transport and," 
within individual modes ••• 
•• • inquire into •• :the overall balance between' eXPenditure 
programs of goverhment departmenbs' Gr -."gencies for the 
provision of transport fadilities... ' 
••• and participate in the work of intergovernmental, national 

1 
or international organizations dealinq w1itp an,Y 4âorm of 
transport undet' the juriédiotion of Parliament. 

• , ~ of , 

Within th~ constraints of'an analysis of 'the ~.O.T.'$ plannin~ and 

" 

,: 

r . 
" 
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" policy-making envirorunent in 1968, it is not my intention-to pursue at this 

point the question of the contradictions inherent in combining policy advis-

45 ory and regulatory roles with the confines of a single quasi-judicial agency. 

What is céntral to this discussion is sorne understanding of the iJnpact of 

the establishment of the C.T.C. on the view of Management Council members 
, 

of tHe proper role of the Department as a policy advisor to the Minister of 

Transpor't. 

The first point to be made is that C.T.C.ls dual role is a 
, 

reflection of the vi~ws of senior D.O.T. officiaIs and the Minister of Trans-
, 

port insomuch as they were invplved in drafting the legislation prior to its 

passage into law in 1967. Beth J. w. P!ckersgill as MiJ)ister of',Transport 

during the drafting period'and J.R. Baldwin as De~uty Minister played ma~or 

roles in the dev~lopment of the legislation and strongly fav~ured the policy 

( 46 • 
role of the C.T.C. Pick~sgïll, in fact,' became the first President of 

, 

the Commission in 1967, and in that capacit~ s[JOke and wrote strong~y supp-

'orting the research and advisory functions which he appeared to view as being 

,equal in importance to' the regulabpry function: 

The responsibilities'of the Canadian Transport Commission 
are regulation and research •••• The research responsibility 
is to uncover better sofùtions to Rational transportation 
problems and to keep the development of transportation 
policy abreast of constan~7technolqgical change in aIl 
branches of the industry. , 

Lat~ in the sarne article he noted 'that the-C.T.C., 

-
in addition tO'being a reg~latory body, is a research 
body as' well.·, It has broad powers for investigating , 
transpôrt~tion development and policy and rendering 
its reports on these matters to the Minister'qf Transport. 
'Its term of reference i5 that the covunission "s.ha~l" do 
these things. The role of a permanent inquiry into aIl , 
facets of Canadian transport development and policy_is 
so f~r rapgi~g under the Act that 'a large expert ~es~ch 
staff irl t:equired and, is, now beiD9 org~ized under a 
Comm~ss~oner charged with the ~esearch responsibility 48 

'j 

. ~ 

end acting "under the gene;al directions of the Commission". 
" \ - . ' 

Q .. 
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The views of Baldwin, who-rema!ned as Deputy Minister through 

1968, were just a~ favourable to the C.T.C.'s new.advisory role. He saw 

The National Transportation Act~s a 'legal provision for a single integrated 

approacij to aIl modes of transport' which wou1d allow the Minister of Trans-

port to transe end the disintegrative situation in existence since 1937 whereby 

"separate agenc~es" with "sePÇlrate autonomous status in law" reported to the 

49 Minister of Transport. His perception of the,proper research and advisory 

role of the C.T.C. has been clearly stated: 

A single new agency has been estab1ished, the Canadian .~ 
Transpo~~ Commission, to ass~e respopsibility for 
économie planning, licensing and regulation of aIl 
transportatibn ••• Tt i5 in th,y definition of these duties 
that the ex sive advisory tpnctions of the Commission 
in support of overnment tran~portation po~icy become 
apparent,! as ~ Il as . s responsibilitles for research 
and planning. 

Going on in thïs article to review the provisions of Section 22, 'Baldwin 

stressed that "the Commission is not just authorized but is required to 

undertake" the research tasks outli~ed in the section. 51 

It seems clear that both Pickersgill 'and Baldwin, in their enthus-

iasm for the policy advisory role of the C.T.C., shared the g~neral view of 

Management council that the D.C.T., aS one age~cy within the Transport. port-

folio, s~ould have primarily an operational'or service role. There is no' 

evidence that Any members' of,Managemen~'Council t90k exception to the idea 

.. : . 
of the C.T.C. assuming thë major apv1sory role to the Minister with respect 

. 1 . l' 52 t:o na t'1ona 'transportat1on po 1Cy. In fact, the division of research res-

ponsibili~ies between the Department 4nd the C.T.C. wh{ch Vas agreed upon 

through an exchange of memoranda towar.ds the end of 1967, ind~t..es that 
. 

the Management Council had ac4LPted a very limited policy advisory role for 
.' , 

'the D,epartment. 
. . 

It was to,be re~nsible for research.- including the 

evaluation of new technology ~ directly related to" its own operational 

" 
~ 

4' , , 

,--1 
, 

" "-.. 

! 
/ 

1 

\ 
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responsibilities and to problerns involving the structure, operational pro-." 

posaIs and role of the Crown corporations under the Minister of Transport. 
i -

The Departrnent was a1so to'do the general research necessary to advise ~e 

Minister concerning appeals from the/lè'.T.C. or other policy questions, on1y 

wfiere it may not be appropriate for the C.T.e. to be involved due to its 

quasi-judicia1 ro1e. The C.T.C., on the other hand, was to have an enormous 

research ro1e beyond that required to support the regulatory work of its 

committees. It was to be responsible for aIl transportation forecasting, 

cost-benefit ana1ysis, and the research necessary for the establishment of 

a comprehensive intermodal system of forecasting and analysis. In addition, 
. 

~he Commission wa~ to do n11 the research relating to ~e economic and 

commercial aspects of policy development and transportation operations, an~ 

the appropriate roles to be played by various modes in satisfying national 

objectives. Finally, it was çiven authority over aIl t~chnological research 
. ' 

Where the Department was not involved for operationai reasons or where the 

Department had little or no capability. 
~ 

By the summer of 1968, at the end of the-long peribd of investiga-

tion into the subjects of ~ihy planning and objectives inltiated by the 
, 

Glassco Commission, there appeared to be no visible discontent on the part 

of Management Counci-l members about the role, objectives, or the org~ni,zation . 
of the Departrnent. One Council member tru1y caught the spirit of the moment 

when, during a discussion of departmental objectives, he remarked, in effect', 

that if any.agency of government has respons!bility for expanding Any mode 

of transportation, it would be the C.T.C. rather than the bepàrtment. 

, ' , 

Dissatisfaction Within the 'Executi~e'Arena.and the New Deputy Minister 

This.sanguine view of thé atate of the portf~lio and the re8~tive 
\ ,-- 1 

) 
1 • : 

: -,+ 
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,<-' , 

roles of the C.T.C.' and the 0.0.'1'. was not shared by senior offi(:ials in the 

various components of the executive .arena. In the aftermath of the Liberal 
J 

election victory in June, 1968, the O.O.T. as a planning and policy-making 

institution began to corne under fire. The views held within the executive, 

arena on the role of the D.O.T. were very rnuch governed by the organizational 

concepts bnplicit in the rational policy-rnaking philoso~hy of the new'Prime 

Minister and his advisors. l, 

In general, their major concern was that ëvery Minister's portfolio 

respond,to the national priorities established by the Cabinet in an innovative 
~~ 

',J 
and effective- manncr~:i On the 'ssue of' responding to national prior-

ities, it was particuiarly the view within the privy il Office that the 

Minister of Transport was incapable of developing an integrated set of 

policies and programs ",hich wou Id blend transportation in;vestment and regula-

tion 'into a flexible instrument responsive to changing nationa~ priorities. 
J 

," 

There was also considerable concern that the Departrne~t~id not seern to be 

generating any new policy or prograrn proposals to meet.the changing environ
~ 

ment of the national transportation framework. Despite the fact that Mr. 

Hellyer, the Minister in the latter half< of 19,68 seemed to exhibit mùch, mOre 
... . 

interest in urban affairs than in transportation per ~, the fault with the 

transport portfolio was not traced to a particular Minister but rather to 

the Department as an instit~tion. The most fundamental problem was that the 

De~rtment's objectives were not designed with the concept ~f responsiv~ness 

to the prior~ty~setting role of the Cab1net in mind. The D.O.~.'s 'approaëh 

.to policy-making ~as seen to bé !!! ~. There was n9,overall set of national . ' , 
1 

transportation priorities against which policy proposaIs èoming before 
. . 1 .il 

Cabinet could be viewed. MOljeover,. the 0.0.'1'. had not adaptep w~ll [to ;the 
, ,'\ l ' 

," , , ~ 1} 

Cabi~t with prram alter~d.v:eB .. thrOu.g~ ~i~tll 

1 

1 

hasié idéa' of Pfesenting 
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specific policies could be attained. This absence of innovation and lack of 

cooperation on the part of the D.O.T. with the evolving system of govern-

mental management was traced to·the lack of corporate leadership at the top 

of the portfolio. The Minister really had no way to control the whole port-

folio and integrate its policy outcomes into a package responsive to Cabinet 

1 
demands •. 

From the point of view of Treasury Board, the D.O.T. had still not 

caùght,. on to P. P. B. system and was still presenting program proposaIs wi th-

out information as to~t~ way they would be implemented over a 5-year period. 

Financial and program planning were being done in isolation from each other 

and the Department did not appear to be making any progress towards develop-

ing a forecasting capacity and information system which would facilitate the 

.(Y 
application ot the P.P.B. System. The key to the problem seemed to be that 

the D.O.T. senior management would not adapt to the new style of government 

which was' moving towards a more ,corporate mode~ based~on the P.P.B. System 

and away from the 0ld mandarin-style in which almost dictatorial policy-

,) , 

.. 

makinq and planning powers were held by a few senior public servants within 

. h l k . '54 a t1g t Y n1t group. The general feelil)g seemed to be that the strl.lc'ture 

of the portfolio, in its widest sense l was out of step with the demands of 

55 
the~vol~tion in deci~ional technology • 

In the context of this felt need for a more integrated national 

transportation'Policy responsive to Cabinet established national priorities, 

it was the prevaili~g view within the executive arena that one of the most 
, . 

, pressin~ problems within the portfolio was th'e growing. spl.it hE!tw~en invest-
. ' 

" 
ment and r,egulatoty policy-making brought about by the National Transportation, 

" , 
Act • A reasonably high level ~f coope,ration had existed between the:D.o.T. 

. 'and the var ious tr~nspo~t \',reCJllla,tory 

\ ;1 • 
1 

.. 1 J 

bodies in the per ibd pr ior 

1 

. " 

, 
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ta ~e ~ctt. 
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/' , 
However, not only had the passage of the Act led to a movem~t of the 

-~Iicy advisory role to the newly-established C.T.C., it had also in~oduced 
~ . 

• 
a significant sense of division between the two most important policy-making 

comPonents of the portfolio. This was seen to he particula~ly critical in 

view of the increasing importance that was being attached within t~e executive 
~ 

arena to the use of transportation investment as a policy instrument in tan-

dem with the more classic instrument of economic regulation. 

In startling contra st to the views held by the senior D.O.T. 

-. officiaIs in 1968, theve seemed to be growing appreciation within the éentral 

A~encies that "investment or lack of investment 1n Infrastructure can be 

. . l" 56 almost as powerfu1 a regu1atory tool as d1rect econom1C regu at1on. With 
\ . , 

respect to the national transportatiqn framework in Capada, this meant the 
.0 • ..T 

. -
D.O.T. as the major transportation investment agency could be as critical a ,. 
po1içy tool as the C:T.C. through its new regulatory powers. The expenditures 

of the D.O.T. had been rising rapidly over the la st severai years. 'l'he 

l:< 

Glassco Commission had noted their threefold increase between\195l-52 and -

1961-62.
57 

The tota1.expenditure of the Dep~rtment in 1961-62 was approxi-

mately ~34' miliion. 
. 

The estimateg for the De~rtment in 1968 was for 

expenditures. to\alling $3~4 million, ~national economy ir which 20\ of 

• . . od nd" . ' _~8 the Gross Domestic product was spent on 1;-ransportatl.on go s a serv'.ces. 

One commentator noted in 1970: 
.~ 

The 
l 

Cle~rly the magnitude of-government investment in the 
tra~pportation indu~try ls growin~at a subs~an~ial 
rate. One has only to look at the e en greater amounta 
~uaranteed or loaned to various tran$ tation co r-
ations or to examine the,large expendit 10cated 
to other departments (Indian Affaira and Northern 
Development, Fisheries, Regional apd Economic5~xpan~ion, 
etc.) ,for essentially trlansportation matters. 1. ' 

, 1 

, l ' 
optj;mal use 

l ' ,1 

l l 1 

of t~is investmen~ as a policy tool had, béC,omè" a matter 

\ 

• 

" ; 

• fi 

'. 

of 

.\ 
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r 
sorne concern within the Centr~l Agencies by 1968. 

This increasing eoncern about investment meant both that an inte
~I! 

gration of inves~ent and regulatory poliey-making was essential, and that 

the investment ageney, the D.D.T., could not be without a strong planning 

.' 
and poliey advisory roie. With reference to a policy typology recently ad-

vaneed by Konrad Studnieki-Gizbert, the prevailing attitude clearly was that 

the D.D.T. should be formulating 'active' and 'exogenous' poliey -- poliey 

60 
'aimed at changing the transport industry's pattern and rate of development' 

as weIl as 'achieving economic or other objectives outside the direct interest 

f
. 61 

othe l.ndustry. 

The departure of the incurnbent Deputy Minister at the end of 1968 

afforded the Prime Minister and his advisors the opportunity of replacing 

him with sorneone who could have a long hard look at the objectives and role 

of the Department of Transport in the eontext of the Government's emphasis 

on priorities and policy-rnaking philosophy. The choice fell on Gerald 

stoner, the Assistant Secretary to the Cabinet in the privy Couneil Office. 

While at the P.C.O., Mr. stoner had,gained a great deal of experience with 
,1 

respect to organizational problerns throughout the federal bureaueracy and had 
L-

been involved i~,the reforms of the Central Agencies and Cabinet Committee 

structure after the 1968 election as weIl as the planning of the general 

. 62 
reorganization whieh 1ed to the Government Organization Act (1968-69). 

Mr. Stoner on~ aceepted the new position at Transport after receiving a man

date from the Prime Minister to conduct a wide-ranging inquiry into the 

63 
Department's priorities and role prob1ems. While 1 am unable to comment 

on how the choice of â new Deputy Minister from outside the portfolio was 
. 

received by the remaining senior officiaIs of the Department, my impression 

is that_t~e-middle-managerial level of the Department -s: ~tieulO%}y. r: 
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enthusiastic about the change in leadership and the reform tendencies which 

i t irnplied. 

• 
It i9 interesting to note that the Prime Minister's Office played 

a significant role in supporting the new Deputy Minister' s reform int~ntions 

with respect to €he D.O.T., probably as a follow-up to the agreement between 
... 

the Prime Minister and the neW Deputy Minister concerning the need to review 

the Department' s current problems and long-range needs. The program Secre-

tàry at the P.11.0. reconunended to the Deputy Minister, shortly after he moved 

to Transport at the beginning of January, 1969, an outline for the proposed 

study of the Department. The outline essentially suggested that a study should 

be initiated which would provide the Minister and the Deputy Ministèr with a 

clear picture of the nature of the Department in terms of manpower, money or 

. 
resources expènded, a statement of the major problems faced by the Department, 

and a time-based plan of attack of these problcIns. With respect to a work 

program, it was suggested that through discussions between a study team and 
, 

departmental personn~, the team could formulate a list and a map of the ' 

activities, rcsources, and on-going'or proposed new projects of each section 

of the Depar.tment. The team could then move on to determine the nature and 

scope of any major problems - either internaI or external-faced b~ each major' 

section, and draw up lists of aIl the agencies with which the Department deals 

and the long-range goals that each Department section would like to see 

achieved. out of this would come a master list of the top ten problems faced 
~ 

by the Departme~t and a plan for tackling these problems indicating who would 

be involved in the problem-solving and. the nature of the resourees required. 

Marc Lalonde, discussing the role of the program Seere~ry within 

the P.M.O., indieates that it ls not uncommon for the P.M.O. to involve 

itself in bureaucratie organization issues which would appear to be the 
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bailiwick of the P.C.O.: 

1 would point out that there do exist certain grey 
areas where the advisory roles of the P.M.O. and 
the public service (P.C.o. or other) ove~ap. In 
these grey areas, it is impossible both for the 
public servant to be 'non-political' and for the 
P.M.O. not to express views on matters of adminis-
tration having little~~ho particular partisan or 
political implications ••• The P.M.O. strategy has thus 
been a highly seleptive one of concentrating on a few 
areas requ1r1ng the personal involvement of the prime 64 
minister or his specifie attention at a particular time. 

The continuing interest of the program Secretary in the prospective review 

of the Dep~tme~t of Transport is furth~ proof of the fact that the admin-

istrative reform process within the Transport portfolio, was viewed as an 

impOrtant application of the organizational guidelines implicit in the Prime 

Minister's policy-making philosophy. As the following chapter will indicate, 

both the organizational guidelines and the study process cmanating from the 
. 
e~ecutive arena played significant parts in the administrative reform process 

within the Transport portfolio • 

.1 s fa' 
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Notes for Chapter Two 

lM h t th lm ta f " th h ' f' \ os er no es e por nce 0 rev1ew1ng e 1story 0 att~pts 

to reorganize or redirect the effor~s of a bureaucratic unit prior to 1 • 

examining the major reform a ttempt. F. C. Mosher, "Analytical commentkry, ft 
Governmental Reorganizations: Cases and Commentary, ~d. br F. C. Mosher 
(Indianapolis, 1967), p. 500.-

2The National TranSportation Act (R.S.C. 1970-71, c.N-17). 

3The Department of Transport Act (R.S.C. 1969-70, c.79). 

4The Department of Marine Fisheries initial responsibilities ~nclud
ed: Fisheries; Harbour Commissioners and Harbour Masters: Board of S~earn
ship Inspection: Distressed Seaman' s Services: Navigation Aid'; Pilo~s; 
Harbours; Ports; Piers and Wharves; shipwrecks. 

SIn 1892, the Department was given the following additional 
sibilities: Tolls for piers, ~harves and breakwaters; River and har 
police; Life Saving Services; Examination of Masters and Mates; Re 
of Shipping; Meteorological, climatological and magnetic surveys; T 
and CUrrent Surveys; Hydrographic Surveys; Winter Communications be ween 
P.E.I. and the mainland. In 1922 it also took on the task of patroll'ng 
Canadian northern waters. 

6The subsidies were cornpleted in 1928, and the ~ollecl~on 
tics taken over by the Dominion Bureau of Statistics. 

7 
There was a fifth cornponent, the Shipbuilding Branch. 

1 

1 
of statis-

1 

1 

8The Commission was established in February, 1967, by the ational 
Transportation Act. It is the success6r to the Board of Transport Commissioners 
of Canada, the Air Transport Board, and the Canadian Maritime Comm saion. 
On the role of the C.T.C. see pp. 76-82. 1 

i 

9 Fig. II is a list of statutes dealing with the organizdtion, pur
poses, powers and responsibilities of cornponents of the Transportlportfolio, 
1968. The legal relationships between the Minister and the vario~s satellite 
cornponents of the portfolio are explored in detail in Chapter 5i1. 

~! lOThe McPherson Commission reported dùring 1961-2 and tie Glassco 
Commission during the following year, 1962-63. 

llThe Ro al Commission 
(Ottawa: 1963), p. 44. 

12Ibid • 

l3~., p. 85. ~. 

',~ 

14~., p. 86. 

lSIbid • , p. 78. c) 
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16 D. Corbett, Po1Itics and thé Air1ines (Toronto: 1965), p. 278. 
"-

17For a general discussion of the implementation of the Glassco re
co~nendations, and specifically of the role of the Bureau of Government 
orgariizâ.t!on within thePrivy Council Office, see G. V. Tunnoch, "The Bureau 
of GovernmentYQrganization: Improvement by Order-in-Council, Committee, and 
Anomtt1y," Canadian Public Administration, Vol. 13, No. 4 (December, 1965), 
pp. 5-5,8-68. 

y 18 h . P R B Id' h . ed th .. •. ~ .. ;. T e Deputy M~n1ster was Mr. J. • a w~n w 0 retal.n . e pos1tl.On 
for 14 years unti1 the end of 1968. Mr. Baldwin was a career public servant 
who had worked in the Cabinet Secretariat in the 1940's and, prior to his 
apEo!ptment as Deputy Minister in 1954, had been Chairman of the Air 1rans
port Board. In 1960, he became President of Air Canada. 

190nly financial auditing was to be ~entralized through the creation 
of an independent InternaI Audit Branch reporting directly to the D~puty 
Minister. The departmenta1 level financial unit was to be strengthened and 
enlarged, but no more 50 than the financial units at the operating 1evel. 

20 h d' t' . b . d' 1 1 T e 1S 1nct~on etween strategl.c, program an operat10na p an-
ning is outl,ined in Malcolm Rowan, liA Conceptua1 Framework for Government 
Poliéy-Making," Canadian Public Administration!. Vol. 13, No. 3 (FaU, 1970), 
pp. 236-88. 

21S .., ee D. , ... 
Federal Goverrunent," 
Toronto 1 Mar, 1968). 

~ 
Jamieson, "Program, Planning and BUdget~ in the 
(paper d~livered at the Tenth Annual co~~nference, 

v 

22These service prob1ems included such issues as personnel, bi1ingual 
training, recruiting, financial management, etc. 

23 c 
The report referred in detail ta the planning recommendations 

contained in a paper by Carlos Efferson, Manager of Kaiser Aluminum and 
Chemical Corporation entitled, "organization of the Planning Process." 
(Mimeographed) • 

24 See p. 61 -

25.t this point this .ranch was primarily en~ed in studies wbich 
became inputs to planning ~rk done on the initiative of other Branche~ 
throughout the two operating services. It was suggested by another member of 
Management Counci1 that the Transportation Plannin~ and Research Branch might 
be transformed into' the departmental Headquartérs planpinq coordination unit. 

26However, it was pointed out that in MOst pol~cy-making organiza
tions a body like Management Counci1 had~more authority and responsibility. 

" 

27 . 
The report on planning did make other suggestions of less impor-

tance, incluging the proposition that the Department institute the prac~ice, 
w~th organizational unite having pr~y planning responsibility, of est~ 
lishing project teams to analy~e major projects. Another recommendation 
stressed the need for "sales promotion" of planning especially in Marine 
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Services where there was little or no planning 

28Modal planning is planning focusing 
transportation (i.e. Marinè, Ai5 or Surface). IRterm 
comparison, takes into consideration factors related 

ely on one form of 
al planning, by 

othe interfacè between 
two or three modes., _ 

,1 

29The fact that the Urwick Currie report ecommended the develop
ment of a statement of departmental objectives as à hasis ~n which to~create 
an effective planning organization was ignored or pverlooked. 

t 
30 -The t,\,O other types of objectives suggested were: ").) service to 

the public; 2) servi,ce within the Department. r ~ , 

31 h . 1 . ( 1970 71 ' 7) T e Nat10na Transportat1on Act R.S.C. -, c.N-~ • 

32K • Stadnicki-Gizbert, "Governrnent by Special Purpose Agencies: 
C.T.e. Regulatory Agency and an Instrument of Transport Policy" (unpdb
lished paper, 1972), p. 1. \ (Mimeographed):' 

\ 

.",., 

33The Board of Trarlspo~t Commissioners was the new name given, by 
the Transport Act (1938), to thè~Board,of Railway Commissioners'for Can~da 
which had been set up by the Rai1way Act (1903) to have the powers of a 
superior court. Its initial responsibilities inc1uded regulation of rai1way 
rates, fares and 'wages; l~ation and branch 1ines and stations; highway 
crossings 'and rai1way safety;' and the initiation of inquiries and hearing 
of cornplaints on nearly aIl phases of the operation of rai1ways. In 1908 
its powers w~re extended.to express, telegraph and te1ephone companies (ex
cept those private1y or municipal1y owned)." In 1929 it took over the 
regu1ation of tolls on international bridges and tunnels. .In 1933 its 
powers were extended to cover the pressing issue of railway line abandonment. 
Finally, in 1938 it assumed r~spG~sibility for the regulation of air and 
water transportation. In 194if,'-:'t"e~nsibility for air tran~portation was 
transferred from the Board Qf Transport Commissioners to the Air Transport 
Board by means of an amendment of the Aeronautics Act (R.,S.C. 1969-70, c.2). 
primarily an advisory body to the Minister of Transport, it was responsib1e 
for economic regulation of eommercia1 air services; Canadian air services 
(in Canada and abroad); foreign air seFVices operating into and out of 

Canada; and the 1icensing of such servi~es. In 1947, the Canadian Maritime 
commission was given an advisory capacity with re$pect to the operation, 
maintenance, manning and development of a merchant marine, and a shipbuilding 
and ~'ip repair industry. In addition, it was given the power to adminis
ter the Canadian Vessel Construction Assistance 'Act and steamship subsidies, 
and to take on certain powers in international matters relating .tt> shipping. 
In 1949, the powers of the ~d of Transport commissioners were extended 
to the regulatipn of international and inter-p'rovi~cia1 pipelines; but in 
1959, t~ese powers ~re settl,ed on the newly-estab1ished N,tional Enerqy 
Board. ) 

't 34 1 j < F. ..... ~ ":. ~~ 
See H.· J. Dar 1ing, "Transport polfcy in c~!lada: The Struggle of 

Ideologies versus Realities" (il "paper delivered befbre tbe Conference on 
Canadian National Transport policy, York University,'" May, 19--12). See also 
A. R. Wright, "An Examination of the ttole of the Board of 'l'ransport 

., . o 

:: 
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Commissioners for Canada as a Regulatory Tribunal, Il Canadian Public Admin
istration, Vol. 6, No. 4 (DeCemb~, 1963), pp. 349-385. 

35For a discussion of the work.of the Commission see F. W. Anderson, 
..". 

"The Philosophy of the Macphersbn Royal CQmmission and the National Trans-
portation Act: A Retrospective Essay" (a paper delivered before othe Conference 
on Canadian National Transport Policy, York University, May, 1972). 

36 d.J. "d bli li i d H. L. Pur y, Tran~z:;port Competl.tl.on an Pu c Po cy n Cana a 
(Vancouvèr: 1972), p. XV. 1 

37C • C. Halton, "!l'ransportation Re9'Jllation: A Canadian Perspective" 
(a paper delivered before ~he American Economies Association, Annual Meeting, 
Toronto, December, 1972), p. Il. (Mimeographed). See also The National 
Transportation Act (s. 21) • 

1 
38 .;;" 

Ibid., p. 12. ,/Halton also notes that in addition to being a Court 
of Record, the C.T.C. ha~ the responsibility of requlating railway safety. 

39 h 'l'A' Tr ' T e Ral. ~ay Transport Comml.ttee, l.r ansport Comml.ttee, Water 
Transport Committe~, Motor Vehicle Transport Committee (not yet operating 
despite proclamati6ns of Part III of the National Transportation Act), 
Telecommunications C~mmittee, International Transport Committee, Commodity 

1 

Pipeline Transport Fommittee, and the lntermodal Review Committee. See 
Chart III. ~ 

40studnicki-GiZbert, ~. ~., p ... 14. 

41 h' J) 1 ' 'h' 1 T . i (7 (4) ) T 1.:1" ro e 15 set out :ln T e Natl.ona ransportat on Act s. • 
"One of the vice-presidents shall, under the general directions 
o~ the Commission, be charged with the superintendence of the 
programs of study and research necessary to achieve the objec
tives mentioned in section three afid the performance by the 
Commission of its duties under section 22. If . . 

~ 

42J • R. Baldwin, "Transportation Policy in Canada: The National 
Transportation Act of 1967," Transportation Journal, Vol. 7, No. 1 (Fall, 
1967), pp. 5-14. See also Studnicki-Gizbert, !:œ. ~., !>.--ll. 

43 . 
The National Transportation Act (s.3). 

• 
44 
~. (s.22) • 

45 And' - th! See erson, '~. ~., pp. 25-32, for some observa~ions of s 
issue. Studnicki-Gizbert, 5œ. ~., p. Il, suqgests that the C.T.C. was 
created as a sort of "hybrid between a requlatory 8gency and 8 permanent 
Royal Commission." Contrary to the Act~ the MeP~rson commission ~ad reeom
mended the establishment of an independent Transpoi-~ Advisory Council along 
t~e lines of the Economie Council 

" 

46 . i . tha Studnicki-Gl.zbert, !:œ' ~., p.' 10, notes t the 
"appoinbment of J. W. Pickersqill as Minister of Transport 
provided the neeessary politieal leadership and know-how ta 
make the legisl.ative reform effective. ft 1 

" " 
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Picker~~ was ~inister of Transport from February, 1964, to February, 1967. 

J. w. Pickersgill, "Canada's National Transport policy," 
Transportation Law Journal, Vol. l, No. l (Fehruary, 1969), p. 79. 

48Ibid., p. 81-82. 

49 Idf ,. 't 5 Ba .\un,~.~., p. • 

50Ibid ., p. 13. 

5lIbid • . 

l' 

520ne member of Management Counci1, the Director of the Transporta
tion policy and'Research Branch, left the Department in 1967\to become the 
Vice-president (Rescarch) of the C.T.C.' 

53see pp. 22-32. 

54The Deputy Minister, J. R. Baldwin, having been part of the small 
group of senior! of:Hcia1s who - it is said - ran the Canadian economy in the 
1950's and ear1'y 1960's Uncluding R. Bryce - privy Council Office and 
Finance, K. Taylor - Finance, M. Sharp - Trade and Commerce, and N. Robertson -
External Affairs), was definitely viewed as a representative of an oider 
Il style" of go~ernme·nt. 

55 " Trcasury Board also had several specifie gripes about the compIex-
ity of the r~lationship between the Board and the various units of the 
portfolio !ad the Department. Especially with respect to flnancial questio~s, 
because of he rudimentary structures within the D.O.T., complex lines of 
communicat on and decision had be~n developed between middle-leveI managers 
of t~ ~~t and Treasury Board officiaIs. This problem wa' accentuated 
by t e dis~~cies within the Department between the actual levels of 
centr lized c9n~1 of financial questions and the theoretical delegation 
of authority bro~t about through decentralization. 

~ 

56 :r-"'1..:=·''!!\' 
Halto.n, 212.. ~., p. 30. 

1 

57The Royal Commission'9n Government Organization Report, Vol. 5, 
(ottawa: 1963), p. 83. u 

58 '. 
Canada, Department of Transport, Annual Report, 1967-68 

(Ottawa: 1968). ~J 

59 -
Frank Came, "The Ministry of Transport - A MOdel for corporat~ 

Management in Canadian Government," (unpub1ished paper, York University, 
1970), pp. 7-8. (MimeograRhed). 

60 . 
K. Studnicki-Gizbert, 'Regu1atory policy ~tion8 in Transport,' 

Transportation Research For~ P.roceedings, Vol. XII, No. 1 (1971), p. 9 • 

61 
~., p. 6. ~ <) 
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62 . 5 9 See pp. -. 

63 Mosher notes that administrative reform is often "sparked" by 
·chan~es in tQp leadership. Il In most of the case studies he examined (5 or 
6), "~he n~w1y .appointed leader was brought in from outside the organization 
concerned, not promoted from wi thin. Il Mosher,~. E,!!., p. 502. Cf. G. E.' 
Caiden, Administrative Reform (Chicago: 1969), pp. 128-135. 

64Marc Lalonde, "The Changing Role of the Prime Minister' s Office," 
Canadian Public Administr~n, Vol. 14, No. 4 (Winter, 1971), -p. 523. 
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CHAPTER THREE 

''''''~, . 
THE WORK OF THE TASK FORCE ON THE OBJECTIVES AND STRUCTURE FOR THE 

PORTFOLIO OF THE MINISTER OF TRANSPORT 

Introduction 

Despite the efforts which had been made in the past to pinpoint 

the problems confrcnting,the D.O.T., the year 1969 was to witness yet another 

attempt to revitalize the Department through administrative reform. The key 

agent of change throughout this period was the new Dep~y Minister who, with 

the cooperation of two different Ministers, was successful in ~aintaining a 

..0 high standard of operational efficiency. throughout the Department at the sarne . 

time that plans were being drawn up to reform radica1ly the objectives and 

the ztructure 0t both the Department and the e~tire portfolio.
l A1thoug~ ~he 

overall restructuring of the portfolio did not begin until early 1970,·the 

" 
Deputy Minister introduced two significant alterations in the departmental 

policy-making process ~uring 1969 which suggested that he wou Id not be satis-

fied with an incremental approach te :the D.O.T. • s problems. 

The first change, coming almost immediate1yon the heels of his,ap-

pointment in January, 1969, was an attempt by t~e Deputy Minister to a11eviate 

somewhat the lack of coordination in departmental policy-makinq by introducing 

into the process a new poiicy-makinq forum known as Transportation council. 2 

The Council, .tt\l!lde up origina11y of members of Management Council and the 

Minister was ~esigned -to serve as "an important instrument of policy coor-

dination". 3 ,1 

It was scheduled to meet weekly with a pre-arranged agenda of 
1 

policy probl.ems, in an attempt te ins,pre that the Minister and Deputy 

Minister maintained close and continuing dialogue with senior officers of 

" , .' , 
, / 

"iw 
,',,:.>,>.$j 
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4 
the Department on important questions of departmental policy. This struc-, 

tural change ~as complemented by a éoncerted effort on the part of the 

Deputy Minister to restore the Department's leadership raIe, in the area of 

policy developnent - a role whièh had largely slipped into the hands of the 

C.T.C. since 1967. The second innovation was the establishment of a struc-

ture within the Department, the Bureau of Coordination, ta providè secreta-

riat services for Transportation Council and to manage the coordination of 

the departmental policy process-including the flow of proposaIs up to the, 

Cabinet leveI.. 5 WhiIe" the Bureau took on an expanded raIe under the Minis-

try system, its roots in the policy-making process wepe established during 

1969. The Most critical activity within the Department during 1969, however, 

was the study process on the hasis of which the federai transpo~tation com-

plex was significantly restructured. 

At the first meeting of Tra.nspprt.ation council in mid-January, 
t\ ' .. 

, . 
1969, shortly after his move to the DeP4~trnent of Transport, 'the Deputy 

Minister announced his intention to set in motion a Task Force to have a 

6 
close look at the Department. Rather than engage a consulting firm , "àthe 

new DCpU ty Minister insisted tha t the Departme~t, through' the Task Force, 
/' 

should control the study and pa?ticipate closely in it. It was Kr. Stoner's 

intention at this point, to play a significant personal role in the investi-

gationi in fact, the group was widely known as the Deputy Minister's Task 

Force on Departmental Objectives. By the beginning of March a Task Force of 

seven members had been assembled. Four of the members came fr;om within the 

D.O.T_, including two senior line officers from Marine and Air Services, and 

two senior staff officers from Management Services and Personnel. The Task 
- . 

7 
Force also included three • outsiders', two of whom were the cO".aChairmen. 

As an instrument of formal study, the Task Force instittlted by the 

,\ 

; ~ ~,,~ 

~ v:" .. ~, .",~,r~ ... _~ 
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Deputy Minister was somewhat unusual in the context of the federal public 

service. The task force had. -hecome a common form of "administrative aid" to 

the Prime Minister'g Office in the period after Mr. Trudeau's accession to 

8 
power. 1~ tact, such task forces were often made up exclusively of outside 

~n9uItants. At the departmentai level, internaI task forces were not un-

common, but external task forces were virtually unheard of prior to 1968, 

unless professional consulting,firms are to be included within the defini-

tion of the instrument. The D.O.T. had been a heavy user of the services of 

consulting firms during t~e 1960'5, but the Deputy Minister's Task Force 

broke with that tradition as it combined 'outsiders' with 'insiders' and did 

not draw the 'outsiders' from ~ professional firm. 9 

In this dhapter; an atternpt i5 made to elabo~ate the process by 

which the Task Force arrived at its findings and outline the tmportant changes 

which it recornrnended, focusing particular attention on those recommendations 

affecting organization. There are almost no usefui references to the opera-

ting procedures and style oI this form of temporary government organization 

in the Canadian political science lite:ature. 10 This vacuum of knowledge is 

largely due to the fact that one of the advantages of the task force a~ an 

investigatory tool is that both the Methode of its deliberations and its 

findings are generally only revealed to the individuals or groups overseeing 

. t' 'I t" d' Il 1ts opera 10n or 1mp em~n 1ng 1ts recommen at1ons. This Task Force was 

given the uncomfortable mandate of encouraging the participation of individ-

uals within the Department while at the sarne time keeping its dellberations 

relativel~ secret. As a result, 'participation W8s largely defined as a one~ 
\ 

way flow of communications whereby the Task Force cou Id gather data through \, 

asking questions, and the nature of its study process was only revealed in 

the most indirect fashion to D.O.T. employees and the general public.
l2 

" 
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The Task Force at Work 

At the first meeting of the Task Force in early March, 1969, 1;he 1. 

Deputy Minister discussed the p~oject briefly and the purposes of the Task 

Force were established. It is noteworthy that this mandate is quite similar 

te} the plan outline of a study of the Department which had been drawn up for 

the Deputy Minister by the Prime Minister's Office.
13 

The objectives of the 

Task Force were initial1y conceived to be: 

1. "ta develop a comprehensive picture of departmenta1 activities by 
~, 

clearly identifying the Departrnent' s organizational structure to the divi-

-sional level and the principal functions of each segment. 
, 

2. to determine short (one year) and long'-term (:!;ive to ten years) ob-

jectives of the Department through the 'use of such sources of information a~ 

, 
program Review, the Management by Objectives' Program# and dtscussion with 

Branch Heads and other appropriate senior officers. 
" 

3. to recommend an order of priority for departmep't,al .. obj~ives. 

4. to establish the nature of other government objectives to which the 

D.O.T. contributes. 

fi> r ' 
5. to recommend priorities in, allgcating r,eSburces (i. e. }1Ioney and man-

y_e~s etc.) to meet these objectives. 

1 6. to identify major problems facing the organization in me~ting these 
T;> 

obj ecti ves (i. e. lack of money, manpower, ,re1a tionships wi th other aqencies 

involved in transportation). 

<-

7. to recommend a plan for attacking these problems showing on a time-

base what bas to be done, who will he involved in doing it, and the nature ,ofll., 

the resources required. 

At 4t,he outset, the Deputy Minister anticipated the completion wit)l

in four" months of a brief report whi:ch could he tab1ed in Pullament by the 

-.' ..t ' 
':4:-- 1 .. ' 

... 
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Minister. 14 A1though the Task Force it~if was to have the major role in the ... 
preparation of the report, two other groups were ,to be active in the study. 

The Departmentls Management Counci1, composed of the Deputy Minister and his 

senior advisers, was to review and ana1yze the progress of the study every two 

15 
to three weeks. 

• or ~" 

In addition, an ad ~ Steering Committee chaired by the 

Deputy~Minister with' staff assistanée from the Director of ,Operations Review 

and the Director General of Personnel was to review and analyze the progress 

of the study as often as two days weekly. It would appear that the se two 

groups, in fact, played a fairly insignificant part in the development of the 

Task Forcels ideas. 

However, the Deputy Minister, as an individual, was most influential. 

Not only did he initiate the Task Force and set out its mandate but throughout 

the course of the Task Forcels lif~, he continued to bring to the attention of c 

the tàsk Force general themes and idéas which had significant impact on its 

final recommendations. The power fuI role of the Deputy Minister as a catalyst 

suggests that this Task Force followed a deductive rather than an inductive 
. 

process in arriving at its conclusions inasmuch as many of them were pushed 

'by the Deputy Minister in ~ general way at very early stages in the Task 

fForcels delibera~ions. It also suggests that the Deputy Minister can more 

easily be seen in the beginning as an 1 outsider , himself, despite bis posi-

tion within the portfolio. His suggestions were generally more radical in 

f conception, less attuned to the problems of administrative feasibility and 
, ~",-

~ , 
implementation, and more imitative of organizational patterns within the 

executive arena. Mosher notes that such qualities are usually a~ociated 

with 'outsiders 1 rather than linsiders,.16 

I~he discussion which followed the Deputy Minister's opening 

remarks at the first meeting, it became clear that the Task Force members 

" 
t, 

-:. ,. 
";t . 
"1 

-.. . ~ 

. ~ "., 
..r -~ 

·r 
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shared the prevai1ing view within the central Agencies that one of the major 

problems within the Department was the 1ack of corporate p1anning"and clear 

17 • objectives at the top. However, it ,ia noteworthy that only by implication, , 
at this point, was ~t suggested that a major restatement of departmental ob-

jectives would lead almost inevitably to the subject of new forms of organi-

zation through which the objectives might be achieved. In fact, in the view 

of most of the Task Force members, it was not unti1 their work on the ques-

tion of priorities had progressed for some tirne that the true extent of the 

need for reorganization became c1ear. 

As aiprelude to the establishment of the proper objectives of the , 

D.O.T. in the national transP.Ortation comp1ex, the Task Force set out in its 
~ 

second meeting to estab1ish the existing ro1es of the Department and to re-

1ate them to transportation ro1es performed by other departments and other 

agencies at the Federal 1eve1. This investigation was soon expanded to in-

clude analysis of the interfaces between a1l the roles performed by agencies 

under the Minister of Transport in a11 modes, and aIl levels of government, 

the business community, and the general public. Basically, this matter oc-

cupied the energies of the Task Force,until early Apri~ when its attention 

shifted to the question of the proper objectives rOl=,lthe D.O .• T. given the 

present needs of the public and private sector. Much of the data for this 

part of the study was drawn from some two hundred' interviews, conducted most-

ly between mid-April and late July. A large percentage of the interviews 

were conducted with members of the D.O.T. and other agencies under the Minis-

18 ter of Transport. These intervi~~ fulfilled the dual purpose of providing 

data with respect to objectives and operations, and giving senior and ~dd1e-

level departmental employees, both at headquarters in. ottawa and. in the 
r_ 

different regions through the country, some ~ense of participation in the 

_ i 

, , 
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Task Force's work. However, as Ï have noted, due ~o the exclusively upwards 

" 
f10w of information, the actùal level of participation was rather limited • 

• 
A more critical feature of the interview process; in terms of the 

felt need te make the D.O.T. a more responsive bureaucratic organization, was 

the decision to limit t e interviews to units within the federal government 

structure (with the exceptio U.S. Department of Transportation). This 

meant that the study process lated from consultations with obvious 

clientele, public and political group which might be instrumental in the 

acceptance and imPlementatio~~f the resulting recommendations. Sorne consi-

deration was given in May to the question of consulting outside groups from 

the qeneral public and industry. It was estimated by the Task Force that 

there were probably a few hundred such groups ranging from organi~âtions like 

the U.N.'s International civil Aviation Organization, which was closely asso-

ciated with the attainment of sorne of the Air Service objectives, down to ,{] 

pressure groups or users of D.O.T. services such as the Air Cadet League or 

the Canadian Airline Flight Engineers Association. It was argued that if the 

Task Force saw any of these groups, it might be necessary to see them aIl. 

AIso, it was the view of the Task Force members that if any of these groups 

pùt forward recommendations then they would expect to be dealt with on an 
, 

individual hasis and have their suggestions adopted by the Department unless 

good reasons were provided~ The Deputy Minister' agreed that this sort o( 

activity was outside the scope of the,Task Force's mandate and capabilities, 

and consultations with outside groups were postponed until a draft report was 

19 
finished. At that time, the Deputy Minister proposed to bring together, 

on a selected hasls, about 20 representatives from outside Government to 
/ 

disCuss the Task Force's rêcammendations. 
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The Organization Issue 

By the be9inning of August, the Task Force was ready to begin 
• 

writing up its conclusions about'future departmental o~jec~s. As this --
\ 

phase began, it was a1ready c1ear that the present organizational structure 

of the D.D.T. would.not be compatible wit~ the new roles envisaged for the 

Department. In fact, it was the view'of the Task Force members that the 

structure and policy-making process of the Department were inadequate even 

in terms of the rather limited objectives of the Department at the beginning 

of 1969. Therefore, to add new and larger roles to the Department under such 

organizationa1 conditions-~as' clearly not a viable alternative. 
( 
While proper 

objectives for the Department seemed clear at this stage, there were many 

issues with respect to organization that had to be worked out. The members 

of the Task Force spent almost the entire month of August attempting to find 

a suitable organizatjonal mix to present to the Deputy Minister and the Min-

0, ister. 

Even while the Ta!k Force studied Departmental roles and objectives 

prior to the August wriee-up, the organizational question had continually 

surfaced. In a statement of the issue drawn up by the Task Force in la te 

March, there was significant attention paid to organizational matters in the 

form of the following problems: 

- the extent to which both the Harbours Board and the Seaway have to be 

brought into the line operating services of D.O.T. 
1- .. 

- the possibility of establishing several smaller corporate structure. ~ ,~ 
, ,.:'\;A.V~' 

that identify with air, land and sea modes,' 

- the nature of the true relationship between D.O.T. and C.T.C. in terms 

of what bas been defineà. as policy development and transportation dev ... 
\. 

lopment 
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- the extent to whiçh the c1earer identification of the land mode acti-, 

vities in a specifie organization within the department would create 

major emotional issues 

- the advantages of making transpor~tion development essentially a 

headquarters corporate function rathér than diffusing it throughout 

several organizations in the Publ~c Service 

- the impact of the consideration of equity in the field o~ personnel 
" 

management on the corporate organiz~tion of the ministry 

- the advantages of combining more extensive corporate decentralization 

wlth more intensive corporate planning and control. 

That reorganization of the Department,and rnoqt partlcularly the Head-

quarters, was on the Deputy Minister's mind at an early stage is not in doubt. 

In mid-April, he sent to the Management Council and the Task Force members an 

advertisement from April's Fortune magazin~ co~tain~ng'a message which he felt 
, , 

was applicable to the organization of the D.O.T. The advertisement for Gulf 

" 
and Western concludes: "We've put together a Company of Companies. Bach one 

solid. Each run directly by men who know first hand every wrinkle of their 

market. That gives us at corporate headquarters the time to concentrate on 
'A 

what we know best. Help each company keep growing. Explore new markets. 

Reach out for new ideàs".20 This was the direction which interested' the 

Deputy Minister, and in this adv~:tis~ent could he seen 

:~nizational idea which came to dominatejthe Taek Force 

f The open-ended questionnaire US~ as the baais 

the germ ot the or-

21 
Report. 

for the interviews 

within the Depar~ent did not reflect a specifie interest in one foim of or-

ganization but implicit references to the possibi1ity of organizationa1 ohange . / . 
were clearly central in at least four of twe~ve questions~ 

.1 
1 

- What constraints or limitations do yOu find impede your makill9 chaniea 
! 
f 
1 
/ 

! 
p tr 
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or improvements in the manner in which the work of >,our branch is carJ::ied out? 

- What are the major'managerial problems and issues facing the Department 
• 

today? 

- What a~e youx views on the adequacy of our long-range planning for 

transportation problems of the future? 

- In your view what adjus~ents or changes in present practice or organ-

ization are required if we are to me et these problems squarely and success-

fully deal with them? 

Other questions at ièast implied the present organization would he 
) 

incapable of dealing with projected issues or long-range planning, and 801ici-

ted suggestions as to how these challenges might he met. However, it is worth 

noting that in communications with the key personnel in the D.O.T. and in an-

swers to parliamentary questions with respect to the Task Force functions, the 

increasing realization that reorganization would be a necessary corollary of a 

change in objectives was not clearly voiced, and was certainly not stressed by 

22 the Deputy Minister, the Minister, or the members of the Task Force. 

However, the felt need for reorganization gained momentum throughout this 

periode 

This underlying preoccupation with organizational matters is also 
l, 

reflected in the Deputy Minister's interest, wnich he passed Qn to the Task 

Force, in the application .to the Department of an inteqrated information sys-

t~ to facilitate 4ecision-making in the context of centralized planning. 

The Deputy Minister enthusiastically recommended to the Task Force an article 

entitled "The Integrated Management Organization" which disputed, 'thé r~e. 

, 23 
of decentralized information systems to modern centralized decision--.kiDg • 

"The' entire information system of the corporation, regardless of ita aiae, 

can he inteqrated or CU1Ibined into _ne giant IIY8tea fram which e.ch pèrson or 

:'...t 
, , 

~ .... '. 
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each level"of management and supervision in each function can get aIl the 

24 information he could possibly want". The· article even recommends that the 
• 

top executive, determined to wed his management te~ to a compute:a; based in-

formation system, might assign a Task Force to study the feasibility of such 

25 a system. 

The emphasis throughout i9 on effective ~ational long-range plan-

ning as the primary need of a reorganized D.O.T. with a new and expanded ob-
. 

jective. This demand reflects-à basic belief about government which the 

Deputy Minister hoped to translate into a~tion through t~e redirection and 

reorganization of the D.O.T. This basic belief was that modern government 

was not performing adequately. It promised much but delivered little. This 

is the theme of a chapter entitled "The Sickness of Government" in . .Peter 

Drucker's The Age of Discontinuity which the Deputy Minister recommended to 

26 the members of the Task Force. Drucker states: 

" the best we get from government in the welfare state is 
compet~t mediocrity. More often we do not even get that; wé 
get incompetence such as we would not tolerate in an Insurance 
Company. In eve~y country there are big areas of government 
administration where there i8 no performance whatever -- only 
costs • • • • Modern government has become ungovernable. There ~ 

is no government today that can still claim control of its 
bureaucracy and of its various agencies. Government agencies 
are a~l becoming autonomous, ends in themselves, and directed by 
their own desire for power, their own rationale, their own narrow 
vision rather than bY2~ational po~icy and by their Cwn boss, the 
national government". 

He 90eS on to argue tha t 

"the purpose of qovèrnment is to make fUlldamental decisions, 
and to make them effectively • • • • Any attempt to combine 

'"' «I9verning with tdoi9g' on a large scale paralyzesthe decision
making capacities". 

The imp~ication is that in a department like the 0.0.'1'. 1 vith a large sphere 

of "operational" activities, the key to separatinq "governing" tram -doinq" 

is ta decentralize. 'l'his process VAS already underway at the D.O.T. prioi 

. . 
/ , < 

\ 

" 

.. ',' 
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to the establishment of the Task Force, but the was that it had not 

1 
gone far enough. Drucker recommends decentralizatioJ( as it is applied /1n 

'< ""~. ~\, li • 
business: 

'_ ~" 1 

" ~h ~ ~', 
"The purpose of decentralization as a principle of 

'? 

1 

1 structure and constitutional order is, however, to mak" 
the centre, the ~top management of a business, strong \, ~ 
and capable of performing the central, the top-managemenb.~ ,;! 
task. The pur.pose is to make it possible for top manage- "., '.j" 
ment to concentrate on decision-making a~d direction by 
sloughing off the 'doing' to operating managements, each 
with its own mission ~~d goal and with its own sphere of 
action and autonomy". 

These were some of the ideas which were circulating among the Task 

Force m~~rs even prior to its initial attempts in mid-summer to prepare 

written recommendations concerning new objectives and structures for the 

D.O.T. The Task Force members devoted the entire month of August almost ex-

clusively to the preparation of a preliminary draft of their report, with a 

view to presenting it for discussions between the Minister, the Depaty Minis-

ter, and themselves at the end of the month. The plan was then to discuss 

the recommendations with both the Transportation Council and the Mana'gement 

Council. Following this, the proposed new objective of the D.O.T. were to 

he informally evaluated by a group of "outsider~'t from industry, the unions 

d h . 'i' 30 an t e un1vers t1es. The expectation of the Deputy Minister at the end 

of June was that on the hasis of all these consultations a draft report of 

20 to 25 pages would emerge which he could then recommend that the Minist~r 

table in Parliament. At this point, 1zhe Task Force officials and· the Deputy 
~ /' 

Minister seemed to assume that Any teorganization or personnel alterations , il 1 . 

required to complement the ohan 8 in objectives could he achievell .erely 

with the ~roval 

vice commission.· 

wide-ranging 

ion of the 'l'reasury Board and the Public Se,r

by 'the end of July it bacS· becOiIIIe obvious that the 
1 

radicAlly altered structures being contemplate4 

" r -c. 
0- ; " 

• , c , . 
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bY the Tas~ Force 
1 

approval pkocess 

Would likêly necessit~ a more extensive examination and 

involving Cabinet itself. 3l After the document had been 
i 

approved and released it wou la then be appropriate to implement quickly'a 
, r 

number of the structural alterations proposed by the Task Force. The DepUty 

Minister reckoned that this wou Id invQlve changes of people and functions as 
. 

weIl as basic approach, and wo~ld take a minimum of three te four months to 
\ 

carry out. 

1 

The Task Force 
1 1 

Reports/- The First Draft 

With these ~pectations in mind, the Task Force began ta synthesize 
1 
1 

its findings into a practical set of recommendations. By late August, on 

32 schedule, a 21 page draft was completed. Its primary focus was on objec-

tives. The report forcefully argued that Objectives had to be considered in 

the context of the rapidly changing and-expanding "national transp'ort~ion 
y-~ 

frameworklt which was defined as "a11 the way, term.inal and vehicle activities 

found in aIl transportation mode&of the public and private sector". In the 

li9h~ of both the national transportation framework and the government' s 

\ 

cbanging attitude towards the management of the activities comprising the 

\ federal sector t the repOrt concluded that sane rea.t'Pfai~l, .,of the role of the 

federal cpvernment; in the transportatidn field was cleatlly necessary. Key 
r ~ 

1 -

c nC::::t:e::-:t~~~:~::: :::v:::e::::::s:-::.:::::::::v::e:::t~:'::: " 
of a apidly pbangin~ transportation fraœework through the app1icaçfon of new 

/, . " 
inter- al technology, and Il effectiveness· in the operationalization of pro-

grams to m~t the new objectives. ,'-

IJ ~~tremelY succinct atatement,. 'the draft report recoDlDanded 

that th. approprlate .oles of the fecl~al trim\rt miniotry coulc! be ~~~ ... 

" 
1 

, " 

. "<';;~ " ~ - '. ,,' 
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within the following objectives: 

1 - Corporate 

II ~ Operatior.al 

t 

1 
1 

! -
.lIn - Regulatory 

IV - Development. 

to establish and maintain responsiveness b~tween 

" 
the national transportation framework and non-, 

transportation objectives of both privatc and 
-

bl ' 33 pu 1.C sectors. ' 

to provide, for any mode of transportatjon, such 

way! terminal and vehicular services, supportable 

by recoverable financing from the users or bene-

fici~at cannot or should not be offered 

\ by the private or other, public sectors. 

- to support the socio-economic vlability of the 

national transportation framework by balaucing the 

technical advantages and social consequences rc-

sulting from changes in capability or usage of 

transportation services of the public and private 

34 sectors. 

• - to encourage and promote-coptinuous improvement, 

innov~tion, growth or phase-out of modal and in-

termodal transportation. 

The implications of this statcment of objectives for f ederal regulatory and 

allocative policy with respect ta ,transportation are most important. However, 

at this time, 1 intend to concentrate on the impact of new objectives on the 

" structure of federal transportation policy-making. 

In the eyes of the Task Force members, one of the pr1mary problems 

was the inadequacy.of the present ~eans of organizing the portfolio of the 

Minister of Transport. This inadequacy was basically two-fold. First, the 

new roles for the minister ~plicit in the proposed objectives meant that the 

o . , . 

') 
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creation of new agencies wou Id have to he considered. Second, if fulfillment 

of the new objectives was to be possible, the Minister would have to relate 

to the different agencies under his control in a way which would provide a 

cOhesive, unified management system, devoted to overall planning, development, 

policy formulation, program co-ordination and evaluation. How cou Id a Minis-

ter be expected to present balanced and cohesive transportation policy recom-

mendations to Cabinet when his portfolio represented a mixed bag including a 

departrnent (the D.O.T.) headed by a Dep~ty Minister, the Canadian :ransport 

Commission (a r va~ious sorts of Crown corporations 
o 

(namely Air Cana a, The Canadian National Railways, St. Lawrence Seaway Auth-

ority, and the N~tional Harbours Board) aIl of which reported to him? 

The Task Force's initial reaction to the inadequacy of the presept 

portfolio mix had been to widen the scop~ of its investigation to include 

not merely the D.O.T. but also aIl the agencies reporting to the Minister. 35 

Even early in the investigation the term 'ministr~" kept recurring and it can 

he assumed that the use of this term was a reaction to the accepted practice 

o~'defining the Go~ernment's involvement in transportation policy merely in 
~ 

terms of the s.eparate roles of the D.O.T., and C.T.C., and the individual 

Crown corporations. In the draft report "ministry'/ became PMini-.t:ry·, the 

term took on a corporate meaning and included aIl those elements reporting 

to or through the Minister of Transport. These elements, according to the 
, 

Task Force definition, could have varying arrangements with the executive or 
, ~ 

legislative branches of government with respect to perSonnel and financial 

-
control. The common factor would be the relationship to the Minister. He 

became the co-ordinating and directing force for aIl the elements,of the 

Ministry. 

This transition to a full-blown Ministry model was not made without 
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inspiration. While the Ministry idea seemed the best way.'to combine central 

planning with a corporate struéture - an or9anizational form which attracted 
~- ' 
A~ ~ 

th~_peputy Minister - the Task F6rce members w~e without specifie theoret!-
~ 

cal guidance in this matter until one of the members came across the paper 

36 
by Hubert Laframboise. Referring to an earlier study done,on the Depart-; 

ment of the Secretary of State, Laframboise analyzed and dissected a Ministry 

model even demonstrating by example ho~ 'ap~ble it migh~ be to the Ireor_ 

37 ganization of the Minister of Transport's portfolio. In Laframboise's view, 

there were two s!gnificant organizational anomalies in the Transport portfoio. 

First, there was no provision within the portfolid "for an integrative unit 

of organization other than in the person of the Minist.er himself".3S Second, 

Marine Services with 5,700 officiaIs and Air Services with Il,300 officiaIs 

"are not self-contained and independent even though they operate on a scale 

i • _ . 

which would permit them to carry aIl the administrative expertise needed to 

he self-contained. 39 Laframboise recommended as an-alternative structuré for 

the portfolio a Ministry System in which the Department disappeared, as such, 

ta be replaced by a Ministry Staff of approximately 100 officiaIs. The rest 

of ~e portfolio would r~in structurally the s~ (Bee Figure IV~ except 

,",::'~ 

that Air Services and Marine Services would become two separate self-contained 

"Administrations ... 
40 

Laframboise concludesl 
, 

The Deputy Minister and the Ministry Staff would provide 
consultative, coordinative and monitoring assistance to 
the Minister for his entire portfolio. 

The proposed Administrators, Marine and Air Services, 
wou Id have the ra'nk, status and authority of ifputy heads 
and would administer self~contained aqencies. 

The first draft report - and aIl subs~nt drafts of the Task Force 
-- J~t ~ 

xeport - showed the marked influence of th~~à' 'and language expreased in 
il' 

the Laframboise article, ",i th "the "eault that the structure of the proposed 
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Ministry of Transport (M.O.T.) emerged as illustrated in Figure V. 42 

~ 
-ri 

In line with the MinistrYtSystem model, the focus of the organiza'tion-.J-; 

first propoged by the Task Force centred on the Minister and Deputy M1niS~r. 

The latter's role "'as sigoificantly enlarged, in that the model placed hint,'in .-
........ -:.. ~r ~ ~ 

a line role with respect to the operations of all agencies within the Minis-

ter's portfolio. The D.O.T., under an Associate Deputy Minister, was desig-

nated as the staff support to the Minister and Deputy Minister. Its role 

would be to plan, monitor, coordinate and control the Ministry. The D. O. T • ' S 
1 

integrative role would he supplemented by the activities of Transportation 

Council. The C.T.C.'s regulatory role was to be expanded by bringing together 

under i ts control aIl aspects of federal transport.ation regulation. However\ 

its research role wouid decline due to the shift of the ~y advisory role 

to the Department, and the establishment of a Canadian Transportation Develop-

• ment Agency \>lhich was intended to oversee aIl technical and economic transpor- , 

tation research not directly related to regulatory iSBues.4~ The ~ole of the . 
new Ministry wouid he further enlarged and ~~rengthen~ by the additi~ of 

canadian Surface Transport Corporation, The Arctic Transportation Corporation 

and Northern Transportation Company Limited. 
1 

As Figure V illustrates, Air 

Canada and the C.N.R. would retain their position as crown corporatio~The 

National Harbours Board, the St. Lawrence Seaway Authority and the marine 
. 

operations of the D.O.T. wcre to he subsumed under the title of the Canadian 
( \ 

Marine Transport Corporation. The non-requlatory operating fundtions 0~Air 

Services o(except for the Meteorological Branch which becarne the Canadian 

Meteorological Service) were to he contained wit~ the Cana~ian Air Trans

port Corporation. Thé Cilnadian surf~cê- Transport Corporation was to eo'ntain 

the federal operational activities related to'highways, bridges, ,pipelines 

and off-highway vehicles. In the north, where conditions substanti~lly 

',' 
~, 

... t' 



·e 

" 

.. ~ 

.-r 
" . l ~ _ 1 

. 
TRANSPOro'ATION 

COUNCIL -
\' 

'" \ 
1 .. /, 

, 

, 

CANADIAN 
TRANSPORTATION 
(,,(,,)MMT~~TnN 

1 
ONADIAN l 1 

AIR~ . 
NATIONAL 1 

CAN~ 

RAILWAYS 1 LIMIT!D 
COMPANY 

-~ 
G • 

. . 

e 

MINISTBY OF TRANsPORT 

" 

MINISTER 
OF 

- - - TRANSPORr 
" ~ 

- - - -
r--- DEPUTY 

MINISTER 
1 

DEPARl'MENTr 
OF 

TRANS P ORl' -

, 

. 
CANADIAN 

METEOROLOGlCAL 
SERVICE ~ 

1 1 
NORrHERN ARCTIC ! CANADIAN 

TRANSPORl'ATION TRAN~PORl' AIR 

COMPANY CORPORATION 1 TRANSPORT 
UMITED CORPORATION 

PROPOSED ORGANlZATION 2S AUGUST 1969 

FIGURE V 

MINISTER'S 
OFFICE 

'} 
, 

CANADIAN 
TRANSPORI'ATION 

DEVELOPMENT 
AGENCY 

l 
CANADIAN 

MARINE 
TRANSPORT 

CORPORATION 

• ) 
J 

~ 0 

-. 
CANADIAN. 

SURFACE 
_TRANSPORl' '.l. .. 

CORPORATION 

ç. 

1 ::-,-

... ... 
w 

" 



- 114 -

differ from the rest of the countrv, the Arctic Tra,~&port Corporation 

would operate aIl federal way and terminal facilities. Northern Transpor-. . 
tation Company ,Limited, a vehicle and terminal operation in the Western Arctie 

previously attaehed to the Department of Indi~p Affairs and Northern Develop-

ment, was to beeome an element of the new organization. In aIl, there would ~ 

be seven self-supporting, semi-autonomous corporations earrying on the oper-
• 

ational duties of t~e Ministry. Control of each corporation was to he placed --f' 

in the hands of a president and board of directors. The boards would be 
. 

interlocking, including members from the D.C.T. and other boards. 

From First Draft to Final Draft - The Revision Process . 

-Before the final report was submitted to the-Minister there-Were 
/ 

to be significant alte.;ations in the proposed s~uctures, but there would be 

no retreat from the basic organizational concept ~ the Ministry System. 

After lengthy consultations between the Minister, the P~pty Minister and 
1 

memhers of the Task Force at the beginning of September, it was decided to 

accept the Task Forcels original recommendations as the hasis for further 

d ' . 44 l.SCUSSl.ons. It appears that initial consideration was given at that 
\ . " 

time to taking'the larger step of transforming the D.O.T. into a Ministry 

Staff organization. In addition, it was decided to discard the idea of or-

ganlzin9 the different operational roles of the Ministry in the form of Crown 

corporations. Except for Ai~Canada, Canadian National Railways and Northern 

Transportation Company Limited, the operational units were to he organized as 

"semi-autonomous Administrations. Bach ôperating administration wou Id have an 

1 Advisory Board providing the neeessary interrelationship with the M~~ 

45 . 
Staff, other agencies, and outside lnterests. Finally, scae questions were 

raised vith respect to the best fOrn\ of .Qrc:Janization 'tor the "hole of the 

r 
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r • 
econemic and technical regulatory process, and tentat1ve recommendations for 

" 46 
change were put forward. 

From this point until ~he presentation of the Unal report at"t:he 

beginning of December, 1969, both the Minister and the Deputy Minister con-

sulted repeatedly with the Task Force members predominantly on organizational 

questions. The process during this period was one of intènse examination of 

the practical problems and advantages of alternative forms of the basic Min-

istry System. It was very much an action-reaction relationship with respect 

to the drafting, With the Deputy Minister responding critically~to Task Force 

written versions of the draft report, and consulting with the Minister·on 

. '47 
changes in thinking~nd questions of scheduling. The Deputy Minister con-

tinued to function as a cata~yst. For instance, in going over an early draft 

of the Cabinet Memorandum at the beginning of November" the Deputy Minister 

expressed his general approval but made some substantive suggestions and a 

few outright amendments. He suggested that sorne thought ge given to the 

possibility that if The Northern Transportation Company Ltmited was to be 

/ 
transferred to the Minister of Transport's portfolio, then it might be lO9i-

cal to transfer Eldorado Aviation as well. 48 '/ . 
He M~ô made it clear that the 

establishment of a Canadian Transportation Realty Administration would be 

acceptable to him (and presumably to the Minister) even if its only real ad-

vantage wou Id he to set minds at ease"'in Cabinet and Treasury Board with' respect 

, 49 
to ~he issue of departmental real estate management. In amending the draft 

u 

,report .. the Deputy Minister clarified the role of the proposed Transportation 

Developnent Agency - relating it C:l0sely to the problem of éhanging techno-

199Y, and dtfused the ~8sue of separating the Canadian Meteoroloqical Service 

trom its traditional place inside the structure of Air service by ~tressinCJ 

that this separation, while having certain advantag-es, "as not a fùrdamental 
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part of the reorganizati~rt prograrn in his view. A finar amendment softened 
. \ 

the language with respect to the 'beneficiary' or 'user-charge' principle to 

allow for 'the possibility that the new Ministry would not always ~e in a 

position to ensure that aIl new or extended transpo~tation services prov~ded . , 
to meet change or growth in demand would be required to be self-supporting. 

This is a clear example-of a Deputy Minister taking steps to protect his 

Minister's future flexibility of action; to commit the Minister to charge 

for the provision of aIl future transportation service in a country where 

transportation has historically been used to forward broader national aims 

and where the government is committed to controlling inflation and specifi- r-
cally the cost-of-living, would have been manifestlY-unwise. 

The revision process was completed ~n early December at whiCh time 

- ~ SO 
the recommendations were placed before Cabinet. The final section is de-

voted to an examination of the final ~ecommendations for reorganization of 

the Department-and the portfolio, mo,t of which were approved by Cabinet and 

implemented in sorne forro over the following three years • 
. , _. .. 

The Task Force Report - Final Recommendations 

'In org~nization and conception, the final Task Force_ Repo~t did no~ 

51 stray too far from the model established by the initial draft report. Most 

of the crucial changes came as a result of the diséussions held at the b~9in-

ning of September. However, in quad~ling the length of the original docu-

"ment to 85 pages the Task Fo~ce members did much to flesh out the Ministry 

System in the" 'conte.xt of its sp1!cific app1,ication to the Minister of Trans-

port '·s portfolio, in an attempt to reduce mis~er.tanding8 and ea.8 the vay 

for implementation. The Report a1so claritied the tbinking of t:h$ T&sk Porce 
- ' .. 

" members on the reasons behind the proposeeS changes in objective. ànd structure. 

,. 
' ... 
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, The dominating themes rematned those which were imp1icit1y and ex-
. 

plicitly present in most of the attempts to rationalize the policy-making 

, 52 
process during this periQd - responsiveness, innovation and effectiveness. 

The view expressed in the report was that the present.stru~ture of the feder-

al transportation complex was not organizationally sound in that it did not 

bring together the regulatory, developmental and operational considerations 
f 

" 

in a balanced manner. It did not relate the other program influencer of 

governmént to'the federal transportation activity. Further, it did not en-

sure a ready means for achieving broader goverhment objectives. Reviewing 
• 

the ~ncertain status of federal involvement in the transportation ~ystem due 

to recent legislative and technologïcal changes, the report emphasized that 

,.. 

the natiBnal transportation framework must serve the economic 1 national sec- • 

- urity a~social needs of the nation. Transportation policy had to recognlze 

the interplay of rnany economic, so;ial and personal activities; if' was a 

means, and not an end. The Raport, therefore, recognized the need for visi-

ble priorities. It stressed that with the implementation of the P.P.B. System 

throughout the Public Service, the purpose, rather than the content, of pro

grams ls flJJP~ed and' clearer statements of objectives are mandatory. The 

ne~ objectives and the new organization must allow the federal government to 

53 be responsive to the changing priorities of the public and private sectors. 

A continued premium vas placed on the ability ~f the federal trans-

portation components to resPond in an innovative manner. The report noted 

that tQe increasingly dynamic nature of transportation was preseriting serious 

problems in developing new modal, intermodal or mu1timodal systems. The maj-

ority o~ on-going transportation management vas seen to he ~lly oriented, 

but there was a clear requirement for the exploration of intermodal implica

tions'and possibilities in the development of future transportation systema. 

1 ~ 
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Neither the growth" nor even the èontinued existence of âny component of the 

transportation framework should be in itself an impo~tant aspect of Any ob-
• 

jective or national purpose. Of particular importance, therefore, in the 

eyes of the Task For~ef was the necessity to provide a sound national focus 

for scientific and technological leadership in the transportation field. 54 

Effectiveness, although the least well-developed theme, was related 
1 

closely to the issue of the operational activities of the various federal 

transportation components. The aperational objective indicated that the 

federal government was to continue providing transportation services - to 
, 
~ 

undertake the construction, ownership or~peration of some traasportation 

components - where the private sector is unable or unwilling to do so, where 

the activities extend beyond the area of concern of other levels of govern

ment, or where national considerations deem it advisable. 55 ~bis sort of in-

volvement i8 ~plicit in the responsiveness theme. However, such participa

tion by {he federal sector would not alter the requirement for the services 

provided to belfinanced by the users or beneficiaries of the services, and 

to be responsive to the demands placed upon them. 56 Effectiveness in the 

report was closely identified with cost-recovery a~d profitability. Revenues 

received for providing a service wère to act as effectiveness criteria, in-
, " -, ' 

'57 ,J'; 
dicators of the true .4.eJ\\and for that service.', It was rec~naed that all 

operating components he placed on a similar basis of ma~gement -vith ~ uni-

fied co st/priee mechanism to make the • systems approach' to' way, terminal 

and vehicle operations possible. When these components vere all respondinq 

to their respective markets and vere required to operate in a profitabl~ 

manner, 80under investment decislons would be made and ineffectlve prO<JrUlS -
1 ~... " 

i 
could he disbanded. In the long-run lt .eant that ,the operatill9' components 

1 
• 1 

would move tOwards a Crown corporation mQdel~- enjoying great latitude of 
1 , 

,j 

• t' 
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action particularly with respect to setting rates for services provided. In 

the report, little attention was given to wider definitions of effe'ctiveness /: 
./' 

in whieh the critet1a were unrelated to cost-recovery or profitabil~~ .,..' 
.. ....il,.~ 

While the report also provided a Regulation objective and stressed 

the integration of the regulatory function with the other transportation 

roles of the Federal Goverrunent, no attempt was made to recommond a new or-

o 59 
ganizational format for transportation regulation at the federal leveI. 

Following the lead of thé draft repore,. however, the final report did con
~; 

tinue to stress that a responsive and effective Ministry organization was 

needed to meet the rapidly ehanging technology a~ provide innovative poliey 

and efficient management in meeting the challenges of the future. In the 

final report,: the key feature of the revised Ministry System was still the 

combination of centralized planning and control, and decentralized, semi-

autonomous administration'and operation. As Figures VI and VII indicate, the' 

System revolves around the Minister and Deputy Minister, and Associate 

Deputy--Minister. These three were to be known -;'~s the ~inistry Executive. 

The intention was to strengthên the Minister's executive funetion by pro-

viding him with stroni support in planning, policy formulation and top-level , 
~ t -

direction. This artangement parallels ahd was indeed inspired by the divi-

sion of the top management tasks in the recently created U.S. Department of 

~ ~ Transportation between the Secretary, Deputy Secretary and Uhder Secretary. 

The Ministry Executive was ta be supported by a Ministry Staff . 
which would concentrate on general administration and planning and would 

provide a central point for coordinating the flow of inf~tion between the 

Ministry Executive, the operational units, and the Central Agencies of the 

federal C]overnment. It was intended t,bat the MinistrY Staff would be a ~ll, 

hiC]hly qualified C]roup with a wide range of capabilitiea in the area. of 

" 

.~ " 
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finance, personnel, legal, secretariat, public affairs and planning. In 

the light of the initial impetus for the establishment of the Task Force, it 

was clear that strategie planning was to be the core aetivity of the Minis-

try Staff. The Planning Unit would be eoncerned with the total transporta-

tion policy of the Ministry, including the requlatory policy of the C.T.C. 

and the investment policies of the Crown corporations. The Unit would guide 

strategie planning throughout the Ministry and would also advise on program 

targets and goals and, in a general way, evaluate the effectiveness of the 

components of the Ministry through program monitoring. This would encompass 

• 
a functional responsibility for the Ministry role in impl~enting the P.P.B. 

System. The Planning Unit, in one sense, would be designed to assume the 
"' 

objective-setting role of the Task Force on a continuing basis. Transpo,r-

tation Couneil would continue to operate in the Ministry System, supplement-

ing the liaison role of the Ministry Staf{ with executive co-ordination of 

all Ministry policy-making and operations. 

As a focal point in the new organization, the Ministry Staff was 

te occupy a powerful role ~ith respect to other elements within the Minis-

try framework. The Canadian Transport Commission was to be s'eriously 

affeeted by its creation. It ~s recommended that the C.T.C.'s policy 

development role be trafisferred to the Ministry Staff Planning Unit on the 

grounds that policy development and regulation were not partieularly compa-

tible roles for one unit. This move was intended te help solve jurisdic-

tional problems alluded to earlier. In~a fw:ther attempt to rationalize 

roles, i~ was recOlllnended that certain regulatory functions being exereised 

'. 61 
by operational units within the 0.0.'1'. be transferred to the C.T.C. 

Certain other functions of the C.T.C.ls Researeh Division were 

also to he hived off and placed under the jurisdiction of the new Transpor-

.-- -w -. ' 

'. 
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tation Development Aqency. The T.D.A. was to work yery closely vith the 

Deputy Minister and be effectively locked into the Ministry Staff by vir-
• 

tue of the expectation that part of the work of the T.D.A. would arise from 

development objectives recommended by the Planning Unit. The T.D.A. vas the 

Task Force's answer to the problems of both the general dispersion of trans-

portation research and development, and the low level of resource allocation 

to research and development in the D.O.T. It was the hope of the Task Force 

that the T.D.A. would becorne a focal point for federal financial support of 
<, 

transportation rese~ch and development in Canada. 

To improve operationpl effectiveness, several inter-departmental 

realignments were proposed, together with the restructuring of BayeraI com-

ponents within the Transport portfolio. As recommended earlier, the Canadian 

National Railways and Air Canada were to retain their individuality as Crown 

corporations in accordance with the guidelines established in their respec-

tive Acts. In fact, the inteqrity of Air Canada was to he increased by the 

Task Force proposaI that it should report directly to the Ministry of 

Transport rather than through the C.N.R. However, the operating and capital 

budgets of both corporations would continue to be examined vithin the 

Ministry, and the Minister would maintain a close liaison with the Chief 

Executive Officers of bot~corporations inoan attempt to introduce an element 

of integrated planning into the relationship. The major interdepartmental 

realignment was the inclusion within the Ministry of another Crown corpora

tion, the Northern Transportation Company Lim~ted.62 The shift from the 

Department of Indian Affairs and Northern Development was intended to asso-

ciate this water-based carrier managerially vith other aspects of federal 

transportation and to allow the extension of its operations lnto other modes. 

The decentralised operational complex of the Ministry _s)X> he 
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most significantly alterèd by the establishment of four relatively autono-

mous operating administrations to provide vay and terminal services on a 

eost-reeovery basis for specifie transportation markets: The Canadian Air 

Transportation'Administration; The Aretic Transportation Administration, 

The Canadian Marine Transportation Administration; The Canadian Surface 

Transportation Administration. As recommended in the initial draft report, 

the two rernaining Crown corporations-reporting to the Minister of Transport, 

the National Harbours Board and the St. Lawr,ence Seaway Authority, were to 

become integral parts of the new Canadian Mariné Transportation Administra-

tion. But the Seaway International Bridge Corporation Ltmited - a subsidiary 

of the St. Lawrence Seaway Authority - was to be grafted on to the Canadian 

f . dm" • d h . dmi i . 63 Sur ace Transportat~on A 1n~strat~on an not t e Mar~ne A n strat~on., 

It was intended t.ilat the Ministry Staff Planning Unit would require strong 

representation from Administration planning groups, and would probably want 

to assign representatives to those g~oups to ensure close liaison and effee-

tive information flow in both directions. This int89ration of planning 

faeilities, eombined with staff rotatior) between Ministry Headquarters and 

Ajrninistrations, was designed to provide the broadest communication through-

out th~ MinistrY~Qf multi-modal planning objectives and program. 

It was further recommended that horizontal coordination among the 

Administrations be strengthened by the creation of interlocking Boards, 

chaired by the chief Administrators and ineluding as members personnel from 

other Ministry components and, perhaps, representatives of business, industry 

and special interest qroups. The llOards vere to perfora four impo!-,tant roles: 

. - recommend the 'annual capital and operatinC) budgets of the 

~inistrations to the Ministry Executive, 

approve broad pelieies for the Administrations ~tible 
------../ 

------- --- --
--- ---------~-~-

---
. ----- -~--------.--: .. , 



.e 

. , 

- 125 -

with delegated authoritYi 

- advise the Administrator on prob1ems; and 
o 

- provide for an inter change of information of importance 

to transportation among Administrations, local authorities, 

and other outside interests. 

To encourage Ministry responsiveness to overall governrnent policYr the Task 

Force also recommended'that these Boards become significant elements in the 

attempt to integrate the policy-making processes of.the Minlstry Staff and 

the Administrations, on the one hand, and the policy decisions of the three 

Cro~n corporations involved in vehicle operations and ~he C.T.C. on the 

other. The intention clearly was to circufoyent on a policy level the tradi-

tional'and legal arms-length relationship between components such as the 

C.N.R., Air Canada, the Northern Transportation Company Limited, and the 

Minister, his Staff and the operating Administrations. The Task Force 

suggested that the regulatory component and the three Crown corporations 

could be represented on the Advisory Boards of the Administrations without 

prejudicing the impartiality of the regulatory process or interfering with 

the managerial flexibility and independence of the public enterprises. It 
\ 

was hoped through this form of liaison to achieve a more balanced relation-

ship among the operational development and regulatory activities of the 

Ministry and to increase the intermodal and national transportation policy 

sensitivities of the four components. 

Conclusion 

\ ' 
These are the major recommendations of the Task Force which bear 

directly on the reorganization issue. It is worth noting that the Task 

Force discussed Many important questions eoncerning the objectives of the 

! 
\ 

) 

~ 
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new Ministry, its'financial and personnel management, its review procedures, 

and the exact division of labour between the four Administrations. Where 

these features of the report are critical to an understanding of the organ-

ization of the federal transportation planning and policy-making structures 

they will be outlined in more detail in later chapters. 

Before going on to examine the approval, communication and imple-
--_ l , 

mentation of the Task Force recommendations, itmlght be apprbpriate to 

summarize briefly sorne of the benefits which the T~sk'Force felt cou1d be 

expected with the adoption of the Ministry objectives and the Ministry System 

proposed in the final report grouped in terms of the three underlying themes. 

They are: 

R~sponsi veness 

1. The Ministry System wou1d provide cl much better focal point , 
/ 

for the interest and activit}és of other levels of government, 

ind~stry and the public ~~ll aspects of transportation policy, 
J' .', 

development and usage. 

2. The organization structure would provi~e a new approach to manage-

ment in the federaI government by giving the Minister, through the 

Ministry Executive and the Ministry Staff, much better control and 

direction of the transportation program of the federal government, 

while at the same time permitting de1egat'ion of greater au thor it y 

to the operating heads which permit them ta manage more effective-
.. 1 

ly. 

3. The feature of interlocking boards of directors would strengthen 

management and provide for 10(21 representation in the management 
,-

process. 

. . 
J 
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Innovation 

4. The science-oriented funct!ons 
,le 

or tne Ministry would be placed in 
• 

a position where they could contribute mor~ effectively to national 

goals and pu~pose. 

5. The combination of centralized strategie planning facilities and a 
~ 

research and development component would facilitate the creation 

of a comprehensive fdture-oriented national transportation policy •• 

Effectiveness 

6. More effective transportation systems would be provided by the 

• federal government through balanced and integrated management of 

its operational, regulatory and development agencies. 

7. Adoption of the user-pay concept would allow realistic market 

forces to be reflected into operations and would also enable 

Ministers to determine and measure the role to be plày,ed by trans
l' 

portation with other beneficiaries concerning national unit y, , 

regional and resource development. 

8. Operating administrations would have greater incentive to stimulate 

market demand for their services (e.g. modified port facilities to 

attract shipping business; air terminal developments to stimulate 

air cargo traffic). 

9. Each ~~ïating Administration would have capital and operating 

budgets and a balance sheet that would enable its activities to be 
... 

seen and evaluated more effectivelY. 

The Report draws together most of the organizational issues which 
<> ' 

arose during the Task Force's investigation and at~empts ta deal with th~ 

in practical and sensible terms. The only demand which goes unanswered is 

" 
one voiced by the Deputy Minister. The report offers no coordinated plan 



/' 

• "f' • 

- 128 -
o 

for the institu,tion of an integrated information system to service the whole 

Ministry, although it does refer to improvements which migltt be made at var-

• 
ious points in the present system. Nonetheless, with respect to the major 

1 organizational question, namel~ the need for responsive and innovative cen

tralized planning combined with effective decentralized administration, the 

report provided challenging recommendations. While modelled on the 

Laframboise Ministry System, the portfolio structure outlined by the Task 

Force was far more detailed and,specific in its recommendations. In several 
. . 

respects the Task Force went beyond Laframboise to insure tha~an integrated 

corporate structure would emerge from the reorgani74tion. For instance, the 

Task,Force put forward the idea of the corporate Ministry Executive as a 

structural means of binding the Minister and his most seni~r officiaIs to-

getHer. In addition, the Task Force - due in part to the initiative of the 

Deputy Minister - was able to give more substance to the policy-making process 
,f 

within the Ministry System by blending into the structure policy-making and 

coordinating forums and component~such as the interlocking Boards, Trans

~on counc{l, the Management Council (Committee) of thebDepartment of 

Transport and the Bureau of c~rdination.64 Finally, the Task Force provid-

ed for more str~ctural variety among the satellite components of the port-
1 Ji'" --f 

folio and complemented these provisions with ~arious specifie means of in-
'" ./ ~ ./ .. J 

:/ J ~ _ai 

tegiating the componertts into a via,ble pë)licy-makinq system • 
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Notes for Chapter Thre,c (p 

1paul Hellyer was Minister of Transport until 'May, 1969, at which 
time he was succeeded by Donald Jamieson, The latter was, prior to his 
appointment to Transport, the Minister of Supply and Services, a department 
which was set up (following an earlier Glassco recomm~ndation) under his 
leadership. See, p. 15. 

2"Transportation Council: Important Instrument of Policy Coordina
tion," Transport Canada, May-June, 1969, p. 4. 

3Ibid • 

4 -, 
The operation and development.of this unique policy-making forum 

and its reJationship to Management Council are discussed in more detail in 
Chapter Seven. 

5The functions of the Bureau of Coordination are further ex~~ed 
in C4apter Seven. 

6 
A model for the study had been suggested by"the:program Secretary 

of the ~.M.O. See pp. 87-88. 

7 One of the co-chairmen was John Gratwick 1 the Senior 'l'echnicaJ 
Ad'"is;;r \.,i th the Exp:::-ess Dcpartment of C.N. P.. pü; t-ecr:g:r;,oul"d '."'.5 il" oper
ational recearch and he was also assocl.ated with the FaCulty 01 f1andgement 
.at MCGjll University in Montreal. The other co-chairman was Arthur' Bailey, 
the Organj za tiop Advisor to the Secretary. of the Treasury Board. He had held 
senior administrative and planning posts in tl.d federar govern111ent ilnd haél an 
educational background of Political Science and Economies. Mr. B~:ley had 
also been involved in the establishment of the Department of lndustry in 
1963, and in the more general reorganization process associated witQ, the 
second ~~runent Organization Act, 1968-69. The third 'outsider' was 
James Fleck, Professor and Associatc Dean of the Faoulty of Administrative 
Studieb at York University, Toronto. He had been active in business on a 
full-time basis in the past and had ~~ctured on business administration at 
several schools throughout the world. 

Bsee V. S. Wilson, "The Role of Royal CoItmlissions and Task Forces," 
in Th'~ Structures of Policy-Making in Canada, cd. by G. B. Doern and P. 
A'.lcoin (Toronto: 1971). 

9The combination oi 'insiders' and 'outsiders' c1ear1y _favourably 
impressed James Fleçk, who ~as one of the Task Force 'outsiders' and went 
on to make use of the_ccmbin~tion in his capacity'as Executive Director and 
~ officio m~er of thè ,onlario Governrnent's Committee on Government prod-.. 
ucti'lity. 
He notes that: 

"This combination of individuals froIn both outside and 
inside the public service proved in retrospect to be 
one of the Co!:m\i ttee' s major strenqths. The' out$j.:~ers 1 1-

brouqht II frel:.hl1eS3 of approach and objectivity to' the 
analysis or problemz. These qualities, combined vith 
th,e insider' s k!u.:wledge of the system' and their determin-

() 
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ation to make n changes work created a change agent 
whose potential my view, far exceeded that of more 
traditional forms of organization." 

James Fleck, "Restructurin the Ontario Government," Canadian public Admin
istration, Vol. 16, No. l pring, 1973), p. 57. The similarities between 
the methods and recommendat ons of the Task Force and the Committee on 
Government Productivity are ,striking and numerous. Cf. Committee on Govern
ment Productivity, Interim R~port Number Three (Toronto: 1971), and Re22rt 
Number Nine (Toronto: 1973). 

IOsee Fleck, ~. cit., Wilson,~. Ell. J 1.. Axworthy, 1 he Housing 
Task Force: A Case study~" in The Structures of Polie -Makin 
by G. _B. OOern and P. Aucoin ~oronto: 1971), pp. 130-153; F 
and C. M. Lanphier, "Social sc\ence Research and particlpatory 
Canada," Canadian Public Administr tion, Vol. 12, No. 4 (Wint 
481-498. None of this literatUj eally refers in Any detail , .... 
task forces at the departmental or ~gency 1evel~ 

11See partieular1y Wils n, ~. ~., p. 124. 

ocracy in 
1969), pp. 

to the use of 

12The mechanics of the i terviewing process ~e further discussed in 
the follQwing ~ection. In additi , the wider questiori of participation in 
the reorganization process is anal zed in detail, in Chapter Five. c 

13See pp. 87-88. At a ver early stage in the Task Force's work, 
the P.M.O. was informed of its dn-go'ng efforts and of the establis~t of 
Transportation Couneil. 

14The expectations concerning ferm in which the Task Force's 
recommendations would be presented and time at which these recommendations 
would be ready fluctuated considerably ghout the period of the study 
process. For'instanoe, in la te April, .puty Minister indicated that 
he expeeted that three documents outlining new.wider objectives for the 
Department 'NOuld resui t from the study: a repor"t!. to the Minister and Deputy 
Minister which would set out the main problems and.recommendations and wou Id 
presumably be the one to be tabled; a document dkècted to D .. O.T. managers 
which would provide greater elabqration and be th~ most complete of the three 
documents 1 and a report prepared for critiqu~ by industry and one or two 
university people, primariIy transportation economists. See also p. 106. 

I5The composition of Management Council i8 outlined on p. 65. 

16 ( 
F. C. Mo~her, "Ana1ytical Commentary," in Governmental Reprgan-

iutions: Cases and Cornmentary, ed. by F. C. Mosher (lndianapolos: 1~67), 
pp. 506-7. Cf. A. Downs, lnside Bureauc~acy .(~ston: 1967), pp •. 192-~94. 

17 See pp. 82-87. 

18 The approximately 170 ipterviews within the D.O.T. vere largely. 
confined to officiaIs above the levei of Chief, and inclucled the Hinister' 8 

..office. In addition, two interviews ~e held vith seni-or offi~s from 
each of the agencies within the Minister's portfolio axeept for the C.N.R. 
(which on1y took part in one interview probably due to the prasenoe of one 
of its senior officiaIs on the Task Force). Nineteen other; federal "ageoo1e8 
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fi:tt!: !) " 

, -
5 l 

... 

, 
" 

\ 



-e 

" 

- 131 -
,; 

~ \~ 

or"departments were interviewed, (including Treasury Board), and a team from 
the Task For~ a1so spoke with officiaIs of the U.S. Departm~nt of Trans
portation in Washington in early July to'ga~n some understanding of how thcy 
had reso1ved sorne of their jurisdictional and organizational problems in the 
course of creating the new Department. 

19 See pp. 106-107. 

20 Fortune, April, 1969, p. 31. , 
" 

21The Deputy Minister also·ma~ it clear to'the T~sk Porce, at the 
end of ~pril, that it was within its tprm~, of ref~r~ce to think uf operations 
in the Department that might be disbartded or ~ansferred e1sewhere if they 
could be handled more effectively by another~department or agency. 

22See h . C. ~.pter Fl.ve. 

23G. G •. ,risch, "The Integrated Management Organization," Management 
Controls (Hay, 14569), pp. 110-113. 

24Ibid ., p. 111. 

25Qe. cit., p. 112. 

26 Peter Drur:ker, The 1\.ge of Discontinuit.i (New York: 1968t..;,." 

2?lli<!. 1 p. 220. 

280 it 233 ~. ~., p. . 

2~Qe. cit., p. 233.' 

30The proposed meeting between the Minister, the Deputy Minister 
and the group of 'outsiders' to discuss the recommendations contained in the 
report never too~ place despite the fact that liste of possible representa
tives were drawn up and preliminary arrangements for the gathering were 
discussed by the Task Force and the Deputy Minister during the Summer and 
early Fall. As the de1ivery date for the final report crept c10ser to the 
end of 1969 and the need to gain Cabinet approval for the Task Force recom
mendations became a major preoccupation"less importance was attached to 
,holding outside consultations prior'to approaching Cabinet. The issue of 
consul ta(tions \tas raised aga in in the context of the planS for exterul 
communications of the reorganization plans. See Chapter Five. 

31 ' 
This approval process is discussed in datail in Chapter Four. 

32' The fol1owing account relies hea~ily on the unpublished f!rst 
draft of the Task Force Report. 

read: 
x 

, 

33~n the fir.al report; the 'Corporate' Objectives was.altered to 

1'i!nistrx -
1 

to ensure that national transportation policy 
influences and responds to the ObjectiVéS and 
prograllis of the publio and private sector. 

\ 
\. . . \ .. " .. " . 
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34This objective, in the final report, became: 
III Regulatory - to balance economic, technical and ~ocial 

cotlsequences resulting from chang~ in ~ 
capability or use of transportation services 
and ensure that s~cially and economically 
viaQle standards of way, vehiçle, terminal 
and operator performance arè ~stablished and 
adequately maintained. 

35This extension of the study had been approved by the Deputy Minis
ter and the Minister, according to an approved procedure. See Government 
of Canada, Civil Service Commission, The Analysis of Organization in the 
Government of Canada (Ottawa: 1966), p. 17. 

36Hubert Laframboise, "Portfolio Structure and the Ministry System: 
A Model for the Canadian Federal Service," Optimum, Vol. l, No. 1 (Winter, 
1970), pp. 29-45. Laframboise's ideas are discussed in detail in Chapter 
One. The Task Force apparently read the article in draft form prior to its 
pub~ication • 

37~., pp. 41-43. 

39~. 1 p. 42. 

39Ibid • 

40 The balance of the officiaIs from the Headquarters A~inistration 
Service (approximately 650) WQuld be distributed among the two new Adminis
trations. ~., p. 43. 

4l!!?!2.., p. 42. 

42The process of constructing a new organizational model for the 
portfolio moved from invention te imitation after the discovery of the 
Laframboise paper. For somE! disc\lssion of the differences between an imita
tive and original formulation process see G. E. Caiden, Administrative Reform 
(Chicago: 1969) 1 p. 137.' 1 

o 43Although the palicy advisory role of the Department was not spelled 
out in any detail in the first draft of the Task Force Report, there was no 
doubt that the Minister, Deputy Minister and the Task Fotce members were not 
satisfied with the division of research and policy advisory authority between 
the D.O.T. and the C.T.C~!which had been accepted by the previous Deputy 
Minister. See pp. 76-92.: There was a good deal of conC8%'n at the D.O.T. 
that if the C.T~C. were 1#> exercise control over the vast ·area of researoh 
outlined in its initial l-rogram, the D.O.T. would be unable to provièle the 
necessary researéh BUp~t fpr its policy-makinq role without creatinq dupli
cate research facilitie,. at the D.O.T. This was another area in which the 
Deputy Minister playad ~ catalytic role vith ~espeot te the Task Force, 
urginq its members to .sure that the Departmént's policy-makinq role vas 
net emasculated by the!r recOl1llendations vith' respect te the distribution 
of research ~nd policy"'adviaory functions within the portfolio. Por further 
deta1ls see pp. 122-23. 

. , 
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44Although consultations were held with Manag€'.rncmt Committee as 
a group and its membars on an individual basis, thére is no evidence that 
these consultations had a -'9Pificant imp4ct on the Task Force's reco~1ménda-
tions. 

45The third draft of the report contained-the-interesting sugg~stion 
that Hambers of Par1iament might sit on the~dvisory Boards for the Adminis
trations. This idea met with considerable lesistance during the approva1 
process. Seo p. 143. 

46 See p. 122, footnote 61. 

47 As well as revising the report, the Task Force ~Members, the Deputy - 1 

Minister and the Minister were also engaged in preparing a Cabinet Memorandum 
summarizing the findings and recommendations of the Task Force. See pp. 136-37. 

48 la d . t" Il ed" E ora 0 AV1a 10n 1S a sma g?vernment own a1r serV1ce 
attached to the Eldorado Mining Company (a1so Government owned,f. 

49 Treasury Board was generally concerned during this period with 
the management of a11,Crown reai estate holdings by the va:rious departmeuts. 
In May, 1969, the Cabinet had directed a review of aIl aspects of property 
management in goverriment. This review and recommendations\for man~gement 
had not appeared -by December, 1969. In the event, a Realty Administration 
-.va.:; not built into th~ reorganization plans. 

50 -See Chapter Four. While it-is difficult to estimate "lccurately 
the la.t:ge amount of time' invested by the Oeputy Minister in the Task. Force 
study, it has bee'1 estim~ted tttat the Minister sl'ent in excess of 80 hours in 
consultations on the stu~ betwee~ September anéL De~ember, 1969. 

51 \, ' 
The following ccount <1raws heavily on the Unal draft of the 

.teport,: Ministry of Transp rt, "The Task Force Report on the Obj(>ctives and 
Structure for the Portfoli of the Ministe:r of Transport," Otta,,,a, Deceinger, 
1969. (Mimeographed) • 

52 
~hese themes are laborated in Chapter One, pp. 2J-42. 

53see the staternent - f the Ministry objective, p. 108, footnote 33. 

54See the statcment of the oevelopment objective, p. 108. It was 
s~essed in the %Sport that abc t $~O million was spent nnnually on transpor-

~ , tation research and development n Canada. This represented less than 0.5\ 
of total transportation cxpelmitu cs and compared unfavourably with the 
national level of 1.3% of Gross Do estic Proùuct for all research ar~ dC7e
lopnent. 

55S'ee the Operationa1 objec ive, p. "108. Note the silDilarity in philo
sophy between this proposed objective 3ld the recommendations of Drucker with 
r~spect to the reprivatizàtio~ of qov rnment operations and the establishment 
of profit-makinq as a me~~ure of effec iveness. Sec Drucker, 22- ~_, 
p. 237. 

1 

, 
\ " 



•••• 

, 1 

- 134 

56 Users, very simply, are those individuals or components receivinq 
servic'es directly and in a position to pay for them directly (e.q. passenqers 
payinq vehicle operators, airlines payinq airport landinq fees, etc.). " 
Beneficiaries receive identifiable benefits indirectly from a transportation 
service, so that appropriate charges are determined by allocation, negotia
tion, etc. (e.g. other qovernment proqrams, industrial communities, etc.) • . 

57 It was noted in the report that where co&t/revenue relation_ships 
had not been brouqht into balance, or where user-ben~ficiaries were many,' 
wide-spread or difficult to identify, or cost allocation was not readily 
ascertainable, or. collection was difficult, deficits,would continue to be ~t 
of the annual operatinq budqet submissions of operating components. -. 

• À~ 

58 , '. 
See pp. 28-323.nd 140-41. The applicability of this criteriqn of 

effectiveness was to be challenqed durinq the approval process as part of a 
more general inquiry into the financial impliéations of the Ministry System. 

59 See the Regulatory objective, p. 108, footraote 34. 

~ , 

See G. M. Davis, The Department of TranSportation (Lexington: 1970), 
especially Chapter six. The Ministry Executive concept is not found in the 
Laframboise Ministry system or in the first draft oft'the Task Force Report. 
See pp. 109-112. ~~ 

C.T.C. : 
6~he report recommended four additional regulatory roles for the 

(1) the regulation of way and terminal charqes levied by 
the Administrations 

(2) activity\related to requlations arising from the 
operating standards developed by the A~inistrations 

(3) the i~spection, certification and licensing of vehicles 
and vehicle operators in the air and marine modes~ f 

(4) regulations with respect to noise and water pol~ution. 
However, the basic issue of the wisdom of alteriRg the existing division of 
responsibility for economic and technical regulation was never settled by 
the Task Force 50 that the status ~ ~ was retained despite 'the reorgan
ization,within the portfolio. 

62 ,-"" 
Other inter-departmental realignments of a less significant variety 

were als~ recommended, including the transfer of certain Department of Public 
Works·functions to the M.O.T. 

63 ' i Id' i' Chang ng the status of Crown corporations wou require leg1slat on 
because through the rêorganization, authority would reside in the M.0.T. but 
by law, responsibility would still rest with the corporations. ~~~ legisla
tion issue became a major problem during the implementation proce~8. See 
Chapter six. 

64 '. 
The policy-IQAking process is analyzed in detail in Chapter Seven • 

.. 

, . , 

-, : .. ;~~,O< .~~ ___ ~1 ~_~j; .~~~.;:~~~;~.~ 



.' 

- 135 -

CHAPTER FOUR 

REVIEW AND APPROVAL OF THE TASK FO~CE REPORT: 

AN EXERCISE IN POSITIONAL POLICY-~NG* 

Introduction 

In mid-October, 1969, even while the final drafts of the Task Force 

Report were being written, the members of the Task Force began preparing the 

Memorahdum to Cabinet through which the Minister would' seek final approval 

for the new Transport objectives and the reorganization of th~ portfolio. No 

significant steps could be taken to implement the Task Force's proposaLs Uh-

til this hurdle of Cabinet approval hAd been cleared. In addition, the 

Minister had to submit the more sPecific details of organization, management 

technique, personnel and cost for Treasury Board approval before the organi-

zation could be altered appreciably and new senior personnel recruited. . . ... 
This multi-phase approval process tPfows light on many sUbjects of 

vital importance to the u~erstanding of the relationship between a department 
I/f 

~ 

and the executive arena to which it is responsible in the federal ~ontext. 

Observing the process closely helps to elarify the manner in whieh A depart-

ment goes about drafting a document for Cabinet. It elucidates the role of 

two high level ad ~ commi ttees of senior public servants aS screenill9 mech-

anisms between the departmental and the Cabinet Committee levels. It also 

illustrates, in ~ssing, the'way in which the recent reforms At the Cabinet 
" ." 

*positional poliey iS,a term used to d~scribe policy outcoœes whieh have the 
effèet of restru~turinq the distribution of po~-and influence amonq in
dividuals or units witbin qovernment. This sort of poliey is contrasted 

, 'with alloeative poliey. See T. Lawi, "peçision-Makinq vs. Po1iey-Makill9: 
"-., ~ ~ ; 

TOW~d an Antidote for Teehno1oqy," Public Administra~ion Review, Vol. 30, 
No. 3 (MAy-June, 1970), pp. 314-25. Cf. 1». Aucoin, "Theory and Researeh 
in the Study of P01icy-Makinq,"in The Structure, of Pol&cx~Mahin9 in SIQIde, 
M •. by G._ B. Doern and P. Aucoin (Toronto: 1971), pp. 24-28. 

\ 
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level bave increased ~e work-load, and responsibility of the Cabinet Commit-

tees, and the nature of the on-going relationship of Cabinet Committee 

structure and Departments vith respect to a specifie issue. 

Essentially, the approval process can be broken down into three 

parts. In the first stage, Cabinet approved in principle __ the-nei-objectives 

---------and orqanization under the Ministry _~}'~t-'D..----A- second distinct phase of the 

process is the attempt by the Department to gain Cabinet approval for more 

detailed reorqanization plans. CUtting across the time period of the second 

phase is the effort onithe part of the Department to gain Treasury Board 

approval for the specifie provisions of the reorganization. 

The Initial Draftinq of the Cabinet Memort9dum 
.. 

By August, 1969, it was clear that modest revisions in existing 

departmental organization would be incapable of supporting the expanded objec

tives anticipated by the Task Force. ~t was also obvious that sweeping orqan-
o 

izational change wou Id be impossible without the approval of Cabinet. The 
. 

original intention, then, to limit the reporting of the Task Force Study to 

the Minister who could then table the results in the House of Commons was 

overtaken by the preliminary fipdings of, the Task Force and prepa~ations were 

made to place these find~n9s,~re cabinet' As noted in the prec~~~~èhap-
.. " • , ~: ~ i~ 

ter, the development of the final Task Force Report fe"ll considerabiy behind 

the original schedule sc that the process of fi,nal departmental review and 

revision continued into the first week of December. However, the lenqth of 

the Task Force Report, in its later drafts, vas such that it beoame necessary 
, , 

to prepàrè a conde~eèi document for presentation to Cabinet. 'l'he 'l'ask porce 

vas qiven this assiq~ent in mid-october and irtstructed te have the cabinet 

Memorandum ready in early November. This document vas redrafted five times 

1 

J 
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prior to submission both to render it suitable for Cabinet and ensure that 'it 

continued to reflect the thinking in the final revisions of the Task Force 

Report. 

From the beginning the Memorandum was prepared largely in accord an ce 

with the standard form for Cabinet documents as dictated by the Cabinet 

(through thé office of the Secretary of the Cabinet).l The final draft of the 

M~morandum, written in early December, was focused on the issue of the approval 

of the new objectives and the Ministry Syst~~ for the portfolio. Like aIl 
1 . ~ 

Cabinet memoranda, it was addressed to Cabinet and not to a specifie Cabinet 
'" . 

Committec - the power to direct memoranda to the various Cabinet Committees 

remaining in the hands of the Privy Council Office. 2 HO'llever, there w~s ap-
• 1 

parently no doubt in the minds of Task Force and Department offic~als Lhat 

thp Ne,lIc randu.'TI would.. be considered by the- l'riori tic& and Planning Commi tt~e 

which ncrmally deals with important iss~es related to qoverlunent orqdnizarion. 

The Rol~ of the Ad Hoc Comn'ittee of Senio~ officiaIs on Goveynnent 

Organization 
, 

Béfora the final draft of the Cabjnet Memorandum was prepared, the 

Task Force recommendationR were closely scrutinized by a screening group out-

side the Department, the Ad Hoc steertng Committee of Senior Officials on 

Government Organization. This Committee i9 a little knpwn group at the very 
1 

1 

pinnacle 01 the federal bureaucratie structure. At this time, the Committee 

was apparently composed of the three most senior public servants, the Seeretary 
t 

oOf the Cabinet: (who chaired the committee), the Secretary of the Tre3.sury Board, 

and t'.he Chairman of the Public Service Commission. 
3 

Its role ia to study any 

proposais put forward by a government department with respect to reorqanization, 
Q ... '), 

$lfJer advi,ge ta the DepartJnent on the feasibility of the changes, and most 

\ , 
\ 

\ 
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• important, to advise the Prime Minister and the Cabinet on the compatiD6~ity of 

the proposed alterations with the overall organization of the f~de~al govern-

ment bureaucratie structure. The operation of the Committee is reiatively in~ 

formaI and little publicized so that although it appears to be a screening 

proeess through which any significant reorganization'proposal must pass the 

Committee shouid not be seen as an ~nstitutionalized adversary of its depart-
~ 

--------------.mental cli_er!ts. The members of the Committee seemed most concerned to ensure 

-

that thp. proposaIs \'l(!re consistent with overall Government thinking anC:: ready 

for subrnission to Cabinet. The Committee appeared to be reasonably weIl estab-

lished in the rcview proces~ and both the senior Transport officiaIs and the 

Task Lorce members ",er(}ware of the nec€''3sity of passing through this sçreening 

mcchanidm as part of the process of sèek5ng Cabinet approval for organiz~tional 

The informal nature of this screening process is reilected in the 

style of communication between the,Comrnittee ari the Department officiaIs. In 

this case a draft of the Task Force Report was placed before the Committee in 

early November 50 that the Committee was able to communicate its vi~ws on the 

c.'Ontents and :implications of the ReprJrt ta the Transport officials prior to the 
-J 

mee:t 1.ng _ wi th the Commi ttee in la te N(lvember. The 'reason-ing on the part of the 

Sen;or OfficiaIs was that if the: Steering Committee,m~bers passed pn their -
questions and comments well in advance of the meeting, ~any of the answers te 

information itc~s could be prépared beforehand and the encounter with the 
,~ 

Steering Committee wo\,;.ld be more 1iJeely to result in detailed discussion of , 
.... 

major issues. 

In thesc preHrrtinary communications the members of the oSteering 

Committee _apparently Inade :i.t c1cnr that they w~re impressed by the propos&!s 

of the Task Fvrce particularly in ivew of the fa~t that the Ministry Sy8t~ 
III 

, . , " 

'. ' 
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seemed to offer more than a reshuffling of the existing organizat:ion and dev.')ted • 

significant attention to detailed analysis of the structuxe and purpose of the 

units making up' the organization. They were also impressed by the Ministry Sys-

tem as a whole largely because it represented an att~~pt to come to grips with 

the problems of formulating and implementi~~ national transportation policy 

across the bre~dth of responsibil,~ties of the entire Trânsp.ort portfolio. How

ever, it was recognized that the adoption of the Ministry Syst.em would establish 

an organizational precedent in the federal 90ver~~ftt which other Ministers 

might be ~nterested in following. In the view of the Steering Committee, their 

responsibility to the prime Minister anü the Cabinet was ta ensure that the 

Ministry System and its constituent parts provide a sound organizational prece-

dent. With this criterion in m~nd, the Senior Officials raised som~ important 

questions about' the propos cd new organü.ation for the Transport portfolio. 

One question posed by the Senior Officials cast sorne doubt OIl tne ',,, 

policy-making pot~ntial of the Ministry Sy$tem in relation to broad federal 

government objectives outside the transportation frarnework. The Senior ,Off~ci~ls" 
c-

recognized that the Task Fo~ce·Report laid stre~s on the importance of building 

into the portfolio the capability of responding quickly and effectively to the 

demands for transportation services or regulations arising from the Government's 
\ ~ , 

pursuit~of n~ntransportation goals. However, the Senior Officials seemed con-
,:' '1: ~ 

~ , 
cerned that the R~port appeared to lean s~ heavily on a management-oriented 

, . ../' 
approacl\.. to~ Mlicy-making within the portfolio.. The question was essentially: 

lro~ ,.... ~ ".., , • 

,"'......... - ,~ 
could aniorganization dominated by a "management" apptoach respond adequately 

Q 

to the sort of VQûrly-defined goals or objectives which are the c~on currency 

of national policy-making? The Senior Official~ were not trying to say that 

the Min19try System was totally dominated by a management-o~iented approach. 

~-'They recogniz6d that the Report distinct~y separated operations from policy-

( 

. " 
_. __ .E.:,': 
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• 
making, but they wcre bothered by the prospect thùt the "management. philosophy" 

might 50 strongly pervade the whole ~inistry System that the org~ni7.ation 

would prove fneffective in recognizing and responding to vaguely articulated 

4 
nationùl goals outside of the specific t~ansportation network. Both manage-

ment and responsive policy-making were necessary elements in a portfolio which 

combined operations and political decision-making; but the Senior OfficiaIs 

appear to have had some initial reservations about the balance or mix of the fie 

two activities within the portfolio. 

A similar sort of concern was expressed with respec~ to progress 

monitoring within the proposed lHnistry. At issue was the nature of the cri-

teria to be employed in evaluating the performance of the organization in 

achieving speci[~c prograrn obJectives. It. appeared to the Senior OfficiaIs that 

the Task Force Rf'POLt leaned cxcept10nally heavil}' on two çl...Î.tel.ia, finam.::io.l 

self-sufficlency and co st recovery, in evaluating the operational performance 

of the Administrations. They appar~ntly arguCL thùt there i5 no particular 

reason to conclude that a program is ach1eving its widest possible purpose 

merely because it lS paying its way. Quite clearly, it wou Id be impossible to 

measure the success of the propased Transportation Development Agency th~ough 

the use of accounting procedures. An on-90in9 effort to encourage continuous 

improvement, innovation, growth or phase-out of modal and i~termodal transpOrta

'" tion, especially whcre that involved direct resea~~ or the funding of research 

outside government, would be difficult if not impossible to evaluate without 

the application of other more diversified criteria. The Senior OfficiaIs 

were clearly suggesting that the Task Force had not put forward adequate 

criteria by which aIl the programs being implemented by the Minister might be 

judged to be effective or ineffective in attaining their objectives_, The 
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report was dominated hy the ideas of 'user-charge' and 'beneficiary-pay' 

as ends- in themse1ves; many social programs, however, especially those 

directed towards somewhat intangible national goals, wou Id only he amenable 

to progress monitoring on the hasis of non-finanOial criteria. " 

~th of these issues raised by the Senior Officials reflected major 
concerns of the Prime Minister and the Cabinet in their attempt to rationalize 

and modernize the federal policy-making process. As l havé previously noted, 

increased responsiveness and effectiveness were expected to he two organiza-

tional results of the refo~s at the bureaucratie and Cabinet leveis. In 
( . 

this eontext, it ois èasy to understand why the Senior OfficiaIs would be an-

xious about the re6~nsiveness of the proposed Ministry of Transport to Cabi

net direetion~ If a "managerial" approaeh wouid in Any way inhibit the ability 

or inclination of the proposed Ministry to respond dynamieally to Cabinet -

dictated national goals, th en sueh an approaeh was not to he eneouraged. 
-" 

Similarly, it was an Integral part of the P~., system that effectiveness be 

measured in terms of goal-oriented non-finaneiai eritexia. In the Task Force 

recommendations, the measure of program effeetiveness was to be financial 

self-suffieieney rather than mere expenditure o~ funds; but in the view of 
1 

the Senior OfficiaIs this criterion was still unsatisfaetory. 
1 

In their pr~liminary eomments the Senior OfficiaIs also direeted 
c 

some attention to more specifie questions. There seems to have heen some 

concern about the struc'ture of the Admini~strations. It wàs reco~~ that 

there would hef~istinct differences hetwee~ the aotivities of the Marine and 
4; ~ , 

Air ~dministrat10ns on ~he one hand, a~d the Surface and Arctfc ~dministra-

tions on the other. Primarily, the former wouid he largely devoted to 

pperational funetions while the latter would have rather limited operational 

responsibilities. In view'o( the difference, it vas suggested" that there .. 
,) 

• 
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might he sorne need tor different types' of structures for the two types of 

Administrations, despi te the fact that the Task Force Report fleemed to J.mply 

that there wo~ld only be one model for Administration structure. No parti-

cular reascn was given for this concern, but it is pOssible that it might 

huve been related to the anticipation on the part of the Senior OfficiaIs 

" 
that th8 use of one model might lead to the establishment of structures for 

St'r[ace and Arctic which wouid be exaggerated in Sl.ze and ini\I?propriate for 

i 
Aüm\.nist~dtions with few operational responsibilities. 

Several other points were raised with respect to the Adml.nl.strations. 

For l.nstance, it was mentioned that the Task Force had not clarified whtther it 

'.l<1f, ) '-!t.'Jnctj r.g that the proposed Arctic Administration he giVE Il jurisdictio~ 

over trt':lsport<ltion activi.tiles for the "Arctic" in the 9(;ogr.::phic sense or the 

administrative -sense in whlch the term is operatio\1aU zad by Uw Dl;:partme-nt 
• l '-

i 

of Indian Atfairs and Northern Development., If the latter ctefinitinn wa3 

intcnded (thü, .,'as the interpretation that secmEld most likE"1.y te, t-he Senjcr 
" , 

OfficiaIs) then t~ere were sorne difficuit issues of boundary definitl.on. T11~s 

, 
was the firf:,t indication of the man y difficulties 'Ilhl.ch were to confront 

Millistry Offl.cials in their attempt to l.eûlize the 'f'ûsk Force plan for an 

Arctic Administration. It is not clear whéther the Senjor OffiC4als cxtcnded 

thej r quest ionj ng at this point to inciude the issue of the feasibility of 

divlding the operational roles of the Ministry in the Arctic on a geographical 

rather thân a funct!onai basis. The concept of a region~ily based interm06al 

agency appears to have been accepted wilhout comment throughout this approval 

-pJ;"ocesR which is surpr Ising in vie", of the practicai problems which ~o1ere later 

raised by l~e concept's opponents within the Mlnist~y during the implementation 
~, 

9". periode 
Î 

There were 'also rcservations on the part of the Senior Officials 

-- . 

" 
yI- .' 

- f 
(j 
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wj th respect to the Tast- ForcE! proposaI regardlng the establishment of inter-

locking Boards for the operating Administrat.ions. Within the Ministry 

it was noted that such Boards, with pO\ ... ers to approve the annual capital and 

operating budget of the Administrations and set their broad poIjcies, might 

un0.uIy restrict their operational flexibility. However, the Senior OfficiaIs 

~eemeè to ~e more uneasy about the prospect of having Mambers of parliam~nt 

" as mernbers of the Board&, apparentIy because of the new issues which such 

5 
membership raised. The question of precedent was close to the surfaée here. 

If MP's were invited to sit on Ministry of Transport Advisory Boards;owould 

this l?ad to th~ir participation on other Boards within the1ederal bureau-

cra(.;y? Should MP' s from bath sides of the House sit on th~ Boards? But most 

impo..:tdnt, would the participation of MP's in an administrative function 

d l 1 · . th' . nd' d 1 d . h . th' f dt] . un u y ~ml. t el.r ~ epen ence 1.n 1.SC arg1.ng el.r un amen a. responsl.-

bility to criticize tù.tm:wistration and oversee the expendlture of publ:ir.: 

funds? The' Senior OfficiaIs wanted ta be clèar on the long-run ralllific,ltionl'; 

of 1;;.hl::s -noyel .step before recommending it to the prime Minister and the Cab-

inet. 
,. , 

It seems from the number andl nature of the questions raised that the 

ide~ would stand littlc chance of approval by Cabinet. 

The Senior Officials also c~ehted on the whole issue of del-

egating Treasury Board and Public Service Commission authority to the qpera-

ting Administrations. The Task Force proposaI that each of,the Administratar~-

of the operating agC'nci.~s bE' granted the maximum degree of delegated authority 

te exerciG~ the p::)\'leL's of 4:he PD-hlic Scr,·i.cE> Co~ission' with reqpect to 

appointmcnts antl the Treasury Board with respect ta the classification of 
.. 

positions would éÜ so "eGtabll.sh import~nt preCedents.
6 

The autonomy..af!orded 
~ , 

", 

the Admil"~st.ral.tolls in the l)O~!:nnnel {rea- if the proposals were accepted, 

" 
woul.d be eagerly $ougHt after bY: ot}{cr &gencies within the federaI bureau-

i 
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cracy; thus, the Senior.ûfficiais insisted in treating these questions , ~ 

with a great deal of carp. 

Aft~r coru3Ul tation between th~puty Minister and the me.mbers of 

the Task Force on these questions the meet~ with the Steering Cornmittee 

took place in late Novernber. It was attended by the three Senior OfficiaIs, 

the Deputy Mi~ister, the two co-chairmen of the Task Force and a third member 
, . 
'~"--

of the Task Force. During the courSe of the meeting, the qu~stions raiscd~in 

the preliminary communic~t ions between the Senior OfficiaIs and Transport çf-

fieials were fully diseussed. There appea~s to have been no attempt made to 

resolve the questiœns in .the classi~ sense of coming to a mutual understanding 

of what changes had to be made. The issues were talked out, possible problern 

areas were made clear and where differences rernained the decision on how to 

~.I 

deal with them was left to the Cabinet Cornmittee on Priorities and Planning. 

In sorne areas, the Dcputy Minister and the Task Force saw fit to make signi-

ficnnt changes in bath the final Report and the Cabinet Memorandum before 

recornmend1ng final drafts of either to the Minister. lh other- ç~~es, the 

Depu ty Mini ster seemed te také the suggestions of the S teer ing Conuni tt~ under 

advisement with an imQlicit understanding on aIl sides that as long as the 

Deputy Minister was cognizant of the views of ~he Steering Committee on the 

particular subject no alteration in the Report or the Cabinet Memorandum 

7 
would be necessary. 

The view of the Deputy Minister and the Task Forcé representatives 

after the meeting was that the Steering Comrnjttee had responded favourably

to the Report but- ~ha t it mi9h~ be desirablo to discuss witM' the Minister 

the possibility of making certain modifications in both the Rèport and the 

Memorandum with respect to the following i~sues which emerged from the dia-

loque at the meeting: 

• 

, ' 
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(a) the difficu1ties associated vith having HP's on the Administration 

Boards rendered the idea impractical, but ~n arrangement of 1nterlocking 

• 

. .. 

committees and perhaps some consultative machinery for ~~ of the prospective 

Administrations wa~ seen to be useful. 

(b) a more precise account of the process by which Administration bud-

<jets and the entire Ministry budget would be handied and presented to T~easury _ 

Board was necessary. 

(c) the proposaI to delegate rate-setting au thor it y to the Minister and 

to allow Administrators a freer hand in charging for services required clari-

fication in view of the accepted practice of using an Order-in-Council for 

rate-setting; it was not seen to be politicaIIy expedient to ailow Adminis-

trators ta exercise what might be seen'as the taxing authority of the 

8 government. , 

(d) the concept of the Transportation Development Agency was acceptable 

only if it meant the transfer of relevan~ re?earch personnel from the C.T.C. 
, 

and the avoidance of duplic~tion. 

The Deputy Minister reported ta the Minister that the Senior 

" OfficiaIs had'raised other new issues at the meeting but that these wouid net 

require Any alteration in the Report or the Memorandum. The proper place 

within the Ministry for the Transportation Development Agency had bèen dis-
'-' 

cussed (whether it should'be a separate agency or part of the Ministry Staff) 

but the tesolution of the issue ~d been left in the bands of the ,Department. 

The acceptability of the prospective reorganization to the heads of the 
1 

Crown corporations involved was questionèd by the Senior Officials. It vas 

certainly explained tbat no Alteration in the formaI relationship between 

Air Capada, the C.N.R. and the Minister of Transport vas envisafiled, the 

point vas made, however, -' that the new Ministry Staff would he capable of 

. ' 
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~better advising the Minister in his dealings with the chief executive of 

these corporations, especially on capital budgeting matters. 9 The relation-

ship with the National Harbours Board was not raised as it was accepted that 

10 ità future wouid be decidec;i with the forthcoming 'Ports policy. It was aiso , 
pointed out to the Senior Officials that the-,Bt. Lawrence Seaway Authority 

could be integrated into the prospective Marine Administration by giving the 

President of the Authori1:y a senior position within the Administration, allow-

ing him, in effect, to wear two bats. 

eabinet Approves in princip~ 

The Cabinet Hemorandum went through two more substantia1 

'" revisions before the final draft was sent off to the Privy Council Office for 

submission to the Cabinet Conunittee on Priorities and Planning. Il Thiz was 

a period of intense interaction between the Minister, the Deputy Ministcr 

~ / 
and the 'Task Force ,~hich culminated in a meeti'1g-of the Task Force with t'le 

Minist.er and Deputy Minister at which the final draft of the Mcmo:r;andUln was 

12 examined and approved. Apparently, the final draft reflected several of 

the issues raised by the Senior OfficiaIs. The idea of inciuding MP's among 

the membership of the Administration Boards was droppéd. ·The section of 

the M~randum devoted to changes in financial administration was enlarged, 

only marginally clarifying the proposed budgetary pr~cess but unequivocally 

stating that the Minister would carefully examine any rate changes proposed 

by t.he AdminÏt;trd.\;'ioas. Th\:: su:,mission probably also tried to make it reason-

ably clear tbat th~ Transportation Development Agency would combine functions 

now resident in the Canadian Transport COllU'l\ission '~nd the Department -
~ 

presumably without fttUch duplication. 

It i8 my understanding that the Memorandum also contained information 
t' 

, 
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designed to deal with some of the pre1iminary comments of the Senior 

Officials. The qualities of the propoSed Ministry System which encouraged 

responsiveness to the demanda and needs of national policy-making nt the 
JI 

cabinet level were stressed in an apparent attempt to 

that the Ministry woulq be excessively dominated by a 

An effort was made to clar if y the responsibilities of 

offset the crit~cism 

manag~ial approach. 

the pr~ed Arctic 

Administration and more carefully define its areà of operation. It was to 

plan and opera te all modes of, transportation which come solely under federal -jurisdiction in the north, ana be completely responsive to the ~bjectives 

and policies of ~ Department of Indian Affairs and Northern Development 

and other departments with interests in the area. In addjtion, the proposal 

to establish 'Authorittes ' within the organizational stru~ture of a1l four 

Administrations to manage self-financing components of the operation was al~ 

tered~to apply only to the Marine and Air Administrations. 
., 

This alteration 

was motivated in p~rt by the questioning of the Senior Off! 

pect to the need for identical structures Administrations. 

However, there was no apparent withdrawal from the original T k Force idea 

that performance monitoring within the Administrations would largely 
1 

on the hasis of cost-recovery criteria. } 
In forwarding the memorandurn to Cabinet, The Minister 

several specifie requests or recommendations for action at the 

" Obviously, approval was b~ing sought for the objectives of the Ministry of 

Transport, and for the application of thé" Mintstry System to the 

portfolio of the Ministry of Transport. Third, it was necessary to seek 

permission to diseuse with Treasury Board and tlle Public Sèrvice 
l ' 

Commission the delegation of aU~lority for setting charges, classifying 

positions and appointing employees. Finally, approval was sought to diseuse 

\ 1.' 

" 
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)J 

the transfer of transportation functions within the Department of Indian 
(j 

Affairs and Northe~n Deve10pment and the Department of Public Works to the 

Minister of Transport in accordance with the Public Service Rearrangement and 

Transfer of Duties Act. l3 

On December 12, 1969, the Cabinet Committee on Priorities and P1an-

ning met to consider the Memorandum. The Committee, chaired by the Prime 

Minister, devoted over 2~ hours, to a discussion of the new objectives and 

organizational proposa1s. The meeting time was divided between a presentation 

by the Ministe;·J~f" Transport and a- ~à1rly lengthy discussion in which the 
~ 

Prime Min\pt~ took an active part. The Minist~r of Transport's presentation ... .... , 
revolvcd around a series of 17 slides illustrating the nature and size of the 

national transportation framework, the natio~al environment to which it res-

ponded, the~aturc of prob1ems both within the transportation framework and 

the Transport portfolio, and solutions in terms of new objectives and organ

, 14 
ization tecommended by the Task Force. After the presentation, questions 

were directed at the Minister and his advisors, the Deputy Minister and the 

two co-chairman of the Task Force, who were in attendance for much of the 

.' 15 
mec~~ng. 

The decision of the Committee was generally favourable towards the 

contents of th& Memorandum. It agreed in principle with the reorganization 

of the portfolio of the Mfnister of Transport a10ng the Iines of a Ministry 

System. However.' the Commibtee did make the point that although the Ministry 

System proposed by the Minister of Transport was not entire1y new as an 

organizing concept at the federai level, its ~plementation as outlined in 

the Memorandum would raise 50me important questiora 16 With respect to the 

IObjectives set forth in the Memorandum, the Committee took" issue with one of 

the central preoccupations of the Task Force and the Senior Officials. The 

'1 

'~:.f - - . .' !:~~:;J 
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Committee, and particularly the Pr~e Minister, rejected the suqqestion 

that transportation objectives were merely the supportinq elements of 

broader objectives aStablished by the Government, and that they could sel-

dom he national objectives in themselves. It was requested that tpe Minister 

redefine the objectives of the proposed Ministry to specifically inclUde the 

development of national transportation objectives as auch, in addition to 

responsiveness between the national transportation framework and non-

transportation objectives of the private and public sectors. 
\. 

The Committee also set out the subsequent steps which the Minister 

would have to follow i~order to gain co~plete approval for his reorqanization 

scheme. First, it indicated tnat the Minister should enter into further dis-

eussions with Treasury Board and the Public Service Commission concerning the 

delegation of authority from these aqencies as set out in the Cabinet Memor-

andurn. jecond, the Minister was instructed to discuss the transfer of -trapsportation functions within the Department of Indian Affairs and Northern ., , 
Development and the Department of Public Warks to the Transport portfolio as 

outlined in the Cabinet Memorandum. Third, the Minister was asked to provide 

the Prime Minister with a plan and schedule for the implementation of thé .. 
reorganization. Finally, after the plan and schedule had beén submitted to 

the Prime Minister, the Kinister was instructed to place detailed proposaIs 

for the implementation of the reorganization of the portfolio before Cabinet 

through the Cabinet Committee on the Public Service. These detailed pro-
. 

posaIs were to be supported by further advice.~rom the Ad Hoc Stèering ,. 
o ..:~ 

CODll\ittee of Senior OfficiaIs on Government'.Organization. ,In addition, the 

proposaIs were to include a report of the discussions held with Treasury 
'0 

Board, the Public Service COlI1'lission, the Department of IBdian Affaira and 

N0fthern Development and the Department of. Public'" Worka. Onl.y after theae 

l ' 

'-

•. ,l, 

<" , .. _~lti.~ 
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. , 
instructions had been followed would the Minister be in a position te begin 

, 0 

altering the structure of the portfolio in accordance with the Task Force , 
proposaIs. These decisions of the Cabinet Committee were confirmed by Cab-

inet, apparently without further instructions, on December 19, 1969. 

The Next Step - the Development of an Implementation Plan , 

The Cabinet decision to approve the Ministry System in principle 

~ 

proved to be merely the first major step in a lengthy approval process which 

culminated in a decision by Cabinet in the last days of April, 1970, to per-

mit the Minister of' Transport to begin impler.tenting the reorganizat1on plan. 

This four-month period after the initial Cab1r.et decision was ~ne of great 

activity on the part of senior Transport officiaIs and members of the Task 

Force as they attempted to fulfill the instructions of the Cabinet Committee 
,t* 

on priorities and Planning.
l7 

Anticipating a ~tive 're9~nse from the 

Pr ime Minister and the Cabinet Committee on bbe Public Service, the Deputy 

Minister also proceeded to establish the infrastructpre for ~plementation 

within the portfollo during thjs periode In addition, a good deal of effort 
.. 

was expended both by the Deputy Minister and the Minister in communicating ., 
the results of the Task Force investigation and the December 19, 1969, Cab-

inet decision to employees within the portfolio, Mambers of parliament 

especially the members~""of the Hous~ Standing Cemmittee on Transportation and 

1 18 
Communication, the transportation industry, the media, and the general public. 

The on-going concC''''n of the Cabinet, and partic'llarly the Prime 

Minister, with the reform of the policy-making process and structures within 
, ,d" , . 

, 1 

the feder~ but"eaucracy i~ reflected in th~ Cabinet dccision to closely i'n--
volve the cCb~al executive arena in the develogment of the tmplementation • 

plan. The reorqanization was t~rvice the general inter~sts of the govern-
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. 
ment and not mer~1y the special interests of the Minister of Transport and 

his senior officiaIs. Before proceeding with the implementation, the Minis-

ter would have to gain the approval of Treasury Board, the Public Service 

'" Commission, the Ad'Hoc Steering Committees of Senior OfficiaIs on Government 

Organization and ~e PUblic Service, the Cabinet Committee on the PUblic 

Service and the Prime Hinister himself. The Cabinet Committee on Priorities 

and Planning was further involved in the process in February, 'When it con-

sidered a draft statement an~ouncin9 the ~posed reorganization which the 

Minister of Transport wanted to table in the House of Commons. This higll \\~,;, . 

levei of involvement in an essentially positionai ~licy question illustrates 

the continued pre-occupation of the Cabinet and the prtme Minister not only 

with reform at the centre, but with reorganization and rationalization at 

the departmentai levei as weIl. 

The Second Encounter with-the Senior OfficiaIs 

This long series of encounters within the executive arena began 

with a second meeting between the Ad Hoc Steering Committee of Senior Offi-
J. 

ciais on Governrnent Organization and the Deputy Ministe~ and his Task Force 

co-chairmen on January 22, 1970. It was intended that this meeting should 

c~arify the main issues raised by the initial cabinet dêcision. In the pre-
", . / 

parations for this meeting, the first s1gns appeared of wider invo1vement by 

D.O.T. senior officiaIs in the approval process. The Task Force co-chai~n 

consulted with senior financial a~*isors in th~ ~epartment on~ the rate-s~ttin9 
• 

delegation and budgetary questions. The Deputy Minister also conterred with 
r 

the President of the C.T.C~ about the ~ole of the Commission in the rate-
, ~ 

setting process. In addition to drafting a memorandum to be presented to 

the Senior Officials prior to th~~eeting, the Task Force and the Deputy 

t:l \ • i 
, P 



, . 
\ 

• 

• 

• 

/ 

- 152 -

- "' 

Minister prepared a statement for tabling in the House of Commons to ~nnounce 

the reorganization; and a repor~ to be sent b~ the Minister to the Prjme 

Minister as instruct~by Cabinet. Both of these documents were presented 

to the Steering Cormnittee members for their comments at the meeting. The 

Task Force also prepared a longer briefing ~per for the Deputy Minister which 

supported in detail the brief discussion of the main issues in the memorandum. _ ' 0 

In the,ir preliminary cômmunication with the Steering Committee, the 

senior Transpo~ officiaIs were able to point ta progress with respect to 
,) 

one particular issue arising from the Cabinèt decision. The objectives 

~ 
of the Minister had been"-<'rnbdi&ied to take into account the suggestiol1 

that the Ministry of Tran!U?Ort should establish certain transportatioil objec-

. h 19 t1ves as suc . In addition to the modification of the Ministry obj€cLives, 

each Administration would be ask~d to estahlish its particular objectives in 

this lighL, and these would be discussed with and approved by the Minister 

before irnplementation. The Administrations would also be instructed to esta-

blish certain goals for decisian-making for the next 24 months. These woula 

be reviewed hi the Minister ana a critical path for key decisions would be 

prepared and reported to the Pr1ffie ~inister or th~ tabinet Commitbee on 

Priorities and Planning by la te Spring. Subsequently, the Minister would be 

prepared to report progress or changes resulting from annual review of the 

objectives and goals. These aiterations and the expanded activities with 

respect to overàll Ministry objectives appeared to be most satisf~ctory to 
~ 

the members of the Ste~ring Committee. 

In addition to '.tying the Minister of Transport to a rigorous series 

of approvai situations at the Central Agen~y level, the ca~inet had instruc

ted the Minister to diseuss the proposed transfers of responsibilities with 

the Departments of Indian Affaira and Northern Development (D.I.A.N.D.), and;Î 

, 
, ; 

-. 
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, , 
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Public Works. As it was the feeling of the Minister and the Deputy Minister 

that a good deal of progress would have to~be made in these discussions be-

fore Transport officials met with the Ad Hoc Steerihg Committee or the 

Minister communicated further with the Prime Minister, approaches were made 

to bath Departments early in January, 1970. Discussions with D.I.A.N.D. were 

held initia1ly bath at the Deputy Ministerial and Ministerial levels, and 

there were apparently no major objections raised~to the transfer of respon-

sibility for the Northern Transportation Company Limited to the Ministry of 
~ ". 

Transport. ~ - The -preli.mioa..ry'~tliscussions with the Department of Public Work$ 

would appear to have been ~ss s;fisfactory. In eonsultations between a 

member of the Task Force and senior Public Works officials on the specific 

questions of transferring responsibility for future highway planning and 

control of the Alaska Highway to the Ministry, there apparently was an 

attempt by the latter officiaIs to create a trade-off situation. The Depart-

ment of Public Works would go along with the Cabinet decision without ~ 
, 

objection if Transport would subscribe ta a new concept for the management . 
of property throughout the Public Service. 20 80th sets of negotiations were 

still in a rather unsettled state when the Deputy Minister and the co-chairmen 

of the Task Force met for the second time with the Ad Hoc Steering Committee. 

In pursuing with the Senior OfficiaIs the que~~ion of the transfer 

of Northern Transportation Company Limited (N.T.C.L.), the Transport repre-

sentatives argued that the main rationale for the change was that the 

resources allocated to N.T.C.L. as a Crown corporation mUst ie examined in 

the light of other resources being ~llocated to transportation entities 

-
responsible to the Minister of Transport. They also,referred to the need 

for coordinating its activities With .~hpse ~~other transportation operations 
'r 

in the North'presently under the direction of the Ministry of Transport. The 
.t':: 

.-
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prel~inary communication with the Senior , OfficiaIs also mentioned the pos-

sibility of transfe~ng to D.l.A.N.n. certain secondary canals and wharves 

· li, , 
used mainly for recreation or serving exclusively India~. This proposi-

tion was not designed to be seen as a trade~off; rather, it appeared to be 

an atternpt on the part of the Transport officiaIs to indicate to D.l.A •. N .. D. 

that the logic of dividing~responsibilities between portfolios on functional 

ground could work both ways. At the meeting, the Senior OfficiaIs expressed 

their agreement with the arguments in favour of the transfer, and it was 

~écided that the Minister of Indian Affairs and Northern Development, the 

Minister of Transport and the President of Treasury Board should get together 

in the near future to discuss the practical problems associated wlth the , 

transfer. Agreement was also reached at the Steering Commlttee meeting to 

recommend that the responsibility for the federal role in proqramming and 

planning of highways, including the maintenance and operation of the Alaska 

Highway, should be transferred to the Transport portfolio. In arguing this 

. case before the Committee, the Transport representatives reiterated {hat the 

M.O.T. had no desire to undertake a construction'role f~ Any federal high-

ways or wharves. Attempts were made to further 'sweeten' the transfer for 
t,..f 

~lic Works by intimating that the Ministry of Transport was in general~ 

agreement with the principle that the Department of Public ~orks should he 

made the principal federal construction and ~and management agency, subject 

to Any decision which the government might take after a careful examina~ion 
, " 

Df the implications of such a step. 
\'\ 

In the pre1iminary communications with the members of the Ad Hoc 

Committee, a good deal of attention was devoted to two financial ~ssu~s, 

rate-setting and vote-netting, which had caused the Senior OfficiaIs lame 

concern at their first meeting, although they had not-been 8pecif~ally 
r' 

*"" • 
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f 

mention~in e èâbinet decision.
22 

,Ther. was some concern a~Transport 
) . 

, that unless hese questions were settled to the satisfaction of the Sénior 

OfficiaIs they might ~urface at·the_Cabinet level on a later date.~e re-
, ,1 

vival of these tOp~C5 also serves to illustrate the co~inuity of the , \ . 
relationship with the Ad Hoc Committee. Not only was~the committee advising 

theoDeputy Minister with respect to the Min~ster of Transport's future pre-

r 
sentations to the Prime Minister and the Cabinet CoIt'DTl'ittee on the Public 

j , 

Service, but it was also carrying on the screening process begun at the first , , 

meeting in November, 1969. The Colt11lli ttee cOQtinued' to act ou't its primary 
-" ... 

role as an advisor to the Prime Minister on rnatters of goyernrnental organi

" 
zation. 

With respect to rate-setting on the part of ~drninistrations within , 

the Ministry, the preliminary communication with the Senior OfficiaIs 

atternped to clarify the role of the Minister and the Governor-in~Couricil in 

the proPos'~d process.jA procedure fbr increas:k:ng rates 

principle of cost-~o~ery) which would be rnanagerially 

(in line with the 

sound 'while still 

being responsiv,e ta P?~i tical discretion and judgement;.s was recommended to 

the Senior OfficiaIs. Each A~i~ration w~uld n~tify the Minister 60 days . " 

in advance -of Any proposed c~ange's in r.ates. 'The Min~ster woald report such 
~ 

proposed changes to the Treasury,Board 'staff and to th~ Privy~ouncil Office. 
, . 

Thë latter ~uld then, within two weeks, notify the Mini~ter whetPe: it would 

be desirable to, have these rate cnanges subrnitted' fo~ally to either the 
.. ,.,--

Treasury Board of Ministers or the Governor-in-CQuncil or both. It was 
,) 

~eported thatJthe informaI view of the President of the C.T.C. was that the 

C.T .• C. should not itself be involved in,.the setting of rates. However, if 

à rate was appealed by the public, then it would he open 'to the Minister ~ 
cf ... 

refer the rate change for a hearing to the C.T.C. as an independent regula-

.' 
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~Y. This procedure proved ta be acceptable te the Senior'Officials 

particularily in view of the fact that it did not allow or even appear to 

".J 

a110w the Administration a free·hand in setting charges for the general 

23 public in the name of the Goverrunent. 

The 'vote-netting' issue grew out of uncertainty on the part of 

the Senior OfficiaIs, after the first meeting, about the process by which 

Ministry budgets would be presented to Treasury Board. The traditiona1 

goverrunent system of voting gross expenditures bad presented sorne disadvan-

tages, which wyre particularly evid~nt in the D.O.T., by ?redit~ng revenues 

received for services to the Consolidated Revenue Fund rather than to oper-

ating accounts. This had handicapped identifying revenues with costs and 

had not encouraged departmental revenue improvement programs. The Glassco 

ù ' 
report had recommended that where ~evenues constituted a significant propor- -

tion of operating and management e~penses, the re~ues sho~ld be o~fset 
'. . 

against expenditures and be shown in the estimates on a 'net vote' basis.
24 

In 1967 the Government adopted the policy of establishing dePartmental 

estimates on thi~ basis, showing gross eXpenditures and the revenues to be 

, 
deducted fro~ them. The vote-netting system had worked well within the 

D.O.T., encouraging managers to becorne more conce~ned about increasing reve-

nues on a reasonable scale. It was this at~ibute of the vote-netting system 
,.. 

which made it so compatible with the new Ministry objective of cost-recovery. 

For this reason, the Transport representatives were a~ious that the Senior 

OfficiaIs be persuaded that vote-netting coold,be widéIy applied in the 

'" Minist~y without -budgetary c,Haos resulting or the Treasury Board 1051ng its 

screening role with respect to departmental budgets. 

The c~ncern at Treasury ~ard was that as J:evenues within Adminis

tions ros~ to meet .costs as a re~lt of the implementation of the ~ser-charge 

-. . , 
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pr!nciple, the size of the net vote would diminish and the Board would lose 
o 

control of ~ large proportion of Administration expenditures. Obviously, 

this would not' he an issue with respect to those activities 0\ the Ministry 

having little or no revenue (e.'g. General Adittinistration). Nevertheless, , '-. 
the Deputy Minister opposed the idea of deviating from the vote-netting 
, . 
system for units within the Ministry where revenues were low. Both the Task 

Force and 'the Deputy Minister argued that in sorne cases revenues were low 

l \ 

merely because ~he cos~-recovery principle had not been properly applied. 

On this reasoning, the argument that the principle of recoverable financing 

,~OUld 'not be applied to a research-oriented unit like the Transportation 

Development Agency was rejected by the Transport officiaIs. They attempted . ...... 
, 

to demonstrate to the Steering Committee that outside of no~al budgetary 

allocations, a unit like T.D.A. rnight gain revenue from two sources: 

1. Transfers of funds~frorn other departments, Crown corporations, AdIDin-

istrations, Authprities and possibly industry, to support applied research 

-projects which have a mission orientation.-

2. Revenu~:detained through licensing, patents, royalties and sales 

associated with earlier development projects. 

Vote-netting, in this case would allow the downward adjustment of budgetary 

allocations as these two sources began to produce more funds. 

It was recognized at Transport that there would be sorne problems 

adapting the vote-netting approach ta thEt:ne~ Ministry System. For example, 

vote-nettin~ operates on a cash-accounti~g hasis, while Crown corporations 
'> 

~ 

operate on the business-oriented accrual accounting' system. 25 Thus two 

systems would operate within the Ministry, and where organizational con- , 

solidatlons were ~ take pl~ce (i.e. St. Lawrence seaway'Authority, Nationa~ 

Harbours Board,.,and Marine SerVices of the D.O.T.), special problems would 
" , .. 



\ 

- 158 4' 

arise in the development of a homogeneous financial system. In addition, 

the Crown corporations operate on a calendar basis, whereas the rest of the 

Ministry would conform to the govermnent' s fiscal period. However, neither 

of these problems was seen to be particularly burdensome. Finally, it was 

the view of the Task Force and senior depaitmental financial officiaIs that 

there wo~d have to be a few situations in which the 'revolving-fund' system 

would be used instead of 'vote-netting,.~6 This contingency would arise with 

the development of 'Authorities' within Administratiom (e.g. the Montreal II 

Airport Authority) where operations are on a large scale and clearly show an 

approximate financial break-even position. 

Until this propased system began to produce sufficient revenue, it 

was'made clear to~the Senior Off~cials that funding for the Transportation 

Development Agency and for aIl other deficit f~nancial cornponents wouid 

continue to be subject to Treasury Board • ..-;crutiny. However, t:he Senior 

OfficiaIs werc conceined about the question of long-run budget control under 

a Ministry Systefu which appeared to exclude Treasury Board from its accepted 

control and scrutiny roles. While it was the contènt;on at Tran~rt that 

_ the Ministry Headquarters Staff wou~d move into the vacuum created by the 

exclusion of Treasury Board, and Transport representatives made it clear thàt 

the transition woald involve close cooperation between the Board and the 

Headquarters Staff. The whOle pr~cess of delegation from the Treasury Board 
c 

to the Ministry ana thence to Crown corporations, Administrations (and per-

haps to Authorities) and other entities within the Ministry would be closely 

bound up with the establishment of Transport management competence with 

respect to the control function. prior to the meeting with the Senior Offi-

cials, the Task F~rce sug~ested to th~ Deputy Ministèr that this interim 

system of delegation would vaxy fram program to PX:OCgrzun and depend very much 

cO 
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on the willingness of Treasury Board to relax its control system and the 

abilities of the financial officers at aIl levels of the Ministry. The Task 

Force also recommended that the exe~cise of control downward from the Minis-

try Executive should be held to truly significan~ deviations from ~roqram 

plans; but under the principle of delegation, the right and obligation to 

intervene must be clear at all times. The net result would be that the 

Ministry Headquarters Staff would, with respect to the program entities'with-

in the Ministry, assume the present role of Treasury Board, including the 

promotion and use of P.P.B.S. and other techniques of manageme~t and analysis. 

The Treasury Board Secretariat would work primarily with the Ministry Staff: 

h~ever, to validate their delegation, Trea~ury Board would carry out some 

form of audit. When Treasury Board might find it necessary to conduct sur-

veys or analyses at lower levels, their representatives would be accompanied 

b emb f h .. ff 27 Y m ers.o t e M~n~stry Sta • 

It is not certain that this Task Force plan was.put in its entirety 

td the Senior, OfficiaIs. Nor is it clear what the reaction of the Secretary 
, , 

of Treasury Board was, at that time, to this attempt to alter significantly 

the financial felationship between the Board and components of the new 

Ministry. Both the rate-settin9 and the vote-netting issues were further 

discussed by Treasury Board, privy Council Office and Transport officiaIs in 

the peiièd/lea~ing up to th~';~bmission te the Cabinet Committee on the Pub-

lic Service. Nevertheless, the Minister of Transport felt confident enough 

of the lonq-run results of the discussions to indicate to the Prime Minister 

tqat the outcome of,the talks with the Senior officiaIs on these subjects 

was qenerally satisfactory.· 
.. ~ 1 or 

The specific questions of d~legation of'perso*nel a~thority men-
, ' 
1 

tioned in the initial Cabinet decision were,more clearly settled At' the 
Q 



- 160 -

meeting vith the Senior O~ficials. It was agreed to delegate to the Ministry 

of Transport classification and appointment povers up to (~t not including) 

the level of SX 1.
28 • 

Apparently, the.degree to which the OepUty Minister 

would delegate this-authority to Administrators would have to he determined 

in the light of experience and the competence of the Administrators. Hovever, 

the Senior Officia~s insisted on the imposition of strict audit and liaison 
l "1t. 

R '" -~~ 

procedures on the part of the Ministry, Treasury Board, and the Public ~er-

vice Commission. 

Still on the subject of personnel, there vas an introductory dis-

cussion at the Ad Hoc Steering Cornrnittee meeting of a draft organizational 
. ... 

chart as weIl as job description and classification for serior positions in . . 
~, 

. 29 
the Administrations and the Ministry Headquarters. The Deputy Minister 

also discussed with ~pe Steering Committee some possible candidates who were 

available for appointrnent to these positionR, based on sorne consultation vith 

the Minister and 'informaI contacts with the Privy Council Office, thê'PUblic 

JO Service Commission and the Treasury Board. One interesting feature of 

this discussion with respect to specifie individuals for senior positions 
, ' 

is that it ~ppar~ntly demonstrates a distinct lack of strict role definition 

on the part of the Ad Hoc Steering Cornrnittee. oespite the fact that the 
<, 

.Senior OfficiaIs were sitting on this occasion as the Ad Hoc Steering Com-

mittee on Government Organization, there was apparentIy no rule or custom 

forbidding the consideration of subjects clearly related to their collective 

if 
rol~ as the Ad Hoc Steering Committee on the Public Service. Moreover, the 

fact that the two titles are on occasion used interchan~eably in reference 

to the meetings of the Senior OfficiaIs suggests that the tiwo roles were 

not clearly d~stinguished during this periode On the whole, it appeared 

to he far more signi,ficant that the three Senior OfficiaIs vere identified 
.. 

1 
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as an extreme1y inf1uentia1 screening agency close1y linked through its 

Cbairman (the Secretary, of the Cabinet) to the Prime Minister and the Cab-' 

!net. 

The View From the Minister's Officé'i~ Early February 

While it is not possible to indicate precisely what the Minister 

communicated to the Prime Minister in early February conc~rning the issue of 

an implementation plan and schedule, it is possible to recons~ct the views 

of the Minister and his advisors on the reorganization process in the after-

math of the second round of consultations with the Senior OfficiaIs. In 

fact, the'Minister was in no position, at this point, to dp Any more than 

out1ine for the Prime Minister in general terms his future intentions concern-

ing implementation, and recount the progress achieve.d through the discussions 

with the,Ad Hoc Steering Committee. 31 

The Minister's enthusiasm for the reorganization plan and the new 

objectives had not been at aIl dimmed by the fact that the dev~lopment of a 

detailed implementation plan was proving to he a more lengthy process than 

had been initially antic;ipated. He continued to stress the fheme that re

organization of the Transport portfolio wou Id Iead to greatIy increased 

responsiveness on many levels. The objectives established for units within 

the Ministry would take into consideration transportation as an end in itself, 
\ 

but would.also serve to knit the portfolio more tightly into the broad spec-

trum of policy planning for the whole Government. The Minister seemed to 
Il 

feel that it would baa good idea at this point to have the Prfme Minister 

or a' cabinet committée revi'ew the list of ilIInediate goals which were being 

drawn up within the Ministry to determine whether they were compat:i.hle with 

the overall goal~ of the Government. ln particular, responsi~eness to the 

" " 0 
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objectives of the Department of Indian Affairs and Northern Development was 

stressed. It was suggested that the recent briefings which Transport off1-

cials had'received with respect ta the potential exploitation of oil resqurces 

in the North illustrated the need for close integration and coordination o~ 

32 policy p~anning between the two departments. Similarly, it was antici-

pated that the establishment of the Transportation Development Agency would 

increase the a~ility of the Ministry to respond in an innovative manner to 

the transportation needs of other Departments, notably Regional Economie 
l',U 

Expansion anq IndustrYi Trade and Commerce. Following the sarne 109ic, the 

, ' 

Minister also felt strongly at this point about the importance of having the 

Deparument of PUblic Works coordi,ate its highway and ~harf construction 

program with the demands of tranfportati6n policy. The Minister saw the 
1 

establishment of advisory boards for the Administrations, on which other key 

departments would be represented, as a particularly useful method of institu-. ~ 

ting a closer liaison on an interdepartmental level and thereby increasing 

the likelihood of responsive policy-making • 
~ 

Within the portfolio, responsiveness was also.$een to be crucial. 

When the Minister laid his implernentation plan before the 7abinet Committee 

on the Public Service, he wanted to be ablè to demonstrate that the Ministry 

Headquarters Staff would be organized as an effective instrument for estab-

lishing ministerial policy control over the operations of the Administration 

and creating new guidelines for operations within the Crown corporations. In 

the Minister's vieW, the Administration advisory boards would also contr1bute 

to responsiveness on an intraportfolio levei due to the presenc$ on the 
. r 

conunittees of Ministry Staff members. Ministeriai control ,~~~d thus respon-

siveness to Cabinet) wou Id also be enhanced by more cIos~ly relating trans-, 

portation planning and rese~ch to the allocation of Kinistry resources and' , 
\. 
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, 
the general po1icy of the government. The Minister appeared to be in support 

pf the Task Force recommendat10n that the C.T.C. be divested of its alloca-

tive policy advisory role on the grounds that if the Commission chose lo 

exercise the full powers granted to it in this area under the National Trans-

33 
por~tion Act the intentions of the government ~ld be frustrated. More-

over, in the Minister's view, the Commission had ignorcd fields of research 

in transportation which were crucial to the resolution of major national 

i~sues such as urban and regional development and national unity. Apparently, 

the Minister was considering the possibility, during this period, of proposing 
d 

te Caninet that the National Transportation A9t be revised througl't legisla-

tion during the next session. 34 

If the Minister had'any' reservations about the reorganization proccss 

in early Februa!:"y which he might have been expected t.0 c0!W'-'nir::-:l.t~ t,.., the 

Prime Minister, they would have ccntred on the issue of the impl~l~ntation 

plan.' It was the ~inister 1 s vicw that if he followed the instructions ot 

the initial C~binet decision with rp.spect to submitt~ng a deta51cà implemcn-

tation plan to the Cabinet COIT1I1\ittee on the Public Service, implementation 

of the dpproved Ministry System would be needlessly dclayed. r't wes his 

expectation that he and his officials would be in a position t'\ provide the' 

Coœaittce with a general plan for implernentation by the end of February or 
" 

early March; the clear implication was that a :detailed implf3mentation pro-' , 
, 

posaI (such as Cabinet had requcsted) would take consid~~ably longer to 

pJ:od\1ce. Thç Minister wanted to proceed with certain aspects 
.. : 

of the reor-

ganization on the hasis of a ~eneral plan on the grounds that he and his 

officiaIs wouldCrequire som~ flexibility in the 'Implementation process if . . 
particular circumstances w~re to he dealt with properly. ThIs issue wes to 

gain some prominence in the forthcoming wee~ and serve as an illustration 
1(10 

.1 
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of the continuing concern of the Prime Minister and his adviSers about re-

taining control of the reorganization process. 

,", 

The Prime Minister's View of the Implementation Question 

". , 

On the advice of the Senior Of!icials, the Prime Minister continued 

to stress the desirability of a detailed plan and schedule as a basis for a~y 

implernentation action within the Ministry. In the minds of the Prime Minis-

" ter and his advisors, the need fOl:) a detailed implementa,tion plan was linked 

to the question of the Ministry's legislative needs. It was,their view that 

it would he extremely difficult for Cabinet to judge what legislation would 

he required to place the new Ministry on a propér stat~tory base unless it 

o 
was clarified in detail how the Minister of Transport proposed to proceed 

with the implementation over the long rune It seerned probable that legisla-

tion'would he required t~\alter the status of the National Harbours Board, 

and that the National Trankrtation Act might need :endment. The detailed 

implementation plan would make it clear if this was to be aIl the legislation . . 

requested. In adqition it would provide a better picture of how the necessary 

legislation would have to he scheduled to coincide with the realization of 

... 
the organization changes. With respect ~ scheduling, it was the Prime 

Minister's view in early Februaiy that some leeway could be granted the Min-

ister. With the extensive consultations involved in producing legislation 

and the procèdural difficulties inherent in the Parliamentary process, it 

would be impossible to mesh'the timing of legislation and implementation with 

any precision. This was not, however, an argument Against the detailed,plan, 

in the viewB of the Prime Minister and his advisors in the Privy Council 

Office. 

In the period following the' second encounter with the Ad Hoc 
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CoDlllittee of Senior OfficiaIs, the prn,..trnister 'continued ,to stress the 

widest possible implications of the reorganization, arquing that, in part, 

the detailed "implementation plan was required so that Cabinet would clarify 

"-
its overall objectives with respect to the establishment of the Ministry 

System. It was also the Prime Minister's view that certain questions which 

he and his advisors in the privy èouncil Office had about the actual opera-

tion of the Ministry Syst~ would probably be beat answered by the production" 

of a detailed plan. The questions troubling the Prime Minister included t~e 

following: 

- How would the Advisory Boards for the operating administratipns bè 

appointed (and by whom)? 

- What 1s their exact role to be? 

- How will the 'Authorities' within an operating Administration relate 

to'the boards and the chai~n of the Administration? 

- Exactly how will the proposed Marine Administration, including two 

Crown corporations (National Harbours Board and St. Lawrence Seaway Author-

35 ity) be tied together. 

While these specifie questions focused on the nature of the operating Anmin

istrations, the Prime Minister's view apparently was that ~uch ol the pro-

pased Ministry System would be open to the same sort of questioning until a 

proper plan was produced. 

The Cabinet Committee on Priorities and planning Again 

On February 17, 1970, the Minister tabled in the House of Commons 

a "Statement by the Minister on the Proposed Changes to Be Made in the Role 

36 
and Structure of the Federal Transport Portfolio". This doc:ument had been 

prepared initially by the Task Force, and examined by the Senior OfficiaIs 

.' , 
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" and the Deputy Minister before being presented to the Minister for his 

37 
approva1. !t would appear that the ~teerirt~ Committee h~dtreco~ended to 

n 

the Transport officiaIs, that the Minister discuss the document with the 

Cabinet Corrunittee on Priorities and Planning before placing it before the 

'. House. 'It is interesting to note that this Cabinet Committee review of a 

statement àesigned for tabling in the House, should actually be~ome an occa-

sion for fll~ther clarification and approval of the content of the reforms 

proposed by the Minister of Transport. 

l'lhen the Cabinet Committeé met during the second week in February, 

it apparently approved the document for tab1ing and suggested changes which 

had wider ramifications with respect to the cost-recovery objectives and the 

role of the Transport ~rtfolio in the North. Fl.rst, the Minister 3was cau-

tioned about giving the impression that the principle of 'user-pay' would 

make it unlikely that transportation would be used by the G0ve~nme~t as an 

instrument of development policy. Sécond, it was apparently suggeuted that 

the docuwent should make ib cJear that in it~ new activities in the North, 

the Ministry officiaIs were aware of the importpnce tq northern communities 

of the participation by federai government, employees in the lif'e of the - . 
communities. The latter instruction probably resulted from the renewed conc~rn 

(expressed most ~kely by D.l.A.N.D.) with respect to the prospective takeover 

by Transport of the Northern Transportation Company Limited and the establish-

ment within the Ministry of the Arctie Transportation Administration. While 

the Cabinet Committee did not appcar to back away,from its initial appr~val 

for these transfers, it did underline thè obligations of the Ministry to the 

native peoples and, in addition,> assure D.I.A.N.D. that' it wou1d receive , ~ 

adcquate representation in the Arctic transportation policy-making mechanisms 
, 

within the Ministry. 

.' Il 

, " , c 
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Treasury Board Approves an Establishment 

During the two months following this encounter with the Cabinet 
• 

Committee on priorities and Planning, the Minister and his department offi-

ciais attempted to deal with the particular problems raised by various 

components of the executive arena and the basic issue of developing a detailed 

plan of implementation. To this end, an Implementation Team was established 

with~epresentatives from each of the key branches of the Departrnent and 

agencies directly ,involved in the restructuring of the Ministry. In addition, 

the team included a permanent member from the Treasury Board secretariat.
38 

More directly related to the approval process, the D~ty Mini~r:' 

thoroughly discussed the question of senior appointments ~ith the Ad Hoc 

Steering Committee of Senior OfficiaIs on the public Service. On the basis 

of authori~y g~anted by the Ad Hoc Steering Cornrnittee, and in close consul-

tation with the Public Service Commission and the Privy Councii Office, a 

number of personnel (12) for key senior pOsts in the new ~dministrations, 
J 

agencies and Ministry Staff from both inside and outside Government were ap-

proached and tentatively agreed to assume new posts as soon as an establish-

39 ment was approved. These eIDijJoyment agreements had to be tentative at 

this point for two reasons. first, in a f~mal sense, Treasury Board had 

" not yet exam~ned ,the personnel requircrnents associated with the reorganization 

and approved the positions at the classification levels recommended by the ,. 

Transport officiaIs. Second, ther~ was strong evidence te suggest that 

Treasury Board, following in the footsteps of the Senior OfficiaIs would not .-
accept ~ ~ the p~ckage of positions with the titles and classification 

40 levels sugqested by Transport. There were particular reservations about 
,) 

the position of A~sociate Deputy Minister. In the event, this title was 

dropped in favour of Senior Assistant Deputy Minister prior to·the public 

'", 
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f . tIn 41 announcement 0 new appo~n ~ts. 

The fundamental approval for an establishment submission had to 

42 
come from Treasury Board. This approval_ was contingent.on classification 

action by the Board with respect to the level at which these senior managers 

could be recruited. Agreement on classification depended, in turn, on the 

acceptance by Treasury Board of the basic plan of organization for the Min-

istry, together with the recommended broad management responsibilities for 

the principal executive positions in the new Ministry Headquarters Staff and 

each of the major new components affected by these proposaIs. In short, 
~ 

under the umbrella of larger decisions on the part of the cabinet, Treasury 

/ 

Board had a clear ~~ndate to examine and approve the basic organization plan 
> 

for the Ministry and the classification and job descriptions of the senior 

managers ahove and inclusive of the level of SX 1. This p~ckage of proposaIs 

was prepared primariIy by the Task Force and the first draft was discussed 

briefly at the meeting of thé Ad Hoc Steering Committee in 1ate January, 

1970.
43 

It wa~ not until'February 23, a month later, that the proposaIs were 
4 

ready for submission to Treasury Board. During that time the proposaIs were 

extensively revised and enlarged, the major addition being a significant in-

crease in detailed information on the plan of organization for the Ministry 

44 
as a whole. 

The concern at Transport was that the plan of organization be 

acceptable to the Treasury Board OfficiaIs 80 that appOintment of the prin-
~ 

45 
cipai Ministry executives could proceed. , 

, 

These appointments had become 

the key to a smooth two-sttp imp~entation process in tge minds of the 

Transport officiaIs •. ,putting the principal executives in their place would 

permit planning and reorganization t~ proceed while .ensurin~hat the essen

tial operations of the components of the new Mi~stry oontinue without 
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inter~ption or impairment . .. The momentum of the reorganization could be 

~intaihed by the addition of the new senior execut~yes, despite the fact 

'that the Prime Minister's insistence on a detailed ~~ementation plan (.'/ ~ . "-,~' 
appeared, at thts' point, to make it impossible to plunge into an overall 

implementation effort i~ the immedia~e future. 

The presentation assured:Treasury Board that additional substanti-

,ating '"l:nformàtion, in the form of organizational structure and division of 

#'responsibilities affecting other senior executive positions and program 
,,l'r 

a~tivity s~r~ctures, ~ould be provided a~ approv~l wa~ sought for succèssive 

aspects of the reorganiza~on. Deve10pment of this more detailed informatibn 
" IV 

wou1d be carried out in association with officers of the Privy Counci1 Officé', 

. 
Treasury Board Secretariat, and Public Service Commission after the princi-

., , 
1 . h db' d th' " 46 pa execut1ves a' een appo1nte to e1r pos~t10ns. It was estimated 

-' 
that re-alignment of the functions encom~~ssed by the Ministry of Transport 

to serye the new opjectives would require·a progressive series of changes 
f • 

covering a period of appr~ximately' two years. While no co st calculations " , . , 
were includep in,the presentation, it was the opinion of Tran~port officiaIs 

that the ,Ministry plan of organizaticm could be in~ti tuted without an'y in-, ' 
• > 

crease in ~ggreJate ap~opriations for ,the programs'or votes 

the 1970-19J1 period.
47 Th~s contention was conditlonal, ~f 

affected during 

course, on the 

-: transfer r of fund$" from other qepartments whenever functions were transferred. 

, , -

) 

It was 'i.ndicaeed that sepa.rate autho~ization would be sought from Trêasury 

, " 
Bdard~ for each 'traosfer of functions as the conditions surrouqding the 

,transfer, werEf app~oved: 

" , 

" • 0 

: ' , The~basic cirganizatio~ plan presented in the.submission to Trea-

sury Boat~ F,ovided very little ~ew ii\forrnation which had not been made 
} ,~' .. , ~ 

avai~able '-in the Task Force Repo~t or', the' original submission to Cabinet. 
,. 

1 . .. ., 1:1 
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~ 

However, it did en large to sorne ~tent on the role of ~he Headquarters 

Staff within ~e new ~inistry, and raise s?me ~oub~s about the continuing 

commitment of the Minis~er 'and his advisors to the concept of ~ecentraliza-

tion as outlined in thé Task FOrce Report. The ,two subjects are'very much 

intertwined, as an~ retreat f~om decentralization seerne~o lead tO,increased 

authority for' the Ministry s~~f and Executive. 

While 'it was clearly stated that the Ministry rernained in essence a 

collection of 4eeentralized self-eontaine~ operating eomponents, the neees-

sity of cen~al planning 'and control was stressèd. The extentof à$Cen~ral-
'" , ~ 

ization and freedom to make deeisions would vary from one eomponent to ànother 

,-4' ;-'nd depend latgely on 

~ "that the units of the 

the judgernen~ of the Ministry Executive. This meant 

Ministry Staff would funetion with different degrees' 

of intensity ViS-A-vis the differ,ent opera,ting component~ of the Ministry. 

Collectively, the units in. the Ministry Staff would d~redt their attention 
~ 

to providing a cohesive, unified system of mà~a9ement focused on overall,' 
,,'. 

Il 

-II 48 
planning, P9~!cy formulation, prograrn'coordination and evaluation of results. . ' 

> However" there woul~be occasions when the Ministry~'Staff would undertake 
\ ' 

projects which rnight norrnally be assigned. to one of the deeentralized eom~ 

ponents but ·because of government direction; interests of t~e public, i~por
o 

tance-to the.Ministry, scaree resourGes or'econornies of scale, ~ould be 

f~morc e~pedi tiousl~ __ carried out oy the iinist!y Staff. This appeared to 

; open the door to • invasion' by thf M±1listry Staff of 'teriitory-'~ earlier 
c ,. 49 

qéded to the Admin!strat~ons. • 

Th~ eompl~te _ subni.:sion to Treasury BOJu'd 'llwas' aetua~ly delivere8 

at the beginn~ng of M~rch, 1970. 
.'~ ." Prior to its c~nsideration by the Board, 

'" the Submi,sSion wa~ examined by the progr~~~T~h ~f the. Secretariat. In 

advising ,the Bo~d, the program analysts .no,ted' that Cabine.t had al:relldy , 

" 
1 

1 

) 

" . 
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\ 
U 

1 

approved the new objectives, the Ministry concept, and a basic pla~ of organ-
f 

ization detailed only ~o- the levei of major component parts - the basic units 
.() 

\ 
making up the Ministry. Cabinet had not approved the basic plan of organiza-

tion for the Ministry Staff upon which most of the classification action 

would be based. In the view of the Treasury Board officiaIs, .,this was the 
\;.,-'- t 

cOQ~~tious area primarily because the relationships between th~-Ministry 
.- , 

Executive and Staff and the rest of the Ministry were not-olearly define~in 

the submission to Treasury Board. The program analysts ,advised the-Board 

t~t in very general terms there were six question areas in the reorg~nizati~n 

p~n: 

(l) the functions and responsibilitie~ of the Transportation Develop-

ment Agency and the Ministry staff. 

(2) 

(3) 

the relationship of the 

the precise division of 

Arctic Administration to the Ministry'

ectn~mic research between the Canadian 
. 

Transpor·t conuni.l;sion, the Transportation Dev,elopment Agency and the proposed 

planning Branch of the Ministry Staff. 

(4) the nature of the authority of the Ministry Stafz over the Adm~n- . 

istrations. 

CS) the.,status of the int!,,!r).ocking' Boards. 

(6) the length of time and process invoiv~d in dissolving t~é National 
c'-

Q, 

Harbours Board and the St. Lawrence Seaway Authority, and tr~sfetring re-

sources from these corporations and the Department of PUblic Works ta the.new 

Marine Administr~tion. 
,"" 

Most of thesé issues had been raised before in some form by the 

-
Ad Hoc Steering Committee or ~e Cabinet Committee on P;iorities and Piàn~ing, - . 
and their reemerg~nce in this rev1ew situa~ion ia ~t surpc1sing. It merely 

tif ~ t). Q , 

serves- to underline the fact that the senior TranSpOrt ..offici~ls were not 
~ '-

\" 

.' . . , ~ 

:. 

J 



f 

(j t 

~e , 

. . -, 

. , 
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prepared~at this time to describe in detail how the Ministry wquld look after 
l,. 

the impl~entation ~rocess was complete. The advice prQffered by the pro· 

gram analysts seemod to reflect the felt need at Transport for flexibility 
1 

b 
in that the question areas outlined were not se en to be sufficient reason to 

delay approval of the Transport submission. In,fact, the program analysts 
. . 

~ecornmended that Trcasury Board approve the basic plan bf organization (as' 
1 • 

weIl as the néw_oLj~ctives) on the ungerstanding that the plan shouid hé 

scbjéct t9 further defin~tion anq submissions'to Treasury Board inorespect 

of.,detailec;l implementation, program and activity str,,!ctures for the entire 
, 

organization, detailed orga~ization for each component, and· the transfer of 

resoùrccs required between existing and new program~ .• 

The declsion of·Treasury Board on the Transport submission was 

reached at a 'meetîng just prior to the beginning of' April. .. 'rreasury Board 

Thp.Bo.J.rd n t outline 

'lU~}ifiCdëprcV.J.l. of it~ o· ... n prog!'.:m\ ~I:::l:/ .b:',. 

the,partïcular question are~s put forward by the 

the 

The 

, 
, ' 

s h'-::' instead indicated that it exp~cted the resolution of 
f ( . '.' 

J 

~Sbues raised 'by the Cabinet in thé,for~hc~ming report by 
, J , 

Transport to the Cabinet Comrnit~ee on the Public Servic~. 
. ,.io" -- _ 
cl noted that ifs qualified approval provided an interlm basis upon 

a full implementation PI~n'co~ be struetur~d and senior ~anagers ap

Whil.e in the Board' S oPinio~e ff the .en' mana~ement POSi.J 

tions mast notably that,of the • l\ssociate D~ptl't.y 1-1in~st~r had not been d, éjned 
~ , . - , 

'ilo 

clèarly enough to permit final classi,ficaÜpn a nd- 'appointment aotion at ,tpis 
, , ~ , 

-
'tirnc, the Minister of Transport would still- b~ able te make interim arrangc-' ~ 

o • 

,lments for most of the key management pOsitions 50 that appointments qould 

50 
he ma,dcoin the neël'C future. 

- l, <, r-

I 
l ' 

'\ 
l , 1 

1 l, 

\ 

'i 
ï 
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The Search fbr an Interim Baais for Implementation ... 

) The Treasury Board action on the basic organization p11n and tne 

senior personnel was consistent with ilgreements, reached on these q\!~8tions 

at a meeting in late March of the Ad Hoc Steering COnUni ttee whi'ch wa!': attenèled 

by senior Tran~port officiaIs. This meeting in effect contipued the discussion 

• '. ' 51 of ijPints raised at ~he earlier sessions with t~e Senior Offrcials. It al~o 

. 
considered a draft of a submission by t~e Minister of Transport to the Cabinét 

." 

/ 
Conunittee on the Public Service. This submissiol1 was prepared by the newly 

appointed Implementation Team in order that the Minister might fulfill the 

Cabinet l.nstllu~tions of December 19, 196~, that he provide {he. cabi' Commi

ttee on the Public Service with a detail.9d' imp1ementation plan. In ~t, th~ 
• 

Minister did not provide a detailed plan. He suggestcd t,hat such a plan would . -
not'be avai1able untii the Implementatiorl Team submitted its report at the 

end of July, 1970. Instead, the submission ,apparently gave an ascounting of 

, 
the progress which, had so far. been made in implementin,g the Ministry"System, 

" 1 

and a gcneral overview of the af)ticipated implementation process which was 

exp:cted to take 18 months to complete. 

The Minisber's implementation srrategy was now founàed on two 

... , 
crucial events: the speedy appointment of the senior executives at the ~ore 

, , 
I! 1 

of the nèw Ministry,!ari~ the accep~ability to'the Ad Hoc Committee and the 
, , /"" ... 

- l •• (!.t.; '" i, 

Cabinet Committee on the Public Service of a progress report in lieu of a 

detailed implem~ntation scheme. Since early FebruarYt the Minister and his 
4-r , 

senior 3~visor~ had hintad a~ the difficultie~' ass9ciaté~'w~th produ~ng a 
~ r .., 

detail~d implementation plan in a short period of time. 
. -

They appear ta have 
Q 

I, " 1 

, / 

been ,quite anxiôus abo~~/the~prospect of the reorganizatio~lO$inq its mom-
~ 1 w ---- _ 

entum in t~e ~vent that it wa~ delayed by the ~repara~on of thé detailed 
\..,.~ f 1 ~ (' 

plan. . . 
1 

The appointment of a do~en senior ex,c~tiveR'~on be9~n ta ~ viewed 

" , ! 

, \ . \ .. \ 
1 ' 
1 

, ,. 

"-



as an interim step which would restore moltlentum. These appointments combüœd 
, 

with a t)rporary relaxation of u~e Cabinet and the Prime Minister's demand 

for a de~ailed plan would allow ~he implementation process to continue at a 

reasonable pace. a 

r 
Not only did the meeting of the Ad Hoc Committee in late March pro-

" 0 

bably provide a posl.tive input to the Treas.ury Board ,discussion of the tw~lve 

senior management positions, but it also aP.t:roved in general the proposed 

" Cabinet submission. Apparently, no concern was expressed that the submission· p 

,.... ..; 

," ., .. 

d 'a t '1 fI t h Pl" . f b' 52 *' ~ no ent~re y re ec t e ear 1er l.nstruct10ns 010 Ca l.net. < In fact,there 

<'J 

is probably no reason why there should have been a great deal of concern on 

th~s point. The Minister was in a position to advise the Cabinet Commit tee of 

" 
the cHange that had been made in the MJhistry objective.' The Minister'~ould' 

a.1so report on the results of discussions he~d wi th Treasllry Board: the 'Pub] ie -Service Commissicn, the ~epaftment of InQia~ Affairs and Northern Development 
/. 

and the Departmer ',8 of Public Works. In res.a?0ns~ to, the concerrt of prime 

Minisber and the P~ivy Council Office,'the MinisteF apparently ~ade an attempt 

to clar if y thê leqis~tive demands of the reo~ganization. On the, whole, the 

~~tance of these demanda was being played down by thè Minister and hi~ 
( . 

-.advjsors at th1s time. The baslç thesis~wâs that no legislation'would be re-

quired until the 1971-72 Session and then it might PI ove necessary merely to 

revise the National Transp?rtatio~ Act with respect to the research functions 

53 " . 
of the"~.T.c. The ~inis:er ;oUld also report t~'theOCabi~~t C~itte~ 

the recent Ports Poll.cy submission to Cabinet ,cal.led for l.egislation but thàt 

~é~t had no~ ye,t considered ,~he poa~y. ,~t ~as anticipatep that acceptanc~ 

'of ~e ncw pOlicy.would necessjtate the>repeai of the National Harbours ~oafdç 
• ) • b . - .. 

,~ .. ~C't, buf;:, at the sam~ tfmp., \'IOuld oompletely nul~ify ~he problem of assiml:~ting , 

. '. ~ 54 
the Board ihto the Marine Administration. , The Prime Minister and his advisofS 

,j .. '. 
\ 

" , , \ 

, 
o 

,l 

" 
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had expressed sorne particular concern alx;wt the intègration of the propo::>ed 

" Marine Administration and while legis1ation would be required to deal with 

the National Harbours Board, the Minister could point out that the S't. 

Lawrence Seawa~ Authority wou1d be brought under the umbre11a of the Adminis-

tration" without legislation through the simple expedient of appointing one 

person as ooth Administrator and President of the AuthoriLy.55 

Wh{le sorne thought had becn given to the 

1 
issues involved in the , 

real~gnment of other prograrn~ and func;,tions wi thin the Mini 5 try, in terms ' 
. / 

of projecting the path and implications of the 1rnplementation process .into 

i the future little p~ecise information could be provided by the Minister at 

that time. Bvcn.)specific issues p.reviously s\reSSed by the Prime Minj sLer 

ana the Privy Couneil Office were'quickly pass\d over. ,Fo~ instance,'there 

had been sorne concern earlier about the questions of appointments to the Advi-

sory Boards and the relationship between a Board, the Chai~an of an Admin-
1- ' 

istration, and the rroposed Authori~ies within the Administration. However, 

the Minister, could do little more than suggest that he would reconuneQd the." 

appointment of specifie individuals to the Secni'tary of the Cabinet' for 
, ~ 

'" 56 
approval. The concept of the 'Auth~rity' was a1so raîsed, Lut only in50-

" 
1 

mueh as the Minister suggested that. Management Boards cou1d be constituted for 
1 

the prbposed Authorities whiC;;h might have a prcdominantly. local mel'lbershipl 
,-

it seemed elear that ei ther conceptualization of the 'Authority ~ had not pro-

~ gressed beyond the work done by the Tas~ Force, or the Minister did not want 

to cOJ-Imi~ hi~~elf rirt1\~y to t.he 'Authority' model at that-"'t.d.me. ' c 

/ with respect to othe~ program realignments within the ~nistry and 
"1 _ " .. 

" 

the exparadéd functipns of componcnts of the n~w MinistJ:Y Headquarters St:.aff, 
,.' 

the Minister clearly wânted to 4jivé the" impress':ioit, that interaction between 
" 1 1 -

the Implr.mentatiôn Team and the anticipated new ~enior 'executive officers 

" ' 

'.1 " 
'3 

, , 
1 ~ 1) ..... ~ , , ,1 
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and M1ministra tor~ wi th in the Minlstry would be th~ major determinant of ii:s 
r) • 

final 'shape'. HO\-lENer, some interc3ting details ",ere suggested. The Miri-

ister and his advisors w~re able to outline the artticipated responsibilitles 

of 'the Surface Transportation Administration more closely. In addition, it " ., 

was indicated at that time that the Transportation Development Agency would 
o (T 

be given a proq"ram in' line ,·Ii th the recommendations of the Science Counci1. ~ 

The Council had'entered into the,approval process ~rl March whenjt made re

cornmyndatiOnS to the President of the Treasury Board (in his capa'city as , 

Chairrnan of the Cabj net Commi ttee on Science poli~y and ,Technology) concern-

ir.g the organization and operatint] principles of the Trallspvrtation Develop-, 

ment A'gency. 'rhese views were based on the Council"s broad I)ul.delines for 

57 
the future use and development of sçi~nce and v.echnologv in Canacla. In 

the opinic~ of the Council, if ~ajor mission-oriented programs in t~anspor-

tation were to be successful, subs,tantial levels of ,federal funding would be 

r,equircd and the iigency responsibl:e for these funds ,would have to ir.vo11e 

industry, 90vérnm~nt and the universities in the initial planning and 
, , 

58 ' subsequent execution 9f such programs. The Council endor.sed the prbpvsed 
}. ." , 

Transportation DeveIopment Agency as' the' apprbpr~at.e body. ta coordirlatè these 

activities and provi&~ funds, but advised that the ldrgest portion of each 

major.program should b'e located in industry an~ the universities. It'further 
~ 

endorsed the policy of working towards a high level of recoverable financing 

for, transportation re~earch and develo~ment,· anq rec~mmended the establish-
. .. ~ , 

ment of a st:con') nationa) transportat-ion reseëlT.:h a,nd dpvelopment adviso~yç 
, ' Q 

éommittee compoHe'd of r~presentatives f.rom governlllent, industry' and un~v'er'-
, -

sities which wculd guid~ the.Agcncy in tpe ~el~ctidn of.major programs for .' 
r 59 

national trdnapprtatiou. Ali 9; th~.,e recoromen~"tions were 8\een by the 
, . , i , 

Ministry Execllt:!,ye to be cons'i~tent with Transport; thinkin9', at thAt- time, 
, \ 

, ' 

" ;' 

.' 

1 

- ' 1 
• • 1 

, J' 1 
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on the prope~ role for the Agency. Moreover, as the President of Treasury 

'" 
Board and his advisors shared the Science Council's views, it was secn to be 

potentially helpful in gaining future TreaS\lry Board cooperation in settif,\g 

up an establishment for ,the Agency, to stress the Minister's a9reement 

before the Cabinet Cornmittee.
60 

In the discussion of the enlarged responsibilities of the Ministry 

Headquarters cornponents, the fina'ncial implications of the c;st-reeovery prin-

ciple were apparently outli~ed for Cabinet. Ministry officiaIs had become in

creasingly conscious of t~rest~aints irnposed on cost-recovery by the econ~~ 
1 

~ ~ 

rny's inflationary state. This problern had contributed to delay in the 
, 1 

l f h ' . dI' .... 61 sett ernent 0 t e rate-sett~ng e egat10n 1~sue. The occasion of this 

submission to Cabinet was apparently also used to report the finds (Jf .. the de-· 

partrnental Revenue Survey Te~ which were devèloped inde~end~ntly of the work 

of the Task Force. The most important proposaI of the Revenue SUL"Vey Team had 

been its definitioJ'l ~f true 'costs' at ~e Administration levell" only by 

reaching a~r;eerlÎ~nt on the cost fë;lctor woulél it be possible to distinguish bet-: 
• , .. 6 ' 

f . . d d d - 62 W' h t ween cost-7ecovery or serV1ces prov1 e an taxat~on. 1t respect 0 

polieies,' procedures and decision criçeria for rate7~etting, ii seems clea~ 

that the proposaIs had not aitered appreciably since the y had been discussed 
• .. '" ~, J .. 

hefore the Senior Offic~ .:21& in'"'Jan!lary, and that the ~egotiat1ons ~ith Treasury 
, 

Board and the pri~y Counel! Office were stil~ in an unsettled state. J A similar 
. 

"unçertainty must have been evident in the submission's discussion of the pIan-
, . 

ning rolc or' the Minit;try Headquarters Staff and the ~xact nature of th~ powers ". , -
whlop wouid accrue .to the ~dministrations through dpcentralization. The impIi-

cation was that'exact answers would emerqe,only if the senior executive off~cers 
. 

were appoi~ted and the. implemen~at,ion proQess ~as begun in earJ10st'. ' 
r 

This "me&sage \olas apparently: communicated to the Prime Ministoer by the 

i, " 

( 
" 

, l \ 
~ ! • , 1 

. ' 
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Minister in mid-;"~pri1 with the rècommendation that the Cdbinet Conunittee on 

the Public Servi cd meet to disouss the progress report. 63 When the Committee 

met in late April, 1970, it was clear that the Minister's argument had car~ied 

the day. The Cornmittee. chdired by the Prime Minister, apparently agreed in 

principle that the Minister could proceed with the implementation of the 
./~ < -, 

~nistry System' as long as the agreement in principle was not construed as 

permission to itnplemeT.t spccifié proposaIs. Such pruposals were still to be 
'\ 

sup'llitted te Cùbin<:'t for approval in the normal manner if it was the kind of 

Eropcscll that would ordinari~y corne before Cabinet as a matter of course.
64 

" . -The impli~ticns,Gt this conditional approva~ for implementation 

are note Lentirely (:lear, but it. is O~iOUS that the Hinister of Transport 

and his sénior officiaIs interpreted the appt'oval in the wid~st. possible 

terms. The implementation process was to proceed without furt.her refer('nce 

-to Cabinet unless a proposa] arOse which in the normal course of Governrnent 

business was'not in the Minister'~ power. te de~i~e withou~ consultation 
;J 

with Cabinet •. Over the next two yeaxs the MinistrY'Systern was implemented 

throughout the whole of the Trans~~t portfolio and yet subrnissions to Cab-

inet were apparently only seriously considered with respect to three issue~: 

the i~plementati~n of the new Ports Policy, the~~Ôrganization of ~he Marine 

Admin1str~tion, and the aiteration of. the portfolio's titie from Department 

to Ministry.65 In addition, further requests for the approva1 of establi,sh-
1 

ment for~~us Minibtry components were directed to Treasury Board on 
. 

'.lev~ra] occasiclic 'a3 the impleme l1tation proceeded. 

J 

.' . '. l,. 

f • 

" 
0, 

. ~' 

, .. 

, c 



(, 

) , 

l 
. . 

. ' 
.. 179 -

Notes for Chapter Four 

IUnder the regulations in force at that time, a Cabinet ~o~n~ 
was expected to contain information rclating to the purpose, backgrau~d 
nature and general implications of the policy proposaI in q~estion, as weIl 
as specifie recommendat2ons for Cabinet appr~~~l. In early 1970, the se 
regulations were changed by Cabinet to include specifie referenc~s to the 
program, planning and budgeting approach, financial considerations, federal
provincial fact.ors, interdepartmental consultations, pub] ic relations 
conside~ations and caucus consultat~ons. 

20ccaSl.Ona11y, ~n matters of 'extreme urgency' a memç.randum may 
bypass th~ Cabl.net Conunittee sY!itern, but the issue of 'extreme urgency' ha!'t 
to be cleared with the Prime MiI'ister or Acting. Prime Hinister. _ This issue 
is discussed in general terms in W.j\. Matheson, "The C'abinet and the Canadiatl 
Dureau-::racy," in Public }\d.rninistration in Canada: Selected .!<eadi1l9s, ed. by. 
w. D. K. Kernaghan and A. M. Willms (2nd ed.; Toronto: 1971), p. 346, and 
in G. Robertson l "The Changing Roles of the privy Council Office ~" Canadian 
Public Adminlstration, Vol. 14, No. 4 (Winter, 1971), p. 498. ' 

b. 
3 

These three individuals also formed the nucleus of another re~a-
tively unknown screening agency, the Ad Hoc Steering Committee of Senior 
Officials on the Public Service. Since 197,0, additional membel.s have 'apparently 
been addéd to. the Committee including on~ or two deputy m'~nisters who normally 
scr .... c for one };ear terres and a very senior French Canadi'ln .rn~l 1(' sel"~r"nt.. 
It is not clear whether the recent appointment of the latter mcrnber is to be 
a perrndnent feature of the Committee m~rnbership of merely a temporary measurè 
to offset the fact that the core group contains ro French-Canadians. It is 
the role of this l'onunittee to screen aIl prospect:ve app6intments to;senior 
public service posts and to aqvise- the prime'Minister of~ trre sU1tabiiity and 
per.fol!'mance of specifie individuals. "This C6nunittee, ~ctS as the secreta:r:Jal 
and advisory body to the Cabinet ·Committee on the Public Service. See 11. ' 
Hicks, "The Treasury B6ard of Canada and Its Clients" F ive Years of Change 
and 'Administrative Reforrn," ,.canadian P'ublic Administrat10n, Vol. 16, No. 2 
(Summar, 1~7~) p. 197. For an account of the role of the P.M.O. in this 
order-in-council appointItrent process see M.. Lalonde, "The 'Chçmging Ro] e of 
the Prime Minister' s Office," Canadiart Public Administration, Vol. 14, No. 4 
(Winter, 1971), pp~ 527-28. 

. " 

4The draft of t~e Report considered by the Steering Comm~ttee 
stated that many of the ideas for puttinq the operating Administrations on 
a 'more' business-like bâ.sis were ext~nS\ions of,.Glassco recommendations. .. 1__ 

SCf. pp. 124-25. 
ry 

6For an account ~f the accepted procedures in these ~reas see 'R.'H. 
Dowdell, "Personnel Administration in t.he Federal Public Service, Il in Public 
Admi~istration in Canada: Sele~ted Readin~, ed. by W.D.K. Kernaghan and 
A. ~. ~ilLrns (2nd ed.; Toronto: 197î)~ pp. 2V6-304. . 

, j' , ,; 

7 
, E.g. with respect to the question of diUerent s~ct~al: models 

fp,r different Admir.istl.cltiofIS, th~ Stee~ing Comitd ttee seemcd satisfj,ed to 
l 
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~ , .. 
/ 

merely raü:e the issue, discuss it, and then drop the subject at least until 
after the Ministry System WdS approved in pr~nciple b'y Cabinet. 

8Clearly the Administrations by following th~<user-charqe principlè 
would not be 'caxing' the ~ser, but rather charging him up to'the :evel of 
the cost of the servl.ce pr8vl.ded. The problem ... 1as t.hat the Governrnent had 

, J 

no policy on the dis(~ncti~n between user-charge and general taxation,. 
therefore i t was open tô ·,the chal ge tha t the Administrations would be 'tax ing' 
th'e user without the authority of the Governor-in-Council. 

~Although the Task Force Report continued to refer to the possibility~ 
of Crown corporation iepresentation on the Admin~stration Advisory Boards, 
this Idea reccived no further attention and was n€!ver implemented. Neither 
thE' Senior Officiù .... s nor the Cabinet Committce on priorities and Planning 
appeared anxious to entertain the idea of any alteration in the formal'rela
tionships between the major Crown corporations (Air Canada and the C.N.R.) 
and the Minister of Transport. 

10 ,,tt.. " 
This 'issue i~ dis~ussed fully in the context of the implementation 

of the proposed Harine Administration. See pp. 250-60. 

Il 
The f 1.nal draft of the Task Force Report ..... as J'lot prepared until 

th~ reaction of Cab1.net to the recommendations was known. See the preceding 
Chapter for a review of the Final Report. 

12'1 \,. .. d .. . . 1 ct . cl . ''le !~:!.nl.stèr an Deput'l L·!l.nl.ster appé.'lrent ~ .. 1 ~C1JSS"?_ quest''''f\'S' 
which the Senior OfficiaIs had ra1.scd about the nature of appointments at 
the Assi~tant Deputy Minister and Director General levels without the pre
sense of any adv;.sors. Among t.he question riiscl''5sed was the opposition of 
the ~énior Offi-:::lals to the appoinbnent of· an Associatc Deputy t-hnister~. It 
would appear that the Prime Min1.ster was anxiçus to phase out this job tit~ 
}?er1taps because it had been used -in various departments to plaoe a French
Carfadian near the top of the departmental bureaucracy in'situations where 
the il'ldividuals ln question were never given respol1sibilities commensuratc 

. with the·title. The number oi Assistant Dcputy Ministers and their distri
bution am::>ng the units witnin the Ministry Staff'. would also seern to havE' be<m 
an issue.. 

13see Chapter ,S1.X, p. 267. o 

• ~4The use of audio-vîsual aids in the presentation of poli~ proposals 
to Cabinet ccmmft,t;~s j s not. uncommon. These aids are disoussed further in 
Chapte.c Five. ' 1 J , 

15" , " 
. Thé r~gular membero of the Committee at this time werc the prime/ 

Minister' (Chd1rrnan), the President of Tceasury Board (Vice-Chairman), the 
Ministér for External Atfa~rs, the Ministct of Finance, the Minister ôf 
f' • 

Justice; anq th~ secretary'of State. rhe President of Treas~ry Board and ~ 
the Moinister Of~inance are 'normally as·s:lI:.ted by their most senior offici~ls, 
who would includ· i Il th] fi caqe the Secretary cf'Treasury D~ard (one_ of tht 
members of 'the A Htlc Co:nmittt;!c). The Secretary of thè Ca inet comm4'ttee 1 

• 1 

: du:ting this periqd ~REi ~~chaeJ Pitfield , Depu:t,y secre't~r'y p~ans), pr\vy 
i Couneil Offlçe. These &~nior bur~~ucrat8, alpng wrth·~rdon Robertson 

/ ~ ~... , l , l '. ~ 
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(Secretary to Cabinet and Chairman of the.: Ad Hoc Cotnmittee of Senior 
OfficiaIs) and A. W. Johnson (then A.D.M. 1 Financej were the main SUPf")rters 
within the Ce!ltra1 Agencies of Prime Minister Trudettu's on-going effo.J:ts to 
improve the policy-making proèess within tht;! federal bureaùcracy. S~e G. B. 
Doern, "The Deve10pment of Policy brganizations in the E')(ecut.f~e Arl!l"Ja," in 
ThE; Structures of Pol1cy-Mak,)_ng' in Canada, ed. by G. B.' Doern and P. Aucoin / 
(Toronto, 1~7l); and M. Hicks, ~. cit., p. 187. _ 

16The Cornmittce seemed inclined to view the Secretary of State's 
portfolio as a form of Ministry. See H. Lafrarnboise, "Portfolio Structure 
and the Ministry System: A Moùel for the Canadian Federal Sery~ç~," Optimum, ~ 
Vol. ], No. 1 (Winte!:", 1970), pp. 29-46. See also D. R. YE'omans, "Decentra- ~ 
1ization of 1\uthority," Canadiûr. Public Administratjon, ~l. 12', No. 1 
(Spring, 1969), p. 18. 

l7All of the members of thE' Task Force, with the exceptwn of the 
acadcmic 'outsider', continued to c1dv1se t.he Députy M1nister and assist 
~im in the 'preparation of the necessary documentatiQn. The most prominent 

J,J 
advisors were tKe two co-chairmen of t.he Task Force. 

18' -The communicat1.ons and implementation of the accepted,reform pro-
posaIs areûna1yzcd in detail in the following two chapters. 

19The, r-:in1.stry Obj ective was expanded to rl..!ad: "ta < ensurf.: that 
national transporta,tion policy influences alld responds to the oDJectives and 
progr<iJlIb of the public dnd fil lvat.e 'bèCL0!S." 'rh~b c.baJl<je mdy l!ùve Leen 
recommcndcd at the Cabinet Committe~ meeting ot December 12, as it was in
cIudcd ,in, the final revision of the Task Forcc Report. 

, 

20A r;r"·t deal of land owned by th~ feclcral government is controllen 
by the Minister of Transport, and his cooperation with the proposed property 
management approach would be cssential to its success. 

21T~e ~harves referrcd to were at that time controlled by Transport 
Or Public Works. Ttle Oeputy rÙnister aiso indicated that 'certain wharve~ 
then in Transport or Public \'lorks should also be transferred ta the Depdrt
ment of Fisheries. The jaea, further developed in the new Ports Policy 
submis~ion to Cabinet, was that the criterion for control of sueh facilitien 
S~ld be their function. 

)2A good basic discussion of ratc-settipg (establishing fees to be 
charged for services providcd by the GOV'Prrunent} and vote-nettirl'tlf, .. (the deduc

b tj,e'n of certain r~vcnues fr;om the gross amount of an cxpenditl.lre vote in the 
Estiruates) is found in The Royal Commission on Gove~~ent Organization 
Rer~r~, V9l. 1 (Ottawa: 1962), pp. l6~-168. 

, 23The Senior Officia1s appare,ntly" suggested that the Administrcitions 
<~ should have more -fréedom of dolegatea autnori ty j n ,this questl.on than the 
. D!'lputy Minister\ oX': Task Forc;c 'was prepar'ed lo request. It may have been 

pronosed nt this ti.mc that there b~ d -certain categor.y o,f rate--setting powers 
which the A~inistrwons CO'.11d exe-rcise by mel.'ely informing th~: Minister one 
mon;h iin advance. It,may a150 )~ve been suggeat.ed th~t there be' a cateqory , -
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of rate-setting powcrs whj ch the Minist.er cou'ld exercisc -without reportin':3 
to Tr~asury Board and lh~ Privy Council Office. 

24 hl' , , , l 1 T e Roya CornmlSS10Tl on Governmcnt Organ1zat~on Report, Va • 
(Ottawa: lCJ(2), p. 101. 

25 h . , 1 A cas acc0untIng system ba1a~cAs,actua collected,cash revenues 
againat actual di~pc:rsed cash expenditures while an accrual acc0unting 
system i~cludes outsL«nding as weIl as cash items on the revenue and expen
diture sides - the transé"ctions durirw a c0rtain periode See Roval Co~ission 
on Govern.rr.ent orga!"l~_·::Ition Report, vo\~ 1 (Ottawa: 1962), pp. 173-74. 

\J 
26 l' f nd ' f' d . , l A revu VJng u 15 a means 0 provI ~ng cash ta flnance a cyc e 

of operations. In~tl ally thé "fund is estdblj shed tj1rough a cash appropria
tion, a non-budq~'tary t cansaction. Thf; amounts' expended from 'the funds are 
restored therelo, either by earnings from operati,ons or by' transfers from 
other funds, sa thqt the original capital from the fund is kept Intact. 
~., p. 220. 

27 
For a clear discussion of the "normal n relationship bet'ween 

Treasury Board dnd rederal depL1rt.'1\ents, sec H. R. Billls, "Financial AdmJ.lllS
tration ln Canada," il! Public Administration in Callada: Se>lectcd R€'.,adl,T.as, cd. -- ""'--
by W. D. K. Kénnghan and 'A. M. Wl."Ums (2nd ed.; Torcbl'lto: 1971), pp. 259-&5; 
and A. H. Johnson, "Mü'nagement Theory and Cabinet Gov~rnment..," Ct.nad ian 
Publ]/: l\c!r'l_~1.stration, Vol. 15, No. 3 (Fall, 1972), pp. 418-27. 

20SX '1 ï~ the firs~ leve1 ,of the Executive Cate9ory, composed or' 
posItions the incu",l>C'nts of which are responsible" for the management of 
md.jol. organizat ior,al uni ts or the prov1sio~ of advice on the devolopment of 
maJor policies O~ ~rograns. An SX l would generally be a Branch oirectcr. 

v \ 

29This docllr.wnt was ,1 il ter revised and enlarqeo to pecome part of 
the submission m::tdc:: to Treasury Board on F'ebruary 23, 1970. See pp. '167-173 . 

. 30 h t' h' '1" l d b Prlor t..o t e mee lng, t e Pr1vy ~ounc1 Oiflce a so ma e a su -
rniSSl.on to the Ad Hoc Steerillg C0l111!littee on the supJect pf the classifiéat1.on 
of senior Ministry personnel. Thj s was probably a re~ul t of th,e PI. in,e 
Minister' s particu1c1r ir..te:rest· iQ as€)lring that. the Assobiat-e Dèputy Minis,ler 
classification be ~I.scontinueà. • 

31presumably, a report from the Mlnister would also provide the 
Prime Ministm:: wit..h an ppport1lnity to ascertain,.;t~at his Cabinet collea~e 
IJerceived the rE'Gults of the steering Conunittee meeting in pnllcisely the 
sante light as the Chairmi'ln of t.'''.e StcE'ring Commltteé who would probably 
report to the prime Minister indopendently. ;:. r 

3 2 h' - .~ d ' f . Id') h T C 1mpact OL ~Ie lsqovery 0 01 an gas.reserves ~n t1e Nort 
on transportation p]anninq and policy is cùrcfu11y explored in E. ~éman, 
~'Tre..nsportation Policy. in the Norfh: Organi.zational Goals ~nd Policy:?nvi!j 
ronmen~" '(a pùl~cr ddivcre<l +:0 the c9nfere.lC~ on Canadiitn National TranspOrt 
Policy. Yod" University, Hny, 1972). 0 
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33The National Transportation Act (R.S.C. 1970-71, t.N-11). It 
appeared to be the vie~~f the'Mini~ter and his advisors that, to date, the 
C.T.C. had not exercised 'ts policy research ro1e to the full extent set 
down in the Abt. See the scu~sion of the C.T.C.'s potentia1 authority in 
this policy advisory are~ in Chapter Two. ~II 

34 h' f h 1 l' ed f th ' t' 'd ' T e 1ssue 0 t e egl atlve ne s 0 e reorganlza lon lS lS-

cussed in detail in Chapter Six. 

). 35Th~ problems of this parti ular 
the recent submission to Cabinet (Febru ry 
port of a policy memorandum advocating tH 
control over ports, which would have alter 
Harbours Board. See pp. 255-60. 

Administration were complicated by 
4, 1970) by the Minister of Trans
reorganization of the federal 

the status of the National 

" - ~ 
36The manner in WhlCh the reorganizatio~was communicated 

House of Commons is examined in Chapter Five. '" 
"-

37see pp. 151-'52. Apparent1y, the Senior Off~als - and 
larly the Chairman of the Steering Committee - had provid~ useful 
comments on the draft of the document. ' 

to the 

particu
detaUed 

38A full account of the appointment and work of this Team ~an be 
found in Chapter six. 

39DetaiJ s regarding the availabÙi ty for secondment from industry 
alld the universi ties of a few individuals to serve for a two to three year 
period in the Ministry were also discussed with the Ad Hoc Steering Comml, 
ttee. The 12 senior posts to be filled inc1uded the following: ,Associate 
Deputy Minister; Senior Ministry Executive (S.M.E.) - Public Affairs; 
S.M.E. - policy, planning and Coordination; S.M.E. - Finance; S.M.E.
Personnel, Organization and Management Review; Ministry Legal Counsel; 
Administrator - can~dian Air Transportation Administration; Administrator
Canadian Marine Trarl\portation Administration; Administrator - Canadian 
Surface Transportation Administration; Administrator - Arctic Transportation 
Administration; Administrator - Transportation Development Agency; Adminis-

~ trator - Canadlan Meteoro1ogical Service. 

40 Sec footnote 12. 

41 See footnote 50. 

42An establishment submission is a list of authorizcd staff positions 
making up the orif~nizationa1 unit in question. See The Royal Commission on 
Goverrunent Organization,Report, Vol. 1 (ottawa: 1962),1 p. 145. For an 
overview of the Treasury Board rol~ with respect to departmental organization 
see A. W. Johnson, ~. cit., pp. 77-78. 

43This submission is mentioned on p. 160. 

44The submission contained the job descriptions for the senior 
management positions revised on the hasis of those presented to the Ad Hoc 
SLeering Committee in January. However, for the most part, the submission 
was devoted to the basic p1a~ of organization fo~ the Ministry and its major 
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components, with particular reference to the Ministry Staff. 

45 1 . f' t' f th' t' . t' C aSS1 1ca 10n 0 e sen10r execu 1ve poS1 10ns 
a separate action on the part of Treasury Board which cou Id 
on the basis of the Boar~'s acceptance of the basic plan of 

would involve 
only proceed 
organization. 

4iThe idea was that the new senior executives would assist the 
Implementation Team with the successive phases of the implementation. 

470ne of the arguments used to induce Treasury Board to act swiftly 
on the preliminary authorization for 12 appointments was that it would allow 
the Ministry to begin operations, at least at the upper level, at the 
beginning of the 1970-71 fiscal year. 

48specifically with respect to planning and policy formulation, the 
submission mentioned, for the first tirnQ, the intention to organize the 
Ministry Staff policy planning unit around project teams. These teams 
representing a variety of skills and disciplines, would be responsible for 
assernbling, researching and analyzing material relevant to.the formulation 
of transportation policies and the solution to key transportation problems, 
and for preparing decisions on such matters in advance and on a planned basis. 

49 The problem of clearly defining the policy planning responsibilites 
of the Administrations an~ the planning unit within the Ministry Staff was 
never really solved so that the issue rernains a divisive one to this day. 
See Chdpter 7. 

SOThe Deputy Minister was invited to discuss the Dmmediate staff 
requirements with the Deputy Secretary for Personnel Policy, Treasury Boara. 
The public announcemcnt of- the newappointments was made on May 1, by which 
time the classification tissues had been resolved w1th respect to aIl appoint-;
ments except the Administrator, Arctic' Transportation Adml.nistration. t'he 
senior f inancial off icer was upgraded to the Assistant Deputy Minister level; 
the Senior Ministry Executive - Public Affairs becarne instead the Director -
Public Affairsi and the designation Associate Deputy Minister was dropped 
in favour of Senior Assistant Deputy Minister. The appointments were made 
in close consultation with the Public Service Commission and the Prime 
Minister's Office. 

Slsee pp. 137-"1-46 and pp. 151-61. 

52see pp. 148-50. 

53It was also suggested at this time that in several years it might 
be expedient to revise the Department of Transport Act (R.S.C •. 1969-70, c.79) 
and other relevant statutes to create a proper 1egislative foundation for 
the Ministry System as it would have evolved at that time. In fact, as we 
ahall see, the question of changes,in the D.D.T. Act was to arise sooner than 
expected, due, to sorne extent, to the confusion which arose with rèspect to 
the proper title of the Transport portfolio. See PP:, 261-266. 

54National Harbours Board Act cn.s.c. 1969-70, c.IS7) • 

. 
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55Tn~s appointment was among thoGe approved by Treas~ry Board and 
announccd on May 1. See p. 214. 

56 
'It would appear that the Transport officials over-reacted to 

Central Agency inqu~ries on this subject. This appdlntment proccss was 
rejected by the Cabinet Commi ttee on the Public Service and the appointment 
power remained the prerogative of the Minister and his advisors. 

" 57 
See G. B. Doern, "The Role of Central Advisory Couflcils: The 

Sc i ene c Cou ne i l of Ca nada ," i n _T_h--:c~S_t_r,-,u_c,-,t_u_r":,,C!_s-:::-:o-:f_P_o_l_i,":"c ... y~-_M_a_k_1....;.. r...;.lg..4-_i_n~C_a_n_a_d_a.;.,.., 
ed. by G. B. Docrn and P. Aucoin (Toronto: 1971) pp. 246-66; G. B. Doern, 
Sciep-~ and Pol1.tics ln Canada (Montreal: 1972), for a detailed dlScussion 
of t.he sc.:ience polie)' question. 

:,8The Counel1 gave as exampJ es of possible major programs, .!:he STOl, 
'1 

airéraft and the development of mass ground transportation for urban a.ce~s. 

59 
E.g. See Chapter Seven for a discussion of the creat.ion of the 

advisory bodles for the Transportation Development ,Agency. 

60 1 h 'f h .. . h Tlerc was sorne concern on t e part 0 t e M~n~stry Executl.ve t .ut 
t.hf> Central 71.gc)~cics, part icularly 'l'reasury Board and the pr ivy Couneil Office, 
might take .::n OVCy] y formal1.stic approaeh to the establishment of the Agf;ncYi 
it was hOt-'cJ that the transfer of personnel fund~ _and functions from the 
C.T.C. ta the Agcncy could be earried out without any changes in leglslation 
c!:" use... of 'rhe ~'J~)l i.e Ser·,~ CG Rearr'1'1')'fo!'1Cnt and f{'Y';-' t)~fpY' of f)11t- ;J'C; }'.let 

61 
Sec, pp. 155-56. 

62'C05t' was to include depreciatiol' dlargE'S for 1nvE'stC'd capital, 
general overheé',è (includiJlg hdministratj on and Headquarters) and paym!'!nts 
made to the Transportation Development Agency by the Adm~nl.st.cations for 
projecl develop:ncnt and subf,idy disbllrsemcnts. 

63The ,Cab1.nct Committce on the Public Service has three main func
ti&ns' (a) to coord~nate all changes in the structures of the public service 
under the framc\vork of the annual Government Reorganizaticn Bill. 
(b) to overE.ee the unplemcntation of any reOl';ganü:atlon in the pub11c sCl.vice. 
(e) to recommcnè senior personnel appointmcnts and changes to the pr ime 
Minister. 
The Conunittee meets about five time::; cach year and is apparently always 
chùl.red by the Prime M~nister. The Ad Hoc Committees of Senior OfficiaIs 
provide the support stll,f,i for the CGmmittee and the Sen~or Officials aet as 
ex offic10 m0~bcrs of the Comrnitt~e. 

64 h' d . . f' db' h f'1 1970 T 1S ~Cl.SLOn was con 1~m~ by Ca lnet at t e end 0 Aprl., • 

65These three ; s~uc..s êlre disc:ussed in detail in Chaptet' Six. 

o 
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CHAPTER FIVE 

INTERNAL AND EXTERNAL COMMUNICATION 
• c 

OF THE REORGANlZATION PROPOSALS 

Introduction 

Walter Baker notes in his short account of the reorganlzatiQn of 

the Deparbnent of 'Public Works that "spanning every step in the process of 

organizational renewal is the vital need to seek an organizational climate 

that will suppOrt change, rather than obstruct it".l This is generally one 

, of the most frequently botched-uJ aspects of a reorganization. A qreat deal 

of effort is exerted in formulating the ideas and models for an adrninistra-

-tive reform and "selling" them ta the appropriate authorities; and th en an 

attempt is made to implement the reforms without first pteparjng a proper 

climate through a comprehensive program of communications both within the 

conflnes of the bureaucratie unit in question and throughout the wider world 

of its clientele groups, political ove~seers and the general pUblic. 2 

Communications was not one of the strong aspects of this reorgan-

ization attempt. Describing the recent restructuring of the Ontario Govern-

ment, James Fleck (a member of the Transport Task Force) insists that "we 

were determined to keep the public service both informed and involved".3 He 

goe5 on to argue that participation in the study and decision process by 
li 

those affected by the changes being contemplated increased the like1ihood 

of effective implementation. In the Transport reorganization, the study and 

decision process were. kept virtua11y secret. Moreover, as l sball argue in 

this chapter, participation by affected o~ficials and employees during the 

implementation stage was not particularly weIl handled. Finally, the commu-
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nication of the reorganization proposaIs to "outsiders", including the trans-

port industry and the clientele groups, although much discussed during the 

study period, never mate~~alized as a coherent identifiable program. While 

no atternpt was made during the course of my research to measure quantita-
~ 

tively the impact - or 1ack of impact - of this overall communications effort, 

l gained the distinct impression that the full scope or importance of the re-

organization was not widely appreciated either below the Director levei within 

the Ministry Staff or outside of the most senior levels of the Central Agen-

cies. On the whole, except with respect to the Central Agencies, the Cabinet 

and its Corrnnittees, the attempts to communicate the nature and significance 

of the reorganization of the portfolio did little to facilitate the imple-

mentation process. 

Communications Prior to Cabinet Approval of the New Organization 

Throughout the Spring and e~rly Summer of 1969, bath the Task Force 

members and the Deputy Minister occasionally made reference to the possibil-

ity that some sort of plans for communicating and implementing the recommen-

dations of the Task Force wouid be required. During the early period of the 

study, when the emphasis had been on objectives, the inclination was to think 

more in terms of the problems of communicâtin~ the Task"~prce's conclusions 

to the large numbers of widely-dfspersed employees of th~iDepartment, the 
\ 1., 1 

\ . 
transportation industry, the univertity community and the general publ1c. 

The Task Force was asked to prepare final documents for three different ~t.e
) , 

gories of readers, and it was a1so expected to play a major raIe i~~commun-

~cating its thoughts and conclusions to individuals a~ groups bath inside 
~, \ 

and outside "the Department. 4 At one point it was anticipated that; there 0 

" 
should be tm:ee one-day sessions for various levels of managements from Head-

/ 

~_ ,_ 

.... , 
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quarters and the field to review in detail the Task Force's arguments and 

-' 
recommendations. As noted previously, plans were developed in flomê: àétail 

to bring the Task Force .members·together with a select group of 'outsiders' 

from the transport .industry and the universities for the dual purpose of 

informing them of the direction of the Task Force thinking and generating 

crrtical cornments which might be useful in preparing a final Task Force 

5 Report on the tr-imary objectives of the Department. 
, -

Although in terms of wider communication, a successful attempt was 
J 

made ta keep the work of the Task Force secret until the Minisler decided to 

publish the Report, a limited amount of background and preliminary informa-

6 tion was made available at this early stage. In replying to a Parliamentary 

Question by MI. Skob~conCerning the activi~i~fof the Task Force, the 

Minister adrnitted that a Task Force had been established to conduct "an an-

alysis of government involvement in the transportation field for the purposes 

of establishing the Department's roles vis-~-vis those of other departments 

and agencies engaged in various aspects of the transportation function" 7 

The Ministcr also divulged the names of the Task Force members, indicating 

that their work would be finished by the coming Fall and that it was "intend-

ed" that a report would be published. This seant y information was supple

mented by a story in The Financial po~t based on discussions with "a s~ior 

Transport official" which outlined the purpose and direction of the Task 

Force 'ctivities in sorne detail.
8 

The press story clea~lt indicated that 

the final Report would probably èeal with such issues as the user-charge 

principle, the division of regulatory and planning powers ,between the Cana-

dian Transport Commission -and the Department; and the possibility of creating 

proje'!t management teams for large undertakings like the construction of 

the new Montreal airport at St. ,Scholastique • 

. ~ 
o 

• 
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By the end of June,-howevert very little attention had been paid to 

the actual logistics or,corranunicati~"the results of the Task Force investi-
• 

gation when they appeared, and eveh less consideration had been given to the 

implementation process. At this time, it was still the opinion o~the Deputy 

Minister and the Task Force off~ials that any organizational or personnel 
III' ' 

changes demanded by the recommindf!ltions on proper roles and objectives could 

be carried out in a fairly short time (thr~ to four months) by the Depart

ment. However, the directi?n taken by the Task Force study during August and 

the qualified support of the Minister and the Deputy Minister, at the end of 

August, for organizational engineering on an extensive scale with the port
f 

folio, brought the que~tions of communication and implernentation into much 

sharper focu~: .. " 

Journalistic 'accounts (mostly inspired by intentional Ministerial 
) 

"leaks" in speeches) during August and Septernber of recent developments a-rbund 

the Departrnent of Transport reflected the changing ernphasis of the Task Force 

study. One artrlcle stated tha~ the findings .of the Task Force "will likely 

touch off an administrative overhaul within the departrnent itself".9 Another 

article, in the Globe and Mail, clearly outlined the ernphasis which was being 

laid by the Task Force on decentralization. Referring to Jamieson, the new 

Minister, the article stated: 
td 

He favours practical decen~ralization of the rnany 
0Bllations of his department and wants manageable units he 
ca'Tr put his finger on. "I want to be able to pin down 'their 
succcsses and their inef~iciencies so that they can't blame 
thern on head office ••• " 

He i8 trying to decentralize. There is, he insists ••• , 
a happy medium between responsive local autonorny and practical 
integration and control. Among the ideas being studied is the 
feasibili~y of setting up cOmmissions tOlfiUn airports, or even 
to rnaxe sorne of thern Crown corporations. 

An interesting insight was aise given into the Minister's relationsbip with 

/ 
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the Task Force: 

Within the past month alone he bas spent the best part 
of f~ full days in think-tank sessions with altask force 
formè~o devise objectives for the department. 

It i8 noteworthy that journalistic reports during this period provided clearer 

indications of the direction in which the Task Force investigation was pro-

ceeding than were generally available to<most D.D.T. officiaIs. Even more 

information was provided by newspapers on substantive policy'issues with 

which the Task Force was concerned. 

In addition?to preparing the final drafts of ibs Report and the , 
Cabinet Memorandum, the Task Force devoted a considerable amount of time after 

the beginning of September to laying the foundations for both a large-scale im-

plernentation process and an extensivQ program of internaI ~nd external commu-
, 

'hication. This aspect of the Task,Forèe's work became less intense and less 
~ 

1 

visible during the hectic period prec~tng the subrnissions to the Ad Hoc 
~ ., "n ~ ~. ~ 

Steering Committee and the Cabinet Cornmittee on Priorities and Planning 

12 
(during November and early December). Bowever, after the reorganization 

had been acceptetl~in principle by Cabi~et, the remaining members of ~he Task 

Force were increas+~y active with respect to communication and iroplementa-

tion until their role was taken over in February, 1970, by a special Imple-" 
~ 

mentation Team established by~e Deputy Minister. While this Group,~ook 
:~ 

over the communications function as weIl, by this time it was only exercised 

internally, within the portfolio. 
o 

The Task Force's initial Recommendations on communications 

I~ th~urse of redrafting its first set of organizational plans 

for the Tran~~portfolio, towards the end of September, the Task Force 

made its iditial recommendations on the sWbjects of thef1mplementation and 

..... -',.( \ !" 
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13 communication of its final Report. With respect to communications, the 
f " 

Task~,orce~~ers did not discount the possibi1ity that resistance to the 
o . . 

':>" . 
proposed reorganization ~uld be.encountered. In sorne instances, they gran-

ted, the resistance would probably be well-founded as the sponsors of the 

changes were shown to be overly optimistic. In others, the resistance would 

arise'from an undu1y pess~istic view of what could be accomplished or a 

conservative view that equated long-standing bureaucratie arrangements or 

practices with the "natural law". In the eyes of the Task Force members, 

such "behaviçmral problems" could seriously jeopardize the .benefits involved 

6' 
in such a large-scale change of concept and organization unless they·wer.e 

dealt with quickly. 

On the basis of these Illrgurnents, ~a~k Force introduced the suh-
" 

ject of internaI communications. If the need ta condition employees not only 

to accept the reorganization but to be enthusiastic about the attainrnent of 

the benefits flowing from it was recognized, then it was recommended that 

serious thought be given to ~ they communicate.to them and how to commun-

icate it. Sorne importance was attached to distinguishing between different 

" levels of ernployees. It was suggested that the sarne reasons that motivated 

the more senior people in the Ministry would have to be stated in "more 
J 

JReaningful ways" in order to rea9-h other audiences within the P4rtfolio which 
. ~ 

tended to relate primarily to their own area of involvement or irterest. In 

addition, three specifie techniques of internaI, communication were mentioned 

briefly. The idea of cornbining personal appearances (mainly by the Minister 

and Deputy Minister) and videotape programs with the attainment of signifi-
\ 

cant'milestones in the approvai and ~plementation process was raised. 

Fina1Iy;\j:t \>las pointed out that the ~eedback of inf6rmation ~rom employees 
? 

cou1d also be viewed as a means of identifyinq and correctinq prob1em areas 

• 
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... 
before they are held up as symbols of inefficiency thus jeopardizing the 

acceptability of the en tire process. 
~ 

At this point, no specifie means of implementing these communie a-

tion techniques were put forward. However, the Task Force did draw up a 

point-forro draft plan for the approval, implementation and communication of 

the new Ministry System which at least served to clar~fy the order in which 

the various tasks were to be carried out. The drafç plan included eleven 

steps directly related to the communication and implementation processes:' , 

1. Finalize arrangements for symposium r,to include persons interested 

in transportation from industry, university, etc. 

2. Tentative identification of heads of administrations and agencies. 

3. Confidential discussions with key executives in the Ministry (not 

necessarily simultaneous, but at least concurrent). 

4. Confidd.htial discussions with key managers (40 Directors) in D.O.T. 

5. Finali~e Task Force Report(s). 

6. Symposium for 'outsidèrs'. Inform aIl employees (letter, video-

-.. ...... -- tape) • r:. prepare and publish White paper for Par liament. 

8. Appoint administration and agency heads (only) - (froblem of dis-

appointed candidates) • 

9. Abolish "Task Force on Objectives". 

10. Assign responsibility(s) for development of strategie plan(s). 

Il. Approve strategie planes) and delegate authority to agency heads. 
! f .... , 

OVer the next 2~ rnonths,~until tbe approval in principle by cabinet 

in mid-December, most of the Task Force's efforts we~e bent towards the im- ~ 

mediate demands of completing the Report and the Cabinêt Memorandum. Never-

• theless, sorne further thought was given to the problem of communication bath 

1 
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'* tiy the Task Force and the senior officiaIs of the P.ersonnel Branch in the 
1 

\ 
l~tter half of NQvemher. The intention was to plan a sequence of announce-

• 
~ 

ments to the Ministry cdnglomerate and the transportation industry. A 

tentative plan was suggested which to some extent fleshed out the communica-

tion steps contained in the e~lier draft plan. Three general principles 

were stressed: 

(a) the importance of the.visibility and, wherever possible, presence 

of the Ministry Executive. 

(b) dissemination cf information from the top down, preferably involving 

14 each level with communication to the next lower level. 

(c) Communication employing briefings, video-tape and a letter to employ-

ees at the appropriate time. 

It was considered necessary to rlivide the communications into thrce 

phases •. In the first phase, prior to the formaI approval by Cabinet and the 

subsequent public announcement, communications in the form of private dis-

eussions with the Minister and Deputy Minister, would focus on the chief 

executives of the CNR, Air Canada,C.T.C., National Harbours Board, and the 

St. Lawrence Seaway Authority.IS In addition, during this phase, the corn
/' 

munications process would be exterlded to include managers at the D.O.T., 

C.T.C., National Harbours Board and St. Lawrence Seaway Authority. This 

would involve confidential briefings by the Minister and Deputy Minister, 

followed ~ediatëly by meetings between Assistant Deputy Ministers (or Vice-

Presidents) and their Directors regarding implementation problems and the 

method of conununication te the next level. It was suggested that the Task 

~Force be represented at such meetings. Finally, in preference to the sym-

posiwn with "outsiders" which l'lad been postponed, it was recOl1l1\ended that 

key executives from industry be invited to have informaI discussions with 

M 
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the Minister and Deputy Minister. 

The second communication phase centred around the sequence of events 
.. 

ttMed to accompany the formaI announcement of the reorganization plans. No 

detailed communication process wa~ presented at this point but the major 

events would be: the tabling of a White Paper; a letter to aIl Ministry em-

ployees; a video-tàpe by the Minister and Deputy Minister to be used in the , 

regions to announce changes, give reassurance and promise detailed briefings 

for managers as soon as possible; an announcement of the appointment of 

senior administra tors; and an announcement of the appointment of an imple-

mentation team. The third and final phase concerned events following the 

formaI announcement. It was to involve briefings to Chief and Regional Con-

troller level (and Headquarters counterparts), staff assistance in communicat-

ing for Directors and Regional Directors, and a briefing and exposition for 

industry and the universities. It is evident from an examination of these 

plans that the importance of discussing the objectives and reorganization with 

interested and knowledgeable 'outsiders' 'before seeking approval for the pro-
~ 

posaIs had"been significantly downgraded since the beginning of September. In 

fact, according to this plan, academic 'outsiders' ,were to be relegated to a 

briefing at the very end of the communication process, when their camments or 

criticisms would stand little chance of being assimilated into the implementa-

. 16 tl.on process. 

{ 

The First Phase - InternaI communication and the Senior Managers 
:). .. 

After the formaI presentation of the Task Force's recommendations 

to the Cabinet Committee on priorities and Planning on December 12, 1969, the 

17 
communication process began in earnest. In fact, it ~uld appear that the 

decision ta go ahead with a major presentation by the Minister of Transport 
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to senior Ministry eJecutives on December 17 was.made at a ra~her convivial 

gathering of senior officiaIs and Task Force members in.the Minister's Office 

after the successful Cabi~et Committee presentation. Therè seems to, have 

been a strong feeling that the key to successful implementation o~ the Task 

Force recommendations would be td offer a 'challenge' to the senior officiaIs 

within the portfolio whose cooperation would be crucial. One Task Force member 

argued that a properly based motivational program would be an essential part 

f h Il ' l ' 18 ote overa ~mp ementat~on program. 

The 'cha11enge' theme dominated the.Minister's address to the 

Ministry executives. The briefing was attended by about 80 senior officiaIs 

from throughout the Ministry and was conducted in the style of a press 

conference. The Deputy Minister spoke'briefly, and he was followed by the 

Minister who spoke for almost an hour before questidtiS .,.were invited from the 

officiaIs. The Minister' s speech was entitled "Future'\PIanning for the 

Ministry of Transport" and the Minister wasted no time in establishing a cor-

porate tone, telling the officiaIs that he had brought thern together to give 

them a progress report on the way the Ministry is moving because they were 

"key members of the transportation family". After briefly outlining the 
o 

events since the previous winter, the Minister reviewed the prè9~tation which 

he had made to the Cabinet Cornmittee five'days earIier. 19 In (act, he used 

the sarne visual aids which had proved so effective before the Committee but 

he deleted aIl references to the Cabinet Memorandum (referring instead to 

the Task F~ce Report) and alsp deleted any mention of Crown corporations 

and the Northern Transportation Company Limited. It would appear, then, that 

the 'senior Ministry officiaIs were not inforrned at this time of the intention 

to bring certain Crown corporations more closely under the control of the 

Minister. 

~-. 
" 

, 
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,.~, 

The address continued w~th the M~pister's attempt to ou~1i~e the 
" 

,1ikely course of events over the next f~w months. He indfcated that the 

intention was to delay public announcement of the reorganization until the 

detailed implementation plan was reviewed by the Cabinet Committee on the 

Public service.
20 At that time, the Task Force Report would be distributed. 

and aIl levels of management would be briefed, but the officiaIs present were 

requested to treat the information which the Minister had provided "in the 

strictest confidence". The Minister concluded. on the "cha,llenge" theme. He 

indicated that the senior Managers would begin to come into the picture early 

in the New Year as implemen~ation would fall into their hands. Some managern 

would become members of the Ministry Staff-, with new roles as Ministry plan-

ners and policy-makers, others would be attached to Administrations with 

significant autonomy and accountability. The Minister stressed that a res-

ponsive, firl'an;:ia"l,ly viable and creative organization could only be built 

with the wholeheartcd support of senior management. He called for "commitment" 

-as a "team" to build the new organization and ended by placing the "challenge" 

of fulfilling the Task Force's plans in the hands of the managers • . ' 

This atldress by the Minister was the key event of the first phase 

of the communication process,. During this period, which extended until the 

• end of the year, the Task Force recommendations on in~e\nal and external 

communicati9ns wer~ followed in part. By Christmas, 1969, the Task Force 
~- ,... 

Report was being circulated th~6ugh the Department on a restricted basis. At 

this stage, access to the document was confined to the Director level. However, 

the Min~ter and Deputy Minister appear to have delayed the round of private 

discuésions with the 'chief execut\::s of the 

the C. T. C. Mortover, no cond~f1tra ted effort 

, " 
affected Crown corporations and 

was made", at this time, to carry 

out.,informal meetings with transport industry executives as the Task Force 

had recommended. 
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The Second Phase - Infb~ing the House of Commons and the Public 

Durlng.e the first phase the communication of the Task Force' s recom-

mendations inside the portfolio was tightly controlled, and officially 

sanctioned external commûnicatiQn apparently was negligible. However, a good 

deal of information was made available to the general public through the 

reporting of John Walker of Southam News Services. In an article which 

appeared in several Canadian newspapers on Ô~Cember ~aIker outlined the 

fundamental features of the reorganization which had been accepted by the 

Minister and approved by cabinet.
2I 

The article indicated correctly that it 

would "probably take rnany rnonths to phase-in the proposed new set-up". In 

another intriguing attempt at plotting the future, Wal~er speculated that 

"the features of the 'Ministry' type O'f organization may hold guidelines for 

other departments as the Trudeau administration attempts to streamline the 

, 22 
government bureaucracy for the autornatE!d Seventies" 

Following the guidelines set down by the Task Force, a more compre-

hensive prograrn of external communications was scheduled for the "second 

phase" of the communications process.
23 

In anticipation of the successful 

subrnission of a detailed implementation plan to the Cabinet Committee on the 

Public Service at the end of January, the remaining Task Force members began 

early in the New Year to prepare a document to be tabled i,n the House of 

24 
Commons by the Minister of Transport. As noted, the document was reviewed 

by the Deputy Minister, the Minister, the Ad Hoc Committee of Senior OfficiaIs 

and the Cabinet Committee on Priorities and Planning. 25 The Minister's state-

ment was an adaption of the original Memorandum to Cabinet from the Minister 

and it is inte~esting to note what sort of alterations were made in order to 

26 "sanitize" the document for the House of Commans. 

On the whole, the changes were of a very minor nature and for ,the 
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most part reflected litt1e hesitancy about placing vital information in front. 

of the House. To reduce misunderstandi~~s. about the place of C.N.R. and Air 

Canada in the new Ministry System, emphasis was added to a statement stressing 
... t-

their continued independence as operating units. In the section devoted to 

" financial operations, the importance which had be'en attached to cost-recovery 

and the principles of u~er and beneficiary charge was significantIy qualified. 

It was stated that Ifto~the extent practical, the costs of transportation 

services should be borne by the users or other beneficiaries of these services". 

The prospective role of the Arctic Transportation Administration was aiso 
4th-- -

described in such a way as to stress its primary responsibility for coordina-

tion and planning rather than operations. This alteration reflected the . 
changing thinklng of Transport officiaIs and was,not made in order to avoid 

discussing the difficulties associated with the Administration assuming an 

. l l 27 operatl0na ro e. $urprisingly, the Minister's statement appeared to de-

emphapiz~ to sorne extent, the need for the prospective Administration to 

respond to the Department of. Indian Affairs and Northern Development, despite 

the importance attached to this responsiveness by the Cabinet Committee on 

priorities and Planning. 28 On the other band, the statement seemed to imply 

that a great deai of attention would be devoted to ensuring that the Adminis-

trations, particularly through their Advisory Boards, would be responsive 

directly to local and regionai interests. 29 While inter-departmental and 

upward (to the Cabinet) responsiveness had been a constant feature of the 

reorganization "philosophy", very little emphasis had been placed on res-

ponsiveness in a downward direction directly to the communities and interests 

served by the agencies within the portfolio~ 

~~ In addition to changes in emphasis, information contained in the 

Task Force Report and presented to Cabinet was omitted from the Minister's 

1 
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statement. In some cases the information was relatively unimportant. For 

instance, details of the proposed budgetary arrangemènts for the Transporta-

tion'Development Agency were not included in the statement. In other cases, 

the deletions involved references to questions which were presently or had 

recently been before Cabinet. However, there were three occasions in which 

the statement was apparently sanitized to reduce the risk that questions 

would be raised, at this point, particularly in the House of Commons, which 

might cast sorne doubt on the direction in which, the reorganization was carry-

ing the portfolio, or which would demand answers' to questions which were still 

being negotiated with other governmental agencies. First, the section on 

the proposed Marine Administration was compressed to ~clude information which 

~ 
might suggest that the integration of the Administration would not be a 

straightforward task. The National Harbours Board~and the St. Lawrence Séaway 

~uthority were not mentioned, no~ were the implications of the Administration's 

proposed role for the Department of Public Works. The latter issue had not 

been cleared with the Department. Second, the reference to the need for a 

more comprehensive study of the whole technical regulatory function was 

dropped perhaps to forestall the possipility of adverse reaction from the 

C.T.C. and to reduce the risk that the whole question of the National Trans-

portation Act would be raised at a time when the Government had no des ire to 
'C 

entertain the possibility of its amendment or replacement. Finally, the 

issues of vote-netting and delegation of power for rate-setting were passe4 

over in the Minister's statement. Beth of these issues raised important 

cluestions about the ability ~f Treasury Beard and parliament "to control the 

nd . d th .. l" f . l G t . 30 expe 1tures an e pr1c1ng po 1C1es 0 part1CU ar overnmen agenc1es • 

Undoubtedly, the Minister and the Cabinet were not anxious to have these 

questions raised in the House at a tilne when the Government had net: yet wOrked 
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Out a general policy to deal with either of them. On the whole, then, while 

the House and the Standing Committee were provided with the essential infor-

mation required to fully understand the new objectives and the Ministry 

System as it would apply to the Transport portfolio, both bodies were insu,. 
lated from certain data or suggestio~s which cast doubt on the viability of 

specifie aspects of the reorganization or implied the need to consider the 

reorganization proposaIs in terms of broader issues. 

In pursuing more âeeply the question of how the reorganization . " 
proposaIs were communicated to the House of Commons, ,the decision not to 

( 

table the Task Force Report assumes sorne importance. The Report, complemented 

by a statement concerning those proposaIs which had prQved acceptable to the 

Cabinet, would have provided an extremely clear picture of the work of the 

Task Force and the prospective reorganization. There had been a request in 

the House for "the tabling of the Report, and Py the time the Minister' s 

statement was mâde available, considerable pressure from the House, the trans-

portation industry and informed members of the public had built up for the 

release of detailed information. 31 Apparently, the Minister was not opposed 

to the release of the Report, but he had no strong opinions on the matter and 

~ 
allowed himself to be guided by the general view of the Government with res-

pect to the tabling of Task Force documents. Pending the solution of this 

broader problem, which apparently was being debated at this time within 

Cabinet, the Minister recommeoded tô- the Prime Minister that he be allowed 
", 

to table his statement and explain the problem and the philosophy of the 

proposaIs at greater Iength to the House Standing commit tee o~ Transport 
_ " l 

and C~mmunications. FOr the latter explanation, the Ministe~ suggested that 

he might use a modified version of the visual.presentation which he had made 

to the Cabinet Committee on Priorities and Planning, presenting a case for 

1 
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the mast open fo~ of communication with the House, the Minister apparently 

made it clear that he attached great importance to the need to consult with 

the House in this matter despitè the fact that Parliament did not have u1ti-

imate authority with. respect to governmental organization except in the case 

32 of major reorganizations involving the creation of new departments. Al-

though organization remained the responsibility of the Prime Minister, ft 

seems to have been the Minister's view that to inform the House thoroughly 

on this occasion would serve to underline the importance which the government 

attached to consultations with parliament and would 90 some distance towards 

meeting sorne of the criticism which had been levelled by the Opposition with 

33 
regard to the relationship between the government and Parliament generally. 

After the examination of Minister's statement by the Cabinet 

Committee on Priorities and Planning and its approval by Cabinet on FebrÙary 

10, 1970, the Minister was in a position to proceed with the formaI announce-

ment of the reorganization and the new objectives. To complement the approved 

statement, a modified form of the visual presentation used before the Priori-

ties and Planning Committee on December 12, 1969, had been prepared under the 

direction of the Deputy Minister. In this case, the modifications involved 

the rejection of three slides which were either too complex or too "cartoon-·· 

ish", and the deletion from the Minister's briefing notes of a specifie 

reference to a Cabinet document. No attempt was made to play down the imp1i-

cations of the reorganization for the Cro~ corporations within the portfolio. 

To the briefing notes for the Minister, which accompanied the slides, were 
, 

added a new summary and conclusion. These additions attempt~ to drive' home 

the demands which the Minister argued would be~satisfied by'the adoption of 

new objectives, particularl~ the objective of recoverable financing, and 

the Ministry System. These demands were clear1y stated: 
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(1) an organization which will keep pace with and contLibute to the 

technological, social and economic change which is sweeping the world 

(2) the closer involvement-of the Hinister in the poliey and planning 

of activities within his portfolio 

(3) an organization which can respond quickly and effectively to the 

neE'ds of aIl Canadi;>ns 

(4) an organization which is economical1y viable in the face of very 

expclI<;ive new technology which is causinC) expenditures to skyrocket. 

This combil1ed '1('C'd f01. innovation, tesponsiveness and effectiveness in the 

contE'xt of an economically vjable organization closely meshing the polit.ical 

cind bUrf!L~UCré'tic c;ystems rE'mained il constant the:me of the period of f9rmal 

announcement. 

'l'he var ious events makinq up thJ.s announcement phase were packed 

into 6 days bet'Neen February 12th and 17th, 1970. On the afternoon of 

February 12, the Minister he]d a discussion of the slide presentation followed 

by il session w1th senior officiaIs on the proposed program ot internaI com-

munic3tion and the tdping of a vidE'o-tape presentation to he used in conjunc-

tion with the slide presen1.ation for internal conununication. That evenjng 

the MiniGter used the slide presentation as part of a confidential briefing 

for s,::nior maTldgers from the CNR and Air Canada. On the evening of ~ebruary 

16, the slide presentation was again used as the backbone of a qr~~~in9 at 

an extraordinary meeting of the House Standing Committee on Transportation 

1 
and CuffiAllur.ication. The meeting, c'~llied by the Chairman of the commit tee on 

the suggestion of the Minister, was not an official meeting and therefore 

it was held in camera and was not recorded. In fact, the Minister merely 

- ~ 

used(the Committee lneeting as a forum for the kind of informa! free-wheelinq 

prespntation and discussion of the new objectives and the reorganization 
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p}oposals which he would not be able to enter into.wher his statement was 

tabled in the House. This wa\ ~he sor~ of forum which the Minister enjoyed, 

and to extend i ts value as a conununications devicê", aIl the Members of ,ç~ 

parliament were invited to attend this briefing session. A presentation by 

the Minister during the detailed consideration of the Department's esttmates 

by the Conunittee would not have served the Minister's purpose as weIl, an , 

in any case, timing consideratiomwere such that it was impossible to ring 

~ 
the two events together and still allow the Minis~er to conununic e in sorne 

form with the M.P.'s before releasing the information on ,the pproved Task , 

Force recommendation te the press. / 
/' 

In fact, a press conference in the amphi~heatre of the National 
/ 

? 

/ ., ..... ( 

Press centre on Wellington Street was the nex}/item on the agenda of engage~ 
/' 

ments comprising the formaI announcement/phase. The conference~~held on ~he 
// 

morning of February 17, shortly be~~ the Minister tabled his statement in 
/' 

the House of Commons, again f~ured the slide presentation. 34 The press 
/ 

release provided at the Ç0nference actually consisted of a kit containing 

/ 

the Minister's statement, a set of "visuaIs" (paper prints of the slide 

prese~tation', and a press release to accompany the "visuals". The press 

releas,e provided an extremely simplified version of the briefing notes used 

by the Minister to discuss each slide in the presentation, and appear "to : 

have been deSigned~O provide the corresponden~s with short digestib~~:~a~~' 
suIes of information Which might make attractive ,copy. Apparently, certain 

members of the press were given extra background data ~e Information 

Service officiaIs. 
, ) 

For instance, a Swedish Embassy Fact Sheets of Swede~ 

release from April, 1969, which disCUBSed the adoption of cost-recovery as 
- . \ ' 

a principle of Swedish transport policy was banded put œ some reporters as 

" , 3S 
a "backgrounâ~'\.., for .com~ri,son purpose. l'., ..... 
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The same afternoon, February 17, the Minister tabled his statement 
t, 

"on the changes to be made in the role and structure of the federal transport 

36 
portfolio" in the House of Commons. By its very nature, the tabling of 

the statement did not~~rovide an occasion for debate on the nature of content 

of the new objectives and structures. But, ironically enough, in view of the 
-- J 

Minister'sdexpressed concern that parliament should be 1nformed as thoroughly 

as the Prime Minister and Cabinet would permit, the Ainister's action led to 

an exchange bètweeR himself and Mr. Horner (MP Crowfoot) on the very issue 
t ~ -

of Parliament's access to information.
37 

Mr. Horner pointed out that the 

Minister ha~. tabled the statement in the Rouse after issuing a press release 
'.,. 

and explaining, the changes in a television interview. He argued that -".,: 

.-
the House ought to be made aware of the devious 

. manner in which the government is destroying the 
worth of Parliament. For the Minister to make a 
statement outside the House ~bout a vital matter 
before informing the elected representatives of 
the people i s, l submi t, wrong in pr inc iple •.•• 
The government by acting in this way is slowly 
eroding and destroying the very principles uP~H 
which our parliamentary democracy i5 founded. " 

< ' 

In attempting to deal with Mr. Horner's efforts to raise this matter as a 

question of privilege, the Speaker recognized that the issue of whether or 

not "honourable members of the House have the right to receive information 

from ministers prior to statements being made outside the House" was a'vital , 

one which had been raised often in the preceding "two or three years", but 

he declined to conclude that matter should be put to the House as a question 
" ' 

of privilege. 39 When the Minister ~a~ ~~itted to rise on 

of privilege, he used the opportunity to put on record that 

a new q@ton 

"out ofclespect 

for this House and out of respect for the principle which tru. honourable 

member for Crowfoot raised", 'he had the night before' invited "the members 

of the Standing Committee on Transport and ~.tion. :.d any other 

i 

'. 
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interested members to a full briefing on this matter before, indeed, it was 

40 released". Mr. Horner retorted, aga~n under the guise of a further ques-

tion of privilege, that 

the Minister did calI a special committee 
meeting but my office was not informed of the 
time. A committee meeting called in su ch an 
informaI manner shoul~lnot and cannot supplant 
the House of Commons. 

Again, the Speaker ruled that this was "not a question of privilege, although 

. 42 
it may be a very legitimate grievance" Despite the fact that no formaI 

debate was allowed, the question raised by Mr. Horner indicated clearly that 

the Minister had not shown undue sensitivity when he had suggested to the 

Prime Minister that the issue of informing the House be hàndied with care. 

While certain members of the House were offended by the timing of the press 

release and television appearance, apParèntly the, Minister and his senior 

officiaIs were merely responding to thé'demànds of media deadlines. A press 

relèase made before noon ~tands a good chance of receiving coverage in the 

evening papers the same day as weIl as in those papers appearing the follo~~ 

ing morning. On the other hand, a release made in the afternoon receives 

lit ~ 
no coverage that day and is too old to he considered newsworthy by the following 

evening. A similar ~~ing constraint seems to apply with respect to early 

evening television news broadcasts. 

The press coverage.of the announced changes in the Tr~nsport port-

folio~as quite extensive in the late editions of the February 17th ev~ning 

43 
papers and the morning and evening papers on February 18th. On the whole, 

the coverage did not pay mueh attention to the reorganization as such, 

devoting most column spaee to allocative and finanelal_issues, such as the 

proposed user and beneficiary - pay polieies whieh more obviously 'WOuld 

44 
affect the lives of the average readers. However, almost without excep-
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tion, the news stories,'eommentaries and editorials took exception to the 

-jargon" in which the Minister presented his new plans for the portfolio. 

Clyde Sanger in the Globe and Mail was p~zzled by the phrase ~intermodal 

coordination'. Charles Lynch of Southam News Services went further in a 
"'..... 1 

, 
colurnn which was carried in the Ottawa Citizen, among other papers, on Febru-

ary 18th. He accused the Minister of falling into the ,hands of the techno-

----crats, and- aired the opinion that despite "jargon" such as "overview", 
. 

"interface" aRd "vote-netting", nothing had really changed. Mr. Lynch closed 

on the following note: 

l do not know how Mr. Jamieson, normally the 
most down-to-earth as weIl as the most eloquent 
of Ministers, got trapped in aIl this 'ncwspeak' 
unless his technocrats wanted to prove to Mr. 
Trudeau's technocrats that they could outdo 
them at their own game. Or maybe Mr. Jamieson's , 
inter-mo~3l computer was programmed by Marshall 
McLuhan. 

InternaI Communications in the Second Phase - Informing the Employees 

Internal,communications as a general problem had been discussed by 

the Task Force and general recommendations had been made in the autumn of 

1969. In addition, the Minister and Deputy Minister had made an apparently 

successful-attempt to attract the support and enthusiasm of senior management 

for the reor~inization. " However, the prospeçt of a formaI public announcement 

of the proposed changes in structàre raised the issue of in~ernal communica-

, 46 
tions across the bread~~'ot the portfolio. The problem, as viewed by the 

Personnel Brftnch which was the major source of advice, was quite straight-

forward. The important consideration was timing, the announcement had to 

he ~de to'employees to coincide with -the official announcement to the House 

of Commans and the communications media. The aim' vas to ensUi:~ that employ

ees hear firs't about the ch~nges from their supervisors rather than the 
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press, T.V. or radio. After much deliberation, it was also decided that as 

weIl as attempting to elicit the inter~st of employees in the new Ministry 

".- - . 
concept the internaI co~unication program should also endeavour to encour-

~ ~ 

a~e their active participation. To accomplish these aims, three forms of 

communication were distributed: 

(1) A letter from the Deputy Minister. This letter vas directed to 

aIl managerial and supervisory employees in the Department and printed in 

both official languages. It vas also to be distributed in the National 

Harbours Board at the discretion of the Chairman, and in the St. Lawrence 

'h 't t h d' , f h 'd 47 Seaway Aut or1 y a t e 1scret10n 0 t e PreS1 ente 

(2) The Statement hy the Minister on the Changes to be Made in the 

. 48 
Role and Structure of the Federal Transport Portfolio. Copies of this 

document were made available to aIl menagerial personnel, Directors, Division 

Chiefs and Regional Controllers. 

(3) The Minister's "personal" letter. This letter, also in both offi-

cial languages, was distributed one week after the official anhouncement on 

Fehruary 17th to about 3,000 managerial and senior supervisory personnel in 

the Department, ,the National 
.-e~ 

, '1 

. '-'1" 
• lA 

Harbours Board and the St. Lawrence Seaway 

Authority. 
<) 

The Deputy Minister's letter vas primarily designed to provide the 

managerial and supervisory personnel in the Departrnent with information. It 

was timed to he delivered on the day that the Minister officially announced 

the prospectiv~ struct~ alterations in the portfolio, so that this group 

would not be put in the position of learning about the changes through the 

media. Addressing the recipients as "members of our management team", the 

Deputy briefly reviewéd the history of the Task Force and the approval pro-

cess, and then outlined the proposaIs for the new organization. He stressed 

'. 

, 
. 'tl' 
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his belief that the new struct~es would equip management "to keep pace with 

the great social and economic changes 0; the future". Two "'other points were 

strongly made. The Deputy insisted that the changes sbould not be allowed 

to interrupt the high level of normal activities of the Ministry. He also 

held out the prospect that the c~eatiot'"of two new Administrations, a Minis-

try Headquarters and a Transportation Developrnent Agency would open up néw 

opportunities for many employee~. Finally, the Deputy indicated that botb' 

~e and the Minister would be cornmunicating with the senior employees period-

ically regarding various aspects of the reorganization prograrn. He noted 

the availability of the statement being tabled by the Minister and'promised 
, 

the release of more detailed information in the farm of the final Task Force 

Report by early March. 

By contrast, the Minister's letter contained little information 

and seemed primarily intended to elicit respon~e from Hinistry employees. In 
\ 

a letter. of five short paragraphs, the Minister on three occasions requested 

that employees participate in the restructuring of the Ministry by sending 

any ideas they might have on "how the Goverrunent could perform its complex 

and vital role in transportatiG~"more effectively" to him. The Minister 

attempted to draw the employees, into the reorganization process by adding a 

rather intimate touch: 

Your reply will be given my personal attention and any' 
suggestions you advance will be carefully considered by 
me, together with my Deputy Minister and others who will 
forro the senior management structure of the" Ministry. It 
is my hope that through this process we can remove some of 
the sense of remoteness from hea~~uarters that l suspect 
you must feel from time to time. 

Except for the interviews conducted within the portfolio by·the Task Force 

during the Spring and Summer of 1969, this was the only opportunity of an~ _ 

'I5ignificance that individual employees, other than senior managers at H~ï" 

• 1 
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quarters, were 'given to participate in the reorganization process. This 

level of participation, according to the ex!sting literature on the impor-

tance of the relationship between successful reorganization and empIoyee 

participation, hardly seems conducive to the establishment of an ~~fective 

~anagement and supervisory "team spirit".50 

That the participation factor was so insignificant in this parti-

cular reorganization should not be at aIl surprising. One of the major obsta

cles to participation i5 the 5heer size of administrative units.
5l 

In thic 

case the portfolio (or even the Departrnent alone) was so large that partici-

pative decision-making would be almost inconceivabie. Moreover, the 
, 

reorganization itself was prirnarily airned at creating new goals'land structures 

which would be most relevant to the senior managers within ~ portfolio, Jn 

organization su ch as the Department of Transport which is basically hier-

ica ,~despite sorne experiments in parti~ipatory decision-rnaking, it is 

not difficult to understand why decision~~hich wouid most significantly 

affect the top of the ttpyr~mid" would ~e~ tq be confined to the persohftel . -, 

'h "h l th' d' h ., 52 ~n ab1t~ng t at area - name y, e sen1o~ _ma~gers an t e M1n1ster. An-

other problem was time. Not o~ly were individuals in middle ~nd l~ 

operational roles not goin9 to be noticeably affected by the reorJanization 
...r- . 

at least unti! much later stages of implementation, but the decisions 

necessary ~o design ,the new goals and organizational model, gain approval, 

and begin implernentation had to be made quickly. 

The process or reaching consensus througn education, 
studYJ, discussion, and interaction is usually slow 
and lah9rious. Where there is urgency and a necessity 
for decisiveness, widespread pa5~icipatiOlrin decision
rnaking is virtually impossible. 

--... r-" 

~Prior to the Hinister'~ letter, two forms of participat~on had been 

J 

attempted as part of the' reorganization process. The first was representation., 

'" 
l _ 

, 
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The premise o~ this type of participation i8 that senior managers represent 
\ t <1 

the views of individuals below them in ~~~.~~erarchical scale. By selecting 
r-- \ ''''t).jl J ........ 

) "-~'L" , 
senior ~anagerial participan~s from the different units maktng up the 

\ ' .' J 
administrative crganization a "participati,,:"c flavour '. i5 obtained.

54 
This 

procedure was clearly followed in the creation of the Task Force and the 

Implementation Group. While there i5 evidence that sorne individual members 
r 

of tQese groups on occas~~~~ as representatives of their respective 

branches or units, the qJ~üity of the "participative flavour" i5 in sorne 

doubt due to the facts that the individuals 'in question had in no way been 

chosen by the employees in their units and the employees were on the whole 

ignorant of the work being done by the two groups - parLicularly the Task 
" 

Force. 

Consultation was the second form of participative'device employed 

during the reorganization process. As previously noted, the interviews con-

ducted by the Task Force solicited the opinions of individuals and groups 

'th' t' 1 't f h f l' 55 W1 1n opera 10na un1 sot e port 0 10. The Ministcr's request for 

submissions from employees wa~ the other instance of the use of this device. 
/" 

--....... _,/ 

Mosher points out with respect to the consultati'Ôn technique that its 

effectiveness as a participative tool depends heavily 
upon the expectations those consul~ed have as to 
whether their views so elicited will in fact influence 
subsequent decisions. And this in turn depends upon 
the subject matter of consultation (a.g., whethe~ only 
for objective, factual information or for attitudes and 
prejudices, or for thoughts or recommendations) an%6upon 
the manner in which the consultation is conducted. 

While the earlier interviews seemed ta create a strong sense of participatio~ 

among individual members of the Department across .canada, the Minister' s 

letter was only margihally successful as a participat,ive device. In this 

case, the subject matter of the consultation waslproperly established to 

l ' j 
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attract a response, but the timing of the consultation was not likely to 

encourage a belief on the part of indiv~duals within the portfolio that 
• 1 

their suggestions would be seen to be useful. After aIl, the Minister ,~!~ 
i r,+~r-

ready had in hand a finished do~~ent, the Task F~rce Report, and ap~~ov~ 
\ 

from Cabinet for specifie objectives and structures. An informed manage~iai 

or supervisory employee knew th&t the time for considering suggestions for 
, . 

fundamental changes was pasto In fact, approximately 200 responses were re

ceived, and 'While a good deal of time was devoted to reading and summarizin~ 

them, there does not appear to be any indication that any of the suggestions--
, 

directly related to the reorganization were operationalized during the imple-
____ .-!Iii; ___ n 

mentation process. 

As initially conceived, internaI communications during the second 

phase - the period of the official announcement of the re'organization plan -

was also to include efforts to inform employees of senior appointments to 

fill the new posts created by the structural changes, and the creation of a 

team to coordinate the first stage of the irnplementation process. However, 

as the approval process fell behind schedule due to the difficulties asso-

ciated with the production of a detailed implementation plan for Cabinet, the 

announcement of the new appointments was delayed'~ntil May lst. Therefore, 

,,-~ tl,:le last signif icant event 
JI!'''' .-~ 

of this phase of internaI and externai communica-
; 1 0 
,~tions was the announcement 

... fl' 1 ~ 
i (1 ç~" 

March l'Z~'~70 •. _'. 
.. ( fi"- ~ -- "'" ~ 

of the formation of the Implementation Team on 
" 

The Implementation Team and Communications 

The Implementation Team restricted itself fot; the most part to the 

problem of internaI communications, attemptinq to carry on the role of in
(l 

forming the large numbers of Ministry personnel vhich had been bequn by the 
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Task Force •. At the outsett however, the Team had established two external 

communication roles for itself but these w~e never acted upon. The first . -
was to inform outside groups (industrial, academic and provincial government) 

of the changes with~~_the_portfolio. As we have seen, this task had been 

continually postponed. The result was that the or~ginal intention, articu-

-
lated during the Task Force pericxl, to involve "outsiders ll in the process of 

examining the reorganization scherne and the new objectives prior to their 

acceptance by the Government was by March, 1970, reduced to the essential 

need to at least inform the many outside groupsl which interacted with compo-.. 
nents of the Ministry,of the changes within the portfolio. In the period 

J 

a"fter the official announcement of the reorganization there had been requests 

from outside groups, specifically trom manufacturers who were major users of 

transportation facilities provided by the Ministry, to have the implications 
.--..... _-

of the reorganization and the objectives. .(especially the cost- récovery obj~ec=-- -
.. --- -------... _--- --- ... -~ -

tive) outlined ta them by Ministry OfficiaIs. 'A----;enior ex-ecutive of Canadi~ 

Industries Limited (C.I.L.) wrote to the Minister requesting the holding of 

regional seminars to explain the new organization to senior managers concerned 

with transportation and distribution. In his letter, he speke of his frus-

tration in attempting to establish a continuing relationship with federal 

government transportat~on agencies. It was recognized within the Ministry 

thqt this proposaI was consistent with the Ministry's general plan te inform 

and estaQlish a dialogue with representatives from outside groups, and it 

was suggest~' to C.I.L. that pessibly one of the professional organizations 

associated with material or distribution management would be interested in 
< 

bringing together a number of interested people for this purpose. However, 
? 

,~ visible initiative was taken within the Ministry to organize or to further 

encourage the organization of suah seminars. The communication of informa-

.. t' 
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tion concerning the reorganization was entrusted to the normal channels 1ink-

ing the Ministry to groups and individua1s interested in developments within 
J - ~ ..... 

the portfolio. These included meetings between specifie individuals ànd-

senior officiaIs within the Ministry inasmuch as su ch meetings are the common 

currency of the on-going relationship between the Ministry and the provincial 

governments, industry and the universities. In addition, the Minister gave a 

number of speeches during this implementation period in which the r~rgani~a-

57 
tion was a central theme. Finally, the new Chairman of the Transportation 

Development Agency, who had bee~ one of the co-chairmen of the Task Force, 

and the Senior Ministry Executive - POlicy, Planning and Major projects were 

MOst active in explaining the changes to university ~q industrial groups 

across Canada. It is extremely difficult to say whether or not these ~~ 

efforts re suecessful as an exercise in communications. What is clear is 

t no life was ever breathed into the plans to consult with the 'outsiders'. 

The other initial external communication concern of the Implementation Team 

had been the need to communicate the nature of the reorganization to o!her 

.... 
departments and agencies within the federal government. Again, the Imple-

mentation Team took no posit~ye action in this area. The general rule seemed 
< ------

to be that other government agencies Cexcept, o~, for the Central 

Agencies) were briefed in detail on the reorganization only if the agency in 

58 question had sorne stake in the changes; the flow of information to these 

agencies was an integral part of discussions designed to effe9t the approved 

change in relatio~ship with the Ministry. 

The Implementation Team did, however, play a more significant role 

with resJ>ect to internal communications. ouring the implementation period 

which followed the official announcement of the reorganization, the',final 

Task Force Report was more widely disseminated tbroughout the ~tfoi~. 
\ 

In 

h7 , 

~. 

_,-~~_-......:f/llc........c; .. ' 
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• 
(' 

the last week of February, the Report was distributed to the regiona1 direc-

tOrs on a confidential hasis with the caution that the Task Forcets ideas , -

might not be folloNed -ex8ctly as the implementation proceeded. The Imple-

mentation Team first became involved in the internaI communication function 

through its cooperation in the preparation of, the material for the official 

announcement of the new appointments to senior positions in the Ministry on 

59 . 
May lst. In early May, the Team met to discuss the effectiveness of the 

interna~ communications to date, and to plan a communications approach for 

the duration of the Intertrans Project. It was agreed that improvements in 

'. 'tN! internaI program wou.ld be necessary if ernpl~yees throughout the portfolio 

were to receive an accurate picture of the significanc~ of the organizational 

changes for-the future operations of their own units. The idea of distribu-

ting information through the regular Managément Newsletter was rejected on 

the grounds~that the coverage of the Newsletter was too limited and tbe 

Intertrans project was seen to be sufficiently important to warrant a spec~l 

set of bulletins. Therefore, it was decided that the Team would issue a 

series of project Intertrans Bulletins at régular intervals with the cooper-

ation of the Senior Ministry Executive-Personnel, the officer ordinarily 
'., 

responsible for internaI communications. 

The first of these Bulletins, released June lst, took the form of a 

staternent from the Deputy Minister outlining the previous attempts to commun-

icate with the employees, the role of the Implementation Team in the context , 
of the full implementation process, and the impact that the reorqanization 

• 

would have on Ministry personnel policy. Clearly one of the major functions 

of the Bulletin was to assure employees about their jobs so that the essen-

tial operating functions of the Ministry would not-be ~paired during the 

implementation process as a result of employee uncertainty about proper 

.. 
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reportinq procedures and job security. The Bulletins vere scheduled to 

appear bi-weekly, but the seco~ Bulle~in,. a discussion of the proposed 
• 

Arctic Transportation Agency, was not approved for release by the Deputy 

Minister in mid-June due to the fact that the final form of the Agency had 
---- - --- ------ ----- 60 - -neither--bel!l1t1ecTcrecrwlthin the Ministry nor approved by Treasury Board. 

Although plans had been drawn up by the Team for the publication of as many ~ 

.~~ .~ight more Bulletins ta review the work of the I~p1ementation Team and 

the progress of the irnplementation within the various agencies and Adminis

trations, only 2 Bulletins were ever published. 61 As responsibility for the 

implementation shifted to the individual units within the portfolio, the 

communications program of the Implementation Team was apparëntly cut back. 

Only the Implementation Team's proposaI to continue the earlier plan to 

distribute extensively within the Ministry a tape of the Hini$ter's presen-

• 
tation to the Press corps on February 17 (with accompanying visuals) was 

} 

implemented without problems. In aIl, sorne 40 sets of the audio-visual 

presentation w~r~ circulated throughout the Ministry offices across Canada. 

One successful co~unications project which came to fruition after 

the demise of the Intertrans Team was a one-day Senior Management Conference 

held at the Chateau Laurier Hotel in Ottawa on November 4, 1970. The initial 

conception and planning for the Conference were done by the Personnel Branch 

and the event would h~ve been held at the end of June had the oeputy Minister 

and the Minister been avai1able at that time. 62 Postponed to November, the 

Conference was an attempt to bring together a larger group of managers 

(almost 200) for a communications exercise similar to the one held in Decem

ber, 1969, shortlyafter the Ministry System received approval in principle. 63 

The aim of the second meeting wa8 to review the progres8 made in implementill9 

the Ministry System and clarify the challenges facing the integrated portfolio. , 
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.. 
The Conf~rence vas a1so used as the occasion to distribute the Task Force 

and Intertrana Reports down to the Regional Controller and Division Chief 

levels of management. The keynote address was given by the Minister and he 
b 

devoted most of his speech'to the reorganization issue, stressing again the 

central themes of the Ministry System - integrated, responsive and innovative 

planning combined with effective program implementation. This address was 

followed by a question and answer session which gave the managers a chance , 

to quiz the Senior Ministry Executives about reorganization and implementa-

tion problems. The final Conference meetïng was a discussion of government 

priorities and issues with a panel made up of the "senior officiaIs" - the 

Secretary to the Cabinet, the S~cretary of the Treasury Board and the Chairman 

of the Public Service Commission. 

Conclusion 

, This Conference concluded the formaI attempt to communicate the 

nature of the reorganization to ~e Ministry employees. From this point on, 

information on the implementation was formally distributed through the "medium 

of the Management Newsletter. Th& internaI communications program, while it 

had some bright moments, never really succeeded in putting together a compre-
l ' 

hensive picture of the reorqanization proposaIs and (especially) the imple-

mentation process. While most management employees of the Ministry seem to 

clearly understand t~ basic purpose and achievements of the reorganization 

and relate these to their ov.n individual roles, it is not unusual to encounter 

individuals whose under-Iying belief is that the reorganiza~on was ·merely an 

excu'se to introduce nèw personnel into the senior management positions within 

the portfolio. If the int~nai commu,nicat,ions program was only sparadically 

effective, the external communications effort was almoat completely ineffec-

( 
, 
1 • 
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~ 

tive. The announcement to the House of Commons attracted attention not to 
,. 

the reorganization proposaIs and their .implications, but to the general issue 

of the government's attitude towards the House. The press coverage, while 

extensive, tendéd gen~rally to dismiss the reorganization as just so much 

jargon. It i8 difficult to say whether the communications with the press 

could have been handled more effectively. However, there is no question that 

the attempt to communicate the reorganization proposals to the attentive 

transport public w~s thoroughly inadequate. The so-called houtsiders" in 

industry, other levels of government and th€universities remained on the 

outside and no formal attempt was ever made to bring any of them toqether as 

a group at Any stage of the reorganization process. The overall result was or 

that the application of the Ministry System went virtually unnoticed outside 

of the immediate range of the upper levels of the federal bureaucracy in 

ottawa. 

\ 
\ 
\ 
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Notes for Chapter Five 

1W. ~er, "Reorganizin,9 the'Féderal Departlnent of Public Works," 
optimum, Vol. 2, No. 4 (Winter, 1971), p. 41. 

2 ~ 
See G. E •. Caiden; Administrative Reform (Chicago: 1969) ~ especia1ly 

Ch. 4; and F. C. Mosher, "Ana1ytical Commentary," in Governmenta1 Reorgani
zationS: Cas~s and Commentary, ed. by F. C. Mosher (Indianapolis: 1967), pp. 
515-37. 

3 J. D. Fleck, "Restructuring the Ontario Goverrunent," Canadian Public 
Administration, Vol. 16, No. 1 (Spring, 1973), p. 60. 

4 See pp. 106-7. 

5 
See Chapter Three. 1 

\ 
6This tendency to secrecy is a common feature of the ear1y stages of 

bureaucratie reorqanization. See Mosher, ~. cit., p. 504. "Secreoy was 
apparent1y .. aimed to prevent unrest, rumor and sometimes, the mobi1ization of 
support." 

7 House of Commons, Debates, June 2, 1969, po/9319. 

8The Financial Post, April 5, 1969. 

9The Monetary Times, August, 1969, p. 45. 

lOThe Globe and Mail, September 26, 1969. 

111bid • -
12With the exception,of course, of the preparation of the Minister's 

visual presentation of the Cabinet Committee by the Task Force. 

l3The entire imp1ementation process is discussed in Chapter Six. 

14The argument here was that each 1eve1 sees the implementation 
differently and each subordinate should have a know1edgeable boss, who has 
had time to think about implications, to whom he can take bis problems and 
questions 1 

Agencies 
affected 
a1ready 

15 The assumption is that as part of the approval process the Central 
and the Ministers and Deputy Ministers of other Departments directly 
by the ;reorganization (e.g.: Public Warks and D.I.A.N.D.) would 

1 have be~n approached. 

l61n addition to the three phases outlined, it wa's suggested that 
the Minister hold a Christmas reception bo inc1ude Directors and Senior Chiefs 
in ottawa and selected officers from the regions. ~his qathering'was des!qned 
te aid in th. establishment of a corporate image and to begin building support 
for the Ministry Executive. A curiou8 fQOtnote te this receptio.' scheme was 

'1 
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the suggestion, uncha1lenged and unexplained, that wives weuld play an 
~portant ro1e in the process of change and, therefore, shou1d be invited 
to the party! 

17The implementation process began at a 1ate date, due to the need 
for further approval prior to implementation which was e~tab1ished by the 
Cabjnet decision of December 19. 

"18 The idea of a motivational program was rejectéd at the out set by 
the Deputy Minister. 

19 ,., 
In his resume of the year's events, the Minister emphasized the 

appointment of the new Deputy Minister, the creation of the Task Force, 
his own appointment r the 'swing in emphasis to reorganization to meet the 
demands of the emerging objectives, and Cabinet's approvai in principle ~f 
the Task Force recommendations. ; 

20A~ this point, it was antic.i~ted that this would oceur before 
the enù of drnuary" 1970. Apparently, the Minister did not name the precise 
Cabinet Committee in question duri~ his address. The D.D.T. Management 
Committee was given a more specifie account of the project approva1 process 
by the Deputy ~!inister a few days after this briefing. 

\ 

21see, for examp1e,The Ottawa Citizen, December 30, 1969. A more 
complete account appeared in The Hamilton Spectator, December 30, 1969. 

22Th~ Hamilton Spectator, Decembpr 30, 1969. 

23Sep p. ] 94. 

24 For an account of how this document was approved by the Ad Hoc 
Steering Committee of Senior OfficiaIs; the Secretary to the Cabinet, the 
Prime Minister and the Cabinet GQmmittee on Priorities and Planning see 
Cha pter Four. 

25some changes were recommended by the Deputy Mini~ter, the Ad Hoc 
Committee and the Cabinet Committee. See discussion in Chapter Four. The 
Minister's Office Staff a1so reeomm~nded a number of changes in content and 
emphasis in the Task Force Report ~ich were applicable to the document 
being prepared for tabling in the House. 

26This document, entitled "Statement by the Min:i:ster on the Changes) 
to be Made in the Ro1e and Structure of the Federal Transport Portfolio," i8 
reproduced in Appendix A. This "StateJbent" was used to c6iÏiinunicate the 
essential features of the new objectives and organization to senior emp10yees 
in the Department, Hambers of Parliament, members of the House Standing 
Committee on Transportation and Communication and the P~ess. 

27 See pp. 246-55. 

28see the discussion on this.point in Chaptër Four, p. 166, 

29In the Statement, the Advisory Boards, were still being referred 
to as Committees. 
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30see Chapter Four. 

31A motion for tabling of the Task Force Report had been placed on 
the House of Commons Order Paper by Mr.·Skoberg, M.P., on October 23, 1969. 

32see the discussion of this topic, pp. 12-19. 

33For a very outspoken review of some of the criticism leve11ed 
against the Government by the Opposition and others see Walter Stewart, Shrug: 
Trudeau in Power (Torontcr: 1972), Ch. 9. 

'. 34 h ,., i T e M1n1ster s presentat on was 
tape and the slides were used to bring the 
theAnew objectives to the regional offices 

1'- 1 

taped on this occasion, and ... the 
message of the reorganization and 
of the Ministry. See p. 215. , 

35 ~ 
"Transport Po1icy and Traffic Trends in Sweden, Il Fact Sheets on 

Sweden, April, 1969. 

The 

36 House of Commons, Debates, February 17, 1970, 'p. 3671. 

37Ibid ., pp. 3671-3672. 

38 b'd 3671 L2:....., p. . 

39Ibid ., pp. 3671-72. 

40Ibid ., p. 3672. 

41Ibid • 

42Ibid • 

\ 
/' 

43 
See the Ottawa Citizen, and La pr~s~e!." :ebruary 17, 1969,_a~ 

Globe and Mail, February 18. " ~ 1 
44 

The G~obe and Mail presented a more extensive picture of the 
changes announced by the Minister. 

45 h' , , b 18 197 T e Ottawa C1t1zen, Fe ruary , O. 

46 1"' , 1 bo d Ine ud1ng the D.O.T., C.T.C., Nat10na Har urs Boar and St. 
Lawrence Seaway Authority, but excludinq C.N.R. and Air Canada. 

47The Chairman of the National Harbours Board refused to a110w the 
Deputy Minister's letter to be circu1ated on the grounds that the Deputy 
Minister had no authority over the Board's employees. 

48 nd' See Appe 1X A. 

1 49Quoted from the Minister' s 1etter ta managerial and supervisory 
'employees of the Ministry, February 24, 1970. 

\ 



/ 

- 221 -

50. Participation 'co is one of the few variables related to the reor
ganization of public agencies to receive any detai!ed examination. See 
F. C. Mosher 21:' ~., especially Chapt;.er III; and J. D. Fleck, 2e,. ill., 
pp. 60-61. 

51 
Mosher, ~. E!!., pp. 519-20. 

52Mosher also outlines the bnpact of hièrarchy on the participation 
factor. Ibid., p. 520. 

53 " h h' b' b 'd 521 Aga~n see Mos er on t 1S su Ject, .!...2:.-., p. • 

54Ibid., p. 521. 

55 See pp. 100-101. 

56 
Mosher, 3J2.. cit. 1 p. 522. 

57For instance, the Minister spoke to the Shippers Council during, 
March. The speech was reported in the Journal of Commerce, March 30, 1970. 

58The Department of Indian Affairs and Northern Development, the 
Department cf. Public Works a,nd the Departrnent of Justice were the only 
departments having significant dealings with the Ministry as part of the 
approval and implementation processes. 

59This press release and a complementary telex message were widely 
distributed through the normal press release channels ana throughout the 
Ministry. 

60see pp. 246-255. 

6lThe second bulletin contained a discussion of the new objectives 
for the portfolio. 

62The Task Force, in its final recommendations concerning the esta
blishment of an implementation team, also suggested that a management seminar 
be held. 

63 
See pp. 194-195. 

,~ , 
--

) 



.J 

- 222 -

CHAPTER SIX 

t 

• 
THE IMPLEMENTATION OF THE MINISTRY SYSTEM 

Introduction 

Exc]uding the seminar held in November., 1970, the external and 

in~ernal communications program was for the most part concentrated in a six 

month period beginning shortly after the Cabinet Ccrnmittee decision to approve 

the reorganizations plan in principle on December 12, 1969. The implementa-

tion process, on the other band, went on for a rnuch longer period of tirne. 

In fact, there are sorne aspects of the original Ministry System proposaIs 
o 

\-Ihich have still nct been properly deal t wi th sorne three yeaJ:s after the 

implementation process began in May, 1970. 
( 

This is not to imply that the implernentation process, on the whole, 

failed to achieve its purI~se. For the most part it did not prove difficult 

to apply the Ministry System to the Transport portfolio. While - as this 

chapter will attempt to demônstrate - the Implementation Team established to 
'. , 

inject central guidance and leadership into the implementation process failed 

to make much of an impact, the new personnel named to several key senior 

post~ throughout the Ministry at the beginning of May, 1970, moved into this 

vacuum and under the leadership of the Ministry Executive accomplished most 

of the necessary implem~ntation tasks. However, there were some signif icant 

problems largely related to translating fhe Task Force proposaIs into coherent 

integrated structures which could operate in a practical manner within the 
". 

Ministry. This chapter will examine the di~ficulties encountered in defining 

the ~oles of a Hinistry Staff Planning Unit and the Arctic Transportation 

,Agency. Attention will then he - foc\1sed on the attempt te. implèlnent the 

*' 

! 
\ 
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/ 

/' 

/' 

Marine Administration and the sévere inte9r~tion problems caused by the 

lack of legislation necessary to place~~he Nationai Ha~urs BQard in a 
/ . 

line relationshlp with the Marin~inistrator. Finally, thé'confusion 
/ 

with respect to the required,kegal foundat-i • .on for the new Ministry will be 

shown to be a dilemrna which embraced not only the Marine Administration but 

otner important structures and relationships within the Ministry as weIl. 
,... 

The Implementation Process - Sorne Background 

The Task Force members, prior to the first Cabinet submission, did 

make an initial recommendation concerning the establishment of a project 

group to guide the entire implementation process. On the whole, however, 

I the cçmmunications issue was given far more attention during this p~riod. 

After being effectively ignored throughout ~he Most intense period of the 

BPprovaJ proce~s, the implementation guestion was revived by the remaining 

four members of the Task Force towards the end of January, 1970. 'l'he Deputy 

Minister instructed that, in addition ta working on the question of a detél~ed 

implementation plan for the Prime Minister and the Cabinet, the Task Force 

should concentrate sorne attention on developing a structure-and process to 

linplement the 'detailed' plan throughout the portfolio. Despite the fact 

that the remaining Task Force members never produced a detail~entation 

"-

plan, they did succeed in putting forward as their final contribution a com-

prehensive set of proposaIs with respect to the implementation process. These 
1If' " ;,; 

suggestions, sul:mitted to the Deputy Minister at the beginning of F~uary, ~~.~.s 
, 

were 9iven ~he arcane title of 'Project Inter~ans' - a Pentagon-1ike name 

which won favour and was not discarded unt!1 the 'Intertrans Team ' submitted 

its final report on July 31, 1970 and was disbanded • .:2 

The Intertrans proposaI rejected at the outset the idea of putting 
h 
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, 

forward interim or stop-gap plan's to allow ~h.em~~tation process to 
f/ 

proceed in a low-key manner prior to th~ receipt of further Cabinet approval 

and the assembly of key executives for the new Ministry structure. The 

proposaI was founded on the premises that the 'go' signal from Cabinet and 
1 

Treasury Board could be expected in the very near future and that a phase of 

'active implementation' would begin shortly after the receipt of this signal. 

In the view of the remaining Task Force members, many months would e~ 

,between the beginning of initial impl~entation planning and the point where 

each major entity in the Ministry would arrive at its initial 'take-off 

peint'. The length of the first implementation period would vary; som?'el~ 
ments of the Ministry, such as the C.N.R., would probably have no need to 

/ 

participate in the initial change program, but would Merely be kept c10sely 

informed of general developments. The Surface Transportation Administration 

and the Arctic Transportation Administration, as totally new entities, would 
/ 

probably concen~tate initially on basic planning; the Marine Transportation 

Admi~istration and the Air Transportation Administration, on the other hand, 

would have to be concerned with a formidable array of problems, so div~rse 

and major in scale that coordjnation, capacity, ort-going program commitments 

and lack of in-house expertise might aIl become factors 1imiting their pro-

gress. 

The proposaI cle~ly outlined the goals of the impl~enta~ion group: 

" 
- ta assist units throughout the Ministry in formulating their' program 

, 
objectives, consistent with Ministry objectives and responsibilities assigned1 

- to help in resolving problems of planning organizational units as they 

re-align themselves to their new objectives; 

- to design and install appropriate management systems across the 

Ministry; 

" 
-.'. 
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- to recognize and develop solutions to operating and policy~problems 
-, 

at Ministry interfaces within the government; -. 'r 

• - to institute the Ministry Staff organization and relationship in , 
-' ..... ~... (t 

consonance 'IIi th the varied' objectives, capabilities an~degrees bf antonomy 

of the other units within the Ministry. 

It 'lias postulated that the achieveme~t of theseuobjectives would require a 

combination of flexibility in planning and implementation, specifie attention 

to timing, and centr-al coo~dination to ensure general understanding and agree

{!lent ~~ the obj ectives of the new Ministry. An Implementation Cêntre, wi th 
~-~---

a small staff under a pro gram manager, 'lias proposed to provide this oentral-

ized coordination. Such a Centre _'lias rec~mmended primarily because it wou Id 

:a,~ow the Ministry Executive, which had overall responsibility for the or-

g~izational changes, to con~nue to d~v~e most Df their attention to 

current policy and operational responsibilities. In addition, the Centre 

~~uld facilitate thp interlocking of the-various 'sub-systems' into the 

overall Ministry System. It 'lias also argued that the Centre would encourage 

informaI and effective communication throughout the portfolio. ~he rotation 

of personnel from aIl levels through participative assignments in support of 

itp work would allow the Centre to act as a base for informing and motivating 

a large ~umber of personne1 into support of the 9q~s of the implementation 

plan. The idea 'lias to assign the various implementation projects to 'Task 

Groups' with the Implementation Centre coordinating\ these project plans into 
- 1 

a 'Master Plan' which would include a reporting sys~em to showaccomplishment 
, • 1 

\ - 1 

and to stimulate follow-up on significant deviatio~ •. The Kaster Plan would 
1 
1 

also record significant 'mile~stone' events in_~he !~plementation of specifie 
1 

projects (e.g., any sign~:icant leglslative actionlthat rdght" he required). 
, 

The Ministry Staff, it was projected, WOUld from the outset he in-

- , .. 
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_ "c _vGl.ved- 'brthè- aëV'e'iopment of any aspect of the Ministry System falling within 

their sphere of functional interest. 
, 

However, the Staff, being thrust into 

their new functional, on-going reIati~nship with the Minfstry Executive and 

other units within the pt>rtfolio, wouid not be ilnmediat~ly capable of deep 

involvement in the implementation program. During this period, the Imple-

mentation Centre would coordinate the work of the Ministry Staff to ensure 

the rnost effec~lernentatio_~_~ th,e overall organization plan. As ~he 

situ~tion s't~il~_Zed, thé Mi~i~try Staff resources an~~ 
.... . ---------~ l, ____ _~ ___ __ 

would become better d~~~lopedÎ and the Staff would assume a progressively 

more involved and responsible roie. In one sense, the Implementation Centre 

was designed to act for the Ministry Staff during its ~ormation; the \ 
Ministry Staff would uitirnately phase out the Implementation Centre (and the 

program manager) but probably retain the control system as a basis of the 

Qn-going system for Ministry coordination. 

ln addition te its close relati new Ministry Staff, 

th~ Task Force recOrome~~that the Intertrans Team establish close ties with 

the Transpdrtation Council and the 'Central Agencies. The Council would pro-

vide a general review forum where the project Manager could report progfess, 

and obtain decisions On positionai policy matters. Policy aspects of the 

implementation program would also require contiriuing liaison with rep~esen-

3 tatives on the Central Agencies. 
.. 

It was,anticipatea ~t sorne representa-

tives would join specifie task groups having a direct be~~ng on central 

interests. In addition, it was feit that there would be a '~ed for continuing 

advice from the policy levels of these Agencies. This would re-assure the 

Agencies as to the conformity of the implementation prooess to the program 
\ 

initially approv~ and wouid maintain them in a fully informed position, 

permitting them to~~ct constructively to questions that would inevi~ly 
" 

" 

'. 

'. 

.. 
;' 

.' ' .!" ,., ! ... 
c •• 
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.. --
he referred to them as the program moved along. To this end, it was recom-

mended that the Central Agencies be in~ited to assign representatives to 

participate in the coordination work of the Implementation Centre. 

The Task Force members also attached a good deal of attention to 

behavioural aspects of the implementation pr9cess. !ollowing up the earlier 

observations of the full Task Force, it was noted that the ,peo~prOblsa, 

had emer9ed ~s the primary issue in institutionai change. Wheth ~n 

Government or in industry, change programs to be succèssful had to come to 
, ... 

grips with the varying needs and perspectives of the individual, and of the 

formaI and infermal,groups within'the organization. The Task Force recom-

rnended that a beha~~~~vsu~tant should be retained tt offer assistanc~ --~{;ing the need for a 'team' approach and to encourage the development 

of enthusiastic innovative attitudes in contra st to defensive resistance 

which migh~ otherwise develop. This consultant could âdvise, in confidence, 

all senior personnel involved, and offer advice on specific prograrns for the 

• consideration of the Ministry Executive. It was felt that this influence 

pervading the organization down~ard would ultirnately,reach aIl middle managers, 

supervisors and employees and greatly improve the general acceptance of the , 

change programs. , 
\ 

The Intcrtrans propbsal concluded with a recommendation that t~c 

program Manager be appointed as soon as possible aven if there must be a delay 
\. 

in the commencement ~of Othe implementation process 'pending resolution of,' 

Cabinet-Ievel policy questions an~ senior appointments. In addition, it was 
'\ 

~ \ 
recommended that a seminar should he planned for all kèy officera i~ ~he 

..... . 
Min~stry System who might be expected to play a role during the tmpl~ta~!on' 

';'-;, 

prOCJram. 
, 

Presentations by the Minist.er, Deputy Minister and beads of major 

units ,~uld be used to èlarify the objectives and the- iDmediate approacb. A 

1 

1 

- 1 

1 
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supporting feature would be a presentation on "mana?ement change" under the 

direction of a senior consultant in this area. Fo~owing closely on this, 
~~. 

the Administrators would establish rask Groups and èonduct initial surveys 

of their problems. Concurrently, the Ministry Staff would develop initial 

specifications for the development of solutions to Ministry-level or coordi-

nated problems. With action taking place at bath leveIs, the implementation 

program would be under way. As these projects were identified and scheduled 

for resolution, mile-stones and time-schedules would be essential. Bringing 
" 

these together in the Implementation Centre the first fMaste~~~lan' would be 
_' r ~ 

established and the progress reportina, and control phase would begini imme-r" , 
diately after this initial collation-of major plans a general time-table ;or 

o 

the overall implemen~tion plan wou Id be prepared, including resolution of 

problems outside the Ministry. Concurrently, requirements of personnel, 

consulting costs, space, etc. would be forecast, if possible holding these 

within the current budgets and establishments • • , 

While the Deputy Minister did procee~ to establish an lmplementa-

tion Team in the latter part of'February, the Task Force recommendations with 

respect to the implementation process were,accepted only in part. 4 The 

lntertrans proposaIs were seen te be deficient in two specifie respects: 

/ 

first, the whole approach was seen to be too involved and complicated; second, 

not enough responsibility was provided for senior members of the Ministry 

Staff during the implementation phase. On the hasis of advice from the 

Personnel Branch and other sources, the Deputy Minister opted for ~ simpler 

structure and process. The idea of an Implementation Centre vas rejected. 

The Implementation Coordinator (or Project Manager - bath titles were used) . 
was made directly responsible to tne Deputy Minister~ lnstead of involving 

, \ 
j , 

Transportation Counail diJ::ectly, the\Manager, a <senior 1ine officer frOlG the 
-ri) 

'i' 
f, ' 

. f4';,'~h,j 
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Department, was instructed to meet periodically with the Deputy Minister and 
• 1 . 

senior members of the Ministry Staff and Adntinistrators to ret:tew prÔgress. 

The Intertrans Team itt~lf was made up of a group of Implementation Officers 

from aeross the Ministry with a partieular emphasis on individuals having 

operating and praetieal experienee in the field.
5 

In addition, Tr ea sury , \ 
'-' \ 

Board was represented on the Intertrans Team by one member. Three Central. 

Agen?ies, Treasury Board, Privy Couneil Office, and the Public Service Com~ 

mission, were asked to reeommend a senior staff member to sit on an Advisory 

Couneil whieh was established to assist the Deputy Minister, the projeet 

Manager and the Team. The Couneil was to meet once a month throughout the 
, 

life of the Intertrans Team which was not expeeted to exeeed six months. In 

addition to making an appointment for the Advisory Couneil, the planning 

Braneh at Treasury Board indieated a desire to name a member to the Inter

trans Team in order t}~t{the Board eould have a direct sburee of information 

trom the Team on a regular basis and a means of introdueing opinions for 

6 'consideration in advance of Advisory Couneil meetings. 
" ) 

The proeess was further simplified by the rejeetion of the Task 

Force recommendations with respect to the establishment of Task Groups and 

the rotation of personnel through the Implementation Centre. It '-Fas empha-

sized that the aetivities of the Intertrans Team were not to encroach upon 

or usurp the normal responsibilities of the on-going organization. Tasks 

could be identified by the Team, but they were to be performed for the most 

part within the responsible Ministry unit. The Team's role as an integra-

tive or internaI communications agent was pIayed down in this respect. 

Moreoever, the Team was given no oppor~unity to coordinate the work of the 

Ministry Staff or in Any way to Act for the Ministry Staff during it. forma-

tion. 

" " .... ,r 

, 
'"-' 
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The goals of the Intertrans Team were also significantly simplified 

in relation to those recommended by the Task Force members. It was emphasized 

that~the Team would have the-task of planning the changes necessary to trans-

form the present Federal transportation complex into a Ministry, but the 

• execution' was to be left to the administrarrs and ~,embers of the Ministry 

staff. However, at the first two meetings with"the Deputy Minister in mid-

March 1970, the Team was given one very concrete goal. It was instructed to 

develop a plan and schedule of implementalion in accordance with the Prime 

Minister and the Cabinet's request for more detailed information on this 

b ' 7 su Ject. Apparently, it was the Deputy Minister's intention that the 

Implementation Team should take over the Task Force's role of preparing 

',Cabinet-level submissions on the reorganization questio~. The most pressing \ 

need at this point was for a submission to the Cabinet Committee on the Public 

Service. Until this requiremcnt could be satisfied, the Implementation Team 

would be in a kind of bureaucratie limbo, laying the foundation for an imple-

mentation w~ich the Cabinet had~not yet approved. The Deputy Minister stressed 
, . 

the point that at this stage it would be impossible and unnecessary to "cross 

everl(, t or dot every i lt with respect to details about the implementation'E-lan. 

He indicated to the Team that the Prime Minister's Office was Most interested 

'in the prosp~ct of using the Ministry System elsewhere in the federal bureau-

cracy and, therefore, would be looking for significant items which served to 

further ~xplain how the system would operate in practice • 

The Deputy Minister a1so pointed out to the Team at its first 

meeting that one of its major priorities would he to clearly de termine the 

respective roles of the Ministry Headquarters Staff and the Administrationp' 

in the planning process. He laid particular emphasia on the need to cutline 

how planning should be carried out at the Ministry Staff ,level. It vas .qain 

" 
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stressed that while Administrations must he qiven the hiqhest degree of 

. 
autonomy, they must he r,esponsive at the sarne tilne to the Government and 

the Ministry H~dquarters. Therefore, coordination, integration and moni-
) 

toring of planning throughout the portfolio would he vital roles of the 

Ministry Staff planning cornponent. In the Deputy Minister's view, it was 

crucial that Treasury Board approve the appointment of new Administrators as 

soon as possible as they had to be involved in these planning discussions at 

an early stage if the Ministry-wide planning system was to he successfully 

implemented. Having made the point that the Implementation Team should 

coopera te closely with the new Administrators when they were appointed, the 

Deputy Minister also noted t~at the introduction of new ideas and perspec-

t1 
~, 

tives was not to be used as a spring board to a larg'e-sf;ale revision of the 

Task Force recommendatio~s. He reviewed the amount of time and effort which 

had been put into the Task Force investigation and the approval process and 

stressed that there already was a high level of commitment to the Task Force 

Report. Therefore, unless there ~ms aomething so seriously wrong that it 
f 

wouldn't work, the Implementation Team was instructed not to bring Any further 

ideas to light or spend Any additional time on it. After the initial imple-

mentation stage, there would be an opportunity for small groups to further 

study specifie aspects of the Ministry System in more detail. 

The Work of the Implementation Team 

, The preparation of the proqress report for the Prime Miniater and 

the Cabinet Committee on the Public Service absorbed a good deal of the 

Teal'll's time until thé middle of April, but it was possible durinq this initial 

period to establish the other problems with which the Team might have to deal 

ànd qive initial assignments to the Team members. In the beginninq, the Tema " 

. , 
'. ", 

~\l'~~ 
, ~f1!1,.\ : 
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appeared to set itself~the task of dealing, at least in a preliminary way, 

with virtually every aspect of the portfolio which required adjustment in 

order to adapt to the new Ministry'System. Under the all-encompassing title 

of "organization'i , the goals of' the implementation process were painted with 

a vide brush: objectives for each Administration (as weIl as the Canadian 

Meteorological Service and the Transportation Dévelopment Agency) were ta 

be 1 derived' ,from the revised Ministry objectives; the relationships among 

the various elemen~s of the Ministry were to be established, and implementa-

tion plans and schedules were to be drawn up for each element; activities 

ta be transferred ta and from other portfolios and activities to be reallo-

cated within the Ministry were to be identified; operating Authorities were 

to be established; the role of Advisory Boarq~ was to~be defined; the 

National Harbours Board, St. Lawrence Seaway Authority and D.O.T. Marine 

Services were to be amalgamated under,the new Marine Transportation Adminis-

tration; and, finally, certain department Heddquarters activities vere to 
~ 

be decentralized. The Team also saw the need to concern 1tself with quest~ 
,,-, è . 

related to the proper relationshipobetween the newMinist~y and the Central .. 
Agencies. On the personnel side, the new Ministry had still not received 

authority to classify and appoint in positions beiow the executive category. 

Moreover, the question of authority to transfer people during the reorgan-

ization period and the long-run problem of cORverting'National Harbours 

Board and St. Lawrence Seaway Authority personnel to public servants had not 

really been raised. With respect to financlal administration the outstanding 
4 

issues were even more numerous and ):omplex. "here was a fundamental need to 

establish a ne~ relationship with Treasury Board, ravise the program struc-
, 

• tures of the Mi~istry aQd gain approval for a Ministry dget system. Re~ol-

" ving FUnds for the proposed Authorirties and a new fom Of~~t:JAhcial interaction 
" .-

" . 
- 11-
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between the and the Crown corporations would also require Treasury 

Board approval. In addition, the issues of rate-settinq and other forms of 

delegation of authority in the qeneral areas of property management, re~ 

estate purchases, ~ervices and construction from the Treasury Board and the 

privy Couneil Office were still to be finally resolved. Finally, sorne attempt 

might have to be made to rationalize the split in subsidy control bet~een the 

8 
C.T.C. and the D.D.T. Throughout the implementation process, as aIl of 

these issue-areas were attacked and eoncrete changes were made, the problems 

of internaI and external communications would be increased and the Team was 

,expected to deal with these as weIl. 

While the Intertrans Team was not in a position to cope with aIl of 

these issues during its short span of 'existance, it~ exact mandate - with the' 

exception of the ipitial demand for the preparatfon of the Cabinet memorandum 

- was never very clear. The problem of the mandate was exacerbated by the 

appointment of the new Administrat~rs and Senior Ministry Executives at the 

b~gi~ng of May. ~e division of labour between the Team and the individual 

compone~s of the Ministry was never properly clarified, with the result that 

the implementation Qf the MiQistry'system within these components often went 
1 

ahead without the benefit of the t~al recommandations of the ln~ertrans' 

Team. Tbe Team's problems were also accentuated by the unrortunate inc~ina-

tion of the Ministry Executive to suggest still further issues that~the Team 
.. '~. 

might explore during the course of its investigation. On other occasions, 

directions from above indicated that an issue on which the Team vas net 

J 9 
ooncentrating much attention should instead he considered a major priority. 

While this sporadic input technique appears to have worked well with the Task 

Force, it aoes not soem to have evoked a positive re.panse fram the Inter-

trans Team. In retrospect, it soeme reasonable to conclude that either the 
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Implementation Team .... ought to have been given a "higher profile" as the Task 

Force suggested, including a more visible centre of operàtions and an over-

arching control of the whole implementation process, or it should have been 

given a more flexible leadership capable of adapting the Task Force 

recommendations to changing circumstances and making a valuable practical 

contribution to the tmplementation of an integrated Ministry system. 

Instead, the efforts of the Team fell between two stools. By the 

end of April it had settled on a course of preparing "management guides" and 

"program description" for each component of the Ministry, and conducti~g 
/ 

seven special studies of the foilowing sUbjects: subsidies, legislative needs, 

financial.delegation, personnel delegation, decentralization, a Ministry 
(, 

organizational'chart, and an implementation schedule. Each management çuide 

set out the objectives, sub-objectives, authority and relationships of each 

component so that each wouid be provided with a formaI source of clear under-

standing and guidance in th~ objectives and cooperative relationships for 

which' it , ... as responsible and the authority which it had been delegated. The 

guides were intended to form individuai records of accountability between 

the Ministry Executive and each of the principal managers, on the basis of ( 

which Administrators and Agency Heads wou Id be able to proceed with the de-

tailed planning of the components of ~~e o~ganization structure. The program 

description provided a set of derived objebtives and activities for each 

component of the Min,istry. They were intended to aid the Ministry Staff ,and . 
Administrators in precisely identifying the activitiea comingvithin their 

areas of responsibility under the new Ministry organization. The descriptions, 

it ~as felt, would also be helpful in t~e preparation of pcogram statements 

for inclusion in the annuel Estimates submi~sions fOf 1971-72, the first 

fiscal year in which the vote structure ref1ectin9 the reorgan1tation of the 

'. (' 
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Minist~y wou1d he usèd for the Treasury Board p~esent~ion. The Team a1so 

prepared a series of imp1ementation network diaqrams and' 'task lists' 

indicating the 10gica1 sequencing of significant events to serve as a guide 

for Administrators and Senior Ministry Executives for implementation schedu-

ling purposes. AlI of this material was fina11y drawn together in a 163 

page Implementation Report and submitted to the " Deputy Minister on July 31, 

1970. 10 

-
In fact, the project Manager hadjPresented a ~aft of the Report 

to the Deputy Minister at the heginning cf June, recommending that the 

Implementation Team he disbanded and its members revert to participation in 

the implementation actions within their respective Min~stry componenbs with 

the understanding tha~~ey might he brought toqet~er ag~in on an ~ ~ 

hasis if necessary. The Manager a1so suggested that a small group of 2 or 3 

staff experts, pozsibly drawn from Management Services, be designated to 

expedite action within the Ministry Ex.'fcutive and Staff, and maintain liaison 

with Administration OfficiaIs. One of the major concerna of the project 

Manager was that actiorf~e taken on those matters (such as the Alteration 
1 

of the vote structure for the portfolio to ref1ect the Qrganizational and 

program changes) which would have a bearing'on the preparation of the 1971-72 

programs and est~tes before the end of June. However, the Hinistry Execu-

tive was far more concerned about the fact that the Report appeared to skate 

over most of the difficu1t practical implementation issues and avold giving . 
} 

precise answers ta troub1esome 'nuts and bolts' problems which were bound to 

ari-se in the course of •. the implementation. These problems inc1uded: 

- the exact nature of the legal changes reqaired to implement the" 

Ministry System across the portfolio. 

- the need for deCéntralization guidelines and time frames for the 

~ 

/ 
~ " ' 

'- - l ~~.. _~~~,1 'jt:1 



• 

- 236 -

common services. 

, 
~ - the nature of the proper relationship between 

(1) financial operations of the Administrat~~he Assistant Deputy 

Minister - Finance, and th~ 
the Administrations ,and the Senior Ministry' 

(3) operations research in the Ministry Staff and the Administration. 

(4) the existing legal services in the various entities making up the 

Marine Administration and the Senior Ministry Executive - Legal. 
~ 

These issues were not new. AlI of them had been raised in March when the 
• 

Implementation Te~°bad been.established and most had ~urfaced for discussion 

on several subsequent occasions. Clearly, the Implementation Team, in the 

Ministry Executive's view, had not accomplished its purpose. Instead of 

attacking the practical problems, it had developed a set of rather ethereal 

guidelines and prepared individual studies which in sorne cases did little 

more than restate the findings of the Task Force. The program Manager was 

instructed that the Team was not to be broken up, but rather it was to con-

centrate its attention on the 'nuts and boIts' issues and attempt to come up 

with some practical answers. tp. 

Despit~ this attempt to revita~ize and redirect the efforts'Of the 
~ 

r', ~ '> 

Intertrans Team, the ~portance of this centralized implementation a~~~vity, 

from this point· on, was perceptibly diminished, and the ini tiative qraduaUy 

shifted to the individual comPonents within the portfolio. The Intertrans 

Team continued to operate officiall~until Iate August and sorne a~itional 

0' work was done to respond to the request for more practical answers. On the 

1. 

-r 

basis of a study by the Department of Justice, the Team was able to qiv~.the 

Deputy Minister a clearer idea of the legislative actiop which WQuld be 
" 
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required, both in the short and long terrn, to establish the new Ministry 

System on a firm legal footing. 
p 
~ . . 

However, as l shall argue later, this 

Il advice came too late to he of much use. _ ~ith respect to the décentrali-

zation or realignment of support administrative services, a study was 

initiated at the Teamis request by the Director, General Management and 

Administrative Services, but no practical course of action was ever recom-

mended by the Team. In the final Report, the Team was more successful through 

its special study reviewing the delegation of financial authority from the 

Central Agencies, in outlining how relationships with the Treasury Boards 

the Privy Council office could be simplified in an administrative sense. 

However, the lack of responsiveness was most evident with respect to the 

specifie problems of the division of responsibility between components of 

the Ministry Staff and the Administrations which had been raised within the 

Ministry Executive. Apparently, the Team was unable to offer any sugqestions 

or plans of action which were more concrete than the references conta~ned in 

their management guides for the various cômponents of the Ministry. 

On the whole, the work of the Implementation Team was not a ~~ccess. 

It provided ne1ther dynamic inspirational leadership nor detailed 'nuts and 

bolts' instructions on the implemenration of the comp1ex concepts recommended 

by the Task Force. For the rnost part, the Team's work demonstrated 1ittle 

evidence of progress beyond the degree of operational sophistication implicit 

in the Task Force's dis~ussion of these concepts. As a result, the major 

task of working the Ministry System out in practice was pushed on to the new 

Administrators and Senior Ministry Executives under the leade~ship of the 

Deputy Minister and the Senior Assistant Deputy Minister, It i8 worth noting 

that this i8 what the Intertrans program Manager had intended aIl Along. It 

was his view that on-going implementation actions could best be undertaken 
; 
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under the immediate direction of the senior officers in the Ministry Staff 

r 
and the Administrations. For guidance they would ~ave the Team's management 

guides, prograrn statements, implementation net~rk diagrams and task lists of 

outstanding 'implementatio~ items, which the Manager believed set matters out 

in sufficient detail for the senior officers to proceed smoothly. To facili-

tate this aspect of the implementation process, -he envisaged the establislm\ent 

of separate implementation groups within each Ministry component to \oThich 

1 

individual Intertrans Team members couJd be attached when the Team broke up. 

The major point of contention was the practical value of the material in the 
. " 

Intertrans ReporL. The most common feeling throughout the Ministry was that 
:-;..~ 

.... -- ~ ~11. 

the op~r~unity lo provide sorne clear central direction for the irnplementation 

proces& had been lost and that a more flexible approach bdsed on the efforts 

of several smaller implementation teams would have to begin prett~ weIl from 

the beginning. 

Throughout most of the portfolio, the i~plementation of the Ministry 

System was a rcasonably straight-forward process. The two rnùjor Crown corp-

orations, C.N.R. and Air Canada, were unaffected by th~ implementation process, 

~nd their f~rrnal relationship with the Minister was unchanged,by the reorgan-

ization despite the Ministry Executive's intention to consider structural 

ways of further integrating the two corpo~ations into the planning and policy- , 

making mechanisrn of the Ministry once the initial implernentation stages were 

12 completed. The transfer of the Northern Transportation CQrnpany Limi ted to 
& 

the Transport portfolio, which had been approved by Cabinet on February. 19, 

'1970, was effect~d by an order-in-Council at the end of April. l3 Except 

for sorne controversy with respect to thé propei disposition of the shares of 

the company, the transfer was not really a siqnificant part of.thé implemen-

tation process. CQmponentfi such Ils the' Air Trans'portation Administration 

" . 

1 
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and the Canadian Meteorol~qical Service estab~ished small, in-house task 

forces to aid' in their amalgamation, and seemed t'o -,11h~arth fev problems in 
" - t'~ . \~ .. 

adapting their communication and operating proced\H:'es -.le the demands of the 

Ministry System·, The Canadian Meteoro1ogica1 Servi'oe, W~s separated from Air 
~ "-" 1 . .---- ,---

Services as the Task Force had recommended, and on1November 26th, 1970, it 
/" 

~' 
was divorced from the Ministry of Transport by Order-i~~Council, and attached 

to the new Department of the Environment as the Atmospheric Environment ' 

Service. 14 Within the Ministry Staff, litt1e difficulty was encountered in 

estab1ishing the Finance, Legal Services, Personnel, and Public Affairs 

Branches'on the foundation of simUa.r--GerrtpOnents mak1ng up the Ol:~~ D.C.T . 
.. , --" -----

Headquarters. The ~ureau of Coordination was essentially unchanged by the 

reorganization." Among the newly-created components, the Surface Transporta-, 

tion Administration and the'Transportation Development Agency were started up 

without running into serious jurisdictional or operational roadblocks. With 

respect to the establishmen~ of the Transportation Development ~~êncy, the 

Canadian Transport Commission proved reasonably co~perative in transferring 
" 

to the Agency the personnel, funds, and programs relevant to developmental 
... 

research without any change in legislation or even the use of the Public Ser-

vice Rearrangement and Transfer of Duties AC~ (R.S.C. 1969-70,c.227). The Task 
-, 

Force Report had proposed a further study of the whole technical regu1atory 

process following a suggestion that the Canadian Transport Commission, which 

already administered rail safety regulations, might assume a stmilar role 

relative to the air and marine modes. The Imp,~ementation Team reversed the 

.' trend of this thought by suggesti~g ~hat, on the basts of a study soheduled 

for early 197~, ~fhe rail safety regulation ro~e would probably be transferred 

to the Surface Tr~nsportation Administration. This ~elay tac tic ~ucceeded in 
é 

ra~vin9 the whole question of regulation from the implementation process, 

o 
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and in the long run the Commission retained its rail safety regulatory role. 

OVerall, the Cormnission was undisturbed by the implementation proeess exeept 

for the transfers to the Transportation Development Ageney and the restriction 

of its authority in the area of strategie planning. 
" 

However, while the implementation process was relatively untroubled 

in most components of the Ministry, there were several specific areas in 

which the attempt to operationalize the Task Force proposaIs did not prove 

to be simple. The remainder of this chapter will foeus largely on these 

particular problems and the manner in which they were handled by the Inter-

trans Team and the senior management of the Min.i,stry,' in an effort to further 

illustrate in detail the enormous problems Inherent in. reorga..,n.izaing a complex 
/' 

/ 

bureaucratic organization. 

Irnplernenting a Plannin2 Structure for the Ministry 

Integrated strategie plannin~ vas a key feature of the Task Force's 

Ministry System, and the establishment of the new central planning unit within 

the Ministry Staff caused considerable difficulty during the implementation 

process. According to the Task Force Report, the central planning unit would 
\ 

he concerned with the total transportation policy of the Ministry. It wou Id 

also advise on program targets and goals, and, in a general way, evaluate 

. f 1 by h . hM" . 15 hi t 1 atta~nment 0 resu ts t e comlX?,nents ln t e 1n1stry. T s ota "con-
f 

,,4,,'f' 

tinuing planning action vas design~ to integrate both overall government 

policy with Ministry policy planning~ and program planning within the various 

components of the Ministry itself. The· atternpt to guarantee respons~veness 
--~ !"'( 

thrO~9h--int;~ration and centralization had the effect, however, of makin9 the 

role of the plannin9 unit extremely broad and demandin9. One of the major 

concerns during the Implementation period was te define, the responsibilities 

.,\. 1 

" . 
~ 
~{ 

:1 
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of the planning unit so that it was not overburdened to the point of paral-

ysis. In fact, paralysis may have been sidestepped° at the expense of effec-

tive strategie planning_ • 

The ~?tertrans Team responded to the emphasis which the. Deputy 

Minister had place on the problem of Ministry planning by attempting to 

develop a total planning system for the Ministry which was dèsigned to act 

. in support of general.Government planning. In its initial discussions, the 

Team perceived the central planning function in ~he b~oadest terms, linking 

together management systems planni~g. computer services, economic and tech-

"' ..... 
nological forecasting, program pl~nni~g and progr~ evaluation into one 

.r::; ~ ~ 

"" integrated 'Planning and Systems Coordination' component within the Ministry 

Staff. Probably the Most extraordinary aspect of this cqmponent would have 

been the combination of rnanagernertt systems planning and prograrn planning. 

The thinking was that increasing entrepreneurial decentralization within the 

portfolio (due to the establishment of Adrninistratio~s geared to cost-~ecovery) 

would encourage uncoordinated systems development and diverging practices 

throughout the Ministry. This obstacl~ to integration and coordination would 

be increasingly difficult to correct as these systems stabilized. Such frag-

mentation could be avo\ded by rejecting the traditional organizati~nal approach 

which advocated the separation of management systems planning and prograrn 

planning, and integrating them - along with the prograrn monitoring function -

so that program planning became based o~ comprehensive strategies for 

determining and accomplishing management goals. One ~rtant advantage of 

this combination was increased centralized control. Control under this 

planning model wou Id he exercised tbrough financia1 reviews ~h of the 

D management system to measure the efficiency of ~eimplementation of a project, 

and the prograrn system to measure the effectiveness of the project in relation 

.) 

, " " 
,,:r_i\t;~~. 
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to the policy goals of the Ministry. Centraliz~ control would only be 

possible if management and program evaluation or monitoring became an integral 

function of the planning unit. 

Under this 'total planning system', program planning would continue 

to hé based on the general concepts of PPBS. The Ministry Planning Unit 

would collate'all the program plans for the Ministry and would be required to 

coordinate closely the planning activities of the individual Administrations. 

The Ministry Finance and Personnel units would maintain their own planning 

'li~~on with their functional COtlnterparts in the Administrations, and would 

be required to advise the Ministry Planning Unit in the assembly qf program 

plans. The Ministry Finance Unit would handle the financial aspects with 

Treasury Board, but thé Planning Unit would advise the Ministry Executive on 

-~ 
trade-df(ë~~nd priorities. They would be better equipped to do this because . . 
they had participated in the actual planning process and would have a more 

effective appreciation of the impact on program plans in incorporating Any 

revisions requested by the Ministry Executive. A special relationship would 

. ~ 

be established between the Planning Unit and the Transportation Developmen~ 

Agency, mainly in the area of-long-range planning. However, the clear impli--

cation of this planning system was that as soon as clear modal priorities 

could'be aetermined, responsibility for impfementing projects wouid he re-. 
assigned, generally to the appropriate modal ~inistration. This would 

confine Ministry planning to the policy and program levels and ensure that 

operational planning would be developed closer to the environment most . 
affected by the prcject. 

AS a result of the generai acceptance by the Tèam of the idea of a 

total planning system, a management guide was drawn up for a position known 

as Senior Min~stry Executive - Economie Planning (S.M.B.E.P.) which would 
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encompass the procjram planning, management review arld program monitoring 

functions outlined aboVe.
16 

In addition te these over-arching functions, 

it was specifically set down that S.M.E.E.P. would also he responsible for 

planning Any specifie projects·which the Ministry Executive might request, 
J 

and for representing the Ministry in negotiations with Central Agencies, 

other departments~other levels of government, and foreign cotlntries where 

there were,economic planning implications at the policy level. With respect 

to the private sector, S.M.E.E.P. was to maintain a continuing perspective 

on new development in the fiêld of planning and disseminate this information 

throughout the Ministry. 

~s an ideal Planning Unit, S.M.E.E.P. was fl~wed in a number of 

-
ways. First, it amalgamated three highly complex and different roles under 

one roof. Second, it appeared to mudd1e the distinction between prQqram and 
.) 

normative planning, seeming to imply that the establishment of long-rune 

goals for the Ministry would be a relatively straight-forward exercise of 

~ 17 
little consequence relative to the design of specifie programs. Finally, 

as envisaged by the Intertrans Team, S.M.E.E.P. wou1d not be available te 

the Ministry Executive as a problem-solving component within the Ministry 

Staff. There seemed te be a strong feeling with the Ministry Executive that 

sorne Ministry-leve1 unit should be available to dea1 with the many transpor-

tation-related problems and questions brought forward for opinion or decision 
-~ 
~ -. ~J 4-

which could not he appropriately referred to specifie Administrations or 
~~ . 

functional Ministry Staff components. Generally s~eakin9, the Ministry 
o 

Executive had two types of matters in mind: those problems which do not 

direct1y relate to the operations, role or objectives of a particular Min-

istry component, and those in which proposals are presented to the Ministry 

Executive by organ!zations with a vested interest in the matter te protect. 

, , 
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Typically, such prob~ems involve political implications, economic considera-

tions, policy questions and relations with other federal agencies or other 

governments. The initial response of the Intertrans Team had been, in 
, ~ 

cooperation with the Personnel Branch, to recommend the establishment'of a 

Specia~ Advisory Secretariat comprising a small group of profes~onal problèm 
1 

solvers to advise and assist the Ministry Executive in the resolution of 

these matters. In addition to its problem solving ~ole, it was recommended 

that the Secretariat be given the.responsibility, in conjunction with the 

Legal48ranch, of assessing appea~ to the Minister in accordance with section 

18 of the National TfJnsportation Act (1967), based on non-technica1 and 

primarily economic grounds, against decisions rendered by the canadian Trans-

port Commission with respect te applications for or suspension, cancel1ation 

or amendment of licences or certificates. 18 This ro1e wou1d invo1ve the 

assessment of evidence from appe11ants and interested parties in lf~ht of 

government polieies; the appraisal from a policy viewpoint of judgements 

drafted by 1ega1 counse1 for the Minister's signature and the resolution of . 
conf1icts between 1egal ,and policy viewpoints: and th~ Identification of 

patterns and trends in appeals. 

Whi1e the implementation of S.M.~.E.P. and the Special Advisory 

Secretariat would have covered the full range of functions contained in the 

Ministry's planning role, the Ministry ~ecutive was dissatisfied both with 

the proposed division of responsibilitief and the prospeët of the creation 
, 

of a planning complex of vast' proportions. It was decided, firstr~ to 

discard the Intertrans idea of a total planning sYl:\ltem. This would a110w the 
{\, 

separation of management systems planning and computer services fram program 

.' 19 . planning and pro gram monl.toring. l,t a180 allowed the Deputy Minister to 
=;. 

insist that in fur~her deve10ping the Ministry planning unit, the Intertrans 

.' .. 
, 'J 
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Team and the pers~nnel Branch should stress the need for pormative planning 

at the Ministry level, and ~ake it clear that program and operational 

planning would largely be carried out by the Administrations. The Deputy 

Minister also made it clear that of the roles outlined to date, he attached 

most importance to normative planning and problem-solving at this point in 

the Ministry's development. On the hasis of discussions on this subject, 
.---

the Personnel Branch drew up job desc~~~~f~ .two positions: Senior 

Ministry Exècutive - policy, Planning and Major projects, and Senior Ministry '~ 

Executive - program Planning and Evaluation. The former co~ined the norma-

tive (strategie) planning, problem-solving and appeals roles within one unit; 

the latter, as the title indicates, was a unit designeg to provide poliey 

guidance and assistance to the administrations and agencies in the develop-

"ment of program plans, and to monitor the progress of programs on bebalf bf 

the Ministry Executive. After reviewing these proposaIs, the Ministry 

Executive decided to proceed with the implementation of the Policy Planning 

and Major projects Branch and leave the development of a program pvaluation~ 

unit until a later date. 20 The Intertrans Team's continued insistence that // 
'/ 

normative and program planning be combined in one unit was ignored, and the ~ 
// 

management guide for the position of senior Ministry Executive - Poliey and / 

Pro gram Planning, which the Team included in its final draft of the Inter-

trans Report, did not refleet the _~ireetion in which the pol~cy Planning and 

Major proj ects Braneh was in f'7ct being developed under the n_~w Senior ! 
Ministry Executive who was appointed in late July, 1970. Built initially 

\ ~ . 
on the basis of the former deparœenta,l Trans~rtatio~/P~l~CY and Research \/ 

Branch, the Economies Division of Air Services and th~ Urban Transportation 
-, / 

Development Division, the Policy Planning and Major projects Branch w&s 

established te deal primarily with normative, long-run,planning, problem-

1 / 
/ 1 

1 

. -
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< solving and appeals from. the C.T.C. The Branch was to be oriented towards 
. 

the 'project' approach to problems and planning, to make it<compa~ible with 

the developments within Transportation Council - the Ministry pol~king 

fo~um into which much of the output of the Branch would be str~ed.2l .. 

The Aretie Trans - An Extremel Difficult 

The tortured proeess by whieh the Aretie Tran 

(A.R.T.A.) was brought into existence illustrates e additional difficulties 

involved in implementing an 

the Treasury Board, other departments 

involved, in the implementation. 

wit~in a portfolio when 

d other levels of government are 
t 

aIl of the ~inistry's efforts with 

ion planning and policy-making between January, 

1970, and September, l 1, were devoted to breathing some form of life into 

the Task Force's 
,//II 

oposal that a separate intermodal ageney would be required 

to provide ingle foeus for the operation, adjustment and development of 

aIl nfbd of way and terminal activities in the North. This basic proposaI 

had een approved in principle by Cabinet, and T~easury Board and assented 

the organizational relationship of A.R.T.A. inside the Ministry - albei~ 

'th . 22 W1 reservat10ns. • As the imp~ementation proeess proeeeded, the reserva-

tions and problems multiplied with the result that A.R.T.A. in its final form 

was significantly different from the Task Force recommendations. These: 

differenees have made A.R.T.A. a diffieult component to eategorize within 
, 

the Ministry system concept. 1 

il 

In the aftermath of the Task Force Report, the Ministry Executive 

aceepted the need to establish the 'federal' role in transportation in the 
' .... 

Aretie within the Ministry in much the same ~er that the 'provincial' role 

was the respons~ility of the Deparbnent of Indian Affaira and Northern 

1 .. , \ 
./ 
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DevelOpl\ent. To accomplish this s4tisfactorily, it would he essential for ------, 

the Ministry to absorb the limited planning responsibili'ties bein\} exercised 

by the Deparbnent of pUblic Wor~s. Within the Ministry, it was central to 

the whole philosophy of the reorganization that a strong component respon-

sive to the Ministry Executive be created to set the tone of the Ministry's 

presence in the Arctic and counteract the effect of the C. T. C. • s growing role 

with respect to aretic transportation.
23 

However, during the approval process 

the exact ge~graphical boundaries of ths prospective Administration' tes-

ponsibilities had been questioned and there 'had been some concern e 

about how a regionall.y-based Administration would relate to the re 

M " 24 .1n.1stry. In addition, as the implementation process began and omponents 

such as the Air and Marine Administrations began operating withi the Minis-

try System, doubts began to arise about the advisability of div ding opera-

, ~ ~ . tional responsibilit.1es between A.R.T.A. and the t_ DlAJox:, op at.1ng 

Administrations on the basls bf an arbi trary boundary betwee 'north' and 

'25 
• south' • 

The Intertrans Team reac,ted primarily to the la ter problems and 
-, 

reeommended a different: status ,for A.R.T.A. from that proposed by the Task 

Force. It argued in its final report that sinee the :rnagement of nationa'l 

transportation roles was generally assigned in relation to the lllOdal opera-

tion involved, a separa te operating Administration in the ,~orth would 

undoubtedly involve dupliication, possible confusion and even conflict. For 

this reason it proposed that A.R.T.A. should become an agency with the role 

of influencing other elements of the Ministry in promoting the extension of 
~ 

transportation systems in the Territories. The Team a180 rec::ommended that 

the component pa ~esignated the Arctic Transportation Agency on the ground.s 

that it would not he an operatinq~, but rather.would assume the role of 
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"Champion of the North". In this rol.e/A.R.T.A. would not be competing with 
) 

the Transportation Develop~ent Agency because it wOuld He more concerned 

with "causing" rather than "doit!g" deveIopcnent. It \'laS specifically noted 

that A.R.T.A. might serve.initially as a special witness or advocate before 

the C.T.C. when this body considered economic regulations of transportation 

in the Territories. The Team also suggested that,..in lig.dition to self-
I.! 

initiated actions, as this "Cpampion" role became effective, operators and 

other levels of government would seek its help and so expand its role. With 

respect to organization, the Team proposed the immediate establishment of a 

small dynamic unit to provide an initial focal point. As the situation • 
" 

matured, it Was anticipated that A.R.T.A. would begin to build a large 

structure of, its ownJ possibly based on multi-modal expertise. It would then 

be in a position to play a progressively stronger role in Ministry affairs 

and external relationships as an authoritative source of policy planning 

advice. Concluding its argument, t~e Intcrtrans Report stresRed the need 

to proceed with the appointment of the Agency director. 

Apparently, the Hinistry Executive dià not respond positively to 
t. 

the idea of A.R.T.A. as "Champion of the North". The problem 'lias simply that 

it would be4extremely difficult to sell the establishment of A.R.T.A. to the 

other federal agencies already involved in transportation planning in the 

north if the proposaI was presented in this manner. The most critical agency 

in this respect was the Department of Indian Affairs and Northern Devel.opment 

(D.l.A.N.D.) which Cabinet had indicated in February should be closely in-

26 
volved in the development of A.R.T.A. _ Consul..tations ~tween D."I.A.N.D. and 

, \ 

-
Transport at the deputy-ministerial level on the question of Transport's 

proposed involvement in northern transportation planning had been initiated 

in April, 1970. D.I.A.N.D. had indicated its desire to,cooperate in the 
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. . 
formation of A.R.T.A., but it had objected to the idea of transferring 

responsibi1ity for the Alaska Highway to A.R.T.A. fram the Department of 

Public Works and had insisted that the creation of A.R.T.A. should not 

etfect D.I.A~N.D.'s quasi~provincial ro1e with respect to northern roads 

and airstrips. Transport successfully defused ~he latter issue by insist-

'" ing that the Task Force model was not going to be closely followed and that 

A.R.T.A. would only be concerned with national system roads and airstrips 

in'line'with the Ministry's responsibilities vis a vis the provinces in 

southern Canada. Stressing, the positive, it tried to present A.R.T.A. as 
ù . 

a mechanism to facilitate coordination between the two departments on matters 

of joint interest." While these consultations did clear up sorne basic issues 

and set 't.Qe stage for further cooperation, -i.:'t was clear to the Ministry 
. l ' 

Executive that the wholc idea of A.R.T.A. would o~vê.to be looked at much 
t'" ,..}7'" 

more carefully hafore implementation could proceed •• ~re-empting the lnter-

trans Team's proposaIs for A.R.T.A., the Deputy Mini~ter suggested to the 

Minister towards the end of May that a confe~~ce on north~rn transportation 

be organized in Yellowknife to pro~ide a catalyst for properly defining the 
'-." 

terms of reference for A.R.T.A. il:'wàs proposed that the conference he 
.... 

l' 

sponsored by the Ministers of Transport and Indian Afféifrs and Northern 

Development, with the cooperation of the Commissioners of the Territories 

and the support of the Prime Minister - to ensure that no jurisdictional 

problems he allowed to delay its implementation. Tne actual planning of the 
! 

conference would he taken on by a special Ministry project team which would 
., , ... 

also become responsible "for rethinking the nature of A.R.T.A. after the' 

conference. This package of proposaIs wa.s recommended ta the Prime Minister 

by the Minister on the gr~ds that they were essent~al to en.ure tbat the 

Ministry he in the best po~ition to respond effectively and quickly to the 
,,~, 
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transportation challenges of the north and to make sure that these are effec-

tively related to--res()urce development, questions of foreign owrie,ship, as 

well as ecolo~cal considerations. 

It would appear", then, that the Intertrans Team's "Champion of 

the North" proposaI was literaIIy swallowed up by the passage of events at 

the ministerial level. By the time the intertrans Team +eported, the 

implementation initiative had been placed in the hands of the new project 

team, under the Senior Assistant D~puty Minister, with the expectation that 

the Conference (to be held,in D~cember, 1970) would be a critical mile-post 

in the development of thinking on A.R.T.A. In fact, even before the Confer-

ence, the project team presented sorne preliminary ideas about the nature of 

A.P.T.A. which seemed to find more ready acceptance than those put forward 

by the Intertrans Team. Instead of stressing the "champion" or advocacy 

role, the project team implied that A.R.T.A. should be directed toward~ a 

more low-key management function of coordinating the Ministry's Arctic 

programs and presenting budgets so that the programs couid be evaluated 

objectively in relation to programs in the south. The project terun agreed 

with the Intertrans proposaI that it would be counter-productive to allow 

A.R.T.A. to Act as an operator. However, it was suggested that A.~.T.A. 
l' 

should establish a sepaLpte Arctic operating budget through which operating 

Adm~nistrations cou Id be paid for services rendered. In addition, the pro: 

ject team proposed that A.R.T.A. have a strong,program selection and 

monitoring roie. These centralized functions ~hld necessita~ A.R.T.A.~_ 
,~ 

location in ottawa but it would be linked to thè northern environment by ~ 

regional officer in each Territory. 

The fate of A.R.T.A. as an ~perating body had been further sealed 

by new consultations between M.O.T. and D.I.A.N.D.' at the deputv~ministerial 
~' ,. 
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- 1 

level during September, 1970. During this exchange, the operations issue 

arose as a result'of a discussion of the proper title for the proposed new 

componént. By this time arguments for andagainst 'Administration' and 

'Agency' had been voiced within the Ministry. In the view of the senior 

officiaIs at D.I.A.N.D. the word 'Agency' secmed unacceptable because it was 

usually used in relation to a body that bas a degree of ~rganizational inde-

d h . l f . 27 pendence an as operat1ona unct10ns. The implication was tbat A.R.T.A. 

would be a small component without operational functions and, therefore, 

could probably be more accurately entitled a 'unit' or 'division,.28 

" D.)r.A.N.D. stressed the size of the prospective component, arguing that as 

long as it was small, it would be unne~sary 

to clear its establishment tbrough Cab..~,net. 29 

for the Minister of. Transport, 

It is difficult to know 

whether or not D.I.A.N.D. used the implied threat of Cabinet submission in 

an attempt te persuade the Ministry to adapt the role of A.R.T.A. to the 

demands of D.I.A.N.D. Clearly, the Ministry was coming around on its own 

to ~he idea of A.R.T.A. as a small non-operational component. For the 

benefit of D.I.A.N.D. ~t reiterated the original Task Force_~osition that 

A.R.T.A. would report through the Min=\,stry and wou1d ,btt'an integral part of 

it. It was explained~that 'Agency' was preferred because it served to 

distinguish A.R.T.A. from the 'Administrations' and also because 'Agency' 

had already been used for the development cornponent - the Transportation 

Development Agency - and therefore would be consistent with the established 

t . l "h i d fI' 30 erm1no ogy Or t e reorgan ze port 0 1.0. 

The project team', on the hasis of the improved perspective ob-

tained from the Cohference and almost one year of consultations and study, 

presented its final proposaIs for A.~.T.A. to the Deputy Minister in late 

February, 1971, with the expectation that they would be laid 

-'" 



" 

1 ~ 

- 252 -
, , 

31 
portation Council for discussion and approval. However, before this pol~cy-

,} , 

making forum examined the document, chere was another sèries of cons~ltations 

with D.I.A.N.D., Treasury Board and the privy Council Office in an attempt by 
, 

the Deputy Minister to remove any roadblocks to speedy implementation after 

"-

the Minister ac~epted the pro~sals. , 
< • 

The proposaIs themsel~~ did n~: st~ay in sp~~~t from the earlier 

" 
sug,~estions of the project teanC In,-a, planning sense, A.R.T.A. was to ful-

fi Il the sarne role for the Arctic that the Ministry Staff was designed to 

f h . fI' 32 b 'b'l f h carry out or t e entl.re port 0 10. . It was t~! e responsl. e or t e 
f 

~ initiation and development of new policjes and strategie plans for the Min-

istry with respect ta transport in th~ Arctic and ta, be the f~cal ~jnt 

., 
~ithin the Ministry for aIl problems relating to Arctic transpottation. 

A.R.T.AI was also ta be responsible for the preparation anq 'presentation to 

.' 
the Ministry Executive of a'n annual program forecast and e'stiInates subrTll.ssion 

relating to aIl transport activities of the Ministry in the North. Only 
, 

operational planning was to be le ft to the Administration~, and'A.R.T.A. was 

to have the responsibility of monitorj.ng the implementa:tion of aIl programs. 

Finally A.R.T.A. was to serve in an adyi'sory role with respect to the estab-
.... ' .. 

lishment and
1
cnforcement of safetx'4nd ~eèhnical reguiations, but aIl 

!. " 

reference ta a possible advocacy,iQl~-with respect to the C.T.C. was deleted. 
, J ", 

In the course of its ~~rk it was ex~e&ted that A.R.T.A. wo~ld develpp close 
l' ~ • 

" liaison with D:l.A.N.D., the territorial Commissions, Regional Offices pf 

the 
. 33 

Air and Marine Administrations and other relevant departments~ 
"", 

-1 

In the further consultations with D.I.A.N.D. at the deputy min~s-

teria.l level, there s~emed to he general" agreement with ,the organizati~nal 

. -

a practicai channel 

an acceptance of the prospect that A .. R.T.A. would pro~,ide 
. .,. rf 

l ,'" • 

fo~ consultation on planning northern transportation ~ 

appr~ach taken, and 

, \ " 

" 

1"\ 

. ( 
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programs. However, there still remained a good deal of apprehension about 

(, the impact of A.R.T.A. on D.I.A.N.D. 's 'territory'.- For instance, sorne 

concern was expressed that A.R.T.A.'s regional officers might become channels 

of communications between·the Territorial Commissions and the M.a.T. with 

respect to transportation proposaIs - thus bypassing D.I.A.N.D. In addition, 

D.I.A.N~D. agaih stressed its resistance to the idea of consulting with the 

M.O.T. on the subject of roads and local airstrip planning. Finally, it, was 

suggested that A.R.T.A.'s priorities might have ta be adjusted ta carrespon~ 

• • - 1 

wJ th the overall northern objectives for the Governrnent whic.h D. I.A.N.D. was 
1 • 

"about to ~ecornmend to Cabinet. One important result of thii consultation 

was D. l .A.N.D. 's ft,greement ttl~t there \.lo\.Ild be no ne~. to place t.he documen~ 

beforeoCabinet after it had been approved by Transportation Council, the 

" Minister of Transport, the Minister Qf Indian Affairs and Norther~ Develop-

ment, and the Treasury Board. A similar position was taken OQ this lat fer 

issue by Treasury Board and the Privy Cbun~i~ 'Office.~4 

Prior to'the submission of the pr?posals to Transportation Council 
. 

in la te APr:il,( 1971,' therp was also so~e feedback from within the Ministry.' 

Concern express~ about 'the adequacy ~f A.R.T.A.'s limited manpower resources 

(7 man-years proposed) h!l the policy Planning al!d Major projects Branch " .. 
appears to have Icd to the transferance of A.iVT.A.'~ problem-solving role to 

. "- ~ 

the Branch. The acceptancé of'a regional policy planning unit was also ques-

tioned in the Iight of the Ministry's apparent commitment to modal division. 

and it was suggested that it'might be extremely difficult to develop proper 

"-
working relationships between mOdal ~nd region~l units. The Air Administra-

tion aiso expressed sorne reservations about losing its prero9ati~es in 

recommending Arctic aviation priorities to the Ministry Executive. Never-

theless, , the proposaI >was on1y marginaIIy revised,befo~e its accep~~e by 

< • 
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'J'ransportation -Counci1 and the Ministcr. On the basis 'of the pos~t:iVf! res-

ponse of the Minister of InclLan Affairs and Northern Development to the 

approv('d p"'opo~als the Pr ime Mirüster. was informed of the ,1e\v prop~sals for , 
A.R.T.A. and the Minister of Transport's intention to proceed \~ith its estab-

lishment. A.subnissio~ to Treasury BOdr~ was aiso made to gain approval for 

the det.ailed organj zat- ion ar.d an Gstahllshmf~l"t. 

With apprO'.';üs from the Prime Minister and Treasury Board in hand 

hy mid-Ju'ne, 197), we 'horst \>las over and the ]\_gency began to opera1::,e on the 

basis of the project tcam persohnel. How~ve~, before A.R.T.A. was truly in 

place within the Ministry, severa1 further h\'rdles had to be surmounted. The 

Air and Marine ~dmin~strdt~ons proved quite rèslstant to 'intrusions' hy 

, 
A.H.T.A. and the Ministry Executive had to exprp.ssly insjst that bath Admin-

istrnrions begln provld~ng A.~.T.A. with the in[o~mation it needed. A great 

deal of d~fficulty was encountered ln determining toe proper form of 

pr€'sf'!nting A.R.'l'.A.'s program - actiyity and VOl; structurc:>s to Treasury 

Board. The Finnnce J'3n:nch was oppoGcd to the practiée of con.::;o] idating the 

Administrations' ArctJc expendJ_tures in A.R.T.A.' s Estimates, thus giviug 

it a vote structure that did not reflect its aotual control over expendi~ures 

and a program - êlctivitj' sr.ructur(~ ",h~cb iIrplieJ that A.R.T.A. \<:Ql,lld be 

providing serviçes. Anothcr hard knocv, WnE th~ cxtremely critical reaction 

of the Corr.missioner Qf the Northv:est Territories to the organizational struc-

ture of A.R.T.A. as it was coming ~nto place. The basic complaint was that 

A.R.T.A. 's hea,.lquarLers were in Ottawa rüth.::r than in the North. lt was fcl1Y 

that the RE'~ional Officers would bccome Httle more tha:l 'post office' oper-

ations and that the Coriunission?r \;':l1l1d want lo deal directly ,~ith the Regional 

Administrators for Air and Marini'! ;~ho l-,ad the actual -b,nstruction and oper-

-

at1ng powers in the 'l'erritories. It is a reflccUon ,df the rathcr e?Chausting 

. ' 
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nature of the whole irnplemsntation process that the title issue came up yet 

again, with the "Administration" forces losing a decisive and final battle 

• 
in the long war with the "Agency" forces in early October. 

The final result of this seemingly endless round of consultations 

and rethinking was a rather peculiar hybrid in the context of the Ministry 

System. The Arctic Transportation Agency was left with no operational 

" responsibilities and, therefore, it would be unreasonable to classify it as 

a semi-autonomous operating unit and lump it in with the two major operating 

administrations - Air and Marine. At the sarne time, it i5 no easier to try 

to see it as merely a planning unit within the Ministry Staff. The fact 

that it is regionally based and combines financial, strategie, and program 

planning with program monitorinq makes it almost a microcosrnic Ministry Staff 

unto itself focusing on the Arctic rather than aIl of Canada. The perceived 

need for a particular con~entration of atteftion on the transportation prob-""" " lems of t?e Arctic led to the implementation of a unit which sits uneasily 

between the operating Adm1nistrations and the f~nancinl and strategie planning 

branches of the Ministry Staff, and requires partipular categorization within 
, 

the boundarieq of the Ministry System model. 

Incomplete lmplernentation - The Case of the Marine Administration 

Despite numerous difficulties and see~ingly endless negotiations 

and revisions, the Arctic 'l'ransportation Agency ernerged as a viable organiza-

tional unit with established internaI lines of authority and communication. 

The same cannot be said of the Marine Administration. The simple fact is 

that the implernentation of 'the Marine Administration proposaIs has never 

been completed and, as a res~lt, doubt has been cast on the 'ability of the 

Administration t;Q fulfill its proper function within the cont~t of the ... , .• ' 

D 

f· 
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Ministry System. 

The Task Force recommended and Cabinet approved the establishment 

of a Marine Administration through the integration of the St. Lawrence Seaway 

Authority, the National Harbours Board and the Marine Services Br~nch of the 

35 Department of Transport. in retrospect, it certainly appears to have been 

somewhat unrealistic to have attempted to prooeed with the implementation of 

the Administration without legislation which would have altered the indepen-

dent legal status of the Seaway Authority and the National Harbours Board , 

d d h abl \.. ' dm" 36 an ma e t em account e to tae Mar1ne A 1n1strator. Both the Ministry 

Executive and the relevant Centra~ Agencies were aware that inevitably 

extensive legislation - particularly with respect to the Natiollal Harbours 

Board - would be required to bring the t:wo Crown corporations into a line 

relationship with the Marine Adrninistrator, the Ministry Executive and the 

Ministry Staff. However, the expectation on the part of the Ministry Exccu-

tive - an expectation apparently shared py the Cabinet and the senior 

officiaIs of the Central Agencies who ap~roved the Task Force recommendation -

was that a forro of integration could be achieved, in the short run, through 

more immediate means than legislation. The announcement on May l, 1970 of 

the appointment of the president of the Seaway Authority as the new Marine 

Adrninlstrator was to set the stage for the pra~tical integration of the 

Seaway Aùthority and the Marine Services Branch. It was also suqgested at 

this time th,t the subsequent appoin~ent of the sarne officer as Chainnan of 

the National Harbours Board would enable the Board to be drawn into this form 

f 
' ,37 o 1ntegrat10n. However, it was shortly~after decided that the integration Q 

of three completely different administrative units within the ~arine Aamin-

istration wôuld not be resolved even in the short run through the simple 
1 • 

device of restinq leadership in one person, and, ïn the event, the Adminis-
, , 

" '. 
, # 1, 
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trator was nev~r named as Chairman of the National Harbours Board. The 

decision ta wait for legislation which nev~r materialized meant that the 

Marine Administration has virtu;ily remained to this day a continuation of 

the D.D.T. Marine Services Branch with a shadow of integration provided by 

the cross-appointment of the Administrator. 

While no legislation which wou Id have altered the statu3 of the 
'-

Board or the Authority has ever been introduced in the House of Commons or 

prescnted to Cabinet, there was good reason to expect in early May, 1970, 

that legislation with respect to the National Harbours Board wou1d be intro-

duced during the 1970-71 session. In line with the requir~ments of the 

reorganization of the Ministry, the Minister of Transport sought Cabinet's 

approval, in February, 1970, for the pr.inciple bf a new ports po1icy which 
.~, 

wou Id establish a Feder~~ Ports Authority às ~rt of the Marine Administration. 

The purposc of the Authority would be ta provide overall-planning for the 
Î' 

development and adrninistr.q.tion of por~aCilities whith serve the commercial 

shipping needs of Canada. The jurisdiction of the Authority wouid extend ta 

about 500 exjsting ports and h~rbours, and it would include aIl of the 

facilities under the control of the National Harbours Board, aIl the Commission 
v 

Harbours reporting to the Minister of Transport, as weIl as aIl public 

ha~bours and wharves administered directly by the Marine Services of the 

Department of ,Transport. It was proposed that the Authority should be com-

posed ~ ~ sufficient number of members to be regionally representative . 

(approl!:imately 15); these members were to be appointed by.the Governor-in·: 

C6uncil. For indiVidual ports and harbours, it liaS proposed that, where 

appropriate; Locat Port Authorities or Management Boa~s be established with 

the assistance of par~-time Managers and wit~ memberships being drawn from 

id f h 
,38 

res ents 0 t e reg~on. The Federal Ports Author,ity would delegate to 

.. " 
.... 

A • 
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the Local Port Authorities as much responsibility as possible consistent 

with its overall control function. Thus the Local Authorities were to be 

l' ' 
given virtually co~plete freedom to administer the day-to-da~ operations of 

the ports. 

If the Cabinet Committee on Economie policy and programs and 

Cabinet agreed to the proposaIs, it was recommended that a White paper on 

Ports Policy be prepared as a hasis for legislation which would have brought 

the functions of the National Harbours Board under the control of the Marine 
\' 

Administrator and opened up a direct line of communications between the 

Administrator and the private and public sectors using Canadian commercial 

port facilities. However, significant opposition to the proposaIs developed, 

on the grounds that they were not particularly compatible with Lhe new 

Ministry System. Treasury Board argued that if the ,.~ministrator was Chàirman 

of the proposed Ports Authority a~ held a veto power he could b~ held 

accountable for the ports, but little responsibility would then accrue to 

the Regional Directors who were supposedly the keys to the decentralization 

of Marine responsibility within the Ministr~.39 The Illtertrans Te~ aise 

argued that if the Ministry System principles were followed, the individual 

ports should become pnits of the respecbive'~egions of the new Marine 

Administration. 'fhe establishment of a Fdderal Ports Authority, in other 

words, would solve the integration problern presented by the National Harbours 

Board at the expense of orderly regional decentralization. 

Perhaps responding to criticisms of this nature, Cabinet approvéd 

the new ports policy p~oposals in principle, but instructed the Minister of 

Transport to discuss them thoroughly with local groups before submitting a· 

further policy memorandum to the Cabinet Committee on Government Operations 

setting out details of the form and makoup of the Port Authorities (bath 
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local and federal) and the process by which the N ional Harbours Board 

would be phased out. As a result of this'decis'on public meetings were 

/ 
/ 

/ 
/ 

/ 

/ 
/ 

held in Vancouver and Montreal during the S er of 1970 and some 230 briefs .. 
were received. In ad~tion, within the Ma ine Administration the proposed 

Ports policy was reviewed in the contex~of 
1 

of the Administration. Withbut waiti~ for 

/ 
group within the Administration - i,Jlcluding 

the overall organizational needs . 
thé Intertrans Report, a small 

senior representatives from 

/ 

the National Harbours noard, and the St. Lawrence Seaway Authority - began 

work on the irnPlern'7t1t ~ion of tf: Ministry System across the elltire Admin~s- ~ 
tration. In the~f eport, pr~ented to the Administrator jn November, 1970, 

/ 1 

they recolrunen~~~ tfe divisi6n of the Aofninistration into three units -
/ 1 1 

St. Lawrence;seaway Authqrity, a National Ports Authority and Marine Services. 

The revcrse/twi~t was that they apparently proposed the retention of Crown 

/ 
corporation status for both Authorities so that this National Ports Autho1ity '. 
would become a criwn corporation within the Administration, sirnilar to the 

existing National Harbours Board. The Adrninistrator would have a small policy 

- unit at his disposaI and would become the Chairman of an interlocking Board 

of Management'which would have as members the two s~nior pers ons in each of 

the three units. 
\] 

The ~phasis in these proposaIs was on decentralization, 
" 

and the creation of Local Port Authorities under the National Ports Authority 

was again recommended. However, it was not made clear how acceptance of 

,these proposaIs would increase the Administrators control of aIl the facets 

of the Adrninistration's activities. 

By the beginning of 1971, the whole legislation issue with respect 
• 

to the new ports policy and the National Harbours BOard was badly bogg~ 

down in internaI squabbles within the Ministry and it seemed certain that 

le~islation wouJd not be forthcoming in the immediate future. 
c.. ... -

There was 

l, 

.~ 



- 260 -

" 

increasing concern on the part of the Ministry Executive tbat to continue 

pressing for lecjislative change would force the delay of desperately needed 

alterations in the management of major Canadian ports until the nature of 

the legislation was decid~d upon. In order to speed tile needed reforms at 

the local level, it was decided to drop, for the moment, the idea of legis-
/ 

lating the National Harbours Board out of existence in favour of~a ~y 

~'without Crown corporation status under the Marine Administrator. Therefore, 

the proposaI to establish Local Port buthorities within the framework of 
~ 

the National Harbours Board was accepted by the Minister and ten local 

1 

authotities were created. However, the original National Ports Authority 

idea was watcred down so that the Authority was to become merely an internaI 

plann,:i.ng committee of the National Harbours Board and to be renamed the Ports 

and Harbours Planning Committee. Advisory bodies for the local an~ fedûrai 

authorities were aiso proposed, but only the federal body, a National Ports 

Council, was finally implemented in 1~72.40 
~ 

The overall result has been that the Marine Administration rcmain~ 

" a fragmented component of the Ministry'System with an une~én degree of 

àecentralization'across its breadth and an unûven degree of responsiveness 

to the demands of the Ministry Executive and the Ministry Staff insofar as 

these are transmitted through the Administrator. This integration problem 

bas been prjmarily manifested in occas~onal resistance to what are regarded 

as intrusions into the ~ffairs of the St. Lawrence Seaway Aùthority and the 

National Harbours Board by members of planning and management resource ' 

centreS whithin the Ministry Staff. 

, / 
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Implementation, Integration, and the Need for Legislation 

In the case of the Marine Administration, 1 have tried ta demon-

strate that it was neither naivete nor attempted deception on the part of 
" 

the Minister of Transport-and his senior officiaIs which prompted th~ to 

begin implementing the Task Force proposaIs in early May,' 1970 wlthout 

i\nrnediate lagislation. The implementation began with the consent of Cabinet l" 

and the Central Agencies on the understanding that legislation arising from 
~ 

the new Ports policy proposaIs, placed before Cabinet in February" 1970, 

,,(and still awaiting Cabinet'·s decision at the beginning of May), wou1d also 

clear up the problems related to the position of the National Harbours Board 

within the Adrninistration. 41 However, the situ~tion w~th respect to other 

legis1ative changes required to complete the implementation of the Ministry 

lSystern is more confusing., At the beginning of May, 1970, the ~inistry 

officiaIs were 

Prime Minister 

still insist\ng to the concerned P.C.O.~officials and the 

that'no immediate 1egislation wou1d be required to bring the 

• 42 
implernentation into effect. , This was the message implicit in the final 

Memorandum to Cabinet with respect to the appro'la1 of the detailed implemen-", 

43 
tation plan a~d schedule. 

It seeins clear, in retrospect, tha~ this position with respect to 

the overall leg islative needs of the reorganization was'/ a product of poor 

judgement and bad advice. During the period of the Task Force investigation, 

based on 1egal advice obtained within the Department, it was widely believed 

that no legis1a tion would be required at aIl to implement the Mirlistry Sys-

tem throughout the portfolio. However, it is worth noting that the Task 
~ 

Force members did not appear to pursue the issue further despite the sur-

prising nature of the legal advice received. While this legal advice was 
. 

challenged by the Implementation Ted!ll dur inq the preparation of the final 
o # ,. 
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.-.-,- ," ,. 
Memorandum te- Cabinet in March and April, 1970, ,the issue remained confused 

until after the implementation began in May. ' From that point on the situa-

tion began to deteriorate as the need for other legislation became clearer 
, 

~ 

and the unce~tainty with respect to the Ports Policy grew. It is undoubt-

edly one of the major fail~ngs of the implementation process that the more 

immediate' legislative demands of the new l1inistr~ of Transport were not 

determined prior to the final Memorandum to Cabinet. The Privy Council 

Office seemed content to accept the statement of legislative needs contained 

in the Memorandum; however, i t was -less than enthusiastic about entertaining 

revisions of these demands ,when Ministry officiaIs began to get a clearer 

picture of their immediate needs. 

One legislation issue which arose shortly after Lhe implementaticr. 

began was related to the basic question of the identity of the portfolio. 

For an organization to be effective it needs a symbolic presence, a sense 

of solid identi~y and established boundaries. One of the most curious ano-

malies of thE: long process of, implernenting the ,Ministry System was the 

ambivalence evident within the Ministry, and the sheer confusion in the 

Press and among the general public; with respect to the identity of the 

organization. Newspaper articles still refer alternately to the Ministry 

of Transport and the Department of Transport within the space of a few column 
~ 

inches. To a large extent this is a result of the inadequacy of the M.O.T. 

external communications carnpaign within the transportation industry, the , 

universities and even the Fe;deral Government during the time that the shift 

was made ta the Ministry System. Despite the fact that many plans and ideas 
-~: 

were aired about how best 'ta establish the identity of the M.O.T., in the 
i ' 

community and within the Government, very fe~ of these programs were ever 

. l ed 44 1II\p ement • With regard ~ the Task Force's conception of a Ministry, 

'0 

-, 
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i d b h h ' , 1" 'i 45 there s no ou t t at t e M.O.T. ~s a eg~t~te M~n stry. Legally, 

however, the status of the Minister's portfolio remains unchanged. No 1eg-

islation has been introduced altering the Department of Transpo{t Açt. 

(R.S.C. 1970,'c. 15.) to ~eflect both the new title of the organization and 

the en1arged responsibilities which the Minister and his Staff now handle 

• 
in practice. 

Despite the assurances which had been given to the Cabinet and the 

privy Council Office during the initial approval process that no legislation 

would be required immediately to implement the reorganization proposaIs 

effective1y, pressure built up within the Intertrans Team and the Ministry 

Executive beginning in June, 1970, to take 1egal steps to change the name 

46 of the portfolio ta the Ministry of Transport. The Intertrans Team had 
... 

commissioned a study in the legislative needs of the reorganized portfolio 
\ 

from the Department of Justice.
47 

On t~e basi~ of this advice the Tcam 

racommended ta the Ministry Executive that several de facto alterations in 

the portfolio could be given legal recognition through the simple expedien,t 

of amenwnents ta the Department of TranSport Act. 

The Act remained essentia11y in the sarne form and terms as when 

originally enacted by Chapter 7 of the Statutes of 1879 as the Dep~~~ 

of Railways and Canals Act, except for the amendments made in 1936 which 
.... iJ 

brought within the Act the powers and duties of the Department of Marine 

/ and of €ne Department of Nation~l Defance with respe~t ta Civil Aviation. 48 

, " 
The p~oposed amendment of the Act wou Id he for the purpose of bringing it in 

1,ine with the duties and functions new exercised by the Minisler, of Trâns-
1 

port and ta delete from the Act c~rtain provisions which have not been 
r. , 49 

applied for several years. , In llne with the recent reorganization, ~he . , 
name of the Department would be changed to the Ministry of Transport and '. .,. 
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the provisions with respect to the authority of the departmental Secretary 

wouid be aitered. Finally, it was suggested that references be included in 

the Act to the powers of the Mi~ster in respect of surface transportation, 

50 
motor vehicle safety and meteorology. 

When these suggestions were transmitted to the Ministry Executive 

by the Intertransy~am, it was aiso noled that legai counsel had recommended 

that the most ~qnv~nient,way of proceeding with these amendments to the 

Department of Transport Act would be to have them included in the Government's 

1970-71 omnibus Government Organization 
(.'l 

appeared to agree with the view that the 

Bill.
51 

The Ministry Exec~~ive 
iJ 

suggested amendments w~e innocuous 

enough to be included"in the Bill without endangering'its passage in any 

way. wi th the agreement of the Minister, and after discussio,n of the leg-

isiative proposaI in TransportatioN Council, the amendments were forwarded 

to the Privy Councii Off~ce - prior to the July 15 eut-off date for legisla-

tion to be introd'.lced in the next session - with the suggestion that if 

Organization Bl)l was forthcoming they should be included. Unwittingly, this 

request, raised the whole issue of the use of the term 'Ministry' at the privy 

Council Office and after considerable debate it was decided to rcject 

Transport's requ~st that the portfolio's name be officially aitered. ' 

Within the pri~y Council Office there were apparently two primary 

considerations. First, it was felt that despite its restructuring, the 

Trans~rt portfolio could not really be considered a 'Ministry'. The Privy 

Council Office was not persuaded that, even after all the proposed changes 

were impiementcd, the organization of the D.O.T. ~ould differ fundamentally -

except in management terms - from the Department of the Solicitor General 

or the Secretary of State. 
~ 

,Second, it was very pragmatical1y a~gued that 

the title 'Ministry' was wanted by the Prime Minister '"tb describe an organ-

" 
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o 
ization which differed significantly from the reorganized Transport portfolio. 

In other words, after Cabinet had approved the reorqanization of the Transport 

po~folio without registering any qualification with respect to title, it had 

gone on to agree to the crcation of new éabinet-level portfolios referrcd to 

as Ministrjcs of ·state. 52 The privy Council Offic~ indicated that when the 

Pr imc Minist.èr dec ided to have a jiyst~ Q,f MinistelS of state, the need for 

proV1ding for t7estab1iShment of Ministries 

tlle importan~haracteristies of these bodies 

~mall pOliey-orientcd groups, with no program 
, 

of state became clear. One of 

is that they would be relatl.vely 

responsipilities in the conVen-

tion~l sense of the term.
53 

Therefore, it was argùed, the name 'Minist.ry' 

was particnJn.rly approprl.ate. 

Of' these grounds, no amendments wi th respect to the Department of 

'l'ranspOl.'t lI.ct were includcd in th!' GOVE'rnment Organization 13111 whieh thg 

Gavcrnment pl aced. b~'fore the House of Conunons in December, 1970. 54 The 
, t' - ~ 

prl.vy"council Offlee did lndicate that the name issue, along with the other 

questions coverpd by the proposed amendments', could be ra~bed agaln, folloWl •. CJ 

4 

a marc> extenslve re.vièw of":ltJ1e 1cgislative nceds of the portfolio. Ho,,;e.vcr, 
w ;, l' 

.... (" ~ 

the whole l1alliC què5tion gradually began to change complexion during 19ï1-72. 

The privy Council Off~c~ hever went 50 far as ta forbid the use of the t1tlc 

'Ministry' with respect ta the Transport portfollo, and 15y the time the 

Organization Bill was prcsented to the House,.the n.:tme Ministry of Transport 

was already findjng a limited acceptance in Ottawa which the Transport 

offic1als have done little ta discourage. While the ambiguity was furthcr 

heighteneü by the, establl.sh~ent oE the- Ministrie's-of-State, there was no 

pressure placcd on the Mini~try of Transport to revert ta the title of 

Department. It would appe~r that while the privy Council Of~e carried thë 
", 

j ft ;r 

day on the legalfevcl, th~ Ministry of Transport may be quite~difficult to 
t .. 
~. 

t

1t
,-;, 

" 
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dislodge in practice. Nevertheless, the confusion engendered ,in the public . , 

mind, especially in regional ateas such as the Arctic where the Ministry ~s 
sbruggling to establish a new image, can only be detrimental tQ the overall 

( 
ability of the Ministry te becorne a responsive focus of policy-making • . - , 

l' 

People and organizations cannon make demands on a governrnent body which 

th t d 'l 'd t'f 55 ey canno rea ~ y 1 en 1 ~. 

, 
As the dilemma of the Marine Administrat~on illustrates, the 

dCVlans'i for ,legislative change reaches beyond t,he issues of identity and 
P , 

symbolic presehce into areas which might conceivably in ~he long run prove 
(> 

crucial to the succ~ssful op1:t!at-ion of the Mini'stry as an pinteg,rated policy

making body. If the Ministry's ~ facto r~ponsibilities l'lust be closely 
,"1". 

, i 
çorrclated w~th 1tS legaJ p~y~ then thore are two other important areas 

'-' .' . 

of the Minister's new_portfolio which eventually will require leg~slative 

redefinition of sorne &Orti 

1. The transference from the Canadian T~ansport Commiss~on to the 

M.O.T. of much of the former"s research and policy;-making role. 

2.~c attempt~d integration of the C.N.R. and Air'Canada, two large 

Crown corporptions, into the Minister'sopo+tfolio. 

These' twO( issues are of fundamental importance ~ue to their impact 
, , \ '\J ~ on the scope of the M.C.T. 's policy--rnaking and planning func.:tion$: As a 

resuJ. t of tl}e Task F'<?rc~ recommendations and in line with, the felt need to 

make'the new Min~$try Staff an effective central planning and monitoring body, 
l 

much of the research capability ,of the C.T.C. has' been transferred to the , , 

Transportation' D~vclQpment -AgellfY and the policy, 
, Il' , 

Planning and Major projects 
• b' S6 

Branch o~ the Mintstry Staff. The fostering of these new resource cent~es 

. within the Ministry Staff, without resort~to legislative ch,mge, raises somè, 
l ,.. 

questions abou\: ~he 
, 

rèsearch pOlîcy-making C'.T.C.' s long run and role as 
,. 

~'. 
, 

,~ 

" '\ . ,~ . '\ ,'l; .. . 
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. d' . 22 f . l . 57 Gutl1ne 1n Sect10n 0 the Nat10na Transportat10n Act. This section 

appeared to place a rather rernarkable research ànd poIicy~making function' 

,in the hands of an agency principally designed to regulate. However, the 
~ 

C.~.C.IS sphere of policy authority has narrowed substantially in the,faGe 
... 

of the organiz~tional and poliSY renaissance across the breadth of the 
.. ,'" t 
" f'i. • 

Transport portfolio. A seemingly siMple solution to the.increasing gap bet~ 
• ,> 

ween the C.T.C.'s de facto and de jure policy authority would be to alter 

the National Transportation ~ to recognize the new innovatory role of 

the Minister and his Staff ,wi th respect to the whole portfolio. However, 

it appears unlikely that the Government would be prepared to consider a . 

revis ion of the Act in the near future because of the various allocative 

and regulatory policy 'questions which would be raised. 

Another avenue of offioial recognition was cut-off when legal coun-
• 

'r 
sel advise9 the Inter trans :l'eam in June, 197.0, that the transfer of research 

functions from the C.iÏ'.C. ta the g.O.T. could no1; b,e carried out under the 
~ •. .' 

provisions of the PubI1c Service Rearrangement a~, Transfer of Duties Act as 
':1 

the Act covers only tr1nsfers from one Minister to ~nother - not fro~ 

Commission to Minister'. There had also been sorne discussion of including a 

;efere~e to the transfer from the C.T.C. to the M.O.T. of the necessary 

functions to enable the Ministry to fulfill its new planning aod·policy-making 

roles in the proposed amendrnents to the Department of Transport Act. This 

idea was also rejecte~ because it was~felt that such an amendment wou Id ~e 
< • 

insufficient dùe to the lirnited se ope of' the Act, and would, leam inevitab+y 
\ 

to the question of revisi~g the National Transportation Aet. 
;'W 

Beeause of the percèived diff~6ulties inherent in any legislative 
, " 

, rJ)),1 

change, two Unes of action are o.p~n to Mïnistry officiaIs, First, every 

'''-effort must be made 'to cooI>erate elosely with the C.T.C:' on an informal , . 

~' 
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hasis in an effort to keep economic regulatory policy moving in ~he same 

" 58 
• direction as overall Ministry ~l~cy. At the same time, the question of 

the co~rect role of a regulator~ body inside a wider Minist~y System 
• 

policy-making framework must be studied closely so that when the proper 

moment cornes to re-establish the authority of the C.T.C. through legis·lation 
.~ 

~r ;! 

it'I~~ be done with sorne confidence that the né~ division of powers between 
" 

\ 

the regulatory and 1nvestment agencies within the portfolio will'lead to the , 

development of ah integrated ~ational transportatign p~licy. This extremely 

difficult-~ssuc was sidestepped by the Task Force and the Impleméntation 

Teâfn. 'The former did suggest the possibility of giving aIl regulatory power 

bath economic and technical - to the C.T.C. How~vèr, to date, no large-~c~le 

study of the proper role for the regulatory agency inside the portfolio has 

. 59 
cônducted. - J " J 

The problem with respect ta Air Canada and the Canadian National 

becn 

~ 

, 1 ' -' t ,#" 1 60 Ral wa~s 1S somewlat S1IDl are 
~ 

Despite the"f~~t ~hat Canaqian proprietary 

corporations are under ~i9hter.leg~1 control by the Minister' to'~hom the~ , 
, c 

far f om being integrated into portfolio pol~cy-making structures.6~ Under 
.., ,~ 

re~lt than public ~orporati~~S in ~any ?th~r countries, they are c~r~ainly 

existi 9 legislation, the Mi~istcr is unable to deal with the two large çrown 

corporations within the portfolio in a manner compatible with the basic 
~I 

premises underlying the Ministry System. This legislation i~ based on the 
, ,~ 

principle that a Crown corporati,on is "an essentially commercial undertaking 1 

. " 

which should be run re~atively free from government and po~iticalbinter-
1 

terence a~~ wit~ the sarne managerial freedom as similar.undertakinqs in 

62 private hands". proprieta~y corporations (such as Air Canada and the 
1 

C.N.R.) are subject to the additional conshraint under the Financial Admin-' 
~ A t 

istrat~on Act, (R.S.C. 1969-70, c.116) 01 being "normally'expected 
,(, 1 

\ . " , 

\ 
: 1 

.~ 

.~ 
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63 
to pay for their operations out of' their revenues". As a resu1t, present 

1egislation does not 9ive the Minister the means of control and coordination 
• ' . 

to ertsure that Air Canada and the C.N.R. coopera te in an integrated policy-

making, mechanism, the need5bf which àre l~rgely foreign'to thé limited 
f 

'cormnercial qbjectives of the two corporations. 

Under the Air Canada Act (R.S.C. 1964-65, c.2) ,the Minister has 

no spebific powers with respect to Air Canada except that the Governor-in-

Council has the autherity to appoint four of 'the nine direc~or5. In °addi_ 

tion, ~e a rlhua l, report of the oorporation i5 submittcd to Parliament 

through the Ministe:r; of Transport, and ",the Minister i5 empowered under the 
, . 

Financia1 Adrninistratiofl Act to approve'the corporation's 'estimates of 
, ù 

• capital expenditure prior te 1aying it 'before parliament.
64 

The Canadian 
" 

National Rail-ways Act (1955), lays down the organization of the C.N.R. and 
, . 

spells out the powers of the Governor-in-Council anù the Minister of Trans-

port in relatjon to the corporation. The Act gives the Minist~~ the following 

power 5 
) 

to sign expropriation plans (Section 17); 

2. to sanctîon the location of railway. lines and branches to be 

~ 
constructed by the National Company (Section 22); 

3. to recommend to the Governor-in-Council the entering iQto of 
.cr 

agreements for amalgamation, sale, lea~e, etc. (SectFion 23); 1 
4. to recommend, 'togeth~r with the Minister of Finance, the . - ~ 

"- ". 
~. 

,~ 

approva1 qf the budgets of the National Company to the Governp'~~ 
; "f/ 

( ,. 
.. 

in-Council '(Section 3.7);0 .. 
5. to lay before Parliament the bùdgets of the ,National Railways. 

.. 

" e and the Annual RepOrt of the Board of Directors (Séct~on 37) J 

6. to caUse inquiries to be held rega~ding matters affectinq the 

, , .. 
-" 

1 
.... ~-~, _~_~_-,-__ --"·"--_______________ ... lO_? l1li 
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National Railways (Section 45).65 

In terms of policy-making, there i5 one important area over whic~ the Minis-. 

ter has ~ignificant control. Thàt is the area"of budgets, operating and 

capital. It i5 through the budgets, particularly the capital budgets,' that 

the Minister, with the cooperation of the Cabinet, can most easily and effec-

tively direct the ,long term future of the Canadian National R'ailways in a -manner complementary with overall national tran~porta~ion policy. 

• The fundamental difficulty i~_ terms of the Ministry System i5 t.hat 

these powers really allow nO'official' scope ff,r the polipy coordirlati.ng 

activitie~ of the Ministry Staff • 
J.! 

On a legal basis, the cor~ations relh-

. tionships are with tha Governor-in-Counci~ and with the Minister df Transport 

'and therc is no provision for a formaI planning and policy-makâ.ng rela1aion- _, .J 

":' 

ship with the Mi~istry Staff, .1 As this sort of rclationship is critical.to 

the 'long-run succcss of the Ministry System as an integrat~ve organizational 

device,'the Ministry staff has been f&rced to rely on informaI linkages with 

~ , 
the corporatl.ons, sponsored and encouraged by the Minister. lihilc informaI . " , 
methods of coordinâtion between Ministry Headquar~ers and the corporations 

have proved inva'lu'able in supplementing the legal methods, thcy do n6t al,ways 
~ 

providc thé kind of cohe~iveness ne'cessary to support and implernent sweeping 
\ . . 

national ~olicies with respect,to air and rail ttansportation.66 It i5 

someti~e5 argued that these tWQ major Crown corporations should be locked 

into the Ministry in much the sarne manner as an operating Administrat~on Euch 

as Air~ However, a change in relatio~hip of this nature would obvlously 

~ITequire legislatioll alld would certain~y be strongly opposed by both Crown 

corporations. Moreover 1 i t le not necessary for the S\1ccess of tpe Ministry 
'" 

of Tr~nsport a~ a rc~ponsive, innovative, and effective policy-making ,insti

tution tnat these Crown corporatiQns become,more'closely assimilat~ lnto 

" . . ' 

" 
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the bureaucratie structure. What i~ necessary - particularly ih the inter- , 

ests of .~esponsiveness - is that a lega1 hasis be ~stablished for int~rlocking" 

the planning and policy-making processes of the Ministry and the corporations. 

Despite the initia~ resistance of the Senior OfficiaIs and the Cabinet 
.. 

Commit~ee ~n Priorities and Pl~ning to any alteration in the relationship 
. 

between the corporations and the Minister, ther~ are indications that the 

Cabinet may be prepared in tHe near f~ture to consider legislation which 

would have the effect of facilitating the Minister of.Transport's attempts 

to use, these Crown corporations as legi,imate instruments 'of national trans-

~ portation poliey. It is quite likely that such legislation wo~d allow for 

the establishment Of cohesive planning and policy-mak~ng relationshi~s 

between the Ministry Staff and,the co~porate structures o~ Air Canada 'and 

the C.N.R. The use of these Crown corporations to dèliver, or aid in the 

delivery of, major thrusts o~ nati~:nal 
• ,.;;> 

transportation poliey,mjJ;ùlt weIl have 
If' ' 

advcr~è implications for their ~al of profitability and would reflect a 

new attitude on the part of the Government to the traditional status and 

role of Crown corporations. 
, . 

" Thia concludes a brief review of the major l~gal prqblems standing 
, v ,,, 

'",-

ln'the way of the complete imp~ementation of the Ministry System within the 

Transport portfolio, Some of these complex is~ues will undoubtedly be . 

clea~ up bef~re too l6ng through new legislation ~r extensive reviSions 

67 ' 
of existing legislation. H6wever, the shape of any fll,ture legislation i5 

surely complieated by" the tW? m~nifi9s which can now b~ attached to the term 
~ l, 

,Ministry. The Mihistry,~f state sense has be~n establisfi~ through legis-

1ation and the creation of two' su~'h II~iS"';iE,S. The 'IIini'"try of Transport 
, 

sense has only the strength of common usage, but i~ iB qutte firmly embedded. 

In the face of this clash of definitions and remembering the debacle of tne 

( 

: . 
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~ 

\. 
last Gov~nment Organization Bill, it is quite un~ikely that the prh'y çoun .... 

cil Office would seriously consider the prospect of using a future Organiza

tion Bill. as the vehicle for the several legislativc changes reqUired,~ 

place the Ministry of Transport on a solid legal foun?ation. 

Even if legisla~ion is forthcoming, taking into account the inabil~ 
, , 

ity of the House of Commons to deal with ,the present rate of demand, it 
,-

would he severai years before aIl the ,de facto relafionslJ.ips could he 

translated in.to law. Despite the inabil ity of Ministry of Transport officiaIs .. 
, 

ta dcfine these legislative issu~ carefully at an early stage of the appro'Jal 

proceS5, it is unthinkable that this dile~a should be allowed to stand ln 

. th .. way of a Hinister's attempt ta reorganize his portfolio for more 

r('-:;ponsive, innovative and c(f,ective policy-making. 

, . 

) 

() 
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No~es for Chapter Six 

1 
See pp. - 187-90. 

2 'Intertrans' is a compressio~ of the expression 'integrated trans-
portation' . 

3A similar recommendation along these lines was part of the Task 
Force's initial thoughts on the Implementation and communication programs. 
See p. 190-94. 

. 4The project Hanager began his work unofficially on February 20th 
and the news release concerning his appo~tment and the establishment of 

, the Imp1eme~tation Team was circulated on March 12, 1970, the date of the 
Deputy Minister's first meeting with the Team. 

5The Members included one senior officer from each of the following 
units within the portfolio: Management Service, D.D.T.; the St. Lawrence' 
Seaway Authdrity; Air Services, D.a.T.i Marine Services, D.D.T.; Dperatidhs 
Review, D.a.T.;. National H~rbours Board; Personnel, D.a.T. The prôject 
Manager was the Director of the Meteorological Branch, 'D.O.T. The Deputy 
Minister rejected Marine Service's attempb to names its Task Force represen
tative to the Intertrans Team. He wanted a fresh look at the Task Force 
ideas in the"light of actua1 operating rëquirements. In the end, however, 
the Management Services and.ape~ations Review representatives were ex-Task 
Force members. 

6 h' d' T ~s A v l.sory 
that consultations with 
direct channe1s. 

Counci1 was apparent1y never formed with the result 
the P.C.O. and P.S.C. were achieved through info~1 

7 Seê Chapter Four, p. 149. 

8 
Many Of these. issues involved complicated legal and jurisdictio~al 

problems which added to, the', burden of their reso1ution. , 

9 •. 
The issue of ~he consolidation of commons services throughout the 

Ministry is one e~amp1e. T~is issue, which was being given some attention 
by the Team was made a hign priority issue b~ the DeputY'Minist~r towards 
th~ end of May. The Deputy Minister was particu1arly conceFned that the, 
decentralization of administrative staff services away from Headquarter~ 
not result in the establishment of duplicate services for each Administration 
especially in regional headquarters where ,consolidation opportunities existed. 

10Ministry of Transport, "Imp1eme,ntation Report" Proj~ct Intertranfi' 
Concerning the intrQduction of the;Ministry System in the Ministry of 
Transport" (Ottawa, July 31, 1970). (Mimeographed). 

'.....::. .. r . ~ , .. ;. ( , 

l~~ee p;~~\~J.~.~ :, 
"1 '1. 12, ..... . 

Cf. p.26B The" implementation of the Task Fbrce' recoll'lllendation. 
that Air Canada shd4ld reportYdirectly to the Ministry ci! TranSpOrt rather 
than' throu~h the C.N.R. was also délayed. 
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13see Chapter Four, p. 166. 

14 
See Chapter One, p. 16. 

15 • See the discussion of the Task Force proposaIs; p. L22. 

16 '1 ,", , " 

program mon~tor~ng, w1th the exception of the reV1e~ of financial 
expenditures, had not been a recognized act~vity of the D.O.T.; management 
review was done by the Personnel·] Branch. 

17 
See pp.26-28 i and M. Rowan, "A Conceptua1 Framework for Government 

Po1,icy-Making," Canadian Public Administration, Vol. 13, No. 3 (Fall, 1970), 
p. 286. 

18 The Natl.' onal • Transportation Act (R.S.C. 1970-71, c.N-17). 

'" 191n the event, man~ent' systems planning and computer services; 
weré ~ttached to ~he Finance Branch of the Ministry under the Assistant Deputy 

~ Minister, Financé. 

20 h .. f . . 1 d . . d h . T e eX1st1ng lnanc~a au lt and reV1ew group an t e operat~ons 
review group were attached to the Finance Branch, but it was generally 
accepted that a further program monitoring capacity "lOuld have to be estab-
11shed sornetime in the future. 

21 h d" -See t e ~SCUSS10ns on this 'project' orientation and the role 
of the Transportation coul}cil in Chapter Seven. 

22 
See Chapter Four. 

. 23It was the feeling of senior officiaIs within the ~rtfolio that 
hearing$ held in the Arctic by the C.T.C. on specific transportation issues 
had resulted in misunderstandings conaerning the Government's northern 
,transportation policY. 

24 See Chapter Five. 

25 ' 0 This boundary ~as to be 60 latitudé. 

26 ~ 
"See p. 166 . Other ;federal agenc~es involved in northern transpo.l'-

t~tion planning included the Departments of ~ublic Works; Energy, Mines 
and Resources; and the Department of National Defence - ill1 df. which were 
represented on the transportation sub-committee of the Advisory Cornmittee on 

, 0 1 

'Northern Development. 

27The a.1.A.N.D. officials had "in mind a usage of the word that would 
have an 'agency' carrying out' the functions of a depar~eht 1ike pUblic Warks. 
This boàr would 'be an' 'agent' of 1 the government ana would have' a grea.ter 
degree of operational detachment than would any component withi~ a ,depart
mental stru~ture. 

• J " 
2BWithin the riinistry. it.:nad bec~ argued 'tha~. ~.R.T.'A. shauld 1;)e 

an 'Administration' because it would give the head of the unit a,clear 

1 

1. 

, . 

..'-

, 
1 
" 
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administrative resppnsihility in formulating the entire Transpo~t program 
in the Arctic. 

29cahinet had instructed the M.D.T. that specific proposaIs for 
implementing the reorganization of the transportation were to be submitted 
to Cabinet uniess they w~~e ~he kinds of changes that a Minister would nor
mally make without consulting Cabinet. 

30ln April, 1971, when the plans for A.R.T.A. were being finalized 
by Transportation Council, the title .: Agency' was phosen in order to avoid 
confusion in the pUblic mind particularly in thé North where other ~inistry 
Administrations wouid he operating and regulating. 

-"r 
7 31lt is almost too cruel to note that'this proposaI ~ever~ed to 

titling A.R.T.A. an 'Administration'. The argument in this case seems to 
have been that 'Agency' was , as'a resuit of lntertrans, too ~losely identified 
with the 'champion' role and, therefore, wouid not refiect A.R.T.A.'s coor~ 
dinating and policy planning ro1e. . 

32Arctic was now more loosely defined as aIl the ter,ritory abovc 
60

0 
latitude" and occasionally territoryjbe:Low that point if individual 

cases strongly suggested inclusion. ,:T ,{ 

33S~ch liaison'wouid be facilitated by the appointment of-regiona1 
officers and the establishment of an Advisbry Board. See pp., '301-303 •. .. 

1 34The proposaIs were aiso reviewed by A.C.N.D. but the Ministry 
Executive, on the basis of Cabinet's orders, did not consider itqe1f bound ~ , 
by the views of any department other than D.I.A.N.D. 

35 
Sec Chapters Three and F6ur. 

36Th j.s particular 1egislation prob1em is further exam;ned. in the 
~ context of the·overaii Iegislative needs of the reorganization atLempt on 

p. 261 ff. 

37 , ", h' f th h' (' W;th~n t e terms 0 e St. Lawrence Seaway ~ut or2ty Act R.S.C. 
1969-70, c.242) the Seaway Authority is required to comp1y with a~ direction 
of the Minister of Transport that is' not inconsistent with the Act. In' 
addition, the Act enables the Governor-jn-Council to entrust management and 
operation of related Marine works to the Se~way Authority thereby opening up 
the possibility of 'amaigamating t~e functions of the Marine Services Branch 
and the Seaway Authority ta for~ the Central'Region of the Marine Admin~S7 
tration. However, 1:;he National Harbours Board Act' (R.S.C. ,1969-60, cf.f.(itT'J~ff,ers 
none of these advantages, and features the added'liabi1ity o~ 1imitatidns 0 

as' te th~ dispo'sition of ~evenue from inchvidua1 por,ts.' , 
> " 

. 38 ' < 

lt was ~stimated that of the approximately 500 ports to be ~etained,' 
under the jùiisdïction of the Ministry of Transport J 32 ports were of' suffi
cient importance to warrant brnC] governed by Boards. . , . 39 . . ,- , " 

Three r~ion9 (Atlantic, Central and Western) ~re proposed ini-
tially, with the Atlantic ReCjion later .~ing div.j,.ded into t\iO - the Maritime:. 

....~ \ l, " 

, 
• r 

, , 1 o., 

r 
" 

, 
, 
" 
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" and Laurentian Regions - and th en into three with the identification of 
Newfoundland as a separate region. 

40 h . 1 . 1 ed f b f . --~ T e Nat~ona Ports C~unc~ 1 compos 0 mem ers 0 the Mat~n __ 
Harbours Board, the Chairmen.of each of the ten local ports authorities and 
the various Harbour Commi~siorts and represent~tives of provincial government 
as weIl as several federal gover'nrnent officia1s was set lUp to adv;i.s~ the 
Minister of Transport. Th~ Administratdr of the Marine Administration was 
named Chairman of the Coupcil. M.O.T. News Release" No. 109-72, Sept~er 
29, 1972. 

41 _ See p.-257. 

42The con~ern within the executive arena is outlined on p. 174. 

43see pp. 174-75. Except for 1egislation involving the new Ports 
Policy which was expected to be put befor<~ the House during the 1970-71 
Session, it was argucd in the Memorandum that' no legislation wou1d' be requir-E'tl 
before the 1971-72 Session. 

44see Chapte~ ~ive. 

45 
See the disçussion of the Task Force lHnistry System model in 

Chapter Three. 

46 , 
Th1s pressure was partly due to the simple identity issue and also 

a result of confusion which had arisen with respect to the proper name of thé 
portfolio for contractual purposes. 

47 
See pp. 236-37. 

48see pp. 55-57,. 

49 
For instance, it ~as p01qted out that despite the provisions 

of 'the Act, the Ministcr of Transport no longer had the mana9ement charge 
and direction of the Government Railways and Canals. Tpe Government ~aJhlays 
had been entrusted ta the C.N.R. in 1923, and tho Main Rou~e Canals - the 
Welland, Lachine, Beauharnois, Sault Ste. Marie, and the Ohtario - St. 
Lawrence Canâ"ls - .. had been entrusted to the st. Lawrence Seaway Author i ty in 
1959. 

50This proposal,also suggested that the Act be amended to le9a1i~e 
the transfers from the C.T.C. to the M.O.T. ~f the research functions of 
the former under the National TranSportation Act. In the,event, the 
Minister rejected this ,garticular suggestion. .Th~· 1ega1 prob1ems wi th rcs-

- 'pect to the C.T.C. a,rc out1ine~"on pp. 266-68.< 

51s~e pp. 12-19 1 tor a digcussi~n of the use of omnibus Of?aniz~-
tian Bills. ~" 

52sec Chapter 'One, pp. 15-19 • 

53see the President'of the Tréasury Board'~ discussion of the ~~urè 
of a Ministry of State,'House of Commons, DebatEUjl,'AprilS, 1971, pp. ~4931-, 
32. ... 
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54While the P.C.O. never admitted to it, there may have been sorne 
concern even before the Bill was introduced in the House that there would 
be an adverse reaction to it because it contained so many unrêlated items. 
Such a suspicion would have increased the P.C.O. 's resist~nce to any further 
last-minute additions by the Minister of Transport. 

55The problem of· the identity of M.O.T. policy-making activities 
in the Arctic is further complicated by the fact that the M.O.T. is competing 
within various inter-departmental committees for a reasonable priority for 
its northern programs. This competition may be decided in part by the 
strength of the different departments' constituencies' in the North. The 
confusion ~ith respect to 'Ministry' and the new entry of ~he Arctic Trans
portation Agency into the field do little to create a solid "demand constit
uency" for the M.O.T. in the North. 

56see p.122 and PP" 240 ... 46. 

57 The National Transpo~tation Aet (5.22 (1» . See, the discussion JJ 

of this problem in Chapte~ Twof 

58 Jt.. 
There ar~numerous lines of communication between the C.T.C. and 

Ministry Staff already available; these are explored in çpa~ter Seven • 
o 

59 v 
See p.239 and Chapter Thre~ 'p. 122. 

.... , 

60 These commehts apply to a lesser extent ta the Northern Transpor-
tation Company Limited. Because of its wembership on Transportation Couneil 
and the limited scope of its overall operatl.ons with rElspect to the national 
transportation frrumework, the question of its integration within the port-
folio is not a particularly serious issue. . 

61 
See J. R. Mallory, The Structure of Canadian Government (Tot:Cinto: §7 

1971), pp. 123~129; and C. A. Ashley and R. G. H. Smails, ,Canadian Crb\ffl 
Corporations (Toronto: 1965). 

62 
J. R. Mallory, 2]2.. cit., p. 1~3. 

63 bOd .!..2-..-., p. 125 . 

64s~e 0 .. C. Corbett, politics and the Airl~~es (Toronto: 1965) 
especially pp. 269-285. 

6S ., 
See the Canadian National Railways Act (R.S.C. 1969-60, c.29), 

Ot~er porers, including thè authority to appoint the directors, president' 
and the bhair~h of the C.N.R. Company, the'central corporation within the' 
C.N.R., are vested in the. Governor-in-c~unêil by the ~~t, Obviou~ly, the 
Minister Qf Transport would b~ extremely influential in. the·exercise of 
such p<?wers. 

66Thé problems' involved in tti-fs' met\lod of coordl:nation are further 
'discussed <.in Chapter Eight.' 
l, - , 
, ,67 I~ 18, gen<trally estimated to Ûke uPwar'd~ 'olf. three years from 

the statement ofl a demand for '.l.egislà tive change tè""th~ gr~nting of royal' 
__ 1 __ ',1 " \ ' 
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,-

assent to the legislation itself, due largely te the increasing backlog 
of demilnd' for a place in th~ House of Commons' legïslative schedule. See 
Gordon Robertson, "The Canadian 'Parliament. and Cabinet in the Face ... ·'of 
Modern Demands," Canadian Public.',Administration, Vol. Il, No. 3. (Fall, 1968), 

• pp. 212-279. 
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CHAPTER SEVEN 

'fHE MINISTRY OF TRANSPORT P.S A 

PLANNING AND POLICY-MAKING INSTITUTION 
, 1 

Introduction 

In the prèceding chapters l have examl.netl and analysed the fact.ors 

leading to the ~eorganization of the 'Transport porurolio under a Ministry 

System, and the ndture of the admlIllStratlve reform pl!"ocess itself. The 

~ e:rnaining tv,·o chaptE'.rs are essentially devoted to determining how succcssful 

1.ile application of the Ministry System has been in terms of the organlzational 

CrI1ceptQ which doml.nated aIl major adminlstrati.~e reform 

ar.d the }.~articular problems faced by''"t:his portfûll.û priol' 

during this period 

t~s reorgan1za-

t'io'f'\. ('l"rlrly the jnt(>T}l,].()'f'\ of thesC' reforms hns bE'F-n t-() c;trengtlier. atld 

extend th<2 policy-making potential of the Federal Government with respect to 

the cnt...:'Te ~né:ttjona' lram;portation frame'Work. Both the GJ.assco Commisslon 

alld the Task Force ~'tres5ed the need for centralized planning'\ and pOllCy- ' 

Plaking wlthl.n the Transport portfolio and this is precisely what the, rE'cent 

ddmlnistrative rerorms offor. How~~er, i;~r ta. come :0 some ten~ative 

conclusions concerning the su~ces~ of the Ministry System a~ an organizing 
, ~, 

concept, one must have a clear vie~ of how it operates wjthln the Transport. 

portfolio. This chapter wlll attempt to fill thi~ need. Pirst, the Ministry , 

Expcutive and the cornponents or resource centres w1thin the Min~stry Head
"~ 

quarters Staff are cxaminpd briefiy and an atteinpt is maue to out:i.in~ 6e 

nature of the ili~91Ven'lpnt of t~eS'c structures in Mip:i stry policy-makinij" 
, 

TbHj i s fol1o~ed by a drrt-ailed analysis of the policy-ma'kinq forums in 'ilhich 

th~se componenls intp-ract and a dlScussion of the .r~le~ of t~e Deputy Ministér' 

• 
.. 

, , 

, -. . 
\ .. 

: 
.......................... --.. --------------------~~----~--. 
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and the Minister. The overall intention is ta explain the complex ~nver-
, 

sion process by which an idea or demand is translAted into policy within 

the portfolio. 

In a sense, the'analysis appears to b~. shifting its focu~ some

what in this chapter from positional to allocative policy-making. 1 The 

concern is not 50 much with the process by which the allocativc policy-making 

process is restructured (positional policy-making or metapolicy-making), as 

it is with the outcome of positional policy-maklng -- a differont allocative 

policy-making process from the model that was previously thought to hold 

2 
sway. While this distinctl0n may appear to be - and probab1y i5 - 50mewtlat 

illusory, i t may help to ernphasize the fact tha t this chapter is pr imar i1y 

designed to provide an account of the structures and process involved in 

maklng alJocative p011Cy wlth respect ta the national transportation framcwork. 

There arc, hm"ever, sorne outstanding gaps in the analysls. The 

process Wl thin the Canadlan Transport Conunission whereby economic and tech

nical regula tory policy is made has been compietely ignored. 3 The C. T. C. is 

only seen as an actor in this chapter inasmuch as it plays a role in that part 

of the allocative pollcy-making process which is primarily concerned with 

"invesment in transportation infrastructure ••• , the payment of grants and 

subsidies, special tax concessions, or the award'Qf "cqntract.s o~ favourable. 

terms •.• , taxation, especially user chargQS~ •• ';, and certain forms of 

'1 d f 1,4 techn~ca an sa et y regu at~ons. In addition, the Minister's Office Staff 
''\ 

is virtually ignored, not because its rolc,in the allocative policy-making 

process is any less significant as a result of the application of the Minis-

try System, but precisely because it was aloof f~om the reorganization and 

outside the boundary of my research from the outset. Finally, this chapter 

provides no further insights. in~o. the relationship - in alloeative poHey . 
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. matters - between Air Canada and C. N. R., on the one hand, and the Ministry 

Executive and Ministry Headquarters Staff. The legal relationship between 

tt\ 
these two Crown corporations an~ the Minister (and the rest of the portfolio) 

remained unchanged as a result of'the reorganization, and information on 

the increased informaI planning and policy-making interaotion between the 

senior management of both corporations and the senior officisls and Minister 

of Transport is not plentiful. 5 

The Ministry Executive 

The Ministry Executive consists of three men (Minister, Deputy 

Minister and Assistant Deputy Minister) who direct the activities of the 

corporate-like structure c~eated by the reorganization. The arrangement does 

noth~ng to disturb the distinction between the legal and constitutional res-

ponsibilities of the Minister and the Deputy Minister. In other words, the 

corporate overtones do not invalida te the traditional rule that "the powers; 

of the Depar~ent are vested by law in the Minister, who is const~tutionally 

responsible to parliament and the public for everyt..'üng that his Department 

6 does". However, the corporate language May have the advantage of putting 
• 

to rest the tedious debate about "who actually makes policy". To a large 

extent the academic distinction between policy-making and day-to-day aèmin-

istration of present policy is meaningless. Lord Bridges makes this point 

clearly. 

~ost of the work of Ministers and their senior staffs 
is concerned with the continuous task of keeping the 
policies of departrnents in line with the needs of the 
day: changing what is becoming out-of-date, or looking 
ahead and attempting to forecast the changes which will 
have to be carried out in the ensuing months or years. 
In this kind of work th7 traffic in Government affairs 
moves bath up and down. 
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The Ministry Executive amalgama tes politics and bureaucracy in a way which 

makes it somewhat pointless to attempt to distinguish pre~isely between 

the two activities with respect to the role of the Minister and his Deputy. 

Inside the Ministry Executive, the Deputy Minister works closely with the 

" 

Minister in directing the total Ministry complex, and integrating national 

transportation programs with the activities of other departments and sectors. 

Probably the most important feature of the Minlstry Executive,is 

that it increases the scope of the Deputy Minister's powers to include the 

whole of the Minister's portfolio. previously, the Deputy Minister of Trans-

port was seen to be rnerely ~e head of the Department of Transport despite 

the fact that the r-1inister of 'fransport's portfolio inc'luded the Department, 

the C.T.C. and various Crown corporations. The reorganizatl0n was supposed 

to place the Deputy Minister in a 'line' relationshèp with aIl of the M~nls
') 

ter's portfolio 50 that in ptacticc, rather than merely in title, the Dcputy 

Minister "deputizes for the Minister in respect of the whole portfolio". B In 

fact, while the Deputy Minister's coordinative and advisory P9wers have 

definitely been ~ncreased by the reorganization, the full extent of the in-

, ' 
crease has not yet been realized largely due to the legislative problems 

associated wlth the implementation process. 9 

The Ministry Executive trinity is completed by the Senior Assistant 

Deputy Minister. His primary responsibilities ~o represent the Ministry 

in negotiations with industry and government and to coordinate priorities, 

program planning and monitoring throughout the Ministry. This latter respon-

sibility involves the difficult task of ensuring that the semi-autonomous 
, " 

, 
Administrations and the Agencies coordinate their activities very closely 

with the policies and programs of the Ministry asDa whole. To this end the 

'" Senior Assistant Deputy Minister has played a large rolé in the initiation 
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of the Advisory Boards for the Agencies and Administrations and is the 

Ministry Executive representative on each Board. The Senior Assist~nt 

Deputy Minister also participates with the Assistant Deputy Millister, 

~ 

Finap.ce, in ~he review of the program plans of the Crown corporations. 
\ 

Finally, h1s office is involved in the developrnent of special in-house 

projects such as the on-going atternpt to dcvelop a 'Ministry-~ide corrprehen-

sive planning system. ,. 

The MinistlVleadq~artp.J-s Staff 
/ 

The ~1inistry Executive is supportcd by a t-tinistry Staff wh'::'ch cem
l' 

centrates O~ gencral adm1çistration and planning, and provides a central 

po1nt for codrdi na ting the flow of Llformat.l.on between t.he Ministry Executive, 

the operat10nal AdIl'inistrations, and the Central Agenciûs of the federal 

government. It vas intcnded that the Mil~tstry Staff would he il S1i1.lJ l, highJ Y 

qua] if led group ",i th a wide range of cqpab.llit1es in lhe ereas of finance, 

personne l, secretariat, public affairs, af'ld plannir.g. The expE'ctation was 

that the Staff wo~ld number approximat~ly 100; both I..afral!'boise ar.d the Task 

d' 

Fo:t;"ce postulated that this would ho s~ficien'.:: to perform the tasks for which 

~' i t was designed. Thi s expecta t ion has not beer. met. Present] y thE' Head-

quarters Staff numbers about 700, including ~p,roximately 350 "common services" 

personnel who may 

~nistration of. 

• eventuall y be relocate:l perhaps through the creation of an 

~o~on Services within the Mini5try. 
1 

Such large numbers 
" 

without doubt reduce the integraled characler of lhe staff and create commun-

ication and iÏ'lformation flow problems which handicap th'e Staff in its atteI!\pts 
, , 

to coordinate planning and policy-making. On the other hand, 'large planning 

gxoups rcfl~ct greater ~~pertjse across a wider range of ~~fsportation 
.!fol 

,.jI(~ 

{I 

issue-aréas and also encourage the development of diverse and competing policy 
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1 
. 10 

~roposa s on any one lssue. 

The Ministry Staff is divided into seven basic units of which four 

are directly involved in the transportation planning process. 11 The princi-

pal planning rola rests with the Policy, Planning and Major projects Branch 

which, aithough a product of the reorganization, has its roots in the D.O.T.Is 

12 
Transportation Policy and ~esearch Branch. The basic task of the new 

Branch is to deve10p and recommend to the Ministry Executive long-range 

goals, prioritles, policy and program plans. The Branch must ensure that the 

policies and programs are not only consistent wiLh general governmûnt policy, 

i' ", 
and integrated with each other on an intermodal basis, but are also coordin-

atcd w1th poilcies and strategies of other federai departments which are 

influenced hy or influence transportation needs (e.g., the Departments of 

Industry, Trade and Conunerce i Indian Affairs and Northern Developmenti' and 

Regional EconomlC Expansion). The Branch also has an important role in 

establishillg workjng relationships at senior l~vels with the Ministry Crown 

corporations. As the corporate strategie plans of the Crown corporations 

are not directly côntrolled by Mlnistry policies, there is a distinct need 

to securc their cooperation and encourage their acceptance of the M~nistry's • 

long-range policics, strategies and assumptions with respect to the national 
) . 

transportation framework through informaI rnethods.
13 

, 
The Policy, Planning and Major projects Branch i5 aiso cast as the 

problem-solver for the Ministry Executive. The Branch,primarily through its 

Policy and Professional Services Division, provides staff assistance to the 

Ministry Executive in solving problerns and answering question~ presented to 

it for rcsolution or opinion where the matter is not directly related to the 

operation or role of one component of. the Ministry. Short-range issues in-

volving relations with other governments usually end up being dealt ~~~~~bYP ~ 
.'fi \ 

(1 
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the Branch. This "right-hand man' role is not particularly compatible with 

the Branch's primary responsib~ity as the corporate planning body within~the 
Ministry. If the Ministry Exécutive is truly serious about enoouraging 

innovative planning it must resist the temptation to raid its 'brain-trust' 

whenever a problemAarises.,' A planning group cannot possibly devote adequate 

time and effort to futurE' Iplanning and the preparation of policy proposaIs 

adaptable to a rapidly changing envirorument if it gradually becomes immersed 

in the action of day-to-day administration. 
1 

f • 

Finùlly, the Branch has the respoli\sibilJ.ty for assessing appeals to 

the Minister against C.T.C. decisions with respect to applications for an 

~ 

operating licence under the Aeronautics Act, (R. S. C. 1?69-70, c. 2) . In con-

junction with the Ministry Staff Legal Branch, the pOlicy, Planning and Major 

. t B h cl h h' d' .. 14 proJec s rane recommen ste manner of t e1r 1Spos1t1on. The primary 

importance of this act1vity is that it allows assessment of the evidenee 

constituting the hasis for C. T .C. decisions anél evidence from appellants and 

intereste~ parties in llght of goVerThnent pollcies, thus providing a possibie 

check against divergent pol1Cy lines both within tpe Transport portfolio and ,. 

" bctween the C.T.C. and sorne other Government a~ncy (e.g. Pric~s and Incornes 

Commission) • 

The policy, Planning and Major projects Branch, while the pre-eminent 

oorporate planning body, sharesthe Lask with other planning-oriented branches • within the Ministry Staff. The Finance Branch, under the leadership of an 

Assistant Deputy Minister, among other respon~ibilities (namely-budget pre-

i>aration, accounting, expenditure control and the provis'ion ('~f management 

services), provides the financial input into Ministry policy planning. With 

the importance attached by tho Task Force and the Central Agencies to such 

concepts as resource alloC'ation, cost-benefit analysis, 'and user and benifici-

~. 



.. 
- 287 -

," 

ary charges, financial policy guidance has become an integral part of the 

planning process. In addition, the Finance Branch exercises a finélncial 

overview of the activities of the Crown corporations which fall under the 

Minister's portfolio. This overview represents another avenue, albeit of 

l ' . d 1 f l h h l f l' 15 1m~te va ue, or corporate contro over t e w 0 e port 0 ~o. 

A fledgling unit within the Ministry Staff, the Bureau of Inter-

nat~onal Organizations and Environrnental Affairs has been given a two-fold 

. 16 
planning task. First, it is designed to coordinate the dissemination of 

policies and the formulation of objectives and positions relating to M.D.T. 

part~cipation in international organizations. Second, and in the long-run 

probably more important, it i5 to contribute to the development and imple-

mentation of M.D.T. national environmental policies and goals and the 

effective Integration of air, marine and surface anti-pollution programs. 

The Bureau of Coordination also has a support~function with rebpect 

to policy-making and planning - but it is a function which i5 far more 

immed~ately rela~ed to the success or failure of the Ministry as a policy-
~ ~ 

making body. The Bureau, in a sense, performs~largely the same function 

within the Ministry as the Privy Council Office does with respect to the-

federal government as a whole. The Bureau of Coordination i5 a focal point 

for the policy-making activit~es of the MinistrYi in fact, the M.D.T. i~ 

, 
the ~nly federal government department to have such a coo~inating body. 

The Bureau's primary function ia to provïde a secretariat for the 

Ministry's central policy-making forums - the Deputy Minister's Staff Meeting, 

'Transportation Council and the Advisory Boards - whose activitiés will be 

examined in the following sectiOn. This gives the Bureau what mlght be 

described as an interface role. It was instrumental in the establishment 

of the Aivis~ry Boards and it shares the responsibility with ~he Senior 

" l 
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Assistant Deputy Minister for ensuring that they continue to serve the 

screening and communicating functions for which they were designed. The 

Bureau also plays a major role in estàblishing priorities for the Ministry 

and translating these priorities into agenda and schedules for the 

Ministry 1 s pOlicy-making forums. To play a responsible part in this phasing 

process it i5 absolutely essential that the Bureau personnel be weIl informed 

abou,t the nature of the Canadian transportation framework and the range of 

poliey options available to the Ministry. 

To sorne extent the Bureau's coordinating or interface role goes 
• 

bcyond merely servic~ng the official forums. It also has the responsibility ~. 

of kno\oling enough abou t the pol j cy issue in question t6 be able to d issemi-
• 

nate information about it ta the propèr units within the Ministry, and th en 

see that these units coordinàte their activities (especially if the question 

has intermodal implications) 50 that a balanceù policy cmerges. This coor-

dination activity involvcs the Bureau not only in the process of providing a 

two-way flow of policy information between the Administrations, the Ministry 

Staff units and ~the Ministry E.~cutive, but also in the process of coordin-

ating the two-way flow of documents and information between the Minjstry and 

the privy Council Office and other departrnents of the Federal Government. 

While the Bureau has radically improved the flow of information between the 

Ministry and other Governrnent agencies, it does not appear to have enjoyed 

as much success in establishing a comprehensive network for infor~ation flow 

) within the Ministry. The Bureau does not searn to have sufficient personnel 

to provide communication and information services comparable to those provid-

ed by the privy Council Office f9r the Cabinet and the Cabinet Committees. 

The fact that the Bureau touches all levels of the Ministry, 

reaches upward to the Privy Council Office and attempts to relate Ministry 

~! 
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officiaIs at the middle-Ievel to their counterparts in other Departments, 

makes it a key information 'junction' within the Ministry. In this capacity, 

• 
it acts as one of the Ministry Executive'~ set of anten~ae, providing the 

top management with information on the workings of the Ministry System, par-

ticularly with respect to problems of coordination, establishment of priorities 
~ 

and difficulties in relationships between units within the Ministry. This 

briefing role extends beyond the boundaries of the Ministry in that the 

Bureau is aiso responsible for informing the Ministry Executive (and especially 

the Ministet) of any policy or legislative proposaIs put before the various 

Cabinet Committees (throug~ the Privy Council Office) by other depùrtments 

which may be relevant to the Ministry of Transport. 

The Administrations and Agencies .... 

The Minj,stry System calI s for centralized planning and policy-making, 

but it also lays considerable emphasis on decentralized operations. To 

achieve the latter aim, the operational responsibilities of the Air and Marine 

Services of the D.O.T. have been transferred to two semi-autonomous units, the 

Canadian Air Transportation Administration and the Canadian Marine Transpor-

. d" . 17 
tat~on A m1n1strat:wn. , The structure and operations of the latter 

Administration are complicated - as l have already noted - by the consolida-

ti~n, without legislative change, of the way and terminal activitjes of the 

National Harbours Board and the St. Lawrence Seaway Authority under the 

Marine Administrator. Despit~ the centralization of planning and~policy-making 

under the Ministry System, it was never inten~ed thët tbese Administrations 

would be excluded from the Ministry policy pro~ess. In fact, significant 

• operational and program pla~ning is being done within both Administrations • 

problems have arisen, however, with respect to the division of planning 
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responsibility between the Ministry Staff (especially the Policy, Planning 

'and Majdr projects Branch) and the operating Administrations. These juris-

dictional difficulties have been exacerbated by the project method employèd 

in the Ministry whereby one officer in one planning group is given the 

responsibility of drafting a policy proposaI. As a result, on occasion a 

Ministry Staff officer has been given the task of preparing a proposaI which 

one of the operating Administrations feels is within its modal 'territory'. 

Competition at thlS level is certainly counter-productive. Eithe~ the 

~iinistry Executive should reject the project method and encourage the devel-

opment of competing palicy proposaIs, or the planning jurisdiction of the 

Administrations should be clearly restrictcd to operational plannjng under 

18 
the umbrella of existing Ministry policy. 

, . 
This jurisdictional tug-of-war does not seem ta be liS critical an 

aspect of the rclationship betwecn the Ministry Headq\.larters Staff and the 

other AdMinistration and Agencies within the portfolio. However, none of 

the latter components are as powerful or self-containcd as the two major 

opcrating Administrations. Confusingly entitled an Administration, despite 

,the fact that it has few operatlonal responsibilities in contrast with the 
, 

Air and Harine Admimstrations, the Canadian Surface Transportation Adminis-

tration i5 engaged in policy formulation, long-range planning and specifie 

program development for aIl phases of surface transportation. This includes 

. 
the planning ,and conduct of the ferleral government road and mator vehicle ,. 

safety programi the planning, operation and administration of all aspects 

of ferry services and road, highway, bridge and tunnel facilities within the 

M.O.T. jurisdictioni and inputs into rail transportation policy matters in 
, 

cooperation with the railways. The latter aspect of the Administration's 

work will help the Ministry develop the capacity to oversee the program 

/ 

t 
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aspects of the C.N.R. budget. The responsibilities of the Administration 

will undoubtedly be expanded by the implernentation of Part Three of the 

. l . 19 Natlona Transporlatlon Act. 

More aptly titled, the Canadian Arctic Transportation Agency is 

the only unit within the Minlstry Staff which is regionally rather than 

functionally oriented. The Agency is responsible for dcveloping, recommend-

ing and administering policy related to M.O.T. - supported transportation 

facilities and services in the Northern Territories (north of 60
0 latitude). 

prograrnming of aIl M.O.T. operations in the north is also the responsibility 

of the Agency, but operational responsibilities, including the implementatibn 

of approved programs, rcm~in under the control of the respective Administra-. , 

tions. Similarly, the Agency lS supposed to advise on the application of 

transportatl0n regulations as they relate t:o the Morth, but the responsibility 

for cstabllshing and cnforcing these regulations rests with the Administra-

tions and the C.T.C. Despite its formaI responsibility for northcrn 

transportatl0n policy it seems clear that the Agency is sharing th~ planning 

load in this .. new" arca with the Policy, Planning and Major projects Branch 

whicq is quite heavily committed to priority and strategie planning with 

respect ta' the North. Nonetheless, the Agency is designed to provide a focus 
<\ 

for policy and planning of the Arctic transportation program in the Ministry. 

Clearly, transportation is seen by the present government as a key variable 

in the social and economic development of the North. Moreover, it is seen 
t'-

to be an important prerequisite for any attempt on the part of Canada ta 

demonstrate its sovereignty in the Arctic. Add to these considerations the 

special; ecological factors encountered in developing tran~rtation facilities 
T' 

in the North and a strong case develops for a special approach t~ the planning 
~ , 

of transportation in the Arctic as distinct from that in southern ç.nada. 
~ 

.. 
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All of the transportation planning Ulüts or r esource centres 

within the Ministry gain support from the activities of the C'anadian 'l'rans-

porta tion Develop;nent Agency, despi te the fact tha t the l\gency i ts(;!lf i s 

, 
somewhat aloof from the policy-rnaking pr~cess. The l\gency's task is to 

identify, influence and support major sclentlfic and technological improve-

• • '..J 20 mentsJ ln transportatlon systems ln Canéida. To a large extent, then, the 
'J 

Agency is î'nvolvcd 1.n the" pre-pol icy stage", stimula ting, coordinating and 

undertaking research and dcvelopm~nt projccts beyond the re~ources of those 
(, .. ç. 

units inside Lhe Hinistry which are preoccupied wi t:h planning or operations. 

" The Conversion P;:,o~ess: Polj cv-Milking For~ 

In Lhis section the policy-mal.lng process will be considered at 

four levAIs beg1.nm_ng, in a sense, at the bottom of the poliry-rnaking pyrandd 

and procew11ng la the top. This is not. to imply' that the poUey lnitlation 

process in neces:::;arily up~lard in dlrection. Ta gene..:-ali?E' aroùt the" sourer 1 • 

. ~ 
of p'JIH""y ic1eas is a d:ifficult business. As Lord Brldges has rern1nded us, 

the tri\ffic i!' policy is bath up and down. 

Sometimes it is the Minister \'7ho makes thQ first l1'ovê. 
He will lell his Permanent Head (Deputy Mlnü)t(~r) that 
sorne quarter::; ln Parliament are becoming restive abou L 
what is being dune in sorne part of his field of respon
sibil1.tles. He will ask for an appreci.ation of the 
pas i t1.on, or for a s~heme to be dev ised to 1.1eet the si t
uation" But much of the ~raffic cornes up from below. The 
staff of the D~partment responsible for adrninistering sorne 
branch of policy may report that they ar e findi>ng increas
ing difficulties in the1r work. A report will be made 
throuqh the Permanent Head to the Minister, suggestions 
rnay be ~)rt torward fûr remeùial action, and instructions 
sought. 

Lord- Bridges perhaps overestirnates the suggestiv~ power of Parliament in 

the C~nadian contcY-t, but he does capture the spirit of the 4iversity of 

initiation. The question at haud is not whtlre policy suggestions corne from, .. --
'- ' 
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but what kind of an airing they receive when ttiey have been introduced into 
, 

the Ministry. As a resu1t of the reorganization, four formal levels of 

discussion are available: • 

1. The Advisory Boards 

2. Transportation Counci1 
·"'11 

~ w-T'J 

3. Management Committee (also referred to" as the Deputy Minister 1 s 

staff Meeting) 

4. The Minister and Deputy Minister in Conferen~ 

l'he Advisory Boards: Screening .;Hld Conununication 

The Task ForCé on the ObJectives and Structure for the Portfolio of 

the Minister of Transport suggested that horizontal coordination throughout 

the Ministry would be imp~oved by the establishment of interlocking Boards, 

~ 

representlng complcm~ntary interests of Ministry operating and central units, 

and possibly including representatives of other government agencies, business, 

industry and other interests such as the university co~nunities. There was 

to be an Advisory Board for e~~h,Administration and Agency wi~h the fol~owin9 

roles: 
, . 

~" ,. 
- to reconunend the annual capital and opcrating budgets to the Ministry 

executive; 

- ta approve broad policies for the Administrations compatible with 

delegated authoritYi 

- to advise the Administrator Oh problems; and 

to provide an interchange of information of importance to txansporta-

". 
tion among Administrations, the Ministry Staff and other outside 

• 1 
interests • 

In the course of the implementation of the Task Force's recommendations on 

- . 
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the reorganization of the Minister's portfolio, the Bure~u of Coordination 

presented a pa~e: to Transportation Council in November, 1970, redefining 

the concept, terms of referenae,"eomposi~ion and organizational arrange-

ments for establishing ~he M.D.T. Advisory Boards. These recommendations 

were approved ând their implementation began in early 1971. 

In its revised forrn, the purpose of an Advisory Board is to provide 

a forum of M.D.T. officiaIs to advise the Administrator (the manager of an 

Administration or Agency) on matters that he decides to review with the 

Board. The primary coneern of the Bqards is with matters of broad poliey 

rather than with the organ1zational and administrative problems of the Admin-

istration. Virtually aIl matters dealt with would require consideration at 

Transportation Councii and ul~imately would be referred to the Cabinet or 

22 
Treasury Board. The Advisory Board forum is also designed to have a sig-

nificant impact on the flow of information within the Ministry. As a result 

of these discussions of broad policy matters, Administrators would be made 

more aware of the priorities of both the M.D.T. and the Government, and other 

. 
eomponents of the Ministry would beeome more eonscious of the ~perationai 

or program constraints faced by the Administrators. On the whole, the 

accepted general plan for the Advisory Boards deviated in two important 
", 

respects from the model proposel by the Ta~k'f~~rce. First, a dtscretionary 

power was givcn to the Admjnistrator with respect to the scope of the Board's 

power. This in effect meant that the Advisory Board stage might be by-passed 

and policy proposaIs from the Administrations and Agencies sent straight up 

to the Transportation Counci! for approval, thereby increasing the demand on 

the Transportation Council's time and forcing it to provide the initial 

vetting of proposa~s with respect to the priorities and policy criteria of 

the Ministry. ~econd, it would appear that it vas decided at t~s time to 
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discard the Task Force recommendation of broad mernbership for the Boards 

and limit participation to members of the M.D.T. - excluding Air Canada, 

the C.N.R. and the C.T.C. - a~least until the Boards become established 

forums within the Ministry. 

The dilution of the" Advisory Board's role as a policy-making body 

was reflected in the establishment of the Boards for the Air and Surface 

Administrations in early 1971. In both cases the Administrator was named 

Chairrnan of the Board and it was made clear that he was to retain the sole 

responsibility for deciding which policy issues were to be placed before . 
~ , 

the Boar~. ·,T~e Surface Administration Advisory Board membership represents 
~-

an excellent illustration of how useful the Boards might be for coordinating 

Ministry policy-making and exchanging information. As weIl as the Adminis-

trator, the membership includes: 

- the Senior Assistant Deputy Minister 

- the Administrator, Canadian Marine Transportation Administration 

- the Administrator, Canadian Air Transportation Administration 

- the Director, Transportation Development Agency 

the Assistant Deputy Minister, Finance -~. _,_ 

Senior Ministry Executive, Policy, Planning and Ma~jects 

Branch 

- the 

- the Administrator, Arctic Transportation Agency 

It was also suggested that at a later date representation from the C.T.C., 

national transportation associations, and the universities might be added to . 
the Board. 

The mernbership question did not proceed as smoothly in the estab-

. 
lishment of the Advisory Board for the Air Adminis~dtion. In the long-run, 

the mernbership mix closely resembled that of the Surface Administration 

~ "" 
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Board, but there appears to have been an initial attempt to 'pack' the Board 

with four senior managers from the Air Administration. As this was not in 

• 
accordance with the Advisory Board model put forward by the Bureau of 

Coordination and, rnoreover"it would have made the Board rather unwieldy 

(especially if outsiders were added later), the membership from the Air 

Administration was limited, after discussions with the Senior Assistant 

Deputy Minister, to the Administrator - with the proviso that other managers 

could attend if necessary. 

Another anomaly in the set-up of the Air Administration Advisory 

Board has to do wlth the role of the Bureau of Coordination with respect to 

the Board. In line w1th the desire to centralize the secretariat services 

for policy-making forums, the Bureau provides this service for aIl the 

Advisory Boards. Normally this role includes responsibility for scheduling 

and agenda-setting but in the Air Board the agenda~aetting power rests with 

the Director of Corporate Planning for the Air Administration. Finally( the 

Air Board's role as a policy-making forum is further reduced by the particu-

lar proviso that the Board is not allowed to make recommendations as a body. 

\t • 
In other words, the Administrator may or may not taxe notice of suggest10ns 

contained in the disc4ssions held during Board meetings, but no policy recom-

mèndations are to be made in the name of the Board. 

Despite these initial difficulties, both the Air and Surfqce 

Advisory Boards have been in place since the beginning of 1971 a~forums 

where Ministry policy questions can be discussed on a fairly informaI and 

open hasis before ~eing passed on to Transportation Counci1 and the Minister 

for final approval. While the Surface Administration Advisory Board bas 

probably been the mp're successful, both BÔards show undeniable promise as 
\ 

~ 

forums for communication and coordination between Ministry Executive, 
~~ 

ft 
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Ministry Staff and Administrations. Meetings have rarely been held without 

-appropriate background material being made available to Board members weIl 

in advance of meetings. This material includes the policy propo~al in ques-

tion, which i5 usually prepar~ in the" Memorandum to Cabinet ,. form and, on 
4' 

o'ccasion, other supporting documents. 23 These policy papers have iJ~,. .. all 

cases been prepared within the Administration in question despite the fact 

that the policy 'idea' may have originated elsewhere. The Deputy Minister 

is kept in touch with the proceedings of the Boards by the Bureau of Coor-
., 

dination which sends him the agenda and documentation (as weIl as a precis 

of this material) for each meeting and a report on the discussions which took, 

place at the meeting. 

Despite the fact that the Advisory Boards have been by-passed on 

numerous occasions, clear benefits appear to have accrued from the instances 

where the two Boards have been allow~d access to the policy-making process. 

The mo~t obvious advantage has been with respect to inter-modal questions, 

largely due to the presence of Administrators concerned with other modes. 

Regional implications of a proposed 11ne of policy have been 

occasion by the presence of the Director of 

e.g.: during a Surface Advisory Board discussion of a policy proposaI 

railway development in Western Canada, the implications 

the transportation system in the Yukon were clarified. The 

of the Assistant Deputy Minister, Finance, have on ogcasion clarified the 

implications of a policy proposaI for the attainrnent of the M.O.T.'s user , , 
and beneficiary pay objective., This sort of intervention also aids the 

Administration in developing a policy in which program costs are identified 

and resource allocation becomes an in~egral part of a policy pr~posal at an 

early date. These are aIl considerations which help to make a policy proposal 
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consis~ent with overaii MJO.T. and Federal government objectives, and, 
-~ ~ 

consêque~tly, mor~ responsive to the total environment as it is defined 

• 
by the Ministry. The Boards have no power to send proposaIs baek to the 

Administrations for re-wérking but if a poliey proposaI is seen to hAve 

very Iittie merit - partieularly if it shows littie sign of having been 

thought out in terms of the widest corporate objectives of the Ministry 

it is possible for the Deputy Minister, if he is properly informed by the 

Bureau of Coordination or the Senior Assistant Deputy Minister, to raise 
• 

these issues with the Administrator in question before the poliey paper 

reaehes Transportation Couneil. 

Initially, the intention in both the Air and Surface Administra-

'. 
tions was to have their Advisory Boards meet on a regular hasis (i.e.:. a 

meeting eaeh month). Unfortunately, this sort of regular schedule has not 

been maintained during the fi(st year of the Advisory Board's existence. 

Often there have been gaps of week8,and months between meetings. While this 

irregularity has not helped the Boards to take root, these two Boards have 

established a limited amount of history a~ tradition which encourages their 

acceptance as part of the policy-makfng process. 

The three other Advisory ~oards - for the Marifie Administration, 

the Transportation Development Agency and the Arctic Transportation Agency -

are just getting off the.ground;. a state of affairs whieh is lamentable in . 

view of the faet that the intention to establish these Boards has been a 

Ministry objective sinee ~he acceptance of the Task Force Report by Cabinet 

in December, 1969. While there appears to be some reasonable excuses for 

the lack of action on the part of the Transportation Development Agency and 
, 
the Arctic Transportation Agency, the situation with respect to the Marine 

Administration is harder to expla~n. Both the Marine and the Air Aœminis-
, w 



- 299 -

trations have long lineages, stretching back into ~e pre-history of the 

D.D.T. and Marine seems incapable of matching Air's dynarnisrn in meeting 
• 

the demands of the present and future. This rnay be due to the fact that 

the Air Administration is involved with an inherently more dynarnic mode of 

transportation. Nevertheless, the Marine Administration Advisory Board, 

with the normal sort of mernberSh~oster except for the inclusion of the 

Senior Ministry Executive-Legal and the Vice-Chairrnan of the National Har-

bours Board, appears to be moving into place. But its role in the policy 

proeeS5 i5 yet to be deterrnined. 

The delay in the establishment of the final two Advisory Boards was 

due entire1y to organizational problems which required a great dea1 of 

bureaucratie unravelling to solve. Despite the fact that the Transportation 

Development Agency has been functioning since spring, 1970, its Advisory 

Board just began to function in mid-1972. This de1ay was cerLainly not due 

to lack of effort on the p~rt of- the Agency. The main issue was the nature 

of the membership of the proposed Advisory Board. Although the Transporta-

tion Council opted for in-h~se mernbership for the Advisory Boards in 

November, 1970, to sorne extent this decision didn't apply to the Transportation 

Development Agency. Because of its major role as a stirnulating and coordin-

ating agent with respect to transportation research and development in 

Canada, it had been decided at an early date that the Advisory Board ~uld 

have to conta in members from outside the Ministry if it were to be of, any use 
J 

in advising the Agency. This decision was buttressed by a strong represen-

tation on the subject from the Science Council of Canada through the Cabinet 

Committee on Science Policy and "'l'echnology. The Science Council reconunended 

the establishment of a stronq national reseàrch and development Advisory 

Board to he made up of representatives from government, industry and the 
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universities. It would appear that the Science council may have gone 

further in the course of discussions with the Ministry and advised the 

establishment of two or more Advisory Boards (or different panels under 

the umbrella of one Board) to cover different modes or distinct research 

and de~elopment programs. After two years the issue has been settled and 

an advisory body called the Transportation Development Council was estab-

lished with t?_e following functions: . çV"~ 
- to set ~own the ground ~les, or ·philosophy· of the Agency's 

involvement in transportation research 

- ~o establish criteria for the selection of research and development 

projects 

! 
- to assist in the selection and ranking of projects 

- to act as a review body ,for on-going projects and the overall 

activities of the T.D.A. 

The Council is made up of approximately 20 members with the Chdirman of the 

Agency, the Senior Ministry Executive - POlicy, Planning and Major projects, ' 

and the Director General of Civil Aeronautics (Air Administration) being the 

only M.O.T. representatives. These three individuals and representatives 
., ) 

from the National Resea~ch Council, the Ministries of Urban Affairs and 

Science and Technology, the Department of Industry, Trade and Commerce, 
~ ~ ( ..... <. 

C.N.R., C.P.~. and Air Canada make up the "ex officio" core of the Council's 
t 

membership. In addition, individuals representing municipalities, the 

~ovinces, transportation usera, car~iers,and the universities have been 

invited to serve for two year terma bn the Council by the Minister of Trans-

port. The Council meets twice each y~ar on a rather informaI hasis. 

Obviously, this grou~ doea not fit into the normal Ministry conception of an 

Advisory Board designed to coordinate the activities of the Agency vith the 

v 

" 
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overall objectives of the Ministryi To fill this qap, an in-house Advisory 

Board has been created for the Transportation Development Agency with a 
• 

membership and role similar to other Boards within the Ministry. In keeping 

with the centralized secretariat principle, the Bureau of Coordination will 
'" 1 

provid. the secretariat and agenda-setting services for the Advisory Board. 

The problems with respect to the establishment of the Advisory 
, 

Board for the Arctic Transportation Agency have been somewhat different. 

For the most part, the Advisory Board delays can be traced to the delays in 

finalizing the nature and responsibilities of the Agency itself. The sarne 

sort of organizational and jurisdictional issues which plagued the attempt 

to establish the Agency also militated against the rapid development of an 

Board. Federal policy-making with respect to the North ~ffers 

horribly from the intense anxiety of the agencies involved that they might 

lose "their piece of the action Il. The worst manifestations of this fear are 

generally to be found in the tedious workings of the Advisory Co~ittee on 

Northern Development (A.C.N.D.) and its innumerable sub-committees. 

It was initially proposed in early 1971 that an Advisory Board'of 

the Arctic Transportation Agency be establ,ished on the hasis of the ~odel 

approved by Transportation Council. with the exception that, because of the 

number of Government agencies involved in the Arctic, membership of the 

Board be opened immediately to representatives from the Department of Indian 

Affairs and No~thern Development (2 members), the Canadian Meteorological .. 
-~ 

Service, the Dejartment of Communications, the ~~partmerit ~ational Defence, 

and the new Department of the Environment. 24 lncluding t~Chairman (the 

Administrator of the Agency) and the Ministry represe~tatives, this would 

have qiven the Advisory Board a membership of fifteen. The expectation at 

this point WBS that the A.C.N.O. 8ûb-oommittee o~.~thern transportation 

J ,. 



- 302 -

would be disbanded, allowing the Arctic Transportation Ageney Advisory Board 

to take over its duties of coordinating transportation policy in the North. 
l 

• o 

Initially, this was agreeable t? the Departmcnt of Indian Affairs and Northern 

Development (which is the prime mover within A.C.N.D.) as long as the new 

Adyisory Board would be prepared to regard itself as an "associate" member of 

the A.C.N.D: committee system. Despite the fact that this consultative 

arrangement was acceptable to the M.O.T. management it was rejected by A.C.N.D. 
,Ir 

because of the fear of sorne of its members that if the transportation sub-

committee disappeared, 'A.C.N.D. would lose it~, overall coordinating fuhction 

with respect to northern development. It was agreed that the duplication of 

function between the Arctie, Advisory Board and the A.C.N.D. sub-committee on 

transportation was inevitable, but it was felt that the situAtion eould be 

reviewed at a later date. 

However, within the M.O.T., the top management finally decided by 

September, 1971, that, in the face of the stubborness of A.C.N.D. it wou1d be 

pointless for the M.D.T. to set up an Advisory Board with wide outside 

reprerentation. A request from the Depa~tment of the Environment to be 

-~ " 
included was denied, and the Advisory Board was crcated as an ~"'!Q0use' insti-

~-, '""t-;-1'-

tution with the ~xception of two members from the Department of IndtAn A~~âirs 

and Northern Deve10pment (D.I.A.N.D.). It was the feeling of the D~~ty 
, , ..... 

Minister and the Di~ector of the Arctic Transportation Agency that thb Aretie 

Advisory Board would be able fair1y quiek1y to prove its effeetiveness as a 

eoordinating body and that the duplication issue could then be resurrected. 

As a result of this lengthy process of clarification with D.I.A.N.D. 

and A.C.N.D., the Arctic Advisory Board finally began to operate in early 

1972. Within the Ministry and with respect to D.I.A.N.D. }ts eoordinatinq, 

communication and sereeninq functions should opera te without impairment. 
'''. 
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However, the frustrating experience of attempting to introduce some flexi-

bility into the creaking committee structure of A.C.N.D. does not augur weIl 

• 
for the rapid development of coordinated transportation policy for the 

25 
N:>rth. 

It seems clear that, while two of the Advisory Boards have been 

introduced into the policy process with some success, the Boards have not yet 

lived up to their full potential. The Ministry Executive should not hesitate 

ta do aIl in its power to ensure that the Boards be given an opportunity to 

test their usefulness as forums for screening and communication. Any need-

less limitations which h~ve been placed on the powers of individual Boards by 

Administrators or Agency heads should be removed sa that as a matter of ~our~~' 

policy proposaIs will come before the proper Board before being considered by '~:, 
, '" 

Transpo~tation Council. ., ... /~ 
In addition, consideration migl'rt be given to the possibility of 

expanding the role of Advisory Boards in the policy-making process. To date, 

aIl the proposaIs put before the existing Boards have been developed in 

their respective Administrations. There is no reason why proposaIs from the 

policy, Planning and Major projects Branch should not be funnelled through 

one or more of toe Advisory Boards relevant to the content of the proposaI. 
~ 

This practiçe would provide the operating Administrations with a meaningful 

opportunity to contribute te important Ministry policy issues very early in . 
the policy-making process. It bas also been suggested that the creation of 

some form of Advisory Board for each of the three Crown corporations with!n 

the portfolio (Air Canada, C.N.R. and the Northern TransportatioKcompany 

1 
Limited) might he a us~fullmethod of locking the corporations into the 

Ministry policy process since the Ministry Executive app~~rs to have dis-

carded the Task Force proposaI to, include Air Canada, ~.N.R. and Northern 

.. 



- 304 -

Transportation Company representatives on the existinq Advisory Boards_ 

Such Boards would ncthave the power to alter corporation policy, but they 
• 

might be helpful in pointing out where the policies of the Ministry and the 
',' 

'1 corporations were diverging. 

• .$. .. 

Tran~portation CounciI: The Cabinet of the M.O.T. . " 

In the very Iimited sense that they are bath policy-making and 

policy-coordinating bodies, Transportation Council can be seen as the Cabinet 

of the Ministry of Transport. Under the tight grip of the Minister, fed from 

below with policy proposaIs by the Advisory Boards, operating Administrations, 

and Ministry Staff, scheduled and reco~ded by the Bureau of Coordination, 

and programmed by the Deputy Minister, and his Management Committee, Transpor-

tation Council is the core of the policy-making machinery in the Ministry of 

Transport. Prior to the introduction of TranspoFtation Council, there had 

been no centralized forum inside the D.O.T. in which senior management and 

h .. Id d' 1 . , . 26 t e M1n1ster cou 1SCUSS po 1Cy quest10ns. The Council beqan to operate 

in January, 1969, as the first concrete manifestation of the pre~unt Deputy 

,Minister's cont~nuing efforts to move the Department of Transport away from 
\ 

l' \? 

an unstructured ad hOf approach to policy-making_ Acting under the direction 

of the Minister (then Mr. Hellyer) 1 the Deputy Minister qui~kly moved the. 

Council into place, indicating that it would ~eet once a week ta discuss 

important policy questions and to provide effective firs~-hand exchanges of 
f, 
<' 

views between1the Minister and the senior officiaIs ()f the Department. 

Management 

InitiaIIy, the membership was to include ali the members of 
,," 

Council a~the Minister, but shortIy after its inception, an 

invitation was aiso extended to the President of the Canadian Transport 

Commission to attend the meetings fram time te time, so that some coordination 
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.. 
could be developed between regula tory poliey and the rest of the poliey" 

27 
spectrurn represented by the D.D.T. Also on the hasis of the need for 

coordination, a similar invitation was sent to the Chairman of the National 

Harbours Board and the President of the St. Lawrence Seaway Authority. 

Later in the year, the Director of the new Bureau of Goordination was added. 

The reorganization of the portfolio on a Ministry hasis, which began in 

ear1y 1970, one year after the initiation of Transportation Counci1, had a 
," 

significant impact on membership. The situation has now stabilized at 18 

members who regularly attend or send an al ternate representative: the 

Minister and his Par1iamentary Secretary; the President, C.T.C.; the 

Deputy Minister; the Senior Assistant Deputy Minister; the president, 

Northern Transportation Company Limited; the Chairman, National Harbours 

Board; the Administrators of the Air, Marine, and Surface Administrations; 

the Chairman, Transportation Development Agency; the Director, Aretic 

Transportation Agency; the Assistant Deputy Minister, Finance; the Senior 

Ministry Executive, POlicy, Planning and Major Projects; the Senior Ministry 

Executive, Legal; the Director, Personnel; the Director, Public Affairs; 

h . f' . 28 and t e D1rector, ~reau 0 Coord1nat10n. In addition, meetings are 

attended by certain'assistants to the most senior officiaIs, specifie Minis-

try officials who are advising the Council on spe(;:ific proposaIs before it, 

and the Seeretary to the Couneil. Although it was intended that the Couneil 

should meet once a week this has not turned out to be the rule, largely 

because of the extensive demands on the Minister's time.
29 

Nevertheless, in 

the three years sinee it began, the Council has met on the average every , 

other week for about one and a half hours. There is no rule stating that 

Couneil should not ~eet without the ~inister, and it' has done so on occasion. 
IS!'" 

Normally, however, tha Minister's presence is con~idered to be crucial to 
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the workings of the Council. 

The Council still has two basic functions: to review and discuss 

aIl Ministry policy issues which would finally require a decision on the 

part of the Minister or the Cabinet, and to encourage a two-way flow of 

information between the Minister and his senior officiaIs. In atternpting 

to fuifill these roles, the Counaii has brought significant advantages to 

the .Ministry System. It has increased the responsiveness of the Ministry 

by meshing'the poiiticai and bureaucratic systems, and encouraged innovative 

policy-making by focusing attention on active and exogenous policy proposals. 

In line with the dictates of the Treasury Board and the Privy 

Councii Office w~th respect to long-range planning by ~overnmental agencies, 

~~;~">t ~~'I~.,l 
the Council from the outset has been a forum for the discuss n of future 

planning. Almost the first item tackled at its inception was the question .. , 

of a coordinated five-year plan for the Ministry based on groups of major 

projects. Since that time, discussions have occasionally been held on the 

problems and prospects of developing a national transportation plan and 

flexible criteria for determining the long-run policy requirernents and 
" r' 

) 

priorit~es of the Ministry in the contexts of the national transportation 

framework and the public and private sectors as a whoie. Reasonably sop~ 
histicated sessions~n the future environment and policy needs depend al-

most entirely on the contributions of the Tran~portation Developrnent Agency 

and the Policy, Planning and Major projects Branch, the two Ministry compo-

nents Iargely responsible for developmental and policy planning. While the 

Councii has taken the necessary first steps in this Îfrea and might soon be 

in the position to devote regu~~r attention to more specifie discussions of 

future transportation needs, it is clear that more of the,Ministry Staff's 

resource will have to be devoted to questions of future planning before any 

, 
-' 
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sophisticateâ results ean be expeeted. 

The Council also devotes tirne every few months to developing and 

revising priority lists of poliey issues with whicn' it should deal over the 

following year. However, the greater part of the Couneil's palicy discus-

sions are devoted to items Jnvolving a declsion by the Minister and Cabinet 

or Treasury Board in the more irnmediate future. Like Cabinet, the Trans-

por~ation Council attempts t~ermine whether or not a poliey proposaI is 
- ,l "-... 

in line with Min1stry and goVernment objectives and represents a clear and 

speeH ic statement of both the policy and i ts implications (i. e., for resouree 

allocation, intermodal development, regulatory structure, regional develop-

ment, federal-provincial relations, beOè~iciary-pay, e~e.). When Couneil 

eoncludes its final discussions of a policy item it should be ready for the , 

Minister's approval and, if neeessary, for submiss10n to the appropriatû 

Cabinet Committee through the Privy Council Office. 

Tc expedite the examination of the widest implications of the 

poliey proposaI and its possible presentation to Cabinet, aIl proposaIs are 

put before Council in the forro preseribed by the Privy Council Office/~or 
, -_// 

30 documents which require Cabinet approval. This form d!etates that the 
, 

memorandum not exceed three paq~'in length and that the nature of the 

problcfu, the objectives of the propased program, and the erite;ia for 

measuring the attainment of the o~ectives be clearly stated. Alternative 
"';'~""'tt( 

program possibilities a~ to be outlined, and a eost/benefit analysis for 

31 a five-year period ia to be ineluded for each proposaI. Finally, the ~ 

policy memorandum must clarify the nature and result of any consultations 

about the proposaI with oth~r agencies of the Iederal government, and in-
..... 

dieate any need which may arise for coordination and consultations with the 

provinces. The use of this form of presentation .by no means automatically 
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guà)antees that a coordinated and well-thought-out policy proposaI will 

emerge at the Transportation Council level. Nonetheless, it does encourage 

the exploration of the widest implications of policy proposaIs by the 

Ministry unit. On-the whole, the level of communication in both-directions 

has been high, but it would seem to be the case during Mr. Jamieson's three 

and a half year tenure that the Minister did more "communicating" at Council 
• 

meetings than the senior officiaIs. lt may be that Transportation Council 

i9 somewhat too formaI and intimidating a forum for senior and middle-level 

officiaIs to assert themseIvès in a discussiqn. Nevertheless, the eff~ct of ... 
the Minister entering into the spirit of the co~nications funetion has 

been thte~tQ~;~irst, the policy-making funetion of the Council has been 

immensely strengthened; second, the senior officiaIs have become ·politi-

cized" to a degree uncommon in the average federal department or agency i 

third, the Couneil has drifted into the bad habit of spending too much time 

on operational matters. 

The problem of 5tressing operational questions i5 one that could 

easily be dealt with by the Minister and his senior of~icials if they felt 

the policy-making function of the Council was suffering as a result •. Despite 

the fact that the Minister is not direetly responsible generally for setting 

the agenda for the Couneil meetings (although he has been known to outline 

at the end of one meeting the issues~hteh -he would like to talk about at 

the next) , the Minister chairs the c~un~: ';~eetinqS and is fred alter the 

agenda on the spur of the moment. The tendency would appear ~ he for the 

Mind.ster te discuss "other business" first leaving the prime policy issues 

to a later stage of the meeting. To take a hypothetical example, the 

Minister might pass over a policy issue to bring up.the ~stion of the 

'" progress on the question of the second Toronto airport because a reporter 
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bas j~st launched yet another savage frontal attack on M.O.T. 'mis-management' 
, 

of the issue in the Globe and Mail. From the point of view of those admin-
• 

istering projects the Minister's intervention rnay be terrifying yet most 

valuable. The Minister may be reflecting the opinion of Cabinet colleagues; 

he may ask questions that have been ignored by the officiaIs in question~ 

he may give them his interpretation of the signficance of this issue with 

respect to \1 public opinion"~ he may push the project leader to implement his 

program more quickly for quite obvious and important political reasons. In 

other words, this sort of program review or progress monitoring may be just 

what i5 needed to keep the implementation and operations side of the policy
l 

making equation humming. But if this informaI style of program monitoring is 

achieved at the expense of reducing the poliéy-making and planning function 

of the Council then it may be dysfunctional. It is conceivàble, for example, 

that a Minister of Transport from a western province might downgrade Trans-

portation Co~ncil as a policy-making forum by using the meeting primarily to 

prod Ministry officiaIs about the operationai problems of moving grain ta 

Canadian ports for exporte 

The merits of limiting the time devoted in Cou~cil ta operational . 

matters are worth considering especially in view of the fact that the flow 

of communication between the Minister and his managers on policy issues 

appears to have had a most salutary effect on the POli~king function of 

the Council. The presence of the Minister bas radically altered the style 
" 

and the process of policy-making at the upper levels of the Ministry. The 

Minister brlngs the cabinet atmosphere into the Council. The nature of the 
\ 

~'" -forum dictates that the seni~r officiaIs can no longer think about a policy 

proposaI merely in the context of its benefits with respect to the narrow 

environment of,the transportation framework; the Minister, as the medium of 
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feed-back from Cabinet, and its committees, may ma~e the members of the 

Council consider a policy proposaI in terms of larger government problems, 
• 

such as unemployment and inflation. Through the prodding of the Minister 

the Coune!l may bring out the interdepartmental implications of a policy 

(e.g. the need for liaison between Industry, Trade and Commerce and the 

M.O.T. in developing the STOL poIicy). The Minister also forces Council to 

deal with federal-provincial problems created by policy proposaIs (e.g. the 

need to coordinate the new Toronto airport location with the regional deve-

lopment plans of the Ontario Government). 
~ 

The result of the Minister's participation in the policy-making 

process at this levei has been ~o increase the overall responsiveness of the 

Ministry as a policy-making body to a wider environment~ In a sense, senior ... 
officiaIs in the ~inistry have become "politicized ". It is no longer possible 

to present to Transportation Council policy proposaIs based on a narrow in-

adequate view of the environtnent in \>,hich they will be implemented. Mini'stry 

officiaIs are being jolted by participation in Transportation Council into a 

more" real" world -- the worid of political bargaining, federal-provincial 

trade-offs, and the fight against inflation and unemployment. D 
Management Committee, The Deputy Minister, and the Minister: 

Coordi~ation, Policy Leadership and Decision-Maklnq 

The Management Committee which meets every Mo~ay morning under 

the title of the Deputy Minister's Staff Meeting la only partially concerned 

with the Ministrr policy-making process. One of the pr~y functions of ~ 
, .. ~;- 4 " 

'" -the Committee is to deal with problems related to the efficient operation 'of 

the Ministry as an administrative unit of government. As its titl~ sU9gests, 

the Committee, made up of senior Ministry Staff officiaIs, ia concerned with 
() 

/, 

/ 
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management issues ranging from questions of overttme pay and collective 

bargaining ta the implementation within the Ministry of the government's 

policy on bilingualism in the public service. 32 

prior to the inception of the Transportation Council and the 

creation of the Bureau of Coordination in 1969, the Management Committee 
, 

apparentIy had a more diversified roie. It was often used as a forum for 

the discussion of policy proposaIs which were then forwarded up to the 

Minister by the Deputy Minister." In addition, it appears to have played a 

major role in the preparation of briefing material for the Minister. The 

latter role i5 now entirely in the hands of the Deputy Minister and the 

Bureau of Coordination, while the policy-making activity has shifted to 

Transportation èouncil. Occasionally policy proposaIs or questions with a 

substantive policy element are discussed by Management Committee during its 

w~ meetings but this appears to be becoming a fairly rare occurenCB. It 

would be spcculating to suggest that the difficulties inherent in discussing 

certain policy pr~sal& frankl~ in f~ont of large and diverse member~p of 

Transportation Council might tempt Ministry senior officiaIs to opt for the 

Management Committee as an alternative forum. As such a practice would do 

little to nurture the Council's roots in the policy process, it would be far 

more advisable to take whatever steps are necessary to make the Council an 

acceptable forum for aIl policy proposaIs. 

While the Management Committee, then, is not generally in a "line" 

role with respect to poiicy-making, it does have what might he described as 
-/ 

a policy"staff" role which ~s quite distinct from its ~ncern vith admin-

, . 
istrative issues. This role can he usefully divided into two parts. First, 

- 33 
the Committee engAges in a relatively informaI brand of program monitoring. 

The progress Qf projects and programs in which the Ministry is involved is 

... 
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discussed and 'suggestions are made with,respect to possible ~rovements in 

the implementation of Ministry policies. This review procedure i8 heIpful 

in highlighting matters which should be brought to the attention of the 

Minister and Transportation Coun~tl under the general heading of 'program ---
RePorts' or 'Other Business' at the next meeting of the Council. It also 

serves the more general function of increasing communications between the 

senior officiaIs of the Ministry Staff and whichever Administrator happens 

ta be pre~ent" thus complementing the activities of the Transportation 

Council and the Advisory Boards in this respect. The communication function 

is enhanced by the fact that the Deputy MinisteF may use the occasion of the 

.>' Management Committee meeting ta report to the senior officiaIs on recent 

discussions he has had with the Minister. In this manner the Minister's line 

of communication with his senior officiaIs is kept open during the periods 

between Transportation Couneil meetings. 
., 

Second, the Committee is an important forum for discussin~ ~nd deciding 

upon ~e priority list and schedule for the consideration of major policy . 
items by Transpo!tation Council. In this vital coordinating role the 

Management Committee depends heavily on the support of the Bureau of Coor-

d
, , 34 
l.natl.on. If Transportation Council ia thought of as the "Cabinet" of the 

Ministry System and the Bureau of Coordination as the ·privy Council Office", 

th en it is not far from the mark to view the Management Committee, in this 

specifie role, as the "Cabinet Committee on prioriti~s and planning-. To 

understand the complexity of this eoordinating raIe it is imperative that 

one begin ta think of the planning and poliey-makinq activity with respect 

to a time-frame rather than in terms of a vertical up and down process. -

POliey-making and planning.are really carried on at thre~ ~evels 

by Transportation Council: 

1 
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.. 
1. Strategie (long-range) planning ~imed at the-development of a 

five-year plan 

2. Strategie (middle-range) planning designed to clarify the 
Ministry's priorities over the next year .. 

3. Discussions of specifie policy items prior to their formal 
presentation to the Minister and the Cabinet • 

The Management Committee is the central forum for the coordination of the 

activities of the Transportation Council and the phasing of a policy proposaI 

from its initiation, through the three levels of planning and policy-making, 

to its final acceptance as Ministry policy. 

With respect to long-range planning, Management Committee does 

not play an important coordinat~ng role. On the advice of the Bureau of 
.>-

Coordination and the Deputy Minister, the Committee merely arranges for thè-------

question of long-range plans for the Ministry to appear as a Transportation 

Council agenda item. Apparently, such discussions are scheduled whenever 

there is a felt need to review the overal1 direction in wh.:lch the Ministr:t:.·· 

is proceeding, or when an individual member of the Council raises some 

substantive or normative issues with respect to the long-range planning 

question which are judged by Management committee (or, indeed, by the Minis-

ter) to be worthy of a formaI discussion in Council. It might he expected 

that long-range p}anning would be a cyclica1 activity occurring with more 

intensity every four or five years as the existing five-year plan came to an 

end. Although this may eventually become a discernible pattern, since 1969 -
",' 

and the initiation of formal long-range planning at the Ministry level - th~ 

question of future planning has appeared in one form or another on the 

Transportation Counci~ agenda on several occasions.· 

Guided by long-range normative planning, tbe different Ministry' 
. 

resource centres continually engage in what is known as middle-range sc:ategic 

, . 

/ 
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'. \~ planning - the preparat10n of a program of activity for a~iscal year which 

"' may include specifie policy initiatives requiring the approval of the 
• 

Council, the Minister and perhaps even Cabinet. It is at this point that 

the Management Committee with the support of the Bureau of Coordination 

plays a signifi~ant role. ,The Bureau initiates the coordination process by 

requesting each planning resource centre to put forward a list of policy 

items which will require sorne form of approval at least at ~he Ministry --
level before they can be implemented. The items on these lists are then 

divided into major policy items (those which will requiie Cabinet approval 

because they are related to basic Ministry objectives which are themselves 

closely linked with overall gpvernment objectives) and minor policy items 

(those which can be approved at the Ministry level because they fall under 

the umbrella of broader policles which have already been approved at an 

earlier date). Only major policy i~ems go befo~e Transportation Council; 

the others are usually approved by the Minister and the Deputy Minister. 

Sinc~ its inception, Transportation Council has been overwhelmèd with 

policy questions largely because of initial optimism about its capacity to 

• process proposaIs quickly. The problem has been brought under control to 

sorne extent as the Bureau of Coordination learns more about the difficulties 

which can beset a policy-making forum like the Council. Taking a lesson 

from Cabinet experience and from its observations of the Councills perfor-

mance, the Bureau is making an attempt to limit the major policy list to 

twelve or .!ourteen items on the premise that it ls almost impossible for a 

policy-making body like cabinet or Transpor~tion Counail to adequately deal 

wlth more than a dozen or so major pOlicy questions in the spa7e of one.year. 

" This concern is shared by the Deputy Minister and t~e Management 

eommittee. The procedure seemB to be that the Bureau of Coordination sub-

. , 

'. <r : t sn: :: -1, 



.. . 
" 

• 

- 315 -

.. 
"-i-

mits its lists of major and minor policy items to the Deputy Minister who 

may alter the order of urgency of certain items on the lists in consulta-
; 

~'\ . 
tian with the Director of the Bureau before allowing the Bureau to place 

the lists on the agenda of the weekly meeting of the Management Committee • 

The discussion at the Management Committee level is designed to produce a 

set of priority policy items which the Deputy Minister can then take to the 

Minister for final revision and approval. The Deputy Minister's ta5kpt~ 

this point is extremely delicate, in that he must walk a fine line between 

his senior officiaIs and the Minister. He must remain absolutely toyal to 

the Minister while at the sarne time arguing a good case in front o~ him for 
;' 

a list of priority items which represent ,the considered views of the senior 

, Ministry officiaIs including himself. It i5 at this vital leverage point 

that the potential 'for communication within the Ministry System can be of 

great importance. prior to assembling t~eir priority lists for the Bureau 

of Coordir.atio~, members of Transportation Council have had ample opportunity 

to understand the Minister's perception of the long-range planning issues 

facing the Mini~try and his overall sense of what is a priority. ln 

addition, the Deputy Minister i8 constantly in touch with the Minister and, 

to a certain extent, i8 in a position to reflect the Minister's views during 

priority discussions at the Management Committee level. J~ ls worth remem-

bering tha~ priority-setting is an on-going process conducted in an 

'\ 

",,--- -, --- ~ ;-~-t' 
atmosphere of day-to-day administration, future planning, programming and "- ~ .' 

J' fire-fighting 1.. Therefore, when the Deputy Minister and the Minister si t 

down to discuss a priority list of policy items upon which the Ministry's 

work prograrn for the next several menths will be based, they may to sorne 

degree represent different "value systems ", but they are not conducting 

their dialogue in a vacuum. 
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A high level of communications notwithstanding, the views,of the 

Minister and the Oeputy Minister are not likely to coincide exactly on the 

issue of priorities. The Minister is likely to attach greater importance 

Oc policy problems which have a high public profile - either because they 

are extremely controversial and he wants to rnake sure that the issués are 

defused as soon as possible or because they affect a large number of 

Cana~ians in many areas of the country. 
\ In addition, the Minister may favour 

,f' , 
pushing to the top of thé lists certain issues wh~ch, because they are easy 

bp ~olve, would help to buoy up public confidence in the Ministry and the 
• 

Government. Decisions are more politically identifiable assets than long 

difficult investigations and discussions which may in the long-run lead to 

the shelving of a policy ~ssue or a piece of lengthy legislation with ~ittle 

public impact. If the Minister feels that an election is likely within the 

next several months he may be reluctant to place on the priority lists new 

issues with a distant target date. The Deputy Minister, on the other hand, 

may argue that if aIl such issues are given a low priority then at some 

point in the future the Mini~try will ha~e to go through a dry spell during , 

which few policy proposaIs will be ready for submission to Transportation 

Council. He may argue fO;:: balance or mix of issues with long and short 

~target dates. After aIl, the Deputy Minister is responsible for keeping the 
, 

Ministry policy-making machinery running smoothly and to ignore difficult 

or time-consuming problems in favour of non-controversial, high profile 

policy proposaIs is to Invite orgânizational lethargy in the present and 

overload at some point in the-future. As the chief executive within the 

Ministry, the Deputy Minister might al~o argue for a priority list which 

does not unduly favour the needs of one ~inis~ation or Age~cy ov~an

other. Lord Bridges concludes that 
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these two points of view may not be at aIl easy 
to reconcile. But consideration of both of them 
is essential to a wise decision, and it i5 right, 
therefore, that they 5hou1d be brought together 35 
and argued about before Any decision ia reached. 

Should agreement appear to be impossible it is the clear dut Y of the Deputy 

Minister to accept the ruling of his Minister. 
<) 

One of the singular advan-

tages of the Mlnistry System, orbiting as it does around the Transportation 

Coun?il; is that priority-setting at this 1eve1 has not become a difficuit 

task. Despite the fact that since 1969 the M.O.T. has been expanding its 

active and exogenous policy role at a rate beyond the capacity of Transpor

tatio~ é3unëiI t~ abJorb and process the proposaIs, a high level of commun-

ications between se~ior officiaIs and the Minister appéars to have made 

priority-setting a subject of reasoned discussion rather than conflict. 

In the usuai order of events, after the Minister and Deputy 

Ministcr have refined the Ministry's priorities to the satisfaction of the 

former, the Deputy Minister discusses the Minister's decision with the 
1 
1 

Management Committee./ 
1 

\ 
The Bureau of Coordination then places the Minister's 

major priority list pn the agenda of the Transportation Council and a'wide 

/ 
( 

discussion of the Ministrr's work program is conducted in that f~rum with the 

Minister presiding. At this point an attempt is ~ade to assign a responsible 

project officer from one of the Hinistry Staff resource centres or an Admin-

istr~tion~ ~ ~t a preliminary time schedule forl the phasing of 

the project o~" the next few months. __ The scheQuling involves the establish-
, .----

ment of critical ~~~ dates for each policy proposaI as 

presentation to Trans~tion council in the f~rm of Memorandum. 

On the whole, this activi t w lidertaken by the Bureau of Coordinà'tion 
-~~ , 

on ~half of the Hanageme~t C~ttee and thé D~Y M1nister, has not been 

very successful. "Any attempt to ~llY pro~ the activities of an organ-

- \ .~~. 

\, 
"_~~·~·~-------------------------~----~-----~j~1 
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ization as large and as complex as the H.O.T. is bound to run into prob-

lems. Initial policy proposaIs take longer ta prepare than expected; 
• 

negotiations with Treasury Board and the Department of Finance on_~9posals 

that involve resource allocation often are delayed; coordination with other 
..,.-/ 

departments and governments drags on; an Advisory Board might have to con-

sider the proposaI; and even when it is ready, the Transportation touncil 

agenda may be full for some weeks to come. Few of these adverse possibili-

ties can be foreseen, with any clarity at the time the proposaI is assigned 

to a project officer and, as a result, the phasing is in many cases little 

more than organizational window dressing. 

The coordinating roles of Management Committee, the Deputy Minis-

ter and the Minister are also evident in the last stages of the policy-making 

process. When a policy proposaI is declared ready for Transportation Council 

consideration by ~he project officer and the resource centre or Administration 
" 

in which he is working, it goe5 through a procedure very similar to the . ~ 

approval process for priority lists before being presented to Transportation 

Council. In the course of being examined by Management Cammittee or the 

Minister, it rnay be decided to refer the proposal back to the project officer 

~ith the reçQl1ll1lendat~ that certain aspects of it b.e reworked. When it is 
~q~ 

f;n~lly ready, Management Committee, with the advice of the Bureau of Coor-
( 

dination, fits ~t into the agenda of Transportation Council. There is a 
1 

1 
1 

godd deal of flexibility at this point as the Council's agenda i5 normally 
/ 

d~cided upon at the Deputy Minister's Staff Meeting two days bafore Council 
1 

/ 36 
~eets. The Bureau of Coordination is then responsible for circulating the 
1 

1 

'agenda and copies of the policy memoranda ta 'ne considered ta aIl members of 

the Council. 

The policy approval process at the Tran~rtation Counçil levei 
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and particularly the role of the Minister have alr~ady been outlined in the 

preceding section. Sorne policy items are referred back to their project 
• 

officers at this point because of sorne inadequacy discqvered by the Minis-

ter or other members of the Council. unless dropped completely or shelved, 

reworked items find their way back to Counc!l by the normal route and are 

considered again. Accepted policy proposa~are put before the Oeputy Minis-

ter final approval. It i5 not unusual for the Minister or 

the Deputy Minister to make smail changes in a policy memorandum at this 

point before sending it on to the Cabinet. Alterations may be inSPired)bY 

sorne last minute interdepartmental or intergovernmental 

haps by a discussion between the Minister and a Cabinet 

discussions or ~er
~\ 

colleague intere~ed 

in the question at hand. There is no indication that such alterations cause 

the proposaI to be re-examined by Transportation Council. The5e major poliey 

items are joined at this level by minor poliey items which bypass Trans~r-

tation Council and go straight to the Deputy Minister or Minister for final 

consideration. These latter ptoposals are usually on rather specifie tapies 

and are often resolved by the Deputy Minister and Minister in conference 

after the Deputy Minister has thoroughly diseussed the issu~ with the res-

ponsible officer or officers. Sometimes, the Minister takes part in these 

discussions. 

There appears to have been a fair amount of experimentation at 

~ 

this level designed ta squeeze the most in terms of actual decision-making 

out of the precious time allotted by bath men to decision-makinq conferences. 

However, there have been no altera~ions in the policy-maki~g process at 
J 

this uppermost level to compare with the changes in resource centres and 

policy-~ak~ng forums throughout the Ministry as a ·whole. Decision-making bas 

always been the responsibility of one man and it remains so under the Minia-
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try System. The Minister decides what policy will he. But poli'Cy-makinq 

i l th d .. k' 37 s a ot ~ore an eCloSl.on-ma long. Inside the Ministry of Transport a 

compleSc cen.:tralized policy-making process has been developed in order that 

the Ministry tnight pursue objectiv~:'I signiq.cantly more expansive than 

those of the pre-1969 Department of Transport. 

" -'. 
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.A.1.,"'" 
" f -1 

4., 

'\ 

---- -.- ---
oP • 

1 
.J 

- ... 

... 

\. 



e. 

••• 
-" 

- 321 -

" 

Notes for Chnrter Seve~ 

lAucoin distinguishp-s .hetwecn posi Uonal policy, 
,"those outputs which affect the structuring of influence in 
the conversion system" 

and a110cative policy which is re1ated to 
"securing (at least in the short run) an allocation of 

desir~d values" 
P. Aucoln, "Theory and Research in the Stud] of Policy-Mak~ng." in The Struc
tures of Policy-Mak1ng in Canada, cd. by G. B. Doern and P. Aucoin (Toronto: 
1971), p. 25 . 

2Metapolicy-mak1ng is an ~pression popu1arized by Dror which appears 
to be a synollym fer positional policy-making, i.e.: restructuring the p01icy-

1 ~akin~ process. See Y. Dror, Public Policy-Making Re-cxamincd (San Pransisco: 
1968), pp. 164-176 • .. 

~somc discussiC'n of the spec1fic roles of the C.T.C. and the prob1em 
of the di~isjon of poll.('Y ro1cs between lhe C. T.C. and the D. o. T. is pre.sented 

, in Chaptcrs T .... ,o élnd Threc. 

4 
K. \'1. studnick1-G1zbert, "Regulat6!"y Policy Options in Transport," 

T!"ansportat}(1n R~search Fnrum Pr.occec1ings, Vol. 17, No. 1 (1971), pp. 1-2 . 
..... 

~sc~ Pl'. 768-7] -""'0 pp. 334-3S. The 1II0,-thern 'lrall...>jA.-rtation COiT,pany 
Liml Led has a more \'1",i ble> planning and policy-tnak ing relationship wi th other 
Ministry component<, d\le to its membership en Triln~portation Council. Bee 
p.3aS. 

6 
tord Brld~cs, Thn Rclationchip betwe~n Ministcrs and the PeTm~nent 

Departmental H'=dd, Ti)ê~W. Clifford Clark Me.norial Lee ture"'1',ll 964 , pp. 5-6. 
-- -- -' \1 

7~., p. 8. 

8 
H. L. Lafrarnboise, "Portfolio Structure and a Ministry System: A" 

Model for the Canadian Federal Service," Op,timum, Vol. l, Nd, 1 (Winter, 
1970), p. 33. Sec also pp. 32-42 and 11.0-112. "Deputize" may be arr 
unfortunate usage 1n this case as it could be seen to imply more than 
Laframboise intended. While the intent~on was that thé'.Oeputy Ministcr be 
in a position to "advise his chief on aIl the numeJ;ous respvnsibi1ites which 
the minister has a&surned with his portf01i,o," the Ministry Sys,tem çarries 
with it no implication that the Deputy Minister should have "the power to 
act in place of the Minister" in the rnanner of an acting Minister. J. R. 

, " Mallory, The Stru::tu:t"c cf t::anadian C:;oVf'rl1JTlent ('foronto: 1971), Pl? 120-121. 

9 See p. 255ff. 

10 f rob' b • 43 t~ t' . E La ra o~se,~. ~., p. • On I.e exper ~se ques\~on see F •• 
Rourk~, Bureauc~acy, PolilLcH and Public rolicy (Boston: 1969), Chs. 3 and 4 . 
Thf~, need for divided pldnni'lg rl'sponsJbility is argued in V. A. Thompson, 
Bureaucracy an~ Innovatio~ (Edmonton: 1969), Ch. 3. 

\ 
\ 
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IIThey are: 1) Policy, Plann~ng and Major 'projects Branch; . 
2) Finance Branch; 3) Bureau of Coordination, 4) International Organiza
tion and Environmental Affairs Branchi 5) Arctic T~ansportation AgencYi 
6) Surface Transportation Administration. See Figure VIII. 

12The Branch also inherited most of the research rol~s of the C.T.Ç. 
where they related to questions of allocative (as opposed to regulatory) ~ 

policy. OVer the past three years it would appear that the C.T.C.'s po1icy 
research role has further declined with the establishment of du~l~cate 
research and planning facilities within the Ministry Staff in the areas'of 
future planning, forecasting and policy review. See pp. 343-345. 

13 See pp. 334-35. 

14 Such appeals are al10wed under the National Transportation Act 
(R.S.C. 1969-70, c.N-17). 

15 ' 
See pp. 268-71:. 

16 h B h'l" . 1 l 71 T e ureau, w 1 e 1n eX1stence ~1nce ate 9 ,has not yet 
received Treasury Board approval for its program. 

17 
For further information on the roles of the two Administrations, 

See Chapter Two. 

18 
A further method of coordinating the planning activities of the 

Ministry Staff and the operating Administrations is suggested in the fo11ow
ing section o~ the Advisory Boards. 

. 19part Three of the National Transportation kct relates to federal 
control of inter-provincial trucking. See H. L. Purdy, Transport Competition 
and Pub11c Policy in Canada (Vancouver: 1972), ch. 17. 

~I .. 

20At its inception, the Transportation Deve10pment Agency took over 
much of the scientific research being carried out by the C.T.C. To augment 
its ability to stimulate transportation research, the Agency has recent1y 
been granted authority, over the funding of teaching and research programs in 
Canadian universities. previous1y, this was a C.T.C. responsibility. 

21Lord Bridges, ~. s.!!., p. 8. 

22This screening or 'gatekeeper' function i8 forma11y conceptualized 
in David Easton, A Systems Analysis of po1itical Life (New Yo~k: 1965), ',~ 
pp. 93-97. 

23 
The 'Memorand~ to Cabinet' form will be out1~ned in the ~ollowing 

section on the Transportation Council. 

24 cId" h " i . i In a 1t1on to t e Sen10r Ass1stant Deputy M n1ster, Sen or 
Ministry Executi~e-Policy, Planning and Major projects, Assistant Deputy 
Minister - Finance, and the Administrators of the Air, Surface and ~rine 
Administrations, it was suggested that the President of the Northern Trans
portation Company Limited and the C.T.C. be represented • ......... -:. 

'. 

L 
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25The interdepartmental role of A.C.N.D. has been supplemented 
recently by a new network of committees attached td the Task Force on 
Northern Oil Development. 

26Management Council i~ the D.O.T. had considered policy questions 
but much of its ttme was spent on questions of management and administra
tion. Its membership w~s made up of 8 senior managets; the Minister never 
attended. For an examination of the policy role of Management Councii under 
the previous Deputy Minister, seeChapter TWo. 

27Despite the fact that the C.T.C. has regularly sent a representa
tive to Transportation Councii meetings since 1969, the exact nature of the 
C.T.C.'s relationship to the Councii has never been established. lt seems 
clear, however, that the C.T.C. is not obliged to attend Council meetings 
and, therefore, is not bound by policy proposaIs which emerge from Council 
discussions. However, the C.T.C. has put policy proposaIs in front of 
Council which ~ave subsequently become Ministry palicy. 

28 
The only components of the Ministry which are not represented on 

Council are Air Canada and the C.N.R. While theiL prc~enre at Council 
meetings would provide another avenue of contaèt between them and the Minis
try it would not automatically result ~n more coordination on policy 
questions. 

29Largely due to the expansion of each Cabinet member's commitment 
to Cabinet Committeû work after i968, the re~lar weekly commitments of the 
Minister to Cabinet, Cabinet Cornrnittees and the House on an average week 
were enorrnous. Cabinet demanded four hours on Thursday. As a membèr of 
four Cabinet Cornrnittees, a Minister would spend approximately thirteen hours 
attending meetings. Three heurs on Wednesday devoted to caucus, three hours 
per week attending question period in the House and an additional three 
hours on 'dut Y day' in the House round out the cornmitments of an Ottawa work 
we~k which begins often at mid-day on Monday and ends after the early ques
tion period on Friday (noon). 

30A new C~binet Memorandum forrn geared to the demands of the 
program, Planning and Budgeting approach and the changes in the Cabinet 
Cornrnittee structure, was introduced in early 1970. prior to that time, 
proposaIs were to be presented in a short memorandum supported by detailed 
appendices. The Memorandum was supposed to state the main issues, outline 
clearly the policy options open to the Ministry and include a ~hased prograrn 
of action. See also Chapte~ Four, footnote 1. 

~ 

31some policy proposals contain no program. Basically, four sorts 
of policy proposaIs pass through Transportation Council: 

(1) Policy-iegisiative items. These become more rare 
as the Governrnent's legislative schedule becornes 
increasingly congested. It generally takes about 
three years from the inception of a 'policy
legislative item' to ~ts passage into law. 

(2) POlicy-prograrn items. Such items, often referred 
to as 'allocative policy' involve the initiation of 
a program or project and the expenditure of public 
funds. 
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(3) Policy-informatian items. These proposaIs do no more 
than state the Government's position on an issue, 
although they may imply the intention of the Govern
ment to ,actively intervene in this area in the future. 
pushing these items through to Cabinet has the advan
tage of entering the policy into the record and 
giving' it formaI approval as Government policy after 
it has been seen and discussed by other interested 
Cabinet members. 

(4) PolicY-positional items. These proposals~ such as the 
Cabinet subrnissions wi th respect to the approval of S:. 
the reorganization, are related to the policy-making 
process and structure rather than to allocativé polie 
outcomes. 

32The membership of the Management Committee is as follows: the .... 
Deputy Minister, his Executive-Assistant and Special Adviser; S,enior Assis-
tant Deputy Minister; Assistant Deputy Minister, Finance; Senior Ministry 
Executive, Personnel; Senior .Ministry Executive, Legal, Senior Ministry 
Executive, policy Planning and Major projects; Direc~or, Public Affairs; 
Director, Bureau of Coordination. In 1972, the practice was begun of having 
one of, the four,Administrators (Air, ~arine, Surface and thJ Aretic) attend 
the Management Committee meeting each week on the premise that although the 
Management Committee deais mostly with Ministry-wide issues occasionally 
the problems discussed fall within the scope of the management authority of 
the Administrations. 

33 ' . t' 1 . k f' . 1 d . t .. h d progr~,mon1 or1ng, un 1 e 1nanc1a au 1 1ng, 1S a rat er un er-
developed activity within the~Ministry. Informally ft is carried out at 
severai levels withiri .,the Headquarters Staff (including Transportation Council, 
Management Committee art4 the Deputy Minister's Office), but the reorganization 
did not bring forward a ~ompÔnent directly responsible for watching over the 
implementation of Ministry policy. The omission is unfortunate in view of 
the increasing emphasis on cost/benefit analysis and the need to be able to 
determine the effectiveness of a program at different stages of its imple
mentation. It has been suggested that a program monitorjng unit be attached 
to the Deputy Minister's Office. The ,success of such a unit would very much 
depend on the development of a more coordinated information system within 
the Ministry and a more sophisticated approach to cost/benefit analysis. 
See also pp. 345-47. 

34The Bureau of Coordination began to function in this area in mid-
1969. 

35Lord Bridges, ~. ~., p. 14. 

36The Bureau of Coordination is continually projecting the Council's 
agenda for severai weeks in advance. But even these short-run projections 
have to he revised constantly, particularly in response to the specifie 
demands of the Minister or the Deputy Minister • 

~7on the differences between the two, see T. LOwi, "Decision-Making 
vs. POlicy-Making: Toward an Antidote for Technocracy," Public Administration 
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Review, Vol. 30, No. 3 (May~une, 19JO), pp. 314-325; and G. Robertson, 
"The Canadian parliament and Cabinet, in <the Face of Modern Demanda," 
Canadian Public Administration, Vol. ll~ No. 3 (Fal1, 1968), pp. 272-279. 
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CHAPTER EIGHT 

THE MINISTRY OF TRANSPORT AS A RESPONSlVE, 

INNOVATlVE AND EFFECTIVE'POLICY-MAKING STRUCTURE 

Introduction: Administrative Reform Re-examined 

OVer the course of the preceding seven chapters, l have examined 

the reorganization of the federai Transport portfolio against the background 
1 

of severai questions concerning policy-making and administrative reform at 

the departmental level since 1968~1 The first chapter was devoted in part 

to a review of relevant literature and events since the Glassco Commission 

Report (1962-63) which provides a two-dimensional ba~kdrop to the rest of 

2 
the study. More important, an attempt was made in this chapter to look 

beyond the over-worked notion of a "rational policy-making philosophy" which 

dominated Ottawa conversation ,ln 1968 (and much of the Iiterature on federai 

policy-making since), and to crysta1lize the organizational ?oncepts - or 

goals - which were pushed on to the fed~ral po1itica1 and bureaucratic 

structures (particularly between 1968 and 1972) in the name of this "philo~ 

3 sophy". It was arqued that the concepts which dominated this recent wave 

of organizational renaissance were responsiveness, innovation and effective-

ness. The chapter closed with a discussion of how these-organizational 

qualities might be fostered within a diversified faderaI portfolio (such as 

Transport) through the application of a Ministry System - a means of portfolio 

organization which was receiving some attention in the Canadian public 

administration literature around the time that Prime Minister Trudeau and' 

his advisors began extensive administrative reforms throughout the federal 

4 
bureaucracy. 
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Discussion moved from the general to the particular vith an explanation 

of why, after the passage of major transportation policy legis1ation in 1967 

(the National Transportation Act?, transportation policy-making was seen to 

be unsatisfactory in content and method~uring-the fo11owing year. 5 The 

sanguine views from inside the Department of Transport were compared with 

the widespread dissatisfaction Withii th~ executive arena. The priorities 

of t?e entire Tratsport portfolio, it was argued within~e executive arena, 

bore no relationship to the changing national priorities of the Cabinet. 

Because of the increasing emphasis on transportation infrastructure invest-

ment, most of the disapprobation was directed at the Department and its 

bureaucratie leadership which was seen to he unimaginative in the development 

of policy and slow to respond to the demands of the Cabinet and the--P.P.B. 

6 System. The appointment of a new Deputy Minister from the privy Council 

Office, the,role of the Prime Minister's Office in advising the new Deputy 

on how to approach the problems of the Department, the involvement of the 

senior organization analypt from the Treasury Board Secretariat, and the 

appointrnent of Donald Jamieson - a Cabinet Minister with a background of 
, 

successful departmental reorganization - were aIl prominen~ indicators of 

the continuing concern within the executive arena that the D.O.T. and the 

whole Transport portfolio Adhere to the organizational philosophy and,quide-

lines laid down by the Trudeau Government. 

Chapter Three is primarily devoted to an examination of the 

operations of the Task Force on the Objectives and Structure for the Port-

folio of the Ministry of Transport and the Report which it submitted to the 

Minister. Task Forces became quite comman investiqatory too1s after 1968 

and little -is known about how th~ conducted themselves in relation to the 

normal fact-finQing and advisory apparatus of the faderal bureaucr,çlCY. 

\ ... 

.J 



- 328 -

this particu]ar case, the TaSK ro4 ce proved to be a far more flexible and 

inventive body than the individuals, small departmental groups and consultin9 

7 firms that had looked at departmental organizational problems in tl1e pasto 

Several features of the Task Force study process ~ere noteworthy, including: 

the advantages which appeared to flow from the mix of outsiders and insiders 

on the Task Force, the comprehensive data-gathering technique of the Task 

Force, the strong leadership rôle of the Deputy Minister, and the sheer 

amount of effort put into the Task Force work in the lai:er stages by the 

Minister and the DepuLy Minister. A stn.king feature of the Report itself 

was the extent to which the document appeared to internalize the organiza

tional CO.1C8I,ts implicit in Trudeau's rational po.J.icy-making philOsophy.8 
~, 

The Task Force's recommendaLions, in t~ s:mplest terms, represented an 

attempt to r~tce ~e Transport portfolio to become a responsive, innovative 

and p-ffective policy-making institution through the appHcation of a Ministry 

Systerr. ,1nd the adoption of new objectives with a national policy orientation. 
9 

The following chaptec on the approval of the Task Force recommenda-
~ 

tions further demonstrates the continuing concern within the executive arena 

that this particular administrativ~ rpform not 10se sight of its original 

objectives, particularly during the implementation process. Theré was no 

formaI approval process, as sueh, at the'departmental level because of the , 

continued involvement of the Deputy Ministpr and Minister in the revlsion of 

the Task Force's original draft report. The "matured" Task Force recommenda-

tions, however, wcre put through a series of demanding Cabinet and Central 
, . 

Agency screeni~g procedures including two sessions with the Cabinet Committee 

on Priorities and ~'lanning, one session with Treasury Bo~d"and one with 

the Cabinet Co~ittcc on the Public Service. The recommendations were a1so 

ey.aml.ned at three 1Il~~ting9 with the Ad Hoc Committees of Senior Officials 
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and received a fuli"-dress review, by the Treas,:,:;yJ30ard Secretariat. : During 
/~' 

the ,course of this approval process, these screening 8gencies made the 

expected sorts of inquiries about the compatibility of the proposed struc-

/ 
ture and objectives for the Transport portfolio with the responsibilities 

/ 

and organization of other federai portfolios. However, far more effort was 

invested in trying to determine the likelihood that the application of this 

particular Ministry System would lead to the development of a responsive, 
• 

innovative, and effective policy-making process within the portfolio. At' 

this stage, the advantages tO,the portfolio of having a Deputy Minister with 

" 
established informaI lines of communication throughout the executive arena 

and a MinfSter with a rapidlY,developing reputation for organizational 
. 

ability manifested themselves in the fact that~ despite fometimes serious 

reservations, the Task Force recommendations were approved for implementation 

virtually intact. 

In contra st to the professional smoothness and overaii success of 

the study process upder the Task Force and the approval process under the 

Minister and Deputy Minister, the implementation and communication of the 

Hinistry System were noe partictlarly successfully accomplished. Chapters 

Five and Six examine the planning and execution of these two phases of the 

reorganization and attempt to point out where the organizations'and techni-

ques employed by senior management within the portfolio encountered diffi-

culties. One overwheiming factor both in the implementation and internal 

communications efforts was the sheer size of the portfolio and the geogra-

phical dispersal of the'emgloyees Aeross the country. Tbere seems to have 
.-{ \ ~ 

been no resolution 'af::"a'ri "-iJrlY stage of the importance to he attached to 

communicatin9 the'nature ~f the newopjectives and organization to aIl the 
, -

employees with the' portfolio. In the face of the limited impact ~f the f 

.<. q '. 'fi, 

" t 
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have been better to have severe1y limited the 

to those employees whose positions were immediately 

affected, than to make a half-baked attempt to give aIl employees a genuine 

sen~e of participation in the reorganization. Another disturbing feature 
, \ 

was the insularity of the external communications effort and the failure to 

involve relevant "outsiders". 10 On the implementation side, the lack of 

success of the lntertrans Implementation Team and the resulting uncoordinated 
. 

implementation process carried on within individual components of the new 

Ministry were explored in detail. In retrospect, it seems possible that if 

the Implementation Team had been given the wider mandate and more sophisti-
.' ... 

cated structure recommended by the Task Force, sorne of the seriou~ implementa-
, . 

tion problems resulting from the lack of central guidance and leadership 

could have been avoided. ll 

The discussion of the implementation process not only provides an 

analysis of the techniques an~ structures employed by the Minister and the 

Deputy Minister, but it also sets down the first empirical evidence concern-

ing the results of the application of the Ministry, System to the Trans~ 

portfolio. This initial evidence relates particularly to the problems 

encountered in adapting the various components within the po~tfolio to the 

structural model provided by the Task Fbrce. In Chapter Seven, the issue of 

the actual impact of the reorganization is pursued further with an attempt 

to analyze the Ministry of Transport as a policy-making institution. The 

completion of this analysis opens the way to an examination of the major 

pre-occupation of this study: has the application of the Ministry System to 

the Transport portfolio led to the development of a responsive, innovative 

and effective planning and policy-making ,structure? 
~) 

1 



/ 

- 331 -

The Ministry System and the Ministry of Transport 

The reorganization of the Ministry of TranspOrt was bequn in 1969 

as part of the overa11 effort of the present Government to stream1ine and 

rationalize the policy-making process throughout the federal government to 

me et the demands of what was convincingly portrayed as a rapidly chanqing / 

/ 
social and technological environment. Dror captures the spirit of this drive 

for feform: 

The scientific revolution, and the transformations it has 
caused i~ the sociàl structures and in the heights to which 
men can aspire, together with other changes in culture and 
society have made continuaI irnprovement of public policy
making necessary if such policy-making is to lead to 
satisfactor~ resY2ts and progress, or, perha~s, is even.to 
assure surv1val. 

This thesis lay behind the reorganizations of the Cabinet.committee system, 

the Prime Minister's Office and the privy Council Office, in which emphasis 

was placed on the urgent need tO,integrate, coordinate and control planning 

and policy-making from the centre. The Secretary of the Cabinet has painted 

a black picture of the consequences of ignoring these needs: 

Integrated planning would be the easiest thing to 
shove aside. It would probably not show in the imme
diate future. Where it wou1d show, in the longer term, 
would be in allowing drift and accident, the ad hoc, 
the technological jungle and the opportunity for 
individual profit I~ determine the shape of our national 
and social future. 

In the view of the Central Agencies, ministeria~:olioS such 

as Transport were subjeçt to the sarne demands as Cabinet. It is not surprising 

then, particu1arly as the present Deputy Minister came to Transport in 1969 

from the Privy Council Office, that organizational reforms similar to those 

being attempted at the centre were rapidly adapted to use at thè departmental 

1 1~"'4~ The superfi<:=ial ~tructural similarities between Transportation ~ 

// C~~nci~ and Cabinet, the Bureau of Coordination and th~ privy Council Office, 

( 
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and Management Committee and the Cabinet Committee on Priorities and Plan
.or:' 

ning have aiready been noted. It would not be stretching a point to compare 

the policy screening roles of the Advisory Boards to those performed at the 

centre by the five functional Cabinet Committees. What is particularly 

noteworthy is that these new or reorganized structures and policy-rnaking 

forums were adapted for use at the departmental level within the framewôrk 

of the Ministry System - a new method of organizing the Tr~nspOrt portfolio. 

The long rUn expêctation was that these formaI Alterations of the policy
/ 

making process and the portfolio wou~ blend together to create a responsive, 

innovative and effective corporate policy-making structure. 

Before commenting on the success of the experiment, it is worth 

considerin~ the extent to Jb1Ch the Ministry-of Transport in fact represents 

an application of the Ministry System. The primary point of comparison, in 

this case, is the Laframboise Ministry System which was largely imitated by 
,l;-

14 ~ the Task Force. Most of the structural dev~ations have alreaay been noted. 

The Ministry Executive is not a feàture of the Laframboise Ministry System • . 
However, in the model develop~ by the Task Force the p~ominent role accorded 

'\ 

to the Ministry Executive had important ramifications for the individual role ' 

f th . . . h' h f l' I S o e Deputy M~n~ster w~t 1n t e port 0 ~o. 
... 

While the concept was 

approved and implemented along the Iines recommended by the Task Force; in 

. " 
practice' a strict division of labour has been\develOPed between the Deputy 

Minister and the Senior Assistant Deputy Minis~er sô that the Deputy Minister's . 

-
role within the Ministry of Transport appears 

from the Original~Oise recommendation. 

\ 
~ vary little in conception 

\ 

In some respects, in fact, 

the Deputy Minister has a more powerful position than Lafrarnboise qutlined. " 

For instance, Lafr~ise seems to be.reco~ending a cleareline of communi- J 

cations and authority between the ~inister.and the Administrators; but in 

'P 

\\ 



- 333 -

the M.O.T. the Administrators are respOnsible to the corporate Ministry 

Executive which means in effect that they are responsible to the Deputy 

Minister. 16 However, they still have a stroQg line of communication with 

h ., thr h thl-J ed . f . . 1 17 t e M~n1ster oug e m ~um 0 Transportat1on Counc~ • ~ In another 

sense, Laframboise's Deputy Minister is more powerfu~ because Laframboise 

envisaged no difficulties in having the Deputy Minister deputize for the 

whol~ portfolio. In fact, as 1 have pointed out, this overall deputization 

does not work completely smoothly within the M.O.T. 18 

structurally, thjlMin~ster of Transport Headquarters Staff very 

closely resembles the mod~l brieUy described by Laframboise.
19 

The main 

emphasis of the Staff is on centralized planning and coordination: and'the 

facilities and manpower available far exceed those available under the pre

vious form of portfolio organization. 20 However, the Staff structure does 

--. 
not provide for an organized program monit6~ing activity outside of the 

financial auditing and control exerci~ed by the Assistant Deputy Minister, 

Finance. Laframboise and Yeomans were vague as to the structural form the 

monitoring activity would take, and even less helpful on the subject of what 

21 kind of monitoring the Staff would be expected to do. The Task.forcë was 

hardly more explicit on b,tli8 su})'ject" but sorne guideli'nes were discussed 

during the implementation process when it was suqgested that the Ministry 
4 

Staff should have a program P~nning and Ev~luation Branch.
22 

This unit was 

to engage in program monitoring,ICeffectiveness evaluation) of the type pre-

23 
scribed by Treas~ry Board ln the P.P.B. Guide. . 

. 24 
was never created. 

However, such a structure 
Q 

As 1 have already noted, the~Ministry satellite components ar~ 

neither uniformly structured nor uniformly integrated into the Ministry. 
) --

Laframboise did not appear to envisage the addition of new satellite com-
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ponents such as the Surface Administration, the Transportation4 Development 

Ageney and Aretic Transportation Agency which were established without signi-

ficant operational responsibilities, and without the financial and personnel 

units necessary to make them self-contained. The Marine Administration and 

Air Administration are self-contained and they bear a reasonable resernblance 

25 
to the autonomous structures that the Lafrarnboise model seemed to demande 

However, the Marine Administration has not yet been integrated into the 

portfolio in a way that allows it to act as a corporate unit with respect 

26 
to'all marine way, vehicle and terminal activities of the federal government. 

These are varying leveis of integration on the p~rts of the other satellite 

components. Both the C.T.C. and the Northern Transportation Compapy Limited 

(N.T.C.L.) are members of Transport~tion Council which allows them adequate 

exposure to the policy process within the Ministry.27 However? neither the 

N.T.C.L. and the C.T.C. nor Air Canada and the C.N.R. have altered their 

status, structure or legal reporting relationship in the Ministry as û result 

of the reorganization. None of the se four components have been invited to 

send representatives, as yet, to sit on the Ministry's Advisory Boards, and 

the Minister does not appear to have taken any formaI initiative (where he 

or the Governor-in-Council has the powe~ __ to-~ô 50) to place Minisery Head-

quarters personnel on boards of directors of the three Crown corporations in 

question. 28 Nonetheless, it would be wrong to conclude that the reorganiza-

tion has not led to an overall increase in integration between the Minister 

and his officiaIs and these four components. The level of liaison between 

the Minister and D~puty Minister, on the one handf and the senior executives 

of the Crown corpOrations and the President of the C.T.C., on the other, 

• 
has risen sharply by aIl accounts aince 1970. Moreover, through the initia-

tive of the policy, Planning and Major projects Branch of the Ministry Staff , 
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a higher degree of informaI plannin9 cbordination ·has grown up between 
1 

, 
Ministry fieadquarters and the planning and research groups particularly 

within the C.T.C., Air Canada, and the C.N.R. In particular, the capital 

budgets of the Crown corporations have been examined far more carefully -

" in terms of their likely ~paEf on national transportation objectives -
""~ .......... -

by the 'POlic~~ing and Major projects Branch and the Finance Br~nch 
_~t-""" 

since the reorganization took effect. There are indications that the Ministry 

Executivo remains dissatisfied with this state of affairs, however, and may 

attempt to alter the policy relationship between the Ministry Headquarters 

and these more ~uton~mo~s components (particularly Air Canada, the C.N.R. , 

and the C.T.C.) through legis1ation so that they might become more' effective 

f ' l 'l' 29 arms 0 natl.ona transportatl.on po 1Cy. , 

It does not searn to be the case that Laframboise envisaged an 

Ideal Ministry System in which each satellite component was structurally 

the same and had a simi~ar formaI relation~hip with the Ministry Staff, the 

Deputy Minister and the Minister.
30 

However, the first draft of the Task 

Force report appeared to recommend a system in which the corporate idea was 

taken to its logical conclusion and every satellite agency (excluding the 

, 31 
C.T.C.) became a Crown corporation. In the end, the Task Force retreated 

from that idea, wi,th the encouragement of the Minister and Deputy Minister, 

to a more practical Ministry System in which there were a v~~ety of satel

lite components with different formaI relatibnships with the centre and 

32 varying levels of autonomy. lt was a variation on this theme which 

~ominated the implementation process and which is in evidence within the . ~ 

Transport portfolio today. Obviously the establishment of strong integrated 

links within the portfolio ~ particul~ly betwe~ ~h~ Ministry Staff and the 0 

satellite components - is one of the primary attractions of the Ministry 

., 

... 
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System. While the Ministry of Transport remains samew~t deficient in this 

respect, it is still far more tightly integrated as a policy-making unit 

than the Transport portfolio ever was in the days prior ta the reorganiza-

tion. Neither the Transport Task Force nor the Ontario Government's Commi-

ttee on Government Productivity (both of which advocated the application of 

Ministry Systems) attached enough importance ta the need ta clearly establish 

the ~xact type of integrative mechanisms required in linking together vario~s 

kinds of components within a portfdlio. As a result there is bound ta be a 

good deal of tinkering in the name of Integration with their respective 

Min~stry Systems for sorne time ta come. 33 In the course of these adjustments 

saine serious attention will have ta be paid ta the perënnial issue of the 

proper sort of relationship ta be established between satellite agencies'such 

as Crown corporati6~s and regulatory bodies and the central coordinating 

staff 'of the portfolios . . 34 1n quest10n. 

The argument as to whether or not the Ministry of Transport i5, 

1 " 
in fact, a Ministry System could be continued at greater length but the 

return on the investment would be small. When it was in the interest of the 

Privy Council Office to do sa, it implied ~hat the M.O.T. did not deserve 

the title "Ministry" because it was not a "real" Ministry. This is non-. 
( 

sense. More ta the point was the fact that the P.C.O. and the Prime Minister 

wanted ta use the title ta describe another forro of portfolio organization 

o 35 
altogether. This sort of argument can easily degener~te into a semantic , 

· ... 

stand-off. l have tried to demonstrate that while the Mini~tr~ System applied- ---

to the Transport portfolio varies in so~e respects from the models put for-

ward by Yeornans and Laframboise (and,in still further respects from the 
~ . 

Swedish model), it still has the necessary ~ngredients of a Ministry System 

of these types. The M.O.T. has ~n increasingly powerful Ministry Staff 

li 
" 
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"headed by a Deputy Minister and responsible to the minister for advisory 

coordinative and monitoring responsibilities over aIl the agencies in the 

Minister' s portfolio" J it also' has a "staff .responsible to the Minister for 

party and constituency matters"; and 1 with the qualifications l have noted, 

it has "a nurnber of -agencies, each self-contained in respect of operating 

and administrative resources and each headed by an administrator responsible 

d , l h" " 36 1re~t y tù t e M1n1ster • Furthermore, the senior officiaIs within the 

Ministry Executive, Ministry Staff and the vàrious satellite agencies per-

ceive thernselves to be operating within the framework of a Ministry System 

and have generally adJusted their behaviour and lines of communications and 

authority accordingly. A more critical issue in terms of the purpos~ of 

this ~eorganization is the ability of the Ministry tG formulate and effec-

tively implement responsive and innovative policy with respect to the national 

transportation framework. 

The Ministry of Transport as a Responsive, Innovative and Effective 

pO~Making Structure 

In Chapter Seven, a good deal ?f ernphasis w9s placed on the way in 

which the M.O.T. policy-making process successfully blends politics and 

technological planning, sensitizing the Minister and his senior officiaIs to 

each others needs and demands with respect to policy-making. The structure 

of the Ministry Executive and the Bureau of Coordination, and the policy-

rnaking process within Transportation Council and the Advisory Boards epitomize 
, 

this cammitment of the M.O.T. to a responsive policy system. The policy 

process has been rationalized under pressure from the Central Agencies with-

out losing sight of the crucial fact that 

the fundamental nature of political policy-making' is not 
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just the making of a decision after considering several 
alternatives; it also inherently and fundamentally in
volves the mobi1ization of support and the selection 
and application of sancl~ons and/or rewards for various 
groups and individua1s. 

\ 
Anyone wh? considers this a mundane achievement need on1y reflect on the 

overall attempt to rationa1ize the total federal government policy process 

through the application of the Planning-Programming-Budgeting System. 

Rèading the Treasury Board's P.P.B. Guide could lead one to believe that 

after priorities are established, the rest of the policy planning process 

d d 1 , 'd h' l' k ,38 can be re uce to a comp ex, r1g1 , mac 1ne- 1 e exerC1se. The proponents 

of the system, in their enthusiasm, tended to ignore the complexity of the 

continuing relationship between the political and bureaucratie systems at 

the federal 1evel. However, the reforms pressed on, the M.c.T. by the Minis-

try Executive recognized the importance of this relationship. The po1icy 

process sponsors and encourages direct and indirect contac:t between the 

po1itical system, in the persan of the Minister, and the bureaucratic support 

system. This contact by no means guar~ntees successful policy-making, but 

it does go a long way towards insuring that transportation policy-making will 

be responsive on a continuing hasis to the wider demands of the public and 
lU 

private sector, insofar as the se demands are represented and articulated by 

h b ' d' t' 1 h" t 39 t e Ca 1net an , 1n par 1CU ar, t e M1n1S er. 

During the approval process, "the Ad Hoc Committee of Senior 

Off~cials expressed doubts about the pbtential of the proposed Ministry of 

Transport to respond to broader federai government objectives outside of the 

" transportation framework. They argued, essentially, tbat the goals of govern-

ment were a1ways poO;ly defined and that the M.O.T. wouià be toc management-
o 

46 oriented to adjust weIl ta the Itop-dOwn" approach. This fear bas not 

been borne out both because of the ability of the sophisticated policy process 
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, 
within the Ministry to continua11y focus attention on ministerial priorities, 

and because of the tendency during and after the imp1ementation of the 

Ministry System to downp1ay the so-called management orientation. Instead 

of the operating administrations moving towards greater autonomy and the 

Crown corporation model, the movement has been in the opposite direction, in 

favour of centralization and the increased hegemony of the Ministry Staff 

, 1 l 'h f l' dl' 41 part~cu ar y 1n t e area 0 po 1cy an program p ann1ng. The planning role 

of the policy, Planning and Major projects Branch has tended to increase 1;0 

reflect a wider defini tion of what ls a Minist~y as opposed ta a~ Ad~iîHs

tration issue. 42 This movement was to sorne extent predictable on the basis 

of the presentation made to Treasury Board during the approval process; it 

was implied, at this time, that it would be in order for the Ministry Staff 

planning unit to take respo~sibility for a project which would normally be 

assigned to one of the decentralized components if the interests of the 

government would be better served by keeping the planning process under the 

direct control of the Ministry Executive. 43 While this tendency towards 

centralized planning has not upset the basic Ministry-style relationship 

between the operational Administrations and the Ministry Staff, it does dem-

onstrate the continuing commitment of the Ministry Executive and Ministry 

Staff to the gqal of responsive policy-making. 

This centralization of planning and policy-making has not been 

achieved without costs - most of which have already been noted. The intensity 

of the centralization pressure has made it extremely difficult for the 

Mi!1istry Executive and the, Ministry Staff to maintain their distance from 

44 
the day-to-day operational problems confronted by the Administrations. 

The impact of the reorganization on the policy advisory role of the C.T.C. 

has led to a certain amount of bad blood between the Ministry Staff (which 



- 340 -

took over most of the C.T.C.'s policy planning activities) and the regula-

4S u 0 
tory agency. To some extent this has frustrated the attempts of the 

Ministry Executive to insure tbat not only allocative but also economic 

regulatory policy would be blended together after the reorganization to 

provide a coordinated national transportation poliCy •
46

) As l have already 

pointed out, the reorganization also left the legal and structural relation-

ship,between the three Crown corporations outside of the Marine Administration 

and the Ministry Staff unchanged thereby reducing the likelihood that the 

investment policies of these three agencies would necessarily be responsive 

ta the demands of national transportation policy as perceived by the Minister 

and the Ministry Staff. However, these formaI shortcomings have to sorne ex

te nt been otercome by the informaI activities of the policy Planning and 

Major projects Branch, and (particuiarly with respect ta Air Canada) will 

probably soon be dealt with through new legislation redefining the formaI 

relationship between the Crown corporation and the Minister. 47 

Centralization has also tended ta cut the Ministry Staff planning 

efforts off from the operational environment in which the programs which 

eventually emerge will have to be implemented. There have been occasional 

complaints from operating Administrations that the relevant operational and 

program planners within the Administrations are not being consulted about 

policy proposaIs which they will have to imp~ement, w1th the result that the 

policy proposaI i5 naive 9r short-sighted with respect to the operational 

environment despite the fact that it may be responsive to cabinet demands. 
" " tl" j 

This kind of problem can be handled ".,itbin Transportation Council, bu~ it 
...... 
',' 

adda enormously ta the work load QJ th~ Council to transform it into the 

..... 
forum in which the planners a~ the operator~ first compare their views on a 

particular proposaI. l suggested in the preceding chapter that this coor-
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• dination problem could best be overcome by increasing the level of consul-

tation between thk Administrations and the Policy, Planning and Major 

48 ' 
projects Branch. One formaI way to achieve increased coordination would 

~ 

be to screen Ministry Staff policy proposaIs through the appropriate Ad~isory 

Board (or Boards if the proposaI had significant multimodal implications). 

This solution has the disadvantage of adding time-consurnlng steps to a policy-

making process which is already quite lengthy. Also, it ls probably only of . " 

limited value in terms of brlnging the proposaIs in touch with the operational 

environmènt due to the fact that the Advisory Boards (except for the Trans-

portation Development A~~ncy Council) still do not count industrial and public 

" 49 
users among their rnembers. 

• 

Transportation policy-rnaking in Canada has always been character-

ized by an extrernely close relationship between transport indus~ries and 
,? ~~ 

industrial associations, and the bureaucrac1es of the various agencies invol-

ved in the policy-making process. There arp indications that the centraliza-

tion of policy-making, coordination and control within the portfolio has 

50 
facilitated the access of the industry to the process. The responsiveness 

of the Ministry to Cabinet decisions with respect to development in areas 

like northern resources and the aerospace industry has tended to lock the 

Ministry planning and policy-rnaking process .inte the activities of individual 

firms or consortiums of firms. 5l • This inter-relationship is often marked by 
b 

. 
the development of steering commit tees at the inter-departmental level which 

include representatives from, industry. There'are also indications of the 

developrnent of a more routinized process of consultation between the senior 

Ministry Staff officiaIs and the inte~st groups representing the transport 

industryor industrial users of trans~rtation facilities. 52 ~esearch in 

this area might lead ~o disturbing conclusions concerning the comparative 

.. 
" 
Il 
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, ç 

aeeéss of the general public and transport-oriented industrial groups to 
, 1 

. S3 
the allocative policy-making process within the Ministry. Whilè this 

avenue of speculation does not neqate the earlier findings with respect.to 
'~ 

the ability of the Ministry to respond to Cabinet priorities, it does tend 

to raise doubts about the wider issue of the limits of responsiveness. 

As l have pointed out, policy innovation was an inteqral e.ement 

of the "rational policy-making philosophy" espoused by the Prime Minister 

and his advisors and it was a concept which was seen by the Task Force to 

he particularly relevant to the Transport portfolio as it struggled out from 
) 

under the railway ideology which had dominated the Canadian transportation 

54 . 
framework until the McPherson Commission Report. The increased emphasis 

on multimodal transportation presented the portfolio with a unique opportunity 

to apply a~vanced technology to transpçrtation policy, but the Task Force 

recognized that to be in a position to take advantage of this opportunity, 

the portfolio would have to be equipped wit~ planning and research structures 

far superior to those available to the ~O.T. in 1968. 55 The reorganization 

result~ in the creation of the Policy, Planning and Major project~ Branch 

within the Ministry Staff which, although ~ilt on the foundation ~e-
existing D.O.T. structures, represented a far more significant commitment 

to strategie planning than would have been possible in the D.O.T. i~ 1968.
56 

The innovative potential of the ~ortf~lio was further enhanced by the crea

tion of the Transportati~n Oevelopment Agency which was to devote itself to 

the stimulation of trapsportation research and development and the injection 

of the applicable technology into the planning and policy-makinq process of 

57 the Ministry. tn building. up the Policy, Plan!ling and Major Projects 

Branch, the Transportation DeveIopmen~'Agency and thé severai other planning 

groups within the Ministry Staff and Administrations (and the"Aretie Trans-

• 

t" • • 

~. 
, , 
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portation Agency), a particular attempt has been made to create conditions 

under which bureaucratie organization and innovation do not become mutually 

1'; '" exclusive. Large numbers of new personnel have heen recruited into the 

Ministry planning groups in order to increase the general level of expertise 

and the quality of leadership, and guard against the possibility tbat routin-

ized, bureaucratic behaviour will rob the new components of their innovative 

potential. Sorne of the new personnel who joined the Policy, Planning and 

Major projects Branch and the Transportation Developmen~ Agency came from the 

C.T.C. - which lost Most of its ro~e as the major planning and pol~cy advtsory 
\. 

. . f l' 58 body w2th2n the port 0 20. 

While the innovative potential of the Ministry planning and research 

and developrnent components r~ains high, their promise has not been fully 

il 
realized as yet. This is particularly true of the Policy, Planning and Major 

projects Bran,9h and .. thJl fl'ransportation Development Agency, as l have already -
, .,' pointed out. Much of the energy of the Agency has been di verted to i ts 

r establishment and organizational probl:ms which have arisen since its incep

tion. 59 The dissipation of energy within the Policy, Planning and Major 
1 

projects Branch has been ~ally significant. In this case', the Branch bas 

spent too much time "fire-fighting" for the Ministry Executive and too little 

. . l . 60 
t~e on strateg2c p ann1ng. The dysfuhctional conflict - vith respect to 

planning "territory" - between the Branch and the operatinq Administrations 
1 

and the reliance on the project method within the Branch have also tended to 

reduce the number of independent inputs into the policy-planninq process -

61 
therehy lowerinq the innovative' capacity of the whole Ministry. 

F~nally, both Aqency and Branch have made only small strides towards 

the goal of raisinq the1r planning and research horizons far enough into the 

",--' 

future to màke real creative policy-makinq a possibility. In other words, 
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the Ministry, in response to the demands of Treasury Board, has taken steps 

throu~h t?e reorganization to improve middle-range strategic planning in 

62 
tran~portation. However, no attempt was made in the application of the 

Ministry System to build in co~ponents for long-term explora tory planning -

the long-run planning and forecasting which provides the information necessary 
" 

for the Ministry Executive to make significant alterations in Ministry objec-

tives and basic transportation policy. The overall planning process within 

the Ministry is under continuous J='eview and there is among the components 

and individuals involved in Ministry planning an aoute awareness of the 

problems whioh were not completely solved by the application of the Ministry 

System. With respect to program planning, the Policy, planning and Major 

projects Branch is attempting to further improve the process whereby the , 
Program Forecast and Estimatês documents are produoed for Treasury Board by 

,..,." 

designing a more practical system of cost-benefit ana11sis for Ministry 

63 
programs. Thi~ system is designed to link resour~e allocation to program 

planning in a way which should prove more compatible to the demands of the 

P.P.B. System. A more sophisticated form of long-run forecasting and objec-

tive-setting is a1so being contemplated as the hasis upon ~hicb the new program 

7 
planning system would operate. This long-run planning wou1d be the respon-

àlbility of the Tran~portation Development Agency and the policy, Planning and 
~ 

Major projects Branch, which assumedly would have to he further expanded to 

include personnel explicitly de~ignated to do future planning and forecasting. 

The C.T.C. research group is also expected to play a significant role in the 

- , 
latter" activity. _The so-ca11ed "exp1oratory forecast" which would resu1t on 

an annual hasls would provide the Ministry components with data and alter-
Il ~ c 

natives witk respect to Ministry objeçtives and long~run policy. This 
) 

' ...... ' 
appears to he the kind of planninq structur.e and process which the "rational 

• 
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policy-making philosophy" (suPPorted by the P.P.B. System) maintains will 

lead to innovative or creative policy-making. 64 The unfolding of this 

system within the Ministry of Transport should be of continüing interest 

as a test of this thesLs. 

1 

The question of the effectiveness of the allocative policy programs 

'being implemented hy the various components of the Transport portfolio was a 

. 65 
major concern of the Task Force. l have argued that although effectiveness 

was a critical concept within the "rational policy-making ph~losophy" from 

the outset, it was not clear during the period of the Task Force's study of 

the Transport portfolio just how the quality of "effectiveness" was to be 

instilled in departmental-level agencies. 66 Wbile program monitoring was 

viewed as an important activity there seemed to he little certainty about 

what kind of structure was best suited to it, and what exactly was to be 

monitored. As l have pointed out, the monitoring which Laframboise insisted 

that the Ministry Staff should do was never spelled out in detail, the Task 

,Force made little advance on this question, and the Ministry of Transport . 
was implemented without a program monitoring capacity as such. 67 However, 

the Task Force did develop one major criterion for measuring program effec-

• t. d h . . f' . 1 If f" 68 t~veness, an t at cr~ter~on was cost-recovery or 1nanc~a se -su f~c1ency. . 

The choice of this criterion seems to have been motivated largely by the 

predilection of the Task Force members to view the operating Administrations, 

Crown corporations, and even the Transportation Development Agency in much 

the sarne light within the Ministry Sys~am. AlI the satellite components with-
. 

in the Ministry which provided services to the public, in this view, were on 

a single continuum moving towards the Crown corporations model. According 
. . 

to this model, business-oriented effe~tiveness measurements such as cost-
t .. 'l. ' 

, 
recovery and profita5iJ,.ity were the best way of judqing the success of the 
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The Central Agencies invoived in the approval process were quick 

to critici~e the Ministry System recommendations for their reliance on this 

idiosyncratic critérion of effectiveness which did not relate the success 

70 of programs to their specifie political, social and economic goals. 

Financial self-sufficiency was not seen to be an adequate goal against which 

to measure aIl programs. Just because a program ia paying its way does not 

mean that it is achieving its widest purposes. It was argued that programs 

ù 
in transportation directed towards the fulfillment of somewhat intan~ible 

national goals (i.e. national unit y) would only be amenable to progress 

monitoring on the hasis of non-financial criteria., Therefore it was in the 

interests of a 'top-down' policy-making model to ensure that a more sophis-

ticated. form of program monitoring was developed. 

Du~ing the implementation period, financial self-sufficiency was 

down-played as an effective means of monitoring progress (to some extent 

bccause the user-charge principle was ?ever fully implemented and because 

decentralization and· the "ldministrationa as Businesses" therne was down-

played). This had led to a situation in which the only organiZed monitoring 

which i5 regularly carried on ia financial. The 'Finance Branch ensures that 

expenditures on approved programs do not exceed authorized limits). In 

addition, the Management Committee, Transportation Council and the Deputy 

Minister are often.involved in an ~~ fo~ of program monitoring.
71 

With 

the increasing pressure from Treasury Board, after 1970, to develop a more--

or~o~ form of program monitoring across the federal bureaucracy at the 

departmental level,' the H.O.T. has made efforts to correct its deficiencies 

i th " 72 n 1.S area. More emphasis ia being placed on program monitoring as an 

organized activity equal in importance to program planning. The advances 
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, 
in cost-benefit analysis for ~ll Ministry' programs ~ill not only serve the 

purposes of the annual program Forecast, but should also ~rovide statements 
• 

of objectives and data on program phasing and costs which tan be applied to 

the monitoring activity. One of the most difficult problems to be faced if 

monitoring i5 to be done properly i5 the collection of adequate information 

form the managers implementing the program in question. The attempts by Trea-

~ury Board to state comprehensive objectives for the various departrnental 

programs it began monitoring in 1970, and the subsequent efforts to collect 

satisfactory data on progress suggest that effectiveness may be the most in-

tangible organizational goal to he pressed on the federal bureaucracy in the 

quest for rat~onal policy-making. 

ConclUSIon 

In Chapter One 1 indicated that the over-arching concern of this 

study was to de termine whether or not, on the hasis of the Transport experience, 

the application of a Ministry System was likely to lead to the development of 

a responsive, innovative and effective corporate policy-making structure for 

a dive~sified federal portfolio. It should be obvious at this point that 

there is no simple answer to this question. The Transport exp~rien~e indica/es 
1 

that it is possible ta reorganize a diversified portfolio using the Ministry 

System as a model, and produce a policy-making structure that, at least on 

allocative policy issues, demonstrates a conti~uing commitment to an integrated 

corporate policy-making process, centralized coordination and plJnning, and 

decentralized operations. In varying degrees - as l have suggested in the 

preceding pages - the Ministry System has made the Transport portfolio a more 

responsive, innovative, and effective policy-making structure. Where the 

application of the Ministry System did lead to the adoption of an antediluvian 
/ 
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form of effectiveness measurernent, the clearly increased responsivenes8~of 

the structure to eabinet demands soon led to a return to a more orthodox 

path. It may be that the real mark of the success of the experiment i8 the 

fact that the resulting policy-making structure is very closely attuned to 

Cabinet-established national priorities. In the fullness of time, the ab-

~orption of other features of the "rational policy-making philosophy" may 

depend on this facto 

The major advocates of ,the reform of the federal policy-making pro-

cess )ve come from wi thin the execu ti ve arena. Despite the lack of 

cooperation of the privy couneil Office on the issue of providing the 

necessary legislation to properly complete the application of the Ministry 

System to the Transport portfolio, the various 'components of the executive 

arena weret on the whole, major supporters of the reorganization. Chapter 

Four elearly indicates that without the explicit support of th~ executive 

arena the reorganization would never have been possible. While administrative.. 

reform. has been a less prominent feature of Prime Minister Trudeau' s overall 

program since the 1972 election, there is no indication that the executive 

arena has abandoned i ts inter est in rational policy-making, in general, or 

the Ministry System in particular. In January, 1973, the Solicitor General's 

portfolio was reorganized in accordance with the Ministry System model. The 

reorganization closely followed the pattern established at Transport. A new 
, 

Deputy Minister was appointed in mid-1972, a period of study and consulta-

tion followed; and the reorganization was ~plernented without the necessary 

supporti~g !eqislation to change the narne of the Department of the Solicitor 

General or alter the reîationship between the Minister, his bureaucratie 

73 
support staff, and the three satellite agencies for whièh he ia responsible • 

As a result of the reorganization, the Departrnent of the Solieitor General 
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has been replaced (except fo~ legal purposes) by a Ministry Executive and a 

Minist~y Secretariat. The lat~er makes provision for an Assis~ant Deputy 
, 

Ministe~'of Policy Planning and program Evaluation and a significantly in-
1· - , 

-
creasedremphasis on strategie and financial planning.and coordination. In 

short, it seems clear that the ~~ansport,experience has been judgetl an overall 

success at the executive arena level. On the bas~s of the recent reorganiza-

ù 

tion of the Solicitor General's portfolio and th~ more general application 

of the Ministry System at Queen's pprk, it does not app~ar to be unreasonable 

to assume that the model might be applieç1 to furthei/ fc'deral portfolios in the , 
fu~re ih the cause of responsive, innovative and effective policy-~aking.74 

" ~ 

One may view thls prospect with,enthusiasm or alarme This study 

has been pre-occupied with the question of how three organizational concepts 

were employed to re-fashion policy-making structures and processes within the 

federal government. A larger and, in the long-run, more important question ,., 

, 
is: What does the acceptance of t~is new declsional technology "package" me an 

in the widest sense for the future developmcnt of our form of demoeratic 

government? Sorne work has been do ne in this area, and many cornmentators see 

'. 
dire consequences flowing from the application of oRtimal policy-making 

~. 

75 theory to traditional forms of democratlc government. However, there is 

a danger of over-reacting to changes in traditional forms of organizat~on. 

Thompson ltotes succinctly that 
" 

Men who are specialists in the na nag ement of complex 
organizations learn quite early that the best way to 
preserve the stability of power fuI routines i~ to 
give on the surface 7ge illusion of reform and 
constant innovation. 

Nevertheless, regardless çf the futuristic implica~ons or significance of 

the "rational policy-making l?hilosophy" and the technological langua<le 'in 
, \~ 

, , 
which it ls expressed, the technological concep~s on which l have focus~ my 
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at~ntion were u~ed extensive1y as organizationa1 goals and criteria by the 

1rudeau Government and its advisors after 1968. It ls to the application of, 

these concepts through the vehicle of a Min~stry System that this study was 
.., 

directed. A good argument cou1d probab1y he made that futu~e ana1ysis of 

the overall impact of the "rational policy-making philosophy" will depend 

largely on detailed studies of attempts to translate the "philosophy" into 

action. , 

, , 

/ 
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< • 

. ' 

. . 



~E 

e 
'< 

, 
v· .,. 

Notes 

- 351 -

for Chapter Eight 

1 See Introduction. 

2 
9-22. See pp. 

3 
22-32. See pp. 

4 32-41. t See pp. 

5 See Chapter Two. 

6 
82-88. See pp. .. 

7 Chapter Two outlines some of these earlier efforts. 
/-

8 See p. 107 and pp. 117-19. 

9 See 116-25. 

lOSee Chapter Five. 

IlThe Task Force's"recommendations are out1ined on pp. 223-228. 
Comparative stud~es of the effectiveness of communication and imp1ementation 
proces~es during the courSe of reorganizations of other federal government 
portfolios might 1pad to usefu1 generalizations about the viabi1ity of cen-
tralized and decentra1ized approaches to these problems. -

12 
Y. Dror, Public Pplicy-making Re-examined (San Francisco: 1968), 

p. 9. 

13Gordon Robertson, "The Changing Ro1e of the privy Cou~cil Office l' 
Canadian Publ~c Administration, Vol. 14, No. 4 (Winter, 1971), p. 503. 

14S 
1I/J 

ee pp. 32-41 and 110-11. 

15
S ee p. 119. 

16see p. 41 and pp. 281-84. 

17 304-10. See pp. 

18
s ee p. 283. 

19See pp. 38-41 and 284-89. The following discussion 15 limited to 
issues related to the planning and policy-making process. Laframboise's • 
Ministry Staff differs from the Tranijport model in the area of staff'functions 
in that Laframboise warned against a110wing the staff to develop centralized 
support roles (e.g. personnel). According to Laframboise's model these 
functions were to reside exclusively in the operatinq units. Seé p. 41. 

20 
Cf. pp. 74-72 and 284-89~ 

21s 40-41. '< ee pp. , ~ 

, 



\ 

- 352 -

22see pp. 240-46. 

23 -
Cf. Chapter One, pp. 37-42. 

24This issue is raised again with respect to the issue of the 
M.O.T. 's effectiveness as a policy-making structure." Cf. pp. 345-47. 

25 
See pp. 110-11. 

26
see pp. 255-6l. 

27 
~ 

See pp. 304-306. 

28 
See pp. 266-7l. 

29 266-7l. See pp. 

30see pp. 110-11. 

31 See pp. 112-114. 

32see pp. 116-25. 

33 ' For a review of the Ministry concept developed for the Ontario 
Government see Co~ittee'on Government Productivity, Interim Report Number 
Three (Toronto: 1971), and Report Number Nipe (Toronto: 1973). 

34 
See pp. 266-72. 

35 
See pp. 263-66. 

,.. ...... --

36See Laframboise definition in full, p. 41; and in H. LaframbOise, 
"Portfolio Structure and a Ministry System: A Model for the Canadian Federal 
Service," Optimum, Vol. l, No. l (Winter, 1970~, p. 37. <, 

37 
G. B. Doern, Political Policy-M~king: A Commentary on the Economic 

Council's Eighth Annual Review and the Ritchie Report (Montreal: 1972), p. 1. 
also C. J. Friedrich, "Political Decision-tiaking, Public Policy and Planning," 
Canadian Publ1c Administration, Vol. 14, No. 1 (Spring, 1971), p. Il. 

38 
Canada, Treasury Board, P.P.B. Guide. revised edition. (Ottawa: 

1968) • 

39 ~ 
To argue that the reorganization of the Mi~istry of Transport has 

increased the level of direct bureaucratic responsiv~ness to a wider range 
$ 

of legitimate public intérests thro~ghout Canada ls another question, and 
one that is outside the scope of this study. This distinction was suggested 
by a discussion of responsiveness in G. J. Szablowski, public Bureaucracy and 
the possibility of Citizen Involvemênt in the Government of Ontarïo (a 
WQrking paper prepared for the Conunit't:ee on Government Productivity), Novem-" ""'.'. 
ber, 1971. Szablowski hypothesizes that drganizational engineering which 
encourages centralization and coordination tends to discourage increased 



----- .. - ----

- , 

e 

- 353 -

public access to the ~olicy-making procèss • 
..... ; 

40 -
See pp. 139-41. 

41Ministry Staff çontrol has also been augmented in the personnel 
and finance areas due not to aggrandizement on the part of the Staff itself, 
but to the eventual refusaI of the Treasury Board and the Public Service 
Commission to give their agreement to the large-scale delegations of author
ity to the Administrations with respect to rate-setting, vote-netting and , 
hiring which were recommended by the Task Force. See Chapter Four. 

42 
See pp. 285-86. 

43 
170. See p. 

44 
See Chapter Seven. 

45see pp. 266-67. 

46Cf • G. B. Doern, ~. cit., p. ]6. It was very much a concern of 
the Task Force that the regulatory, developmental and operational considera
tions of transportation policy be brought together in a balanced manner. 
See Cnapter Three. 

47
S ee pp. ;hO-71. 

48 303·-304. See pp. 

49
See pp. 293-304. 

50 h '1 h··· ... W 1 e t 15 1S not a question which l inve~tigated in the course 
of my researoh fo~ this study, it i5 bëing examined by a York University 
colleague, Edgar Dosman, and publications nnalyzing this problem are forth
corning. See Edgar Dosman, "Transport Policy in the North: Orgariizational 
Goals and Policy Environment" (a paper deliveréd to the Conference on 
Canad1ÇtTl National Transport Policy, York University, r-Iay, 1972) . 

• 
51This sort of pattern is visible in the development of policy with 

respect to the expJoitation ann transportation of northern oil and gas 
reserves, and with respect to the development of STOL aircraft for inter-

Q city t~avel. 

52In a recent study on i~terest group behaviour in Canada by 
Robert Presthus, transportation i5 a functional area in which the linkages 
be~een senior ~lreaucrats ~nd industrial groups are extremely close. Cf. 
Robert/presthus, Elite Accommodation in Canadian Politics (Toronto: 1973). 

53Studnicki-Gizbert'makes:some references ta this question in the 
context of the regulat~rocèss. See K. W. studnicki-Gizbert"Il Gover nment 
bi' Special Purpose Agencie~ Canadian. Transport· Commissipn - Regulatory 
1\gency and an Instrument of 'transport policy" (unpublished paper, 1972). 

/ 
/ 

/-



" 

- 354 -

54 
See pp. 76-77. _-----J 

55see Chapter Three. The Prime Minister apparently stressed the 
need for innovative transportation planning during the approva1 process. 
See pp. 148-49. 

56see pp. 240-46. 

57 See p. 292. 

58see pp. 122-23 and p. 239. 

59The problems with respect to the establishment of an Advisory 
Board are outlined on pp. 293~304. 

60see pp. 285-86. 

61 See pp. 289-90. 

62 Treasury Board's complaints about transportation program planning 
in 1968 are discussed in Chapter Two. The distinction between policy, program 
and operational planning is made on p. 27. 

63The more sophisticated program planning process will probably 
involve the creation of a Planning and priorities Committee which would 
approve projects and allocations of funds for the forthcoming planning period 
before these program plans were put before Transportation Council. 

64 See pp. 22-32. ~ 
65 See pp. 118-19. 

66 See pp. 28-32. 

67 ___ Êee pp. 240-46. 

68 See pp. 118-19. 

69This measurement criterion was also the result of the strong 
influence on the Task Force of Drucker's reprivatization theory. P. Drucker, 
The Age of Discontinuity (New York: 1968), pp. 233-42. 

70 
See pp. 140-41. 

71 ( 
See Chapter Seven. 

12See pp. 31-321 

73The three agencies are: the Royal Canadian Mounted Police, the 
Canadian Penitentiary Service, and the National Parole Board. 

74Laframboise argued that a~most aIl federai portfolios would benefit 
t'rom the application of the Ministry System. Laframboise,~. ill., p. 37. 

/ 

" . 



.~ 

- 355 -

Portfolios such as Veterans Affairs, Supply and Services, Secretary cf 
SLate, Finance, and Energy, Mines and Resources would be the rnost logical 
candida tes.. c-J 

75Much of the interest.ing literature - most of it American - is 
,~ 

cited in G. Szablowski, "The Optimal Policy-Making System: Implications for 
the Canadian Political process," in Apex of powêr, èà. by T. Hockin (scar
borough: 1971), pp. 135-45. 

I~ 76 w. I. Thompson, At the Edge or History (New York: 1971), p. 94. 
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APPENDIX A 

• 
STATEMENT BY THE MINISTER ON THE CHANGES 

TO BE MADE IN THE ROLE AND STRUCTURE OF THE 

FEDERAL TRANSPORT PORTFOLIO 

It i5 intended to change the objectives for the role of the Federal 

Government in transportation. This change involves a new approach to plan-

ning and organization of the Department of Transport and the Agencies rnaking 

up the Federal Government's complcx in this field and utilizes the principle 

ot recoverable financing wherever this proves practicable. It is also 

,designed, to make transportation which falls within federal jurisdiction or 

is heavily influenced by federal financing or other action as responsive as 

possiblè to the other goals of the GoverJnnent in economic, social or politi-

cal terms. 

To attain these objectives a responsive and efficient organization 

is needed to meet'rapidly changing te~hnology and te provide a more effective 

system of operation and management. 

This will involve establishing the concept of a l-linistry that con-

trols and links through a central headquarters, aIl of the agencies, whether 

of an operating, developrnental or regulatory nature. The Minister and the 

Government would then be in a better position to assess program accornplish-

ment and managerial performance. 

These proposed changes are based on the work of extensive study 

initiated about a year ago in the nepartment and their formulation bas been 

developed over the past three months within the Government as a whqle. These 

concepts and recommendations are practical and desirable in relation to the 
\ 
;;0# -1 , ' 
~ .. 

, 
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~ " Governrnent's broader goals and the needs of the national transportation 

framework.~ 

• 

Background 

The 1967 National Transportat~on Act sets out the principle that 

transpor~tion services could best serve the national interest if~each com-

ponent of transportation were free to respond to the financially supported 

~emands placed on it and wer~made responsible for its own continuing viabil-

ity. This follows the principle that transportation is a means of serving 

public and private purposes, and is not an end in itself. 

The pace of technological developrnent in transportation is l~creas-

ing; there is a pressing rcquirement to match these developments to the 

changing needs of a society that is moving steadily tO\-lards larger urban-

industrial complexes, and whose increasing affluence is rapidly devcloping 

extended mcans and directions for the leisure use of transportation. At the 

sarne time, trans~rtation will continue to be a vital force and an instr~~ent 

for national unit y and economic development. 

These developments and potentiali ties are impinging more forcefully 

on the nation and society. New routes and new and faster vehicles raise 

problems of sovereignty, ownership, access or control. Larger vehicles and 

increasing intermodality raise issues of adequacy and consistency in licensing 

and safety. The increased interdependence between the components of trans-

portation systems raises questions about the vulnerability and adaptability 

of such systems. 

, The present structure of the transportation complex is not organ-
(., 

izatio)lally sound in that it does not bring together the regulator'Y, 

developncntal and operational consideration lJi1 a balanced manner. It does 

, 

l 
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not relate the ether program influences of Government to the federal 

transportation activity in a sufficiently cohesive °fashion. Further, it do es 

not ensure a ready means for acnieving broader Government objectives. 

It is against this backgr~und that objectives to guide future 

choices and actions of a new Ministry of Transport have been developed. 

The Objectives 

The four objectives proposed for the Ministry reflect greater em-

" phasis on financial viability and are based on principles df r~sponsivenes~, 

service, regulation and development. 

l Ministry - ta ensure that national transportation policy influences 

and responds ~ the objectives and· programs of the 

private and public sectors. 

II Operational - to provide, for any mode of transportation, such way, 

terminal and vehicular services, supportable where 

appropriate by recove~able finanolng from the users or 

other beneficiaries, that cannot or should not be 

offered by the private or other public SE'ctors. 

III Règulatory - to balance economic, technical and social consequences 
", 

resulting from changes in capability or use of trans-

~portation services and ensure that socially and 

economically'viabie standards of vehicle, way, terminal. 

and operator performance are established and adequately 

, maintained. 

IV Developnent ta encourage and promot~ continuous impro,vement, ... . 

innovation, growth or phase~eut of modal and inter~odal 

transportation. 

, . 
" 
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MinistrY'Systern 

The new role requires a rnodif1cation of the system by wh1ch the 

, Minister is directly supported, and a realignment of functions of the present 

Department and the existing federal transport agencies. 

The new Ministry will provide a cohesive, unified management 

system, devoted to overall planning, developrnen~, poliey formulation, program 

coordination and evaluation. For this purpose sorne consistency in management 

systems will be nccessary. On the other hand, delegation to eptablish a high 

deqree of managèrial autonomy for the cOTnponents of the Ministry is an 

essential part of the program for improved managerial effeetiveness, parti-

cularly where the policy of recoverable financing is applied. The degree to 

which these concepts of cohesion and delegation influence eaeh other will 

depend on speciflc situations and will be one of the primary concerns during 

implE'!'1ent:ation and operation. 

The currcnt operatlons of the Department will be revised and re-

structurcd to faci11tate its adaptation to the Ministry concept. 

(a) Organization - The Ministry system envisages a corporate structure 

of Crown corporations and operating administrations with varyjng 

degrees of autonomy, together with separate regulatory and deve-

lopment agencies. The Minister will continue tO.---5erve as both the 
- ,,// 

senior corporate executive of the federal transportation comPlex 

.. ' 
and as the individual responsible to Parliament. 

( 

The Deputy Minister will work è~osely with the Ministe~ in 

directing the total com~ex, and integrating national transportation 

programs with the activities of other departments and ·sectors. 

, Complernenting the increascd delegation to the opera1:!ing Administra-

tions, a small Ministry Headquarters staff will support the Minister 

.~ 

o 

• 
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and Depütl in planning and policy formulation. The delegation 

will require new processes of audit and evaluation, th~ application 

of which would depend on the degree of autonomy enjoyed. As is now 

done with the Crown corporations, the performance of each Adminis-

tration would be assessed in large measure on its annual operating 

reports and projections in support of capital and operating budgets. 

Air Canada and Canadian National Railways will continue to 

operate with existing managerial and corporate autonomy as set out 

in their respectiv"e Aëts; their budgets will continue to be exam-

ined within the Ministry prior to discussion with Treasury Board 

and the Deparlment of Finance and before submission to the Govern-

ment, and the M1nister will maintain close and effective liaison 

with the Chief Executive Officers. Other transportation services 

that need to be provided by the Federal Government .would be the 

responsibility of several new organizat:ions identified as Adminis-

trations. . . 
The Canadian Air Transportation Administration will operate 

airways and federal airports: the canadi~Marine TranSportation 
il 

Administration will coordinate and develop aIl federal waterways 

and harbours services~ Within the organizational structure of 
',\ 
'J 

the se Administrations, Authorities based on self-financjng would , ' 

?e set up to manage component~o!!the system, in particular, major 

international airpo'rts a,nd major harbour complexes. 

A Canadian Surface Transportation Administration is proposed to 

consolidate federal partici~tion in the operation and coordination 

of highway, rail, bridge, ferry and other surface modes. While 

program and planning functions will he located in this Administra-

Il 

, ' 
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tion, it will not assume any construction functions. 

An Arctic Transportation Administration will assume responsibil-

ity for way and terminal operations, for aIl modes of transportation 

which come solely under federal jurisdiction in the North (e.g. 

federal airports and air and marine navigational aids). It will not 

include any activities which would norma1ly come under provincial 

jurisdiction or any activitics in the territories which are other-

wise·assigned. This Administration will be a coord1native entity 

for operations unoer the jurisdiction of the Ministry of Transport 

and will be responsive to the oQjectives and policies of the Depart-

ment of Indian Affairs and Northern Developm~nt and other Departments 

with interests in the area. 

Norlhern Transportation Company L1mited, which i5 at present . 
res~onslble to the Minister of Indian Affairs and Northern Develop-

ment, will be included within the Ministry. This carrier wou1d 

then be associated managerially with other aspects of federal 

transportation and its vehicle operat10ns could be extended to 

other modes. 

Effective 1nteraction between the operating agencies and the 

Ministry Headquarters would be achieved through Advisory Committees 

whose mcmbers would provide a cross-section of interests. Effective 

management interactions among the Corporations, Administrations and 

Authorities would be supported by making these memberships inter-

locking; their composition would reflect the requirement, 

particularly for port a~d te~inal authori~ies, ta be responsive 

to local and regional interests. • A Transportation Development AgenCY~ill be established within 
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the Ministr1 to develop atid coordinate technological and economic 

research. The Agency will undertake much of the research work now 

be,ing carried out by the Research Division of the Canadian Trans

port Commission as weIL as certain ~esearch ~unctions now locq~ed 

in the Depar'tment of Transport. Working closely with the Canadian 

Transport Commission and the academic and scientific community, the 

Agency will provide the national focus for changing technology and 

economic development in the field of transportation. 

The Canadian Meteorological Service will be establishcd as a 

separate organization thereby facilitating the provis~on of a more 

balanced service to alI-transportation components and the growing 

needs of the national economy. 

The Canadian TranSport Commission will continue to perform its 

economic regulatory raIe i~dcpendently, subject te Ministerial and ~ 

Gov0rnmenlal review as established in the National Transportation 

Act. 'l 

. 
Finance - The underlying concept reflected in the Ministry objectivei 

" , • .J 

concèrning ,operations generally is that, to the extent practical, 

the costs of transportation services should be borne' by the users 

or other beneflciaries of these services. This would facilitate 

adjustment between the provisions of, and dem~nd for, transportation 

services, whether produced by th~ federal sector or by other public 

or private sectors. The concept of user or beneficiary-pay would 

·require polici~s "design~ to 1IlOre closely equate revenues with 

operating costs. 

t While these principles would be progressiv~ly applied~as may 

-,~~pç~~riate, to existing operations, new ot extended transporta-.. 
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tion services p~ovided .0 meet ch~nge or growth 

norm~lly be expected to be self-supporting. The 

in demand would 

cost of meet.l.iig 

the trdl1sport;-tiO( needs 'of ~other government programs, i. e. other 

bèneficiari~s, must therefore he clearly identified and relative 

J 

to the pm'post of their objèctives. These costs could be'carried 

by the ~nterestcd departrnents and transferred to the Ministry of 

Transpcrt as re'7enuc, or could he, ins:luded as special allocations 

in thp buogets.of the Ministry. This would enable Ministers to 

""determine and measure the role to be c,played by transportation 

with respect t&i'\national unit y , regional and resource development. 

The f.l.nancial management system would concentrate on more 

effect.l.ve ~apital and opèrating budgets in order to establish 

realistic revenue alld costs programs and greater financial viabil-

ity. " 

(c) Personnel - The Ministry would inaludè a variety of personnel 

p 

----" 1 

concepts, practices and pa ~tcrns of authori,ty. 'l'het>e varying 
... 

~di tlons. can be accommodatC"d wi thin the Ministry system through 
'1' 

, 
a ùtitJ zation of the power to delQgate authority from the Public 

S~rvjces Co~nlssion of the Treasury Board to the Ministry pnd the 
! \ 0 

Heads of each \Of the opcrational units. 

• Canadian National Railways, Air Canar?a and Northern 'l'r~nsporta-
, 

tion} Compal~y Limi ted 1 being outside the Public Service, will 

c9ntinuc t~ cxer~ise fre~~om in their personnel policies, but 
., 

pO,licy issues Or public interest matters will require -contin1lÎng 
Il .~ .. , , •• 

. ' clos$ co'nsultation with the Minister in the' light of the Govern-
~ , 

ment's goneral policies, Aq(inistrations and Authôrities, although 
t , 

~~ârgely<made up of ~ublic Servants, will 'be expo~ed to the normal 

" 

" 
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forces of the commerci~ environment and will need a capability .( 
, 
to pe responsive and adaptive to changing conditions. A high 

degree of atithority will therefore b~ delegated to the heads of \ 
... 

Administrations ~nd Authorities all~w~ng them to rnake managerial 

decisions on many day to day matters but subject to Ministerial 
,~ 

T; direction 'on aIl poliS~ ~ssu~. Other units within the Ministry 
,~ ,~~ 

, 
such as the Transportation De~elopment Agency would be closely 

" 
related to the ·central plannirt~r_process of thQ Ministry. 

These differing personnel systems highlight the,need for an' 

. , 

, integrated approach to personnel which will result in the identi-

fication, qevelopment and mobility of manage1b throughout the 

Ministry. Integration of management development and greater 

commonality ~mong personnel policy and practices will lead to a 

stron~er organization. 

General Implications Î 
The adoption ,à~ a policy requiring transportati,on oper9tions 1r0 b'e 

self-sustalning will requirE:~ a system of charges mor'e diJ,"ectly related to the 
(. 

(, service5,}?rov.l.dcd. ' Apart from the impaèt of this change on the private sec-

tor, th~re will be an interaction" wi th var ious aspects of international Q 

, 
transportatl0n ~odifying or constraining the ~oNte~~ and timing bf'the changes 

,to be made. Similarly, changes in the balance of costs between sorne cQmpo-
~ 

nents or some- tranpportation modes will be 'constrained by inter:-action wit~ 

trànsportat~pn problems at provincial and municipal lev~ls ~f government • 
.J "'" ~. • 

Effectiv~ mt:ans will be'~~liShed for oon~ultirl9 other l~vel of government 

or interested parties when important chang as are contemplateç. , 

... 

, 
Froeral transportation sex::vices which can amJ~must respond tO',user 

~ 
,J - ~ ..... '..,. 

" '~~ 

1 
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needs can be expected to g~ve more satisfaction to the user. User-oriented 

services wou Id assist in identlfying and eliminating duplication and redun-
.('J 

dancy, thus lowering the total cost tq th~'nation of trapsportation services. 

A Ministry oriented toward bo~h irtfluenclng and res~anding ta change will 

provide a better natio~al focus for the interests and activities of other . . . 
{ levels o(~vernment l. industr:y and the public in aIl aspects of transporta-

tion policy, dev~lopment and usage. 
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