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A Wo rd From the
Canada School of
Public Servi ce
W ork ing hor izontally is an is sue of

ongoing importance for the public

service. Indeed, since the mid-1990s,

hor izontal management has been

pr om o t ed acr oss the public service ,

and, in response, numer ous “ho w - t o ”

t ools have been developed. This

publication is not ano th er ho w - t o

document. Rath er, it exam ines many

of the as sumptions that un der lie

hor izontal management, and applies

a cr itical lens to the existing pr oces s-

es and mechan isms for work ing

hor izontally. 

As part of the rese arch com menced in

A pril 2003, the authors exam ine four

case studies, each of which was

in itiat ed pr ior to 2002. The authors

explore the fact ors and perceptions

dr iving the call for managers to be

m ore hor izontally aware. They look 

at the costs and benefits and th e

chall enges of ma inta in ing vertical

ac countabi lity wh en work ing hor i-

zontally. Per ha ps of most sign i fi-

cance, th ey explore the perceptions of

the pl ayers responsible for advancing

hor izontal in itiatives in both line

departments and central agencies ,

inc l uding the chall enges th ey faced

and what th ey believe did and did no t

work well. 

W hile this rese arch on ly touch es

upon a number of important is sues, it

pr ovi des sign i ficant val ue by identi fy-

ing les sons lear ned and suggesting

several are as for furth er rese arch. It

also pr oposes int eresting recom men-

dations for public servants’ consi dera-

tion and debate. 

O verall, this publication appr oach es

hor izontality fr om a fresh perspective ,

oft en ra ising uncomfortable ques-

tions in the hope of impr oving public

servants’ un derstan ding of the var ious

is sues. Is the rese arch defin itive . . .

compl et e . . . the final word? No, but it

takes an important st ep in a longer

jour ney, launching us into an es sen-

tial and constr uctive dialog ue that

holds the po t ential for impr oving ho w

we work hor izontally. 

The Canada School of Public Service

is pl e ased to make this new publica-

tion ava i l abl e .

J an ice Cochrane

P resi dent



Exe c u t i ve Summary
A major preoc cupation in th e

G over n ment of Canada over the past

decade has been the management of

hor izontal is sues and in itiatives .

S tarting with the “Deputy Min ist er

T ask Forces: From Studies to Action ”

in 1996, follo wed by “les sons lear ned ”

and how-to gui des on managing

coll ab orative arrangements fr om th e

C anadian Centre for Management

D evelopment (CCMD) and Tre asury

B oard Secretar iat (TBS), public ser-

vants have come un der consi derabl e

and incre asing pres sure to work

coll ab oratively in helping to resolve

major policy is sues. As evi denced by

the gover n ment’s recent Speech es

fr om the Thr one, this concern has

been given added impetus by th e

gr o wth in the number of sign i ficant

cr os s - cutting is sues contin ually being

added to the gover n ment’s agen da ,

ranging fr om climate change, to th e

urban fiscal cr isis, to domestic an d

int er national secur ity. In lig ht of

th ese developments, th ere are

questions ab out wh eth er the federal

gover n ment has in pl ace the neces-

sary str uctures, human resources an d

culture to de al with hor izontal is sues

in an effective man ner .

U sing four case studies as a focus —

th e I n novation Strat e gy, the Urban

A b or iginal Strat e gy (UAS), th e

C limate Change Secretar iat (CCS ) ,

and the Vancouver Agreement (VA ) —

this study reviews hor izontal

practices and str uctures that have

evolved over the past decade, th e

results of th ese practices, and th eir

effectiveness with respect to desired

outcomes. The study exam ines six

are as: the changing nature of polic y

doma ins and management phi loso-

phies as dr ivers of hor izontal in itia-

tives; the catalysts and champions of

hor izontal in itiatives; the debate over

the costs and benefits as a fact or in

the adoption of hor izontal practices ;

the tools and resources ava i l able for

use in speci fic situations; the role of

central agencies in pr ovi ding support

and leadership to hor izontal in itia-

tives; and the is sue of ac countabi lity .

A total of 21 sen ior federal officials in

b o th line departments and central

agencies were int erviewed for

th e study. 

The conc l usions with respect to th e

six are as are :

Policy Domains and Management
P h i l o so p h i e s : The arr ival of new

network ing tech nologies, th e

incre asing wi llingness of public

servants to work acr oss boun d-

ar ies, the legacy of the New Public

M anagement of the 1980s an d

Exe c u t i ve Summary 



1990s with its emphasis on

stre am lin ing and client - focused

service delivery, and the rise of

major policy is sues that can on ly

be tack l ed in a hor izontal fashion

are seen as both contr ibuting to

the need for and faci litating th e

ac ceptance of work ing coll ab ora-

tively acr oss departmental boun d-

ar ies .

C at a lysts and Champions: B o th in

the impl ementation and the man-

agement of hor izontal in itiatives ,

the role of speci fic in divi duals in

champion ing the pr oj ect, in

fin ding in novative sol utions and in

fin ding resources, appe ared to be

the more important det er m inants

of suc cess. 

Costs and Benefi t s : R espon dents

in dicat ed that the costs of work ing

hor izontally were oft en un der-

estimat ed. Some of the identi fied

costs inc l ude incre ased meeting

time, the chall enge of cre ating a

shared vision and framework, th e

need to compr om ise, incre ased

vol umes in pa per work, more com-

pl ex ac countabi lity arrangements ,

the development of shared

perfor mance in dicat ors, and more

compl ex reporting requirements .

N o tably, it was stres sed by a

major ity of respon dents that in

m ost instances th ere was no

choice but to work hor izontally: in

the absence of int er departmental

coll ab oration, the in itiative in

question could not be

impl ement ed. 

Tools and Re so u rces: I nt erviewees

were oft en cr itical re gar ding th e

ac ces sibi lity and benefit of th e

t ools ava i l able to th em, although it

was not always clear to what

ext ent th ey had actually used

th em and what th ey felt the speci f-

ic strengths and we ak nes ses were .

W ith respect to human resources ,

the rese arch in dicat es that

work ing hor izontally requires

new ca pacities such as ne go tia-

tion, com m un ication an d

mediation sk i lls .

The Role of Ce nt ral Agenci e s :
C entral agencies pl ay a cr itical rol e

in large - scale hor izontal in itia-

tives; ho wever, agencies such as

the Privy Council Office (PCO) an d

T re asury Board Secretar iat have at

times appe ared uncerta in as to

th eir pr oper role with respect to

in itiating, susta in ing, resourcing ,

coor dinating, and mon it or ing hor-

izontal in itiatives. The perception

of a lack of coh erent and consis-

t ent leadership on the part of

central agencies and a failure to

re alize that departments had on ly

a lim it ed ca pacity to overcome

int er departmental di fferences

a ppe ared to be the gre at est source

of fr ustration in dicat ed by those

directly involved in hor izontal in i-





tiatives. The lim it ed effectivenes s

of central agencies in part ref l ects

the inabi lity of min ist ers and cabi-

net com m itt ees to work togeth er

on some of the gover n ment ’ s

major hor izontal policy fi l es. 

Acco u nt a b i l i t y : E ffective ac counta-

bi lity involves giving an ac count

for one’s actions and being held

responsible for those actions, but

this is complicat ed wh en in itia-

tives cut acr oss hierarchical

responsibi lities. Those in line

departments had on ly lim it ed

a ppreciation of the dual nature of

ac countabi lity; that is, while th ere

was oft en a clear sense of what

was required within one’s own

department, the same was not tr ue

for br oader gover n ment - wi de

cor porate responsibi lities. 

The study makes recom men dations

with respect to both central agencies

and line departments .

N o ting the need for a gre at er role for

central agencies, particul ar ly the PCO ,

the rese arch suggests th ere are three

are as wh ere impr ovements could be

made :

m a n d ate : pr ovi ding more deta i ls

on what departments are expect ed

to do, particul ar ly on substance

and expect ed outcomes .

a u t h o rity and re p o rting: c l e ar ly

spelling out the author ity with

which departments, or new

str uctures, are to be en do wed .

S ecretar iats headed by officials at

the deputy min ist er level (as

lim it ed as th ey may need to be )

reporting directly to the Clerk

would be a way to strength en both

author ity and reporting .

ongoing support, which could be

strength ened in four ways :

deeper policy expertise in cen-

tral agencies so that officials —

as well as rel evant min ist ers

fr om departments and agen-

cies — can become more sub-

stantively engaged thr oug hout

the li fe of a pr oj ect; 

strat e gic tim ing of fun ding to

h elp motivate departments an d

ensure that results are consis-

t ent with the obj ectives of th e

in itiative; 

ac countabi lity frameworks that

reduce the pa per bur den an d

bett er reconcile hor izontal an d

vertical reporting require-

ments; an d

a management culture that

relies less on com mand an d

contr ol and more on financial

incentives, contin ual mon it or-

ing, and ongoing consultation

and engagement. Perfor mance

reviews and agreements that

m ore explicitly ca pture th e

need to work hor izontally could

also go some way towar ds in iti-

ating a culture shi ft .

Exe c u t i ve Summary 



W ith respect to line departments ,

participants work ing in th ese entities

are most likely to feel as if th ey are

“ pulling aga inst gravity” wh en

work ing hor izontally. This pr obl em

can be addres sed in a number 

of ways: 

by developing ac countabi lity

re gimes that bett er faci litat e

hor izontal practices between

departments; 

by choosing hor izontal pr oj ects

carefully and strat e gically; 

by recr uiting staff with “hor i-

zontal sk i lls” (e.g. financial

management, mediation an d

ne go tiation sk i lls, cre ativity ,

patience) and nurtur ing th ese

sk i lls in oth ers; an d

by cre ating a special un it with-

in departments tasked with

supporting hor izontality

thr ough tra in ing, advice, good

practices and the pr om o tion of

a hor izontal culture .





I nt ro d u c t i o n 

I nt ro d u c t i o n
The re asons for engaging in hor izon-

tal activities are many and var ied. In

the ma in, ho wever, the re asons cit ed

by fig ures ranging fr om Clerks of th e

P r ivy Council such as Jocelyne

B ourgon and Mel Cappe to the pres-

ent Prime Min ist er is that, given th e

int er depen dent and cr os scutting

nature of it ems on the gover n ment ’ s

agen da, key policy obj ectives can no t

be achieved without several di fferent

agencies, gover n ments and ext er nal

partners work ing togeth er. The 2002

S peech fr om the Thr one, for exampl e ,

list ed no less than nine pr ior ity are as ,

ranging fr om “li fe chances for

A b or iginals” to “competitive cities

and healthy com m un ities,” wh ere th e

ca pacity to work coll ab oratively in a

hor izontal man ner is cr itical to

achieving suc ces sful outcomes. In

reinforcing many of th ese th emes, th e

2004 Speech fr om the Thr one

an nounced, am ong oth er things, th e

cre ation of a new secretar iat as well

as an advisory com m itt ee on urban

is sues, one of the more pr om inent

it ems on the present gover n ment ’ s

agen da. 

In br ief, in a sense th ere is now a new

re ality wh ere the prepon derance of

cr itical management and policy is sues

have become hor izontal rath er than

vertical. As a consequence, th ere are

questions ab out how well equipped

the federal gover n ment is to de al with

this new re ality, wh eth er it has in

pl ace the neces sary str uctures ,

human resources and culture to de al

with hor izontal is sues in an effective

man ner. It is the aim of this pa per ,

th erefore, to explore the ext ent to

which th ere is a “new re ality,” an d

how well prepared the public service

is to de al with it .

We wi ll review the fact ors that have

given rise to particul ar for ms of hor i-

zontality in the current setting —that

is, the practices and str uctures that

have evolved over the past decade ,

some of the actual exper iences an d

results of th ese practices, and th eir

effectiveness with respect to desired

outcomes. More speci fically, we wi ll

exam ine six are as: 

the changing nature of polic y

doma ins and management

phi losophies as dr ivers of

hor izontal in itiatives (i.e., th e

“ what,” “why,” “wh en,” and “ho w ”

of hor izontal in itiatives ) ;

the speci fic catalysts leading to

hor izontal practices; 





the debate over the costs and ben-

efits as a fact or in the adoption of

hor izontal practices; 

the tools and resources ac ces sibl e

to managers work ing in a hor izon-

tal envir on ment; 

the role of central agencies in hor i-

zontal in itiatives; and 

the is sue of ac countabi lity .

As wi ll become apparent in our analy-

sis, th ere is consi derable evi dence of

t ension between central agencies an d

line departments (and within depart-

ments between re gional offices an d

h e ad quart ers in Ottawa) wh en it

comes to launching, impl ementing

and supporting hor izontal in itiatives .

T hus, on the is sue of how well

equipped the federal gover n ment is to

de al with hor izontal is sues, questions

ar ise over the central agenc y - depart-

mental rel ationship. Much of our

analysis, and our recom men dations ,

wi ll th erefore be focused on the rol e

of central agencies in rel ation to

departments. The speci fic topics

covered in this respect compr ise th e

nature of support ext en ded to hor i-

zontal in itiatives and the expectations

that those involved in such in itiatives

have of central agencies .

Scope

T h ere is an ext ensive lit erature on

hor izontal management th eory an d

practices, inc l uding the exam ination

of numer ous cases (Jui ll et 2000;

C anada 2001, 2002c; Bourgault 2002),

evi dence that gover n ments, practi-

tioners and academ ics are tak ing this

t opic ser ious ly. Our pa per wi ll make

use of this mat er ial, with the aim of

drawing br oader les sons fr om th ese

n umer ous case studies. We wi ll, ho w-

ever, also add four br ief case studies

of our own, doing so for two re asons .

F irst, some of the speci fic is sues, such

as the cost - benefit analysis, typically

have not been the focus of th ese

previous studies. Secon dly, most of

the studies have centred on exampl es

of hor izontality out in the field, such

as the role of the federal re gional

counci ls. Much less work has been

done on hor izontal coll ab oration at

the centre, a topic that deserves

m ore att ention. 

O ur four case studies wi ll allow us to

focus on recent efforts by line depart-

ments to work coll ab oratively on

is sues deemed to be of major sign i fi-

cance by the Gover n ment of Canada .

O ur first case study de als with

c limate change policy; in particul ar ,

the Climate Change Secretar iat (CCS )

involving two ma in partners, Natural

R esources Canada (NRCan) an d

E nvir on ment Canada (EC). The

second case study exam ines th e

I n novation Strat e gy, involving

I n dustry Canada (IC) and Human

R esources Development Canada

( HRDC). The two oth er case studies

are the Vancouver Agreement (VA ) ,



I nt ro d u c t i o n 

fe atur ing cooperation between a

n umber of federal departments as

well as pr ovincial and mun icipal

agencies; and the Urban Abor iginal

S trat e gy (UAS), which seeks to coor-

dinate the activities of several federal ,

pr ovincial and mun icipal agencies

be ar ing on this important area. These

case studies are based on documen-

tary mat er ial pl us int erviews with

officials in both line departments an d

central agencies. Deta i ls on the int er-

view methodology can be found in th e

A ppen dix 1. 

O ur work wi ll concentrate pr imar i ly

on hor izontality within the federal

gover n ment of Canada, with particu-

l ar emphasis on the role of central

agencies. While federalism represents

the quint es sential example of hor i-

zontal management, a full - scal e

exam ination of federal - pr ovincial

rel ationships is beyond the scope of

this pr oj ect. At the same time, many

of the exampl es cit ed as “best prac-

tices” of hor izontal management at

the re gional level do involve int erac-

tions with mun icipal and pr ovincial

gover n ments, and three of the four

case studies involve an active federal -

pr ovincial component. Neverth el es s ,

our analysis wi ll not focus on is sues

of int ergover n mental rel ations .

M ention should also be made of non -

gover n mental participants. Wheth er

referred to as partners, stake holders

or the br oader com m un ity, in all four

of our cases ser ious efforts were made

to inc l ude th ese act ors in the hor izon-

tal pr ocess, both in helping to sha pe

the design of th ese pr oj ects an d / or

the delivery or management of servic-

es or goods resulting fr om th ese in i-

tiatives. Our pr imary focus, ho wever ,

rema ins rel ations within the federal

gover n ment, and aga in, especially

those involving central agencies .

P et ers (1998) draws a distinction

between policy and ad m in istrative

coor dination. The for mer is seen as

oc curr ing ma in ly at the top, at th e

l evel of sen ior officials and cabinet ,

while the latt er involves ma in ly th e

impl ementation and management of

policies and pr ograms at all levels .

D avis (1997) makes a furth er distinc-

tion between political and polic y

coor dination, which in the Canadian

cont ext may be useful given that

policy development is oft en seen as

distinct fr om political decision -

mak ing. In this study, we wi ll

exam ine coor dination at all three

l evels: political, policy an d

ad m in istrative. 





H o ri zo ntality: 
A New Rea l i t y ?
In this section we explore the chang-

ing nature of hor izontal practices in

the Gover n ment of Canada. In partic-

ul ar, we address the is sue of wh eth er

th ere is a new re ality faced by public

sect or managers. In addition, we pr o-

vi de basic defin itions as well as a dis-

cus sion of the ac countabi lity frame-

work, the tools, resources and me ans

of doing hor izontal work, and is sues

such as cost - benefit analysis. This is

important for setting the stage for our

case studies and, subsequently, in th e

analytical section, for addres sing th e

question of how well equipped th e

G over n ment of Canada appe ars to be

for han dling hor izontal is sues .

The “What” of Horizontal
Management

H or izontal management can be

defined as the coor dination and man-

agement of a set of activities between

two or more organ izational un its ,

wh ere the un its in question do no t

have hierarchical contr ol over each

o th er and wh ere the aim is to gener-

ate outcomes that can not be achieved

by un its work ing in isol ation. The

str uctures and pr oces ses used to

achieve coor dination can range fr om

infor mal networks to jointly managed

secretar iats. The me ans used to put

into effect and manage hor izontal in i-

tiatives can also vary, and are typical-

ly descr ibed by ter ms such as “coor di-

nation,” “coll ab oration,” an d

“ partnerships.” Oft en th ese ter ms are

used int erchange ably. More careful

exam ination, ho wever, suggests that

th ey convey rath er di fferent me an ings

and tend to be used in di fferent

cont exts .

F or pur poses of this pa per we wi ll

define coor dination as the practice of

align ing str uctures and activities to

impr ove or faci litate the likeli hood of

achieving hor izontal obj ectives, to

reduce overlap and duplication, an d ,

at a min im um, to ensure that hor i-

zontal obj ectives are not impeded by

the actions of one or more un its. As

point ed out by Mintzberg (1983),

coor dination can be br oug ht ab out by

for mal and infor mal me ans, depen d-

ing upon the size of the organ ization ,

its mis sion and the envir on ment

it f aces .

C oll ab oration can be defined as th e

active pr ocess of not on ly coor dinat-

ing activities but also developing ,

agreeing to and impl ementing a strat-

e gy for achieving set obj ectives .



A c cor ding to a recent Canadian

C entre for Management Development

( C CMD) publication (Canada 2002c),

coll ab oration also involves the shar-

ing of man dat ed author ity and usual-

ly enta i ls min ist er ial

involvement. Shared

management

arrangements of this

sort typically require

coll ective ac counta-

bi lity. More oft en

than not, coll ab ora-

tion involves a set

in itiative or pr oj ect

to which two or

m ore un its agree to

com m it resources

and have, as well, a

str ong int erest in

achieving its suc ces s-

ful compl etion. 

P artnership refers to the for maliza-

tion of coll ab orative arrangements

and agreements beyond simpl e

mem os or mem oran da of un der-

stan ding (MOU) to the level of legal

contracts for deliverabl es and pay-

ment. Such for maliz ed arrangements

are more likely to be used in con nec-

tion with ext er nal organ izations (both

com mercial and non - pr ofit). The

distinctions between th ese three

concepts are not hard and fast; ho w-

ever, th ey should serve to un derscore

the important di fference between

infor mal coor dination and full -

f l edged coll ab orative arrangements .

B o th are important — and in all three

cases tr ust ties between participants

fr om di fferent un its, is the all -

important lubr icant that makes

hor izontal arrangements work .

N everth el ess, th e

scale, work abi lity or

susta inabi lity of any

given hor izontal

in itiative may require

quite di fferent

a ppr oach es with

respect to com-

m itment and th e

institutionalization

of arrangements .

The “Why” and
“When” of
Horizontal
Management

In discus sing

wh eth er hor izontal management

represents a new re ality, it is worth

keeping in mind that Canadian

gover n ments have been preoc cupied

since Confederation with the age - old

quest for “coor dinat ed gover n ment . ”

F or many, the more recent ter m ,

“ hor izontal management,” is simply a

new mon iker for this venerable goal

( P et ers 1998; Pet ers 2003). Cabinet

gover n ment un der the British

W estm inst er model, particul ar ly in

C anada, has always been in large part

ab out reconci ling competing depart-

mental, min ist er ial and re gional

int erests within the confines of th e

H o ri zo ntal management can be

d e fined as the co o rd i n ation and

m a n a g e m e nt of a set of

a c t i vities between two or more

o r g a n i z ational units, where the

units in question do not have

h i e ra rc h i cal co nt rol over ea c h

other and where the aim is to

g e n e rate outcomes that cannot 

be achieved by units working 

in iso lation. 
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cabinet room. In the ninet eenth cen-

tury, in particul ar, much of this coor-

dinating activity was hig h ly political ,

involving for the most part re gionally -

based patr onage int erests. Even th en ,

ho wever, more substantive national

int erests were oft en at stake. At th e

sen ior level of the public service infor-

mal gath er ings of deputy min ist ers

were in itiat ed to discuss mutual

concer ns that cr os sed departmental

b oun dar ies. In the post - war per iod

central agencies such as the Tre asury

B oard Secretar iat (TBS) and the Privy

C ouncil Office (PCO) for mally took on

the role of supporting cabinet in its

coor dinating and cor porate rol es .

O ver the past three decades, both fed-

eral and pr ovincial gover n ments have

intr oduced a var iety of additional

central agencies and rel at ed mecha-

n isms to ensure the requisite de gree

of synchr on ization between depart-

ments and to serve the br oader polic y

and cor porate needs of gover n ment .

I n deed, two decades ago, wh en Colin

C ampbell (1983) wrote that Canada

had gone furth est in “fulfi lling th e

canons for institutionaliz ed executive

l e adership,” he was referr ing to th e

vast array of central agencies whose

pr imary pur pose was to coor dinat e

policy and ad m in istration. This quest

for impr oved coor dination has waxed

and waned. In the late 1960s and ear ly

1970s, the Gover n ment of Canada cre-

at ed a host of new coor dinating agen-

cies: the Department of Regional

E conom ic Expansion (DREE), th e

M in istry of State for Science an d

T ech nology (MOSST), and th e

M in istry of State for Urban Aff a irs

( MSUA). All three had speci fic man-

dat es to coor dinate the activities of

o th er, pr imar i ly line, departments. In

the late 1970s and ear ly 1980s, th e

th en Prime Min ist er and the Clerk of

the Privy Council str ongly support ed

the central agency model as the best

way to impr ove coor dination. Hence ,

agencies such as the Min istry of Stat e

for Social Development (MSSD) an d

E conom ic and Regional Development

( MSERD) were cre at ed. These

agencies were ab olish ed in 1984 with

the arr ival of a new Prime Min ist er. 

In the 1990s, ho wever, the need for

radically impr oved coor dination

within the Gover n ment of Canada

once more became a major concer n .

F urth er m ore, while in the past th e

concern was mostly with coor dina-

tion at the top, this time th ere was

also preoc cupation with coor dination

at all levels, but especially out in th e

field. In addition, as ref l ect ed in th e

2002 Speech fr om the Thr one ,

hor izontality in the present era

a ppe ars to be much more is sue

dr iven: climate change, US - C anada

rel ations, the sk i lls and in novation

agen da, the urban agen da, public

secur ity in the post-9-11 era, int er na-

tional trade agreements, for exampl e ,

 



are all is sues that by defin ition

involve the int erests and expertise of

two or more departments. Polic y

is sues such as th ese have made th e

management of hor izontal is sues

m uch more visible and pres sing

than before. In particul ar, forces

emanating fr om the int er national

envir on ment in a var iety of direct

an d in direct ways have forced depart-

ments and agencies to work togeth er .

F or example, all mem oran da to cabi-

net (MC) br oug ht forward by depart-

ments now need to be int er nationally

trade compliant, a requirement

reinforced by Tre asury Boar d’ s

M anagement Litigation Framework

wh ereby departments are obliged to

absorb a portion of costs as sociat ed

with any litigation resulting fr om

f l awed legis l ation (TBS 2002). To

meet th eir obligations in this are a ,

departments must consult ext ensively

with each oth er as well as with th e

D epartment of Foreign Aff a irs an d

I nt er national Trade (DFAI T )1. As a

consequence, a ser ies of networks

cutting acr oss departments an d

agencies has evolved to han dl e

such is sues. 

It can be arg ued that cr os s - b oun dary

are as such as urban aff a irs and sk i lls

and in novation have been ar ound for

several ye ars, per ha ps even for several

decades, so in this respect th ere is

re ally no thing that is new. What does

a ppe ar to be new, ho wever, is a recog-

n ition that th ese are important an d

compl ex is sues, along with a wi lling-

ness to tackle th em and new insig hts

into ways this can be done. Changes

in public opin ion have also pl ayed a

r ole (Nevitte 2002). “Sleeper” is sues

such as urban Abor iginals an d

th e homel ess have been part of th e

urban l an dsca pe for several ye ars, but

it is on ly in the last few ye ars that

th ey have come into th eir own as

salient is sues deman ding att ention .

F urth er m ore, in the aft er math of

P r ogram Review in the 1990s (Aucoin

and Savoie 1998), a three - ye ar re gime

involving drastic cost reductions an d

the sign i ficant reorgan ization of sev-

eral departments, the federal gover n-

ment be gan focusing on the renewal

of policy ca pacity. Aft er a decade of

concern with deficit reduction ,

impr oving management ca pabi lities

and focusing on core compet encies ,

gover n ments, both federal an d

pr ovincial, be gan loo k ing once aga in

at social policy, particul ar ly in are as

such as chi ld poverty and homel es s-

ness (Bakvis 2000). It was also th e

case that by the late 1990s, th e

G over n ment of Canada was run n ing

sur pl uses and thus had resources to

H o ri zo ntality: A New Rea l i t y  
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put into new pr ograms. Task forces in

a var iety of are as, inc l uding hor izon-

tal management and policy rese arch ,

were cre at ed to ensure that the requi-

site ca pacity was th ere to support this

renewed emphasis on policy develop-

ment (Canada 1995; Canada 1996;

C anada 2001; Canada 2002c; Canada

2003a; Canada 2003b). Coupl ed with

th ese in itiatives was an ext ension of

hor izontal practices at the top

thr ough re g ul ar meetings of deputies ,

with and without the Clerk, and, as a

whole or in sub - com m itt ees, thr oug h

bre akf ast meetings and retre ats

am ong oth er activities. In addition ,

un der a new syst em based on var ious

perfor mance review cr it er ia for eval u-

ating deputy min ist ers, deputies are

now ac countable for how well th ey

have achieved hor izontal obj ectives

( C anada 2003b). Sim i l ar develop-

ments have oc curred with respect to

the as sistant deputy min ist er ial

com m un ity .

F or a var iety of re asons, inc l uding th e

ad m in istrative stre am lin ing and cost -

reduction me asures intr oduced

thr ough Program Review, th ere was a

new - found int erest in coor dination

out in the field, ranging fr om th e

shar ing of back - office functions to th e

tack ling of locally or re gionally based

hor izontal pr oj ects, oft en in partner-

ship with local and re gional gover n-

ments. But as well, Program Review ,

and more generally the New Public

M anagement (NPM) (Aucoin 1995),

un der which Program Review can be

subsumed, has led to an emphasis on

se am l ess, singl e - win dow service

delivery and the cre ation of public -

pr ivate partnerships in are as ranging

fr om school constr uction to th e

delivery of welf are services .

O ne development, particul ar ly in such

countr ies as the UK and New Zeal an d

but also evi dent in Canada, has been

the cre ation of agencies and self -

stan ding organ izations. Given th e

emphasis on management rath er

than policy development, gover n-

ments hived off identi fiable activities

into self - stan ding entities. In a num-

ber of instances, Canadian National

and Air Canada, for example, th ese

entities have been moved compl et ely

into the pr ivate sect or thr ough out-

r ig ht pr ivatization. In the major ity of

cases, ho wever, th ey have rema ined

part of gover n ment but have been

given much gre at er aut onomy to

han dle human resource and financial

management, with fewer contr ols

fr om the centre. The Inland Reven ue

S ervice in the UK and the Canada

C ust oms and Reven ue Agency are

exampl es of such agencies. When th e

agency concept as an organ izational

form is br oadly used it can lead to

fragmentation, and, in particul ar, a

dim in ish ed cor porate com m itment

on the part of sen ior officials to gov-

er n ment - wi de goals (Rhodes 1996).
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To the ext ent that the cre ation of

specializ ed cultures within th ese

agencies and a reduction in the depth

and quality of pool ed kno wl edge

shared by sen ior officials lead to

reduced mobi lity acr oss departments ,

th ere may be a distinct need for

strat e gies and mechan isms to link

t ogeth er disparate int er nal gover n-

ment int erests to han dle br oader

obj ectives. 

C anada, ho wever, has not gone ne ar ly

as far do wn the road of agency pr oli f-

eration and fragmentation as has th e

UK or New Zeal and. As Aucoin (1995)

points out, NPM made on ly lim it ed

inr oads in Canada, and th en ma in ly

at the pr ovincial level. While in th e

UK, for example, over 70 percent of

public servants work in executive

agencies, the comparable number in

C anada is less than 30 percent .

F urth er m ore, agencies such as th e

C anada Cust oms and Reven ue Agenc y

are kept un der much tig ht er contr ol

by the centre compared to those in

the UK. While organ izational frag-

mentation is seen as one of the conse-

quences of NP M , the need, and quest

for, reint e gration is not un ique to th e

NPM era. Organ izational specializa-

tion and di fferentiation has been a

hall mark of all large organ izations

thr oug hout the twentieth century

an d the need to bal ance th ese two

el ements with the need for int e gra-

tion at key junctures is a constant

str uggle for managers and organ iza-

tional th eor ists (Lawrence and Lorsch

1967; Aucoin and Bakvis 1984). 

At the same time, NPM has generat ed

its own mechan isms for pr om o ting

int e gration, particul ar ly at the level of

service delivery. Singl e - win do w

service delivery aimed at meeting th e

needs of clients, the int e gration of a

var iety of back - office functions of

di fferent departments, especially out

in the re gions, to achieve efficiencies

and cost savings are exampl es of

efforts to br ing ab out a de gree of

int e gration not on ly acr oss depart-

ments but acr oss whole gover n ments .

The NPM stress on the importance of

markets and the use of wi de -ranging

contracting - out arrangements can

also be seen as non - traditional me ans

to achieve coor dination. The no tion

of relying on ext er nal partners for th e

delivery of services, in particul ar ,

became pr om inent at this time. These

market - type arrangements are heavi ly

depen dent on incentive str uctures

bui lt into the contracts and compen-

sation agreements with sen ior man-

agers. It is cr ucial that those sen ior

officials and political leaders respon-

sible for the overall direction an d

cor porate obj ectives of the gover n-

ment, get th ese fe atures rig ht in such

contracts in or der to st eer the activi-

ties of sen ior operational managers in

the appr opr iate direction .



O verall, the Gover n ment of Canada

has actively pr om o t ed hor izontal in i-

tiatives and management practices .

T hr ough agencies such as TBS an d

C CMD, infor mation on resources for

such practices and education on th eir

importance for achieving the overall

goals of the gover n ment have been

dis sem inat ed. Recent wr itings by

B ourgault (2003) and Langford (2002)

detail numer ous hor izontal in itiatives

involving both the Federal and oth er

l evels of gover n ment. 

A good empir ical base, th erefore, no w

exists. Many of th ese in itiatives, ho w-

ever, tend to be on a small er scale at

the re gional level and the les sons to

be drawn fr om th em may not neces-

sar i ly be applicable to a br oader level .

B eyond fact ors such as the emergence

of new policy is sues, NPM, and th e

in itiatives actively launch ed an d

pr om o t ed by gover n ments, mention

should also be made of un der lying

tren ds in tech nology and society that

have led to the for mation of hor izon-

tal network ing in var ious for ms. Such

developments, although not explicitly

in itiat ed, serve as important un der-

pin n ings for those hor izontal

activities actively pr om o t ed by

gover n ments and, in some respects ,

are pos sibly subversive with respect

to oth er aspects of gover n ment

management practices .

S ome hor izontal activities are more

spontaneous. They ar ise naturally

within and between organ izational

settings as a result of tech nological

f act ors or a wi llingness on the part of

managers to work coll ab oratively on

an infor mal level in or der to over-

come the lim itations of hierarchically

organ iz ed departments. Network th e-

ory in its var ious for ms most directly

de als with this form of hor izontality .

It has been arg ued, for example that

the easy com m un ication between

like - m in ded in divi duals who work in

di fferent organ izations but share

com m on obj ectives or agen das helps

generate networks, even though th ere

may be no explicit in itiative to do so .

It has been furth er arg ued that th ese

networks can take on a li fe an d

author ity of th eir own, pl aying a

cr itical role in the unfolding an d

impl ementation of agen das and dis-

pl acing traditional organ izational

for ms, inc l uding hierarchical ones. In

part what di fferentiat es such

networks fr om stan dard organ iza-

tional for ms, or even deliberat ely

constr uct ed networks, is the lack of

active direction or orch estration of

any kind (Cast ells 1996). Networks

visualiz ed in this man ner can also be

seen as po t entially subversive, un der-

m in ing or work ing at cr os s - pur poses 

to the directions and agen das set by 

t op - l evel managers .

T h ere is debate ab out the po t enc y

and ca pacity for self - generation that

such spontaneous networks are

all e ged to have, wh eth er th ey
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generally are fun damentally di fferent

fr om those that have always exist ed

within and between organ izations ,

and wh eth er th ey have the po t ential

to subvert. Noneth el ess, com m un ica-

tion tech nologies, coupl ed with

shared val ues and charact er istics

am ong newer generations of kno wl-

edge workers, can help faci litate an d

reinforce efforts to develop link ages

acr oss organ izational boun dar ies. As

P et ers (2003) points out, ho wever ,

even if th ey are not seen as subver-

sive, pre - existing societal networks in

a given policy doma in, rath er than

f aci litating, may serve as an impedi-

ment to the cre ation of new networks

if the int ent is to alt er or redefine

eith er the network or the doma in in

which it operat es. Changes in th e

nature and dynam ics of networks ,

fost ered in good part thr ough tech-

nological change, should defin it ely be

consi dered an aspect of the new

hor izontal re alities .

To conc l ude, wh en consi der ing

wh eth er th ere is in deed a new gover-

nance re ality charact er iz ed by hor i-

zontality, on the one hand one can

point to a var iety of hor izontal

practices and institutions over th e

ye ars, dating back to DREE, MOSST

and MSUA, mak ing it di fficult to

arg ue that th ere is now sudden ly a

new re ality. There is also an absence

of hard empir ical evi dence

documenting actual changes in

be haviour an d resource allocation to

back up the cont ention of a new

re ality. While th ere is a spate of

recent lit erature on the topic, no one

has to date tracked or document ed

the actual number of hor izontal

is sues and fi l es or tabul at ed the num-

ber of people or meetings involved to

show that th ere has been an overall

incre ase in hor izontal activity. No sys-

t ematic surveys have been done, for

example, ask ing managers how much

m ore of th eir time is spent now on

hor izontal is sues, th eir perceptions of

the changing envir on ment, and so on .

On the oth er hand, th ere is pl enty of

evi dence of new practices, tools and a

var iety of exper iences and exper i-

ments in work ing hor izontally to

in dicate that it is more than a th eme

in vog ue. There is certa in ly incre asing

concern ab out hor izontal is sues, an d

simply judging fr om what is con-

ta ined in the last two Speech es fr om

the Thr one, it is not di fficult to iden-

ti fy a number of sign i ficant hor izontal

fi l es that easi ly transcend the man-

date of any given department. Even if

the is sues currently label ed hor izontal

are in fact long - stan ding ones, th ere

is now recogn ition that th ere must be

a wi llingness to develop appr opr iat e

t ools and frameworks to allow th em

to be han dl ed effectively. Furth er-

m ore, in surveys of subsets of federal

public servants, such as Bourgault ’ s

(2003) recent study of deputy min is-



t ers, th ere is clear evi dence of this key

gr oup feeling pres sure to addres s

cor porate gover n ment - wi de is sues as

distinct fr om simply

pr om o ting th eir own

department’s int er-

ests. The new re ality

may be in good part a

matt er of perception ,

but for many in th e

public service this

perceived re ality

trans l at es into con-

crete deman ds to

work di fferently .

The “How” of Horizontal
Management

The “how” of hor izontal management

refers to the mechan isms and institu-

tions, both for mal and infor mal, that

can be used to give hor izontal

arrangements some str ucture an d

stabi lity. It also inc l udes the instr u-

ments used to put in motion th e

pr ocess of impl ementing a coll ab ora-

tive partnership involving two or

m ore departments. At the re gional

l evel, the instr ument frequently

a ppe ars to consist of a han dshake

follo wed by some correspon dence

confir m ing the arrangement, usually

with one person tak ing the lead. For

l arger pr oj ects, or for those national

in scope, the in itiative is oft en taken

at the cabinet level, with PCO pl aying

a pr om inent role. In for mal ter ms, a

coll ab orative com m itment at th e

cabinet level is put into effect by a

l ett er fr om the Clerk of the Privy

C ouncil to th e

departments in

question, instr uct-

ing th em to work

t ogeth er and to

str ike the appr opr i-

ate arrangements .

W ith respect to th e

actual arrangements

th emselves, it is pos-

sible to visualiz e

th ese as a singl e

contin uum, with infor mal networks

at one end and a full - f l edged secre-

tar iat at the oth er. Such a secretar iat

would rema in responsible to th e

sponsor ing un its, even though it may

have distinct resources and some

scope for in depen dent action .

B etween th e two pol es would be

work ing gr oups and int er departmen-

tal com m itt ees with varying de grees

of institutionalization .

It is worth no ting that one way of

managing a hor izontal is sue is to

cre ate a separate agency with its own

statut ory status and appr opr iat e

author ities, which report directly to a

m in ist er. The Canadian Food

I nspection Agency (CF IA) is one such

example, br inging togeth er a var iety

of responsibi lities and activities that

previous ly had been housed in five
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di fferent departments (Prince 2000).

In a sim i l ar vein, the cre ation of

H uman Resources Development

C anada (HRDC) in 1993 was in part

prem ised on for malizing hor izontal

link ages between departments such

as Health and Welf are and th e

S ecretary of State. However, th e

establishment of a full - f l edged agenc y

or department typically involves put-

ting in pl ace a hierarchical str ucture

that is no di fferent fr om that foun d

in m ost re g ul ar departments .

F urth er m ore, while the CF IA appe ars

to have been an effective sol ution to

the pr obl em of link ing togeth er food

and inspection -rel at ed activities

housed in five di fferent departments ,

the same can not neces sar i ly be sa i d

of HRDC. That department was

reorgan iz ed into two separate depart-

ments in December of 2003, suggest-

ing that th ere are distinct lim its on

what the departmental or agenc y

m odel can achieve in ter ms of

resolving hor izontal pr obl ems .

W hile CF IA and HRDC have pr imar i ly

operational responsibi lities, it is pos-

sible to cre ate a separate department

or agency that has ma in ly hor izontal

policy responsibi lities. In the ear ly

1970’s, MSUA and DREE were tasked

pr imar i ly with the hor izontal respon-

sibi lity of persuading oth er depart-

ments to “bend” or alt er th eir pr o-

grams to fit with in itiatives that cut

acr oss traditional line department

b oun dar ies. The de gree of institution-

alization and hierarchy is not the on ly

dimension, ho wever. One needs also

to take ac count of the pur pose lying

be hind any particul ar arrangement .

In some cases the pur pose lies in

achieving a particul ar policy obj ective

or set of obj ectives in a defined are a .

In oth er instances the obj ective mig ht

be to fost er com m un ication and dis-

cus sion between di fferent un its in a

n umber of are as, without neces sar i ly

focusing on any one is sue. Federal

C ounci ls at the re gional level an d th e

deputy min ist ers meetings in Ottawa

would fall in this cat e gory. The dis-

tinction here, th en, is man date, br oad

or speci fic. 

F inally, allocation of responsibi lities ,

reporting rel ations and the like —

es sentially the arrangements for th e

gover nance of the hor izontal in itia-

tive — are given effect thr ough th e

agreements, un derstan dings an d

for mal str uctures arr ived at between

the departments and agencies ,

inc l uding central agencies, involved

in the in itiative. These for mal

arrangements both ref l ect the un der-

stan dings and int ent of the pr oj ect

and at the same time give sha pe to it

and have an effect on its ultimat e

outcome. Among oth er things, such

arrangements are also important for

ac countabi lity pur poses. 

H o ri zo ntality: A New Rea l i t y  



The key questions in rel ation to th e

case studies rel ate to the ext ent to

which the for mal str uctures, and th e

gover nance arrangements embedded

in th em, pl ay a positive role in 

h elping the in itiative achieve its

obj ectives, as well as the ext ent to

which th ese str uctures lim it flexibi lity

or in oth er ways pr ove to be count er -

pr oductive. 
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C a se Studies of
H o ri zo ntal Initiat i ve s

The Areas of Study

C atalysts and Cham p ions

W hile central agencies appe ar to have

been cr itical in pr om o ting hor izontal-

ity and in orch estrating hor izontal

arrangements am ong key depart-

ments, it is usually the juncture of a

n umber of cr itical fact ors that results

in speci fic hor izontal in itiatives

becom ing re ality. The first is the exis-

t ence of a pr obl em coupl ed with a

re alization that that it needs to be

addres sed sooner rath er than lat er, a

re alization that may be tr iggered by a

single event or development that

thr o ws the pr obl em into sharp relief .

The second, and likely the most cr iti-

cal fact or, is leadership, speci fically in

the form of what Bor ins (1998) calls

“ the abi lity to recogn ize pr obl ems or

opportun ities in a pr oactive man ner . ”

I n divi duals displ aying such charact er-

istics, ac cor ding to Bor ins, are rarely

found at the top of organ izations but

somewh ere within the organ ization

itself, oft en within one of the sub-

un its of the organ ization and some-

times carrying the label of “maver ick . ”

T hird, in addition to speci fic tr igger-

ing events th ere also ten ds to be a sit-

uation of ambig uity or a vacuum that

allo ws in novative act ors to pr opose

novel sol utions to resolve pr obl ems

and, furth er, to use those in novations

in a strat e gic man ner (Barz el ay an d

C ampbell 2003). Certa in ly the thr ust

of much of the recent lit erature on

hor izontality (Canada 2001; Bourgault

2002) points to leadership both as a

catalyst and as a fact or in susta in ing

the arrangement over time, un der-

scor ing Bor ins’ point that

“ C oll ab oration acr oss organ izational

b oun dar ies does not ha ppen natural-

ly; it must be made to ha ppen ”

( B or ins 1998, 102). A fourth fact or

worth mention ing is that of

resources. Some level of com m itment

at the top must be made to ensure

that a modicum of resources is made

ava i l able to a pr oposed in itiative to

get things rolling. As wi ll be seen

below, it is oft en the com m itment by

a single department or agency to

make money an d / or person nel ava i l-

able that leads oth er partners to

participate in the exercise. 

C osts and Bene fits 

A cost - benefit perspective forces one

to think ab out wh eth er or not a par-

ticul ar hor izontal in itiative is worth-

while, wh eth er the anticipat ed results

wi ll be worth the investment of time



and money. Care needs to be taken ,

ho wever, in applying a cost - benefit

l ens, for in some important respects it

can be mis l e ading. First, the parties

involved in a coll ab orative arrange-

ment may not neces sar i ly see th em-

selves as being engaged in a cost -

benefit exercise, or at least not in th e

sense of seeing hor izontality as one of

a number of alt er natives or choices

ava i l able which are th en carefully

as ses sed. As wi ll be seen in our case

studies, the participants oft en see

th emselves as having no choice but to

work hor izontally if obj ectives are to

be suc ces sfully re aliz ed, that is, if th e

subj ect matt er requires the active

participation of two or m ore depart-

ments. To the ext ent that any kind of

cost - benefit calcul us is applied, it is

oft en of the retr ospective var iety ,

ask ing wh eth er the extra efforts

a pplied were re ally worth it in lig ht of

the ultimate results. Secon dly, part of

the traditional logic un der lying cost -

benefit analysis is the presumption of

me asurabi lity. In the case of hor izon-

tal management, the costs of time

and oth er organ izational resources

are not always easi ly me asured an d

the benefits even less so, with respect

to both direct outputs and longer -

t erm outcomes. 

T h ere is sti ll val ue in ra ising cost -

benefit type questions, ho wever even

on a retr ospective basis, it is useful to

ask wh eth er a particul ar hor izontal

exercise was worthwhile, wh eth er it

could have been done bett er and what

l es sons mig ht have been lear ned .

F urth er m ore, even if the choice is

between doing a pr oj ect hor izontally

and not doing it at all, such a

question sti ll fits the br oad no tion of

cost - benefit analysis in the sense that

the final results achieved may or may

not be consi dered to have outweig h ed

the resources invest ed. 

On a much more operational level, a

cost - benefit type appr oach is implicit

if not explicit wh en speci fic instr u-

ments and frameworks are as ses sed

eith er pr ior or subsequent to particu-

l ar tasks being tack l ed. As wi ll be

no t ed in our discus sion of the case

studies, the var ious “tools” developed

by TBS, for example, have drawn

com ments by participants as to th e

uti lity, or lack th ereof, of th ese t ools .

T ools and Resources

B eyond the is sue of the basic str uc-

ture and man date put in pl ace

between coll ab orating departments

is the flesh clo thing the bones of th e

arrangement, namely, the question

of t ools and resources. Many of th e

coll ab orative arrangements that have

oc curred over the past decade, espe-

cially out in the re gions, have

depen ded ma in ly on people being

t emporar i ly secon ded, participating

on a part - time basis, or even, in many

instances, on a vol untary basis .

 



C a se Studies of Hori zo ntal Initiat i ve s  

A rel at ed area is fun ding for operating

and ca pital costs. Aga in, in many

instances, participating departments

oft en make faci lities ava i l able to a

hor izontal pr oj ect .

L ess frequently ,

departments may

also contr ibute to

pr ogram m ing

costs. A di fferent

area concer ns

as sistance in

managing in

t erra in that for

many depart-

ments rema ins

rel atively unchart ed; that is, th ere is a

need for gui dance to the tools an d

mechan isms typically used in a col-

l ab orative envir on ment wh ere man-

agers need to tre ad carefully in

meeting requirements un der th e

F inancial Administration Act, am ong

o th er pr ovisions. 

W ith respect to this last area, over th e

past ye ar TBS, CCMD and oth ers have

made ava i l able “how-to” gui des on

t ools and oth er resources with th e

a im of pr om o ting hor izontal prac-

tices. These gui des range fr om case

studies, wh ere efforts are made to

draw les sons applicable in sim i l ar

situations (Canada 2001), to deta i l ed

instr uctions on how to pool operating

or ca pital fun ds between two coll ab o-

rating departments (Canada 2003a).

The effectiveness of th ese tools, ho w-

ever, depen ds on the wi llingness no t

on ly of the participants to use th em

but also of those in central agencies

and cor porate services un its of

departments to ac cept th eir use. The

question here appe ars to

be the ac ces sibi lity of

th ese tools, th e

wi llingness of those

involved to support

th eir use, and th eir

rel ative effectivenes s

and efficienc y .

The oth er important

resource is people. This

dimension inc l udes no t

on ly the time spent by staff on hor i-

zontal in itiatives but also the pr ofes-

sional development and tra in ing an d

the rewar ds and sanctions that make

it easier and more fulfi lling for peopl e

to become involved and com m it

th emselves to hor izontal work. As has

been no t ed in several studies, one of

the more com m on compl a ints by par-

ticipants is that th ere is very littl e

reward for hor izontal work and, fur-

th er, that work of this nature is oft en

done on top of re g ul ar duties. The

incentive str ucture, th erefore, is a

very important consi deration .

W ork ing hor izontally also requires a

di fferent set of sk i lls and val ues

( L in d quist 2002). Indivi duals need to

be bett er equipped to ent er int o

discus sions and ne go tiations with

th eir count er parts fr om oth er depart-

ments in situations wh ere traditional

for ms of leverage or author ity are

. . . over the past year TBS,

CCMD and others have made

ava i lable "how - to" guides on

tools and other re so u rces wi t h

the aim of promoting 

h o ri zo ntal pra c t i ces. 



 

absent. More generally, people need

to become more adept in developing

a consensus ar ound important is sues

as a basis for furth er action. 

R e gar ding resources, both human an d

financial, the key is sues appe ar to

revolve ar ound the question of wh ere ,

in the longer term, the resources are

likely to come fr om. Line depart-

ments usually feel that th eir partici-

pation in hor izontal in itiatives is no t

without costs and are oft en rel uctant

to see th eir A-base fun ding re - allocat-

ed to hor izontal activities; central

agencies in turn oft en see the is sue as

being rel at ed not so much to fun ding

as to bett er coor dination of rel at ed

activities, so that hor izontal goals can

be achieved without neces sar i ly

com m itting extra fun ds to the pr oj-

ect. The allocation of resources an d

the question of who wi ll pay for th em

can become a sign i ficant is sue and a

major source of tension between th e

centre and those directly responsibl e

for the hor izontal in itiative. If a com-

m itment is made for substantial new

resources to a hor izontal pr oj ect, this

neces sar i ly involves a decision by cab-

inet, which in turn requires coopera-

tion at the min ist er ial level. These are

all is sues that wi ll be exam ined in th e

four case studies. 

The Role of Central Agencies

C entral agencies in and of th emselves

are key instr uments of hor izontality

by imparting a distinct cor porat e

direction to all federal gover n ment

pr ograms and activities and by recon-

ci ling conf licting departmental per-

spectives. In recent ye ars, ho wever ,

efforts have been made to push

responsibi lity for hor izontality do wn-

ward, mak ing all departments an d

agencies more directly responsible for

coor dinating th eir activities with

o th er departments and for pr om o ting

hor izontal in itiatives wh ere pos sibl e .

E specially with the arr ival of th e

major public policy is sues mentioned

at the outset, PCO, on be half of th e

pr ime min ist er, has been instr ucting

departments to work togeth er on

particul ar fi l es, as well as more gener-

ally encouraging hor izontal think ing

and practices thr ough a var iety of

deputy min ist er ial task forces

( C anada 1996). TBS, especially

thr ough its Hor izontal Expen diture

R eview pr ocess but also thr ough its

secretar iat supporting the work of

F ederal Regional Counci ls, has also

been encouraging and faci litating

hor izontal practices. The questions to

ask with respect to the four case

studies are, first, how effective have

central agencies been in instigating or

pr om o ting hor izontal in itiatives, both

in giving direction and setting out

th e man date for particul ar hor izontal

ventures, and, second, how effective

have central agencies been in

n urtur ing and supporting th ese

ventures, once th ey have been

l aunch ed, to help ensure th eir

ultimate suc ces s ?
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A c countabi lity 

The no tion of ac countabi lity lies at

the heart of responsible gover n ment

un der the Westm inst er par liamentary

m odel. It encompas ses the for mal

responsibi lity for the man date an d

activities of an agency or department

and the link ages between the min is-

t er and those departments, on the one

hand, and the min ist er’s responsibi li-

ty to give an ac count of and be held

responsible for those activities in th e

el ect ed legis l ature, on the oth er. It is

key to par liamentary dem ocracy as

practised in Canada. In this cont ext ,

ac countabi lity, has two components :

1) giving a pr oper ac count of th e

activities in question; and 2) being

h eld responsible for those activities .

W hile ac countabi lity is generally

thoug ht of in in divi dual ter ms, such

as the responsibi lities of a min ist er, it

is also a coll ective concept, in that th e

executive (cabinet) as a whole is col-

l ectively responsible to the legis l ature .

L e gis l ation pr oposed by a department

is discus sed, and modi fied, if neces-

sary, by cabinet before being tabl ed in

the legis l ature. There are also th e

br oader cor porate responsibi lities of

gover n ment in which all departments

share, even if the pr imary responsibi l-

ity for articul ating and impl ementing

th em lie with the central agencies .

T his dual no tion of ac countabi lity ,

departmental and cor porate, is oft en

forgo tt en as departments focus on

th eir own activities and responsibi li-

ties. Ano th er point oft en ne gl ect ed is

the importance of coupling th e

no tions of ac countabi lity and respon-

sibi lity to that of author ity. Peopl e

and organ izations can on ly be held

responsible for those actions for

which th ey have author ity or a

man date to un dertake. 

G iven its centrality, ensur ing that th e

ac countabi lity loop is closed has

always been a major preoc cupation .

W h en th ere are pr obl ems, such as in

the recent grants and contr ibutions

contr oversy in HRDC or the cre ation

of foun dations beyond the purview of

m in ist er ial and par liamentary contr ol

( A ucoin 2003), the ten dency is

generally to re act by strength en ing

contr ols. In recent ye ars furth er

in itiatives have been un dertaken to

impr ove and stre am line pr ocedures ,

to incor porate risk as ses sment in th e

development of policies and pr o-

grams, and to incor porate a br oader

range of activities in the responsibi li-

ties for which public servants can be

h eld ac countable. “The Moder n

C omptr oll ership” and “Results - based

M anagement and Accountabi lity

F rameworks (RMAF)” by TBS are

am ong the more sign i ficant in itia-

tives in this respect in recent ye ars. 

F or hor izontal in itiatives, ac counta-

bi lity poses a particul ar di l em ma

insof ar as most ac countabi lity

re gimes are constr ued in vertical ,



hierarchical ter ms. As has sometimes

been said, hor izontal management is

like pulling aga inst gravity (Bakvis

2002). Invar iably, in any hor izontal

pr oj ect th ere wi ll be a large el ement of

shared ac countabi lity. While certa in

components of such pr oj ects can be

linked to the nor mal responsibi lities

of the departments and un its

involved, th ere wi ll be a sign i ficant

activity carr ied out un der the rubr ic

of the hor izontal pr oj ect that can no t

be so linked, or at least wh ere it is

very di fficult to do so. It wi ll likely

also be the case that existing depart-

mental pr ograms wi ll be alt ered or

twe aked to fit the needs of the hor i-

zontal in itiative, but in the pr oces s

may no longer fit the str ict cr it er ia of

the author ities un der which fun ding

for th ese pr ograms was or iginally

a ppr oved. 

T re asury Board and oth er agencies

have spent consi derable time devel-

oping pr o t ocols to make it easier to

engage in hor izontal activities with-

out compr om ising ac countabi lity

( C anada 2003a). But th ere rema ins a

question of how effective and ac ces si-

ble th ese newer tools are, especially

wh en the activities in question are

national rath er than re gional in

scope. Furth er m ore, in itiatives such

as the RMAF, with th eir emphasis on

me asurement of results, may not be

well suit ed for hor izontal in itiatives

wh ere results (as a result of actions

un dertaken) may not be easi ly me as-

urable or wh ere th ere is as ym metry

between the di fferent partners in

th eir ca pacity to me asure results .

The questions th en to ask in rel ation

to the case studies are th ese: how do

the participants involved in hor izon-

tal pr oj ects think ab out ac countabi li-

ty? How rel evant is the distinction

between departmental and cor porat e

responsibi lity? To what ext ent is th e

emphasis on ac countabi lity seen as

an obstacle? To what ext ent does it

a ppe ar to be used as a defensive

mechan ism to avoid work ing in a

coll ab orative fashion? To what ext ent

can ac countabi lity pr obl ems be seen

as author ity pr obl ems ?

Case Study : 
The Innovation Strategy

The ext ensive hor izontal coor dination

that oc curred ar ound the develop-

ment of the gover n ment’s I nnovation

S trategy, rel e ased in Febr uary 2002,

was the direct result of actions taken

by the Privy Council Office in ear ly

2001. Prior to the 2000 el ection ,

I n dustry Canada (IC) had gone

thr ough an ext ensive, seven - m onth

transition exercise to prepare for th e

arr ival of the new gover n ment an d ,

wh en Brian Tobin retur ned as

I n dustry Min ist er aft er the general

el ection, the department was well

prepared with a two - ye ar pl an wh ere
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in novation fig ured pr om inently .

M oreover, the department had suc-

ceeded in position ing itself favourably

for the 2001 Speech fr om the Thr one .

In that speech, the gover n ment

emphasiz ed th e

cr ucial role of in no-

vation in generating

econom ic gr o wth

and cre ating oppor-

tun ities for all

C anadians. In addi-

tion to clear ly

mak ing in novation a

key gover n ment pr i-

or ity for the com ing

ye ars, the speech also

made a number of

speci fic com m it-

ments, such as dou-

bling the public

sect or’s rese arch an d

development expen ditures 

before 2010.

M ore importantly fr om the viewpoint

of int er departmental coor dination ,

the speech also un derscored the fun-

damental neces sity of a sk i ll ed an d

educat ed workforce for becom ing a

m ore in novative society. As a conse-

quence, an in novation agen da also

needed to be a sk i lls and lear n ing

agen da. In this cont ext, shortly aft er

the Speech fr om the Thr one was

delivered in 2001, the Clerk of th e

P r ivy Council, on be half of the Prime

M in ist er and cabinet, contact ed both

I n dustry Canada and Human

R esources Development Canada to

instr uct th em to develop a joint

policy pa per in or der to develop more

fully the gover n ment’s agen da on

in novation and lear n-

ing. Int erviewees

have point ed out that

the ter ms of reference

pr ovi ded by PCO for

this exercise were

imprecise an d

rel atively unc l e ar .

H o wever, both

departments be gan

work ing togeth er on

what th ey believed

would be a whit e

pa per on in novation .

F r om the start, th e

departments agreed

to a br oad conceptual map that

would un der pin th eir work and even-

tually th ey came to focus on two key

is sues: sk i lls and lear n ing, wh ere

HRDC took the lead, and rese arch an d

development, which became the ma in

focus of Industry Canada. It is int er-

esting to note that, while the work

was tr uly done jointly dur ing the in i-

tial months, the two departments

actually worked separat ely on th eir

part of the strat e gy for most of its

development. As one int erviewee

point ed out, “to tell the tr uth, 90 per-

cent of the work was done sepa-

rat ely.” However, a syst em of int er-

From the start, the depar t m e nt s

a g reed to a broad co n ce p t u a l

map that would underpin their

work and eve nt u a l ly they ca m e

to focus on two key issues: skills

and lea rning, where HRDC to o k

the lead, and re sea rch and 

d e ve l o p m e nt, which beca m e

the main focus 

of Industry Canada. 



 

departmental consultation was put in

pl ace, drafts were frequently

exchanged, and the departments

ext ensively com ment ed on each

o th er’s work. On some speci fic is sues ,

such as post - secon dary education ,

th ere was a gre at er level of coor dina-

tion and ne go tiation an d the rel evant

cha pt ers were wr itt en t ogeth er .

D ur ing th ese first six months of work ,

b o th lead departments consult ed

wi dely with oth er departments

thr ough a ser ies of int er departmental

meetings, at which most departments

were invit ed to make com ments an d

pr opose in itiatives that could be

inc l uded. On several oc casions, IC

and HRDC follo wed th ese meetings

with additional bi l at eral meetings

wh ere speci fic is sues could be

discus sed at gre at er length. These

int er departmental meetings oc curred

at di fferent levels, inc l uding both

ADMs and DMs. At the end of th e

pr ocess, some min ist er ial meetings

also took pl ace .

H o wever, despite what was consi d-

ered to be good pr ogress by th e

departments, a key development

oc curred in May 2001 wh en the Privy

C ouncil Office st epped in to shut

do wn the int er departmental pr oces s

organ iz ed by the lead departments ,

infor m ing th em that th ere would no w

be two separate policy pa pers, one on

the sk i lls and lear n ing agen da an d

ano th er de aling with rese arch an d

in novation. Moreover, PCO would ask

a new com m itt ee of deputy min ist ers

to serve a “chall enge function” to

b o th departments by cr itically

reviewing drafts of the policy pa pers .

It was clear fr om our int erviews that

this decision by the centre generat ed

a fair de gree of dismay and cyn icism

in the lead departments. The decision

seemed to have been motivat ed by

gr o wing concer ns on the part of PCO

and the Department of Finance that

the in novation strat e gy was no w

involving too many pl ayers, each with

th eir own in itiatives, and that it

would pl ace too much pres sure on

the tre asury. Separating the strat e gy

into two pa pers, each closer to th e

l e ad departments, would serve to

focus the pr oposals and lim it th e

ensuing fun ding expectations .

A c cor ding to the int erviewees, th e

PCO - orch estrat ed int er departmental

pr ocess that follo wed fr om May to

S ept ember 2001 result ed in few

changes to the departments’ draft

documents. Then the events of

S ept ember 11, 2001 in New York an d

W ashingt on, and the ensuing int er-

ventions to count er terr or ism an d

h eig ht en national secur ity, es sentially

served to confirm the need for gre at er

fiscal pr udence and the neces sity to

manage fun ding expectations that

m ig ht be cre at ed by the in novation

strat e gy. As a result, Finance an d

PCO advised the lead departments

that th eir policy pa pers would be
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es sentially consi dered to be green

pa pers, and not white pa pers, a point

that had never been re ally clar i fied by

the centre. By presenting the polic y

pa pers more clear ly as consultation

documents, the gover n ment would

have more flexibi lity in ada pting its

in novation policy to the emerging fis-

cal envir on ment .

D ur ing the follo wing months, the lead

departments worked to finalize th eir

strat e gies. In or der to do so, th ey both

organ iz ed a few more lo w -key bi l at er-

al int er departmental meetings with

o th er key departments. These “unoffi-

cial” meetings were neces sary to work

out some deta i ls rel at ed to speci fic

pr oj ects involving th ese departments .

The compl et ed draft documents were

th en subm itt ed to the Prime

M in ist er’s Office over the Chr istmas

per iod. Accor ding to our int erviews ,

the PMO, in contrast to oth er central

agencies, pr ovi ded lengthy, substan-

tive and useful com ments. In lig ht of

those com ments, the departments

subsequently modi fied th eir polic y

pa pers and the documents were sub-

m itt ed to the Prime Min ist er in

J an uary. Follo wing his appr oval, th e

in novation strat e gy was rel e ased in

F ebr uary of 2002. It is int eresting to

note that it is on ly a short time before

the strat e gy was rel e ased that, in

or der to avoid being seen as incoh er-

ent, the gover n ment deci ded that th e

two pa pers should be rel e ased as a

single set (two separate documents

with the same gra phic design within a

single pack age), constituting togeth er

the gover n ment’s in novation agen da .

F inally, follo wing the rel e ase of th e

in novation agen da, both lead depart-

ments developed a consultation an d

engagement strat e gy me ant to com-

m un icate its cont ent and hopefully

ga in the ma in stake holders’ support

for its impl ementation. At this stage

as well, hor izontal coor dination

pr oved pr obl ematic. The departments

did not share the same obj ectives .

I n dustry Canada want ed a very ext en-

sive engagement pr ocess that would

h elp develop a consensus am ong key

stake holders ab out how the country

should move forward on in novation .

As such, while it invit ed a wi de range

of act ors, its focus was more clear ly

on the subset of organ izations, ma in ly

in dustr ial as sociations and un iversi-

ties, that were to pl ay a key role in

impl ementing many of the in itiatives

pr oposed in the policy pa per. In con-

trast, HRDC, which had to cont en d

with a br oader and more diversi fied

set of stake holders, was for m ul ating a

l ess ambitious engagement agen da .

As a result, while the two depart-

ments received some fun ding for th eir

engagement strat e gy fr om the same

T re asury Board subm is sion, th ey

es sentially split the fun ding and pur-

sued th eir own separate consultation



pr oces ses. The two distinct appr oach-

es also led the departments to esch ew

the idea of cre ating a com m on secre-

tar iat to support th eir consultation

efforts. However, in the end, in or der

to preserve the idea of a single int e-

grat ed in novation strat e gy, the two

l e ad min ist ers deci ded to end the sep-

arate engagement pr oces ses by a joint

N ational Sum m it on Innovation an d

L e ar n ing held in November 2002, a

me asure that was an nounced in th e

S ept ember 2002 Speech fr om th e

T hr one. While the engagement

pr oces ses were consi dered to be

suc ces ses, at least one int erviewee

believed that a joint secretar iat would

have helped br ing a needed me asure

of int er departmental coor dination .

The int erviewee even recount ed

ho w some events were held on con-

secutive days in the same com m un ity ,

l e ading to confusion on the part of

some participants .

O verall, int erviewees did not consi der

the development of the in novation

strat e gy as a suc cess st ory for int er-

departmental coor dination and hor i-

zontal management. As we wi ll dis-

cuss in the follo wing section of th e

pa per, cultural barr iers and “turf

wars” were not pinpoint ed as th e

ma in source of di fficulties. On th e

contrary, all int erviewees stres sed

that, in contrast to or iginal expecta-

tions, the work ing rel ationship

between the two lead departments

was rel atively easy and pr oductive .

W hile the departments did a lot of

work in depen dently, the or iginal

ser ies of int er departmental meetings

were consi dered a suc cess and each

department was pr ovi ded with sign i f-

icant input into the oth er depart-

ment’s work. Central agencies, ho w-

ever, were wi dely descr ibed as having

sign i ficantly contr ibut ed to a defec-

tive pr ocess thr ough a lack of leader-

ship. As one of the int erviewees told

us: “In the end, I think that we got a

good pr oduct. The key th emes are

r ig ht. We are moving forward on 

the agen da. But the pr ocess was 

a disast er . ”

Case Study : 
The Urban Aboriginal Str ategy

A n nounced in Jan uary 1998, th e

U rban Abor iginal Strat e gy (UAS) was

developed to address more effectively

the needs of Abor iginal people living

in urban settings by impr oving th e

l evel of coor dination am ong federal

departments and by ensur ing gre at er

coll ab oration am ong the federal gov-

er n ment, pr ovincial gover n ments ,

m un icipal gover n ments, Abor iginal

gr oups and com m un ity organ iza-

tions. The in itiative fin ds its source in

a min ist er ial request dating back to

1996. At that time, a number of min-

ist ers fr om west ern constituencies ,

inc l uding Llo yd Axworthy, Ralph

G oodale and Anne McL ell an, believed
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that while Indian and North er n

A ff a irs Canada had a clear responsi-

bi lity for Abor iginal people living on

reserves, Abor iginal

people living in

cities, an important

and gr o wing part of

the Abor iginal peo-

ple popul ation, faced

a more fragment ed

bure aucracy and di d

not appe ar to be as

well served .

E xam in ing the social

con ditions in some

of the urban centres

of the west er n

pr ovinces, the min is-

t ers had the sense

that the country

m ig ht incre asingly

be facing a “cr isis ”

with respect to th e

socio - econom ic con-

ditions of th e

A b or iginal popul a-

tion and th ey asked the Privy Counci l

O ffice to look into the situation to see

if it could be impr oved .

In response, the Privy Council Office

set up an int er departmental work ing

gr oup, which exam ined existing fed-

eral pr ograms. The work ing gr oup

found that ab out twenty federal

departments were managing over 80

pr ograms that were at least partly

targeting Abor iginal people living in

cities. Yet, despite this multiplicity of

pr ograms targeting the same clien-

t ele, th ere were no re al int er depart-

mental mechan isms

in pl ace to ensure th e

pr oper coor dination

of th ese efforts. In

this cont ext, th e

U rban Abor iginal

S trat e gy was

pr oposed to cabinet

in 1997. The strat e gy

was me ant to focus

on ly on the optim iza-

tion of existing pr o-

grams. With th e

exception of ab out

$ 2 m i llion pr ovi ded

to PCO to fund a

small coor dinating

secretar iat un der th e

responsibi lity of th e

I nt er locut or for Métis

and Non - S tatus

I n dians, the Urban

A b or iginal Strat e gy

was not allocat ed any new pr ogram

fun ding. In or der to support th e

in itiative, a st eer ing com m itt ee of

deputy min ist ers was cre at ed as

well as a lo wer - l evel int er depart-

mental work ing gr oup on urban

A b or iginal is sues. 

The decision not to allocate new pr o-

gram fun ding as part of the strat e gy

ref l ect ed the fact that coor dination

was seen as the key pr obl em; it was

A n n o u n ced in January , 

the Urban Aboriginal S t rate g y

was developed to address 

m o re effe c t i ve ly the needs of

A b o riginal people living in

urban se ttings by improving 

the level of co o rd i n ation 

among fe d e ral depart m e nt s

and by ensuring great e r

co l la b o ration among the 

fe d e ral gove rn m e nt, provi n ci a l

g ove rn m e nt s , munici p a l

g ove rn m e nt s , Abori g i n a l

g roups and co m m u n i t y

o r g a n i z ations. 



 

also an att empt to avoid ra ising con-

tr oversial constitutional is sues. Whi l e

the federal gover n ment has a clear

constitutional responsibi lity for

A b or iginal people living on reserve, it

has been more rel uctant to ad m it a

sim i l ar responsibi lity for Abor iginal

people living in cities. In response to

pr ovincial claims that the federal

gover n ment should fully recogn iz e

such responsibi lity and consequently

pr ovi de the neces sary fun ding, th e

federal gover n ment prefers to empha-

size the shared responsibi lity for

h elping those who live in the les s

fortunate parts of Canada’s urban

centres. With re gard to the Urban

A b or iginal Strat e gy, the gover n ment

was concer ned that a sign i ficant

investment of new money dedicat ed

exc l usively to this popul ation would

rek in dle such federal - pr ovincial

discus sions and detract fr om bui lding

the kind of int ergover n mental part-

nerships required to effectively

address the di fficulties faced by a

sign i ficant part of the urban

A b or iginal popul ation. 

F ollo wing its appr oval by the cabinet

in 1997, the secretar iat within th e

PCO tr ied to impl ement the Urban

A b or iginal Strat e gy acr oss the coun-

try, fin dings ways to impr ove coor di-

nation of services acr oss departments

and levels of gover n ment an d

impr oving ac cess to those services by

the target ed popul ations. However ,

the impl ementation of the strat e gy

required some on - th e - gr ound organ i-

zational ca pacity and the Privy

C ouncil Office as such does not have

a re gional presence. As a result, th e

UAS secretar iat tur ned to the federal

re gional counci ls for help in impl e-

menting the strat e gy in the key cities .

S ince the re gional counci ls act es sen-

tially as for ums for discus sion an d

vol untary coor dination for depart-

mental executives in the re gions, th ey

represent ed good ven ues for int er de-

partmental dialog ue ab out pr ograms

target ed to urban Abor iginal peopl e

but, by the same token, th ey also

l acked any substantial organ izational

ca pacity to ensure hig h er de gree coor-

dination of activities. Consequently ,

in or der to obta in such ca pacity, th e

federal re gional counci ls th emselves

designat ed a lead department in every

re gion to spe ar h e ad the UAS activities

in th eir re gion .

W hile some important pr ogress was

made on some key in itiatives, pr ima-

r i ly the result of work done on th e

A b or iginal component of th e

S upporting Com m un ities Partnership

I n itiative, the 1998-2002 per iod

pr oved somewhat fr ustrating for th e

public servants in charge of impl e-

menting the UAS. A case study done

in 2000 by the Tre asury Boar d

S ecretar iat in the cont ext of its work

on re gional coor dination found that

the “Urban Abor iginal Strat e gy had



C a se Studies of Hori zo ntal Initiat i ve s  

not met most of the tests for th e

suc ces sful management of hor izontal

is sues . ”2 D espite some sign i ficant

suc cess in ra ising the salience of

urban Abor iginal people as a polic y

pr ior ity both within the federal public

service, national think tanks and th e

media, and developing a more coll ab-

orative work ing rel ationship with th e

pr ovinces, it pr oved di fficult to br ing

departments to coll ab orate in more

substantial ways. The pr ogress in

impr oving the coor dination of federal

pr ograms in sign i ficant ways, int e-

grating th em into a coh erent gover n-

ment - wi de strat e gy link ing pr ogram

activities to expect ed results, was

disa ppointing .

As a result, in 2002, the Privy Counci l

O ffice went back to cabinet for a

renewal of the strat e gy. In its request

to cabinet, which was appr oved, th e

office of the Federal Int er locut or for

M é tis and Non - S tatus Indians within

PCO advocat ed a new appr oach. First ,

it request ed some dedicat ed pr ogram

fun ding to be used as a lever to

encourage gre at er coll ab oration

am ong departments. While ab out

$ 5 9 m i llion had been set asi de for

urban Abor iginal people in 2000

un der the National Homel es snes s

I n itiative, the $25 m i llion over three

ye ars grant ed by cabinet in 2002, an d

an nounced in the Febr uary 2003

budget, represent ed the first alloca-

tion of pr ogram fun ding allocat ed

directly to the UAS. Moreover, in

or der to bett er document what

worked and what did not, the PCO

pr oposed to use the new fun ds to

support a number of pi lot pr oj ects

that would test new ways of serving

urban Abor iginal people thr oug h

en hanced int er - organ izational coll ab-

oration. For this pur pose, eig ht

pr ior ity cities were chosen to be th e

focus of th ese efforts .

E ven pr ior to the 2003 budget

an nouncement, ho wever, ano th er

event pr ovi ded impetus for the devel-

opment of UAS pi lot pr oj ects. In

S ept ember 2002, the Task Force on

the Coor dination of Federal Activities

in the Regions, which had been man-

dat ed by the Clerk of the Privy

C ouncil in the Fall of 2001 to loo k

into ways to impr ove the coor dina-

tion of federal policies in the re gions ,

subm itt ed its final report. Among

o th er recom men dations, the task

force advocat ed the development of a

n umber of dem onstration pr oj ects

that would explore “cre ative opera-

tional sol utions for impl ementing

hor izontal policies in the re gions ”

( T ask Force on the Coor dination of

F ederal Activities in the Regions ,

2 A sum mary of this case study is ava i l able at the follo wing address: 

http : / / www . tbs - sct . gc . ca / rc - cr / case _ studies / study _ 0 2 _ e . asp



2002: 26). The UAS seemed like an

i de al can di date for such dem onstra-

tion pr oj ects and it was asked by th e

C l erk to launch three such pr oj ects .

T hree of the eig ht pr ior ity cities

i denti fied by the UAS were sel ect ed

for receiving th ese dem onstration

pr oj ects: Vancouver, Regina

an d W in n ipe g .

The appr oach used to launch those

three pr oj ects was di fferent fr om th e

a ppr oach exper ienced by the UAS up

to this point. As a first st ep, a lett er

was sent by the Clerk of the Privy

C ouncil to the deputy min ist ers of

H uman Resources Development

C anada and West ern Econom ic

D iversi fication Canada man dating

th em to take the lead on the three

dem onstration pr oj ects and to report

on th eir pr ogress in due time .

M oreover, in addition to appointing

two lead departments, the Clerk also

wrote to a number of oth er depart-

ments whose coll ab oration was

deemed es sential for the future suc-

cess of the pr oj ects, ask ing th em to

coll ab orate with the lead departments

and lend th eir support. Follo wing th e

C l erk’s lett ers, a local int er depart-

mental work ing gr oup was set up in

e ach of the three cities and a national

int er departmental com m itt ee was

also cre at ed. These gr oups prepared

work pl ans for each of the pr oj ects ,

which were subsequently appr oved by

the Clerk in Oct ober of 2002.

The appr oach taken for all eig ht pi lo t

pr oj ects (the three dem onstration

pr oj ects first launch ed at the request

of the Clerk and the oth er five

l aunch ed follo wing the 2003 budget

an nouncement) was sim i l ar. In all

cases, the PCO designat ed a lead

department (eith er WD or HRDC )

thr ough a lett er sent directly by th e

C l erk of the Privy Council. The gover-

nance of the pr oj ects was ensured by

a set of two local com m itt ees — an

int er departmental com m itt ee of local

officials and a br oader local com m it-

t ee composed of the departmental

representatives and oth er stake hold-

ers, such as the rel evant pr ovincial

departments, mun icipal agencies ,

A b or iginal gr oups and com m un ity

organ izations .

The fun ding obta ined by the UAS was

divi ded am ong the eig ht pr oj ects an d

th en allocat ed to the local com m it-

t ees of federal officials. In or der to

empo wer local officials and keep

fun ding decisions in tune with local

con ditions, the UAS stan dar diz ed th e

financial author izations to pr ovi de

re gional executive heads with th e

author ity to make the key financial

allocation decisions. In addition to

the re gional del e gation of financial

author ities, the Tre asury Boar d

S ecretar iat and the PCO also devel-

oped speci fic hor izontal ter ms an d

con ditions for contr ibution fun ding

grant ed un der the UAS. The com m on
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t er ms and con ditions faci litat ed th e

joint fun ding of a pr oj ect identi fied as

contr ibuting to the UAS obj ectives

while falling un der the man date of

several participating departments .

U n der nor mal con ditions, if several

departments want ed to jointly fun d

such a pr oj ect, a ser ies of fun ding

agreements, with di fferent sets of

t er ms and con ditions, would have to

be ne go tiat ed with the fun ded organ i-

zation. Under the new syst em, depart-

ments that have alre ady agreed to th e

UAS ter ms and con ditions can more

e asi ly transfer the money to a desig-

nat ed lead department that can ne go-

tiate, un der the UAS ter ms and con di-

tions, a single contr ibution agreement

with the fun ded organ ization. Whi l e

th ese me asures were at first resist ed

by some departmental head quart ers

and the Tre asury Board Secretar iat ,

th ey are consi dered some of the most

pr om ising aspects of the pi lo t pr oj-

ects, rem oving an important impedi-

ment to effective int er departmental

coor dination .

O verall, it seems di fficult, to date, to

conc l ude that the Urban Abor iginal

S trat e gy has been a suc ces sful case of

hor izontal management. Despit e

some clear suc ces ses in ra ising aware-

ness ab out the pr obl ems of urban

A b or iginal people, pr ovi ding a clearer

picture of existing federal int erven-

tions in this area, and generating an

unprecedent ed level of int er depart-

mental and int er pr ovincial dialog ue

on the is sue, the impr ovements with

respect to the coor dination of

pr ograms appe ars to have been

lim it ed at this point. Neverth el es s ,

some les sons have been lear ned an d

the new pr oj ects launch ed since 2002,

inc l uding the new gover nance an d

fun ding appr oach es that un der pin

th em, seem to hold gre at er pr om ise

for impr oved int er departmental

coor dination .

Case Study : 
The Climate Change Secretaria t

The cre ation of the Climate Change

S ecretar iat (CCS) in Febr uary of 1998

was part of the federal gover n ment ’ s

efforts to develop and impl ement a

national strat e gy to reduce green-

house gas (GHG) em is sions causing

global war m ing. While the Canadian

gover n ment had been involved in

c limate change policy at least since

the signature of the U nited Nations

F ramework Convention on Clim ate

C hange in 1992, the signature of th e

K yoto Protocol on Clim ate Change in

D ecember of 1997, the first int er na-

tional agreement to inc l ude bin ding

com m itments on the reduction of

GHG, marked the be gin n ing of a new

stage in climate change policy. At

K yoto, the gover n ment pl edged to

reduce Canadian GHG em is sions by

6 percent fr om 1990 em is sion levels

by 2012. So by 1998, in or der to devel-

op and impl ement a work able pl an to



meet its GHG reduction com m itment ,

the gover n ment required a renewed

investment in climate change polic y

development .

W hile climate change is generally

seen as an envir on mental is sue, th e

reduction of GHG

em is sions, such as

carb on dioxi de

pr oduced by th e

consumption of fos si l

fuels by the energy ,

transportation an d

in dustr ial sect ors ,

requires sign i ficant

changes acr oss a

wi de range of polic y

fields. Moreover, th e

po t ential effects of

c limate change are

sim i l ar ly wi de -rang-

ing and, consequently, ada ptation

me asures wi ll also require th e

involvement of a diversi fied array of

stake holders in di fferent fields of

activity. Given its cr os scutting nature ,

c limate change policy neces sitat es th e

participation of a large number of

departments as well as compl ex ne go-

tiations with pr ovincial gover n ments .

In sum, climate change policy pres-

ents an important chall enge for hor i-

zontal policy coor dination for the fed-

eral public service. The cre ation of th e

C CS was the gover n ment’s institu-

tional response to this chall enge. As

such, the CCS was entr ust ed with th e

dual role of acting as the ma in faci li-

tat or of int er departmental coor dina-

tion within the federal public service

as well as as sisting with federal -

pr ovincial - t err it or ial ne go tiations

thr ough an as sociat ed national

c limat e

change pr oces s .

The decision to cre-

ate a separate secre-

tar iat to as sist in th e

development of

gover n ment - wi de

c limate change polic y

result ed fr om a num-

ber of consi derations .

F irst, th ere seemed to

be a br oad consensus

that the more ad hoc

int er departmental

coor dination pr oces s

that had preceded the signature of

the K yoto Protocol had been “too

messy” and that it would not pr ove

sufficient to han dle the development

of a gover n ment - wi de strat e gy to

meet the K yoto com m itments. More

ext ensive int er departmental coor di-

nation was needed and it required a

m ore institutionaliz ed and bett er -

resourced int er departmental pr oces s .

The establishment of a new secretar i-

at dedicat ed to this function seemed

a neces sary con dition for the opera-

tion of such an int er departmental

pr oces s .

 

The creation of the Climate

Change Secre t a ri at (CCS) in

Fe b r u a ry of  was part of

the fe d e ral gove rn m e nt’s 

e ffo rts to develop and

i m p l e m e nt a national strat e g y

to re d u ce gre e n h o u se gas

(GHG) emissions causing 

global warming. 
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H o wever, the nature and location of

the new secretar iat within the federal

bure aucracy was the obj ect of some

debate. Some officials arg ued that ,

given the ext ent of int er departmental

coor dination required, the new secre-

tar iat should be housed within PCO .

A c cor ding to the int erviewees, this

option was eventually discar ded

because of concer ns that the new

secretar iat mig ht be too large for PCO

and fe ars that attr ibuting the respon-

sibi lity for climate change policy to a

central agency mig ht we aken th e

ac countabi lity of the min ist ers in

charge of the envir on mental an d

energy portfolios. But int erviewees

also recount ed that the sign i ficant

t ensions between Envir on ment

C anada (EC) and Natural Resources

C anada (NRCan) made it di fficult for

PCO to int ervene in the is sue in th e

absence of a clear direction fr om

cabinet. The two key departments di d

not share a com m on outlook on ho w

to appr oach climate change polic y

and had been at odds with one

ano th er for a number of ye ars. Given

the level of int er departmental dis-

agreement, inc l uding at the min ist er i-

al level, cabinet preferred to cre ate a

secretar iat that would fall un der th e

joint author ity of the deputy min is-

t ers of EC and NRCan and to ask th e

two departments to jointly take th e

l e ad on climate change policy. In th e

wor ds of one int erviewee, “th e

S ecretar iat was PCO’s bra inchi ld to

h elp resolve tensions...” before th ey

could cre ate ser ious rifts at th e

cabinet level .

A number of its fe atures are cr ucial

for un derstan ding the nature of th e

C CS as an agent of int er departmental

coor dination. First, it is important to

note that the CCS has no in depen dent

statut ory basis and its contin uing

exist ence entirely depen ds on th e

renewal of its fun ding, which ,

inci dentally, is currently sch edul ed to

r un out in March 2004. This status

i ll ustrat es that the Secretar iat was

me ant to as sist departments in th e

coor dination of policy. It was no t

me ant to overlap with departmental

pr ogram responsibi lities or to make

policies by itself. An important conse-

quence of this status is that th e

S ecretar iat does not have the author i-

ty to impose decisions or tr uly force

departments to ac count for th eir

perfor mance on climate change. To

fulfil its man date, it es sentially relies

on “soft po wers,” such as the abi lity

to persuade and convene meetings .

M oreover, while the Secretar iat

as sists in the fun ding of some in itia-

tives thr ough the Climate Change

A ction Fund (CCAF)—a fund man-

aged overall by the Secretar iat, over-

seen by an int er departmental man-

agement com m itt ee and whose

components are ad m in ist ered by a

var iety of delivery agents — it has no

pr ogram responsibi lity of its own

( C anada 2002b). While its role in



 

managing the CCAF has pr ovi ded it

with modest financial leverage, an d

h elped it to br ing departments to th e

table on some oc casions, this ca pacity

has been lim it ed, and, in recent ye ars

the CCAF has become a very small

part of the gover n ment’s expen ditures

on climate change. While the CCAF

represent ed a total expen diture of

$300 million fr om 1998 to 2004, since

2002 alone, the federal gover n ment

has an nounced ab out $3.7 bi llion to

fund a wi de array of climate change

pr ograms in di fferent departments ,

the bulk of this fun ding going to

N R C an. In sum, its lack of statut ory

author ity is also ref l ect ed in its inabi l-

ity to sign i ficantly use the po wer of

the purse to br ing departments to

yield to a com m on strat e gy .

A no th er aspect of the gover nance

str ucture of the CCS is also int erest-

ing. In or der to ensure that each

department rema ins fir m ly in charge

of its respective portfolio, the head of

the CCS, a sen ior AD M - l evel official ,

on ly reports to the two min ist ers

thr ough th eir respective deputy min-

ist ers. In this way, the min ist ers are

not confr ont ed with contradict ory

advice fr om th eir officials. Deputy

m in ist ers can bal ance input resulting

fr om the CCS int er departmental

pr ocess with oth er departmental

consi derations wh en advising th eir

m in ist ers on policy is sues. While this

gover nance framework has its advan-

tages for the departments, some

int erviewees have also arg ued that it

i ll ustrat es one of the core di fficulties

of hor izontal policy coor dination :

public servants are ultimat ely

ac countable to th eir min ist ers and do

not have much incentive to deliver on

cor porate obj ectives rel ating to gov-

er n ment - wi de int erests. When th ere

is a tension, cor porate obj ectives

become subvert ed by departmental

obj ectives .

F inally, to fulfil its man date, the CCS

has cre at ed a number of int er depart-

mental com m itt ees. The Deputy

M in ist ers Steer ing Com m itt ee on

C limate Change, co - cha ired by th e

deputy min ist ers of EC and NRCan, is

ultimat ely responsible for the overall

gover nance of climate change is sues .

W ith the exception of some cr ucial

per iods, such as the months preced-

ing rati fication of the K yoto Protocol ,

this st eer ing com m itt ee has met

infrequently to de al with hig h - l evel

policy decisions. The bulk of th e

policy and pr ogram work has been

han dl ed by the Climate Change

M anagement Com m itt ee, composed

of policy ADMs fr om the “core

departments” (EC, NRCan, DFAI T ,

PCO, and Finance) engaged in th e

c limate change file. For much of th e

per iod, ranging fr om the cre ation of

the CCS to Sum mer 2002, wh en PCO

pl ayed a lead role in the file aimed at

rati fication, this com m itt ee met

week ly to de al with policy and pr o-

gram is sues. Per iodically, the com m it-



t ee would also engage with oth er

departments with an int erest in

c limate change thr ough an en l arged

AD M - l evel com m itt ee (VanN i jnatt en

and MacD onald, 2003: 85). In addi-

tion to th ese central com m itt ees, th e

C CS also faci litat ed the cre ation of a

l arge number of more focused com-

m itt ees to de al with speci fic is sues ,

such as gover n ment com m un ication

or climate change rese arch. It is

thr ough this set of com m itt ees that

int er departmental coor dination

oc curs .

In recent ye ars, federal climat e

change policy has been cr iticiz ed for

sho wing insufficient pr ogress in

reducing GHG or even in developing a

coh erent national strat e gy. The gov-

er n ment failed to meet its non -

bin ding int er national com m itments

adopt ed in the pre -K yoto per iod an d

it now faces a sign i ficant chall enge to

meet the more ambitious com m it-

ment of K yoto. Moreover, even th e

current Prime Min ist er, Paul Martin ,

in his ye ar - end int erviews in 2003,

stat ed that, while he rema ined com-

m itt ed to the K yoto Protocol, th e

country sti ll lacked a “coh erent pl an ”

for impl ementing the agreement in

C anada. The stat ement har dly consti-

tut ed a ringing en dorsement of recent

c limate change policy. There is

un doubt edly a large set of fact ors

expl a in ing this state of aff a irs. Among

the more no table fact ors, th ere are

b o th the decision of our largest

trading partner, the US, not to rati fy

K yoto, and the sign i ficant opposition

to toug h er policies on GHG reduction

b o th of Alberta, whose economy is

m ost depen dent on the consumption

of fos sil fuel, and of a large se gment

of Canadian business. 

In addition to th ese fact ors, ineffec-

tive int er departmental coor dination

has also been bl amed for contr ibuting

to a less than optimal policy. For

example, in 2003, the Climate Change

A ction Network (CCAN), a coalition

of envir on mentalists and oth er organ-

izations supporting a more str ingent

c limate change policy, is sued a pa per

arg uing that int er departmental dis-

put es have hin dered the effectivenes s

of federal climate change polic y .

A c cor ding to the CCAN, the CCS lacks

the required author ity to force a reso-

l ution of th ese int er departmental ten-

sions, thus hin der ing the gover n-

ment’s ca pacity to develop an

adequate strat e gy. PCO, which has

re al author ity to coor dinate gover n-

ment - wi de in itiatives, does no t

a ppe ar to have pl ayed a sufficiently

active role in ensur ing appr opr iat e

coor dination. The sol ution, the CCAN

arg ues, would be to relocate the CCS

within PCO. Being part of PCO would

pr ovi de the new climate change sec-

retar iat with the author ity that it has

been lack ing. At the same time, th e

m ove would br ing to PCO a substan-

C a se Studies of Hori zo ntal Initiat i ve s  



tive expertise on climate change

policy that would allow it to become a

m ore effective br o ker am ong depart-

ments on this is sue .

M ost of the officials int erviewed for

this study mig ht not disagree with

th e as ses sment of the CCAN: th ey

certa in ly agreed that lack of sufficient

author ity had become a ser ious

impediment for int er departmental

coor dination by the CCS. Accor ding

to int erviewees, the com m itt ee str uc-

ture outlined ab ove, which represent-

ed the core of the CCS’s int er depart-

mental pr ocess, worked re asonably

well until the Fall of 2002. However ,

as the gover n ment appr oach ed a deci-

sion on rati fication, th ere was a need

to make har der decisions and to

re ach agreement am ong departments

on more sign i ficant me asures for

impl ementation. In this new hig h -

pres sure envir on ment, the lack of

author ity of the CCS emerged as a sig-

n i ficant we ak ness, and, in the wor ds

of one int erviewee, “the Secretar iat

s yst em st opped work ing.” In or der to

m ove the int er departmental pr oces s

along, PCO had to become more

involved, and in the Fall of 2002, it

became the re al convener of th e

policy AD M s’ meetings. The central

agency’s author ity had become a

neces sary tool for int er departmental

arbitrations; soft po wer was no

longer sufficient .

A no th er int erviewee held a sim i l ar

view but was more cr itical of PCO :

“The Secretar iat worked as well as

was pos sible consi der ing the di fficult

politics of the is sue. Where it failed, it

f a i l ed because it did not have the kin d

of author ity needed to force decisions

wh en the cr unch came. [...]. In my

view, PCO did not pr ovi de enoug h

support or leadership on the is sue

and we were left dr i fting for several

ye ars before rati fication. PCO re ally

got engaged in the pr ocess on ly wh en

the Prime Min ist er be gan to talk

ab out rati fication and, th en, things

had to move.” Accor ding to this int er-

viewee, the CCS model would not be

work able for the next phase of

c limate change policy, especially

consi der ing the political and financial

costs of the in itiatives that wi ll be

required. The gover n ment wi ll have to

consi der new gover nance options ,

eith er ask ing PCO to as sume gre at er

responsibi lities and leadership, pr o-

vi ding a clear man date and gre at er

author ity to one department to lead a

coh erent policy, or even think ing

ab out cre ating a re al executive agenc y

for climate change, th ereby follo wing

A ustralia’s exampl e .

A c cor ding to several int erviewees, th e

new levels of expen ditures enta i l ed by

the impl ementation of K yoto wi ll be

one of the key fact ors calling for a

new gover nance and ac countabi lity

m odel. As a rel atively modest organ i-
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zation without the author ity of a cen-

tral agency, the CCS would lack th e

ca pacity to br ing all the departments

receiving climate change fun ding to

ac count for th eir perfor mance

thr ough a com m on framework; with-

out this ca pacity, it would be quit e

di fficult for the CCS to ensure pr oper

int er departmental coor dination .

W hile several int erviewees spo ke pos-

itively of the new com m on results -

based management an d ac countabi li-

ty framework (RMAF) for climat e

change, developed with the as sistance

of TBS, some of th em also believed

that the contin ued involvement of

this central agency would be required

to make it work .

The chall enge posed by ac counting in

an int e grat ed man ner for such a large

hor izontal expen diture seems all th e

m ore evi dent since the Audit or

G eneral’s Office and th e

C om m is sioner on the Envir on ment

and Susta inable Development have

alre ady cr iticiz ed the CCS for its

ac countabi lity practices in th eir 2001

reports. In particul ar, despite the fact

that a joint RMAF had alre ady been

developed for the CCAF, th e

C om m is sioner of the Envir on ment

and Susta inable Development

denounced the fact that the reporting

to Par liament on climate change

rema ined fragment ed and bur ied in

the oth er infor mation pr ovi ded by th e

two departments thr ough th e

estimat es pr ocess. The CCS and th e

two departments, the Com m is sioner

suggest ed, should report in a more

consoli dat ed way to Par liament on

th eir activities un der the CCAF. In

th eir defence, the departments an d

the Secretar iat arg ued that “Tre asury

B oar d’s requirement to report by

business line and now by strat e gic

outcomes lim its the abi lity of both

departments to report the Fun d’ s

ac complishments in a compre h ensive

way” (Office of the Audit or General ,

2001: 5.218). In oth er wor ds, th e

ac countabi lity framework and TBS

re g ul ations cre at ed di fficulties for

pr oper ly ac counting to Par liament on

hor izontal pr oj ects. As we ent er th e

next phase of climate change polic y ,

TBS appe ars to be more involved in

ensur ing hor izontal reporting on

c limate change. Given the number ,

diversity and size of pr oj ects involved ,

th ese ac counting chall enges are likely

to become even gre at er .

F inally, in addition to the lim itations

of the int er departmental pr ocess at

the bure aucratic level, policy coor di-

nation at the political level has also

been a chall enge for climate change

policy. The hist or ical tensions

between NRCan and EC on this is sue

were reinforced in the 1990s by ten-

sions at the political level between th e

two min ist ers. Accor ding to int ervie-

wees, the two in divi duals had rath er

di fferent perspectives on envir on men-



tal matt ers, and on climate change in

particul ar. The fact that both min is-

t ers were fr om British Col umbia an d

that one of th em also act ed as politi-

cal min ist er for the pr ovince served to

cre ate an added de gree of competi-

tion between th em. This cont ext di d

not help with hig h - l evel ne go tiations

between the two lead departments .

A c cor ding to int erviewees, th e

involvement of oth er min ist ers also

pr oved di fficult at times. In 2000, in

or der to prepare th em for the deci-

sions which led to the cre ation of th e

G over n ment of Canada 2000 Action

P l an on Climate Change, the Prime

M in ist er cre at ed a Reference Group of

M in ist ers on Climate Change. The

m in ist er ial reference gr oup act ed as a

dedicat ed for um for hig h - l evel politi-

cal discus sions of climate change

is sues. This was not a for mal cabinet

com m itt ee, but rath er a work ing

gr oup of min ist ers with no decision -

mak ing author ity. For cabinet

a ppr oval, climate change in itiatives

sti ll had to go thr ough the Cabinet

C om m itt ee on the Econom ic Union .

The reference gr oup was lat er

repl aced by an ad hoc com m itt ee on

c limate change with some lim it ed

decision - mak ing author ity. However ,

this mechan ism for link ing the int er-

departmental pr ocess to the min ist e-

r ial level was not seen as particul ar ly

effective. As one int erviewee arg ued ,

“ the ad hoc com m itt ee on climat e

change was a Ban d -Aid and it di dn ’ t

work that well because it could no t

make the re al decisions. We had to

start all over aga in at the Com m itt ee

on the Econom ic Union . ”

Case Study : 
The Vancouver Agreemen t

In the recent an nals of hor izontal

management, the Vancouver

A greement (VA) (Canada, British

C ol umbia —V ancouver Urban

D evelopment Agreement 2000) is seen

as a post er chi ld for hor izontal

management. Involving 12 federal

departments, three pr ovincial depart-

ments, and several agencies of th e

C ity of Vancouver, it is re gar ded as a

pr ime example of effective hor izontal

management within and between

gover n ments in an area of pres sing

public concer n — urban poverty an d

decay. Announced on March 9, 2000,

the VA had its genesis in lengthy dis-

cus sions between the three gover n-

ments in 1999, a pr ocess that inc l ud-

ed consultations with the public. The

agreement was target ed pr imar i ly

t o ward the Vancouver Downt o wn

E astsi de, an area wh ere the is sues of

substance abuse, chi ld poverty, cr ime ,

homel es sness, dise ase (HIV an d

H epatitis C) and Abor iginal poverty

have all come togeth er to constitut e

one of the more intractable cases of

urban cr isis facing Canadian cities .
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A var iety of gover n ment agencies ,

ranging fr om HRDC to the Vancouver

police, had responsibi lities for one or

m ore of the ab ove - no t ed is sues or

th eir consequences .

The VA represent ed

a conscious effort to

work togeth er so as

to make the sum of

those separat e

efforts have a much

gre at er impact. As

th ere was to be no

new money put int o

this agreement ,

fun ds fr om existing

pr ograms were used ,

though it does

a ppe ar that West ern Econom ic

D iversi fication Canada (WD), one of

the three lead federal departments

( the oth er two were HRDC and Health

C anada), did contr ibute fun ding that

m ig ht not have been made ava i l abl e

in the absence of the agreement .

U n der pin n ing the VA was a strat e gy

with three components :

— C om m un ity health and safety

— E conom ic and social development

— C om m un ity ca pacity bui lding

To coor dinate the activities of th e

several departments and agencies in

rel ation to th ese three br oad obj ec-

tives, an ad m in istrative str ucture was

put in pl ace. This consist ed of a polic y

com m itt ee, a management com m it-

t ee and a set of pr oces ses designed to

engage the com m un ity directly in th e

setting of pr ior ities and the setting

and impl ementation of strat e gies an d

action pl ans. 

The policy com m itt ee

consists of the federal

m in ist er (WD), th e

pr ovincial min ist er

( C om m un ity ,

A b or iginal an d

W omen’s Services )

and the Mayor of th e

C ity of Vancouver, or

th eir designat es .

S ince the agreement

was signed all of th e

three or iginal com m itt ee members

have been repl aced as a result of

el ections and cabinet changes .

N oneth el ess, the current three incum-

bents have contin ued the com m it-

ment of th eir gover n ments. The

M anagement Com m itt ee consists of

n ine sen ior officials; three appoint ed

by each gover n ment, with the speci fic

pr oviso that one of the pr ovincial

del e gat es would be a representative

fr om the Vancouver Coastal Health

A uthor ity. The federal si de is repre-

sent ed by the three lead depart-

ments —WD, HRDC and Health

C anada. Of th ese three, WD has been

the most pr om inent pl ayer and likely

has as sumed the most active rol e ,

b o th in launching the agreement an d

l at er in managing it .

[the Va n co u ver Agre e m e nt] 

. . .  is re g a rded as a pri m e

example of effe c t i ve 

h o ri zo ntal management 

within and between

g ove rn m e nts in an area of

p ressing public co n ce rn —

urban pove rty and decay.



B elow the policy and management

com m itt ees is a coor dinating team

with a small secretar iat of seven staff ,

h e aded by an executive coor dinat or .

R adiating fr om the coor dinating

t e am are 14 task teams work ing in

are as ranging fr om Abor iginal youth

unemplo yment to com m un icable dis-

e ases. Each team consists of one of

the seven secretar iat staff acting as

f aci litat or pl us two lia ison persons

per gover n ment. 

It is at the level of the coor dinating

t e am and its 14 task teams that most

of the work un der the VA is

con duct ed. The policy and manage-

ment com m itt ees are less active. The

management com m itt ee, for exampl e ,

meets on ly bi - m onth ly. In both of

th ese com m itt ees one pr obl em has

been the frequent use of alt er nat es in

pl ace of the or iginal members, th ere-

by slo wing decision - mak ing an d

we aken ing contin uity. But while th e

coor dinating and task teams are most

actively involved in the management

of VA, th ere are pr obl ems here as well ,

rel ating ma in ly to the absence of

mechan isms for speedy decision -

mak ing. Participants in the task

t e ams frequently have to refer back to

th eir own departments for instr uc-

tions or appr ovals with respect to

business pl ans, for example. This is a

situation that frequently cr ops up in a

var iety of hor izontal settings and is

not un ique to the VA .

By and large, a lot of the task teams

l acked not so much the fiscal

resources as the neces sary author ities .

The management com m itt ee was of

on ly lim it ed as sistance in helping to

resolve a lot of th ese int er departmen-

tal di l em mas. It was also no t ed that

subsequent to the grants and contr i-

bution contr oversy in HRDC, local

officials in that department foun d

th emselves especially constra ined in

the way HRDC pr ograms and fun ding

could be ta i lored to fit the needs of

the VA. The ava i l abi lity of toolk its

and templ at es for hor izontal manage-

ment thr ough TBS and oth er sources

a ppe ars to have been of lim it ed use in

h elping to resolve the gr i dlock am ong

the task teams in de aling with con-

f licting departmental cr it er ia. It was

observed that th ese tools were no t

consi dered to be sufficiently ac ces si-

ble, user fr ien dly, or well kno wn. It

also appe ars that in some ways th e

pr obl ems were more fun damental :

that is, th ere was need for a culture

shi ft at departmental head quart ers

that would allow and encourage th e

use of such tools .

O ne sol ution could have been to give

the coor dinating team and secretar iat

an expan ded role with more author ity

and resources. One participant, ho w-

ever, no t ed an int eresting di l em ma: if

a coor dinating secretar iat had insuffi-

cient resources and author ity it

would likely not have the ca pacity to
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effect the neces sary coor dination ;

ho wever, if the secretar iat were given

m uch more staff, inc l uding staff with

sufficient sen ior ity to resolve some of

the block ages at a hig h er level, th en

the in itiative ran the danger of isol at-

ing itself fr om the participating

departments. In oth er wor ds th e

departments, believing that since th e

secretar iat and its ample staff were

tak ing care of pr obl ems as th ey ar ose ,

no longer needed to worry ab out

work ing hor izontally. 

S ome of the pr obl ems facing the VA

were int er nally generat ed. However ,

the largest pr obl em resi ded in de aling

with both departmental head quart ers

and central agencies in Ottawa. There

was a sense of a pr ofound discon nect

between the hor izontal nature of

pr oj ects on the gr ound and the pr o-

gram cr it er ia and requirements of

departments. In the case of HRDC, for

example, requests for fun ding support

had to be cast in ter ms of support for

the disabl ed or for youth, cr it er ia

which were oft en not suit ed to th e

speci fic charact er istics of the urban

popul ations the VA de alt with in th e

V ancouver Downt o wn Eastsi de. It

was no t ed that cabinet appr oval was

f a ir ly easi ly obta ined, largely because

in itially th ere was no incremental

fun ding attach ed to the VA .

N oneth el ess, it pr oved to be much

m ore di fficult than anticipat ed to use

existing departmental pr ogram fun ds

to support VA pr oj ects. One les son

a ppe ars to be, th erefore, that ter ms

and con ditions of existing pr ograms

do not easi ly lend th emselves to th e

f l exibi lity required to effectively

address the compl ex pr obl ems of

situations such as the Downt o wn

E astsi de in Vancouver .

In response to the query as to wh eth er

an in itiative such as the VA was ulti-

mat ely worthwhile, one participant

stat ed that in the final analysis it

could well be that the costs out-

weig h ed the benefits. The costs were

ma in ly as sociat ed with the consi der-

able time spent in the numer ous

meetings and ext en ded time frame

neces sary to ga in the neces sary

a ppr ovals fr om the di fferent depart-

ments. It was no t ed that many of th e

activities that took pl ace un der th e

r ubr ic of the VA would likely have

taken pl ace in any event .

F urth er m ore, pr ior to the VA th ere

was alre ady consi derable infor mal

coor dination between departments

and acr oss gover n ments. However ,

one key di fference made by the VA

was that a good portion of the fun d-

ing spent by WD on the in itiative

m ig ht not have been ava i l able in th e

absence of the VA. Even though th e

WD fun ding in question came fr om

existing pr ograms, local WD officials

had to persuade the department to

ac cept quite a di fferent defin ition of

econom ic development, an arg ument



that was ultimat ely ac cept ed because

the min ist er in charge of WD at th e

time was str ongly com m itt ed to

th e VA .

O ne of the pr obl ems rel ating to both

th e cost - benefit calcul us and th e

ac countabi lity framework concer ns

the di fficulty in me asur ing outcomes .

S ince most of the pr oj ects to dat e

have been rel atively small in scope, it

would be very di fficult to point to

instances of discer nable impr ovement

in con ditions in the Vancouver

D o wnt o wn Eastsi de. This is largely

due, it should be stres sed, to th e

many fact ors inf l uencing con ditions

in the area. It was suggest ed that th e

r igor ous application of a results -

based ac countabi lity framework

m ig ht show that over the three ye ars

of the VA rel atively little has changed .

On the oth er hand, the Downt o wn

E astsi de has lat ely been sho wing

signs of impr ovement, some of which

could be attr ibut ed to impr oved 

coor dination and coll ab oration

am ong the three levels of gover n-

ment — coor dination that has been

m uch strength ened thr ough the VA. 

In addition, the federal and pr ovincial

gover n ments have recently agreed to

com m it $10 million each to th e

V ancouver Agreement. This com m it-

ment ref l ects, in part, the di fficulties

gover n ments have had obta in ing an d

coor dinating incremental fun ding

fr om existing pr ograms for th e

D o wnt o wn Eastsi de. The $20 million

wi ll be applied to pr oj ects identi fied

as pr ior ities furth er to the Vancouver

A greement strat e gic pl an. The invest-

ment of this $20 million should

furth er impr ove con ditions in th e

D o wnt o wn Eastsi de .

F urth er m ore, th ere was much that is

in novative in the VA. WD br o ke new

gr ound, for example, by incor porating

a popul ation health model in its

a ppr oach to econom ic development ,

es sentially arg uing that before one

can talk of cre ating econom ic devel-

opment opportun ities the popul ation

in question needs to be sufficiently

h e althy to take advantage of those

opportun ities. In mak ing this arg u-

ment, ho wever, local WD officials

encount ered some resistance by

federal officials within and outsi de

WD. At the same time, the multi -

pr onged appr oach to addres sing th e

h e alth of those in the Downt o wn

E astsi de is also what secured the sup-

port of key officials in PCO responsi-

ble for social policy at the  time. The

suc cess in drawing a link between

econom ic development and popul a-

tion health was the result of local WD

officials champion ing the idea. As has

been made clear in oth er recent works

on hor izontal in itiatives, the role of

champions at var ious levels is cr itical

to the suc cess of such pr oj ects. 

 



A n a lysis: Up to the
Ta s k ?
O ur int erviews and our analysis of th e

cases ra ise a number of is sues. For

example, at fair ly fun damental levels ,

th ere appe ars to be a lack of tr ust in

the efficacy of ava i l able tools, in th e

support and gui dance fr om th e

centre, and in th e ca pacity of th e

basic ac countabi lity framework to

take appr opr iate recogn ition of hor i-

zontal work. It suggests that th e

federal gover n ment may not be

wholly up to the task of de aling with

hor izontal is sues. 

In the follo wing section, we consi der

such is sues in gre at er detail. 

Catalysts and Champions 

As in previous studies of hor izontal

management, our int erviews and case

studies hig h lig ht ed the importance of

champions as catalysts — people in

departments and agencies ca pable of

and wi lling to take the lead and help

susta in coll ab orative efforts. The

importance of having a str ong deputy

m in ist er com m itt ed to gre at er hor i-

zontal coor dination was mentioned

in several int erviews. In the case of

the Vancouver Agreement, the rol e

pl ayed by key officials at West er n

E conom ic Diversi fication Canada

( WD), in keeping the in itiative going

and br inging the participating agen-

cies togeth er, was clear ly identi fied as

an important fact or. The wi llingnes s

and abi lity of those officials to advo-

cate and defend a “popul ation health

a ppr oach” to urban development, an

a ppr oach bett er suit ed to rally th e

di fferent participants ar ound com-

m on obj ectives, even aga inst th e

dom inant culture of WD, was also

present ed as an important mark of

l e adership on this file. With respect to

the Urban Abor iginal Strat e gy (UAS )

case, several int erviewees also men-

tioned the important contr ibution of

a few key officials both, at the nation-

al level, within the PCO Federal

I nt er locut or for Métis and Non - S tatus

I n dians Division and, at the local

l evel, the re gional departmental heads

involved in local urban Abor iginal

strat e gies .

The inj ection of direct fun ding at

cr ucial stages was also certa in ly

important. The money ava i l abl e

un der the Climate Change Action

F und was one of the incentives that

fost ered gre at er int er departmental

coll ab oration thr ough the Climat e

C hange Secretar iat. In the case of th e

V ancouver Agreement, financial
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support fr om WD was a cr itical fact or

l e ading to a for mal agreement am ong

the three levels of gover n ment. The

UAS re ally on ly became viable wh en

the Febr uary 2003 budget pr ovi ded it

with direct fun ding of $25 m i llion .

W hat needs to be un derscored, ho w-

ever, is the coinci dence of a number

of catalysts involved in moving hor i-

zontal in itiatives along. In the case of

the UAS, for example, this was ac com-

plish ed not on ly by the fun ding, dr ive

and pres sure on the part of the UAS

S ecretar iat, but also thr ough th e

report tabl ed by the Task Force on

the Coor dination of Federal Activities

in the Regions. This report recom-

men ded the support of a number of

pi lot pr oj ects and the UAS pr ovi ded

an ide al ve hicle for that pur pose. 

F inally, we should also mention some

of the fact ors that are not neces sar i ly

con ducive to tr igger ing coll ab oration

between departments. In the case of

N R C an and EC, for example, ac cept-

ance of the importance of tak ing

action on climate change may

actually have incre ased the tensions

between the two departments .

H or izontal coor dination oft en me ans

departments intr uding on each

o th er’s policy space, which can th en

l e ad to resentment and more

competition. Thus, while a number of

f act ors can ac count for the in itiation

and suc ces sful conc l usion of hor izon-

tal pr oj ects, a slig htly di fferent combi-

nation of those same fact ors could

have di fferent consequences. Since

personality and leadership, in particu-

l ar, pl ay such a cr itical role, and since

the ch em istry preva i ling between

in divi duals can make or bre ak any

given in itiative, the outcome in such

cases is hig h ly var iabl e .

Costs and Benefits 

D ur ing our int erviews, we asked

public servants to descr ibe th e

pr ocess that led th em to att empt to

put in pl ace more ext ensive mecha-

n isms and pr oces ses of hor izontal

coor dination than those supposed by

the nor mal cabinet decision - mak ing

pr ocess. In particul ar, we asked

wh eth er the decision to work more

hor izontally was dr iven by a careful

as ses sment of the po t ential costs an d

benefits as sociat ed with doing so .

G enerally, while everyone ack no wl-

edged that hor izontal management

b ore costs that were oft en un der-

estimat ed, respon dents were quit e

rel uctant to think ab out hor izontal

management in cost - benefit ter ms .

F irst, the idea of a cost - benefit

calcul us, even very br oadly defined ,

was largely dism is sed as ide alistic an d

unrepresentative of what ha ppens in

practice. Accor ding to many int ervie-

wees, the neces sity for gre at er hor i-

zontal coor dination is largely dictat ed

 



by the nature of the policy pr obl em .

By th eir very nature, some is sues ,

such as urban re generation ,

impr oving the social con ditions of

A b or iginal people living in cities or

fig hting climate change, make more

ext ensive int er departmental coor di-

nation an absol ute requirement for

effective gover n ment int ervention .

D epartments or central agencies

come to believe that, without effective

int er departmental coor dination, it

wi ll not be pos sible to achieve sign i fi-

cant results. Effectiveness, no t

efficiency, is the pr ime dr iver .

O ne int erviewee also stres sed that in

certa in cases, substantial hor izontal

coor dination can be a political neces-

sity. For some policy pr oposals, “you

require more ext ensive for ms of int er-

departmental coll ab-

oration an d

consultation with

o th er departments

than what would be

typical for wr iting a

mem oran dum to

cabinet. Oth erwise ,

you are seen as

pl aying into someone

else’s turf and you

would get blocked at cabinet by th e

o th er departments that have a stake

in what you are doing.” In this sense ,

the decision to engage in more ext en-

sive hor izontal pr oces ses does no t

result fr om a careful consi deration of

the benefits or the costs enta i l ed; it is

simply consi dered to be the on ly

re asonable course of action to achieve

m ore sign i ficant results in those

compl ex fi l es .

H o wever, cabinet and central

agencies, especially the Privy Counci l

O ffice, are seen or pr ove to be key

catalysts in in itiating hor izontal in i-

tiatives. Despite a br oad consensus

that the nature of some policy is sues

deman ds a hor izontal appr oach, th e

organ izational culture and the man-

agement frameworks are not seen as

being con ducive to ext ensive int er de-

partmental coor dination. In practice ,

the author ity of cabinet and central

agencies oft en rema ins cr ucial

for pr ompting people into action an d

keeping the pr ocess going .

F inally, an additional

f act or that militat es

aga inst any ser ious

att empt at a cost -

benefit calcul us is th e

sh eer di fficulty of

me asur ing many of

the costs and benefits

as sociat ed with more

coll ab orative

practices. As an int erviewee involved

in the UAS arg ued: “How do you

me asure the val ue of having a

bett er work ing rel ationship with

th e pr ovinces and Abor iginal

organ izations as a result of getting
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W h at needs to be undersco re d ,

h ow e ve r, is the co i n ci d e n ce 

of a number of cat a ly s t s

i nvo lved in moving hor i zo nt a l

i n i t i at i ves along. 



our act togeth er? How do you

compare that with what mig ht have

been if the departments would simply

contin ue to do th eir own thing? How

would you re ally deci de if the added

time and efforts of work ing more

t ogeth er is worth it? At some point, I

think that you have to believe in th e

val ue of a more coll ab orative

a ppr oach and invest in mak ing it

ha ppen. [...] There is no doubt that

th ere are siz e able cost savings for th e

gover n ment in spen ding pr ogram

m oney in a more coor dinat ed way .

T h ere is less duplication. By pooling

your money, you can have a bigger

impact on some pr oj ects than if you

spre ad it too thin ly. But can you re ally

show this in advance ? ”

W h en questioned in more deta i l

ab out the po t ential costs of hor izon-

tal coor dination, most int erviewees

i denti fied as the ma in cost the time

that had to be invest ed in long ser ies

of meetings and discus sions. As one

int erviewee put it, “You get more

buy - in, more credibi lity and support

for your policy but, on the oth er han d ,

you ’ ve wast ed a lot of time before

anything gets done.” Ano th er one

stat ed, “You hear a lot of people who

don’t have much to contr ibute. The

ma in cost is wast ed time . ”

W hile most agreed that hor izontal

pr oces ses were oft en time - consum-

ing, th ere was disagreement on

wh eth er the time invest ed was gener-

ally worth it. As suggest ed by the pre-

vious discus sion, most int erviewees

expres sed the view that bett er coor di-

nation would ultimat ely yield more

effective policy int erventions. For

example, one int erviewee arg ued that ,

generally, the time invest ed at th e

be gin n ing of the pr ocess for people to

l e arn to tr ust each oth er and un der-

stand oth er departments’ viewpoints

t en ds to yield important benefits

do wn the road thr ough bett er

pr ograms and policies. In fact, this

respon dent emphasiz ed the fact that

people tend to expect quick results

while me an ingful coll ab oration

am ong many organ izations on very

compl ex is sues is bound to require a

long pr oces s .

O th er int erviewees, ho wever, were

m ore concer ned ab out the costs of

hor izontal management. “Despite all

the talk ab out hor izontal manage-

ment, the incentives for departments

to work acr oss departmental boun d-

ar ies are not gre at. It’s a lot more

time, more hassle, and your position

gets di l ut ed because you have to com-

pr om ise with the oth er guys. I’m no t

sure that it’s always worth it,” sa i d

one int erviewee. Ano th er one made a

sim i l ar case: “I think th ere is too

m uch emphasis on hor izontality .

O ft en, it is just a ‘talkfest.’ At the en d

of the day, you haven’t ac complish ed

m uch. Too many departments that
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have little be ar ing on the bott om line

get to be invit ed at the table. I think

that we should focus on what I call

‘ lig ht hor izontality’: we should

pr oceed on ly with

those in itiatives that

are focused an d

pr obl em - dr iven. Not

everyone is invit ed at

the table. Only those

who care to get

involved and who

need to be th ere. For

the rest, it oft en en ds

up to be a waste of

time for little action .

H or izontality just to hear everyone is

not worth it.” Finally, one int ervie-

wee, referr ing to the development of

the Vancouver Agreement, expl a ined :

“At one point, it str uck me that th e

costs and fr ustrations of doing this

outweig h ed the benefits. It is likely

that the three gover n ments would

have delivered many of the same

pr ograms for roug h ly the same

am ount of money. The on ly di fference

is that WD would likely not have put

in the extra money it gave because of

the for mal agreement.” Overall, sever-

al int erviews sho wed that the del ays

and fr ustrations make many partici-

pants wary of str iving for gre at er

coor dination .

The need to compr om ise on what one

may think to be the best policy is

ano th er po t ential cost ra ised by some

of the int erviewees. One public

servant who was involved in th e

development of the Innovation

S trat e gy gave the example of th e

divergent views of

HRDC an d

I m m igration Canada

on what needed to be

done on im m igration

policy to contr ibut e

to in novation an d

pr oductivity. Whi l e

HRDC viewed th e

socio - econom ic

int e gration of

im m igrants once

arr ived in Canada as the pr ior ity

is sue, Immigration Canada insist ed

on the need to contin ue to emphasiz e

int er national recr uitment efforts .

A c cor ding to our int erviewee, HRDC

finally yielded to Immigration

C anada’s view in or der to get its 

buy - in but felt that this part of th e

strat e gy was poorer as a result .

Tools and Resour ces

W ith respect to the ava i l abi lity an d

useful ness of tools to helping public

servants practice hor izontal manage-

ment, many int erviewees were also

cr itical. Over the past few ye ars both

C CMD and TBS have pr oduced gui des

such as M anaging Col laborative

A rrangements: A Guide for Regional

M anagers ( O ttawa 2003), which offer

g ui dance and templ at es on topics

While most agreed that

h o ri zo ntal pro ce s ses were ofte n

t i m e -consuming, there wa s

d i s a g re e m e nt on whether the

time inve s ted was genera l ly

wo rth it. 



such as financial arrangements, com-

m un ication strat e gies and the docu-

menting of coll ab orative arrange-

ments. However, some int erviewees

arg ued that, while the tools exist, th ey

are not well kno wn to most managers

and that many managers are rel uc-

tant to use th em. Accor ding to one

int erviewee, “some tools are ava i l abl e

but th ere are not many, certa in ly no t

enough.” Several int erviewees also

suggest ed that much work rema ins to

be done to make the tools tr uly ac ces-

sible to managers. One int erviewee

arg ued that the toolk its for hor izontal

management appe ar useful but that

th ey are not sufficiently kno wn or suf-

ficiently user fr ien dly for managers

t o make ext ensive use of th em. The

int erviewee also gave as an exampl e

the development of a com m on web-

site for a client gr oup that required

the preparation of five separate busi-

ness pl ans, one for each participating

department. Clear ly, this respon dent

suggest ed, th ere rema ins much work

to be done to dis sem inate ava i l abl e

t ools and encourage th eir use in hor i-

zontal pr oj ects .

The recent exper ience of the UAS

dem onstration pr oj ects also pr ovi des

some evi dence of this pr obl em. In

or der to prepare an int er im report on

th ese pr oj ects for the Clerk, the PCO

division leading the strat e gy int er-

viewed close to forty managers fr om

t en di fferent departments involved in

those three local urban Abor iginal

strat e gies. When asked ab out th e

ac ces sibi lity and appr opr iat eness of

existing tools for hor izontal manage-

ment, more than three - quart ers of

th em said that the tools were no t

ac ces sible. There was sign i ficant

support for more workshops offered

by TBS and sim i l ar agencies to

ensure that managers are aware of

existing t ools .

In addition to the question of th eir

ava i l abi lity, cr iticism was also aimed

at the adequacy of existing tools. One

int erviewee arg ued: “I think that th e

report of the Task Force on th e

C oor dination of Federal Activities in

the Regions was a bit mis l e ading on

this is sue [of ava i l abi lity of tools]. It

seemed to suggest that culture is th e

ma in pr obl em. Yes, it’s tr ue that

many of the tools exist but to move

fr om talk to action can be a pr obl em .

S ome of the things that can be done

end up being more complicat ed than

th ey should be.” The consultations

h eld recently with managers involved

in the UAS dem onstration pr oj ects

h e ard sim i l ar viewpoints. Many man-

agers int erviewed suggest ed that

work should be done on impr oving

the existing tools and that, more

importantly, th ere is a need for

simpli fying the existing pr oces ses .

The joint Urban Abor iginal Strat e gy

T er ms and Con ditions for grants an d
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contr ibution fun ding seem to offer a

good example of the di fficulties of

developing and impl ementing new

t ools. While int erviewees present ed

the new pr o t ocol as a sign i ficant st ep

forward that would faci litate th e

pooling of money and simpli fy th e

joint fun ding of com m un ity pr oj ects ,

th ey also clear ly in dicat ed that th e

pr ocess for developing this mecha-

n ism, in coll ab oration with th e

T re asury Board Secretar iat, “was long

and di fficult....” “We were first told

that it could not be done. Then, wh en

we insist ed, we slo wly worked to

make it ha ppen. But it was a bit like

pulling teeth,” said one of our int er-

viewees. Ano th er int erviewee shared

th ese views, adding: “I think that it

made a di fference that our min ist er

and the Prime Min ist er were soli dly

be hind us to make this ha ppen . ”

M oreover, the end result may also

pr ove to be rel atively compl ex for

departmental managers to operate. In

or der to preserve the pr oper lines of

ac countabi lity, the fun ded organ iza-

tion wi ll have to respect on ly the UAS

t er ms and con ditions and subm it just

one final report, contr ibuting depart-

ments, ho wever, wi ll each have to

review the final report and ac count

for the results linked to th eir portion

of fun ding thr ough th eir pl ans an d

pr ior ities reporting pr ocess. Aga in ,

while the cre ation of the com m on

UAS ter ms and con ditions are seen as

a very pr om ising development for

impr oving hor izontal coor dination on

urban Abor iginal policy, exper ience

sho ws that the practical di fficulties in

impl ementing such tools require

substantial investments in time an d

resources as well as en dur ing

com m itment .

On the is sue of resources, several

int erviewees have stres sed the need to

allow for appr opr iate resources for

the coor dination of hor izontal in itia-

tives. For example, wh en a large num-

ber of departments are involved th e

costs as sociat ed with the coll ection

and distr ibution of infor mation an d

the organ ization of events, while no t

exces sive, can be substantial and are

oft en un derestimat ed. However, one

int erviewee as sociat ed with th e

V ancouver Agreement case also

ra ised the pos sibi lity of a di l em ma

with respect to the fun ding of a large

secretar iat. There is a danger, it was

point ed out, that, wh en a hor izontal

file becomes the responsibi lity of a

rel atively large and well -resourced

secretar iat, coll ab orating departments

wi ll disengage fr om the pr oces s

because of the belief that a new hor i-

zontal organ ization has taken respon-

sibi lity for this dimension of th eir

policy pr obl em. 

The Role of Central Agencies

The case analysis has confir med th e

important role that must be pl ayed by

central agencies in generating an d



 

susta in ing more ext ensive int er de-

partmental coor dination on hor izon-

tal policy fi l es. The predom inant cul-

ture of the public service as well as

the ac countabi lity framework in pl ace

does not pr ovi de an organ izational

envir on ment that is con ducive to

ext ensive int er departmental coor di-

nation and coll ab oration .

C onsequently, even in the presence of

good wi ll by some of the key depart-

mental officials, the active int erven-

tion of central agencies is generally

perceived to be es sential. Central

agencies must pl ay th eir role on at

l e ast two levels. They have a key rol e

in establishing hor izontal in itiatives ,

and th ey should also offer direct

as sistance to the coll ab oration an d

coor dination pr oces ses .

C entral Agencies as Catalysts of

H or izontal Initiatives

W ithout neces sar i ly rej ecting th e

arg ument that at the th eoretical level

some policy is sues require more

ext ensive coor dination by th eir very

nature, several int erviewees preferred

to emphasize the key role pl ayed by

central agencies. As one int erviewee

observed, “Let’s be honest, the ma in

re ason people engage in hor izontal

work is because th ey are told to do so

by th eir bos ses, and the deputies an d

the as sistant deputies th emselves get

the signal fr om the centre ”. Ano th er

int erviewee arg ued that, despite th e

official rhet or ic and the clear signals

com ing fr om the Clerk and some

deputy min ist ers, th ere rema ins a fair

de gree of cyn icism and scepticism

ab out hor izontal management in th e

federal public service. “I would arg ue

that most people do not think that

the executive level is ser ious ab out it .

The attitude is that it is ‘flavour - of -

th e - m onth’ stuff and that it wi ll soon

go away, that th ere is no ser ious

expectation at the top that you have

to do it. I think that, un l ess th ere is

some kind of ‘big bang,’ some more

drastic me asure to send the signal

that this is ser ious, we won’t be

mak ing sign i ficant pr ogres s . ”

C erta in ly, the cases exam ined for this

study serve to hig h lig ht the det er m i-

nant role pl ayed by central agencies ,

the Privy Council Office in particul ar ,

in setting hor izontal in itiatives in

m o tion. For example, despite th e

neces sity of a hor izontal appr oach to

in novation policy, the more ext ensive

att empts at int er departmental coor-

dination were clear ly the result of th e

P r ivy Council Office exercising its

author ity to tell HRDC and Industry

C anada to work togeth er and with

o th er departments. Sim i l ar ly, in th e

case of the Urban Abor iginal Strat e gy ,

the or iginal impetus came directly

fr om min ist ers and, in the most

recent phase, the direct involvement

of the Clerk in br inging departments

to work togeth er was seen as an

important el ement of th e pr oces s .



In fact, even beyond the in itial stages ,

m ost int erviewees have stres sed th e

cr ucial leadership role that must be

pl ayed by central agencies for ext en-

sive int er departmental coor dination

to suc ceed. One int er-

viewee put it this

way: “We can invit e

o th er departments to

com ment on our pol-

icy pr oposals an d

invite th eir views on

what needs to be

done. But, in the en d ,

m ost hor izontal work

wi ll me an that har d

choices wi ll have to

be made ab out what

is author iz ed or support ed and what

wi ll go forward. The departments

can not make th ese choices th em-

selves. Central agencies have to be

involved because th ey have th e

author ity to force some sort of resol u-

tion.” Ano th er one arg ued that

“ str ong leadership fr om central

agencies is cr ucial and a str ong

deputy can also make a big di ffer-

ence.” An int erviewee fr om th e

T re asury Board Secretar iat also

un derscored the key role pl ayed by

central agencies. Recounting th e

development of a hor izontal in itiative

that this respon dent found to be suc-

ces sful, the int erviewee point ed out

that the lead department relied on

TBS to help coor dinate the int er de-

partmental discus sions because with-

out this some departments would

simply refuse to coll ab orate. On th e

c limate change file, one int erviewee

point ed out that Envir on ment

C anada and Natural Resources

C anada had

di fficulty exercising

l e adership because

“ th ey were just line

departments like

everyb ody else . ”

The Centre’s Capacity

to Coor dinat e

W hile th ere was

wi de agreement that

central agencies had

an important role to pl ay in int er de-

partmental coor dination, th ere was

l ess agreement on the nature of th eir

r ole and th eir abi lity to perform it. In

f act, in some of our case studies ,

int erviewees were quite cr itical of th e

perfor mance of central agencies. One

int erviewee was particul ar ly cr itical of

th e P r ivy Council Office’s appr oach to

hor izontal coor dination, descr ibing it

in this way: “It is, ‘we expect depart-

ments to do [hor izontal coor dina-

tion]. In the end, in the final analysis ,

if we think that you di dn’t do a good

job, we ’ ll [cancel your pr oj ect].’ But

th ey don’t actively help you to do it . ”

A no th er int erviewee, referr ing to th e

development of the Innovation

S trat e gy, laid a lot of the bl ame for

the di fficulties exper ienced on th e

P r ivy Council Office and th e

A n a lysis: Up to the Ta s k ?  
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D epartment of Finance: “Dur ing th e

actual work, we felt an al m ost total

absence of support and leadership

fr om the centre. [...] Finance and PCO

m ig ht have been concer ned that th e

strat e gy was tur n ing into a wish list

but th ey did not do anything to allo w

it to ha ppen oth erwise . ”

A sign i ficant part of the discus sion

ar ound the role of central agencies

concer ned th eir ca pacity to coor di-

nate as well as the distinction

between the pr ocess and substance of

hor izontal coor dination. Some of our

int erviewees fr om the line depart-

ments arg ued that the central agen-

cies could not do a good job at more

ext ensive policy and pr ogram coor di-

nation un l ess th ey agreed to be more

involved with the substance of is sues .

As one int erviewee put it, “To be

effective at mediating between

departments in policy debat es, or to

chall enge th em on how best to coor-

dinate th eir policies, or even to pl ay

an arbitration function, I think that

you have to be able to engage depart-

ments in a sign i ficant way on th e

substance. The Privy Council Office or

the Tre asury Board Secretar iat oft en

don’t want to get th eir han ds dirty

with the substance or simply do no t

have the ca pacity to do so.” He lat er

went on to say: “I think that the cen-

tral agencies should sel ect a few

is sues, which the gover n ment consi d-

ers top pr ior ities, and on which th ey

want to push for more ext ensive hor i-

zontal coor dination. And th en th ey

should invest in ac quir ing the ca paci-

ty to get more deeply involved in th e

substantive debat es. They would

pr obably have to borrow people fr om

the departments with the expertise or

get help fr om outsi de. But if th ey had

m ore ca pacity to de al with the sub-

stance, th ey would also br ing more

val ue to the coor dination pr oces s . ”

The lim it ed ca pacity of the Privy

C ouncil Office for substantive coor di-

nation was also apparent in the case

of the Urban Abor iginal Strat e gy. As

point ed out in the previous section ,

aft er the cabinet appr oval of the strat-

e gy in 1997, it soon became apparent

to the UAS secretar iat that th ey would

l ack the ca pacity to effectively coor di-

nate speci fic urban strat e gies. Their

l ack of organ izational presence in th e

re gions made th em turn to the federal

re gional counci ls, which, whi l e

pr ovi ding important for ums for

discus sions, were also lack ing th e

required resources to coor dinate. As a

result, both in the first per iod of th e

UAS and in the case of the more

recent pi lot pr oj ects, PCO had to

designate West ern Econom ic

D iversi fication and HRDC as lead

departments. Moreover, the ear ly

ye ars of the UAS seem to suggest that

the author ity of a PCO secretar iat was

not sufficient in generating adequat e

coor dination on the gr ound. The lack

 



of dedicat ed fun ding appe ared as a

we ak ness of the strat e gy. In the sec-

ond phase of the UAS, the Federal

I nt er locut or for Métis and Non - S tatus

I n dians division of the PCO wi ll use

the dedicat ed fun ding grant ed by

cabinet to entice departments to col-

l ab orate on joint pr oj ects in the con-

t ext of the di fferent urban strat e gies .

The UAS money wi ll mostly consti-

tute seed fun ding and many pr oj ects

wi ll require departments to con-

tr ibute additional fun ds out of th eir

o wn budgets for the re alization of

sel ect ed pr oj ects. Overall, the changes

in the appr oach of the UAS appe ar to

be dr iven largely by concer ns over th e

l ack of ca pacity .

I nt erviewees also point ed out on a

few oc casions that cabinet and th e

central agencies were too transac-

tions - based in th eir outlook. “Cabinet

com m itt ees es sentially de al in trans-

actions. They de al with speci fic

requests with a poor un derstan ding

of how the pr oposed departmental

pr ogram wi ll int eract with oth er

existing pr ograms to deliver larger

com m on pr ior ities. Mem oran da to

cabinet make pas sing references to

the Speech fr om the Thr one an d

int er departmental consultations but

th ere is no ser ious consi deration of

coh erent int er departmental strat e gies

to deliver on key gover n ment obj ec-

tives,” said one public servant fr om a

central agency. In the same line of

arg ument, ano th er int erviewee fr om a

line department stat ed: “Quit e

frank ly, PCO pl ays a chall enge func-

tion that is not forwar d - loo k ing . ”

A no th er sen ior - l evel public servant

arg ued that the on ly time that th e

P r ivy Council Office seems more

effective in int er departmental coor di-

nation is wh en the gover n ment faces

a cr isis and th ere is a need for a coor-

dinat ed response. On the ongoing

fi l es and the longer - t erm obj ectives ,

the ca pacity to coor dinate seemed to

be lack ing .

O verall, the discus sion with int ervie-

wees ab out the role of the central

agencies and th eir ca pacity to coor di-

nate hig h lig ht ed the fact that, whi l e

th eir author ity is generally consi dered

as a key dr iver of hor izontal manage-

ment, the man ner in which this

author ity is deplo yed has so far no t

achieved the level of int er departmen-

tal coor dination expect ed on some of

the salient hor izontal policy is sues

f acing the country. With respect to

o th er key resources, such as the pr o-

vision of fun ding, organ izational

ca pacity and expertise, the central

agencies, especially the Privy Counci l

O ffice, were oft en seen as lack ing. 

Accountability

O ur int erviews suggest that cultural

barr iers and ac countabi lity practices

are both contr ibuting to current

A n a lysis: Up to the Ta s k ?  



di fficulties. Most of our int erviewees

believe that the traditional vertical

lines of ac countabi lity cre ate an envi-

r on ment that is detr imental to hor i-

zontal work. Even wh en ad m in istra-

tive sol utions are ava i l able to ensure

that coll ab orative en de avours respect

ac countabi lity requirements, tradi-

tional practices reinforce the view

that public servants are es sentially

ac countable for th eir own departmen-

tal lines of business. As one int ervie-

wee arg ued, “People simply don ’ t

have a cor porate view in the public

service. There is no sense that you

should pay much att ention, let alone

expand consi derable energy, to con-

tr ibute to what is ha ppen ing beyon d

your own pr ograms. The ac counta-

bi lity frameworks do not cre at e

incentives to do this . ”

W hile recogn izing the importance of

the traditional lines of ac countabi lity ,

and that it would be di fficult an d

pr obl ematic to change th em, some

int erviewees arg ued that more could

be done to encourage ac countabi lity

for hor izontal results. Referr ing to th e

practices of the Alberta gover n ment ,

two int erviewees emphasiz ed th e

need for explicitly inc l uding hor izon-

tal obj ectives in executives’ perfor m-

ance contracts, mak ing achievement

of results a me an ingful con dition for

receiving part of th eir rem uneration .

The designation of a lead department

for every hor izontal in itiative was also

seen as an es sential, even if lim it ed ,

st ep that needs to be taken in or der

to instil a gre at er me asure of ac count-

abi lity for th ese in itiatives. However ,

it was also emphasiz ed that such

responsibi lity must be ac compan ied

by the allocation of adequat e

resources for the development an d

impl ementation of hor izontal in itia-

tives. Adequate author ity an d

resources are tied to ac countabi lity

for results .

It should not be sur pr ising that, with

respect to de aling with the con-

stra ints of the preval ent ac countabi li-

ty framework, the central agencies

were oft en seen as contr ibuting to

some of the di fficulties. In the wor ds

of one int erviewee, “The Tre asury

B oard Secretar iat sti ll offers a lot of

resistance. We all talk ab out the need

for hor izontal management but, wh en

it is time for action, th ere are always a

lot of re asons why it can not be done .

T h ere is a lot of rigi dity; we need

m ore flexibi lity in our think ing . ”

A no th er int erviewee, involved in th e

V ancouver Agreement case, also

decr ied the fact  that the departments

were receiving mixed signals fr om

TBS. While the Secretar iat’s division

responsible for the federal re gional

counci ls was quite supportive of

coll ab orative arrangements an d

encouraged more flexibi lity in

ac countabi lity practices, oth er divi-

sions of TBS insist ed on very tig ht

 



con ditions in the use of fun ding .

S everal int erviewees also mentioned

the impact of the HRDC grants an d

contr ibutions contr oversies as a chi ll-

ing fact or contr ibuting to a narr o w

and rigid int er pretation of ac counta-

bi lity rul es both at

the TBS and in th e

line departments .

W hile many int ervie-

wees were cr itical of

the Tre asury Boar d

S ecretar iat, some of

th em also believed

that TBS was

incre asingly con-

scious of the need to

do bett er in helping

f aci litate int er depart-

mental coor dination

of policies. Certa in ly ,

in the past ye ar, the TBS has sho wn a

sign i ficant level of int erest in hor i-

zontal management and has launch ed

some in itiatives in this area. Over th e

course of the ye ar, it launch ed four

hor izontal spen ding reviews in are as

such as bio t ech nology and public

secur ity, in or der to as sess the de gree

to which pr ogram spen ding could be

bett er coor dinat ed in those sect ors .

The Secretar iat is also con ducting

data - gath er ing exercises in or der to

impr ove the infor mation ava i l able for

decision mak ing in some hor izontal

policy fi l es, such as wat er manage-

ment and pr o t ection. In particul ar ,

this data gath er ing wi ll serve to as sist

the work of the Coor dinating

C om m itt ee of Deputy Min ist ers on

the Envir on ment and Susta inabl e

D evelopment, in part in response to

cr iticism by the Com m is sioner that

such infor mation was l ack ing .

F inally, and per ha ps

m ost importantly ,

TBS is pl aying a

gre at er role in th e

active coor dination

of some hor izontal

policy fi l es. As we

saw in the case

descr iption, TBS is

pl aying a sign i ficant

r ole in as sisting in

the coor dination of

int er departmental

efforts on climat e

change. Thr ough a

ser ies of int er departmental meetings ,

the Secretar iat is helping develop a

com m on strat e gy for ensur ing

ac countabi lity for results on this fi l e .

In particul ar, it is seek ing to re ach

consensus on com m on defin itions of

results and to develop an int e grat ed

reporting strat e gy .

T h ese efforts are particul ar ly impor-

tant. As no t ed ear lier, the Climat e

C hange Secretar iat incurred th e

cr iticism of both the Audit or General

and the Com m is sioner of th e

E nvir on ment an d S usta inabl e

D evelopment in 2001 for what was

consi dered to be ineffective ac counta-
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bi lity practices. The same ye ar, th e

C om m is sioner of the Envir on ment

and Susta inable Development also

compl a ined that the reporting to

P ar liament on climate change was

fragment ed and bur ied in the oth er

infor mation pr ovi ded by the two

departments thr ough the estimat es

pr ocess. The departments and th e

S ecretar iat, the Com m is sioner

suggest ed, should report in a consoli-

dat ed way to Par liament on th e

C limate Change Action Fund. The

S ecretar iat in turn arg ued that th e

ac countabi lity framework and TBS

re g ul ations cre at es di fficulties for

pr oper ly ac counting to Par liament on

hor izontal pr oj ects .

The Tre asury Board Secretar iat is also

pl aying a more active role with

respect to the Agr iculture Polic y

F ramework (AGF), in this case as sist-

ing Agr iculture and Agr i -F ood

C anada (AAFC), the lead department ,

in coor dinating this in itiative. The

AGF is a hor izontal in itiative involv-

ing several departments with some

impact on agr iculture and for which 

A gr iculture and Agr i -F ood Canada

has been allocat ed dedicat ed fun ding .

The department is responsible for

directing the fun ding to oth er depart-

ments in the cont ext of this gover n-

ment - wi de strat e gy. TBS’s as sistance

is direct ed toward mak ing sure that

participating departments dem on-

strate pr ogress toward th eir agreed

obj ectives in or der to keep receiving

th eir fun ding un der the hor izontal

in itiative. As one int erviewee put it ,

“It helps keeping the departments’

feet to the fire with respect to sho w-

ing results and we br ing more author-

ity in this respect than Agr iculture ,

which wi ll be consi dered by oth ers as

j ust ano th er line department . ”

In the case of both climate change

and the agr icultural framework, th e

S ecretar iat is pl aying a more active

r ole than in the past in the coor dina-

tion of hor izontal fi l es. As one TBS

official observed, “I think that this is a

major shi ft in practice — it is a more

active role and it’s a larger scale of

efforts . ”
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Le s sons and
Re co m m e n d at i o n s
The major th eme ar ising fr om our

review of the four hor izontal in itia-

tives, and particul ar ly dur ing th e

course of our int erviews with those

involved in th ese exercises, is the cr u-

cial role being pl ayed, or that should

be pl ayed, by central agencies. A com-

m on sentiment is that agencies such

as PCO and TBS pl ay a cr itical role in

in itiating hor izontal pr oj ects, in arbi-

trating between participating depart-

ments wh en th ey run into di fficulties ,

in setting up the str uctures that allo w

departments to work togeth er, and in

det er m in ing the sha pe of th e

final result. 

It is br oadly recogn iz ed that an

agency such as PCO is responsible for ,

and has a legitimate role in, opera-

tionalizing the gover n ment’s polic y

agen da. This agen da, which incre as-

ingly encompas ses is sues of a hor i-

zontal nature, is given effect in th e

form of speci fic man dat es an d

requests for two or more departments

to work togeth er to achieve outcomes

in th ese hor izontal policy doma ins ,

wh eth er it be climate change or in no-

vation. It is also recogn iz ed that TBS ,

for instance, has a responsibi lity for

ensur ing the int e gr ity and pr obity of

the gover n ment’s financial manage-

ment syst em. 

At the same time, th ere is concer n

expres sed that once in itiat ed, agen-

cies such as PCO lack the ca pacity to

manage, support or mon it or th ese

hor izontal in itiatives. Among oth er

things, it was no t ed that PCO appe ars

to lack the ca pacity to engage depart-

ments on the substance of is sues in

any sign i ficant way and that cabinet

and cabinet com m itt ees tend to be

t oo transactions - based in th eir out-

look. The absence of support an d

g ui dance on the one hand, an d

sudden int ervention on the oth er — as

people in both Industry and HRDC

c l a imed ha ppened in the case of th e

I n novation Strat e gy wh en PCO ter m i-

nat ed the int er departmental

pr oces s — were seen by participants in

b o th departments as ill ustrative of

the contradict ory and arbitrary

be haviour of central agencies with

respect to hor izontal management

and policy is sues. In br ief, th ere are

sign i ficant questions centred ar oun d

th e nature of leadership exercised by

central agencies. And while th ere are

un doubt edly oth er important fact ors

at pl ay, th ese questions of central

l e adership ra ise concer ns ab out th e



 

G over n ment of C anada’s overall

ca pacity to de al effectively with hor i-

zontal is sues .

T h ese sentiments and speci fic com-

pl a ints suggest a need for a major

revamping of the rol e

of PCO and TBS

wh en work ing with

hor izontal is sues. At

the same time, ho w-

ever, th ere is more

than a gra in of tr uth

in the com ment

made by one in divi d-

ual in TBS, namely

that th ere is a

pr oc livity on the part

of line departments

to see the central

agencies as th e

source of all pr obl ems, that it is all

t oo easy to shi ft the bl ame for th e

inabi lity of some departments to

work togeth er onto the central agen-

cies. Furth er m ore, th ere is the point

that, as coor dinating agencies, th ere

are distinct lim its on the ext ent to

which central agencies can ac quire

and manage the substantive expertise

required to make me an ingful int er-

ventions on var ious hor izontal fi l es .

O fficials in TBS no t ed, for exampl e ,

that it would be al m ost impos sible to

ensure that th eir sen ior people are

actively involved in the myr iad of

int er departmental com m itt ee meet-

ings tak ing pl ace on any given day .

T h ey may well have analysts present

at such meetings, but th ey would no t

be in a position to make decisions ;

typically th ey can on ly report back to

th eir super iors in TBS. For TBS to

have the ca pacity to involve itself

m ore deeply in th e

management an d

decision - mak ing of

hor izontal com m it-

t ees would require

the doubling or

tr ipling of its sen ior

staff, with all th e

costs and manage-

ment pr obl ems that

such an incre ase

would entail. 

F inally, as suggest ed

by com ments ab out

coll ective decision mak ing by min is-

t ers, it is clear that the restr ict ed ,

even awkward, role of central agen-

cies ultimat ely ref l ects the di l em mas

f aced by the political executive ,

speci fically cabinet and cabinet com-

m itt ees, in han dling hor izontal agen-

das. In at least two of the cases exam-

ined in this study it was clear that

th ere were ser ious conf licts between

m in ist ers on the obj ectives, manage-

ment and ownership of hor izontal

pr oj ects. And in the case of com-

pl a ints that departments were no t

being fully cooperative or were

unwi lling to support particul ar in itia-

tives, some of this  be haviour may

The major theme arising 

f rom our re view of the four 

h o ri zo ntal initiat i ve s, and

p a rt i c u la r ly during the co u r se 

of our inte rviews with those

i nvo lved in these exe rci se s, is

the crucial role being played, 

or that should be played, by

ce nt ral agencies. 



well ref l ect the preferences of min is-

t ers, cabinet and per ha ps also the leg-

is l ature. In oth er wor ds, it could be

arg ued that in the absence of not on ly

political support but also political

l e adership, th ere is on ly so much that

PCO, for example, can do to support

hor izontal in itiatives. 

Lessons

T h ere are two types of les sons we can

draw: overall les sons coll ectively

a pplicable to hor izontal in itiatives

generally; and les sons applicable to

central agencies. 

G eneral

To be gin with the general les sons, th e

first point to un derscore is that

work ing hor izontally is an enor m ous-

ly deman ding activity. It deman ds

time, especially staff time, and adds

consi derably to the pa per bur den an d

reporting requirements. However

neces sary it may be to address hor i-

zontal is sues deemed cr ucial to th e

gover n ment’s agen da, no organ iza-

tion or set of agencies should embark

on hor izontal en de avours without

think ing thr ough carefully the impli-

cations and costs. Typically gover n-

ments use hor izontal me ans to tack l e

is sues in the absence of alt er native

me ans. It is very rare that gover n-

ments have the luxury of compar ing

the costs and benefits of using a

hor izontal appr oach as opposed to a

non - hor izontal appr oach (i.e., having

a single department or agency take

responsibi lity). Rath er, and incre as-

ingly so, an is sue such as homel es s-

ness or global war m ing is seen as

sufficiently compelling that a number

of departments are asked to work

cooperatively to tackle the pr obl ems

at hand. This is not to say that cost -

benefit consi derations are absent. It

is sti ll important to ask wh eth er

th e costs enta i l ed by the pr oj ect ulti-

mat ely result in benefits worth hav-

ing. Thus one of our fin dings is that

generally th ere is a ten dency to

un derestimate costs, particul ar ly

those as sociat ed with staff time an d

the impact on oth er pr ograms an d

pr oj ects, which may suffer fr om th e

l ack of att ention. While TBS, for

example, has pr oduced gui des an d

“ l es sons lear ned” (e.g., C anada 2003a)

to sm oo th the way for future pr oj ects ,

all hor izontal pr oj ects have th eir own

un ique compl exities. And while th ere

are now pr o t ocols in pl ace to allo w

for the int er departmental pooling of

fun ds or the pr oduction of a singl e

report, th ere are sti ll for m i dabl e

hur dl es and pa per bur dens, such as

reports and mon ies that need to be

reviewed or ac count ed for not by one

but by several departments. 

W hile the current refra in is that

departments and agencies need to

think hor izontally all of the time, we

would inst e ad recom mend that

Le s sons and Re co m m e n d at i o n s  



 

hor izontal arrangements be ent ered

into on ly aft er careful thoug ht and an

estimate of the costs involved. The

int ent here is not to discourage hor i-

zontal en de avours but to as sess th e

opportun ities, or the need for th em ,

carefully and to pl an on a var iety

of contingencies —

inc l uding del ayed

time - lines and awk-

ward compr om ises —

so that the likeli hood

of a suc ces sful con-

c l usion is much

gre at er. At the same

time, while an

as ses sment of th e

costs and benefits is

neces sary, in most

hor izontal pr oj ects

th ere wi ll be ser ious

me asurement pr obl ems. Consi derabl e

f l exibi lity on how one me asures out-

comes and costs, particul ar ly the for-

mer, is al m ost man dat ory. In at least

three of the case studies the partici-

pants hig h lig ht ed the pr obl ems

involved in fin ding adequate me as-

ures and how some val ued out-

comes — impr oved work ing rel ation-

ships with pr ovincial gover n ments ,

for exampl e — do not lend th emselves

to direct me asurement .

The second les son is that the man-

agement of policy and operations

always involves a careful bal ancing of

competing int erests and obj ectives .

F urth er m ore, authors ranging fr om

A ucoin to Wildavsky have long point-

ed out the paradoxical nature of orga-

n izational activities wh ere any action

is bound to elicit a host of unantici-

pat ed re actions and wh ere develop-

ments or sol utions may well be

count er - intuitive

( A ucoin 1990;

W i ldavsky 1979).

T his applies per ha ps

even more so to th e

area of hor izontal

management. 

In the case of th e

V ancouver

A greement th ere was

the di l em ma of ma in-

ta in ing a bal ance

between having a

secretar iat sufficiently well resourced

to function pr oper ly, yet at the same

time be sufficiently low key so as no t

to lull participating departments int o

think ing th ey no longer had a direct

responsibi lity for work ing

hor izontally. As no t ed ear lier, a

str ong com m itment to a hor izontal

pr oj ect in the form of a well -

resourced secretar iat may well act as

a disincentive for departments to

work hor izontally. 

In the case of the Climate Change

A ction Plan and Climate Change

S ecretar iat, convergence on the need

for action on this is sue between th e

To summari ze, at least two

myths ought to be dispelled:

t h at hori zo ntality will me a n

s avings in both time and

m o n e y, and that hor i zo nt a l i t y

wo r ks best when there is 

co nve r g e n ce between 

d e p a rt m e nt s .
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two pr imary departments — N R C an

and Envir on ment — in basic val ues

and prem ises actually contr ibut ed to

gre at er tension between the two

departments. Envir on ment in partic-

ul ar felt that NRCan was encr oaching

on its turf; that NRCan was tak ing

over responsibi lities, which rig htfully

belonged to EC. The les son here is

that seem ing convergence may make

cooperation more rath er than les s

di fficult and that strat e gies deplo yed

in a cooperative rel ationship need

t o take th ese kin ds of dynam ics

int o ac count. 

To sum mar ize, at least two myths

oug ht to be dispell ed: that hor izontal-

ity wi ll me an savings in both time

and money, and that hor izontality

works best wh en th ere is convergence

between departments. Our fin dings

in dicate that for large - scale pr oj ects ,

work ing hor izontally oft en requires

additional fun ding, an d that depart-

ments work ing in the same polic y

space may well engage in competition

rath er than co - operation .

C entral Agencies

W ith respect to central agencies, it is

c l e ar that th eir presence is required in

all phases of a hor izontal in itiative ,

wh eth er it be in setting out the basic

framework, in itiation, impl ementa-

tion, ongoing support or mon it or ing .

In all hor izontal arrangements it is

extremely rare that all partners are or

rema in as equal participants thr oug h

the li fe cycle of such an arrangement .

T ypically, one department takes th e

l e ad or becomes the dom inant pl ayer

or ma in champion in the pr oj ect. In

the case of the Vancouver Agreement

this was clear ly West ern Econom ic

D iversi fication. The homel ess in itia-

tive, a case not exam ined here but one

frequently cit ed as a suc cess st ory ,

has been managed al m ost exc l usively

by HRDC. In the case of the Climat e

C hange Secretar iat, its author ity

a ppe ars to be hig h ly circumscr ibed ,

with contr ols over pr ogram m ing an d

impl ementation fir m ly in the han ds

of the two ma in departments —

N R C an and EC. Simply having a

department tak ing the lead or pr i-

mary responsibi lity, ho wever, may be

insufficient. More oft en than not th e

support and, ab ove all, the author ity

of central agencies may be required .

We no t ed the example of Agr iculture

and Agr i -F ood Canada. This depart-

ment is responsible for directing

fun ding to oth er departments for

agr iculture -rel at ed in itiatives as a

me ans of impl ementing a gover n-

ment - wi de strat e gy in this are a .

H o wever, AAFC’s author ity alone was

not sufficient to keep oth er depart-

ments’ “feet to the fire.” Tre asury

B oard Secretar iat pl ays the cr ucial

r ole of ensur ing that departments

dem onstrate pr ogress towar ds stat ed

obj ectives in or der to receive furth er

fun ding. We also no t ed the rol e

pl ayed by TBS in coor dinating depart-

mental efforts on climate change ,



pr imar i ly in helping to develop an

a ppr opr iate ac countabi lity frame-

work. And while the role of PCO was

cr iticiz ed for its int erventions on th e

I n novation Strat e gy, the PMO was at

the same time cit ed for its pr ompt

and “substantive and useful” input

into the pr ocess. The role of the di f-

ferent central agencies var ies consi d-

erably, of course. But th ere is littl e

doubt that th eir presence can be

pr oductive if not absol ut ely required .

The question becomes what form that

r ole should take .

Recommendations

C entral Agencies

H ere we wi ll focus pr imar i ly on PCO ,

since it is the agency responsible for

in itiating and pr ovi ding the man-

dat es for major hor izontal in itiatives .

In the case of TBS, its current in itia-

tives on hor izontal policy fi l es — in th e

are as of expen diture reviews an d

impr oving infor mation ava i l able to

decision makers, inc l uding par lia-

mentar ians — directly de al with some

of the concer ns ra ised in con nection

with its support for hor izontal

management. On the whole, while th e

deman ds and expectations of line

departments for more flexibi lity an d

support on the part of central agen-

cies on hor izontal is sues may be unre-

alistic, it does seem that central agen-

cies wi ll need to take gre at er

o wnership of and responsibi lity for

the results of hor izontal in itiatives. It

is not fully sufficient to say that th ey

wi ll be held ac countable on ly for th e

coor dinating efforts, leaving responsi-

bi lity for the actual outcomes to th e

line departments. It can be arg ued

that man date, framework, gui dance

and coor dination all have a distinct

be ar ing on outcomes. 

A s sum ing the need for a gre at er rol e

for central agencies, particul ar ly PCO ,

th ere are three are as wh ere impr ove-

ments could be made for the more

effective han dling of hor izontal fi l es :

man date, author ity and reporting ,

and ongoing support. In spelling out

the man date on any given in itiative ,

th ere oug ht to be more detail on what

departments are expect ed to do, par-

ticul ar ly on substance and deliver-

abl es. A man date lett er, for exampl e ,

can spell out the author ity with which

departments, or new str uctures

speci fically designed to manage th e

hor izontal in itiative, are to be

en do wed. Then th ere is the area of

author ity and report. The example of

the CCS, wh ere the head of th e

secretar iat report ed to both deputies

and, at the same time, was not re ally

fully pl ugged into the management

t e am of eith er department, was seen

as a we ak link in the climate change

in itiative. Ser ious consi deration

should be given to secretar iats headed

by officials at the deputy min ist er ial

l evel and, furth er, having such

 



officials report directly to the Clerk .

S uch arrangements would need to be

lim it ed in number — per ha ps no more

than three or four at any one time —

and reserved for those hor izontal

is sues deemed to be cr ucial to th e

gover n ment’s agen da. The use of UK -

style cabinet office un its to han dl e

“ joined - up actions” is a furth er pos si-

bi lity, eith er in pl ace of or in addition

to dedicat ed secretar iats separat e

fr om PCO. These un its are responsi-

ble for managing not on ly the efforts

of line departments but also th e

m in ist er ial com m itt ees responsibl e

for the “joined - up” are as in question

( M ar inetto 2003). 

W ith respect to ongoing support ,

th ere would appe ar to be three are as :

policy substance, financial and man-

agement pr ocedures and ac countabi l-

ity frameworks. While th ere are defi-

n ite lim its on the am ount of polic y

expertise that agencies such as PCO ,

P MO and TBS can br ing to be ar on

compl ex hor izontal is sues, th ere is a

sense that central agencies oug ht to

be more engaged in the substance of

is sues, not just at the be gin n ing but

thr oug hout the pr ocess. Furth er m ore ,

this engagement would need to

inc l ude the min ist ers of the depart-

ments or agencies in question .

W ithout th eir un derstan ding an d

support of, and com m itment to, th e

substantive obj ectives of hor izontal

in itiatives, the exercises in question

r un the danger of becom ing a division

of spoi ls between departments in

support of pr imar i ly departmental

goals. At the same time, it is clear

that virtually all the hor izontal in itia-

tives had additional financial

resources put into th em and that

th ese resources were used to entice

departments to participate. TBS, for

example, may want to be more strat e-

gic on the tim ing and rel e ase of

fun ding to ensure that pr ogress is

being made or obj ectives met consis-

t ent with the br oader obj ectives of th e

hor izontal in itiative. On the matt er of

ac countabi lity frameworks, th ere is a

contin uing need to reduce the pa per

bur den and reconcile hor izontal an d

vertical reporting requirements both

on the direct participants involved in

managing a hor izontal pr oj ect an d

the sponsor ing departments. There

may be something to be said for

having hor izontal reports and busi-

ness pl ans reviewed, as ses sed or

a ppr oved by a single entity as distinct

fr om all the sponsor ing departments. 

F inally, th ere may also be need for a

change in management style on th e

part of central agencies. Hor izontal

in itiatives are very much ab out man-

aging int er depen dent networks an d

coalitions involving not on ly int er nal

gover n ment act ors but also ext er nal

partners and gover n ments. Under

th ese con ditions, traditional com-

mand and contr ol syst ems may be of
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lim it ed uti lity. Inst e ad, those at th e

t op may wish to rely more on the use

of in direct me asures, especially th e

use of financial incentives, contin ual

m on it or ing, and ongoing consulta-

tion and engagement. Certa in ly one of

the me asures worth no ting is one

mentioned by a number of peopl e

int erviewed for this study, namely ,

the need to incor porate much more

explicitly in perfor mance reviews an d

agreements the expectation that

deputy min ist ers dem onstrate th eir

ca pacity to suc ces sfully manage an d

pr omote hor izontal in itiatives. Whi l e

it is claimed that deputies are no w

j udged much more syst ematically on

th eir perfor mance on hor izontal fi l es ,

this expectation is currently no t

spell ed out in executive management

agreements .

L ine Departments

L ine departments engaged in hor i-

zontal is sues are the ones most likely

to be affect ed by the “pulling aga inst

gravity ph enomenon,” that is, the ver-

tical reporting and ac countabi lity

requirements that tend to be th e

norm in all departments and agencies

( B akvis 2002). The pres sure is most

likely to be felt not at the top but at

the middle levels of operational man-

agement and cor porate services. As

well, am ong those actually involved in

hor izontal pr oj ects, it is perceived

that it is at the middle levels

of departments wh ere the block ages

are most acute. There is a sense that

in most departments hor izontality is

not taken very ser ious ly at the opera-

tional level. There are four are as

wh ere impr ovements could be made. 

F irst, th ere must be contin uing devel-

opment of ac countabi lity re gimes

that faci litate hor izontal practices

between departments, an area wh ere

TBS clear ly is in a position to pl ay a

positive role. Second, as with central

agencies in the case of large - scal e

pr oj ects, departments need to be

strat e gic in choosing what hor izontal

is sues th ey wish to embrace or incor-

porate in th eir policy and pr ogram

pl an n ing, given that such is sues are

m ore deman ding of staff time an d

wi ll require more resources. Third, in

the area of human resources, th ere

oug ht to be more emphasis on

recr uiting those with an aptitude for

hor izontal work coupl ed with a recog-

n ition that, especially at the be gin-

n ing stages of hor izontal pr oj ects, it is

oft en those with an entrepreneur ial

f l a ir and some imagination who do

best. More mature stages of such

pr oj ects require those with a tal ent

for cre ating a stable base coupl ed

with good financial management

sk i lls to ensure the long - t erm viabi lity

of the pr oj ect in question. Overall ,

th ere needs to be more emphasis on

bui lding human and str uctural

ca pacity, such as the development of

ne go tiation and mediation sk i lls to

h elp in de alings with oth er depart-

ments and central agencies. 

 



F ourth, departments mig ht consi der

the cre ation of special un its that are

tasked with supporting hor izontal

in itiatives un dertaken by the depart-

ment — support in the form of tra in-

ing or as sistance in the use of hor i-

zontal tools and mechan isms ,

tra in ing in best prac-

tices, or as sistance in

cre ating a hor izontal

framework for th e

pr oj ect in question —

as well as helping to

cre ate a departmen-

tal climate or culture

m ore wi lling to

ent erta in hor izontal

sol utions. With

respect to the latt er ,

one cr itical function

is to educate th e

department as a whole on the dual

nature of ac countabi lity —that in

addition to being responsible for

meeting the requirements of th e

department’s ac countabi lity frame-

work, th ere are also br oader gover n-

ment - wi de cor porate responsibi lities ,

of which one important component is

the abi lity to work hor izontally .

F urth er m ore, just as in the case of

deputies, job expectations and th e

pr ospects for pr om o tion need to be

linked directly to the need to sho w

wi llingness and a ca pacity to

suc ces sfully manage hor izontal

in itiatives .

O verall

The most palpable fin ding in our

study rel at es to the tension between

line departments and central agencies

over the impl ementation and man-

agement of hor izontal in itiatives .

R econci ling the two si des or mak ing

recom men dations for

recasting th eir

respective rol es an d

responsibi lities is no

e asy task. Even with

the adoption of some

of the suggestions

made ab ove — for

example, more spe-

ci fic and concret e

man date lett ers — we

suspect that th ere

wi ll contin ue to be

suspicions between

the two, if on ly because th ere is in h er-

ently an adversar ial component in th e

rel ationship, such as the chall enge

function that PCO, for example, per-

for ms with respect to all departmen-

tal pr oposals. 

O ne recom men dation is that both

si des engage in a mutual exploration

of rol es and responsibi lities with th e

a im of ga in ing bett er un derstan ding

of each oth er’s perspectives and th e

development of impr oved pr ocedures

and pr o t ocols for han dling di fferences

between th em. Such a discus sion

should take pl ace in a neutral
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The most palpable finding in

our study re lates to the

te n s i o n between line

d e p a rt m e nts and ce nt ra l

a g e n cies over the

i m p l e m e nt ation and

m a n a g e m e nt of hori zo nt a l

i n i t i at i ves. 



envir on ment con ducive to stim ul at-

ing constr uctive dialog ue. A ven ue

such as a retre at or a ser ies of retre ats

m oderat ed by an outsi de third party

would be one such pos sibi lity. The

speci fic topics to be covered mig ht

inc l ude: expectations as to leadership

and resources pr ovi ded by central

agencies, pr o t ocols for str uctur ing

man dat es and han dling disput es

between the two si des, a review of

cases wh ere th ere are evi dent pr ob-

l ems, str uctures that could conceiv-

ably be set up within PCO and TBS

for the management of hor izontal in i-

tiatives, and ways to impr ove

com m un ications between min ist ers

and th eir staffs and between the rel e-

vant cabinet com m itt ees, central

agencies and departments. Such an

exercise oug ht to be preceded by

data - gath er ing on some speci fic

points, the forem ost one being th e

hor izontal “tools” and th eir putative

uti lity and ac ces sibi lity, or lack th ere-

of. A s yst ematic survey cover ing th e

past two ye ars on actual exper iences

in using th ese tools, th eir lim itations

and the results, would serve as a 

useful empir ical back dr op for discus-

sions. Sim i l ar ly, concrete data on th e

n umber and changing nature of poli-

cy fi l es (are th ere actually more hor i-

zontal fi l es now than th ere were a

decade ago?) and expen ditures on

hor izontal in itiatives would also

be important. 

W ith luck, the result of th ese discus-

sion ses sions as sketch ed ab ove wi ll

be concrete recom men dations that

could be impl ement ed in rel atively

short or der an d ac complish ed with-

out ext ensive machinery of gover n-

ment changes. Also, with luck, th ere

is a good chance that th ese recom-

men dations wi ll bui ld upon some of

the more recent in novations that TBS ,

for example, has intr oduced, such as

the hor izontal expen diture review

pr ocess. As with any institutional an d

pr ocedural changes, it is important

that th ey be revisit ed within a speci-

fied per iod of time in or der to see

wh eth er th ey did in fact constitut e

impr ovements over what was in

pl ace before .

 



Co n c l u s i o n
G iven the nature of cont emporary

policy is sues and deman ds fr om th e

public, gover n ments, and the depart-

ments an d agencies work ing within

th em, incre asingly have little choice

but to work hor izontally. At the same

time, while the Gover n ment of

C anada has ac cum ul at ed consi der-

able exper ience in de aling with a host

of hor izontal policy and operational

fi l es, many of the public servants

int erviewed for this study who were

involved in some of th ese fi l es

expres sed ser ious reservations ab out

the ca pacity of the syst em to de al

with hor izontal is sues in an effective

man ner. By “effective,” the partici-

pants had in mind adequate support ,

consist ent and good quality gui dance

and dialog ue on the substance of

is sues, and, ab ove all, str ong leader-

ship. The awkward nature of the gov-

er n ment’s ac countabi lity frame-

work — which fails to give adequat e

recogn ition to the dual nature of

ac countabi lity, cor porate as well as

departmental — was also cit ed as an

impediment to being able to work in

a flexible and expeditious man ner on

hor izontal is sues. 

To be suc ces sful in impl ementing

hor izontal in itiatives requires consci-

entious effort and com m itment at all

l evels of the federal gover n ment ,

inc l uding re gional federal counci ls ,

departmental head quart ers as well as

central agencies. Given the cr ucial

r ole pl ayed by central agencies in

managing the overall cor porat e

framework, setting out incentives an d

cre ating a supportive climate for pr o-

m o ting the gover n ment’s pr ior ities, a

str ong com m itment on th eir part is

especially important. Ultimat ely ,

ho wever, it requires the com m itment

of those at the very top — m in ist ers ,

m in ist ers of state and not least th e

P r ime Min ist er himself. It is the polit-

ical executive, ab ove all, which is

responsible for pr ovi ding leadership

and the requisite direction to central

agencies and line departments .

Co n c l u s i o n  
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Appendix 

Methodology

At the core of our exam ination of

current hor izontal practices in th e

G over n ment of Canada are four case

studies. These cases —the Innovation

S trat e gy, the Urban Abor iginal

S trat e gy (UAS), the Climate Change

S ecretar iat, and the Vancouver

A greement — were chosen aft er

discus sions with participants in

sem inars organ iz ed by the Canadian

C entre for Management Development

( C CMD), academ ics and sen ior offi-

cials in central agencies. The cases

sel ect ed can be seen as representative

of the gover n ment’s focus on a num-

ber of key hor izontal is sues which are

of a sign i ficant scale and ill ustrative

of the pr obl ems and suc ces ses of hor-

izontal work at present. Once th e

cases had been identi fied, appr oach es

were made to sen ior officials who

were eith er directly involved or closely

as sociat ed with the hor izontal

in itiatives in question. The peopl e

int erviewed were chosen pr imar i ly for

th eir kno wl edge of the in itiatives

ga ined thr ough th eir own direct

involvement in th em. We also int er-

viewed officials in two central agen-

cies —the Privy Council Office (PCO )

and the Tre asury Board Secretar iat

( TBS), both in rel ation to th ese four

case studies and on rel at ed is sues ,

inc l uding exampl es of oth er cases

with which th ey were fam i liar .

C onsist ent with the focus on hor izon-

tal rel ations within the Gover n ment

of Canada, the int erviewees were all

federal emplo yees. The total number

of people int erviewed was 21. The

bulk of int erviews took pl ace fr om

J une to November 2003 inc l usive, with

additional follo w - up int erviews in

F ebr uary 2004. Those int erviewed do

not in any sense represent a statisti-

cal sample of the popul ation involved

in all hor izontal pr oj ects of th e

federal gover n ment of Canada .

R ath er, th ey should be seen as in di-

vi duals best positioned to pr ovi de

infor mation on the int er nal work ings

of the teams involved in th ese partic-

ul ar in itiatives, and on rel ations

between th ese teams, line depart-

ments and central agencies .

The int erview sch edul es consist ed of

sem i - str uctured questions designed

to elicit both infor mation and analyti-

cal com ments on the is sue are as

no t ed ab ove, such as the cost an d

benefits of hor izontality, ac countabi l-

ity requirements, the instr uments ,

t empl at es and tools used, and th e

exper iences concer n ing coll ab oration

between partners. The int erviews
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were confi dential and not for attr ibu-

tion. One third of the int erviews were

con duct ed jointly, with the rema in der

done separat ely by the two authors .

In wr iting up the four cases, in addi-

tion to the int erview mat er ial we also

relied on documentary evi dence in

the form of reports and as ses sments

con duct ed both int er nally and by

agencies such as the Office of th e

A udit or General, and academ ic work

de aling directly with the departments

or cases involved. Drafts of the four

cases were th en sent for com ment, in

m ost cases to those or iginally int er-

viewed but also to a number of peopl e

f am i liar with the cases but not part of

the or iginal pool of int erviewees .

I n divi duals were asked pr imar i ly to

ch eck the case mat er ial for ac curac y ,

recogn izing that th ere would be some

divergence in views and int er preta -

tion between di fferent int erviewees .

A draft of the pa per, inc l uding th e

four case studies and our in itial

analysis, but without the les sons an d

recom men dations, was present ed at a

sem inar organ iz ed by CCMD in

N ovember, att en ded by both public

servants and academ ics. The authors

also present ed the same draft at a

small er ses sion at the Tre asury Boar d

S ecretar iat. Com ments received fr om

participants in both ses sions were

h elpful in mak ing revisions an d

crafting the final section de aling with

l es sons and recom men dations. As

well, the authors received wr itt en

com ments fr om two anonym ous

academ ics and fr om a number of

o th er reviewers. These com ments

were used to correct err ors and as a

g ui de in mak ing the final revisions .
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Practical Resources for Working
Horizontally

The Gover n ment of Canada has a
website on re gional coor dination .
T his site pr ovi des lear n ing
resources, infor mation on rewar ds ,
val uable links, numer ous refer-
ences, and two gui des for work ing
hor izontally :

— M anaging Col laborative
A rrangements: A Guide for
R egional Managers

— TBS Guide on the Development
of Results - B ased Management
and Accountability
F rameworks for Hor i zontal
I nitiatives

S ee http : / / www . tbs - sct . gc . ca / rc - cr /

The F inal Report of the Task Force
on the Coordination of Federal
A ctivities in the Regions, ( J une 25,
2002) pr ovi des practical recom-
men dations to impr ove re gional
hor izontal coor dination. 
S ee http : / / www . tbs - sct . gc . ca / rc - cr /
task _ force _ report / in dex _ e . asp

The Canada School of Public
S ervice (CSPS) has a number of
documents on its website that
address the is sues of hor izontality
and coor dination. They inc l ude
the federal gover n ment’s 1996
T ask Force Report on Managing
H or i zontal Policy Issues and two

“ how-to” tools that can be foun d
at http : / / www . mySCHOOL -
m onECOLE . gc . ca ca :

— U sing Hor i zontal Tools to Work
A cross Boundar ies: Lessons
L earned and Signposts for
S uccess

— M oving from the Hero ic to the
E ver yday: Lessons Learned from
L eading Hor i zontal Projects

CSPS also offers courses that
address hor izontality, inc l uding
L e ading Policy and Leading
S ervice Innovation. Check 
the CSPS web site for 
re gistration infor mation at
http : / / www . mySCHOOL -
m onECOLE . gc . ca .

An e-lear n ing course on
hor izontality can be found 
at C ampusdirect at
http : / / www . campusdirect . gc . ca
Y ou wi ll want to click on
“ C atalog ue,” th en th e
“ O rgan izational Envir on ment , ”
and th en “A b out the Public
S ervice.” The course is call ed
“ H or izontal Management.” 

The Ontar io gover n ment has
rel e ased two documents on
work ing hor izontally :

— P artnership Strategy for
H or i zontal Initiatives — P artner
W orkbo ok, April 2003 

— P artnership Strategy for
H or i zontal Initiatives — P artner
F ramework, April 2003
T h ese documents are for

 



l e aders who in itiate and man-
age cr os s - organ izational part-
nerships. They pr ovi de an
a ppr oach and a ser ies of tools
for identi fying, engaging an d
managing service delivery part-
nerships. See http : / / www . ic cs -
isac . org / eng / pubs . htm 
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“This publication provides a long 

overdue qualitative analysis of the

management and accountability

issues surrounding horizontal policy

and program initiatives in the federal

government. It challenges the view

that horizontality is the most effective

and inevitable method for improving

policy and program development and

delivery, particularly on crosscutting

issues involving multiple stakeholders.”

Cynthia Williams, 
Assistant Deputy Minister, 

Social Development Canada

“This is a fine piece of scholarly

research that should be very helpful to

both practitioners and academics. 

The conclusions are sound and flow

smoothly and logically from the case

studies and analysis. The cases are

well done and provide a very effective

way of explaining the several dimen-

sions of horizontality.”

Ken Kernaghan, 
Professor of Political Science 

and Management, 
Brock University

“Horizontal policy development has,

for the most part, been rightly

preached and wrongly practised for

several years at the federal level.

These important case studies provide

very useful insights for practitioners

on what works and what doesn’t. The

publication also points to the need for

more than regular sermonizing at the

most senior levels of the public service,

and to put in place management tools

that reward horizontal outcomes in

the broad public interest rather than

more parochial outcomes in the

departmental interest.” 

Andrei Sulzenko, 
Senior Assistant Deputy Minister, 

Industry Canada
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