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INTRODUCTION

The complexity of contemporary socid problems creates sgnificant chalenges for the
adminigration and coordination of public interventionsin many fields of activity. Many priority
aress of government policy, ranging from drug addiction and population helth, ecologicaly
sustainable development and homelessness to regiona socio-economic development, require
the design and implementation of complex intervention Srategiesinvolving amultiplicity of
government departments, different levels of government and even organizations from different
sectors of society in order to be effective. However, past experience has shown that traditional
buresucratic sructures, relying on an advanced divison of |abour, issue-pecific departments
and hierarchica (verticd) lines of authority and accountability, are making the coordination of
these cross-cutting (horizontd) interventions difficult for contemporary adminigtrationsin most
democratic countries. This Situation isincreasngly leading public adminigtrations to examine how
they can better ded with horizontal issues at the managerid and policy levels.

The objective of this study isto examine the evolving role thet federa regiond councilsplay in
the management of horizonta issues in the Public Service of Canada. While federa councils
have been in place for many years, they have become more indtitutiondized in the past few
years and they are becoming more active across arange of manageria and policy initigtivesin
the regions. At the same time, as the Canadian government is seeking to promote more effective
horizontal management in the formulation and ddivery of public services, there seemsto be
growing expectations about the potential contribution of the federd councils on this front. How
are the councils positioned to meet such expectations? What makes them effective forums for
working horizontaly in the public service? What are the key factors that either promote or
hinder the effectiveness of federd regiona councils?

This report explores these issues on the basis of a set of twenty interviews conducted with
councils' chairpersons, executive directors, and Treasury Board Secretariat representatives.
Representatives of dl ten federd regiona councils were included in the study. The semi-
structured interviews were conducted mostly by phone between August 9 and September 15,
2000. All interviews were made on the promise of confidentidity and on a* not for direct
attribution” basis. The author aso benefited from the comments and suggestions of the members
of the New Brunswick Federa Council following a presentation of the preliminary findings at
one of their meetings. The report begins with a summary review of the councils' structure and an
examination of the evolution of their role with regards to horizontal management. We then
discuss the key factors that were identified as determinants of success aswell as those seen as
impediments to effective horizonta work. We conclude with a discusson of the future of
councils and some of the challenges posed by their increasing leve of activity.



Thefederal regional councils and horizontal governance

The federd regiond councils were created about twenty years ago as forums to fecilitate the
sharing of information among senior federa manegersin each province. While some councils
emerged asaresult of locd initiatives to offer loca senior managers an opportunity for
networking and didogue, most of them were created in an effort to improve the loca
coordination of regional economic development initiativesin the early 1980s. In dl cases,
however, the councils have progressively broadened the set of issues discussed at their table
and extended their activities beyond questions of regiona economic development. And they
eventudly outlived the regiona development policy that had fostered their creetion.

Today, the federd regiond councils are generdly composed of the most senior officids of al
federd departments and agencies present in a province. Their membership varies from 23
members in Newfoundland to 44 membersin Alberta. While membership is attributed ex
officio, participation in the councils work remains voluntary. Five of the councils are presided
by avoluntary chairperson eected from the membership and rely on a systemof rotation with
mandates varying from one to three years. The other five councils are presided ex officio by the
senior executive of regiona economic development in the province. While Treasury Board
Secretariat Snce 1997 has been providing the councils with a core budget that covers part of
their operationd costs, much of their budgets are composed of voluntary departmental
contributions made by participating departments.

Therole of federd regiona councils has evolved consderably snce ther cregtion. While their
primary function clearly remains the exchange of information and the development of persond

rel ationships among senior regiona managers, the recent evolution of the federd public service
has led them to engage increasingly in more advanced forms of horizontal coordination. In
particular, when the Public Service of Canada faced substantia cutbacks during the Program
Review period, federd councils became privileged forums for developing and coordinating the
provison of locdly-shared support servicesin the regions. In fact, their successes on this front
won them greater support from the Treasury Board Secretariat. Also in the 1990s, as public
service renewd initiatives were launched, the federd councils were increasingly drawn into the
coordination of human resources initiatives that cut across individua departments. Similarly, the
councils have become invaluable sources of input about the loca implementation of government-
wide adminigtrative policies and their views are now aregular item on the agenda of the Senior
Management Committee of the Treasury Board Secretariat. In recent years, councils have
played a growing role in the coordination of the communication efforts of the federa government
in each province, attempting to provide both a single message to Canadians and acting as a
unified interlocutor for some stakeholders.

In more recent years, as public administrations across the world have become more concerned
with their relative fallure to gpproach complex, multi-faceted socid problems from an holigtic
viewpoint and to coordinate their interventions across departments, more people are turning to
federd councils for assstance in dedling with the formulation and implementation of horizonta



policies. Recently, the federal councils have been asked to play important rolesin the
management of the government’ s national homelessness and urban aborigina policies.
Recognizing the importance of horizontal coordination of policy interventions, severa councils
have, themsalves, decided to collaborate on complex policy filesin their region, ranging from
industrid and technology policies to environmentd initiatives.

The continuum of functions, ranging from information-sharing and relationship-building to co-
operation on interna managerid files and, findly, involvement in the coordination of horizontal
policy initiatives, illugrates the multi-faceted nature of the horizonta role played by the federd
regiona councils across the country. The continuum illustrates both the evolution of most of the
coundils through time (moving from smple information sharing to more complex functions) but
aso the divergty of the functions currently served by these indtitutions. It is aso important to
note that councils vary subgtantialy from one province to another. Just asthey differ in their leve
of inditutionaization (more or less developed indtitutional practices, committee systems, €tc.),
they dso vary in the degree of their involvement in complex palicy files. And whilethereis
consensus that councils perform very wdll at the lower end to middle range of the continuum,
there is dso consensus on the fact that their growing involvement in the higher end of the
continuum raises a number of unresolved issues that must be addressed if councils are to engage
more Sgnificantly in the coordination of complex policy files. But before discussing some of
these issues in the next sections, we now turn to the factors that explain the councils rlative
success in fogtering horizonta collaboration.

Factors enhancing the councils’ effectiveness

From the outset, many interviewees pointed out that, to some extent, federd regiona councils
contribute to more effective horizonta management smply by virtue of their exigence. Thereis
often no dternative indtitutionaized opportunities for senior managers and executives from
different departments in a same region to meet and discuss issues of common interest. While
one could hope that, even if the councils did not exist, managers and executives would
nevertheess regularly get together across departments, there was widespread agreement that,
by providing an impetus for regular meetings within a structured forum, the councils contributed
sgnificantly to the development of the closer persond relationships that greetly facilitate inter-
organizationa, professona collaboration. In this sense, the mere existence of the councils can
be seen as afactor of success. Smilarly, the creation of the secretariats was seen asa
development that clearly facilitated the work of the councils over the past few years by
providing aminima infrastructure to support their operation. However, while it is worthwhile to
point out these preconditions, they do not explain or warrant the councils success.

During the interview process, we found asurprising level of consensus about the key
determinants of the councils successin horizontal work. In probing the underlying factors that
lead to positive reaults, there was dmaost unanimous agreement that the primary determinants of
success were more culturad than inditutiond in nature. Shared vaues and understanding of
common problems and purpose were clearly considered at the heart of successful horizonta



governance. Leadership at severd levels was also seen as an essentid ingredient for the
councils achievements.

Shared values and a sense of community

Federd regiond councils are unique indtitutions because they rely on the voluntary contribution
and persond dedication of their members. This voluntary nature of the members work was
repeatedly stressed as a key factor for understanding how they work as ingtitutions of
governance. The congtructive engagement of members rests to a greet extent on their sense that
their time and commitment are important contributions for the achievement of objectivesthat are
vaued both by their community of peers and themselves. In sum, the collaboration and level of
exchanges that are required for the successful advancement of horizontd initiatives and that are
often successfully generated by the councils, seem to stem largely from a sense of community
shared by council members. In this sense, while the voluntary nature of the councils work is not
in itself the source of successful horizonta collaboration, it was abundantly clear to most
interviewees that the level of engagement and commitment for horizonta objectives generated
by the councils work derived from the members persond belief in the value of these common
objectives for their community. In the absence of forma hierarchicd incentives, it isthis
voluntary persond commitment to shared vaues that drives collaboration.

When questioning the source of these shared vaues and this sense of community, a set of

related answers was generdly provided. Firstly, most interviewees agreed that the council
members commitment and engagement partly derived from their common regiond perspective
on issues. Common views on what nationa policies mean for their regions, and how the federa
government is perceived locdly as aresult, hep members to agree on shared regiona objectives
that transcend departmental mandates and get their commitment to collaborate even if the
objectivesfdl only margindly within their mandate.

Similarly, many interviewees spoke of a common “front ling’ perspective on service deivery
that isfound in the regions, where regiona employees are primarily concerned with the hands-
on delivery of services and products. Because of their front-line respongbilities and experiences,
they are both typicaly more focused on achieving results and more keenly aware of the practical
difficulties created by verticd sructures and their associated “slo mentaity” for meeting the
needs of citizens and clients. The combination of afocus on results and a practica awareness of
the limitations created by verticd practices help to bring people together around horizonta
initigtives

Finaly, severd interviewees spoke about the need for professond camaraderie in the regions.
Asoneinterviewee put it, “It can be londly at the top in the regions. Participating in Council
dlows you to share some experiences, get some advice and generally talk about your
professond life with peers who go through smilar things” The result is the devel opment of
persond relationships that greetly facilitate collaboration: managers know whom to cdl for help
and, because of more developed persond relationships, it is easier to get other managersto



collaborate on common issues for which they assume leadership. Again, it isthe sense of
belonging to aregiond professonad community, which implies both the possibility of caling upon
one's community for support and a sense of individual responsihility to reciprocate with support
when called, that begets collaboration.

Having recognized the importance of shared vaues and community in fostering successful
collaborative horizonta work among members, three points need to be made about the
dynamics of the councils development. Firstly, whether one wishes to stress the predominance
of common regiond views or the sharing of a professond gtuation in explaining the presence of
shared values and a sense of community, there was aso subgtantia agreement that the
emergence of these properties had both endogenous and exogenous sources. In the minds of
many interviewees, common regiond views or asense of professond community were dready
prevaent in members and the work of the councils only alowed their expression by providing a
supportive environment. But others aso stressed that, to a significant degree, the councils
activities themselves played an important role in fostering those common views and vaues. By
fostering on-going diaogue on issues of common interest, the council meetings contributed
ggnificantly to shgpe “common narratives’ about what was needed or vaued from aregiona
gandpoint. Smilarly, by generating sustained interaction among members, the councils work
aso develops interpersona trust and builds persond relationships that significantly strengthen the
members sense of professonal community. In other words, the councils both tap into pre-
exiging vaues and understandings and actively contribute to their generation.

Secondly, while members are genuinely committed to common objectives and collective results,
thereis dso agenera recognition that participating in the councils work brings a number of
individua benefits that contribute to bringing people to the table. Many interviewees pointed out
that, by coming to their council’s meetings, they were having a privileged access to some
information about government operations that they would not receive dsewhere, such as details
about the operations of other departments or a privileged dialogue with centra agencies
representatives (including the Clerk of the Privy Council) making presentations to the councils.
In addition to the persond relationships devel oped with colleagues, having accessto this
information can make a council member more effective in her/his job. In this perspective, private
ends are also well served by working for a collective purpose. Moreover, some interviewees
agreed that, in participating in council and taking the lead on some collective projects, some
members are motivated by raising their profile amongst their peers and consequently potentialy
advancing their career.

Findly, it was frequently pointed out thet, because they rely on the voluntary commitment and
engagement of members, the high leve of loca autonomy benefiting federd regiona councils
looms large in their success. The fact that councils set their own priorities ensures that these are
relevant and spesk convincingly to their own members. Serving regiond priorities that members
identified themselves (and that are often seen as neglected by nationa initiatives) cortributes
sgnificantly to ensure buy-in and commitment. In this context, severd interviewees feared that, if
councils were to become more centrally-directed forums for coordinating the implementation of



nationd horizontal policiesin the regions, some of the commitment and buy-in at the root of their
effectiveness might be lost. We return to this point in the last section of this report.

Leadership

In addition to shared values, objectives and a sense of community, leadership was widely
identified as akey requisite for success. Firgly, there was widespread agreement that the main
central agencies support over the last four years has been a significant factor contributing to the
success of councils. In particular, the visble and continued support of the current and previous
Clerk of the Privy Council as well as the support and encouragement provided by the previous
Secretary of the Treasury Board Secretariat were often cited asimportant and postive
contributions. Visible and consistent high-level support contributed to enhancing the credibility
of councils, encouraged members participation by recognizing the vaue of horizontal work, and
hel ped the councils secure the co-operation of other managersin the Public Service of Canada.
The Treasury Board Secretariat’ s organizationd assistance, in the form of core operating
budgets, anationa coordinator and TBS representatives on each council, was aso seen asan
important contribution.

An even more important factor of successis the exercise of leadership a the council level.
Many interviewees argued that an effective chairperson was one of the key eements of success.
The ability to persuade and motivate membersin the absence of formal authority and vertica
incentives and to rally people around common objectives were seen as important leadership
competencies. Some interviewees pointed out that horizonta leadership tendsto cal upon skills
and gptitudes that differ from leadership in atraditiona hierarchica setting. Some executives are
better than others at mastering those skills and competencies but, in most cases, it can take
some experience in working horizontally to develop such competencies. In this context,
aufficiently lengthy “terms of office’ for chairpersons or more extensve experience in horizontd
work by members were often seen as contributing to greater effectiveness.

On thislast point, many interviewees stressed thet it was generaly necessary for anumber of
council members to assume positions of leadership on specific files and initigtives. Thisform of
“digtributed leadership” proved to be essentia for councilsto handle alarger set of horizonta
filesand to maintain a clear sense that the councils work responds to the members own needs
and priorities. As such, leadership should not be incumbent only on the chairperson and should
be shared widdly among the membership. Some councils have even formdized this requirement
and decided to take on afile only when one member will commit to act asa” champion” for the
initigtive and two other members will agree to support him.

Factors hindering the councils' effectiveness
While we found awidely shared sentiment that, in generd, federd regiond councils were

effective in their work, the study nevertheless identified anumber of factors that can hinder their
performance and make their work more difficult. The prevaent organizationd culture still leeds



many people to refrain from engaging in collaborative work beyond the organizationa
boundaries of their department. Narrowly construed loyalty for your own department and
minister can be seen by some people as incompetible with engaging in horizonta work,
especidly when it means sharing credit for accomplishments contributing to your mandate or
engaging resources to contribute to a horizontd initiative that is not perceived as centra to your
responsibilities. The prevaent framework of accountability tends to reinforce these attitudes by
asociating performance eva uations and the rendering of accounts with narrowly-defined
departmenta objectives and respongbilities. Councils were dso generdly short of organizationa
resources and, sometimes, adminigirative rules developed to serve an hierarchical, vertical
sructure created operationd difficulties for sharing resourcesin the pursuit of collective
objectives.

Among these factors, the lack of adequate resources was clearly perceived as the most
sgnificant problem in the short term, especidly as councils get involved more extengvely ina
growing number of files. There was dmost unanimous agreement among interviewees that the
current core funding had become insufficient to adequately support the operationa requirements
of the councils and tended to impair their cgpacity for action. The strains placed by inadequate
resources on the councils work were feared on a number of fronts.

Firgtly, many interviewees argued that greeter core funding was essentid mainly to support the
continuing engagement of voluntary members. The voluntary nature of the councils work means
that members must contribute to these horizontal endeavours after they meet the demands of
their formad pogtions. In other words, council members engagement in horizontal projects
resultsin a* double burden,” which can place some strain on peopl€ s time and persond
resources. In the absence of sufficient support by the councils secretariats, it could become
impossible to dedicate enough time and effort to manage some initiatives effectively. More
importantly, many interviewees spoke about the dangers of burnout and disengagement facing
some members. Under pressure to meet unreasonable expectations without adequate support,
some voluntary members may Smply decide to withdraw from council activities or refuse to
assume the leadership of specific projects. Some chairpersons believed that, without more core
funding, councils would have to scae back their activities and return to amore limited
informationsharing function.

In discussing the lack of resources, other interviewees argued that the insufficient core funding
often meant that the time and energy of the exigting secretariats were not always used efficiently.
Forced to operate under duress, the personnel of the secretariats was thought to spend
unreasonable amounts of time dedling with unnecessary complications. Different examples were
provided asilludtrations. Some people talked about the inordinate amount of energy sometimes
spent looking for funds to cover basic operationa needs, such as seeking “bridge financing”
from activitiesto cover core operationad expenses or congtantly having to juggle budgets to meet
obligations until al the departmenta contributions comein. Other interviewees talked about the
difficulties crested by having to rdly on in-kind departmenta contributions for some essentia
operationd infrastructure, such as a photocopier, afax machine or communications software. In



some cases, Saff end up spending alot of time deding with the difficulties of sharing such
resources, ranging from the mundane (e.g., congtantly going to other departments’ officesto fax
or photocopy) to the more complex (e.g., dedling with different adminisirative rules and
practices). In al cases, it was fdlt that more stable and substantia core funding to cover
operationa needs would free the secretariats to focus on more vaue-added work.

Findly, many interviewees conddered that the current core funding was insufficiently generous
and gable to dlow for adequate long-term planning, consequently hindering the srategic
capacity of the councils. Smilarly, severd people argued that more core funding was required to
provide councils with aminima autonomous research capacity. Such capacity was consdered
important to support al aspects of their work but it was seen as particularly necessary to
provide timely, high-qudity regiond input into the nationa policy-making process.

While the question of resources was clearly considered essentid by a mgority of interviewees,
this concern must be qudified by two points. Firstly, despite calls for grester centraized core
funding, there was dmost unanimous agreement that departmental contributions for specific
projects were essentia to ensure departmenta buy-in. Very few interviewees argued for
centralized project funding. The commitment of departmental resources was seen asreflecting
members own commitment to common horizonta projects and these contributions aso ensured
that members would remain more actively involved in these initiatives.

Secondly, there were aso significant concerns associated with the centra provision of more
extensve core funding. Many interviewees feared that accepting greater funding by centra
agencies could result in aloss of loca autonomy. “With more money would come more
expectations, more specific demands and the need for greater accountability from the councils
to the centre. It isinevitable, argued one interviewee. Moreover, if greater control from the
centre resulted in a skewing of loca priorities, councils would run the risk of becoming less
relevant to their members and a disengagement of volunteers could ensue. In fact, more
generdly, some people were concerned that if secretariats took on too much, members would
come to see the management of projects as the secretariats respongbilities and reduce their
engagement accordingly. Some people even feared that, by taking on more of the work, greater
adminigrative support could aso mean less opportunities for members to devel op the kind of
close working rdlationships traditiondly resulting from collaboration on projects.

I nterviewees embraced these concerns to varying degrees. For afew interviewees, these
dangers were sgnificant enough to justify advocating that councils scale down their activities
instead of accepting more resources. Conversaly, afew people considered these concernsto be
clearly overstated and argued that councils could easily preserve substantia autonomy despite
more centrdized funding. Most people, however, seemed to believe that, while the loss of some
autonomy was arisk, it was one worth running in order to improve the capacity of councils and
provide better support for volunteers.



Among other impediments to successful horizontal work by councils, some members deplored
that smdler provinces often had to rely on a very limited pool of senior executives, especidly in
the aftermath of the Program Review exercises. A smadller pool of senior executives was thought
to hinder the work of these councilsin a number of ways. Fewer people at the table meant that
agreater burden was shouldered by members, compounding the impact of inadequate
adminidrative resources. More importantly, some people talked about alack of leadership on
specific files because one could no longer find available members to take the lead. Since
managers at lower-leves of their department’ s hierarchy typicaly have less authority and
discretion to commit budgetary resources, councils with a higher proportion of these members
can have more difficulties gathering sufficient resources to implement horizontd initiativesin their
region. Smilarly, the regiond offices of some departments are often too small to be able to
make substantial contributions.

From aleadership and accountability perspective, many interviewees aso stressed thet the
substantive and favourable support provided by the heads of central agencies and the deputy
ministers: community was not as forthcoming at the assistant deputy minister and director
generd levelsin departmentd headquarters. “The message does not appear to be trickling
down,” argued oreinterviewee. “It is a these levels that you find the kings of the ‘silo
mentality’,” argued another. While some interviewees acknowledged that progress was being
made, many executives till gppear to be reluctant either to accommodate council members
donating their time to horizontal work or to support the strategies and gpproaches coming out of
the councils work. At aworkplace leve, this can mean arefusd to acknowledge contributions
to horizontd initiatives a the time of performance assessment or even acriticd attitude towards
members taking some “time away from departmenta work” to attend council meetings. At the
policy leve, it can result in aresstance to support collaboration in horizontal gpproachesto
issues when it will mean having to share credit with other departments or compromising on
departmentd preferences.

Findly, an additiona category of impediments raised by interviewees concerned the difficulties
crested by existing adminigtrative rules and procedures. Existing manageria frameworks for
financia, human resources or equipment management were designed to serve the traditiona
vertical structures and practices and, consequently, do not facilitate horizontal collaboration. The
result isthat council secretariats can spend considerable time and energy findings waysto serve
horizonta projects while repecting the prevaent adminigrative rules for accountability.

These difficulties can range from dedling with multiple and different rulesfor financid
management practices to the complexities of effectively sharing information when each
department has different information management systems. The impacts of these difficulties dso
varied from making it more difficult to get at aclear overdl picture of what departments were
doing on a specific palicy file to gpending inordinate amounts of time tracking smal sums of
money contributed for alimited training activity. While there was a clear consensus thet the
current adminidirative frameworks could be modified to make collaboration easier, there was
adso asurpriang levd of agreement that these difficulties were minor hindrances, complicating
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the work of the councils rather than creating serious obstacles. “ Once the commitment of
people is there, we can always find ways to make it work a the adminigrative level,” wasa
common opinion. Making some reforms to facilitate sharing resources was nevertheess
advocated by many interviewees, ranging from minor administrative changes to facilitate the
transfer of funds across departmentd budgets to sgnificant lega changesto dlow departments
in the regions to create “temporary horizonta agencies’ to manage specific horizonta initiatives.

Thefederal regional councilsat the crossroad

Throughout the interview process, the greatest source of both enthusiasm and gpprehension was
related to awiddy shared sentiment that the federal councilsincreasangly find themsdves at a
crossroad: amidst increasing expectations about their direct involvement and leadership in
nationd horizontd files, many interviewees are wondering whether councils are adequately
positioned to meet these expectations and whether doing so might not cause them to lose some
of the features that have been at the root of their success. In particular, the sense that councils
will be facing greater demands in the years to come has brought more attention to some
unresolved tengons resulting from the councils unusua position within the Public Service of
Canada. Two key issues are considered particularly important: the relation of the councils to the
prevaent vertica accountability framework and the bureaucratization of the councils
organizationa Structure.

The issue of bureaucratization is intimately linked to the need for greater operationa resources
but the issue clearly goes beyond funding. In order to properly manage some substantive
horizonta policy files, many people thought that some formaization of the councils rolein the
federa public service could be required. If councils became primary forums for the coordination
of palicy files, there might be, for example, the need or desire to attribute them some formal
legd authority. To ded with growing forma responghilities, council chairs might become
permanent executive positions. If they became more important instruments of nationa policy-
making and implementation, they would aso have to be more fully linked to the work of centra
agencies (and consequently losing some loca autonomy and the ability to set their own
priorities). The end result, many interviewees feared, would be to turn the federal councilsinto
“regionda quas-centra agencies’ or, at minimum, to bureauicratize their operationsto the
detriment of their current volunteer, autonomous, informal and flexible character. Given that
mogt interviewees attributed a good part of the councils success to the engagement and the
dedication to collaboration that was seen to result from the voluntary commitment of members
to shared values and objectives, such excessve bureaucratization was generally seen as
threatening the effectiveness of the councils,

As aresult of these concerns, there are some gpprehensions about the appropriate waysto
provide councils with the tools to further horizontal coordination without significantly affecting
the factors that underpin their success. Despite the existence of avariety of views on the
subject, there seems to be consensus on two issues. Firdly, if greater involvement by councilsin
government-wide files is to be expected in the future, there will be aneed for greater core
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resources to support the efforts of volunteer members. Secondly, the voluntary nature of the
contributions of members and departments will dso remain essentid to ensure buy-in and active
collaboration. And since the voluntary nature of the councilsis an essentid dimension of ther
success, thereisared danger in excessive formdization resulting in aloss of effectiveness and,
consequently, there are red limits on the expectations that should be placed on them as
ingruments of horizonta management.

The second important issue that was raised by most interviewees with regards to the councils
growing involvement in horizontd policy filesisthe impact of the current accountability
framework. The prevaent framework, resting on the condtitutiond doctrine of minigeria
respongbility, establishes clear hierarchicd lines of accountability, going from public servantsto
Parliament through government ministers, for the exercise of public authority and the use of
public funds. Thistime-honoured framework, with strong congtitutional foundations, tends to
structure much of the public service s operations. Unfortunately, this accountability framework
does not lend itsdf easily to working horizontaly across departments and even provides
counterproductive incentivesin this regard. In practice, public managers must account for the
use of their budgets and employees for fulfilling the mandate of thelr department. Performance
evauations for executives and employees aso tend to be narrowly tied to departmental
objectives and mandates. More importantly, ministers are individudly caled upon in Parliament
to account for the use of resources attributed to their department and for generally bearing
respongbility for the actions and performance of their department. Sharing respongibility for
horizonta initiatives, and sharing departmenta resources to jointly pursue common objectives
tends to blur these traditiond lines of accountability. For example, who will be held formally
accountable for a shared horizontd initiative that fails? Should public managers or ministers be
held accountable for initiatives that they do not fully control if management is shared with other
departments?

Asareault of these uncertainties, horizontd initiatives can raise problems of democratic
accountability and go againgt deeply embedded incentives for public managers. While these
problems can be considered to be minor with regard to reatively smple and limited initiatives
(such as the provision of shared internal services), they can become acutely important when
managers are asked to commit resources and take respongbility for complex, high-profile
horizontal policy initiatives. As expectations gppear to be increasing for councils to get involved
in such complex policy files (in the areas of homelessness, sustainable development, or
Aborigind &ffairs, for example), members of the federa regiona councilsfed a growing unease
about the uncertainty of the current accountability rules surrounding horizonta management.
There was widespread agreement among interviewees that questions of accountability will need
to be addressed in the years to come.

However, while there was unanimous agreement on the fact that these Stuations present
unresolved accountability problems, there was no clear consensus on how to approach the
accountability problem. Some interviewees felt that accountability problems were so sgnificant
that they should lead federd councils to avoid any further involvement in the horizontal
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management of complex policies and programs. In particular, council members should refuse to
assume responsibility and forma leadership for horizontal policies or programs. Other
interviewees were positively enthusiastic about the growing attention given to horizontd
gpproaches in deding with the complex socio-economic problems facing Canadians. In their
minds, the benefits potentialy accruing from these gpproaches should lead us to experiment with
them without waiting for a definitive adminidrative and conditutiona resolution to the
accountability conundrum. While the difficulties should be acknowledged and more effort and
ingenuity should be spent looking for adapted solutions, the problems should not deter the
public service from moving forward.

In generd, with few exceptions, interviewees d o fdt that the Public Service of Canada should
avoid working on the creation of an entirdly new accountability framework for horizontal
initiatives and focus instead on how the councils work could best be reconciled with the exigting
framework of vertica accountability. In this perspective, many interviewees stressed the need
for continuing to rely on alead department for each government-wide policy initigtive. Councils
were most often presented as important forums for supporting lead departments, generating a
shared vison, ensuring coordination across organizations, and even getting local agreement on
the mogt efficient way to dlocate resources relating to a policy initiative. But there was less
enthusiastic support for making federa councils assume forma leadership of palicy filesin the
regions. In sum, while the councils condtitute essentia vehicles for the management of horizontal
files, entrugting them with the forma responsibility to lead afile was not seen to be necessarily
the best way to proceed. The focus should be on enhancing their capacity to provide support
and act as aforum for the development of horizonta leadership.
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Conclusion

Overdl, it should be understood that the councils effectivenessis seen to rely essentiadly on
thelr unique capacity to generate the commitment and voluntary engagement of their members.
Any effort to replicate the councils experience and to introduce changes to enhance their rolein
Canadian governance must be respectful of their unique nature. This definitive concluson seems
to suggest that, to preserve their effectiveness as forums facilitating horizontal governance, any
reforms or expectations about the councils' future contribution to government-wide policy-
making and operation must also ensure that control over local autonomy and voluntary
engagement are not adversdy affected. As aresult, while providing councils with sufficient
capacity to voluntarily engage more extensvely in complex and sustained efforts of horizontd
governance, lead departments and central agencies should continue to rely on persuasion to gain
the councils involvement in specific files. When such voluntary adhesion is gained, targeted and
adapted measures to deal with problems of operation and accountability should be favoured
over universal, undifferentiated gpproaches. When persuasion fails to win some councils
voluntary engagement, the Public Service of Canada should respect loca priorities and il
recognize that councils are important on-going generators of productive inter-organizationd
persond relationships and information flows that are essentia determinants of organizationa
effectiveness.
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