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Abstract: There has developed in Canada a well-established literature on bureaucratic 
elites at the federal level. There has not, however, been a systematic study of bureau- 
cratic elites at the provincial level. While individual scholars have studied particular 
provincial governments, there have been few studies that covered more than one 
province. This paper, which analyses a census of assistant deputy ministers and dep- 
uty ministers in every Canadian province between 1988 and 1996, considers the 
mobility of these top two levels of the senior public service. The findings indicate 
that there has only been a slight decline in the number of senior public servants as 
governments have downsized. The findings also show that, unlike at the federal 
level, there is limited mobility among these senior public servants, with roughly one- 
third of them changing each year. In some provinces, mobility levels increase slightly 
in the year after an election. Levels of mobility and changes in the number of senior 
public servants also vary across provinces, but there is no pattern based on the size of 
the province. Finally, there are important differences in the mobility depending on 
the type of department. In particular, in departments where there is a core knowl- 
edge or skill, mobility levels are much lower than in departments that lack such a 
core. These findings throw some light on the difficulties provinces may have in solv- 
ing some of their more intractable policy problems. 

Sonimaire : I1 existe au Canada une bibliographie solidement implantee concernant 
les elites bureaucratiques au niveau federal. I1 n'y a pas eu, par contre, d'etude syste- 
matique concernant les elites bureaucratiques au palier provincial. Des chercheurs 
ont analyse un gouvemement provincial A la fois mais peu d'etudes ont examine plus 
d'une province la fois. Dans cet article, qui analyse un recensement de sous-minis- 
tres adjoints et de sous-ministres dans chaque province du Canada entre 1988 et 
1996, nous examinons la mobilite des ces deux niveaux superieurs du fonctionnariat. 
Face aux reductions d'effectifs gouvernementaux, le declin du nombre de hauts fonc- 
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tionnaires semble avoir ete leger. On constate aussi que, B l'encontre du  palier 
federal, il y a une mobilite limitee chez ces derniers, environ un tiers changeant 
chaque annee. Dans certaines provinces, le taux de mobilite augmente legerement 
I'annee qui suit une election. Les taux de  mobilite et I'kvolution du nombre de  hauts 
fonctionnaires varient aussi d'une province a l'autre, mais la taille de  la province ne 
semble pas Gtre un facteur determinant. Enfin, il y a des ecarts de  mobilitk impor- 
tants selon le type d e  ministere. Notamment, les ministeres exigeant des connais- 
sances ou des aptitudes particulieres ont des taux de  mobilite tres inferieurs a ceux 
des autres. Ces constatations mettent en relief les difficult& auxquelles peuvent se 
heurter les provinces lorsqu'elles essaient de  regler certains d e  leurs problemes les 
plus ardus en matiere de  politiques. 

As the Canadian federal government devolves additional policy fields to 
the provinces, it becomes increasingly important to know more about the 
policy-making process at the provincial level. But when one looks at the 
literature on provincial policy-making, there is close to a vacuum. Specific 
scholars have studied provincial governments, but there has been little 
written that considers subnational or provincial/state policy-makmg as a 
separate field.' Historically, since the writings of Max Weber, and in a con- 
temporary context, since the work of Colin Campbell and George Szablow- 
ski, and Joel P. Aberbach et al., it has been accepted that senior public 
servants are important in the policy-making process and, in particular, that 
career paths and knowledge characteristics are important in affecting policy 
outcomes.2 Yet, there has been no systematic study of these Clites at the pro- 
vincial level in Canada.3 

This paper examines one aspect of the policy-making process, the mobil- 
ity (movement in and out) of the senior positions in all provincial bureaucra- 
cies in Canada between 1988 and 1996. We have chosen to study the mobility 
of assistant deputy and deputy ministers, because they are the major advis- 
ers to politicians about public policy. We will examine the mobility of senior 
public servants at the provincial level to determine the amount of turnover, 
paying special attention to the changes in mobility both before and after 
elections. We expected to find a change in patterns of mobility in the deputy 
and assistant deputy minister ranks after an election, particularly those pat- 
terns that resulted from a change in the governing party, taking into account 
that mobility includes individuals who choose or who are forced to leave the 
civil service. We will also examine movement in and out of the senior ranks 
in each department, expecting that departments with a high degree of tech- 
nical complexity will have a lower mobility rate than departments with less 
technical complexity. 

Our findings indicate that even though most governments have down- 
sized during the period in question, the number of senior public servants 
has declined only slightly. We also find that, unlike at the federal level, 
mobility is limited among these senior public servants, with roughly one- 
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third of them changing each year. In some provinces, the level of mobility 
increases slightly following an election. Mobility levels and changes in the 
number of senior public servants also vary across provinces. However, there 
is no mobility pattern based on the size of the province. Finally, there are 
important differences in mobility depending on the type of department. In 
particular, in departments where there is a core knowledge or skill, mobility 
levels are much lower than in departments where such core is absent. Our 
findings shed light on the problems provinces may have in solving some of 
their more intractable policy issues. 

Background 
We wanted to see if the results of studies of senior public servants at the fed- 
eral level are comparable to these of senior public servants at the provincial 
level. Research has shown that the level of mobility into and out of the 
senior civil service at the federal level in Canada is not a function of partisan 
politics. When considering the federal public service since Confederation, 
Jacques Bourgault and Stephane Dion discovered that "it is immediately 
obvious that there have been no purges of the ranks of Deputy  minister^."^ 
This is in spite of the fact that there may be many valid reasons for the newly 
elected government to clean house. Speaking of the federal government, the 
authors note that "[tlhe incentive to politicize high-ranking positions is 
stronger than ever during transition in power. The new government finds 
itself face to face with a senior public service that only yesterday worked for 
the opposition. Tension is high, distrust is widespread."' In terms of elec- 
tions, they noted that "taken as a whole, the twelve political transitions have 
not increased the number of departures and appointments of Deputy Minis- 
ters, but the number of transfers has almost tripled" and that changes in 
political party have had little effect on the tenure of deputy ministers6 Thus, 
at the federal level,' the impact of elections on senior civil servants seems to 
be that some may be forced to move to different departments, as new "rising 
stars" take positions in key departments. We want to determine if the same 
non-partisan movement can be observed in senior provincial civil servants, 
especially after elections that produce a change in the governing party. 

The pattern of general mobility in the senior provincial public service is 
unclear. There have been some sporadic, non-comparable studies of provin- 
cial civil services. A recent Privy Council Office study of decision-making 
processes in provincial governments indicated that while careers used to be 
fostered within one department, in at least two provinces (Nova Scotia and 
Manitoba), cross-fertilization is being en~ouraged.~ Thus, there might be 
more movement for career development rather than for political purposes. 
There may also be differences in elite mobility in different provinces. We 
expect that provinces with a larger civil service will have more mobility 
across departments than provinces with a relatively small civil service. 



MOBILITY PATTERNS AMONG SENIOR PUBLIC SERVANTS 201 

At the provincial level, the extent to which elections have an impact on 
senior appointments is also unclear. Because of both their administrative 
and policy advisory importance, we are interested in only the senior bureau- 
cracy, the Order-in-Council appointments that, to a newly elected govern- 
ment, are highly visible symbols of their predecessors. All of the provinces 
share "service at pleasure," meaning that a new government can appoint, 
reassign and remove deputy and assistant deputy ministers at will.' Because 
provincial governments are smaller than the federal government, in the 
absence of large ministerial staffs, senior civil servants would also tend to 
play a larger political role when there were no major differences between 
political parties. This could mean that one would expect major changes in 
the senior public service when there was a change in the political party in 
power that has an agenda notably different from the previous party.' In a 
recent edited volume on managing government transitions, many of the 
authors would seem to agree that with re-elected governments there is little 
change in the senior bureaucracy. When there is a change in government, 
even though the senior civil service represents stability in the face of change, 
the new governing party is likely to make substantial changes in the senior 
bureaucracy. The authors suggest that this is because the new government 
wants its own "team," the members of which share the ideology and agenda 
of the political party, or because the incoming government perceives the 
bureaucracy to be politicized or too powerful. While offering interesting 
insights, these studies remain snapshots of various provincial changes and 
were not systematic in their comparisons." 

We are also interested in observing if specific departments have higher (or 
lower) turnover rates than others. Many studies of public bureaucracies 
have demonstrated relationships between aspects of the backgrounds and 
career paths of senior civil servants and differences in their attitudes, prefer- 
ences and decisions." J.E. Kingdom notes that it is important to know the 
career paths of senior civil servants because of the influence they have on 
the policy-making process." Aberbach et al. also demonstrated that the 
cross-national differences in the educational backgrounds and career paths 
of bureaucratic elites in Western democracies affected both their attitudes 
and their influence on the overall policy process.'3 This might be particu- 
larly evident in departments - such as highways, finance and treasury - that 
require extensive but specific knowledge. A number of academics and prac- 
titioners have argued that the increasing levels of mobility among Canadian, 
New Zealand and Australian civil servants have impeded their ability to 
provide substantive policy advice in complex technical areas.I4 

The nature of departments such as highways, finance and treasury'tend to 
produce senior public servants with extensive background in the substan- 
tive yet specific policy areas. This would be represented by individuals who 
worked their way to the top of the provincial departmental ladder without 
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necessarily possessing extensive experience in management and “process“ 
skills - which is evident among the higher echelons of the federal public ser- 
vice. Barbara Wake Carroll and David E. Garkut define “functional deter- 
minism” as the “degree to which there is specialized organization-specific, 
knowledge or technological skill ’in use’ within a de~artment.”’~ This can 
also refer to a widely held dominant ideology about the way things should 
be done. The examples they give are of diplomats who tend to act in a simi- 
lar fashion across countries and over time and of those bureaucrats in cen- 
tral agencies who are involved with fiscal and economic policy and who act 
as ”guardians” of the public purse.I6 Carroll and Garkut‘s findings indicate 
that functional determinism is almost as important as national culture in 
determining demographic characteristics, education and, in particular, 
mobility patterns of the bureaucratic elites of national governments over 
time. This is a pattern that has held consistently over more than twenty 
years; indeed, over half of the senior public servants they studied had been 
educated in a field relevant to their department. 

From primarily anecdotal evidence, it would seem that this pattern might 
be even stronger at the provincial level. Carroll and David Siegel, in their 
recent study of field-level civil servants, note that there was perceived to be 
greater longevity and continuity among provincial senior civil servants than 
there was at the federal level, with a larger proportion of provincial civil ser- 
vants knowing or having contact with the individuals at the senior ranks.17 
This sense of intimacy was stronger among the smaller provinces. Thus, we 
would expect senior provincial civil servants to have longer tenure in 
departments that have a high level of functional determinism. 

There are some arguments, however, against lower rates of change or 
mobility at the provincial level. Graham White suggests that “for a variety of 
reasons significant interchanges of high-level officials characterize provin- 
cial bureaucracies. Provinces often have several Deputy Ministers with 
extensive experience at senior levels in other provincial bureaucracies (or in 
Ottawa).”lR In examining our data, we expect to find that departments such 
as Solicitor General, Highways and Finance, which have a strong technical 
core, will have lower rates of mobility than other less functionally specific 
departments. In these cases, there may be mobility across provincial govern- 
ments, but our study did not allow us to consider this. 

Methodology 
The aim of this paper, then, is to provide an analysis of empirical data on the 
mobility or pattern of change and movement across departments of deputy 
and assistant deputy ministers in the Canadian provinces. We used the Cor- 
pus Almanac & Canadian Sourcebook (all years) to compile the data set because 
it has a consistent format and was available for the entire period. The census 
of these years provided us with 5,466 cases: 3,837 at the assistant deputy 
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minister level, and 1,629 at the deputy minister level. The variables included 
in the analysis were name, rank, department, year of appointment if after 
1988, province, and whether there had been an election in the current or pre- 
vious year. 

A case was an individual at the assistant deputy or deputy minister rank. 
All of the cases were re-coded to reflect whether or not these individuals 
were "new" at their position. Since the data collection began with 1988 as 
the base year, we could not determine if deputy and assistant deputy minis- 
ters were new for that year. So, for the purpose of creating a mobility vari- 
able, all 636 cases in 1988 were coded as missing. From 1989 onwards we 
were then able to code, by examining the previous years' information, 
whether or not the individual was an incumbent official. If the official was 
not a "stayer" (incumbent), he or she was coded as new, a "mover." This 
gives us a measure of mobility because we can determine who moved from 
one position to another. In the analysis, the rate of mobility is the percentage 
of cases that were movers relative to all cases within that rank, in that year, 
in that province. 

We wanted to use the data set to measure the differences in mobility pat- 
terns for all provinces, but specifically to see if there are differences between 
the provinces with large populations and those with small populations. We 
defined the large-population provinces as Ontario, Quebec, British Colum- 
bia and Alberta and the small-population provinces as Manitoba, Sas- 
katchewan, Nova Scotia, New Brunswick, Newfoundland and Prince 
Edward Island. When calculating correlations by size of province, however, 
the provinces were each considered separately in ranked order rather than 
as a simple dichotomy of large and small. 

We were also interested in determining if there are differences in mobi- 
lity in different functional departments. The original 5,466 cases broke into 
over 200 different department titles, as names of departments were changed 
and functions merged over the years. These titles were then re-coded to 
represent sixteen different generic department titles. These were Natural 
Resource Development, Agriculture, Citizenship and Culture (this included 
Immigration and Aboriginal Affairs), Social Services, Health, Consumer 
Affairs, Correctional Services, Attorney General and Solicitor General, 
Trade, Commerce and Economic Development, Employment and Labour, 
Finance, Municipal Affairs, Supply and Services (including Public Works), 
Highways, Education and Housing. It should be noted that all provinces did 
not have all departments. Similarly, when a function did not have either a 
minister or a deputy minister it was not included. It was assumed that the 
function was included with some other department and was not analysed 
separately. 

The sixteen generic departments were further re-coded to represent the 
extent to which they represented high, medium or low functional deter- 
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minism. Functional determinism is the extent to which there is a strong 
identity with a particular kind of education or technology associated with 
the department. Highways, for example, is considered to have high func- 
tional determinism, because it is a department that is strongly associated 
with engineering. Similarly, finance and treasury functions are strongly 
associated with economics. The expectation was that there would be lower 
levels of mobility among the departments with high levels of functional 
determinism.” 

In order to measure the effect of elections on the mobility of senior elites, 
we noted the election years for each province and then compared mobility in 
the years before or in an election and in the year after the election. These 
data points were used to isolate the mobility (or stability) of the senior pub- 
lic service before and after elections. It was important to allow for the 
changes that might occur in the year after the election. Change could be 
achieved by a ”new“ official starting in any particular portfolio. Examining 
more than one year after the election might however confuse natural with 
politically motivated attrition. 

One of the limitations of our approach is that we may overstate the impact 
of elections. Recently, in Ontario, for example there have been three high- 
profile changes.” There was no election in Ontario during 1998, yet there 
appeared to be a higher than usual turnover in senior officials. Speaking of 
Michael Gourley, a former deputy minister of finance in Ontario, columnist 
Richard Mackie notes that “[hlis departure is the latest in a steady exodus of 
Deputy Ministers from the public service over the past three years that has 
seen about two dozen of the province’s top bureaucrats fired or depart vol- 
untarily since the Tories won election in June, 1995.”” 

A methodological concern is that the timing of printing of the volume 
used for the data may also alter the results slightly. The book is printed in 
the fall of the previous year and the data probably collected during the 
spring or summer. Due to the confusion that might result from this year 
shift, we decided to use the same year as the publication was dated. Thus we 
used the 1997 book (published in 1996) for 1996 data, producing a time lag in 
each case. 

Findings 
Table 1 gives a breakdown of the total numbers of deputy and assistant dep- 
uty ministers in each province by year. As would be expected, the larger 
provinces generally have more senior officials than do the smaller provinces. 
Overall, there is little change in the total numbers at both levels until the lat- 
ter half of the period being examined. As Table 1 indicates, from 1988 to 1991 
the total number of deputy ministers remained relatively constant. The 
downsizing and restructuring that took place within governments was not 
felt as strongly at senior levels; until the mid-l990s, the number of deputy 
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ministers did not change by more than four. However, by 1994 some effects 
of restructuring and downsizing can be observed, as all provinces reduced 
the total number of deputy ministers. The largest absolute decreases were in 
Ontario, in which the total number decreased by twelve, and Alberta and 
Newfoundland, which decreased by eight and seven. The largest decreases 
in percentage terms were in Ontario, Saskatchewan and Alberta, where the 
complement of deputy ministers declined by roughly one-quarter in the lat- 
ter two provinces and almost one-half in Ontario. In only two provinces 
(British Columbia and New Brunswick) did the number of deputy ministers 
increase from the start of the period to the end, by four and one deputy min- 
isters, respectively. 

While there was an overall reduction in the total number of deputy minis- 
ters, the same is not true at the assistant deputy minister level. The decline, if 
any, occurs only in the last two years under examination. There was in fact a 
slight increase in the average number of assistant deputy ministers. Five of 
the provinces increased the number of assistant deputy ministers, which 
more than offset the decline seen in the remaining provinces. 

During the period of our study, all of the provincial governments were 
involved in restructuring consistent with the pattern of budget reductions in 
the provinces found by Michael Atkinson and Gerald Bierling, and with 
Ronald Moe's analysis of the pattern of reform in the United States.22 In half 
of the provinces (British Columbia, New Brunswick, Newfoundland, 
Ontario and Saskatchewan), the number of assistant deputy ministers 
increased. British Columbia witnessed the largest increase (thirty per cent), 
with Ontario following close behind (twenty-five per cent). Even in those 
provinces where decreases occurred, the percentage decline in assistant dep- 
uty ministers generally was not as large as the percentage decline in deputy 
ministers. The two exceptions to this are Nova Scotia and Prince Edward 
Island, where there were very few assistant deputy ministers to begin with 
(three and two, respectively). This may reflect the relatively small size of 
departments in these provinces, where a deputy minister alone can fulfil the 
senior management and policy functions. It also highlights how with small 
numbers, very small personnel changes produce very high percentage 
changes. 

Overall, there was a decline in the number of deputy ministers, which 
may be a result of all of the provincial governments being involved in some 
form of downsizing or administrative reform. However, they were not quite 
as enthusiastic at trimming all levels of senior bureaucrats, especially the 
assistant deputy level. 

In 1988 and in 1996, there was a strong relationship between provincial 
population and size of senior bureaucracy. As Table 2 illustrates, in Quebec, 
Alberta, Manitoba and Newfoundland the size of the senior bureaucracy is 
large relative to provincial population, while Nova Scotia and British 



208 GERALD A. BIERLING, BARBARA WAKE CARROLL, MICHAEL ROSENBLATT 

Table 2. Number of Senior Public Servants by Size of Province 
~~~ ~ 

Province 1988 1996 % Change 

Ontario 
Quebec 
British Columbia 
Alberta 
Manitoba 
Saskatchewan 
Nova Scotia 
Newfoundland 
New Brunswick 
Prince Edward Island 
Spearman’s Rho 

97 
102 
65 
90 
61 
45 
24 
56 
45 
14 
.90* 

102 
88 
84 
63 
53 
42 
18 
54 
49 

9 
.87* 

+5 
-14 
+29 
-30 
-1 3 

-7 
-25 
-4 
+9 

-36 

‘Correlations significant at a = .01 

Columbia seemed to have relatively low numbers. By the last year for which 
data were available, the picture had changed somewhat. Ontario increased 
the total number of senior officials, as did British Columbia and New Brun- 
swick. However, the correlation between population and the size of the 
senior public service remains high, with a Spearman’s Rho of 0.9 in 1988 and 
0.87 in 1996. These high correlation levels become particularly notable when 
we compare them with the correlation among mobility and provincial popu- 
lation and the size of bureaucracy. 

To begin looking at mobility it would be useful to consider the variation in 
the numbers of movers and stayers over the years. Table 3 gives a summary 
of mobility trends by classification and by year. The overall trend can be 
characterized as being stable. But it varies widely from year to year. In 1990, 
only fifteen per cent of deputy ministers were new, while in 1994 it was 
nearly one-half. At the assistant deputy minister level, the range is not as 
high, but there is still a high variability. The high level of turnover in some 
years may be what is sometimes referred to as a “generational” effect. Senior 
public servants have a tendency to be quite homogeneous by age and length 
of service. As a result, there are cadres who are hired and who rise together 
and who also tend to retire in wavesF3 This may be particularly true in the 
mid-l990s, since many of the cohort who were hired in the mid-1960s as 
governments grew would be at the end of their career and eligible for early 
retirement. There is not, however, a trend to less turnover as is the case at the 
federal level. From 1989 to 1991, thirty per cent of senior officials were new. 
In the subsequent years the proportion actually rose to thirty-three per cent. 
Generally, there is greater mobility at the assistant deputy minister level, 
perhaps reflecting that this is the career pinnacle for most civil servants who 
achieve this rank. 
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Table 3. Movers by Classification and Year 

1989 1990 2991 1992 1993 2994 1995 1996 Total 

DM Yo 30.8 15.3 25.9 34.7 28.3 45.7 26.9 34.6 30.0 
# 61 29 49 67 52 74 42 53 427 

A D M  % 43.4 24.6 30.9 37.9 31.1 37.6 29.7 23.1 32.4 
# 178 99 131 173 139 163 127 94 1104 

All Oficials % 39.3 21.6 29.4 37.0 30.3 39.8 28.9 26.3 31.7 
# 239 128 180 240 191 237 169 147 1531 

Note: ADM = assistant deputy ministers; DM = deputy minister 

Mobility patterns and election effects 
Table 4 gives turnover rates per province for the period, at both the assistant 
deputy and deputy minister level, with differences between small and large 
provinces given at the bottom. It shows that there were 1,531 turnovers dur- 
ing the period of the study, 1,104 changes in assistant deputy minister, and 
427 changes at the deputy minister level between 1988 and the end of 1996. 
On average in any year, 31.7 per cent of the senior public-service positions 
were held by someone other than the incumbent in the previous year, with 
the level for assistant deputy ministers at 32.4 per cent being slightly higher 
than that of the deputy ministers at thirty per cent. Three provinces stand 
out as having higher turnover rates among senior officials - Ontario, 
Saskatchewan and -British Columbia. Over the time-period under study, 
almost forty per cent of deputy and assistant deputy ministers were new in 
these provinces. This compares with the overall average, which was just 
under thirty-two per cent. Nova Scotia and Alberta had the lowest percent- 
age of new officials - roughly twenty-two per cent and twenty-five per cent, 
respectively. On average, the turnover rates at both levels are higher for 
large provinces than for small provinces, although this seems to mask a 
slightly different phenomenon. The correlation between (Spearman’s R) size 
of province and mobility is only 0.47, and the correlation between mobility 
and the size of the bureaucracy is only 0.36. Our main interest here, how- 
ever, is whether or not there are any election effects on turnover rates. That 
is, are there higher turnover rates of senior officials after elections? 

The last columns in Table 4 compare turnover rates in the years before and 
during an election to the years after elections. Overall there is not a large dif- 
ference in the total number of changes in the election/pre-election years and 
the post-election years. In the former there were a total of 705 changes, 
which is an average between the two years of 352, while in post-election 
years the total number of changes is 346. The other 480 changes (the 1,531 
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total minus the election 705 and 346 election changes) took place in the mid- 
dle years of the various governments’ mandate. We have noted that overall 
rates (found in the first column) were highest in Saskatchewan, Ontario and 
British Columbia. These are also the three provinces where the party in 
power changed. The pre- and post-election pattern in these provinces, how- 
ever, is not the same. In British Columbia, it was clearly a post-election 
effect, with high levels of change at both levels of the organization. This is 
consistent with John Langford’s contention that the senior levels of the 
bureaucracy in British Columbia are highly p~liticized.’~ In Saskatchewan, 
there was little difference, although more deputy ministers changed after the 
election than before. In Ontario the post-election rate actually fell, although 
the election produced a change in political party in power. There was also a 
high rate of change in deputy ministers. This reflects Richard Loreto’s point 
that the deputy minister level in Ontario had become politicized, with many 
deputy ministers coming from outside rather than following the normal 
civil-service career path. 

Of the other seven provinces, the turnover rate for all senior officials is 
higher.in post-election years for only three provinces. In the other four - 
Manitoba, Alberta, Nova Scotia and Quebec - it fell, yet two of those prov- 
inces had changes in government. Clearly there is not a strong pattern of 
either ”bringing in a new broom” or retaining institutional memory after 
elections regardless of whether there is a change in government. 

Table 5 presents the mobility patterns broken down by departmental func- 
tion. It can be seen that our expectations about variations by department 
were supported, although in some cases the differences are not large. The 
overall mobility rate for departments with low functionalism is thirty-five 
per cent, with medium levels it is thirty-two per cent, and with high levels of 
functionalism it is twenty-eight per cent. Thus, in departments where it 
could be considered necessary for the senior public service to have a 
detailed, technical knowledge of the department’s expertise there are lower 
levels of turnover. There appears to be an assumption that those without a 
specific functional knowledge can run a department of social services, for 
example; but in a department like highways, someone is needed who knows 
the department and who is an engineer. This finding is consistent with Car- 
roll’s longitudinal, cross-national study at the national 

Levels of functional determinism, however, should not be confused with 
policy importance. Thus, departments that do not have a clearly dominant 
function (which requires a high degree of technical competence in the spe- 
cific area of responsibility) may be handicapped because their senior public 
servants are changed more often. The election effect is also weaker in the 
highly functionally deterministic departments. It is also possible that the 
highly specific function leaves less room for new policy directions, with gov- 
ernments therefore less inclined to move new individuals into these areas. 
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There is almost no difference in the pattern between the rank of assistant 
deputy minister and deputy minister with respect to function. The average 
levels of mobility were lower in non-election years, with assistant deputy 
ministers having a higher level of mobility than deputy ministers - a pattern 
consistent with that shown in Table 3. This may reflect the career develop- 
ment of assistant deputy ministers who are being promoted to deputy min- 
ister in another department. If they stay within the same department, 
however, it is not considered to be a move. The low level of mobility among 
deputy ministers in departments with high functionalism may be a further 
indication that when officials in these departments reach the level of deputy 
minister, they remain there until retirement. We had some concern that cases 
in which the assistant deputy minister was promoted to deputy minister 
within the same department could distort our findings as they would be 
considered movers. In fact, there were fewer than ten cases of this occurring 
over the more than 1,500 moves and nearly 6,000 cases. This in itself might 
be a subject for further research. 

When the post-election results are considered, the pattern is not as clear. 
In this case, deputy ministers have a lower level of mobility in the depart- 
ments with low and medium functionalism and higher levels for those with 
high functionalism. The higher levels of mobility at the assistant deputy 
minister level may reflect a desire on the part of a newer government to tap 
the expertise of senior bureaucrats who are capable but who might be per- 
ceived as being less "tainted" by even a slight bias towards the previous 
government. The slightly higher level of mobility among deputy ministers 
in the high functional category may be less a matter of the degree of func- 
tionalism and more that these are also often areas in which governments 
have developed policy agendas. Indeed this may be the basis on which they 
are elected. A party, for example, that has campaigned for a shift in eco- 
nomic policy or health policy might be inclined if only as a symbolic action 
to change the deputy minister of the department as one of its first acts. 

Conclusions 
The purpose of this paper was to provide some comparative analysis of 
senior public service mobility at the provincial level, an area that has been 
largely overlooked in the public administration literature in Canada. Our 
results indicate that there has been only a slight decline in numbers of deputy 
and assistant deputy ministers as governments have downsized, with the 
decreases that did occur tending to take place only in the mid- to late 1990s. 
Interestingly, the main findings of our study were that there was a relatively 
high level of mobility in the senior provincial civil service, with nearly one- 
third of the positions having a new incumbent each year.27 When we com- 
pared these results across provinces, there was little difference in the rates of 
mobility between provinces as a function of size of province. While we 
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expected large changes in mobility as a result of elections, we found there is 
an increase in mobility after elections but the pattern is not consistent. 

Finally, the degree of mobility seems to run across departments in a man- 
ner consistent with the degree of functional determinism within the depart- 
ments. Senior public servants have much lower turnover rates in the 
departments with high functional determinism and higher rates in those 
with low functional determinism. The departments that lack this determin- 
ism, such as social services and manpower training, also represent some of 
the more intractable or "evil" policy areas.28 It may be that problems in deal- 
ing with these areas related in some way to the levels of mobility associated 
with the senior public servants in these departments. To the extent that pol- 
icy capacity is a function of experience in that policy area, there is also a high 
level of policy capacity. This is encouraging when one considers the extent 
to which policy is being devolved to the provincial level. What is somewhat 
disquieting is the extent to which new governments have change-overs in 
their senior public service, which may represent a loss of institutional mem- 
ory at a critical period. While size to some degree affects mobility, elections, 
changes in political party, and functional determinism are not the only fac- 
tors that produce differences between movers and stayers. 

This paper has looked at only a very narrow aspect of the characteristics of 
the senior public service at the provincial level. Some directions for future 
research would be to carry out a more sophisticated analysis of this data set 
looking at the relationship between the degree of competitiveness in the pro- 
vincial party system, difference in political party, and post-election changes 
or simply using some control variables. We have speculated on some aspects 
of these factors but did not analyse them. It would also be possible to com- 
pare more directly the changes within each year of a government's mandate 
by differences in political party and function. Another would be to measure 
longitudinal changes in functional determinism by looking at educational 
patterns both in the type and amount of post-secondary education and 
length of time in positions to consider how these may have changed with the 
extensive reorganization and downsizing in the 1990s. The last time this was 
looked at, at the federal level there was no difference in the amount or type of 
education between the two levels, but there was a clear trend towards a more 
"generalist" business-oriented education. There had been a clear move back 
to having senior civil servants serving a department to improve policy capac- 
ity and institutional memory.29 The authors would be happy to make the 
data set available to other researchers for further analysis. 
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