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ABSTRACT
This thesis examines the interaction of political-economic restructuring,
sustainability, and the governance of municipal services in the province of
Ontario, Canada. Two issues are studied: the restructuring of business
models, and programs for sustainable infrastructure management (focusing
on programs for the reduction of water consumption and production). The
primary data are derived from a province-wide expert survey, archival
research, a one-day expert workshop, and seven municipal case studies.
Since the early 1990s, political-economic restructuring in Ontario
predominantly reflects processes and policy orientations consistent with
neoliberalization. Two strands of research posit particular relationships
between neoliberalization and sustainability. One (associated with political
ecology) asserts that neoliberalization yields negative outcomes for
environmental policy. The other (ecological modernization) asserts that
neoliberal restructuring leads to environmental improvements. This thesis
tests and complicates both sets of claims. Specifically, neoliberalization does
not necessarily induce improved programming for sustainability and can,
hinder its development. Neoliberalization, however, is not the unique
hindrance to progress on sustainability. Rather, a techno-physical approach
to service delivery combined with governance arrangements that neither
empower nor compel a variety of necessary actors presents a key barrier to
sustainability.
In terms of the restructuring of business models, I find that the primary
neoliberal strategy is the depoliticization of governance through the pursuit
of arms length business models for service delivery. This, however, is not
readily accomplished in complete or straightforward ways. Municipal
governments and anti-neoliberal alliances have complex relationships to
neoliberalization that prove important in restructuring outcomes. Specifically,
neoliberalization is also contested within municipal government and for
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environmental advocates, although their best option, the municipal
department model remains unsatisfactory.

Concerning sustainable infrastructure management, the thesis finds that uptake of supply and demand management in Ontario has been limited to date.
This results from incentives created by policy processes associated with
neoliberalization (specifically new public management) and technically-driven
management methods in the water sector. Moreover, where programs for
sustainable infrastructure management currently occur, they are rarely
motivated by sustainability concerns. Importantly, however, sustainable
infrastructure management is underdeveloped for reasons other than
neoliberalization; governance arrangements and the continuing supply-side
orientation of water utilities are other factors.
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INTRODUCTION

1.1 OVERVIEW AND CONTEXT
Political-economic restructuring in Ontario has been instrumental in
prompting significant and varied change across the province’s water supply
industry. Sustainability concerns have also been important in guiding and
instigating innovations in governance. Yet, while a variety of new business
models for water delivery have been adopted, progress on programming for
sustainable infrastructure management1 has not advanced remarkably. With
the objective of further understanding the relationships between politicaleconomic restructuring and sustainability, this study examines the competing
and complementary influences on the restructuring of business models and
programs sustainable infrastructure management in Ontario’s water sector.
The theoretical project undertaken in this thesis seeks to understand the
impacts of political-economic restructuring from different perspectives, such
that sustainability challenges might be more effectively addressed. Three
inter-related concepts constitute the core of the theoretical framework:
governance, business models, and sustainable infrastructure management.
The application of this theoretical framework is underpinned by the
understanding that recent political-economic restructuring has created a
variety of challenges for municipal governments, which in turn, have had an
impact on the delivery of water services. The thesis documents these
challenges and impacts, seeks to understand their interpretation, and
suggests improvements, focusing on modifications to governance. In doing

1

I take a broad definition of infrastructure that integrates the analysis of both
physical techniques and programs for regulating their use and performance; this is in
keeping with Infrastructure Canada definitions (cf. Infrastructure Canada 2004b).
Sustainable infrastructure management refers to the management of infrastructure
for social-environmental sustainability through the reduction of water produced and
consumed in municipal water services. Specifically, this includes the adoption or
techniques for supply and demand management.
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so, the analysis attempts to be sympathetic to the different and sometimes
conflicting mandates that municipalities must meet.
With respect to the analysis, three terms merit discussion and definition here
(although they are explored in greater detail in subsequent chapters):
neoliberalization, sustainability, and governance. In brief, the term
‘neoliberalization’ refers to strategies for and processes of political-economic
restructuring that seek to improve the regulatory environment for business
through reduced taxation and minimized governmental regulation. With
respect to the public sector, neoliberalization seeks improvements in
governance through the incorporation of business management principles.
Economic regulation and/or market-simulating regulation replace
governmental regulation.
This term is important because, in the context of Ontario, the analysis
focuses on the neoliberal aspects of political-economic restructuring. This is
because policies described as neoliberal in the literature dominated provincial
policy development throughout the 1990s. In adopting this approach, I am
cognizant that neoliberalization and restructuring are not equivalent. The
thesis does not assert that all political-economic restructuring in Ontario has
been neoliberal in character; restructuring, of course, involves broader and
more fundamental changes in governance.2 Nonetheless, given the
predominance of neoliberal orientations in policy and legislative reform (and
the debate which this has provoked), the focus on neoliberalization as a
means of describing political-economic restructuring is, I believe, merited.

2

With respect to water supply restructuring specifically, changes in governance
include processes at both the provincial and municipal scales. Provincially, important
examples in Ontario include amalgamation, new legislation, and evaluation
procedures directed at achieving accountability, transparency, and improved
performance. Municipally, changes in business models are important. These include
organizational changes such as asset ownership, the legal framework and operational
responsibilities.
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The second term that requires brief discussion here is ‘sustainability’.
Conceptually, sustainability integrates social, environmental and economic
concerns. It seeks changes in governance, technology, and individual
behaviour for the purposes of the maintenance and protection of ecological
services and environments in ways that are socially just. Economic
development is promoted in ways that meet these goals. Following from this
definition, a water utility’s engagement with sustainable infrastructure
management is an indicator of the degree to which it undertakes
programming that is protective of ecological services and environments
without harming user access or safety, while insuring its economic capacity
to provide such socio-environmentally sound water services.
In this research, policies and programs for the reduction of the production
(supply) and consumption (demand) of water are analyzed as representative
indicators of sustainable infrastructure management. Programs for supply
and demand management provide a useful means of analyzing sustainable
infrastructure management in that these programs can further each of the
three criteria of sustainability – environmental, social, and economic – but
that they will do so is not given. It is not only the existence of programs that
matters; how they are implemented, organized, and financed influences their
implications for the different dimensions of sustainability. Moreover, analyses
of supply and demand management programming reveal the politicaleconomic orientation behind the programming. As such, the integration of
neoliberalization into utility policy and its relationship to progress on the
socio-environmental aspects of sustainability can be discerned.
Analyzing the interrelationship between these two issues - neoliberalization
and sustainability - constitutes one of the core foci of this thesis. In
undertaking this analysis, I focus on the social and environmental dimensions
of their interaction.3 There are two general schools of thought on the

3

This is because the form of economic governance is already assumed in theories
that posit particular relationships between neoliberalization and sustainability, i.e.
3

relationship between neoliberalization and the environmental dimension of
sustainability. From the perspective of ecological modernization, strategies
associated with neoliberalization have positive consequences for
environmental sustainability. For example, economic principles such as the
discipline of competition are understood to stimulate efficiencies that lead to
environmental protection. Environmental governance requires flexible
regulation that the economy, as opposed to the state, can provide. Other
research, however, has been critical of this position. Aspects of the political
ecology literature (such as the ‘neoliberal nature’ school) have argued that
policies associated with neoliberalization have led to both decreased
environmental and social protection (socio-environmental sustainability). The
environment benefits only when the price is right, which does not frequently
occur. 4
The analysis conducted in this thesis engages with both of the above
approaches, critiques them, and refines them. Moreover, the analysis also
acknowledges that in analyzing the interacting effects of neoliberalization and
sustainability, it is important to study the concepts broadly in the context of
other important policy approaches. For example, with respect to
neoliberalization, several authors have critiqued the literature for an overly
economistic analysis of political-economic restructuring (e.g. Larner 2003;
Castree 2006; Barnett 2005). According to these critiques, because other
political positions have also been influential in producing the political,
economic, and social changes commonly associated with neoliberalization,
the transitions are not attributable to neoliberalization alone. As such,
Castree calls for studies of ‘neoliberalism-plus;’ that is, for researchers to

the neoliberal impact on the economic dimension of sustainability would be
neoliberalization and this is either associated with positive or negative (or mixed)
consequences for socio-environmental sustainability.
4

Much research has been dedicated to neoliberalization, sustainability and their
interaction. This is explored in depth in Chapter 2.

4

incorporate the array of factors in addition to neoliberalization that are
relevant to their study (Castree 2006).
One of the limitations to adopting the term neoliberalization as an analytical
tool is that it is reflective of a body of literature that is inherently critical of
the form of political-economic restructuring which it describes. I am
sympathetic to these critiques, and this disposition has drawn me to conduct
research on the topic. To address the inherent potential for bias, I establish
neoliberalization as important in political-economic restructuring in Ontario in
Chapter 3 but I do not assume that neoliberalization is the only important
policy process affecting the water sector in Ontario, nor that it produces
effects that are purely neoliberal and unmediated by other policy concerns.
The degree to which restructuring in the water sector in Ontario has been
influenced by and is reflective of neoliberalization is examined rather than
assumed.
As such, when investing the outcomes produced through neoliberalization in
the water sector and how they relate to sustainability, one cannot assume
that neoliberalization is the sole or even the most important factor. Emerging
issues in Ontario’s water supply sector speak to issues of municipal services
governance under the competing and complementary influences of
neoliberalization, sustainability, environmental and union politics, and
technically driven approaches to governance.
While critiques of the neoliberalization literature direct us to the fact that a
great deal of neoliberal-type change is a product of neoliberalization
combined with other challenges to existing political-economic arrangements,
I also find that the variety of factors inter-mingling with neoliberalization can
result in outcomes that do not appear distinctly neoliberal. In such instances,
the tactics of neoliberalization can shift, and seek new methods for policy
restructuring.

5

The third term requiring definition and explanation is ‘governance’, because it
is through governance that neoliberalization and sustainability can impinge
on business models and sustainable infrastructure management in ways that
are amenable to analysis. Governance refers to both diffused and networked
authority beyond government as well as to the organizational methods of
management. Governance is the process through which decisions are taken
within or among organizations, including: who is involved, the assignment of
responsibility, the prioritization of goals, and the rendering of accountability.5
In practice, governance is codified through an associated governance model,
which includes ‘the agreements, procedures, conventions or policies that
define who gets power, how decisions are taken and how accountability is
rendered’ (Graham, Amos and Plumptre 2003: 1).6
Political-economic restructuring in Ontario has altered many elements of the
governance models through which municipalities deliver water services.
These include changes in legislation and funding opportunities, in methods of
evaluating the services provided by municipalities, in the types of knowledge
deemed appropriate for decision-makers, to the degree and type of
responsibilities held by municipalities, and to municipal size and borders,
among others. Changes in governance have prompted changes in business
models and changes in governance and business models influence the
manner and degree of the development of programs for sustainable
infrastructure management.

5

Key tenets of accountability include ‘transparency, standards, open evaluation,
[and] a capacity to learn and correct deficiencies when they become apparent’
(Gross Stein 2001: 79).
6

Good governance expresses a set of principles which governance models are
orchestrated to achieve. Typically principles of good governance include
‘accessibility, accountability, transparency and efficiency’ (Global Development
Research Centre). Participation, the rule of law, responsiveness, consensus
orientation, equity, and strategic vision are others (for a discussion see Bakker and
Cameron 2002a).

6

Fiscal constraints and political-economic restructuring have led to many
changes that impinge upon municipal water services in Canada and Ontario.
These include: provincial-to-municipal devolution of fiscal responsibilities for
public service provision (Graham, Phillips and Maslove 1998: 9); a shift in
the ownership of infrastructure from higher levels of government to
municipalities between 1961 and 2002 (Harchaoui, Tarkhani and Warren
2003); the increasing use of the private sector to support the provision of
public services (Bradford 2003); and funding and employment cutbacks to
the public sector, especially environmental ministries (Pearse and Quinn
1996; Prudham 2004) and municipalities (cf. Graham and Phillips 1998).
Ontario is an apt study area for this research for a number of reasons. The
province has seen significant and diverse political-economic change since the
mid-1980s. These shifts respond to a variety of interacting pressures
including neoliberal restructuring both internally and at higher scales of
government. Neoliberalization has induced significant reorganization in the
delivery of municipal water supply across the province through its effects on
provincial legislation, provincial-municipal rescaling, municipal governance,
financing for municipal services, and the requirements of and standards for
municipal service provision.
Municipal water supply presents an interesting case for examining the
shifting effects and strategies of neoliberalization in relation to sustainability.
It is a sector facing a number of pressures stemming both directly and
indirectly from neoliberalization, as well as anti-neoliberal campaigns,
sustainability, and techno-physical approaches to management. Under these
pressures, restructuring of water supply delivery has occurred in many
municipalities across Ontario and a variety of choices have been made. As
such, Ontario presents a rich array of experiences and choices with respect
to municipal services governance under ongoing political-economic
restructuring.

7

These experiences provide the data for exploring the links among
neoliberalization, sustainability and governance in terms of business models
and sustainable infrastructure management. In the literature, approaches to
governance help to draw connections between the three conceptual themes
of this research, neoliberalization, sustainability and governance. Empirically,
several examples can be drawn from the Ontario case to highlight their
interactions. These theoretical and empirical connections are presented
briefly below.
Theoretically, in terms of resource management, Bakker differentiates
governance from institutions and organizations as distinct sites for potential
neoliberal reform. Institutions refer to ‘the laws, policies, rules, norms and
customs which govern resources use,’ organizations to ‘the collective social
entities that govern resource use,’ and governance to ‘the process by which
organizations enact management institutions; the practices by which … we
construct and exploit resources’ (Bakker 2007: 4). In this framing, in the
global North, institutions are structured by a legal model, organizations by a
business model, and governance by a governance model.7 Variations in
governance models arise from different prioritizations of goals and associated
differences in governance principles, which can include neoliberal and
sustainability related objectives. Notably, variations are likely even when
goals coincide due to the existing norms and institutional settings in which
the governance models evolve and operate (K. Bakker 2003c).
Business models are closely related to governance models and the choice of
business model can constrain choices for governance and vise versa (K.
Bakker 2003c: 5, 18). Indeed, the adoption of a new business model requires
a shift in governance, as it connotes new arrangements in ‘who does what,’
new lines of accountability, incentives, and often a new philosophy of
operation (K. Bakker 2003c: 5, 18). Whereas governance reflects processes

7

I acknowledge Karen Bakker for this clarification.
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through which decisions are made and a governance model is a formula for
achieving the desired principles of governance in decision-making, business
models define arrangements for getting things done once decisions are
taken. More specifically, a business model delineates features such as
ownership, organizational structure, and the risks and responsibilities for the
management of the organization and its improvement (typically defined
through the principles of good governance).8 All of these can influence
sustainable infrastructure management.
Borrowing from the work of McGranahan et al. (2001), Bakker and Cameron
(2002) present three generic governance models for municipal service
delivery: the planning model, the commercial model, and the community
model (Table 1-1).

Table 1-1: Comparison of Three Governance Models for Municipal Service
Delivery
Planning Model
Organizational

Civil service

Commercial

Community

Model

Model

Corporation

Association/

structure
Accountability

network
Hierarchy

Contract

mechanism

Community
norms

Primary

Administrators,

Individual

Leaders and

decision-

experts, public

households,

members of

makers

official

experts,

community

companies

organizations

8

This discussion is adapted from K. Bakker (2003c: 5).
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Planning Model
Primary Goals

Key Incentives

Commercial

Community

Model

Model

Guardian of public

Maximization of

Serve community

Interest;

profit;

interest; Effective

Conformity with

Efficient

performance

legislation/policy

performance

Expert/managerial Price signals

Agreements and

feedback in public

(share

shared goals;

policy process;

movements or

Community

Voter/ratepayer

bond ratings);

opinion

opinion

Customer
opinion

Key Sanctions

State authority

Financial loss;

Livelihood needs;

backed by

Takeover;

Social pressure;

coercion;

Litigation

Litigation (in
some cases)

Political process
via elections;
Litigation
Consumer role

User & citizen

User & customer

User &
community
member

Participation of

Collective, top-

Individualistic

Collective,

consumers

down

Cognate

Municipally-owned

Private corporate

Community co-

business

utility

utility

operative

bottom-up

models
Source: Bakker, Karen, and David Cameron. Good governance in municipal
restructuring of water and wastewater services in Canada. Toronto: Munk
Centre for International Studies, University of Toronto, 2002. Taken from
Bakker and Cameron (2002: 38). © Karen Bakker, 2002, by permission.
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In practice in Ontario, these models overlap (Bakker and Cameron 2002b:
38-39). Neoliberalization strategies, for example, that demand full cost
recovery from user fees while still under government-led management, inject
principles of commercial models into the traditional planning model. Further,
persons managing utilities run as departments of municipalities – ostensibly
under the planning model – have sought contractual obligations with service
providers, greater autonomy from municipal government, and are motivated
by the ‘business case’ in decision-making. These express principles of the
commercial model. Similarly, under neoliberalization, distributed participation
– a feature of the community model – can also align with commercial
principles of, for example, customer focus.
As such, this research concentrates on features of governance models, rather
than ideal-type governance models per-se. Important elements of
governance models that have changed in Ontario include the provincial
legislative frameworks for municipal service delivery, the scope of service
delivery through amalgamations, the degree and importance of user input
through distributive governance, and the exigencies of the new public
management, which prioritize particular conceptions of efficiency, ‘businesslike’ operations, and have generated increased interest in exogenous
governance.
In terms of the empirical evidence of the association between
neoliberalization, sustainability and governance, I provide three examples:
Walkerton,9 infrastructure deficits in Ontario, and municipal fiscal pressures.
These are presented in turn. With respect to Walkerton, neoliberalization
policies vis-à-vis the environment were heavily implicated in the event (cf.
O'Connor 2002 b). Funding cuts to the Ministry of environment were deemed
particularly important because they reduced the Ministry’s capacity for water

9

The town of Walkerton, Ontario is the site of a water contamination calamity in
which seven people died and thousands became permanently ill in June of 2000.
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quality testing and inspections. The Walkerton Inquiry, which responded to
the disaster, yielded new legislation for the protection of pubic health, the
environment, and the financing of municipal water services. The legislation
contains many elements, some reflective of a neoliberal business-like
approach to public services and some oriented toward sustainability, which
alter governance and require changes in the delivery of water supply.
In terms of infrastructure, many municipalities in Ontario are facing an
infrastructure deficit. The Federation of Canadian Municipalities (FCM) defines
the infrastructure deficit as the difference between the quality and capacity
of the infrastructure that is in place and the quality and capacity of that
which is needed. They measure the deficit according to ‘the cost to build,
maintain and repair essential infrastructure.’10 Published estimates of the
deficit’s magnitude in Canada vary widely (Infrastructure Canada 2004a).
The Canadian Water and Wastewater Association (CWWA) estimates a
required investment of $88.4 billion for the period from 1997-2012 (CWWA
1997). Under neoliberalization, it is expected that these issues are addressed
through utility self-financed full cost accounting and that sustainable
infrastructure management should only be applied where cost-benefit criteria
are met. For example, programs for supply and demand management can
extend the useful life of infrastructure by reducing requirements for
increased capacity. In several cases in Ontario, however, these are deployed
only to a point where the programs cost less than one third of the cost of
building new infrastructure.
The above situation also interacts with fiscal pressures that municipalities are
experiencing. Neoliberalization strategies in Ontario have increased the fiscal
burdens of municipalities and reduced funding to them. As a result, municipal
10

Infrastructure deficits stem from infrastructural age and chronic underinvestment
in maintenance and repair, due to incomplete accounting for the costs of long-term
infrastructure upkeep. The deficit is especially serious in the older municipalities of
eastern Canada, whose infrastructure is an average of 60-75 years old (Mirza and
Haider 2003).
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governments have greater incentives to seek funding for water related
municipal services from utility rates. Utilities, in turn, face financial
challenges that they must meet through cost recovery (e.g. implementing
the post-Walkerton legislative requirements and addressing infrastructure
deficits). In many cases, this fosters a situation in which supporting water
related municipal services through utility budgets is seen as no longer
affordable. This, in turn, fuels the popularity of arms length models for water
delivery that reduce the influence of municipal governments and reflect
neoliberal principles.
In response to changes in governance, many municipalities in Ontario have
adopted new business models for water supply (Bakker and Cameron 2005).
This transition in water governance at the municipal scale has been rapid and
has yielded a wide array of new and distinctive models for water delivery
across the province including public-private partnerships (P3s), a municipal
corporation, hybrid models involving public commissions, and delegated
management (Bakker and Cameron 2005) (Table 1-2).
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Table 1-2: Business Models for Water Supply Infrastructure in Ontario
Business Model

Example

Municipal Department

Most Municipalities

Municipal Business Unit

Toronto

Municipal Board/ Commission (PUC)

Peterborough

Regionalization

Chatham/Kent PUC

Regional Government

Waterloo Region

Corporatized Municipal Utility

Kingston

Delegated Management (public operator)

Peel Region to OCWA

Delegated Management (another

Smith-Ennismore-Lakefield to

municipality)

Peterborough PUC

Delegated management (private

Hamilton (1994-2004)

operator)
Source: Bakker, Karen, and David Cameron. Good governance in municipal
restructuring of water and wastewater services in Canada. Toronto: Munk
Centre for International Studies, University of Toronto (2002: 6). © Karen
Bakker, 2002, by permission.
The array of different restructuring options taken in Ontario provides a range
of complementary material for the study of neoliberalization, sustainability,
and the effects of governance on municipal water services delivery.
Benefiting from the diversity in arrangements for the delivery of municipal
water supply in Ontario, I selected seven municipalities for in depth study.
The methodology used in this research is elaborated in the next section.

1.2 METHODOLOGY
1.2.1 RESEARCH DESIGN
This research includes a large sample survey, field research in seven
municipalities (involving in depth interviews and archival research), and a
one-day expert workshop. The survey results enable the assessment of broad
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trends and issues. The survey was directed at the range of water related
organizations within Ontario, providing an overview of key issues and trends
as perceived from different groups. In depth case research, on the other
hand, allows researchers to control for a greater number of potentially
intervening variables (Collier and Mahoney 1996: 70), and allows for in depth
analysis through open-ended expert interviews. The workshop was employed
as an opportunity to scrutinize and refine the research results.
This research controls for differences in governance due to provincial
jurisdiction by focusing on the single province of Ontario. Controlling for
provincial jurisdiction is important because Canada’s provinces are among
the most autonomous sub-national divisions in the world (Paehlke 2001).
Municipalities, natural resources, and many environmental regulations, for
example, all fall within the purview of the provinces. A recent overview of
water related legislation across Canada’s thirteen sub-national jurisdictions
demonstrates the degree of legislative divergence between them (Hill et al.
2006).
As stated above, the research focuses on two themes to examine the
interacting strategies and effects of neoliberalization and sustainability in
Ontario’s water sector: the restructuring of business models and
programming for sustainable infrastructure management. By way of
investigating these issues, I have selected seven municipal case studies that
reflect a diversity of restructuring processes, governance challenges, and
programs for sustainable infrastructure management. This is in keeping with
case study design methods using examples or sub-cases to illustrate the
phenomena occurring within a more general case (cf. Yin 1994).
The selected municipalities include the Cities of Hamilton, Kingston,
Peterborough and Toronto, and the Regional Municipalities of Peel, York and
Waterloo (Figure 1-1). Together these municipalities comprise 52% of
Ontario’s population. In terms of restructuring, these municipalities are
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representative of the 6 most common business models for water supply
delivery in Ontario, the remaining 2 being rare (Table 1-3). Justice O’Connor
identifies these eight models according to a matrix of three choices of
operating agency and two to three restructuring options (choices of business
model) for each type of operating agency (Table 1-3) (O'Connor 2002b).

Figure 1-1: Map of Case Study Sites
Produced by Eric Leinberger, Dept of Geography, UBC, by commission.
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Table 1-3: Options for Municipal Water System Restructuring
Type of Operating

Restructuring Options

Agency

(Business Models)

Municipal Operating

•

Municipal Department (Toronto)

Agency

•

PUC/Municipal Services Board
(Peterborough)

•

Municipally Owned Corporation (Kingston)

Regional Water

•

Regional Governments (York, Waterloo)

Provider

•

Intermunicipal Agreements – (Rare)

External Operating

•

Another Municipal Government - (Rare)

Agency

•

Public External Operating Agency (Peel)

•

Private External Operating Agency
(Hamilton)

Source: Adapted from Karen Bakker. Good governance in restructuring water
supply: A handbook. Ottawa: Federation of Canadian Municipalities &
Program on Water Issues (2003c: Table 1). © Federation of Canadian
Municipalities, 2003, adapted by permission.
Original Source: O'Connor, Dennis. Report of the Walkerton Inquiry part 2:
The events of May 2000 and related issues. Toronto: Queen's Printer for
Ontario (2002b: Table 10.1). © Publications Ontario, 2002, adapted by
permission.

Possible operators include: the municipality, a regional water provider, and
an external operating agency. In terms of a municipal operating agency, the
three restructuring options comprise: a municipal department (Toronto), a
municipally owned corporation (Kingston), and a public utilities commission
(Peterborough).11 In terms of external operating agencies, three

11

Peterborough provides an example of a restructured PUC that involves
characteristics associated with corporate models. The PUC is contracted by
Peterborough Utilities Services Inc. to run the water supply. The Peterborough model
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restructuring options also are available: delegation to another municipal
government (rare), delegation to an external public operating agency (Peel),
and delegation to an external private operator (Hamilton 1994-2004). In
Ontario, 25% of municipalities operated their services under some form of
delegated management at the time of the Walkerton Inquiry. Of this 25%,
95% of the contracts (mostly in small rural areas) went to the Ontario Clean
Water Agency (OCWA),12 and 5% were contracted to private operators
(O'Connor 2002b: 55). The features of each of the business models are
outlined in Table 1-4.

Table 1-4: Business Model Features of the Case Municipalities
City

Toronto

Business

Municipal

Model

Department

Operator

Municipal

(Infrastructure)

Peterborough
PUC (hybrid)

Kingston

York

Municipal

Municipal

Corporation

Utility

Delegated to

PLC as

Region

Board and

PUC by

permanent

Committee

Council

municipal

concessionaire

and

corporation

Department

Board

Public works

Utility

Executive of

Regional

Composition

and

Management

UK and CAO

Transporta-

Infrastructure

and

tion and

Committee

Appointees of

works

Council

Committee

Council

Extensive

Moderate

Minimal

Extensive

Public Agency

Public Agency

Corporation

Public

Involvement
Operator's
legal status

Agency

has been described as a hybrid municipal corporation/PUC (Bakker and Cameron
2002b).
12

OCWA is a provincial crown corporation. It is discussed in greater detail in section
3.2.2, 3.3.2, and 7.3.2.
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City
Legal

Toronto

Peterborough

Kingston

York

Public

Public

Corporate

Public

n/a

n/a

Local Gov

n/a

framework
Owns
Shares
City

Waterloo

Hamilton

Peel

Business

Regional

Private

Public operator

Model

Government

operator 1994-

(OCWA)

2004
Operator

Regional

Temporary

Provincial

(Infrastruc-

Committee and

private

Crown Agency

ture)

Department

concession-

as temporary

aires

concessionaire

Board

Regional

Committee of

Regional Public

Composition

Planning and

Council and

Works

Works

Private Board

Committee of

Committee of

Council

Council
Council

Extensive

Minimal

Moderate

Public Agency

Corporation

Public Agency

Public

Corporate

Public

n/a

Private

n/a

Involvement
Operator's
legal status
Legal
framework
Owns
Shares

Shareholders

Source: Adapted from Karen Bakker. Good governance in restructuring water
supply: A handbook. Ottawa: Federation of Canadian Municipalities &
Program on Water Issues (2003c: Table 1). © Federation of Canadian
Municipalities, 2003, adapted by permission. The concerns with board
composition and council involvement are the author’s addition.
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The seven municipalities were also selected according to their potential to
illuminate issues with respect to the relationships between sustainable
infrastructure management, neoliberalization, and governance. In this
respect, it was important that each municipality had some level of
engagement with sustainable infrastructure management, as represented by
the adoption of techniques for supply and demand management. In Ontario,
the uptake of supply and demand management techniques in the water
sector has not been extensive. It is generally restricted to larger
municipalities and is induced by an effort to cope with scarcity, be it
economic, infrastructural or environmental.
Environment Canada published a survey in 2001 that includes data on the
adoption of supply and demand side management techniques across
Canadian municipalities. Analyses that I have conducted on the data
demonstrate the dearth of uptake nationwide. These data include binary data
for whether or not a water provider has adopted eight listed measures. The
eight measures are: ICI sector advice, public advertising, increases in water
meter coverage, installation of efficiency equipment, home water audits, the
distribution of water efficiency kits, lawn watering by-laws, and other. I
summed the number of programs in each municipality such that they
received a score of 0 though 8, where 0 indicates no programs and 8
indicates all 7 programs plus additional others.
In order to organize and present the data, I have utilized Environment
Canada’s scalar and regional categories. Environment Canada divides
Canadian municipalities into 6 population scales numbered 1-6: 1, less than
1000 population; 2, population 1000-1999; 3, population 2000-4999; 4,
population 5000-49 999; 5, population 50 000-499 999; and 6, population
500 000 plus. No municipalities of category 1 were included in the
Environment Canada data. Regionally, they organize the provinces according
to Atlantic, Quebec, Ontario, Prairie and Pacific Regions.
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There are several limitations to the data. First, some non-responding
municipalities may have programs but appear as 0. Second, the development
of programs since 2001 is not reflected in the survey (this pertains to Peel,
for example). Third, the range of programs included is not extensive. Fourth
and finally, the binary data do not indicate the degree of development of the
program and, as such, municipalities with very different levels of adoption
can share the same or similar scores. Still, the data provide an indication of
the level, dispersal, and motivation for supply and demand management
programs in Ontario.
In Ontario, the majority of municipalities have no supply and demand
management programming. The percentage of municipalities with a score of
0 is 71%. Of the 91 municipalities (29%) that have implemented one or
more supply or demand management measures, 64% have a score of 1 or 2.
Sixteen municipalities have a score of 4 or greater (i.e. an adoption of half of
the measures included in the survey). This is indicative of a low-level of
adoption across the province. Adoption is greatest in larger municipalities.
Table 1-5 indicates that while most of the municipalities across Ontario with
a score of 4 or greater are in population size category 5 (50 000-499 999
inhabitants), the scale with the greatest percentage of its municipalities
having a score of 4 or greater is scale 6 (greater than 500 000 inhabitants)
with 50%. As such, larger municipalities tend to have more developed
programs.
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Table 1-5: Distribution of Supply and Demand Management Programs in
Ontario According to Scale
Municipal Population Size Category

2

3

4

5

6

0

0

37.5

50.0

12.5

50.8

10.0

1.3

3.8

25.8

50.0

(2-6)
Percentage of municipalities that have 4
or more programs located in each
population category (%)
Percentage of municipalities in Ontario in

12.3 25.6

each population category (%)
Percentage of Municipalities in each

0

0

population category that have 4 or more
programs (%)
Source: Compiled by the author using data from the Municipal Water Use
Database (Environment Canada 2001)
In Ontario, at the time of Environment Canada’s data collection, sixteen
municipalities had a score of 4 or greater. Of these, six are experiencing
infrastructural capacity pressure from population growth as part of the GTA
‘Places to Grow.’13 Two are experiencing both physical water scarcity and
infrastructural capacity pressures from population growth. Another is
experiencing both economic and infrastructural capacity pressures, and yet
another economic pressures.
The case study municipalities all fall within the population sized categories of
5 or 6, thus their level of adoption is not prejudiced by their size. That is,
they are in the most likely size categories to have adopted programs. Yet,
they express a range of levels and timing of adoption. Of the seven cases,
only Kingston and Peterborough are not facing some form of water quantity
related pressure, be it from infrastructural capacity, population growth, or
physical resource stress. This is a limitation in controlling for variables for
13

cf. Chapter 3.
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which sustainable infrastructure management programs would be expected.
Tellingly, these two municipalities have the least developed programs. Still,
their experiences offer insights into the relationships between governance,
neoliberalization and sustainable infrastructure management. A variety of
physical features and indicators of sustainable infrastructure management in
each of the study municipalities are shown is Table 1-6 below. I do not list
their conservation score because, for some of them, their programs began
after Environment Canada’s data collection and for others common scores
betray differences in programming.

Table 1-6: Physical Features & Indications of Sustainable Infrastructure
Management in the Case Municipalities
Toronto

Peterborough

Kingston

Hamilton

Population

2,397,000

70,500

113,000

322,252

Source

Lake

Otanabee River

Lake

Lake

Ontario

Ontario

Ontario
239

368

277

467

45.5

84

92

74

Metered

73%

0

100%

65%

Rate Type

Flat Rate &

Flat Rate

Declining

CUC

Domestic
Water Use
(l/d)
System Loses
(l/c/d)*

CUC***

Block Rate
(3 blocks)

Price/m3

$1.07

N/A

Infrastructure

High

Low

Fair

High

High

Medium-Low

Low

Medium

$0.87

Pressure
Supply &
Demand
Management
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Peel

Waterloo

York

Region

Region

Region

Population

878,800

497, 600

729,000

Source

Lake

Ground Water

Mixed

Ontario

Sources

434

223

285

107**

36

26.5

Metered

99%

93.5%

99%

Rate Type

Flat Rate &

CUC

CUC

Domestic
Water Use
(l/d)
System Loses
l/c/d

CUC
Price /m3

$0.88

$1.53****

$1.10****

Infrastructure

Fair

Fair

High

High

High

Medium-

Pressure
Supply &
Demand

High

Management
*l/c/d – litres/capita/day **Does not include data for Caledon; *** CUC –
Constant Unit Charge; **** Weighted averages for prices across the region’s
local municipalities
Sources: The data was compiled from Environment Canada databases
(Environment Canada 1999, 2000, 2001)
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1.2.2 DATA COLLECTION
The research makes use of both primary and secondary data. The primary
data include archival research, a province wide expert survey, fifty-three
interviews involving fifty-seven participants, and an expert workshop in
which 38 water supply professionals of various backgrounds participated.
More detail on the expert survey, the interviews, and the workshop can be
found in the appendices. The secondary data comprise bibliographic research
and reviews of relevant policy reports and documents.
PRIMARY DATA
Archival Research
•

Extensive archival research was conducted, focusing on relevant
municipal documents, reports, provincial and federal policies and
legislation, and news articles.

•

Not all of the municipal case studies had equivalent data available. The
Peel archive, for example, had few documents. In Peterborough, many
historical PUC reports had been damaged due to flooding.

Expert Survey
•

The survey was directed at municipal water operators, conservation
authorities, environmental NGOs, business and professional associations,
municipal organizations and government departments concerned with
water supply in Ontario. The first two thirds of the survey were general
and responded to by all participants. The final third was directed solely at
municipal water operators.

•

Respondents were located using the Internet and a CWWA database of
municipal water operator contacts. Three hundred and forty surveys were
sent by mail and 82 responses were received. The response rate was
24%, with a total of 82 responses. Reasons for non-responses, beyond
the norm, included a feeling of a lack of expertise in some of the small
municipalities whose services were operated externally, and certain
problematic questions that were sometimes ignored.
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•

Although the response rate for the survey was high, several questions
proved problematic. Most frequently, these were the ranking questions. In
general, participants stated that rankings could not be given because all
of the options given were important. There were limited responses to the
open-ended questions.

•

Analysis of the survey results was done using the SPSS statistical
software and Excel.

•

Details on respondent distribution as well as a copy of the survey are
located in Appendix A.

Expert Interviews
•

The experts interviewed included municipal councilors, municipal water
services personnel, locally active environmental, labour and business
lobby groups, and relevant bureaucrats at the federal and provincial
scales. The interviews followed an open-ended format that allows new
lines of enquiry to be pursued as needed. Each interview was
approximately 1 hour in duration.

•

The initial interviewees were located through preparatory research on the
provincial context and the municipalities in question. From there, snowball
sampling, whereby subsequent interviewees are contacted upon the
recommendation of persons interviewed earlier in the process, was used
to locate further interviewees.

•

The limitation to the data collected through the interviewing process is
that different numbers of interviews were conducted across the
municipalities. Five interviews were conducted in Hamilton, Kingston,
Waterloo and Peterborough and eight interviews involving 11 people in
Toronto. In Peel and York, on the other hand, 3 and 2 interviews were
conducted respectively. This discrepancy was largely related to the
difficulty of securing interviews in some municipalities.

•

Appendix B contains an anonymous list of interviews, stating the
respondents’ type of employment only.
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Expert Workshop
•

The “Water Governance in Transition: Utility Restructuring and Demand
Management in Ontario” workshop was held April 13, 2007 at the Peter
Wall Institute, UBC. Thirty-eight people attended the workshop. Further
details on the workshop, including a list of participants, are located in
Appendix C.

•

Prior to the workshop a preliminary policy report on the thesis research
was circulated among the participants to stimulate discussion and gain
feedback for the research.

•

The one-day workshop comprised two half-day plenary sessions. The first
plenary focused on sustainable infrastructure management, and the
second on the restructuring of governance and business models.

•

The sessions each had four parts:
o

A presentation on the plenary topic, to open the session.

o

A breakout session where participants were divided into six preassigned groups and directed to discuss a specific sub-topic and
respond to a set of questions. The breakout groups were given one
hour to discuss and prepare answers to the questions. The groups,
topics and questions were pre-assigned.

o

Group presentations followed, where each of the breakout groups
presented the results of their discussions to the larger group.

o

An open discussion was held where participants could engage with
the responses of the other groups.

SECONDARY DATA – BACKGROUND RESEARCH
Background Research
•

Extensive background research was conducted on the state of
infrastructure, environmental regulations and policies, and politicaleconomic restructuring in each of the case sites and at the provincial and
federal scales.
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CONTEXTUALIZING AND USING THE DATA
This section addresses how the data are mobilized throughout in the thesis
and how the data contribute to available data on the research topic. The
sections of the thesis draw on the data collected in different ways. The
contextual material addressing political-economic restructuring in Ontario,
discussed in Chapter 3, was developed using the secondary data as well as
some of the archival and interview material.
The arguments developed with respect to the restructuring of business
models in Chapters 4 and 5 are largely deduced from the interview and the
expert workshop data. At the workshop, a half-day plenary session was
devoted to the issue. Archival material and secondary data were also used.
The survey material was used to help develop hypotheses and questions to
be pursued in the interviews but was not utilized to draw conclusions with
respect to the restructuring of business models per se. All of the interviews
conducted had some focus on governance.
The case study of sustainable infrastructure management draws extensively
on all types of data collected. All of the interviews conducted discussed
supply and demand management programming to some degree depending
on the expertise of the research participant. Eleven of the interviews were
conducted specifically with utility supply and demand management staff. In
the expert survey 8 of 25 questions (32%) related to supply and demand
management programming and techniques, or to environmental
improvement. Finally, a half-day plenary session at the expert workshop was
exclusively devoted to discussing water supply and demand management.
Contributions to empirical data on water supply in Ontario are made through
the expert survey and the expert workshop. The contributions from the
workshop include a workshop report and a policy report (see Appendix C). In
terms of the survey data, several Canada-wide surveys of water utilities have
already been conducted. Environment Canada produces the ‘Municipal Water
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Use Database,’ which has been updated every three years from 1989 to
2001, the ‘Municipal Water Pricing Database’ updated every three years from
1991 to 1999, and the ‘Industrial Water Use Database’ updated every five
years from 1976 to 1996. The Canadian Water and Wastewater Association
produced the ‘Water Efficiency Experiences Database’ (2004), which is not
comprehensive but is updated on-line with municipalities adding their own
experiences. Finally, Waller has surveyed water residential efficiency
programs for a small set of larger municipalities across Canada (Waller
1998).
My survey adds to these earlier and ongoing data collection efforts in a
number of ways. First, by focusing on Ontario alone, I was able to ask
questions about the impacts and impressions of important aspects of
provincial policy that have instigated restructuring in the water sector.
Second, the more comprehensive databases from Environment Canada
collect data simply on what is being implemented, water consumption and
quality, and rate structures. This survey asks the relative levels of
implementation of different programs, which are considered more effective,
and about the relative difficulty of implementation. This information can then
be contextualized within the stated goals of the respondents for water
provision. Thus, while the Environment Canada databases have very
extensive data, the survey for this study adds data about the political and
economic context in which the programs have been pursued and the
impressions about how these programs have performed.

1.3 DESCRIPTION OF THESIS AND CONTRIBUTIONS
The thesis is organized in three parts. Part I contains the conceptual and
contextual material of the thesis. Part II examines the restructuring of
business models for municipal water supply in Ontario. It argues that while
the predominant neoliberalization strategy vis-à-vis business models is the
rationalization of governance through the propagation of arms length
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business models, the outcomes have been varied and partial. Challenges to
neoliberalization are made by a diversity of actors that have complex
relationships to the neoliberalization strategies in question. Part III addresses
sustainable infrastructure management through a focus on techniques for
supply and demand management. It argues that the low uptake of supply
and demand management programming directed at improving sustainability
results from complex interactions between market environmental, technophysical and sustainability approaches as well as shortcomings in
governance.
The thesis makes both empirical and conceptual contributions to the
literature. The empirical contributions are concentrated in Part III and pertain
to supply and demand management. Empirically, the research adds nuance
to perspectives on the relationships between neoliberalization and
sustainability in the water sector. Limitations are evidenced in both the
market-environmental perspective that predicts increased programming for
environmental sustainability with neoliberalization and the perspectives
critical of neoliberalization that posit negative consequences for the same.
This is important because, although such arguments are frequently
advanced, little empirical research has been conducted to test them.
In Part III evidence is presented that shows that, first, with respect to the
market-environmental position, the influences of neoliberalization are limiting
to programs for supply and demand management. Second, with respect to
positions critical of the neoliberal effect on sustainable infrastructure
management, evidence establishes that neoliberalization is not the only or
most significant factor in engendering the low uptake witnessed. Established
techno-physical approaches to infrastructure management and existing
governance arrangements are equally important. Moreover, changes in
governance could alleviate some of the unfavourable effects of
neoliberalization on sustainable infrastructure management.
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The conceptual contributions of the thesis are principally found in Part II,
addressing the restructuring of business models. There, evidence is provided
that demonstrates that rather than flexibility, neoliberalization strategies in
the water sector are directed toward the rationalization and standardization
of governance. This is in contravention to common descriptions of neoliberal
policy, which argue that through reduced government regulation, flexibility in
governance is generated. I argue, through the findings in Part II, that the
reduction of government influence through the adoption of alternative service
delivery business models actually is intended to produce governance that is
more rationalized, predictable, and technocratic.
The thesis also finds that actors involved in neoliberalization – including
those that challenge it – have complex relationships to neoliberalization
strategies. Due to the complexity of the relationships to neoliberalization, the
realization of neoliberalization strategies is not guaranteed and its
achievements are generally partial, having non-neoliberal elements. The
governing bodies that are responsible for enacting neoliberalization are
comprised of differing sets of interests with respect to neoliberalization and
its outcomes. Alliances that contest neoliberalization share a neoliberal
critique of government. This complexity can obfuscate the fact that
neoliberalization, in the cases studied in this thesis, is pursued as a means of
addressing governance challenges resultant from prior neoliberal
restructuring at the provincial scale. This is significant; while it is important
to challenge neoliberalization as a solution to prior-neoliberalization, it is
equally important to recognize that responses are necessary and that these
may require changes in governance.
Each part of the thesis contains two chapters. In Part I, Chapter 2 provides
the conceptual framework for the thesis. There, I develop the arguments for
the analysis of the data presented in Parts II and III. Chapter 3 describes the
recent political-economic history of Ontario, from 1970 to the present, as it
relates to the reorganization of municipal water supply governance.
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In Part II, Chapter 4 presents evidence in support of the finding that the
prominent strategy of neoliberalization in the water sector is rationalization.
Chapter 5 demonstrates the complexity of relationships that municipal
governments and anti-neoliberal alliances have toward neoliberalization and
that neoliberalization, therefore, does not present a straightforward and
readily achievable policy strategy.
In Part III, Chapter 6 shows that the particular philosophical position through
which one approaches supply and demand management has important
consequences for the uptake and performance of supply and demand
management techniques. Sustainability as well as the techno-physical and
market environmental approaches is examined. In Chapter 7, empirical
evidence is presented that demonstrates the links between a variety of
governance issues and programming for sustainable infrastructure
management.
Chapter 8 concludes the thesis.
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PART I – CONCEPTS AND CONTEXT

2

CONCEPTUAL APPROACH

2.1 INTRODUCTION
This chapter establishes the theoretical framework through which the thesis
explores the relationships between political-economic restructuring,
sustainability and the governance of municipal water services in Ontario since
1990.14 Within this topic, two issues are studied. These are the restructuring
of business models and programs for sustainable infrastructure management.
Understanding how governance is shifting and the pressures upon it is
instrumental in the analysis of both topics. As such, the organizing concepts
for this thesis are political-economic restructuring (that is reflective of
policies associated with neoliberalization in the literature), sustainability and
governance.
The first issue, the restructuring of business models for water supply, speaks
to issues of municipal governance and service delivery under neoliberal
political-economic restructuring. There has been a sustained debate in
geography and cognate disciplines over the past two decades about the
effects of neoliberal reforms on local governments, local government
services, and environmental governance. This thesis contributes to these
debates in the following ways. It identifies a new phase of neoliberalization
emergent in Ontario that is marked by hesitation and patience. It finds that
one of the primary strategies of neoliberalization vis-à-vis municipal services
provision is their rationalization through the diminution of the roles for
political actors (their depoliticization). Where neoliberalization posits
increased flexibility in governance through the reduction of government

14

This is the period of focus, although the data employed to analyze and
contextualize this period goes back to 1970.
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influence, in the water sector this tactic rather pursues a systematization of
service delivery. Finally, it is found that neoliberalization is not guaranteed.
Rather than hegemonic, in the water sector, it is limited in its appeal to both
the public and to some branches of municipal government.
The second case, sustainable infrastructure management, addresses a void in
the literature. This is with respect to the relationship between
neoliberalization and technical change, especially technical change for
sustainability. To address the relationship between sustainable infrastructure
management, neoliberalization and governance, I introduce theories from the
social studies of technology (SST). I examine competing and overlapping
policy positions for sustainable infrastructure management including market
environmentalism (a subset of ecological modernization focused on the water
sector), a techno-physical approach (associated with engineering), and
sustainability. The analysis demonstrates that the limited development of
programs for sustainable infrastructure management stems from the
interaction of market environmental and techno-physical approaches as well
as current governance arrangements that are limiting toward progress on
sustainability.
The above arguments are developed in three sections. In Section 2.2, I
provide the theoretical context for the questions raised in this thesis with a
discussion of each of the central concepts of the thesis: neoliberalization,
sustainability and governance. This involves engaging in ongoing debates
with respect to: (1) neoliberalization, setting them in the context of politicaleconomic restructuring in Ontario; (2) sustainability and its relationship with
neoliberalization; and (3) how governance is affected by neoliberalization,
focusing on the theories of new public management as they have been of
particular important with respect to shifts in governance in Ontario.
In Section 2.3, I examine the strategies, tools, and outcomes of
neoliberalization with respect to business models for water supply. I begin by
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theorizing the reasons for pursuing rationalization at the municipal scale and
the associated strategies. I argue that it is a response to both the relative
independence of the municipal scale from pursuing neoliberal restructuring
enacted at higher scales of government, and to the challenges created by
provincial rescaling on the part of utility management. I follow with an
analysis of alternative service delivery (ASD), which I argue is the primary
tool for the rationalization of business models in the water sector in Ontario.
I conclude with two sections that investigate the limitations to neoliberal
rationalization for water sector restructuring.
In section 2.3, I turn to sustainable infrastructure management. There I
examine the interacting effects of techno-physical, market-environmental
and sustainability policy paradigms on the uptake, dissemination and
performance of techniques for supply and demand management. The SST
literature alerts one to the importance of governance in technical uptake and
change. It highlights the fact that technical regime change in the water
sector and well as current governance arrangements favour the market
environmental and techno-physical approaches over sustainability. The
interaction of the market environmental and techno-physical approaches is
one whereby a limited range of techniques for supply and demand
management is encouraged and their implementation is not necessarily
supported in ways necessary to improve sustainability.

2.2 POLITICAL-ECONOMIC RESTRUCTURING AND SUSTAINABILITY
2.2.1 POLITICAL-ECONOMIC RESTRUCTURING
NEOLIBERALIZATION IN THE LITERATURE
Political-economic restructuring in the late 20th century has been widely
characterized as neoliberal in character. In the literature, neoliberalization15

15

Jamie Peck and Adam Tickell argue for the use of the term ‘neoliberalization,’ for
the reason that neoliberalism has been found to be a process and strategy rather
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is used to describe processes that reflect a shift from a Keynesian-Fordist
state-market16 relation to one that is oriented toward the facilitation of
apparently unfettered markets for commodities, including labour and
environmental services.17 These have been found to have different effects
across space, to be mediated by a number of factors, and to result in
outcomes that are not entirely neoliberal in character. In this section, I begin
by delving into the theorization of processes of political-economic change
across the global North that began in the late 1960s. I focus on literature
that approaches this restructuring through the lens of neoliberalization.
In general neoliberalization in the global North is understood to include a
range of potential strategies directed toward the dissolution of the social
contractual commitment between the state, capital and labour realized in the
early post-War period. That commitment meant that the state intervened in
the market for the provision of a variety of welfare related services and to
ensure the social wage. Still, limited government interference in the market
was deemed preferable (Gordon 1991; Mansfield 2005). Under
neoliberalization, by contrast, it is argued that markets and market logics are
used to understand, regulate and streamline all aspects of social life (Gamble
1988; Lemke 2001). Under neoliberalization, the role of the state is altered
from one of regulating the economy in the maintenance of Keynesian-Fordist
compromises to one of regulation for the free functioning of the economy.
This is accomplished through strategies such as the devolution of state
functions to other scales of government and to non-state actors, the
movement from regulation via the state to regulation via the economy, the
than a program of set of policy prescriptions that exist in a static state (cf. Peck and
Tickell 2002).
16

Neoliberalization, however, does not require a Keynesian-Fordist base from which
to take growth. Neoliberalization has also marked political-economic shifts from
authoritarian and colonial rule in a variety of locations in the global South (cf. Peck
2004: 399; Harvey 2006; Gregory 2004).
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Polanyi refers to these as ‘fictitious commodities.’ The three fictitious commodities
identified by Polanyi are land, labour and money (Polanyi 1944).
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commodification of public goods and services,18 and the reformulation of
citizens as consumers.
There are several presentations of the reasons behind the decline of
Keynesian-Fordist governance. On the one hand, the decline is presented as
a response to the failures of the Keynesian compromise. Within that group,
perspectives differ on what those failures entail. Authors have placed
emphasis on economic downturns across the global North beginning in the
late 1960s and early 1970s. In his widely read work, the Fiscal Crisis of the
State, O’Connor argues that there is an inherent contradiction in KeynesianFordism whereby the costs or production are socialized and underwritten by
the state, and the profits are accrued privately. As a result, a ‘gap’ develops
between government revenues and expenditures, and the ‘fiscal crisis of the
state’ develops in turn (O'Connor 1973). This reasoning does not call for a
neoliberal response. Other authors, however, attribute falling rates of profit
experienced across many countries in the global North to bloated and
inefficient welfare states. Key issues in this line of reasoning included the
wage gains made by unions that business was said to no longer be able to
afford and state welfare provisions (cf. Kolko 1988). From such lines of
reasoning, neoliberal restructuring emerges as an appropriate response (e.g.
Nozick 1975; Friedman 1962).
From another perspective, political-economic restructuring away from
Keynesian-Fordist policy is taken as a strategy to establish neoliberal forms
of governance (i.e. restructuring is not necessarily related to problems of
Keynesian-Fordist governance). In terms of strategy, Block places the origins
of the defeat of ‘national capitalism’ [Keynesianism] in favour of an ‘open
world economy’ by the US in the late 1950s, prior to any post-War economic
downturn (Block 1977: 10). Duménil and Lévy, moreover, show
18

Many such goods, for example water supply, were delivered privately in the many
parts of the global North including Ontario until the early 20th century at which point
they were taken under government management (Benidickson 2002).
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neoliberalization in the United States, France and the UK to have returned
power and wealth to the financial class rather than to have addressed the
failures of Keynesian-Fordist governance (Duménil and Lévy 2004). Harvey
makes a similar argument with respect to the economic crisis in Argentina in
the early 1990s (Harvey 2006: 104-106).
Weber and Rigby have analyzed economic growth and decline across several
states from 1960 to the early 1990s. Their work puts arguments that place
neoliberal policy reform as a necessary response to overspending welfare
states into question. They argue that the periods of ‘rising or sustained
growth output’ ended at different times across the global North, and that the
first ‘busts’ following post-War growth varied between countries by more
than a decade. The US, for example, experienced its first bust in 1970,
whereas Canada’s was not until 1982 (Webber and Rigby 1996: 59-60). For
these authors, there was no definitive shift in the rate of profit that would
mark distinct periods of growth and downturn; rather there were undulations
that continued to occur after the 1970s. Moreover, such undulations are
inherent in the system itself rather the fault of any policy, technical change,
or group influence (Webber and Rigby 1996).
Research that would ascertain the origins and objectives of neoliberalization
at the provincial scale in Ontario has not been conducted in this study. The
position taken here is that political-economic restructuring that is keeping
with descriptions of neoliberalization in the literature was pursued
ideologically in Ontario from 1995-2002. From 1970 to 1995,
neoliberalization was also an important element of political-economic
restructuring in the province. In that period, however, neoliberal policy
adoption proved difficult to avoid, even for social democrats, due to
restructuring at higher scales of government. The particularities of
neoliberalization in Ontario are pursued in Chapter 3. How neoliberalization in
Ontario reflects and differs from neoliberalization in the literature is explored
in the second part of this section.
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This research focuses on the municipal scale, in particular the governance of
municipal water supply. Research demonstrates that neoliberalization can
yield a range of outcomes at the local scale. I add to this argument that
neoliberalization at the local scale can be motivated by a range of
aspirations, which include coping with neoliberalization enacted by higher
scales of government. For Jessop, neoliberalization strategies from higher
scales of governance have not everywhere led to neoliberalization on the
ground, but rather to a variety of coping responses (Jessop 2002). In
Canada, neither Keynesian-Fordist governance nor recent neoliberalizations
of governance have been uniform in time or across space. Rather multiple
responses to federal and global political-economic realignment, and a range
of predilections for neoliberalization across the provinces continue to emerge
from the varied provincial experiences with Keynesian-Fordist governance.
In fact, spatial variety in terms of the manifestations of neoliberalization at
the local scale is a key theme in the neoliberalization literature. The
phenomena has been termed ‘actually existing neoliberalism’ (cf. N. Brenner
and N. Theodore 2002) and is contrasted to ‘neoliberalism in general’ (cf.
Peck 2004). This variation has prompted some researchers to question the
analytical utility of neoliberalization (cf. Barnett 2005; Castree 2006; Larner
2003). The central conundrum is whether or not something that expresses
such a diversity of changing spatial manifestations can be simultaneously
understood as a global phenomenon of epic scope and virtually hegemonic
purchase.
A second challenge calls on research into political-economic restructuring to
distinguish between the particular influences of neoliberalization and those of
other challenges to contemporary forms of governance. Castree asks
researchers to respect the ‘impurity’ of neoliberalization at ‘all scales’ arguing
that it is ‘axiomatic that it is never ‘neoliberalism’ alone that causes anything,
but always “neoliberalism-plus”’ (Castree 2006: 5 emphasis in original). This
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is because, as Barnett has reminded students of neoliberalization, the
restructuring that has been witnessed across many states over the last 25-30
years is a product of a variety ‘socio-cultural processes,’ which he details as
‘changing consumer expectations,’ ‘the decline of deference,’ ‘the refusals of
the subordinated,’ ‘the politics of difference,’ and ‘the emergence of
contested inequalities’ (Barnett 2005: 10 emphasis in original). In a related
way, Forsyth has critiqued work in political ecology for economism in
analyses of environmental degradation, arguing that a wider range of forces
need to be accounted for (Forsyth 2003: 7, 103).
These interventions highlight the importance of sustainability, and other
critiques from the left, in political-economic restructuring since the late
1960s. I characterize Barnett’s criticism as a ‘reminder’ because authors
have long pointed out the impacts of a variety of leftist critiques of Keynesian
state-led governance on political-economic restructuring that has been
neoliberal in form (e.g. Harvey 1990). The politics of sustainability have been
included among these. In Barnett’s critique, he notes that, in this regard,
‘environmental politics and the politics of sustainability … cannot be ignored’
(Barnett 2005: 10).
Important in their influence have been their critiques against ‘rigid’ and
centralized state-led management in favour of ‘autonomy, equality and
participation’ (Barnett 2005: 10). With respect to urban service delivery, in
particular, Graham and Marvin list ‘new structures of feeling’ – including
feminist, environmental and post-colonial critiques – together with
neoliberalization as instrumental in the break down of the modernist ideal
associated with urban planning under the welfare state (Graham and Marvin
2001: 92, 96, 123). Reversing the arrow, Gandy sees urban environmental
change as not simply related to technological or economic growth but also as
the ‘outcome of sharply different sets of political and economic interests’
(Gandy 2002: 4).
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Being attentive to these relationships as well as those of scale is rightly
highlighted as requisite for analysis. Neoliberalism need not be the only
player on the field to contribute to social, political and economic change in
important ways. It need not even always and everywhere be the dominant
player. This thesis endeavours to examine the interactive outcomes of
neoliberalization and sustainability upon the governance of municipal water
services. In attending to those interactions, this thesis shows that other
policy positions are important and must also be attended to. These include
environmental and union politics, and a techno-physical approach to water
service provision. I examine theories pertaining to the relationship between
neoliberalization and sustainability in the Section 2.2.2.
SITUATING THE ONTARIO CASE
Having presented theories of neoliberalization in this section I focus on their
relationship to political-economic change in the Canadian and Ontario
contexts. I begin by discussing the periodizations (or ‘phases’) of
neoliberalization advanced in the literature. Following these discussions, the
neoliberalization strategy of rescaling is discussed in terms of its importance
for approaching the analysis of the municipal scale in section 2.2.2. Finally, I
explore two features of neoliberalization that are of relevance to the case of
municipal water supply restructuring in Ontario.
By way of defining a temporal profile for neoliberalization, Peck & Tickell
advance three stages: experimental proto-neoliberalizations of the 1970s;
the shallow roll-back neoliberalizations of the 1980s; and the deep roll-out
neoliberalizations beginning in the 1990s (Peck and Tickell 2002). The
authors, and the many that have followed their typology, focus on ‘roll-back’
and ‘roll-out’ neoliberalizations. Roll-back neoliberalization refers to the
dismantling of Keynesian-Fordist state institutions. Subsequent to this
apparent retrenchment of the state, neoliberalism is then ‘rolled-out’: it is
concerned with the implementation of new ‘institutional hardware’ that
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combines ‘technocratic economic management and invasive social policies’
(Peck and Tickell 2002: 389).19
Stemming from her work on New Zealand, Larner advances a periodization
more in keeping with the phases of neoliberalization found in Ontario. In the
1980s, state withdrawal is coupled with an attempt to preserve ‘and even
extend – the welfarist and social justice aspirations associated with social
democracy;’ in the 1990s, a more ‘punitive phase’ accompanied by
neoconservative programs in terms of social policy is deployed; and, in the
late 1990s, neoliberalization is characterized by a “partnering” ethos in both
economic and social policy’ (Larner 2003: 510). Importantly, these phases
are ‘hybrid;’ each ‘is associated with distinctive ideologies, policies and
programs, only some of which are unequivocally neoliberal’ (Larner 2003:
510).
In Canada, the Fordist compromise – referred to as ‘permeable Fordism’ –
was somewhat different from many countries in the global North. According
to Jenson, permeable Fordism was based on a nationalist discourse of social
welfare rather than on the capital-labour relationship (Jenson 1989, 1990).
The class compromise was one between the ‘left’ and capitalist forces. It
focused on an ideological project of nation building through redistributive
social justice and was mediated through federalist institutions (Jenson 1989,
1990). This meant that in Canada, this social contract was not simply
between the state, capital, and labour, it was also between the provinces.
Economically powerful provinces – chiefly Ontario – provided subsidies to socalled ‘have-not’ provinces in exchange for primary materials, markets for
manufactured goods and political favour federally (Clark 2002). This history
of permeable Fordism has influenced transitions to neoliberalization in terms
of workfare policies (Peck 2001: 214) and social reproduction (I. Bakker
19

Such technocratic management, while founded on economic logics, is not
restricted to the economy but extends to non-economic aspects of society (Barry,
Osborne and Rose 1996; Lemke 2001).
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2003). Tellingly, Ontario is both a forerunner in terms of neoliberalization in
Canada and, since the early 1980s, has ardently sought withdrawal from its
Fordist compromise with the Canadian state (cf. Chapter 3).
In terms of the ‘phases’ of neoliberalization, there is both inter-provincial and
inter-scalar variation in Canada. These issues are discussed in greater detail
in Chapter 3. Time-wise, neoliberalization in Canada is considered to have
lagged behind that of the US and UK by approximately a decade (Cameron
and Simeon 1997). This is in keeping with the above neoliberal periodization
in that, at the federal scale, Canada has continued to see the ‘roll-back’
phase defined by Peck and Tickell.20 This has much to do with the
decentralist tendencies of Canadian federalism that are discussed in Chapter
3. At the provincial scale, however, experiences of neoliberalization have
been various and, in the case of Ontario, expressive of a much greater match
to Larner’s typology. The NDP government of 1991-95 attempted to temper
the social affects of neoliberalization that it seemed helpless to avoid, the
conservative government 1995-2002 aggressively pursued a neoconservative variety of neoliberalization in the face of strident opposition,
and the liberal government of 2002 to today has retreated significantly from
such tactics.
These periods have not been uniform, and it is not uniquely changes in
government that have motivated changes in neoliberalization strategy. In
terms of education policy, Basu refers to three ‘periods’ of neoliberalization in
education in Ontario all occurring within the neo-conservative ‘roll-out’
phase: aggressive implementation; dissent and chaos (social protest); and
20

Examples include the retreat of the federal government from unemployment
insurance, for example in canceling their contributions to the Canadian Assistance
Plan (CAP), reducing transfers to the provinces for social housing, and Medicare
etcetera. These were driven by a desire to pay down the federal debt, with a view to
Canada as a site of global investment. In the late 1990s, the federal government
also devolved capacity for governance upward to the international scale through the
signing of NAFTA and its prioritization of private profits over domestic legislation for
environmental and social protection (cf. McCarthy 2004).
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quiet anticipation (a year of pre-election ‘calm’) (Basu 2004: 623, 631). This
‘calm,’ however, is rather an extended period of abeyance on the part of the
provincial government; it began as early as 2000 and has lasted well after
the transition to a liberal government in 2003. Here, Jessop’s work is helpful.
He argues that the ‘unexpected social costs’ of ‘neoliberal regime shifts’ in
states formerly characterized by ‘Atlantic Fordism’ have instigated alternative
paths of political-economic and social restructuring that do not mark a major
reversal in the global neoliberal project’ but rather a rethinking of strategies
(Jessop 2002: 123).
An important aspect of Ontario’s transition from Fordism to neoliberalism is
an ongoing realignment of responsibilities between scales of government and
the introduction of new actors into roles previously reserved for government.
These processes are common throughout neoliberal transitions and together
are referred to as the rescaling of the state and the transition from
government to governance (cf. Jessop 1995, 1998, 1999). They are related
and coincident processes. Government functions are shifted to other scales of
government (global and sub-national), and to non-state institutions (e.g.
private sector, NGOs, voluntary organizations) (MacLeod and Goodwin 1999).
This ‘rescaling’ is characterized as non-linear, and not necessarily (or even
commonly) associated with a diminution of state power. The state (at various
scales), it is argued, becomes engaged in new activities, in new ways, and
often with new goals (Jessop 1997c; MacLeod and Goodwin 1999).
Although new actors and new configurations of responsibilities are developed
and redeveloped, the state is seen as maintaining a central role in
determining the nature and form of their organization. What we have are
‘changes in the articulation of government and governance,’ rather than a
diminution of one in favour of the other (MacLeod and Goodwin 1999: 522
emphasis in original).21 According to MacLeod & Goodwin, this may be less

21

Referring to Jessop (1997b: 23).
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true in the United States, but in Europe and the UK “little can happen subnationally without [the national state’s] cooperation, acquiescence or benign
ignorance” (MacLeod and Goodwin 1999: 508).22 Still, states are said to
operate within a newly configured set of options that are attendant to
transnational economic forces, entailing politics oriented towards markets
and a ‘shift of power from voters to capital’ (Leys 2001: 1,6). In Canada and
especially Ontario, the nature of the provincial-municipal relationship is such
that the power of the provincial government is assured over and throughout
rescaling. At the same time, while the constraints on governments in terms
of pursuing ‘market driven politics’ have been clearly witnessed, some
governments are rather constrained by domestic realities in their drive to
pursue market driven politics to the nth degree.
The elements and consequences of rescaling encountered at the municipal
scale can be quite distinctive from those experienced at higher scales of
governance. A striking example is that although the state remains central in
governance throughout the rescaling of the state, municipal governments
often find their capacities to govern and provide services financially
weakened, their policy flexibility reduced, and their roles in the provision of
municipal services circumscribed. Accordingly, Jessop finds that cities have
been the most severely impacted by neoliberalizations. Not only have they
acquired new responsibilities on the level of servicing (stemming from
rescaling), they are also responsible for mitigating the social ills associated
with neoliberal restructuring (Jessop 2002). This ‘rescaling’ of responsibilities
has been found, all too frequently, to be without a corresponding shift in
capacity (resources), power (J. Peck 2001), entitlements (Raco and Imrie
2000), or legitimacy (Raco and Flint 2001).
In Canada, this is compounded by the constitutional arrangement whereby
municipalities are wards of the provinces and, as such, are restricted in their
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Referring to Harding (1997: 308).
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fund-raising and policy maneuverability to address neoliberal programmatic
changes emanating from national and provincial governments. In Ontario,
the provincial government has actually uploaded certain responsibilities from
municipalities as well as downloaded responsibilities to them. What is
important to note is that all responsibilities are not equal in either their public
sentiment or their financial management. Shifting roles means shifting the
nature and type of activity in much more than just a programmatic sense, it
implies a shift in the public relationship to and sentiment toward municipal
government and municipal services.
Finally, I highlight two features of neoliberalization that are important in the
case of municipal water supply restructuring in Ontario. These are the
‘governmentalization of government,’ and the presentation of
neoliberalization as the solution to the challenges created by the fiscal
constraint resultant from neoliberalization itself. The ‘governmentalization of
government’ refers to a continual critique of the authority and ability of
governments to govern (Dean 1999: 174). It demands that the means of
government be supervised and subjected to the logic of the market, by which
the governmental field of action is to be regulated, evaluated, and codified.
Second, paraphrasing Peck and Lemke, neoliberalization claims to respond to
circumstances that already exist when it is, in fact, instrumental in their
creation (J. Peck 2001; Lemke 2001: 203).
Thus, the state draws on the global scale of governance to legitimate its
policies of governance at the national and sub-national scales, making it
logically difficult for lower scales of governance to operate in a fashion that is
not coincident with neoliberalization. As McAllister points out, however,
‘although municipalities have been subject to similar forms of politicaleconomic restructuring from higher scales of governance, municipalities have
distinctive political cultures and therefore respond differently to changing
global and domestic environments’ (McAllister 2004).
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2.2.2 SUSTAINABILITY: CONCEPT AND CONNECTIONS
In this section, I discuss the concept of sustainability. I draw on theories
from political ecology and ecological modernization to frame the debate on
the relationship between neoliberalization and the socio-environmental
dimensions of sustainability. These also serve to contextualize this research
and its findings. There are two primary conceptualizations of the relationship
between neoliberalization and sustainability. First, ecological modernization
and its water sector subset, market environmentalism, argue that policies
described as neoliberal in the literature improve, in particular, environmental
sustainability. Second are approaches that argue the opposite – that
neoliberalization acts, at best, as a deterrent to sustainability and, at worst,
to subvert it. In the literature, such positions can be found in work falling
under the umbrella of political ecology. In this section, I first present some of
the theory on sustainability itself. I follow, with a discussion of the two
strands of theory linking neoliberalization and sustainability. I begin with
those of political ecology and conclude with an examination of ecological
modernization.
From the outset, it must be acknowledged that environmental theory is
extremely broad and has been the subject of significant debate. For example,
Macnaghten and Urry contrast ‘environmental realism,’ ‘environmental
idealism,’ and ‘environmental instrumentalism’ to argue that environmental
approaches must avoid concepts of single nature, but see ideas about nature
as produced through contestation and social process (Macnaghten and Urry
1998). Avoiding the reification of nature has been a widespread concern in
the literature (e.g. Harvey 1996; Cronon 1996; Braun 2002; Braun and
Castree 1998; Moore, Kosek and Pandian 2003; Smith 1984). In general,
these authors seek an environmental politics that recognizes nature as
socially constructed and produced in relation to human activity and that, in
keeping with this, is motivated by environmental justice and not simply
justice to nature (cf. Agyeman, Bullard and Evans 2003). In Braun’s words,
the focus is not on nature preservation, but rather ‘on how future natures are
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to be produced, and with what consequences for humans and non-humans
alike’ (Braun 2006: 210).
The concept of sustainability likewise marks a major shift in environmental
thought from discourses of conservation and austerity in the face of
environmental limits. The concept of sustainability rests on a conjunction of
environmental, social and economic sustainability (Dryzek 1997: 130).
Rather than retaining current lifestyles, however, sustainability posits the
necessity for political, social and technical change to achieve economic
welfare, social justice and environmental protection. Robinson, for example,
advocates that sustainability be used as an umbrella term to encompass both
the technical fix (which he qualifies as sustainable development) and value
change (which he qualifies as sustainability) programs for achieving
environmental goals (Robinson 2004). Also necessary, of course, are
institutional change and changes in governance. In terms of Braun’s
statement above, sustainability does espouse particular goals for the
production of nature whose achievement will require fundamental changes in
the human relationship to the environment. It remains, however, inherently
flexible, and cognizant of the diversity of socio-natures. To paraphrase
Robinson, sustainability is a political project rather than a scientific axiom
and, as such, evolves through debate, experience, and experimentation
(Robinson 2004: 379).
In the water sector, the fundamental demand for change associated with
sustainability is most clearly visible in concepts of the ‘Water Soft Path’
(Brooks 2005; Brandes and Brooks 2005). The water soft path is defined as a
program ‘that complements centralized physical infrastructure with lower
cost community-scale systems, decentralized and open decision-making,
water markets and equitable pricing, application of efficient technology, and
environmental protection’ (Gleick 2003: 1524); it is not the techniques
deployed per se, but ‘different socio-political choices about human
relationships to, and thus governance of, natural resources’ (Brooks et al.

48

2004: 12).23 Here, one can clearly see the demand for changes in
technology, individual behaviour/values, institutions and governance.
Although sustainability posits the potential for a mutually supportive
relationship between economy, environment and social justice, it is not to be
conflated with ecological modernization. This is important because ecological
modernization inherently asserts a particular relationship between
sustainability and political-economic restructuring that is coincident with
policies described as neoliberal. Although sustainability and ecological
modernization have been critiqued for adhering to capitalist modes of
production (e.g. Harvey 1996), the relationships they posit between
environment, economy, and society differ. The lack of integration of
economic principles that promote business and economic growth into
discourses of sustainability has been identified as the reason for its lack of
policy uptake as compared to the uptake enjoyed by ecological modernization
(Dryzek 1997: 136). McCarthy differentiates the two approaches according to
the abandonment of sustainability’s social-justice component in ecological
modernization (McCarthy 2004: 328; see also Dryzek 1997: 146).
As discussed above, sustainability in conjunction with other critiques from the
left has had an impact on the form that political-economic restructuring has
taken in the late 20th century. Still, most literature that examines the
interaction between neoliberalization and sustainability in an in-depth fashion
is rather concerned with how neoliberalization modifies, incorporates or
mobilizes sustainability or, in a more interactive framing, how the biophysical characteristics of resources interact with neoliberalization to modify
or limit the outcomes of neoliberalization on the environment or
environmental services. In general, although often adopting an interactive
approach, work that broadly falls under the umbrella of political ecology
comes from a political position that the influence of neoliberalization upon
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Here, Brooks is referring to earlier work by Holtz and Brooks (2003).
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sustainability is a negative one, although certain bio-physical characteristics
of resources may limit or modify the outcomes. Work in ecological
modernization, by contrast, advances the reverse argument – that
neoliberalization improves (environmental) sustainability.
Political ecology is focused on the relationship between political economy and
the environment. Early work focused particularly on land degradation in the
global South, finding capitalist relationships – particularly those leading to
impoverishment – to be important in environmental degradation, leading to
further impoverishment (e.g. Blaikie and Brookfield 1987). Subsequent
authors called for a more coherent conceptualization of political economy
that also paid attention to the impacts of affluence and took more
environments into account, including the urban (Peet and Watts 1996). Many
authors took up this call through examinations of neoliberalization and the
environment and expanded the case studies to include the global North (e.g.
Robertson 2004; Prudham 2003; McCarthy 2002).
The work that I focus on examines neoliberalization or recent politicaleconomic restructuring in relation to environmental governance. The work
simultaneously takes an interactive approach between neoliberalization and
the environment and posits neoliberalization to have negative consequences
for sustainability. In terms of an interactive approach, the work endeavours
to account for the distinctness of various environments as sites upon which
neoliberalization policies are enacted. As such, different resource and
environmental sectors interact with neoliberalization in different ways. In the
forest sector, for example, authors find that capital can subsume nature but
that ‘real’ subsumption can lead to ‘surprises’ from the part of nature (Boyd,
Prudham and Schurman 2001; Prudham 2003). In the water sector, research
has demonstrated that water is an ‘uncooperative commodity’ (K. Bakker
2003a).
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Other work demonstrating an interactive approach draws on Polanyi’s theory
of the ‘double movement’24 to examine the relationships between
neoliberalization and environmental governance. Such work has
demonstrated the double movement to operate to protect environmental
resources and socio-environmental relationships from the effects of
neoliberalization (Mansfield 2004; Dubash 2004 respectively). Notably,
neoliberalization has also been shown to change strategies to accommodate
such challenges. Smith, for example, finds the substitution of corporatization
for privatization to advance neoliberalization in South Africa’s water sector
(Smith 2004).
Despite their interactive approach, the studies understand the biophysical
characteristics of resources (or the double movement) to act to mollify the
otherwise deleterious consequences of neoliberalization upon the
environment. In general, there is no premise that neoliberalization might be
of benefit to environmental goods and services or their sustainability (e.g.
Peet and Watts 2004; McCarthy and Prudham 2004; Darier 1998). One
exception is Bakker’s finding that under neoliberalization, environmental
externalities were substituted for social externalities (K. Bakker 2003b:
194).25 Where sustainability includes social and environmental justice,
however, Bakker’s finding does not constitute that neoliberalization results in
improved sustainability.
In contrast to the above approach is ecological modernization. Ecological
modernization is considered to have gained prominence among theories of
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Specifically, Polanyi argues that land, labour and money constitute three ‘fictitious
commodities’ that require regulatory action by the state to protect them from market
forces (Polanyi 1944). This protects the market in turn, as fictitious commodities can
never be fully commodified without profound injury to both society and the market
itself (Polanyi 1944).
25

That is, in the UK, while significant environmental improvements especially with
regard to wastewater effluents were achieved, equitable access to water declined
significantly in the initial years following privatization.
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environmental improvement in the state and private sectors as well as in
various academic disciplines such as sociology. In the water sector, for
example, ecological modernization’s subset (market environmentalism) is
considered the most prominent approach to the incorporation of
environmental issues (K. Bakker 2003a: 27). Ecological modernization is
generally understood to be a theory of environmental progress through
industrial transformation that is coincident with economic growth. In this
formulation, state economic policies that facilitate innovation in the private
sector are preferred. What the ecological modernization literature suggests
these are tends to be compatible with policy prescriptions described as
neoliberal in the literature.
For some authors, the above definition might appear limiting. This is because
ecological modernization is not a coherent theoretical or analytical paradigm;
rather it comprises a range of similar research conducted under the
designation of ecological modernization (Mol and Spaargaren 2000; Weale
1992). Murphy, for example, identifies 6 strands in the literature and Buttel
presents 4 (Buttel 2000; Murphy 2000). In their reviews of the literature,
both Murphy and Buttel associate the most central work in ecological
modernization with the contributions of authors such as Arthur Mol, David
Spaargaren and Martin Jänicke. Respectively, they refer to this work as
‘technology, entrepreneurs and the transformation of society’ (Murphy 2000:
2), and as the branch that is in particular an ‘identifiable school of ecological
modernizationist/sociological thought’ (Buttel 2000: 58).
In his own review of the ecological modernization literature, Mol – a central
figure in the dominant strand – identifies four ‘core features.’ First, the
institutions of science and technology are pivotal in terms of achieving
‘ecological reform.’ Second, the approach emphasizes the heightening of the
role for markets, economics, innovators and entrepreneurs in ‘ecological
restructuring.’ Third, it sees a ‘redirected’ rather than a diminished role for
governments in environmental management. This means a demand for
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change ‘from curative and reactive to preventative, from “closed” policy
making to participative policy making, from centralized to decentralized, and
from dirigistic to contextually “steering”’. Fourth, and finally, new social
movements are repositioned vis-à-vis the state and the market as their roles
transition; they shift from being critical commentators to critical participants
in the policy debate (Mol 1997: 140-142).
These tenets, particularly as they pertain to the roles of the state and the
economy, posit ‘ecological reform’ through political-economic restructuring of
a form that mirrors exigencies characterized as neoliberal in the literature. As
such, it can be said that ecological modernization proposes a neoliberal
politics for the realization of an ecological society; neoliberalization improves
environmental sustainability (see also Mol 1995; Anderson and Leal 2001;
Sonnenfeld and Mol 2002). Although work in political ecology is critical of this
link, Dryzek finds that ecological modernization is the commonality between
the top environmentally performing countries (Germany, Japan, Netherlands,
Norway and Sweden), where corporatist governance facilitates the
development of related policy (Dryzek 1997: 137).26
The apparent success of ecological modernization may also be due to its
widespread uptake, which some research has attributed to its compatibility
with existing political-economic and social circumstances.27 According to
Hajer, the adoption of ecological modernization in the Netherlands, for
example, had little to do the veracity of its precepts or with the degree to
which they could be realized. Its uptake stemmed rather from how it fit into
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York and Rosa advance a critique of the ecological modernization approach that
merits noting. Chiefly, ecological modernization needs to show that institutional
change leads to environmental improvement, that the switches to ecological
production are frequent, that industries reducing their impact are not simply
transferring to other sectors or abroad, and that the pace of efficiency exceeds the
pace of increased production (York and Rosa 2003: 273).
27

This is relevant in terms of the social studies of technology (SST) approach that
this thesis pursues in Section 2.4.
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existing social, political and institutional discourses (Hajer 1995). Buttel
advances a similar argument. He states that ecological modernization’s ‘rapid
rise to prominence’ is attributable to how it ‘accorded particularly well with a
number of intellectual and broader political-economic factors’ rather than its
degree of coherence as a social theory (Buttel 2000: 58). Among these wider
intellectual and political-economic factors, Buttel includes the rise of
environmental movements in the 1980s, the limitations of sustainability and
sustainable development, and a focus in American sociology on capitalism as
a cause of environmental degradation (which many found limiting to the
advancement of environmental concerns) (Buttel 2000). To this list, I would
add the coincident rise to prominence of the theories of political-economic
restructuring associated with neoliberalization.
2.2.3 NEW PUBLIC MANAGEMENT: REFORMING PUBLIC SECTOR GOVERNANCE
The concepts of NPM are important in understanding how the water sector is
affected by political-economic restructuring, in terms of business models and
sustainable infrastructure management. NPM is a knowledge production
technique targeted at furthering the strategies of neoliberalization in the
public sector. In Ontario, the application of the theories of NPM to the public
sector is instrumental in altering governance. As argued above, governance
is a central element in the production of the relationship between
neoliberalization and sustainability in the water sector.
In this section, I explore NPM as a technique for the intellectual and practical
propagation of neoliberalization. I discuss how NPM relates to governance
and governance models for municipal water supply and how it affects
business models and sustainable infrastructure management in turn. The
inclusion of NPM approaches facilitates the adumbrating of political roles in
water supply management. This has implications for both business models
and sustainable infrastructure management. Anticipating these discussions, I
finish this section by drawing on work in the social construction of science
and nature, which demonstrates that politics is inherent in the production of
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technical knowledge and artifacts. Beyond this, I argue that politics is an
important element of technical management. As such, the concern is not how
to purify the technical from the political (which cannot be done); it is rather
to find ways of openly engaging politics in the management of what are
sociotechnical services.
Often, as is the case in Ontario, neoliberalization at the municipal (and other)
scales involves deploying the techniques of New Public Management (NPM) to
introduce private sector management methods into the public sector. For
Clark, NPM processes are the expression of neoliberalism upon the public
sector in the global North (Clark 2002). Neoliberal restructuring and the
ideological prominence of NPM have been among the key drivers in
contemporary pursuits of new governance and business models for water
services in Ontario.
Neither governance nor business models are politically neutral; they reflect a
move towards particular political positions and strategies for the relationship
between government, the private sector, and citizens. In general, NPM
strategies promote the operation of government on business principles and
simulated business practice. As such, NPM marks a significant realignment of
decision-making criteria, the relevant actors and their roles, and the general
philosophy of governance. Some examples of NPM activities that have gained
prominence are Municipal Benchmarking, Total Quality Management (TQM),
and the Triple Bottom Line. In terms of municipal water services, this is
exemplified in terms of the trend in governance toward NPM, whose
objectives are much more consistent with business models that include
corporate mandates for governance. For sustainable infrastructure
management, such concepts include environmental goals in conjunction with
meeting economic, social and technological ones. They are more inclined
toward principles of ecological modernization than sustainability per se.
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Researchers have theorized NPM according to its general type and the
categorization of its strategies. In terms of type, Clark distinguishes between
neoliberal and neostatist variants. The neostatist, typical of France and
Quebec, accepts neoliberalism as a challenge to the public service while the
legitimacy of the state is sustained – it is described as ‘managerial rather
than ideological’ (Clark 2002: 774). The neoliberal variant, typified by the
UK, Ontario and Alberta, involves the doctrinal application of neoliberal
policies (Clark 2002: 774).28 With respect to strategies, Hansen purports the
features of NPM to have two orientations: market and management (Hansen
2001: 107-108). Vertically, NPM restructuring involves a downward move
from hierarchy to market and, horizontally, it pushes management from
regulation to autonomy.
A focus on Hansen’s ‘vertical’ restructuring is in keeping with Clark’s
neoliberal variant of NPM. It is favoured in the Anglo-American countries, and
includes: ‘privatization, contracting out, purchaser-provider models; free
choice/exit opportunities; [as well as] competitive and economic incentives.’
A focus on ‘horizontal’ restructuring is reminiscent of Clark’s neostatist
variant. It is favoured in Europe (especially Scandinavia) and involves:
‘decentralization of decision making competence and responsibility; user
influence; goal steering/management by objective; joint forms of strategic
leadership, efficiency monitoring, service and quality management systems
(Total Quality Management, benchmarking, and the like).’ On the vertical
axis, the methods of NPM combine changes to both governance and business
models, but mostly business models. On the horizontal axes, changes pertain
to the reorganization of governance models. In this sense, both have
implications for sustainable infrastructure management (Chapter 7).
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This, however, does not necessarily apply to the municipal scale and can change
over time. This thesis finds that, while the approach at the provincial scale was
ideological in the 1990s, the approach at the municipal scale in terms of water
supply governance since 2000 is more aptly described as managerial.
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In the context of Ontario, these models and implementation strategies have
not been singularly applied. Contemporary neoliberalization in Ontario could
be conceived as seeking the rationalization of the state, i.e. neostatist (2002present) versus the replacement of the state that was pursued through the
conservative government in the 1990s, i.e. neoliberal (1995-2002). The
overlap of NPM policies and their relationship to municipal service provision is
all the more visible through Rhodes’ categorization of the NPM tool-kit.
Rhodes is concerned with NPM strategies as directed at service evaluation
versus those that are directed at service provision. With respect to the
former, he makes the following list: explicit performance standards, results
based management, value for money, and knowing the customer. In terms
of the latter, NPM is found to stipulate: market-mimicking incentive
structures, the disaggregation of bureaucracies, contracting out and quasimarkets to increase competition, and customer choice (Rhodes 1997: 48).
These types of prescriptions are obviously compatible and are often
combined in the water sector in Ontario. Still, there are apparent
contradictions within NPM that Isin likewise identifies in neoliberalization
generally. But as Isin argues, rather than contradictions per se, these are
part of neoliberal strategy for ‘governance without government’ (Isin 2000:
150, 154-155).29 In terms of municipal water governance, this translates into
depoliticization through the strict definition and circumscription of the roles of
municipal politicians in water service provision. The primary tools for this are
business models arranged along the principles of ASD, which are discussed in
Section 2.3. In the remainder of this section, I discuss these ‘contradictions’
and how they relate to strategies for the reorganization of the roles of
elected municipal politicians.

29

Peck also refers to this strategy as one of “less government and more
governance,” but notes that it is spatially and temporally contingent in its
manifestations, degrees, and effects (Peck 2004: 395).
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The apparent contradictions in NPM stem from its opposing drives to
centralize authority and to further pursue (decentralized) governance, as well
as from its approach to citizens. The former is exemplified through Hansen’s
finding that NPM promotes a shift from centralized to decentralized
management (government to governance) on the one hand and from
hierarchy to market on the other. Tellingly, Pollitt and Bouckaert describe
NPM as a ‘shopping basket’ of somewhat discordant reforms citing its focus
on ‘efficiency, markets and competition, accountability for results, and
devolution’ (Pollitt and Bouckaert 2000).30 The tension in NPM is generally
expressed as the ‘centralizing tendencies of contractualism’ as against the
‘decentralizing tendencies of managerialism’ (Christensen and Laegreid 2002:
270). Both present challenges to accountability (Christensen and Laegreid
2002: 270-271). Where these policies inhibit government involvement and
regulation, they also present challenges to sustainable infrastructure
management. As shown empirically in Chapter 7, government regulation is
an important, but missing, element in the advancement of programming for
sustainable infrastructure management.
The contradiction stemming from NPM’s ‘customer’ approach to users of
public services presents three difficulties in relation to public services and
public sector mandates. Customers, or the targets of a service, are not
necessarily readily identifiable or easily delimited in terms of public services,
customers desire ‘total satisfaction’, and the business or market oriented
relationship to customers is ‘stratified’, ‘manipulative’ and ‘profit seeking’
(Aberbach and Christensen 2005). The ideology of ‘citizen as customer’ also
serves to place the need for elected officials to represent them under
question: customers are better served by private sector models that are
‘flexible’ to their desires rather than ‘determinate’ of their needs.31
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Referenced in Aberbach and Christensen (2005: 226).

31

The literature promoting NPM and ASD often characterizes government in this way
(e.g. Fyfe 2004).
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With respect to the depoliticization of municipal governance, NPM encourages
the separation of actors and functions at the municipal scale. Specifically,
NPM principles relegate municipal politicians to ‘steering,’32 and exclude them
from the operational aspects of service delivery. Scholarship has found this
to also be a strategy of neoliberalization, with the state seeing its role less in
the delivery of services and more in terms of directing how those services are
delivered through markets and according to market logics (Lemke 2001). At
the municipal scale, these principles of NPM are brought together in and
promoted through the concept of ‘enabling government’ (Barnett 1996: 67).
Harvey discussed these changes at the municipal scale in terms of a shift
from managerialism to entrepreneurialism, which promotes distance from
governance and regulation (Harvey 1989).33
This division of roles is seen as responding to some of the challenges of
municipal politicians. According to Hansen, in the 1980s there was a mixing
of roles of politicians and administrators at the municipal level, an overload
of detailed matters, and increasing sector specialization by councilors
(Hansen 2001: 117).34 These led to a welcoming of the NPM mandate that
would make the roles of councilors and administrators distinct, by confining
councilors to a strictly ‘political’ role. The process involves new and
circumscribed roles for the myriad of actors involved in local governance:
citizens are reproduced as users, employees as producers, administrative
heads as leaders and managers, central administrative staff as consultants;
administrative chiefs as directors; and local councilors as goal-steering
decision makers (Hansen 2001: 114-115).
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cf. Osborne and Gaebler (1992)
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This remains an ongoing phenomenon (cf. Brugue and Valles 2005; Hansen 2001).

34

See also Barnett (1996).
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Under NPM, ‘political’ and ‘administrative’ decision-making must not mix. In
this new formulation, ‘[p]oliticians must not interfere with the detailed
matters of service delivery and task performance’, these rather fall to
‘administrative and professional staffs and units of the municipality’ (Hansen
2001: 115). The project of relegating elected officials to the ‘political’ proved
elusive in Denmark and, ironically, inefficient. Hansen finds two reasons.
First, he finds the role of ‘goal-steering’ to be ill suited to the realities of
democratic governance structures at the municipal level. Second, service
institutions become ‘their own masters,’ resulting in ‘weak contact and
missing information and knowledge’ about the operation of institutions and
the experiences of users (Hansen 2001: 118-119). As such, councilors have
‘become bystanders and anything but policy makers’ (Hansen 2001: 119).
The challenge is how to make the plurality of governance entities
accountable, not only to their particular issue, ‘but to the common concerns
of the municipality’ (Hansen 2001: 119).
Ontario’s experience is mixed in this regard. On the one hand, municipal
departments run by committees of council have been the norm in service
provision, thus mixing the political and administrative (where the drive is
now to separate them, Chapter 4). On the other hand, the political issue of
sustainability in the water sector has been left to utility management
(Chapter 6). The effect of the lack of political involvement has been low
progress on sustainability, confirming Hansen’s findings.
In Ontario, it is often new actors that have emerged in the diffusion of
governance who seek the rigorous delineation of roles for elected officials
and technical experts (e.g. in fields of law, economics, administration,
engineering, expert consultancy and auditing). Isin has similarly found
municipal governments to be excluded from the orchestration of this strategy
as their capacities and roles are adumbrated (Isin 2000: 156-157). In this
research, it is found that the provincial government has also become less
engaged in this process. This does not mean that municipal politicians and –

60

especially service managers – are absent from the process, rather as
Uitermark finds, municipal actors interact with other scales of governance in
a variety of ways to attempt to manage the processes of neoliberalization
(Uitermark 2005).
This delineation of the technical from the political and the presumption that
technical knowledge is derived and applied objectively have been widely
critiqued and refuted in the literature on the social studies of science and the
social construction and production of science and nature (e.g. Demeritt 2001,
2002; Prudham 2003; Fitzsimmons 1989; Harraway 1991; Latour 1993;
Pinch and Bijker 1984; Braun and Castree 1998). The presumed division of
the technical and the political in NPM is based on such premises, which allow
persons operating from systems technical of knowledge (e.g. economics,
engineering, law) to be legitimized as apolitical, rational decision-makers.
In work in the social construction of nature, Demeritt identifies two main
methods for contesting claims that discursively depoliticize physical objects
and knowledge about them. The first is ‘construction as refutation,' which
focuses on exposing particular ‘claims about the world’ as false. The second –
‘construction as philosophical critique’ – endeavours to critique various
‘understandings of nature and society’ from a philosophical position
(Demeritt 2002: 786). For these literatures the purpose is to demonstrate
that neither nature, nor science, nor technology are objective realities ‘out
there,’ but that they are rather enmeshed in the social world and that this
has consequences for how we understand things that are apparently
apolitical.
This research demonstrates that, in practical ways, it is actually rather
difficult to separate political and technical decisions in water supply
governance. The challenge of specifying what is political and what is technical
is foreshadowed in Latour’s argument that ‘we have never been modern.’
That is, rather than an alienation of the social or political from the technical,
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the socio-political and the technical are actually deeply intertwined and
mutually constructed in our societies (Latour 1993). This goes someway
towards explaining Hansen’s finding that where governments are relegated to
the political function of ‘steering,’ as defined through NPM, they rather
become alienated from governance altogether (Hansen 2001).
In response to this, I argue that the inclusion of politics in the production of
science and technology is an important and necessary element of the use of
technology and technical knowledge. They should not be separated but
openly linked. As such, simply proving that technology is constructed risks
the impression it is somehow less tenable because of the role of the social
and political in its production. Rather, the involvement of politics bears
important consequences for how techniques are deployed, with what goals,
and producing which consequences (cf. Section 2.4); politics is important and
necessary for socially just and non-exploitative constructions and productions
of technology to emerge. Approaching the political character of science and
technology from the perspective of defining governance arrangements that
serve (among other functions) the progressive and open use of politics in
technological development and decision making can help to address Latour’s
worry that, in the critique of science, ‘matters of concern’ have been lost to
‘matters of fact’ (Latour 2004: 232). That is, in the critique of science for its
political influences, the valuation of scientific findings that reflect ‘matters of
concern’ has been harmed.
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2.3 WATER PURIFICATION: RESTRUCTURING BUSINESS MODELS
2.3.1 RATIONALIZING MUNICIPAL WATER GOVERNANCE
In terms of the restructuring of business models in Ontario’s water sector, I
argue that the most prominent strategy is that of the rationalization of
service delivery by commuting the roles commonly held by politicians to
appointed experts in technical fields (2.3.1). The primary tool of this strategy
is the propagation of alternative service delivery (ASD) business models
(explored in Section 2.3.2). In this process, however, neoliberalization faces
limitations and, in more than one instance, rationalization is circumvented. A
primary reason for this is the action of alliances that contest these forms of
restructuring (Section 2.3.4). This, however, is not the only reason. Other
key reasons include gaps in neoliberal hegemony, contestation within
municipal government, and contestation between scales of government
(Sections 2.3.3 and 2.3.4).
In this first sub-section, I use theories of neoliberalization at the municipal
scale to argue that a primary aspect of neoliberalization in Ontario’s water
sector includes strategies to rationalize the governance of municipal water
supply delivery. I begin this section by theorizing the motivations for this
strategy using theories of actually existing neoliberalization, Jessop’s neoGramscian approach to urban regimes, and ideas from the public
administration literature. The tools that are mobilized for this strategy are
both discursive and practical. They include the neoliberal feature of upholding
technically driven forms management, new public management (NPM), and
alternative service delivery (ASD).
Two important and related reasons for the strategy of municipal
rationalization are (1) the difficulty of rationalizing municipal politics and (2)
conflicts within municipal government stemming from neoliberalization. The
municipal scale in Canada is far less subject to neoliberal policy compliance
than the provincial or federal scales. Therefore, additional strategies are
necessary to render the governance of municipal services rational,
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standardized and predictable according to neoliberal logics. On the second
point, due to rescaling from higher scales of government, municipalities have
found themselves grappling for ways to cope with the effects of
neoliberalization. Responsive policies can entail further neoliberalization
and/or policies that threaten the ability of water services providers to meet
their new neoliberal assessment criteria. This leads to intra-municipal conflict
and a desire for distance from municipal council on the part of utility
management. This issue is addressed in detail in Section 2.3.3.
Municipal politics in Canada are comparatively difficult to systematize
according to the ‘techniques of government.’ At higher scales of government
(provincial and federal) politicians do not retain the same autonomy from the
dictums of neoliberalization; municipalities have a distinctly greater capacity
to circumvent and morph the prescriptions of neoliberalism (Cameron and
Simeon 1997: 172). The lack of political parties at the local scale in Ontario
and the frequency of issue-specific electoral campaigns increase the
autonomy of local politicians from the rationalizing elements to which their
provincial and federal counterparts are typically subject (cf. Collin et al.
2003: 41-43).35 The rationalization of provincial governments in accordance
with neoliberalization strategies is acutely exemplified by the failure of the
New Democratic Party (NDP)36 to follow a non-neoliberal program while in
office in several Canadian provinces during the 1990s (cf. Carroll and Ratner
2005).
The particularities of the municipal scale under neoliberalization are not
strictly a Canadian concern. Both the need for distinct policies for
neoliberalization at the municipal scale and the distinct reactions of
municipalities to the pressures of neoliberalization have been theorized
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Amalgamation in Ontario is also seen as an effort to rationalize governance at the
municipal scale on the part of the provincial government, see Chapter 3 for details.

36

The NDP is Canada’s social democratic party.
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elsewhere (e.g. Jessop 1998: 42, 2002). According to McGuirk, in research
on neoliberalization, the municipal – particularly urban – scale has become
the focus of considerable scholarship ‘as a strategically important scale at
and through which neoliberal accumulation and regulatory strategies can be
institutionalized and pursued’ (McGuirk 2004: 1022). For Brenner and
Theodore, ‘cities have become increasingly central to the reproduction,
mutation, and continual reconstitution of neoliberalism itself during the last
two decades’ (N. Brenner and N. Theodore 2002: 28).37 Jessop finds that
municipalities have adopted ‘a wide range’ of different institutional
adaptations to neoliberalization at the urban scale – including
neocorporatism, neostatism, and neocommunitarianism – as opposed to full
neoliberalization (Jessop 2002).38
This last fact – that the outcomes of neoliberalization strategies at the local
scale cannot be guaranteed – is arguably among key incentives to attempt to
rationalize municipal governance. This is one of the key points in Jessop’s
original formulation of the neo-Gramscian approach to the ‘regulation of
urban regimes’ (Jessop 1995, 1997a). This approach has been found
instrumental in advancing the literature concerning neoliberalization at the
municipal scale (McGuirk 2004: 1022). In Jessop’s neo-Gramscian
formulation, it is important to see state power as relational between state
institutional forms and the fluctuating array of political forces with which they
interact (cf. Jessop 1997a). Thus, while new policies and institutions put forth
at the local scale can be seen in the context of ‘continuing attempts to forge
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See also Larner who points out that neoliberalization includes flexible programs for
the reform of the welfare state that take shape through and shift according to
particular local conditions, new challenges, and differing political orientations (Larner
2000).
38

Such a phenomenon has been visible in the water sector in Ontario where
municipalities have adopted a variety of new and innovative business and associated
governance models for the delivery of water services (Bakker and Cameron 2005).
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and “sustain” a successful political project, “results” cannot be guaranteed’
(MacLeod and Goodwin 1999: 515, 516).39
In Ontario, I argue that since the neoliberal rescaling in the 1990s, the
province and actors in governance have continued to seek methods of
rationalizing the responses of local government to their new politicaleconomic and social pressures. Here, Brenner and Theodore’s approach of
‘actually existing neoliberalism’ is helpful. Actually existing neoliberalism, as
a concept, stems from the same findings described in the two preceding
paragraphs. As the authors state, ‘neoliberal programs of capitalist
restructuring are rarely, if ever, imposed in a pure form, for they are always
introduced within politico-institutional contexts that have been molded
significantly by earlier regulatory arrangements, institutionalized practices,
and political compromises’ (N. Brenner and N. Theodore 2002: 14).
What Brenner and Theodore suggest in terms of analysis is of particular
relevance. They advocate the study of ‘actually existing neoliberalism’ in
terms of ‘two dialectically intertwined but analytically distinct moments: the
(partial) destruction of extant institutional arrangements and political
compromises through market-oriented reform initiatives; and the
(tendential) creation of a new infrastructure for market-oriented economic
growth, commodification, and the rule of capital’ (N. Brenner and N.
Theodore 2002: 15). In Ontario’s water sector, these two moments are clear.
The budgetary pressures created by rescaling, downloading and funding cuts
in the 1990s have engendered a situation whereby the neoliberalization of
business models is presented as necessary. This connects to theories that
argue that neoliberalization creates the conditions for its further propagation.
In Ontario’s water sector, the moments identified by Brenner and Theodore
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They argue, moreover, that the approach avoids ‘economism,’ i.e. economic
reductionism (MacLeod and Goodwin 1999).
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are related, in that the neoliberalization of business models is seen as a
remedy to the challenges created by rescaling and fiscal constraint.
Public administration literature also has something to contribute to an
analysis of the rationalization of municipal governance. In the public
administration field, municipal scale research often looks to the specificities
of local government operations (e.g. taxing and revenues arrangements,
bureaucratic structures, alternative services delivery), as opposed to the
broader processes discussed above (e.g. rescaling, neoliberalization). An
examination of the more detailed public policy literature in the context of the
geographical concerns with neoliberalization can generate a more detailed
and nuanced picture of how and where these processes occur.
There is specificity to municipal functions, such that the degree of
restructuring experienced under neoliberalization is relative to the municipal
responsibility/process in question. The public administration literature and
municipal governments commonly distinguish (a) between physical services
(e.g. transportation, water and sewage) and social services (e.g. welfare,
cultural activities), and (b) between revenue and non-revenue generating
services. Here, I focus on the latter distinction, as it is the more pertinent to
the analysis of water supply (information on the distinction between physical
and social services can be found in the footnote).40
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Inter-municipal competitiveness under neoliberalization has had different effects
on physical and social services. Harvey, for example, identifies the retreat from
social service provision under neoliberalization (cf. Harvey 1989). Physical services,
however, are bound-up in both complementary and competing ways with the
neoliberal focus on the economic development function of municipalities (Sharp
1990). Pertinent to water supply, an economic development focus serves to divert
investment away from physical services, especially infrastructure (or at least
competes with them for financing) (Sharp 1990). On the one hand, physical services
provide part of the competitive edge of municipalities in their newly entrepreneurial
and competitive roles (e.g. transportation). Water, however, is generally considered
too cheap to affect business decisions.
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In terms of revenue and non-revenue generating services, in large
municipalities in Ontario, water and sewer services tend to be revenue
generating and self-funding (along with parking and electricity for example).
This creates a push-pull effect, which is exacerbated by the constrained
financial situations of municipalities. Municipal governments seek to retain
control over such services, while those running utilities and some engaged in
governance at the provincial scale seek to have the services distanced from
elected officials, specifically trough ASD. Municipal governments and
corporate staff have incentives to retain the services because so much of
their capacity in other areas has been diminished and because of
opportunities to shift funds from such services to other services in the
municipal portfolio. In response, those engaged in utility governance seek to
neuter the influence of municipal governments and corporate staff over these
services through the diminution of political involvement in their provision and
by commuting their management to the realms and knowledges of ‘experts’
in technocratic fields such as engineering, economics and law.
The penchant toward rationalized management is identified in the literature
on neoliberalization. One predominant approach to ‘techniques’ as an
element of neoliberalization is in the Foucaultian sense of ‘technologies of
government’ – programs and incentives directed at the rationalization of
populations (cf. Gordon 1991), local governments (Raco and Imrie 2000),
and other sectors and agencies involved in governance (Barry, Osborne and
Rose 1996). In general, this approach refers to the ‘techniques’ of governing
chiefly in relation to the economy and economic bases of regulation and
management (e.g. Peck and Tickell 2002; Larner 2000; Keil 2002). In Raco
and Imrie’s research on local government in the UK, they find state deployed
technologies for ‘self-monitoring and reporting’ to create ‘calculable spaces of
action for policy makers’ (Raco and Imrie 2000: 2198-2199). Barry et al.
make a corresponding analysis in terms of ‘technologies of government’ that
serve to extend the power of the state through the ‘enrolment’ of ‘sectors
and agencies distant from the center’ yet linked to the centre through
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‘complex alignments and translations.’ This is accomplished through
‘techniques’ that ‘produce a degree of “autonomization”’ through
“responsibilization” and “empowerment.” Such ‘technologies of government’
include: ‘law, expertise, statistics, economics, architecture etc’ (Barry,
Osborne and Rose 1996: 8-9, 15).
In the Canadian context, Isin characterizes similar processes as the ‘changing
technologies of power’ (Isin 2000; Isin 1998).41 He notes that ‘regimes of
government depend upon professional and expert forms of knowledge to
monitor, enact, evaluate and reform both the subjects and objects of
government,’ to establish and preserve the ‘routinization of practices’ (Isin
2000: 149). In what he calls a ‘paradoxical double movement’ of
neoliberalism’s ‘shifting techniques of power,’ central governments have
simultaneously enhanced their control over the municipal scale while
devolving responsibilities (Isin 2000: 150, 154-155). This involves both a
‘new relationship between expertise and politics’ based on ‘enumeration,
calculation, monitoring and evaluation’ and ‘new technologies of power’ that
take shape through ‘the shifting of responsibilities from governmental
agencies and authorities to organizations without electoral accountability’
(Isin 2000: 155-156).
Rationalization, like neoliberalization, is conditioned by local circumstances.
This is also true of the ASD models through which rationalization is pursued.
As such, with ASD one also witnesses diffusion rather than convergence of
approaches at the local scale (Radaelli 2005; Pollitt 2001; Ford and Zussman
1997: 13). It is to ASD and business models for local service delivery that I
turn next.
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This work is also discussed in the work of Keil (2002).
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2.3.2 ALTERNATIVE SERVICE DELIVERY: TOOLS OF RATIONALIZATION
Alternative Service Delivery is both an instrument of and a response to
neoliberalization.42 It is a response to neoliberalization in that its uptake has
been driven by neoliberal fiscal restraint and rescaling, directing
municipalities to do more with less. In the resultant state of insufficient
resources to meet unrealistic goals, ASD is put forward as the solution to the
problem – the method of managing to do more with less (Ford and Zussman
1997: 10).43 ASD exhibits several of the tendencies of neoliberalization: it
draws on previously existing ideas and systems for its propagation, and it is
malleable, changing over time to fit new circumstances. ASD draws on
concepts of neoliberalization and NPM for its justification and then serves to
further readjust governance along neoliberal and NPM lines. In this section, I
elaborate on these arguments. I begin by examining the definitions and
methods of ASD. I follow with a discussion of the relationships between ASD
and the rationalization of municipal governance. Finally, I address ASD’s
relationships to accountability and transparency.
In general, ASD involves restructuring from service delivery led by municipal
governments and organized in municipal departments, to special purpose
bodies like agencies, boards and commissions (ABCs). Such models generally
seek to put increased distance between ‘politics’ and service delivery –
‘steering’ and ‘rowing’ (cf. Osborne and Gaebler 1992). Unsurprisingly then,
ASD includes a diversity of models and a diversity of definitions. Definitions
tend to be rather general – e.g. ‘the many and varied organizational forms
and delivery mechanisms governments use to achieve their objectives’
(Wilkins 2003: 173) – and ideological – e.g. ‘a creative and dynamic process
of public sector restructuring that improves the delivery of services to clients
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It is also service dependent – see Hobson (1996: 125-126, 130).

43

ASD has been identified in World Bank literature as a Canadian concept that
evolved from the practicalities of federalism and has spread across many parts of the
world (cf. Wilkins 2001).
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by sharing governance functions with individuals, community groups and
other government entities’ (Ford and Zussman 1997: 6).
Inherent in the latter definition is the devolution of the authority and
responsibility of elected officials at the municipal scale, and hence the
rationalization of municipal services. Through an analysis of the debates on
ASD definitions, Paquet concludes that ASD can be described as ‘a framework
aimed at ensuring that new technologies, management practices and
organizational structures are used to optimize service delivery.’ Within this,
however, ASD remains ‘a new incarnation of the post-war view that pubic
administration is essentially a technical profession’ (Paquet 1997: 32-33). He
cites a ‘technocratic illusion’ whereby there exists a ‘one best technical
solution to all delivery problems’ and that reform of the policy process can be
achieved through modification of the delivery mechanisms alone (Paquet
1997: 37 emphasis in original). ASD purports a technocratic neutrality: it is
simply the most efficient design for service delivery once the question of
‘who does what’ has been answered (e.g. Hobson and St-Hilaire 1996: viii).
The assumption that there exists a formulaic and predictably functional
response once questions of policy have been decided (such as who does
what) results in a situation whereby the field of action itself must be
rendered predictable to fit the policy response. As such, the unpredictability
of the political (electoral) must be confined to roles of minor influence.44 As
with NPM then, there is a separation of policy and administration under ASD.
This separation proves problematic. Paquet calls this separation ‘misleading’
in that it both suggests that the logic for policy objectives is explicit and well
understood and that the mechanisms of ASD are ‘simply a means to that
end’ (Paquet 1997: 33).
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This is in many ways reminiscent of Rouse’s argument that science seeks to
recreate laboratory conditions in ‘nature’ rather than the reverse (Rouse 1987).
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The various options for ASD are delineated in Tables 2-1 and 2-2. The tables
present the litany of options for government services. They also show that
conceptually ASD spills over into questions of governance (e.g. cost
recovery). The options pertinent to municipal water supply are highlighted in
bold. In terms of the restructuring of business models for local water supply,
the options that have been adopted in Ontario are presented Table 1-2.

Table 2-1: Types of Alternative Service Delivery
Partnerships/Devolution
Government

Other Levels

Departments

of Government

Private Sector

Not-for-Profit
Sector

Single Window

Devolution

Employee takeover

Contracting

Co-location

Co-Location

Privatization

out

Common service

Single window

Commercialization

Executing

SOA*

Agencies

Crown
Corporation
GOCO*
*SOA - Special Operating Agency; GOCO – Government owned but
commercially operated organizations
Sources: Adapted from Ford, Robin, and David Zussman. "Alternative service
delivery: Transcending boundaries." Alternative service delivery: Sharing
governance in Canada. Eds. Robin Ford and David Zussman. Toronto, ON:
KPMG Centre for Government Foundation & Institute of Public Administration
of Canada (IPAC), (1997: 6). © David Zussman, 1997, by permission.
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Table 2-2: Types of Alternative Service Delivery Continued
o

Table 2-2 has been removed due to copyright restrictions.

o

The information removed is found in Langford, John W. "Power sharing
in the alternative service delivery world." Alternative service delivery:
Sharing governance in Canada. Eds. Robin Ford and David Zussman.
Toronto, ON: KPMG Centre for Government Foundation & Institute of
Public Administration of Canada (IPAC), (1997, 63).

o

Table 2-2 listed the types of ASD models available under three
scenarios of government involvement: 1) where the government is
responsible for outcomes; 2) where there is joint-responsibility; and 3)
where there the government retains full authority.

Notable among the models listed is – as Hefetz and Warner rightly point out
– the absence of the options of ‘contracting back in’ (Hefetz and Warner
2004). As such, the potential for policy reversals is ignored. I would argue
that this stems from the discourse of ASD as improvement and progress. In
keeping with the goals of NPM for the public service, such ‘improvement’
must be presented as unidirectional (away from government and politics)
and as apolitical.
It is an important point of this thesis that, whereas ASD is typically taken as
a straightforward process of policy progress, the data indicate that ASD is
also enacted as a step-wise process toward longer-term goals. The gradual
pursuit of neoliberal models for governance includes reversals along the ASD
continuum toward less governmental involvement. Thus, instead of seeking
immediate solutions in a political negotiation with the public, politically
realizable options are selected with the expectation that they are temporary.
ASD, in its evolving form in Canada, is a reinvention of a long-held model of
service delivery developed under Canadian federalism. Wilkins dates ASD’s
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origins in Canada to the railroad partnerships of the 1840s, but puts its
‘modern roots’ in the mid-1980s and early 1990s, with a focus on contracting
out and cost cutting through delegation to SOAs (Wilkins 2003: 176). He
states that the ‘public service has changed dramatically in the last decade,’
with ‘55% of the public service operat[ing] outside of traditional
departments’ the alternative has become the norm (Wilkins 2003: 176-177).
In Ontario, the provincial government boasted a movement of 14 000 jobs
from the public sector to ASD arrangements and the elimination of 6000
more jobs between 1996 and 2000. One hundred and thirty countries visited
Ontario to learn about its approach (Ontario Public Service Restructuring
Secretariat 2002: 13).45 In terms of ASD business models for the water
sector, the appropriation of pre-existing policy paradigms is also visible.
PUCs, for example, were prevalent throughout the latter part of the 20th
century, virtually eliminated in 1996, and then re-legislated as Municipal
Services Boards (PUCs with appointed rather than elected boards) in 2001.
ASD models also raise issues of accountability and undermine the economies
of scope upon which municipal corporations depend to support various
internal services.46 In terms of economies of scope, Slack sees the
proliferation of distinct bodies responsible for individual services as missing
the traditional municipal purpose of making the necessary tradeoffs between
the various services that a community needs (Slack 1996: 105). This is
reminiscent of the NPM approach to citizens as clients that ‘do not share any
common purpose with the community but are acting on an individual basis
seeking personal advantages’ (Ford and Zussman 1997: 9); 47 individual
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Cited in Wilkins (2003: 178).
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Such economies of scope are developed when all municipal departments purchase
corporate services (e.g. printing, accounting etcetera) that municipal corporations
must provide irrespective of how many departments avail of them.
47

Ford and Zussman cite the government approach to individuals as citizens versus
clients as ‘one of the most critical and fundamental changes taking place in Canadian
society today’ (Ford and Zussman 1997).
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municipal departments act for their distinct financial well-being to the neglect
of the corporation as a whole.
In terms of accountability, several issues emerge. Langford, for example,
predicts ‘lapses in accountability as the use of alternative service delivery
mechanisms spreads’ stemming from ‘overlaps and confusion among the
functions of policy making, program design and program delivery’ (Langford
1997: 9). Another concern is that ASD bodies are deemed to generally break
the link between spending decisions and the municipal councils that collect
taxes. Hence, a lack of fiscal accountability and transparency to citizens
develops, which to Slack translates into a lack of efficiency (Slack 1996:
106).48
Neoliberalization raises issues of accountability more generally. It induces a
shift from electoral to networked accountability with, for example, the
appointment of boards under ASD and the proliferation of actors under
governance (Rhodes 1997: 21). It simultaneously poses several problems for
functional networked accountability, most notably by reducing governmental
capacity for oversight.49 Issues also arise with respect to the transparency
and fairness with which actors are included, the relative power and
responsibilities that actors are given, by whom they are given and for what
purposes (Swyngedouw 2004: 45; Swyngedouw, Page and Kaïka 2002: 122;
Gross Stein 2001). Gross-Stein predicts that changing concepts of
accountability will be ‘one of the most important battlegrounds for
democratic debate and development’ (Gross Stein 2001: 80).

48

Furthermore, transparency has also fallen victim to strict economic criteria,
whereby it is defined as fiscal clarity between local benefits and local costs to
taxpayers (e.g. McMillan 1996: 43).
49

See for example Harrison on the shift toward voluntary as opposed to
government-led environmental regulation, and Prudham on the gutting of oversight
bodies in the drive to eliminate duplication (Harrison 2001; Prudham 2004).
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ASD, however, has not necessarily materialized where it might have been
expected or as it was planned. It is an important point of this thesis that
whereas ASD is typically taken as a straightforward process of policy
progress, in circumstances of challenge, ASD – like neoliberalization –
emerges as a pliable and strategic process. In their efforts to pursue ASD as
rationalization, where necessary, utilities approach ASD as a stepwise
process toward longer-term goals. The gradual pursuit of neoliberal models
for governance includes reversals along the ASD continuum toward less
governmental involvement. Thus, instead of seeking immediate solutions in a
political negotiation with the public, politically realizable options are selected
with the expectation that they are temporary.
2.3.3 THE COMPLEXITIES OF GOVERNMENT
In Ontario, achieving the above neoliberal style restructuring of water supply
governance is far from guaranteed, in neither the degree of its achievability
nor the will and influence of the various actors involved. Restructuring for
ASD presents neither a straightforward procedure nor straightforward
outcomes. Studies have drawn attention to the ways in which processes of
neoliberalization are shaped and reshaped at the local scale (e.g. Jessop
1997c, 2002; Boudreau et al. 2007; Wilson 2004, see also 2.3.1). Work has
also highlighted the importance of contestation in reforming neoliberalization
in urban spaces (e.g. Leitner, Peck and Sheppard 2007a). The work of redgreen alliances in Ontario is highlighted in the next section (2.4.4).
Contestation, however, need not be the sole purview of social movements,
non-governmental actors, or locally concerned citizens.
One striking aspect of the process of rationalization and the contestation it
engenders is that both are active at most any scale of governance. While
some groups tend toward one more than the other, contestation is not the
strict purview of activists or citizens and rationalization is not the strict
domain of government. Within municipal government (often understood as
unitary), utility management, municipal corporate staff and municipal
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politicians have distinct mandates that are affected differently by
neoliberalization. As such, their views of rationalization differ and often
conflict.
In this section, I argue that contestations within municipal government and
between scales of government are likewise important in mollifying the
outcomes of neoliberalization at the local scale. Governments do not
necessarily act in concert toward the achievement of neoliberal goals.
Conflicts arise between the branches of municipal government and between
scales of government with respect to rationalization. In addition to the
relationships within and between governments, two other issues with respect
to government are important. These are that the provincial government’s
approach to neoliberalization has become one marked by abeyance and
hesitation, and that the task of specifying non-overlapping, discrete functions
for political and technical actors in water governance is implausible and not
without consequences. These issues were addressed Section 2.2, only the
emerging hesitation toward neoliberalization will be (briefly) developed
further here.
As discussed above in Section 2.2.1, in Ontario a third phase of
neoliberalization is ongoing. This phase is marked by a new hesitation on the
part of government to pursue neoliberal programs – even ones that are
widely supported such as full cost recovery for water supply.50 With respect
to water supply, abeyance has been ongoing and oscillating since at least
2002, divorcing it from the particular circumstances of an election to which
Basu attributes Ontario’s 2002 neoliberal slowdown with respect to education
(Section 2.2.1). In keeping with Harvey’s statement that crisis ‘can be
followed by slow reversals as the unpalatable aspects of neoliberalism
become more evident’ (Harvey 2006: 87), the abeyance apparent in Ontario
50

An issue like full cost recovery is supported across public interest groups as well as
the private sector, although it may place greater strain on council relationships with
rate paying constituents.
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is perhaps better related to events that have marred neo-conservative
neoliberalization in Ontario, e.g. Walkerton and the negligent homicide of
Dudley George.51
This does not mean that neoliberalization is not ongoing. If neoliberalization
is not simply taken as emanating strictly from the centre (i.e. federal or
provincial government), then it need not be presumed that neoliberalization
comes to a halt when the centre displays a reluctance or reduced capacity for
neoliberalization – ‘the continued emphasis on neoliberal techniques does not
necessarily come from government agencies’ (Larner and Butler 2005). In
Ontario, actors empowered through governance and utility management are
particularly interested in ASD business models for water supply. What is
important to highlight is that for utility management, this is generally not an
ideological endeavour but rather one that is directed at addressing the
challenges created by neoliberalization in the 1990s.
Research on the municipal scale recognizes that it is comprised of a variety
of actors in governance. In general, however, it does not differentiate
between different groups in interaction within the governing body itself, i.e.
elected politicians, corporate management, and departmental management.
In the Canadian context, for example, Leibovitz argues that ‘the local state’ is
‘broadly understood to encompass both public agencies and the institutions
of civil society’ (Leibovitz 1999: 200). As such, the key interactions at the
local scale are ‘between different levels of government, and between
government and different interest-groups’ (Leibovitz 1999: 206). This is a
common approach to research on neoliberalization at the municipal scale
(e.g. Kipfer and Keil 2002; Jessop 2002; Uitermark 2005) and of definitive
research on the local scale in the UK (cf.Cockburn 1977). Approaching the
‘local state’ as a singular entity is, in general, reflective of how the local state
is perceived and of how it acts.
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Further details of these events are provided in Chapter 3.
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Municipal government, however, is made up of diverse interests and
contestations exist among them. In their research on Columbus Ohio, for
example, Cox and Jonas demonstrate that the local government is a political
actor in urban conflict, and that its different branches have divergent
interests that shift over time (Cox and Jonas 1993). There, these
negotiations proved important for the expansion of water networks as a
means of annexing adjacent municipalities, and in defining school board
districts. In the case of water supply in Ontario, important branches with
divergent incentives and interests are the elected governing council, officials
in corporate management (e.g. finance, and corporate governance), and
water department/utility management.
As discussed above, within the local state, it is primarily managers of water
supply divisions and departments that seek the neoliberal rationalization of
water supply governance through the adoption of ASD business models. The
reason is that neoliberalization creates different and, sometimes conflicting,
challenges and incentives for the utility managers, municipal corporate staff,
and municipal politicians. Understanding the local state as an agglomeration
of branches with diverse interests is fruitful for the analysis of water
management. It can generate alternate and more nuanced solutions for
governance that need not be antagonistic to the local state. In misreading
the municipal scale as homogenous, potential avenues for political
engagement and alternate governance approaches are missed.
2.3.4 LEARNING FROM ANTI-NEOLIBERAL ADVOCACY
In Canada in recent years, resistance to restructuring in the water sector has
been successful in several major Canadian cities including Moncton, Toronto,
Hamilton and Vancouver. In Ontario, ‘Water Watch’ alliances have contested
the rationalization of business models in Toronto and Hamilton. In this
section, I argue that such contestation against the neoliberalization of
business models reveals: (1) that such campaigns can prove instrumental in

79

altering the proposed outcomes of neoliberalization; (2) that, whereas
neoliberalization is often considered to occupy the ‘common sense,’ this not
the case for all of its facets; and (3) that the obvious business model
alternatives (arms length or municipal department) are unsatisfactory,
especially for environmental advocates. Articulating additional options,
however, is difficult; solutions may be more fruitfully sought through changes
in governance.
Many have argued that neoliberalization constitutes an effective policy and
ideological hegemony. Brenner and Theodore note that although other
approaches to capitalist restructuring exist, they cannot be compared to
neoliberalization in terms of ‘political influence, ideological reach or
institutional shape’ (N. Brenner and N. Theodore 2002: 14).52 Peck cites
assertions that ‘neoliberalism has established “an ideological and de facto
policy monopoly” and “as a set of principles [neoliberalism] rules undivided
across the globe” (Peck 2004: 395-396).53 Agnew and Corbridge contend
that market liberalism or neoliberalism forms the primary ‘hegemonic
ideology’ of the contemporary geopolitical order (Agnew and Corbridge 1995:
17). Harvey, similarly, asserts that ‘neoliberalism [has] penetrated “common
sense” understandings’ such that increasingly in many locations it is seen ‘as
a necessary, even wholly “natural”, way for the social order to be regulated’
(Harvey 2006: 41).
Increasingly, however, work seeks to temper this view of neoliberalization.
Work on the contingency of neoliberalization at the local scale (attributable to
several of the authors cited above) can be seen in this light (cf. Section
2.3.1). Such contingency has also been emphasized with respect to the water
sector (e.g. Bakker 2005). In a recent volume on ‘contesting neoliberalism,’
the authors preserve the approach to neoliberalism as hegemony, while
52

They list the neo-corporatist and neo-statist as alternative approaches.
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Here Peck cites Centeno (2001) and Anderson (2000) respectively.
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seeking to ‘decenter’ neoliberalization in analyses of contestation and urban
restructuring. They argue that neoliberalism’s ‘rise to hegemony’ cannot be
studied through examinations of neoliberalism alone but only in conjunction
with the contestations that have shaped it (Leitner et al. 2007: 8). This
responds to recent critiques of work on neoliberalization discussed in Section
2.2.1 (e.g. Castree 2006; Barnett 2005; Larner 2003; Larner and Butler
2007).
An examination of particular policy goals associated with neoliberalization
and how and where they find favour (and disfavour) can be a way of
approaching this problem (of hegemony and contingency). Although the
contingency of neoliberalization is often highlighted, it is infrequent to
examine specific features or policies of neoliberalization that may or may not
form part of the common sense in particular instances of ‘actually existing
neoliberalism.’ Contestation indeed proves a force for limiting
neoliberalization in many instances. Successful contestation, however, may
at times actually reflect existing weak points in the neoliberal common sense
that have been capitalized upon rather then newly created. These
weaknesses may stem from other contestations, earlier negative experiences
with these forms of neoliberalization, or other shifts in the political-economic
and social landscapes.
The ‘common sense’ was defined by Gramsci to describe commonly held
systems of belief and understanding that are somewhere between folklore
and the practices of science (philosophy, economics etc.), with which it is
‘continually enriching itself’ (Gramsci 1971: 630). It is therefore ‘inherently
relational, as well as practical and dynamic’ (Eagleton 1991: 115). According
to Eagleton, hegemony is more than a vastly pervasive system of thought or
ideology; hegemony has ‘various ideological, cultural, political and economic
aspects’ and incorporates ‘the unconscious, inarticulate dimension of social
experience as well as the workings of formal institutions’ (Eagleton 1991:
114-115). Given that hegemony is relational, dynamic, and in need of
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institutional support, spaces open for the common sense to differ across
contexts, issue areas and in interaction with other political approaches.
The gaps in the neoliberal common sense for water sector restructuring in
Ontario are made evident through the alliance’s use of particular
neoliberalization strategies in order to subvert others. In particular, the
alliance draws on privatization. In terms of neoliberalization, privatization has
been identified as a central tenet. Harvey, for example, ‘emphasizes
privatization, calling it “the cutting edge of accumulation by dispossession”’
(Glassman 2006: 620).54 In water supply, however, privatizations have met
with strong criticisms and social protest of heroic proportions (cf.
Swyngedouw 2005). It is fair to say, that in terms of the neoliberal ‘common
sense,’ privatization – though a prominent tool – has not gained (or has lost)
purchase in water supply.
By articulating restructuring that does not involve privatization as this
archetypical neoliberal moment and effectively halting the proposed
neoliberal restructuring thereby, the alliance highlights the fact that
neoliberalism has not achieved hegemonic status in all its forms. Privatization
has become such anathema to water governance in the Ontario public
common sense that it can be used to stymie other tactics of neoliberalization
in that sector. The limited uptake of neoliberalization as the common sense
for business model restructuring is also exemplified by the monopoly the
anti-neoliberal alliance holds over the public trust. In the water sector in
Ontario, where active, public interest groups have proven better able than
utility management at mobilizing the public around their particular
articulations of appropriate business models.
The efforts of those that oppose the neoliberalization of business models also
demonstrate that, while the municipal department (status quo) model limits
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Glassman is citing Harvey (2003: 157).
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the achievement of their policy goals, advancing alternatives to the status
quo is difficult. This is most acutely an issue for environmental advocates,
whose work involves continuous lobbying of municipal government for the
incorporation of environmental concerns into water supply management. In
Toronto, unable to articulate an alternative to the municipal department or
arms length models, opponents of neoliberalization are left simultaneously
critiquing and advocating municipal-led management. The result is that,
although dissatisfied with current governance of municipal water supply, their
actions serve to sustain the status quo business model for water governance
in Ontario.
This situation is not unique. For example, Filion finds that in Toronto
participatory empowerment in governance does not necessarily lead to
alternative forms of urbanization. Instead, it often perpetuates Fordist forms
(Filion 1996: 1654). More generally, Miller argues that contestations over
neoliberal restructuring are frequently focused on ‘the defense of particular
lifeworld traditions, as well as new movements attempting to carve out new
realms of self-determination’ (Miller 2007: 233). Specifying such lifeworld
traditions, other authors argue that responses or contestations of
neoliberalism can reflect ‘agendas and alternative imaginaries that predate or
exceed neoliberalism, such as progressive liberalism (Keynesianism),
socialism, radical democracy, or nonmarket forms of economic organization’
(Leitner, Peck and Sheppard 2007b: 319).
That opponents of the neoliberal rationalization of water supply governance
find themselves both upholding and undermining local state-led water supply
governance attests to the difficulty of presenting alternatives to state-led
Keynesian Fordism and market-led neoliberalism. In Glassman’s words,
The geography of global capitalism embraces all scales and
spaces, in complex ways, and this inherently makes both
understanding and struggling to overcome capitalist alienation
deeply complicated. (Glassman 2006: 16)
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Anti-neoliberal campaigners in water governance in Ontario are caught in a
paradigm that lacks alternatives to state or market based governance.
Some authors have argued strongly for the recognition of approaches to
governance and economics that transcend these state-market paradigms
(e.g. Gibson-Graham 1996, 2006; Larner and Walters 2004). The water
sector – as a monopoly service that brings together a wide variety of
stakeholders and professional skills – is amenable to some of the features of
‘post-capitalist politics’ that Gibson-Graham highlight. Gibson-Graham state:
In a diverse community economy, it is the capacity to produce
social surplus in a variety of forms, and not just surplus value,
that is of interest, as it is this surplus that can be used to
replenish and expand the commons and the productive base.
(Gibson-Graham 2006: 98)
In the water sector, we might imagine social surplus to include source water
protection (as is being developed in Ontario), protection of ecosystem
services, funding for public uses of water services, and socially equitable
access for all income groups. The accrual of ‘social surplus’ in water supply is
strongly related to governance models and to a lesser (but not unimportant)
degree to business-model variance. As such, while anti-neoliberal advocates
find only limited solutions with respect to business models, fruitful avenues
for progress are available with respect to governance. These issues are
explored further with respect to innovation for sustainable infrastructure
management in the next section.

2.4 SEEKING SUSTAINABILITY: NEOLIBERALIZATION,
GOVERNANCE, AND TECHNICAL CHANGE
2.4.1 TECHNICAL CHANGE: A SOCIAL STUDIES OF TECHNOLOGY APPROACH
In the remainder of the chapter, I extend the discussions of neoliberalization
and sustainability to an examination of techniques and programs for
sustainable infrastructure management. This is done through the theories of
the social studies of technology (SST). This first subsection introduces the
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SST approach that frames the discussion throughout the following
subsections of 2.4. In the presentation of the theory and how it illuminates
issues in the development of sustainable infrastructure management, I move
from generality to increasing specificity with each subsection. In this
subsection, I begin by demonstrating that there is a lacuna in the literature
on neoliberalization in terms of an analysis of the relationship between
neoliberalization and the uptake, diffusion, and performance of technology,
especially with respect to sustainability. I follow by introducing theories from
SST to fill this void. These help to conceptualize the interaction between
technology and social processes.
In the next section (2.4.2), I use SST to examine the transition from the
state hydraulic regime for water supply and the factors that are affecting the
degree and method of a transition to a technical regime marked by
sustainable infrastructure management. Following that, in Section 2.4.3, I
employ SST to develop insights into the adoption and performance of specific
techniques for supply and demand management. In the final part of this
section (2.4.4), I draw the discussions together to explain the low level of
uptake of programs for sustainable infrastructure management in Ontario.
In this thesis, I am concerned both with techniques directed at regulating
governance (Section 2.3) and with technical artifacts, focusing specifically on
the impact of neoliberalization upon technical innovation for sustainability.
Ellul links these through the concept of ‘technique.’ He defines technique as
‘any complex of standardized means for attaining predetermined results’,
including artifacts and methods of rendering behaviour (in terms of the
individual and the collective) deliberate, rationalized and predictable (Ellul
1964). The literature on neoliberalization has addressed the former
extensively, mainly focusing on the concept of governmentality to interpret
the techniques or ‘technologies of government’ (e.g. Larner 2000; Lemke
2001; Raco and Imrie 2000; Dean 1999; Gordon 1991). The latter –
techniques as artifacts – has received distinctly less attention.
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In general, the literature on neoliberalization has had little to say regarding
the relationship of neoliberalization to techniques as artifacts. In terms of
techniques as artifacts, studies have generally focused on how technical
change has served to further neoliberalization through its impact on labour
relations, communications, the mobility of production, and the creation of
differential levels of technical flexibility and advancement between countries
(cf. Brenner 2006; Kolko 1988; Harvey 1990; Leys 2001). Employing an
inverse causality, Swyngedouw theorizes how the mobility of capital leads to
the continual decimation and reformation of space-technology nexuses
(Swyngedouw 1992).
With respect to municipal governance, discussions on inter-urban competition
under neoliberalization make useful but limited comment on infrastructure.
The neoliberalization literature posits a shift from a focus on service provision
to one on economic development under neoliberalization (Sharp 1990;
Hubbard and Hall 1998), yielding heightened inter-urban competition (cf.
Jessop 1997a; Harvey 1989; Hall and Hubbard 1998). Peck & Tickell discuss
how cities are placed in competition with one another for funding to realize
their new responsibilities, arguing that one of the consequences is the
increased challenge of providing infrastructure (Peck and Tickell 2002: 394).
This study’s concern with technology differs in that it examines the
relationship between neoliberalization, governance, and the uptake, diffusion
and performance of innovative technologies for advancing sustainability in
the water sector. This refers to the adoption, deployment and performance of
the various techniques for managing the production of and the demand for
water. The adoption of such techniques has been addressed in the literature
on neoliberalization in the water sector, to a limited degree. This literature,
however, has focused on empirical findings, for example, with respect to leak
detection and demand management (e.g. Kaïka 2003; K. Bakker 2003a) or
infrastructure quality across space relative to neighbourhood income levels
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(cf. Swyngedouw 2004). Findings from these studies point to a direction and
need for analysis, but present neither a theoretical approach nor a detailed
survey of the techniques involved.
Theories from SST are well placed to fill this lacuna. With respect to technical
change for sustainable infrastructure management in the water sector, SST
debates on the uptake, diffusion and performance of techniques are of
particular relevance. Moreover, stepping outside of the neoliberalization
literature also helps to pursue an analysis that does not privilege
neoliberalization. SST emerged from a field of inquiry called the sociology of
scientific knowledge (SSK). SSK has its roots in Kuhn’s ‘Structure of Scientific
Revolutions,’ which challenged positivist assertions that scientific knowledge
was derived purely from objective observation of the world (Kuhn 1962). In
the late 1970s, critiques charged that the program had traded scientific
determinism for social determinism. This gave rise to work in the
constructionist approach that sought to demonstrate a more reciprocal
relationship between scientific ‘facts’ and social values. Notable here is the
work of Latour, which seeks to collapse the science/society dualism by
treating the two as mutually constitutive (e.g. Latour 1993).
SST finds its roots in these debates but, rather than focusing on scientific
knowledge, SST asks how technology is embedded into society and how it is
formed by and formative of social processes. Certain authors argue that both
the social studies of science and of technology should be approached
together because technical and scientific programs of knowledge building are
interacting, mutually constitutive and not separate. Still they acknowledge
differences between the relationships of technology and scientific knowledge
to society: technology is considered much more malleable to social influences
in society at large and more external to the social projects of scientists or
engineers (Pinch and Bijker 1984).
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SST is apt for this work because it provides a theoretical approach for
analyzing the ways in which the relationships between techniques and
systems of governance and cognition (1) facilitate and inhibit the diffusion of
techniques, and (2) alter their functionality. This is fitting for contemporary
technosocial shifts in the water sector. These transitions are about the
diffusion of techniques into changing systems of governance and the impact
of competing conceptualizations of the usefulness of techniques on their
propagation, rather than the development of scientific or technical knowledge
per se.55
SST theories take technology as embedded in and interactive with society. In
a review of the SST literature, Rip & Kemp develop a multi-level56 interactive
process-based framework for the development, uptake and stabilization of
techniques in society (cf. Rip and Kemp 1998: 334-338). At the micro-level,
techniques function as ‘configurations that work’ in relation to other
techniques and the social and institutional arrangements in which they are
embedded, rather than as autonomous artifacts. The development and
deployment of new technology is configured by the existing technical, social
and environmental conditions in which it is introduced. The macro-level
agglomeration of these conditions forms the socio-technical landscape in
which we live, and which is formative of and formed by cultural identities. At
the meso-level, ‘technical regimes’ act as ‘intermediaries between specific
innovations as these are conceived, developed, and introduced, and overall
sociotechnical landscapes’ (Rip and Kemp 1998: 338). These intermediaries
are the combinations of techniques, institutions, supporting infrastructure,
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An SST approach is appropriate even though much of the literature focuses on
technical innovation, as is discussed below.
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In the SST literature, these ‘levels’ – the micro, meso, and macro – are often
referred to as ‘scales.’ As these scales of technological innovation do not coincide
with the political scales – municipal, provincial, federal, and international – discussed
throughout this thesis, I have opted to replace ‘scales’ with ‘levels’ with respect to
SST in order to avoid confusion.
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types of knowledge, and cultural codes that together constitute a technical
regime.
Consequently, when SST researchers engage in a multi-level analysis of
technical change, they examine relevant alternatives to and interactions
between the technical landscape, the technical regime, and technological
niches (sites of technical innovation that can stimulate change in the wider
technical regime) (cf. Geels 2002). Hughes’ ‘seamless web’ is another way of
theorizing the socio-political interaction of technical processes and artifacts
(cf. Hughes 1988). A technological regime approach recognizes that
'orienting and steering technological change is intimately linked with
culturally defined possibilities, in which division of labor, cultural codes, and
storylines have become embedded' and combines them with stabilized
material culture (Rip and Kemp 1998: 337). The idea of a seamless web, on
the other hand, indicates how 'very different elements (artifacts,
entrepreneurs, networks, banks, regulations, users) join together in
technological developments, in particular in large technical systems' (Rip and
Kemp 1998: 337).
In terms of technical regime change in the water sector, the SST approach
has much to offer, but also certain limitations. First, SST and the seamless
web are concerned primarily with technological innovation and shifts in
technological regimes (e.g. Kemp 1994; Kemp, Schot and Hoogma 1998;
van de Poel 2003; Smith 2003; Jacobsson and Bergek 2004; Jaffe, Newell
and Stavins 2002; Norberg-Bohm 1999). Second, the literature tends to
neglect the influence of alterations at the meso and macro levels upon
technical change (Berkhout 2002). The second issue is discussed more
extensively in the next section. I address the first below.
With respect to the focus on technological innovation, the situation in the
water sector rather requires a focus on technical diffusion and uptake. A
technical systems approach, however, remains appropriate. Geels identifies
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the three approaches to the analysis of technological innovation from
different disciplines as sectoral system of innovation, technical systems, and
large technical systems (LTS).57 Of these, he finds the technical systems
approach to be the more focused on diffusion and utilization (Geels 2004:
898).
The reason that a focus on diffusion and utilization (as opposed to innovation
and regimes shifts) is important is that the regime shift in the water sector is
ongoing. In this context, it is not the development of new techniques that is
of concern; the concern lies with and how these techniques will be
incorporated into the technical regime. Therefore, it is not the shift or the
innovation in technologies that is of concern. Interest lies with ongoing
changes in the technical landscape and the technical regime and how they
are influencing the development of programs for sustainable infrastructure
management.
In examining technical change under neoliberalization, it is relevant to think
about how techniques gain precedence over others and how techniques
interact with the social and material conditions in which they are developed,
deployed, and employed. In the water sector, the taken-for-granted mode of
delivering water supply, developed during the Keynesian post-war period,
has succumbed to a variety of influences for change. The water sector is
undergoing a shift from the ‘state-hydraulic paradigm’ (cf. Bakker 2002).58
This shift, however, is at different stages across space and subject to
competing paradigms for change. Of these paradigms, certain ones are
dominant. Still, none has become stabilized. The ‘period of experimentation’
that Bakker and Cameron find with water governance is likewise found in
57

cf. Coutard (1999)
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The state hydraulic model refers to a governance-infrastructure relationship
whereby economic growth is tied to increased water demand, management is
government-led, and there is a focus on large-scale infrastructure. The concept is
elaborated upon in the next section.
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terms of sustainable infrastructure management in Ontario (cf. Bakker and
Cameron 2005).
2.4.2 AFTER STATE-HYDRAULIC: CONCEPTS FOR TECHNICAL CHANGE
Below, I examine the issues surrounding the shift from the state-hydraulic
technical regime for water supply and the factors involved in the transition to
a new technical regime that incorporates techniques for supply and demand
management. First, I present the state-hydraulic regime in brief. Next, I
introduce three competing paradigms for the inclusion of sustainable
infrastructure management. The approaches include: (1) market
environmentalism, which is a subset of ecological modernization and
represents the neoliberal strategy for technical and governance reform in the
water sector; (2) a techno-physical approach focused on technical expertise
and conventional engineering approaches to infrastructure; and (3)
sustainability, which adds a social and environmental dimension to decisionmaking. Finally, I extend the discussion of SST with particular respect to the
impact of changes at the levels of the technical landscape and the technical
regime.
The technical regime shift in the municipal water sector occurred in
significant degree with the decline of Keynesianism and the state hydraulic
model for water supply. The ‘state-hydraulic paradigm’ refers to the
interrelationship between water governance and infrastructure policy that
developed in the industrialized west in the mid-20th century. It was supply
driven (i.e. focusing on increasing supply to meet and stimulate water
demand), centralized, and complemented by large infrastructure projects like
dams and canals (cf. Bakker 2002). Politically, the model established water
as a social right to be provided by the state to all citizens.59 It was
characterized by highly subsidized water services, few (if any) incentives to
59

This depended largely on who was constructed as ‘citizen’, with the most
vulnerable often excluded in the global South (Swyngedouw 2004) and low-water
users subsidizing high-water users in many Western contexts.
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conserve, and the stifling of markets for innovative techniques directed
toward conservation (Renzetti and Dupont 2004).
Sharing the fate of the ‘modernist ideal,’ the state-hydraulic regime has lost
favour since the 1970s. This is attributed to sustained critique from
economic, social equity, and environmental perspectives – the combination of
neoliberalization and ‘new structures of feeling’ (Graham and Marvin 2001:
92, 96, 123). Economically, the model was said to suffer from the ‘threelows’: low investment, low cost-recovery, and low service standards.
Environmental and social justice critiques were leveled against the human
and environmental impacts of large infrastructure projects – especially dams
– as well as centralized management that was considered unresponsive to
local ecosystem and social needs.
Although the state-hydraulic regime is subject to extensive challenge and is
shifting, it has by no means been entirely supplanted by something new.
Gleick, for example, posits a ‘new water paradigm’ marked by a shift from
‘pristine’ supplies to efficiency improvements, options for managing demand,
changes to food production techniques, turning to reclaimed water for
meeting new supply needs, and the reallocation of water among users
(Gleick 2000). This ‘new water paradigm,’ however, is not necessarily
incompatible with the key features of state-hydraulic regime described
above. As such, in Canada one witnesses varying degrees and methods of
mixing the state-hydraulic with various elements described in Gleick’s ‘new
water paradigm’ (cf. Waller 1998).60 In Ontario, while certain municipalities
have developed extensive efficiency and demand management programs,
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Change at a more fundamental level that would necessitate a paradigm shift can
be conceived of in the concept of the water soft path, which is discussed in Section
2.2.2. This approach is both more and less radical than others that do not demand
such fundamental change. Approaches requiring less fundamental change are ‘less
“radical” in the sense that [they are] committed to the possible and not just the
desirable… [and are] all the more radical in the sense of being a realizable
alternative to the status quo’ (Barry 1999: 99 quoted in; MacKenzie 2003: 32).
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they are also involved in plans for the development of pipelines to increase
supply.
As such, one witnesses a struggle between competing ideologies for the
supplanting of the state-hydraulic regime rather than a series of
municipalities all at different stages along a unified trajectory toward a
distinctly new technical regime for the delivery of municipal water supply.
This intermediary regime – not necessarily en route to any fixed point – is
subject to the interaction of three central policy approaches that are both
competing and overlapping. These are: market-environmentalism (the
ecological modernization approach to water supply), a techno-physical
approach generally associated with engineering, and the bio-physically
grounded sustainability approach.
Sustainability is discussed at length in section 2.2.2. Here, I simply add brief
elaborations on the techno-physical and market environmental approaches.
The techno-physical approach refers to the dominant approach that upheld
the state-hydraulic regime throughout the post-War period. It focuses on
technology and technical knowledge to address problems of water supply and
is associated with traditional approaches in the discipline of engineering.
Market environmentalism, drawing on ecological modernization, underscores
principles of efficiency, economic as opposed to social equity, demand
management, planning for scarcity, private sector infrastructure
management and/or ownership, market derived techniques for developing
regulations, and environmental objectives as essential policy elements (K.
Bakker 2003a: 13).
In general, the SST literature does not address this type of situation
extensively. The circumstances in the water sector are such that differing but
interacting philosophical approaches compete to direct change in a shifting
technical regime, the outcome of which will likely include the retention of
various aspects of the state hydraulic model. Similar circumstances have
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been addressed with respect to the development of the digital computer
regime. That work provides insights regarding the relative prominence of the
market-environmental, techno-physical, and sustainability approaches for
technical change in the water sector. In van den Ende and Kemp’s research
on digital computing, it is found that the emergent digital computer regime
‘had to start from structures of the old regimes,’ only later developing its own
distinct character. They also demonstrate the importance of changes in the
technical landscape in the selection between emergent competing technical
regimes. In the case of digital computing ‘the increasing division of labour,
the growing schematization of computing activities and the development of
more sophisticated punch card machinery’ were all important (van den Ende
and Kemp 1999: 833).
These findings provide some basis for understanding the prominence of the
techno-physical and market-environmental approaches to supply and
demand management over that of sustainability. Sustainability is the
approach requiring the greatest shift from the previously dominant state
hydraulic technical paradigm. It likewise, does not enjoy the benefit of being
particularly reflective of dominant shifts in governance toward
neoliberalization and NPM. The techno-physical approach, on the other hand,
seeks the retention of several aspects of the state hydraulic paradigm, in
particular, the use of large infrastructure projects to solve supply problems.
With respect to the emergent technical paradigm’s fit with shifts in the
technical landscape, the advantage of the market environmental approach is
evident in its connections to neoliberalized municipal service reform.
This highlights a second divergence between the water case and approaches
typical to SST, but one that is beginning to be addressed in the SST
literature. With respect to the technical landscape, SST generally considers
changes in the technical landscape to occur slowly, over the long-term. As
such, even though such changes have the capacity to instigate changes in
technical regimes, usually regime changes are considered to be initiated from
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below, in technical niches (Rip and Kemp 1998; Kemp, Schot and Hoogma
1998). More appropriately for analysis of the water sector, ‘there has been a
demand for “meso-level” explanations’ in ‘reconciling economic development
with ecological sustainability,’ in the ecological modernization literature
addressing technical innovation (Berkhout 2002: 2).61 This means looking
beyond innovation at the micro-level in technological niches to institutional
and socio-political changes at the meso- and macro-levels of technical
regimes and landscapes.
This is important for analyses of the uptake, and dissemination of techniques
for sustainable infrastructure management for two reasons, both of which are
identified by Berkhout.62 Berkhout advances three critiques of locating the
emergence of technical change uniquely at the micro-level. Two are relevant
for this study: (1) it is ‘liable to miss dynamics across the wider technological
system;’ and (2) it leads to a ‘lack of attention to processes of incremental
innovation’ (Berkhout 2002: 1-2). In the water sector, it is challenges to the
technical regime and the technical landscape – neoliberal, environmental,
and social justice – that were instrumental in the move away from the state
hydraulic regime (cf. Graham and Marvin 2001: 123). Moreover, the
technical landscape (in terms of the influence of neoliberalization in the water
sector in Ontario) is one that is shifting rapidly.
The importance of neoliberalization in the changing technological landscape
has received some attention in the literature. Smith et al, for example, cite
the ascendancy of neoliberalization as important in altering the broader
economic and political landscapes with the potential to ‘create important
selection pressures for technological regimes’ (Smith, Stirling and Berkhout
2005: 1495). They also warn, however, that such ‘selection pressures … are
pervasive in post-industrial societies,’ they may be acting in opposing
61

For an example, see Murphy (2000).
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The performance of such techniques is addressed in the next section.
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directions, and, as such, it is ‘not simply the existence of such pressures that
is decisive’ (Smith, Stirling and Berkhout 2005: 1495). Two factors are
important: (1) the coherent orientation of the ‘selection pressures;’ and (2)
the degree to which the pressures are translated into an explicit form that
can elicit a response from the technical regime (Smith, Stirling and Berkhout
2005: 1495).
In the water sector – as across many policy areas – neoliberalization has
emerged at the landscape level as a significant stimulator of political,
economic, and governance reform. This has been demonstrated in many
studies (e.g. Bakker 2005; Haughton 2002; Prudham 2004; Smith 2004;
Debbané and Keil 2004). As such, neoliberalization has been the motivator of
important change in a variety of ways across many technical regimes for
water supply in many countries. In Ontario, as we have seen above, this was
manifested primarily through the restructuring of the provincial-municipal
political-economic and legislative relationship. It is through its impact on
municipal and water governance that neoliberalization creates ‘selection
pressures’ for particular emergent technical regimes involving supply and
demand management. I turn to these issues in the next section.
2.4.3 TECHNIQUES, TECHNICAL REGIMES AND GOVERNANCE
In this section, I theorize how the varying approaches to technical regime
change in the water sector impact the uptake, diffusion, and performance of
particular techniques for the regulation of water production and demand.
Approaches to the reformulation of technical regimes also have implications
for and interactions with governance models for water supply. As such, I also
examine the interactions between governance, technical regimes, and
techniques. I begin by explaining my approach of discussing techniques for
supply and demand management, as opposed to their predominant
classification as techniques for demand side management (DSM). Next, I turn
to SST theory and its discussion of how the functionality of particular
techniques is impacted by the technical regime and landscape in which they
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operate. Extending the theory, I argue that expectations of how techniques
ought to work, which are derived from the philosophical approach(es)
espoused, influence the way technical regimes are arranged, thus further
influencing technical performance. Finally, I bring governance into the
discussion.
A SUPPLY AND DEMAND MANAGEMENT APPROACH
In this thesis, I refer to the breadth of techniques involved in reducing either
the consumption of water by the consumer (demand) or the production of
water by the utility (supply) as techniques for supply and demand
management.63 There is both a weakness and a benefit to this approach. The
former relates to clarity of terminology, while the later relates to conceptual
clarity and analytical precision. Briefly, the limitation to the approach is the
potential for confusion in terminology. As discussed earlier, among the
primary features of the state hydraulic regime is its ‘supply-side’ focus – i.e.
its objective is one of increasing supply to meet and stimulate demand. It is
supply-driven. In terms of supply and demand management, I intend
something different. Instead of being supply-driven (as per the state
hydraulic regime), the relationship to supply of particular techniques is one of
reducing the amount of water produced (supply management) to meet
demand, which is also being reduced (demand management).
The benefit of making this distinction between techniques that focus on the
reduction of supply and techniques that focus on the reduction of demand is
that it enables one to distinguish between the techniques in a way that is
reflective of some of the policy decisions involved. Techniques utilized in the
regulation of municipal water supply and demand are typically referenced as
DSM techniques alone. Yet, many actually regulate supply and not demand.
Supply side reductions seek to reduce the amount of water produced at the
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The range of techniques is commonly referred to as “water conservation,” “water
efficiency,” or simply DSM.
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water treatment plant using measures such as system leak detection and
repair. Demand-side reductions seek to reduce the amount of water
consumed by users of the service and include, for example, water efficient
home retrofit devices.
This issue is important because there are different incentives for supply and
demand side reductions. In this way, it becomes important to think about
some of the principles developed in conjunction with demand-management
thinking in the energy sector. The primary theoretical principle behind DSM is
a shift away from treating energy as a commodity to treating it as a means
to particular ends. This principle of ‘derived demand’ enabled the reversal of
energy planning, to a new focus on end-uses (Gardner and Robinson 1993:
2). The end-use approach brought about a rethinking of efficiency, which
recognized that different tasks could be satisfied with different types of
energy at various levels of quality.64 End-use considerations also highlight
the difference between technical and behavioural efficiency (how a product is
used) and opportunities for task redefinition, such that ‘task efficiency’ is the
ratio of the least energy intensive mode of performing the task to the mode
actually used (Robinson 1987: 405, 408).
These considerations raise questions about the relative conceptions of the
‘product’ being supplied by utilities and demanded by consumers. Utilities are
charged with the production of potable water that meets certain standards of
quality, is in sufficient quantity to meet consumer demand, and arrives at the
site of demand when required. Consumers, on the other hand, are
purchasing potable water as well as a range of services that could be
provided with different ‘qualities’ of water, less water, or no water at all.
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This type of efficiency stemmed from the second law of thermodynamics: while
total energy remains constant (first law), entropy (disorder or the degradation of
energy) increases (second law). Following from this, the idea evolved that different
grades of energy exist and that the energy’s grade should be matched to the enduse (Robinson 1987: 405).
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Toilets provide a good example; waste can be disposed of using lower quality
‘grey water,’ less water, or no water in the case of composting toilets.
As such, the flexibility of consumers in terms of water quality and quantity is
greater than that of utilities (although generally complicated to avail of) and
their incentives are different. Utilities are compelled by law and by reputation
to ensure that supply meets demand, and are compelled by budgets to make
sure that it is done at the lowest cost to the utility. The incentive is therefore
to encourage reductions on the demand-side, where costs and risks are
lower. For consumers, the focus is also the demand-side, for it pertains to
them directly. The incentive, however, is rather service quality and
convenience balanced by investments in time and money required for the
adoption of demand-side measures. In chapter 6, I advance a matrix for the
analysis of these issues in relation to governance and the three conceptual
approaches to technical regime change in the water sector.
TECHNICAL REGIMES AND THE PERFORMANCE OF TECHNIQUES
The performance of individual techniques is affected by the technical regime
in which they are deployed. To theorize this, I begin by exploring the
relationships between techniques and the technical landscape – the macro
and micro levels – that can impact their outcomes at the meso-level in
technical regimes. This is followed by an analysis of the more concrete
effects of the policies formed through the interactions of the technical
landscape and the technical regime, the macro and meso levels. I employ
SST theory to examine how policies at the technical regime level impact the
functionality of techniques. These policies are often derived from a particular
philosophical approach – sustainability, techno-physical, or market
environmental – to regime change in the water sector.
SST theories help to differentiate between the relationships of the marketenvironmental, sustainability and techno-physical approaches to the different
techniques available for supply and demand management. SST recognizes
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that, while neoliberalization and environmental approaches instigate and
solicit particular technical changes, the outcomes of these changes are not
guaranteed because of complex technosocial interactions. For example, while
the intended outcome of technical change may be new forms of predictable
and rationalized behaviour, actual outcomes often differ because the
‘introduction of a new technology is an unstructured social experiment’ (Rip
and Kemp 1998: 338). Akrich refers to the process of altering the
performance of a technique through its introduction into a particular technical
regime as ‘de-scription’. De-scription is defined as ‘the inventory and analysis
of the mechanisms that allow the relations between a form and a meaning
constituted by a technological object to come into being’ (Akrich 1992: 209).
In the water sector, this means that all three competing approaches for the
evolving technical regime can prescribe variant combinations of the same
supply and demand management techniques to realize different goals. In
fact, the predominance of the techno-physical approach with respect to
certain techniques (such as metering and pricing) means that the policy
surrounding how these techniques are managed often serves to undermine
the sustainability potential that they could have.
These discussions bring us to governance. The way the techniques are
conceptualized through the three dominant policy perspectives has a
feedback effect on governance. Each of the three approaches demands
different relationships with municipal and provincial governments and nonstate actors. In the water sector, research exists - albeit not drawing on SST
literature - that demonstrates how techniques (socio-behavioural and
artifactual) can lead to unexpected outcomes in terms of both the impacts of
the techniques themselves and their implications for governance. In the case
of Berlin, Moss effectively demonstrates how new wastewater technologies in
the form of constructed wetlands resulted in new relationships between
municipal departments and unexpected outcomes with respect to user
uptake (Moss 2000). The introduction of concepts from SST and technique
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provides a theoretical basis for such findings and enables them to be
connected to different philosophical priorities. This is important in terms of
contextualizing the uptake, dissemination and performance of techniques
within ongoing restructuring in the water sector.
GOVERNANCE, TECHNICAL REGIMES, AND TECHNIQUES
Connecting the discussion of techniques and technical regimes to those of
neoliberalization and the restructuring of water supply governance in earlier
sections is relevant to understanding the factors influencing the diffusion and
performance of techniques for supply and demand management. Below, I
explore the relationships between governance, the three-competing
approaches – sustainability, market environmentalism and the technophysical – and techniques for supply and demand management. I argue that
scalar and distributed aspects of governance are important features of the
shifting technical landscape that act as selective pressures for and against
the competing philosophical approaches to supply and demand management.
The importance of governance in the emergence and adoption of new
technical regimes has been discussed elsewhere. Smith et al, for example,
focus on governance as ‘exercised through relatively stable sets of norms,
rules and practices that prioritize public issues, take decisions on them, and
implement those decisions’ (Smith, Stirling and Berkhout 2005: 1497). As
such, ‘the concept of governance accommodates the fact that state actors
rely upon non-state actors in the formulation and implementation of public
policy’ (Smith, Stirling and Berkhout 2005: 1498).
In my analysis of the impacts of governance on the relative prominence of
particular technical regimes, scale and the inclusion of non-governmental
groups emerge as important factors. Taking a more precise approach to
governance than Smith et al, I examine the restructuring of governance
under neoliberalization, governance across scales, governance issues within
utilities, and distributive governance (cf. Chapter 7). I find that the
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restructuring of governance under neoliberalization favours economically
defined efficiency over conservation and the techno-physical and market
environmental approaches over sustainability in turn. Incorporating
sustainability concerns means the adoption of distributive models for
governance, and ensuring that the measures necessary to support
sustainability are taken requires a multi-scalar approach to governance.
Scalar relationships are important in that certain supply and demand
management techniques require regulatory action from one or more scales of
government either in a direct or in a supportive role. In general, these
involve techniques that tend toward a more sustainability-oriented approach
to supply and demand management. Given that, higher scales of government
have not adequately engaged in supply and demand management, once
again techno-physical and market environmental approaches are favoured
over sustainability. In terms of the municipal scale of government, whereas
under the state hydraulic model municipal governments were reluctant to
charge for the full cost of providing water (even in a limited definition of the
term), in the emerging technical regime, price increases are more politically
viable. In fact, price regulation of demand appeals to all three approaches
and is indicative of some of the overlap between them. Finally, distributive
governance – the inclusion of non-state actors – is shown to have a
potentially progressive effect for the inclusion of sustainability concerns in
the transition from the state-hydraulic regime.
These findings about governance raise interesting issues with respect to the
influence of neoliberalization in the transition from the state hydraulic
regime. Typical of neoliberalization are a suspicious attitude toward state
regulation for social or environmental goals, a reification of economically
defined approaches to efficiency, and the inclusion of non-state actors in
governance. This last element is shared with the sustainability perspective.
As such, while neoliberalization aids the decline of the state-hydraulic
technical regime, it has mixed effects on how sustainability-oriented the new

102

regimes will become. In general, however, neoliberalization serves to limit
the diffusion of certain techniques supportive of sustainability because they
require regulation and impose costs on utilities. Moreover, the focus on
economic efficiency curtails the ways in which techniques are applied. This, I
explore below.
2.4.4 SUPPLY AND DEMAND MANAGEMENT - WHERE THE CHALLENGE LIES
In Ontario, the implementation of supply and demand management
techniques has not been at all extensive save in areas of physical water
stress or infrastructural limitations.65 But even in such locales, the transition
from a supply-driven to a supply and demand management method often
remains a temporary remedy, with the fundamental solution remaining in the
generation of additional supply. Supply and demand management is
frequently resisted by segments of the public, sectors of the utilities that
manage the programs, and by structural factors that are the purview of
higher scales of government. Indeed, the supply-development remedy
remains central for the expected day when supply and demand management
potential has been exhausted. As such – in Ontario – the shift to supply and
demand management remains partial and continuously precarious. In the
section, I explore why this is the case.
There are three interacting reasons for the difficulty of displacing the ‘state
hydraulic’ elements of low cost and big project water through technophysical, sustainability, or market environmental approaches to supply and
demand management. First, the more prominent techno-physical and market
environmental conceptualizations of supply and demand management do not
necessarily seek to do away with the state-hydraulic model as a whole, nor
do they necessarily espouse the complete range of techniques for supply and
65

The description ‘physical water stress’ is used acknowledging the social production
of nature approach which recognizes that such water ‘stress’ stems from a
combination of factors that are socially produced such as the amount of water that is
perceived to be needed, settlement patters, infrastructural leakage and so on (e.g.
Osborn and Marvin 2001; Nevarez 1996).
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demand management. The techno-physical perspective rather seeks to
provide equivalent services for less cost and for less water where these are
compatible. Where it is more cost-effective to build new supply as opposed to
reducing the water produced or consumed, this is considered the preferred
choice. The market-environmental perspective is similar. It is not about
conservation for conservation sake, but rather about economic efficiency,
doing more at less cost, and autonomy from government in water provision
and management.
The second reason is one of scale. It is that the responsibility for supply and
demand management policy and programming in Ontario has defaulted, in
practice, to be that of the utilities alone. Utilities, however, have particular
mandates: the technical production of safe and reliable water services to
municipalities. These are technical rather than environmental mandates. That
is, their concerns are techno-physical and influenced by marketenvironmental prescriptions stemming from the predominance of
neoliberalization in the technical landscape. Sustainability, on the other hand,
lies outside of formalized utility mandates. This is clearly visible when one
examines the particular techniques for supply and demand management in
terms of who has the capacity to enact them and which of the three
approaches (or combination of them) the techniques serve (cf. Chapter 6).
For example, techniques oriented toward a sustainability approach frequently
require action from higher scales of government, i.e. provincial or federal.
Third and finally, incompatibilities between the three dominant perspectives
complicate the development of a technical regime that fosters more stable
and advanced programs for supply and demand management. The
incompatibilities between the approaches become important because their
different priorities and perspectives affect the implementation and
performance of supply and demand management techniques. As such,
achieving compatibility among the desired effects that the different
approaches may have for particular techniques can prove difficult or even
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contradictory. This is also affected by their goals for the reformulation of the
technical regime.
The above three factors interact with one another. For example, the fact that
the mandate for supply and demand management is left to utilities and not
taken up by higher scales of government gives priority to techno-physical
and market environmental approaches that have greater resonance with
utility priorities. Moreover, the lack of a regulatory role adopted by
governments speaks to aspects of neoliberalization that call for a reduced
role for legislative regulation and an increased role for regulation through
economic measures – i.e. the price signal over the regulation.
In another way, leaving the mandate for supply and demand management to
utilities alone makes the effects of utility governance on supply and demand
management more pronounced. For example, the typical position vis-à-vis
supply and demand management for a utility would be that of the technophysical, with efficiency established through cost benefit analysis (CBA). A
problem arises when techniques considered important for sustainability are
not rendered readily calculable from a techno-physical perspective. Programs
focused on such techniques are seen as external to techno-physical concerns.
Developing programs that are valued from a techno-physical perspective
means either sidelining techniques that do not yield numerable results or
developing ways to bring them into established systems of numeration,
regulation, and rationalization. In another way, many of the techniques
promoted by both the market environmental and sustainability perspectives
would be considered ‘soft’ from a traditional techno-physical perspective. As
such, certain discourses of market environmentalism and sustainability
remain in competition with other long-established techno-physical discourses
that prove difficult to displace in some contexts.
Neoliberalization promotes and complicates the propagation of supply and
demand management programs and techniques. First, the ‘benefits’ in
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relation to ‘costs’ of many supply and demand techniques are not readily
quantifiable (and sometimes are not quantifiable at all), making the required
business case for their adoption difficult. Second, the contradictions within
neoliberalism whereby self-discipline and increasing consumption are valued
simultaneously reflect conflicting consumer values as well as contradictory
relationships between utilities and consumers (cf. Guthman and Melanie
2006: 444 on food consumption). Finally, a challenge to the uptake of supply
and demand management lies in the fact that these techniques exist in a
complicated relationship with the economic development function of
municipalities and the full cost recovery mandates of utilities. In the first
case, increasing available water supply is understood to enable population
growth and economic development. In the second, water demand
management can be seen to reduce water sales and thereby utility income,
posing challenges to cost recovery.
In sum, neoliberalization is not the anathema to progress on supply and
demand management that some writing would suggest (e.g. Young and Keil
2005). Nor, however, does it act in a straightforward way to propagate the
techniques of supply and demand management. Most importantly, where
techniques for supply and demand management are promoted, their
potential for meeting environmental and social sustainability may not be
realized. For this and the reasons discussed in the section above, although
proponents of market environmentalism, sustainability and the technophysical approaches promote supply and demand management techniques
for the water sector, achieving results in common may prove difficult. That
is, neoliberalism and its market environmental variant have elements that
are in contradiction to supply and demand management; while pushing for
like techniques, those espousing the three different approaches may find that
some of their goals for supply and demand management programs suffer.
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2.5 CONCLUSIONS
This chapter mobilizes the concepts of neoliberalization, sustainability, and
governance to analyze ongoing operational and policy shifts in the water
sector. Using the data described in Chapter 1, the various arguments
articulated in the theoretical discussion above are evidenced in the chapters
that follow.
Central to this chapter and thesis, is the argument that governance acts as a
mediating factor in the relationship between neoliberalization and
sustainability. That is, in the water sector, neoliberalization influences the
restructuring of governance and business models (evidenced in Part II of the
thesis). Governance and business models (and how they are shifting)
influence the development and performance of programs for sustainable
infrastructure management (evidenced in Part III of the thesis). The
empirical confirmation of the links between these three themes is fruitful in
three ways.
First, it is common to consider programs for sustainable infrastructure
management extraneous to issues of governance; rather they are said to be
derived from best practices, scarcity (infrastructural or bio-physical), or
because ‘it is the right thing to do.’ By linking changes in governance and
business models to programs for sustainable infrastructure management, the
importance of considering governance and business models in terms of
advancing sustainability is highlighted. This is important, because as shown
in Part III, while different issues may motivate programs, governance will
affect how these programs develop and to what extent they are directed at
the environmental and social dimensions of sustainability.
Second, evincing the interconnection between the three themes affirms the
importance of distinguishing between governance and business models. The
evidence presented in Chapter 3 and Part II demonstrates that, in Ontario,
while the neoliberalization of business models is limited, the neoliberalization
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of governance models is remarkably more extensive. In Ontario, business
models experiencing limited neoliberalization exist within governance models
whose neoliberalization has been more extensive. This reflects Larner’s
finding that processes involving neoliberalization are not purely neoliberal,
but are rather ‘hybrid’ (Larner 2003: 510). The neoliberalization of public
sector governance through NPM in Ontario is evidenced in Chapter 3, and its
impacts on sustainable infrastructure management are demonstrated in
Chapter 7.
Third, these relationships have implications for those who contest
neoliberalization. Drawing on the above point about governance and business
models, in Chapter 5 evidence is provided to support the argument that for
environmental advocates the range of business models is inadequate. That
is, while they are excluded from arms length models, their inclusion in
governance through the municipal department model is indirect at best (they
must lobby council). As such, while the neoliberalization of governance
models has been more extensive, it is changes in governance models that
provide the best opportunities to open up more space for the empowerment
of environmental advocates in decision-making for water supply.
Each of the parts of the thesis is described briefly below. Chapter 3 examines
the neoliberalization of governance in Ontario over the last 35 years. The
data confirm arguments for a more nuanced approach to the periodization of
neoliberalization. They demonstrate that another phase of neoliberalization in
ongoing, which is distinct from roll-back and roll-out and is characterized by
hesitation, and that styles and phases of neoliberalization can act
simultaneously within the same context.
Part II addresses the restructuring of business models. In Chapter 4, the
following arguments are substantiated: (1) rationalization and depoliticization
are key strategies of neoliberalization in the water sector; (2) these
strategies meet with only limited uptake, neoliberalization is partial rather
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than decisive; and (3) neoliberalization, in this context, involves reversals
and respites. Chapter 5 examines the reasons behind the limited progress of
neoliberalization evidenced in Chapter 4. Arguments that question the
hegemony of neoliberalization, and demonstrate the complexity of
governmental relationships to neoliberalization are substantiated.
Part III addresses sustainable infrastructure management. Chapter 6
demonstrates the utility of the SST approach in conceptualizing the issues
surrounding this theme. I empirically demonstrate that prevailing policy
approaches in the technical landscape (of which neoliberalization is one)
influence both the uptake and performance of techniques for sustainable
infrastructure management. Chapter 7 adds the layer of governance. It
explores how governance, influenced by the various policy approaches,
affects the development of programs for sustainable infrastructure
management. As such, these chapters draw links between techniques,
technical regimes, and the technical landscape. Moreover, they fill a gap in
the literature regarding the influence of neoliberalization on infrastructure
management and introduce a novel approach to the analysis of
neoliberalization through the introduction of theories from SST.
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3

BIG BLUE MACHINE, COMMON-SENSE AND
BEYOND – ONTARIO SINCE 1970

3.1 INTRODUCTION
This chapter serves two primary purposes. The first is to contextualize the
case of the restructuring of municipal water supply in Ontario within federalprovincial relationships in Canada generally, in the specific case of Ontario,
and with respect to municipal water policy. The second is to utilize the
processes of political-economic restructuring in Ontario to illuminate aspects
of the theoretical arguments presented in Chapter 2. The material presented
on the province, and its relationships to both the Canadian state and its
municipalities is taken largely from secondary literature. The support for
theoretical arguments is drawn from primary research in the form of
economic data, the province-wide expert survey, and key informant
interviews, in addition to the secondary literature.66
Given the importance of scale in debates on neoliberalization, it is important
to contextualize the neoliberalization of water governance in Ontario within
the larger political processes at work in and upon the province over the
period generally associated with transitions from the welfare state to ‘rollback’ and ‘roll-out’ neoliberalization in the global North. As Canada is among
the most decentralized federal states in the world (cf. Paehlke 2001),
contextualizing Ontario’s municipal water supply sector within federal policy
in Canada does not require the same type or level of analysis that it might
for other countries. The wider context of ‘global’ and national trends in
governance is important, telling perhaps, but not decisive for municipalities
in Ontario and Canada. Moreover, whereas the assertion of the ‘strong state’
is intrinsic to neoliberalization as founded with Thatcher (Gamble 1988), in
Canada the concentration of power in the ‘strong state’ rather has a tendency
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See chapter 1 for more details on methodology and data collection.
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to occur at the provincial scale, as has been seen in Ontario and British
Columbia (cf. Albo 2002).
The provincial jurisdiction is crucial to understanding municipal water
governance in Canada. In Canada the provinces are responsible for
municipalities, the environment, and water resources. They judiciously
protect their autonomy within their areas of jurisdiction. Provinces also
maintain legislative and regulatory authority over municipalities and
municipal water supply. Traditionally, Ontario has been among the most
limiting provinces in terms of autonomy granted to municipalities. As some
relaxation of provincial authority over municipalities has been made, funding
has been cut and responsibilities have been increased, thereby effectively
perpetuating the limited maneuverability of municipalities in terms of their
own governance. Still, the municipal scale remains a significant actor in the
determinants of local services governance. Indeed, municipalities across
Ontario have remained able to assert distinct reactions and programs in the
face of the pressures they have faced under neoliberalization (Donald 2005:
276).
Both the discussions of the federal-provincial relationship and politicaleconomic restructuring in Ontario lend support to aspects of the discussion
on neoliberalization presented in Chapter 2. They demonstrate that the
‘stages’ of neoliberalization need not adhere to any given order and can be
articulated concurrently from a single government. Further, the discussion of
the provincial processes of neoliberalization demonstrates that following the
neo-conservative neoliberalization in Ontario, hesitation on the part of
governments to pursue neoliberal policies and legislative change has
emerged. In the devolution from government to governance, actors in
governance protected from electoral accountability promote neoliberalization
that government seems to lack the resolve to address. Neoliberalization has
become more difficult for government in Ontario; in times of making
government ‘flexible’, the flexibility of government to neoliberalize has
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decreased. Finally, the examination of neoliberalization in Ontario
demonstrates a drive toward the rationalization of governance at the
municipal scale.
The chapter is divided into three sections. The first two take a chronological
look at the restructuring of government and governance in Ontario since the
1970s and the treatment of municipal water supply throughout the period.
The first of these examines the period from 1971-1995, encompassing the
last government of the ‘Big Blue Machine’ era in Ontario (that of Mike
Davies), until the fall of the first NDP government in Ontario history (that of
Bob Rae). The second section looks primarily at the Conservative
government of Mike Harris (1995-2002), which administered a program of
rapid and far-reaching political and economic change in the province. It
continues, following the resignation of Premier Harris in 2002, with the
Conservative government of his successor Ernie Eves (2002-2003) and the
Liberal government of Dalton McGuinty (2003-present). The chapter’s third
section discusses Ontario’s political history in the context of aspects of the
theoretical discussion presented in Chapter 2. The chapter concludes with a
summation of the contextual and theoretical arguments that lead us into the
analysis of municipal water supply governance throughout the thesis.

3.2 ONTARIO FROM DAVIS TO RAE (1971-1995)
3.2.1 PROVINCIAL GOVERNANCE AND THE FEDERAL RELATIONSHIP
Together with a wide variety of states and sub-national territories, Ontario
has undergone significant transitions in governance over the last two to three
decades. Even with Ontario at the ‘vanguard’ of Canadian neoliberalization,
neoliberalization in Canada is said to have lagged behind that of the United
States and the United Kingdom by approximately a decade (Keil 2002). This
dates the beginning of Canada’s more ardent forays into neoliberalization in
the early 1990s, following the rise of ‘roll-back’ neoliberalizations throughout
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the 1980s in the US and UK.67 As such, the discussion of neoliberalization in
Ontario throughout the chapter places greater emphasis on the years from
1990 forward.
This section discusses the political change in Ontario throughout the early
stages of neoliberalization and the role of the federal government in the
process. It is focused on the years from 1971-1995. Political-economic
changes at the federal scale and new types of policies had profound social
and political impacts upon the province. Much changed in Ontario politics
beginning in the mid-1980s, both internally and in the relationship between
Ontario and the federal government in Ottawa.
Canada is among the world’s most decentralized federal states. The
devolution of power and responsibilities from the federal to the provincial
scale has been ongoing throughout the postwar period, and is the result of
several important factors in addition to the economic thinking associated with
neoliberal globalization (Cameron and Simeon 1997:172). Regional factors
include Quebec’s resistance to fiscal and policy centralization (Paehlke 2001),
the decline of the cooperative relationship between Ottawa and Ontario
(Cameron and Simeon 1997: 159; Ibbitson 2001), and feelings of ‘western
alienation’ visible in the rapid growth of the Reform Party in Western Canada
in the late 1980s.
The federal government also played its part in devolution. In the 1990s, the
federal government began to work towards the self-diminution of its powers
and its position within the Canadian federation. Significant cuts to provincial
transfers prompted the provinces to question the continued legislative
influence of the federal government in the administration of programs for
which it had come to pay only a small fraction of the costs. The federal
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That said, neoliberalization has varied in form both temporally and spatially across
Canada.
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government was further pushed into an increasingly consultative role
(Ibbitson 2001: 190-191).
The post-war period in Ontario is marked by a 43-year period of continuous
Progressive Conservative governments. This period is known as the ‘Big Blue
Machine’ era (1943-1985). It is widely noted for stability and incremental
and consistent development of political compromise between Ontario’s
interest groups, economic growth, and social welfare (e.g. Montgomery
2002; Walkom 1997). The province enjoyed a close relationship with the
federal government throughout the Big Blue Machine days. The favoured
relationship was maintained until the end of the last Progressive
Conservative mandate in Ontario (Bill Davis, elected 1971, resigned 1985)
(Ibbitson 2001).
Ontario has occupied a special place in Canadian confederation. As the most
populous province and the economic powerhouse, the federal government in
Ottawa has traditionally developed policy in concert with the needs and
aspirations of Ontario. This resulted in a mutually supportive and symbiotic
relationship between the two tiers of government throughout much of
confederation. During the oil shocks of 1973 and 1979, for example, while
federal-provincial ‘conflict rose to levels unprecedented in this century,’
Ontario ‘displayed its fundamental affinity with a strong central government
[in Ottawa]’ (Cameron and Simeon 1997: 166). The conflict stemmed from
the National Energy Program (NEP), enacted by the Trudeau government in
1980. The NEP sought to protect Ontario’s manufacturing and industrial base
from the rapid rise in energy prices by capping prices on domestic oil sales
and levels of oil exports. The Mulroney government put an end to the NEP in
1984. It was the start of a newly adversarial relationship between the federal
government in Ottawa and the provincial government in Toronto.
Ontario had motives for adhering to federalist principals. Traditionally, its
relationship with the rest of Canada has been one based on (permeable)
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Fordist principles (cf. Jenson 1989). Economic prosperity in Ontario was used
to support economies in other provinces through equalization payments and
in turn, the other regions purchased products produced in Ontario,
supporting its manufacturing heartland. The shifting economies of the
Western resource provinces with the oil shocks in the 1970s and the
neoliberal and free trade policies at the federal level in the late 1980s and
early 1990s altered this balance. Ontario’s view of the continued legitimacy
of its relationship in the Canadian federation changed, by consequence
(Bradford, 2003; Cameron & Simeon, 1997; Ibbitson, 2001; Montgomery,
2002).
Since 1985, Ontario has undergone significant and rapid political-economic
change. Over the subsequent decade alone, Ontarians have elected
governments from each of the three major political parties (Liberal, NDP, &
PC). These rapid political shifts are attributed to the ‘end of the long boom’ or
the economic decline that began in the 1970s, and the desire to find
solutions to the economic hardship induced by NAFTA associated job losses
after 1989 (White 1998). The end of Big Blue Machine politics in 1985 (and
the Bill Davis government) came under what was then the worst recession
since the 1930s. Davis was viewed as failing to continue progressive
conservative social-growth. His replacement, Frank Miller, elected to minority
power in May 1985, was arguably further to the right than Ontario voters
were then comfortable with (Montgomery, 2002: 37). In less than a month,
however, the NDP under Bob Rae formed a coalition with David Peterson’s
Liberals, ousting Miller and 42-years of Progressive Conservative rule. The
coalition lasted for two years until the Liberals took sole control.
The NDP supported liberal government came to power a year after the
Mulroney PCs formed the federal government. At this point, the politics of
Ottawa and Ontario diverge suddenly and sharply, becoming rather
antagonistic with the Rae and then Harris governments. While the Mulroney
government was preaching austerity and retrenchment of the state, Ontario
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was focusing on social policy given the prosperity and growth it was enjoying
compared to the rest of Canada. The NDP had the Liberals sign ‘An Agenda
for Reform – Proposals for a Minority Parliament’ and both spending and
borrowing increased through the coalition’s period. A period in which the
‘policy and ideological differences’ between Ottawa and Ontario grew,
continued under the Liberal majority parliament (1987-1990)68, and were
‘exacerbated’ with the coming to power of the NDP in 1990 (Cameron and
Simeon 1997: 170). Today the federal-Ontario relationship remains a tense
one.
Moreover, given its broad national electoral support, the Mulroney
Conservatives had fewer incentives for working to meet Ontario’s needs as
compared to prior governments (Ibbitson 2001). Ontario was solidly against
the passage of the Canada-United States Free Trade Agreement (FTA) in
1988 and the subsequent addition of Mexico to the free trade area under the
North American Free Trade Agreement (NAFTA) in 1994. In Canada, Ontario
had both the most to gain and the most to lose from these treaties. On the
one hand, its international exports were rising while its domestic exports
were declining. On the other, its industries would be put in competition with
low-wage competitors and there was the risk to the permeable-Fordist social
safety net that had been a hallmark of the Canadian state (Cameron and
Simeon 1997: 171).
Ontario experienced important economic challenges in the initial years of the
FTA accord. Unemployment rose dramatically. The recession that ensued was
commonly considered the province’s worst since the Great Depression, and
was compounded by the fact that it came on the heels of another severe
recession, that of the early-1980s. In response, the NDP government (19901995) initially set out on a Keynesian program of spending. Deficits soared
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This Peterson Liberals are described as having ‘little sympathy with Ottawa’s
restraint agenda’ (Cameron and Simeon 1997: 170).
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and the Rae government turned to a type of wage freeze through the Social
Contract and other measures to reduce spending. Austerity found its way
into the mandate (Clark 2002). According to Bradford, by way of the
recession, Ontario’s position ‘crystallized into concerted provincial opposition
[to Ottawa]’ as it sought ‘to define a more autonomous and aggressive
provincial economic strategy,’ one befitting the emerging realities of
international competition (Bradford 2003: 1008).
3.2.2 MUNICIPALITIES AND MUNICIPAL WATER SUPPLY
As stated in the introduction, in Canada municipal governance is very much a
provincial mandate. Consequently, the governance of municipal services,
while administered by municipalities, is highly subject to provincial policy and
legislation. This section begins with a discussion of federal and provincial
roles vis-à-vis municipalities. Municipal autonomy differs across Canada, and
has been particularly restricted in Ontario. A discussion of municipal policy in
Ontario from Davis to Rae (1971-1995) follows. It highlights issues of
municipal financing. The remainder of the section addresses municipal water
supply policy throughout the same period.
The particularity of the Canadian Constitutional agreement in 1867 is such
that municipalities are relegated to their station as wards or ‘creatures’ of the
provinces. The powers defined in the Constitution Act (1867) under Section
92(8) establish the provincial legislatures as holding the exclusive powers to
set laws for their municipal institutions. Local governments possess only the
powers that the provinces specifically grant them through legislation.
Further, provincial legislatures retain the power to dissolve, reorganize,
create, and redefine the boundaries of municipalities. While most
governments elect for ‘restraint’ in ‘wielding these draconian powers,’ the
Harris government brandished them to a degree yet unknown to Ontario
(Siegel 1997: 127).

117

Provincial involvement in municipal governance and institutions is to the
degree that non-governmental actors have remained ‘less important’ in
Canadian metropolitan governance than elsewhere (Sancton 2005: 319), and
federal involvement in municipalities and has been aggressively forestalled
(Tolley and Young 2001). The federal government has little capacity to
interact with municipalities, as ‘many of the most important decisions about
public sector institutions within Canada’s metropolitan areas are under
provincial jurisdiction’ (Sancton 2005: 318).69 The federal government may
contribute funding to these institutions, but may not regulate them through
legislation (Sancton 2005: 318). Therefore, when examining municipal
service provision, it is almost exclusively the policies at the provincial scale
that matter. Municipalities can act only within the limits prescribed (or in
some cases proscribed) by the province.
Natural resources are likewise a provincial jurisdiction. The federal
government has little or no direct involvement in the provision of municipal
water services. The only direct role it plays is one of coordination through the
Provincial-Territorial Committee on Drinking Water, which produces national
non-binding guidelines for drinking water quality. The impact of the federal
scale is strictly a matter of funding: in a federation budget restraint tends to
be passed down to the next level of government – from federal to provincial
to municipal (Cameron and Simeon 1997: 175). While efforts are ongoing to
give greater fiscal and regulatory autonomy to Canada’s most populated
cities, through the rewriting of municipal acts and programs like the federal
gas tax, the adage of ‘creature of the province’ remains accurate.
Municipalities bear with and benefit from the policies of their provinces,
which are not immune to processes at the federal and international scales.70
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Health care and education are examples.
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This discussion does not pertain to First Nations Reservations and their water
supplies, which fall under Federal jurisdiction.
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In municipal policy and administration, provinces have a variety of options at
their disposal. The provincial-municipal relationship in Ontario has - until the
rewriting of the Ontario Municipal Act in 2001 – been of the most restrictive
type. The approach that Ontario has traditionally taken to its municipalities is
known as the ‘laundry list’ method of municipal relations, whereby the
Municipal Act consists of a list of powers held by municipalities. As such, the
pursuit of an activity not listed in the Act, requires an appeal to the province
for amendment to the Act. In other provinces, municipalities were granted
greater autonomy. In Alberta, for example, cities were incorporated as early
as 1912 and considered to have the associated decision-making powers and
strictures.71 Another approach taken in some provinces is to list prohibitions
in the provincial Municipal Act such that municipalities are empowered to act
on any unlisted items.
The two powers that municipalities enjoy all across Canada are the collection
and rate setting of the local property tax, and zoning for development (landuse planning). Again, however, in Ontario these powers have been
circumscribed, and at times ineffectual. In terms of zoning and development,
the Ontario Municipal Board (OMB) is, in many ways, the actual seat of
power. Between 1932 and 1982, the OMB’s responsibilities over municipal
affairs grew to include ‘oversight of annexations, amalgamations, official
plans, property tax assessments, zoning by-laws, plans for subdivision,
severances, minor by-law variances, development charges, and gravel pit
licenses’ (Montgomery 2002: 320). Two of these have since been removed:
overseeing municipal boundary changes (1982), and property tax
assessment appeals (1998). Its board is provincially appointed, giving it a
reputation of promoting provincial policy (Montgomery 2002: 321).
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See ‘The development of municipalities in Alberta,’ available on-line at:
www.municipalaffairs.gov.ab.ca/ms_DevelopmenLocalGovernment.htm (MMAH
2006).
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The power and autonomy gained through the property tax also faces
challenges. Ontario’s property tax assessment system has been described as
‘probably the worst and most antiquated in Canada’ (Siegel 1997: 145). The
reason is that the assessment system has become out of date, with some
municipalities still employing the property values from assessments
conducted in the 1940s. As such, there is a wide discrepancy between the
levels and fairness of the tax across homeowners and communities. The
combination of the poor property tax assessment structure and its regressive
and restrictive nature make it very difficult for municipalities to keep apace
with economic growth, inflation or other foreseen and unforeseen changes in
spending needs.
The other common source of municipal income, provincial grants, is generally
bestowed for specific purposes that reflect provincial policy goals and levels
can change rather dramatically with provincial budgets. Notably, Tolley and
Young find that specific purposes are attached to approximately 90% of
provincial and 50% of federal transfers to municipalities (Tolley and Young
2001). The effects of the restrictive nature of municipal revenue generation
have been compounded over the last 20 years by provincial and federal cuts
to transfers, inciting municipalities to seek alternatives to ongoing
restrictions on their decision-making, local autonomy, and revenue
generation (Tolley and Young 2001). Moreover, the spending commitments
for people (or social) services in municipalities have traditionally taken
precedence over spending for physical services. Historical financial data for
Metro Toronto from 1954-1972 indicates that:
[B]y far the largest amounts in both budgets [current and
capital] are spent on the so-called “people services”. This fact
would seem to indicate that the social costs of urban growth
are significantly higher than the physical servicing
costs.72 (Metro Toronto Undated, emphasis in original)73
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A significant portion of the people services costs can be attributed to education,
which was in the municipal portfolio until 1996 when it was uploaded to the
provincial scale.
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The Ontario government has a period of extensive involvement in the funding
and delivery of municipal water supply. Increasing urbanization and the
rising costs of service provision throughout the 1950s and 60s resulted in
what were considered unacceptable municipal debt loads (Sancton and Janik
2002: 11). In response, the province assumed greater responsibility for
municipal service provision. The Ontario Water Resources Commission
(OWRC) was established in 1956 as a supervisory and regulatory body for
water use and provision. In 1969, the OWRC began giving grants to
municipalities to help finance their water and wastewater services. Grant
levels increased throughout the next decade until both municipal and private
water systems were eligible for 75% coverage of capital costs from the
province by 1977. Sancton and Janik argue that, despite an aim of
preventing the accumulation of unacceptable levels of municipal debt, the
unintended consequence of these grants was the creation of a provincially
subsidized water system (Sancton and Janik 2002: 16).
The Ontario Ministry of the Environment (MoE) was established in 1972,
taking over the functions of the OWRC. The province was set to become both
owner and operator of many, especially small, municipal systems [Interview
#52]. While small municipalities of up to 50 000 persons had the ‘choice’ to
submit their water systems to the MoE, their options were restricted given
that they lacked the capital to do it themselves and the province was funding
from 75-92.5% of the cost infrastructure through the MoE [Interview #52].
The MoE would not fulfill all the rolls of the former OWRC. As one informant
put it, the fashion for Ministries of the Environment in the early 1970s served
to dilute and attenuate established expertise in water and drinking water:
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Metro Toronto. Undated. The Financial Structure of Metropolitan Toronto: A
Summary. Archives of Ontario, Toronto, ON: Metropolitan Council & Metropolitan
Planning Department. Probable date is between 1974 and 1979.
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The old Ontario Water Resources Commission 1956-72 was one
of the best organizations in the world and people came from all
over the world to see how we did it in Ontario. You know, now
they’ve been coasting on that ever since. [Interview #1]
Beyond its initial attenuation of the water mandate, the MoE suffered budget
cuts throughout the 1970s and 1980s (although most severely in the 1990s)
that further weakened expertise in water supply in Ontario.
The MoE lost its capacity. A) They never hired anybody new, so
the people who were still on staff were fellas who got – and not
ladies – who got their degrees in the 1960s and they’re getting
pretty old. B) They lost their microbiological talent. They had a
dozen microbiologists on staff in 95, they were down to 2 by
the year 2000 and then they got rid of them. They’re gone!
[Interview #1]
In the 1990s, the division of labour and fiscal responsibilities between the
province and municipalities came under increasing scrutiny in Ontario. Early
studies, like the 1991 Hopcroft Report recommended the continuation of the
existing relationship for water services, whereby they were provincially
financed and municipally operated. 74 The then Rae Government maintained
the recommended status quo, establishing the Ontario Clean Water Agency
(OCWA) under The Capital Investment Plan Act (1993). The purpose of
OCWA was to manage and operate water services at cost for municipalities
across the province, generally for the smaller ones lacking in funding and
expertise. OCWA’s ‘objects’ were delineated as:
(a) Assisting municipalities to provide water and sewage works
and services on a cost-recovery basis by financing, planning,
developing, building and operating such works and services.
(b) Financing, building and operating water and sewage works
and services on behalf of Ontario on a cost-recovery basis.
(c) Providing these works and services so as to protect human
health and the environment, encourage conservation of water
resources and support provincial policies for land use and
settlement. (Capital Investment Plan Act 1993: s. 49(41))
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However, this report had little else to say about water issues in the province.
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OCWA was also transferred the mandates for the operation of the water and
wastewater systems then under the auspices of the MoE.
All agreements relating to water works, sewage works, water
service or sewage service executed on or after the 28th day of
March, 1956 by the Ontario Water Resources Commission or the
Crown are enforceable by and against the Agency as if the
Agency and not the Commission or the Crown had executed the
agreement. (Capital Investment Plan Act 1993: s. 54(51))
The Act’s designations regarding ownership transfer were among its more
controversial aspects. The Act stipulated that a municipality was not to
transfer ‘ownership of all or part’ of its water or wastewater works without
repaying the crown:
(a) all payments that were made by the Crown on or after April
1, 1978 for the purpose of subsidizing the capital cost of the
transferred works; and
(b) all payments that were made by the Crown on or after April
1, 1978 for the purpose of subsidizing the capital cost of other
water works that have been used to provide water service to
the municipality. (Capital Investment Plan Act 1993: s.
56.52(51-52))
The immediate impact of the legislation for the NDP government (as it
pertained to other infrastructure including roads) was to improve the budget
outlook by transferring held infrastructure from liabilities to assets on the
provincial balance sheet. For many observers, however, this was not the
most significant repercussion of the clause. Opposing opinions arose as to its
implications, and each saw controversy. For some, it ‘permitted
municipalities to take a further step to commercialization by selling off or
partnering their water or waste water systems’ (MacLaren 2004: 2). For
others, it virtually stymied the potential for privatization of water supply in
the Province of Ontario.
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But, you know, for a long time there were all these water
summits held in Toronto, and there were really a lot of hopes
that they would be able to grab a whole lot of business. … And
so with that legislation that changed the financing
arrangements around companies – the international community
was really upset … if someone was going to take over a water
treatment system they would have to pay the past debt load
and there was a lot owed for all these loans that were
constantly made to build infrastructure by a lot of these plants.
So that was a total deterrent and they were very angry about
that. [Interview #5]
Another notable element of the legislation is the focus on ‘cost recovery’
among OCWA’s duties in water services assistance and provision. According
to key informants, the province had ‘been trying to get out of the business of
providing water services for a long time in various ways’ and the legislation
was an attempt in that direction [Interview #52].75 Efforts to pursue cost
recovery as opposed to provincial subsidy for water services were not new;
they had simply been unsuccessful to any meaningful degree.76

3.3 RESTRUCTURING ONTARIO: HARRIS TO MCGUINTY (1995PRESENT)
3.3.1 THE HARRIS YEARS: RESTRUCTURING GOVERNANCE & MUNICIPALITIES
Ontario experienced significant political and economic changes throughout
the 1980s and early 1990s, but the real ‘revolution’ in Ontario governance
came with the election of the Harris Conservative government in 1995.77 This
was not a return to the politics of the successive Progressive Conservative
75

The Municipal Water and Sewage Transfer Act (1997) of the Harris Government
would accomplish this goal (cf. Section 3.3.2).

76

In the 1980s, for example, Jim MacLaren of the Water Secretariat was assigned
the task of making water and wastewater self-funding. The Water Efficiency Strategy
for Ontario was developed in this context, but was not pursued following its
development [Interview #5]
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They were reelected for a second mandate in 1999.
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governments of 1943-1985. The Harris Conservatives were re-branded as
simply Conservatives and they represented a significant shift to the right of
the political spectrum. This deviation was characterized by the rapid
implementation of neoliberal policies designed to make Ontario more
amenable to business interests. Policy changes included the cutting of taxes
and of expenditures to almost all public services with the exception of health
care in the first mandate, increasing the surveillance of those services, the
sale of many provincial assets, and a program for the eventual privatization
Ontario Hydro.
Ironically, in a reversal of the federal-provincial relationship of the Rae era,
the Harris government’s brand of neoconservative neoliberalism was too far
to the right for the neoliberal Chrétien Liberal government in Ottawa (19932003). The trajectories of Ontario and Ottawa continued to diverge.
Neoliberalism as guided by Premier Harris in Ontario was far more overt,
adversarial and power centralizing than that of the Chrétien Government in
Ottawa. The Common Sense Revolution (CSR), the 1995 campaign book of
the ‘Harris Team,’ was implemented virtually to the letter. The CSR opens by
stating, in self-professed agreement with Ontarians that:
[G]overnment isn't working anymore. The system is broken.
(Harris 1994)
To address this issue, the CSR prescribes fundamental changes to the
government of Ontario:
I'm not talking about tinkering, about incremental changes, or
about short term solutions. After all, the changes we have all
experienced in our personal lives have been much more
fundamental than that. (Harris 1994)
Two of the key tenets of the CSR were bloated government and overregulation.
Dismantling active barriers to job creation, economic growth,
savings and investment represents the third element of this plan.
The Ontario Government has been driving jobs out of the province
through 10 years of ideologically-driven legislation and overregulation. (Harris 1994)
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Although many Provincial Ministries suffered the consequences, Ontario’s
environmental ministry – the MoE – was the subject of the government’s
most severe cuts. These resulted in the elimination of one third of MoE jobs.
Overall environmental spending declined by nearly 60% during the first
mandate of the Harris government, many environmental regulations were
rolled-back, and funding for enforcement and audits was cut (Prudham 2004;
Montgomery 2002). In his report following the Walkerton Inquiry, Justice
O’Connor heavily implicated the province’s neoliberal NPM policies in the
disaster (O'Connor 2002b). According to Montgomery, ‘the Tories were
spending as much on the environment in 1999 in real terms as was the Davis
government … in 1971’ (Montgomery 2002: 214).78
Implementing the Common Sense of privatization would prove rather illusive.
The Harris Team entered Queen’s Park ready to unload government services
and assets:
Many of the things that government does can be done cheaper,
faster, and better if the private sector is involved.
…
We will sell off some assets, such as the LCBO and surplus
government land, to the private sector. We will actively explore
the sale of other assets, including TV Ontario. History has shown
that the private sector can use such assets more efficiently and
provide better service to the public. (Harris 1994)
The reality, however, was that while the LCBO was too lucrative to privatize,
TV Ontario was not nearly lucrative enough (Montgomery 2002: 241). The
Harris government pursued the break-up and privatization of Ontario Hydro
in earnest. Policies toward Ontario Hydro have proven rather contradictory.
Citing poor government management that resulted in a significant debt as a
need for private sector management (of the non-nuclear assets), the Harris
government began their mandate with the CSR promised 5-year freeze on
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Following Walkerton, the MoE would have to replace many of the people who had
lost their jobs or been pushed into early retirement. Moreover, just to get some of
the work done, the MoE was forced to hire some of the laid-off people on more
expensive consultancies [Interview #1].
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Hydro rates to customers. The next step toward privatization was pursued
under the Energy Competition Act (Bill 35/1998), enacted under the
Electricity Act (1998).
The impacts of this Act are addressed in detail in the next section (3.3.2). In
brief, the effort to establish a competitive market in the power system would
falter. Energy prices soared to the degree that the deregulation of energy
continues to inflame anti-private sector sentiment with respect to utilities
today.79 The government reversed its policy, canceling the privatization of
electricity and capping hydro rates below cost. Neither private sector
promoters nor the taxpayers that would pay the bill were happy. P3
promoters contend that the Ontario Government’s reversal on the
privatization of energy has made the private sector – which had already
invested in preparing bids – mistrustful of pursuing initiatives in Ontario
[Interview #10].80
Municipal governance was also on the agenda for restructuring. Tellingly, the
CSR addressed the theme under the headings ‘Less Government’ and ‘Doing
more with Less.’
Canadians are probably the most over-governed people in the
world. We do not need every layer -- federal, provincial, quasigovernmental bodies, regional, municipal and school board - that
we have now. We must rationalize the regional and municipal
levels to avoid the overlap and duplication that now exists. (Harris
1994)
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Cf. chapter 5.
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Other controversial privatization initiatives included: the long-term lease of the
Bruce nuclear generating station to British Energy and the sale of Highway 407 to
SNC-Lavalin.
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One of the first acts of the Harris Conservatives upon entering Queen’s Park
was to pass The Savings and Restructuring Act (1996)81 - an omnibus bill
dubbed the ‘bully bill’.82 The Act included: amendments to the Freedom of
Information and Protection of Personal Privacy Act directed toward limiting
freedom of information appeals and increasing user fees for them; changes
to the Municipal Act to promote amalgamations and annexations by enabling
the Minister of Municipal Affairs and Housing (MMAH) to order them, and
promoting service and licensing flexibility; alterations to the Conservation
Authorities Act to cut provincial involvement with Conservation Authorities
(CAs) and shift the responsibility for funding them to municipalities; the
Mining Act was recast to allow self-regulation of closures and to reduce
company liabilities for abandoned mines; and made allowances for the
development of ‘dozens’ of new user fees, citing the will to facilitate
autonomy in decision-making at the municipal scale (Montgomery 2002:
140).
Following the omnibus bill, in 1996, the Harris government initiated the ‘Who
Does What Panel,’ led by former Toronto mayor David Crombie. The
government had already announced upon its election that funding to
municipalities would be cut by 40% within 2 years, amounting to a 16%
decrease in municipal budgets (Siegel 1997: 147). The Crombie Commission
was meant to recommend what realigning of services provision between the
province and municipalities would be most appropriate. The Commission
recommended: an end to the ‘laundry list’ approach to the Municipal Act,
instead granting municipalities person powers, and uploading education from
municipalities to the province.
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This Act is also more lengthily referred to as ‘An Act to Achieve Fiscal Savings and
to Promote Economic Prosperity through Public Sector Restructuring, Streamlining
and Efficiency and to Implement other aspects of the Government’s Agenda’ (1996).

82

“Mr. David Ramsay (Timiskaming): I rise today to warn the public of what is
contained in Bill 26, the government's omnibus bill. Some in this House call it an
ominous bill; I'll call it a bully bill.” (Ramsay 1995)
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The province went further. Through the omnibus legislation (The Services
Improvement Act 1997), the government amended five acts and created a
sixth. The legislation served to download (to municipalities) the
responsibilities related to ambulance and child-care services, sewage system
inspections, boards of health, GO Transit, and social housing. Increasingly
cash-strapped, municipalities were also given the additional responsibility of
financing and operating public services. Despite the claim of revenue
neutrality, the AMO argued that the realignment of funding and
responsibilities had yielded a $3 billion fiscal imbalance between the two
scales of government (AMO 2005).
The increase in responsibilities was coupled with a decrease in the number of
municipal politicians. The Fewer Municipal Politicians Act (1999) reduced the
number of municipal politicians and municipalities in Ontario by
approximately 40%, from 4,586 to 2,804, and from 648 to 447 respectively.
The number of municipalities had already been decreased from 815 in 1996,
stemming from a spate of municipal amalgamations that was further
encouraged through The Fewer Municipal Politicians Act. The downloading,
cuts to funding and reductions to municipalities led to the restructuring of
many institutions accompanied by the loss of some programs, the loss of
much experienced personnel, and new dynamics between municipal
politicians, municipal staff and constituents [Interview #21].
The Harris Government’s changes to municipal governance would be wideranging, rapid, and generally instituted with little research or municipal
involvement (McAllister 2004). In an effort to increase the ability of
municipalities to address their new and rapidly evolving situations, the Harris
Government amended the Municipal Act in 2001. At that time, municipalities
were granted greater opportunities to collect user fees, encouraged to
establish municipal corporations through tax savings, allowed new
possibilities for bank loans and investments, and provided a debt service

129

holiday for infrastructure projects.83 For many municipalities this would
amount to ability without capacity, a problem that persists today. These
amendments to the Municipal Act also permitted a variety of P3
arrangements, but they were not extended to water and wastewater. In
submissions to the Water Strategy Expert Panel84 in 2005, it was suggested
that the P3 permissions for water and wastewater be ‘revisited in conjunction
with trying to obtain some minimum of competitiveness’ (Taylor 2004: 3).
Others, making submissions to the panel saw the act as already enabling
some ’commercialization’ through the establishment of municipal service
boards, thus creating arm’s-length management (MacLaren 2004: 2).85
3.3.2 THE HARRIS YEARS: RESTRUCTURING MUNICIPAL WATER SUPPLY
Many of the policies of the Harris Government had ramifications for municipal
water governance. There were two important waves of provincial legislation.
The first legislative series unfolded in the late 1990s. It includes the
Municipal Water and Sewerage Transfer Act (1997) and the Electricity Act
(1998). The second series responded to the results of the Walkerton Inquiry
and included: the Safe Drinking Water Act (SDWA, 2002) and the
Sustainable Water and Sewer Systems Act (SWSSA, 2002). Three years
later, a study addressing the governance issues emanating from Walkerton –
The Watertight Report – was released. This section addresses the content
and effects of the four pieces of legislation listed above. The Watertight study
is elaborated in section 3.3.3.
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For more information see the Ontario Ministry of Municipal Affairs website:
http://www.mah.gov.on.ca/userfiles/HTML/nts_1_3000_1.html
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See Section 3.3.3.

85

Here MacLaren sees commercialization positively, he states: ‘“commercialization”
of the utility so as to operate on a full cost of service basis using life cycle financing,
thereby assuring that utility is in a self- supporting mode while meeting all regulatory
requirements.’
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The Harris Government’s ‘Who Does What Panel’ (1996) also yielded the
1997 Municipal Water and Sewerage Transfer Act. This act stipulated ‘that
municipalities should “be fully responsible for the provision of water and
sewer services”’ (Sancton and Janik 2002: 40). The province transferred the
ownership of 230 water and sewage treatment plants, with a value of $6billion.86 Although municipalities would be in a position to sell, the
Environment Minister Norm Sterling stated his reservations of such events
transpiring given the then negative political climate toward partnering with
the private sector on water supply (Mittelstaedt 1996). According to the MoE,
this did not actually represent a ‘downloading’ per se, but simply a reflection
of how most services were actually being operated and a clarification of the
roles of operator and overseer/regulator in provincial water supply [Interview
#52].
The effects on self-financing municipal water services would be indirect. Most
of Ontario’s larger municipalities had been running their water utilities as
self-funded departments or utilities for a long period at the point of ‘transfer’
and provincial funding remained intact for water and sewer services at that
point. Thus, there was no direct financial loss to water services in such
municipalities. The transfer, however, would change the balance on municipal
books. Moreover, the general state of having to do much more with much
less created incentives for municipal politicians to look to their water rates
for extra funding. Minister Sterling described the move
[It is] part of its [the government’s] plan to exit the water
business … The province also wants to stop advancing loans and
grants to municipalities to help them build water plants except
in areas with low assessment. (quoted in Mittelstaedt 1996)
The consistency of funding at the time, however, led Sancton and Janik to
argue that the Who Does What Panel’s conclusions had greater impact on

86

This represented 25% of the water and wastewater treatment plants in the
province.
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OCWA than municipalities, with OCWA coming to be referred to as the ‘office
of privatization’ in 1998 (Sancton and Janik 2002: 41).
The downloading of municipal infrastructure owned by the province through
OCWA to local municipalities met with diverse reactions. For some, the
provincial government ‘seemed to be systematically paving the way for the
privatization of water and sewer services in Ontario,’ given the legislation’s
coincidence with the cutting of the entire budget for the MoE’s municipal
infrastructure assistance program (CELA 1996: 1). Rumors – that would
reoccur and dissipate periodically over the years – of the anticipated sale of
OCWA appeared for the first time [Interview #13].87 For others, OCWA
inhibits private sector participation due to its competitive advantage in
bidding for municipal water and sewage contracts in Ontario.88 OCWA did not
fare well from the process. With the legislation, 200-water and sewer
facilities were transferred from OCWA to municipalities, many of which
elected to run the operations themselves or to contract them to another
entity (Water Strategy Expert Panel 2005). The legislation galvanized
activism against neoliberalized water initiatives in the province. The Save
Ontario Water (SOW) coalition formed to contest the sale of OCWA to the
private sector, as well as York Region’s proposed private sector pipeline
development contract (Save Ontario Water 1996, 1997).
The legislative changes that Sancton and Janik credit for having the most
significant impact on municipal water and wastewater services were
municipal amalgamations and the restructuring of Ontario’s energy sector.
The required corporatization of energy utilities, through the Electricity Act
(1998), made maintaining local Public Utilities Commissions (PUCs)
unattractive because of the required removal of the energy portion from their
87

See for example Perkel (2000).

88

The reasons given for OCWA’s advantage are its risk sharing with the province and
its already established ‘hub and satellite’ model. See SuperBuild (2002) for a
balanced view and for an example of the critiques see Paisley and Brubaker (2001).
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operations. As a result, the number of PUCs in Ontario decreased from 124 to
8 between 1990 and 2002 (SuperBuild 2002). Kingston provides a good
example. Following its amalgamation with neighbouring municipalities and
the Electricity Act (1998), water and wastewater services in Kingston were
brought under a corporatized not-for-profit mega-utility (Bakker & Cameron,
2002).
The forced separation of water and energy services under the Act is widely
criticized for having eliminated many of the economies of scope that had
been possible when the services were operated together. This is particularly
pronounced due to the fact that the ultimate motive behind the legislation
was the eventual privatization of energy utilities. As such, there are stringent
regulations to keep energy utilities completely separate, including equipment
and personnel. In the Ontario-wide expert survey, little concern was
expressed for the demise of the PUC form of governance: 49% of
respondents were neutral on the matter with 17% expressing some level of
disapproval.89 In the legislative reincarnation of PUCs as municipal services
boards (MSBs) under amendments to the Municipal Act (2001), board
representation was shifted from elected to appointed membership.
Capital funding for infrastructure also decreased during the years of the
Harris Government. It established the Ontario SuperBuild Corporation in
1999. SuperBuild represented a single fund for all of the provincial
government’s capital assets, amounting to $10 billion over five years. The
private sector was meant to match these funds. The purpose of the fund was
stated as “to build and renew our roads, schools, hospitals, and technology
links” as well as colleges and universities (Montgomery 2002: 212).
According to Montgomery, this ‘project to guarantee new capital spending,

89

Sixty-seven people responded to this question. Further information on the survey
can be found in the introduction and in Appendix A. The survey raw data are
available for download at:
www.watergovernance.ca/Institute2/municipal/survey.htm.
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was actually a massive reduction in provincial capital expenditure by more
than half over five years’ (Montgomery 2002: 212). This finding is supported
by provincial data (Figure 3-1).
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Figure 3-1:Ontario: Capital Fund Revenue Breakdown 1977-2005
Source: Data Requested from the Ministry of Municipal Affairs and Housing, Toronto, ON; Data Corrected for
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Inflation using Bank of Canada CPI rates for Ontario 2005 basket, Statistics Canada Table 326-0021

The provincial government’s response to the results of the Walkerton Inquiry
yielded additional controversial legislation passed in 2002: the Safe Drinking
Water Act (SDWA) and the Sustainable Water and Sewage Systems Act
(SWSSA). The Canadian Institute for Environmental Law and Policy (CIELAP)
argued the Acts were routes to privatization, through the dumping of private
water systems on municipalities, requiring “full-cost” reporting, and by
concentrating the power over ownership decisions with the Minister of the
Environment (Elwell and Dyck 2002: 4). The AMO argued also against the
bills, stating that they acted to centralize control of ownership and water
rates at the provincial scale, while devolving further responsibilities to
municipalities (AMO 2002). Others contended that the legislation will hinder
private sector involvement by imparting the province with the right to
‘undermine’ municipal contracts and to ‘interfere’ with water pricing (Fritz
2004: 166-167). By increasing the liability of municipal politicians, the
legislation is said to favour municipal control (Fritz 2004: 162-163).
Another issue in relation to post-Walkerton acts is that of ‘legislation by
regulation.’ This means that the government agrees on broad principles and
subsequent to the passing of the legislation various experts set the
regulations to accompany the Act. As such, groups assert that how the
legislation will be articulated through the regulations is not being debated
politically and public interest groups have less input to the process (e.g.
Ontario Sewer and Watermain Construction Association 2004). This practice
is neither new, newly controversial, nor unique to Ontario. In a review of
regulations in 1996, it was recommended to improve the process of
legislation by regulation (Standing Committee on Regulations and Private
Bills 1996).90 With the SDWA and SWWSA, after four years, the regulations
have still not been established. As such, many municipal water service
providers in Ontario are continuing to wait for the regulations to accompany
these acts in order to plan their governance and infrastructural approaches
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It is also discussed in the 1970s with respect to BC (Reid 1978).
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accordingly (survey results). Others worry if the regulations will require them
to end particular programs [Interview #50].
In is known that the legislation will increase the costs of municipal water
services. The SDWA includes legislation on monitoring and reporting,
employee training, obtaining and maintaining permits to take water and
regulating sewage outflows and levels of a variety of substances in drinking
water. Each of these elements demands modifications to utility operations in
some way. In Peterborough, for example, the utility is ‘bleeding more water’
than ever before because of new regulations for maintaining higher chlorine
residuals which necessitate that water move rapidly through the system
[Interview #29].
Water and wastewater techniques are also undergoing reorientation. Moves
to incorporate demand management approaches began in the mid-1980s. In
a survey of 153 Ontario municipalities, de Loë and his colleagues found that
68.3% reported full cost pricing (but caution interpreting the results because
full-costs are difficult to ascertain), the most widely used demand reduction
techniques were municipal ordinances, and the rate of uptake of new
technology was approximately 40% (de Loë et al. 2001). SWSSA (2002) has
now mandated full cost recovery for Ontario’s water operators. Some
municipal water utilities, however, argue that achieving full cost recovery will
also require new regulations that limit the ability for municipal politicians and
staff to divert funds from water services to other activities that are not
directly related to water utilities [Interview #23, 34].
3.3.3 AFTER COMMON SENSE: LEGISLATION, STUDIES AND PATIENCE
Mike Harris resigned as Conservative Party leader and Premier of Ontario in
2002, passing the leadership to Ernie Eves, the Finance Minister. Eves’
mandate ended with the provincial election of the fall of 2003 when the
Liberals, led by Dalton McGuinty, took power. Some authors attribute the fall
of the Tory government to the events that occurred in Walkerton (e.g. Keil
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2002; Montgomery 2002).91 Welfare controversies, including the suicide of
Kimberly Rogers, and the racism implicated in the killing of Dudley George,
an Ojibwa protester, at Ipperwash are also important in changing
perspectives with respect to the Harris government.92 These are examples of
the self-undermining effect of the ‘unpalatable consequences’ of
neoliberalization (cf. Harvey 2006: 87).
In the McGuinty government, Ontarians have opted for a much less
aggressive politics towards the public service and the redistributive
mechanisms of government. Despite this, neoliberal principles of governance
still hold significant purchase, and many of the actions of the Harris
government have made neoliberalization difficult to reverse. Governing,
however, was already strongly guided by the pressures of neoliberalization
prior to the changes instituted by the Harris Government. Despite its
unapologetic form, neoliberalization did not begin in 1995 nor did in end in
2002. It has, however, shifted along the way.
The principles of new public management (NPM) still thrive in Ontario. The
CBC has described Dalton McGuinty as ‘fitting squarely into’ the new ‘centre’
in Ontario politics; a centre pushed to the right throughout the Harris years
(Gillespie 1996). This right shifting of the centre (and of the left) was
occurring prior to Harris. By the end of his mandate as NDP Premier, Bob Rae
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For another point of view, see McKenzie (2004). She argues that the Harris
government effectively communicated the idea that rather than a reflection of the
problems of NPM, Walkerton reflected the problems of government and publicly run
systems (McKenzie 2004).
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The suicide death of Kimberly Rogers in 2001 and the ensuing public enquiry were
also deemed to have played a role in the declining popularity of the government. Ms.
Rogers, pregnant and unable to work due to medical issues, was under house-arrest
for welfare fraud. Her benefits were cut off (including drug benefits), and she was
ordered to repay more than $13 000. In 1995, Dudley George was shot and killed by
a provincial police officer during a land claims protest at Ipperwash Provincial Park.
The officer, Ken Deane, was found criminally negligent in the incident. The Harris
government was implicated in inciting a more aggressive policing approach to the
protest. An inquiry into the Dudley George’s death began in 2003.
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would described himself as the ‘logical successor to [former Progressive
Conservative Premier] Bill Davis’ (quote in Walkom 1997: 402). The
neoliberalization program of the Harris Conservatives added permanence.
The reduction of provincial revenue base was so extensive as to be ‘more or
less’ irrevocable, making the Tory cuts to municipalities, social services,
education and health care ‘in practical political terms, virtually irreversible’
(Walkom 1997: 415).
Importantly, the Harris cuts were not from a base of over-taxation and overspending as claimed in the CSR. Walkom demonstrates that in the decade
and a half prior to Harris’ election Ontarians paid less taxes than other
Canadians and the province’s spending, as a percentage of GDP, was below
the provincial average (Walkom 1997: 407-408). As such, only 2-years into
Harris’ 10-year reign, Walkom described the period as promising to
‘fundamentally alter that balance forged over fifty years between private and
public enterprise, state and market forces, business and labour, rich and
poor’ (Walkom 1997: 416).
The election of Liberal Premier Dalton McGuinty came with a promise of no
tax increases. The premier, however, sought new and varied sources of
financing, passed progressive legislation, was not antagonistic with public
sector unions, and set about a program to infuse new money into the ‘four
deficits’ the Liberals critiqued the Tories for having left - health, education,
infrastructure and fiscal. Upon entering office, the McGuinty government, for
example, put a price cap on auto insurance, rolled-back a series of corporate
and personal tax cuts scheduled for 2004 by the departing Tory government,
and increased the number of inspectors for water and meat. Still, while
guaranteeing publicly funded Medicare under provincial law, part of tackling
the ‘health deficit’ included the introduction of income-graduated user-fees
and the elimination of coverage for services not covered under the Canada
Health Act. Hesitancy in terms of neoliberalization can be observed in the fact
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that while McGuinty supported the privatization of Hydro One in opposition,
he reversed his policy for the 2003 election campaign (Canadian Press 2002).
The McGuinty Government reengaged with both municipal and environmental
issues. In terms of municipal governance, the McGuinty Government made
amendments to the Municipal Act and the City of Toronto Act (2006). The
Municipal Statute Law Amendment Act (2006) seeks to replace the
prescriptive ‘laundry list’ of municipal permissions with broader and more
‘permissive’ powers. Municipalities are to be allowed to pass legislation
pertaining to their governance structures, and of those of their boards, to
accountability and transparency, and to financial management. The
government has also stated a desire to conduct restructuring of a more
minor nature of the OMB.93
Despite these efforts, like the Harris Government before it, the McGuinty
Government has requested that the OMB overturn a bylaw adopted by the
farming community of Huron-Kinloss. The bylaw is directed at protecting the
community’s groundwater from the impacts of large-scale livestock
operations. The OMB verdict on the McGuinty government’s request remains
pending, while that of Harris Government was dismissed. These actions have
prompted the Toronto Star to ask: Have the Liberals already forgotten
Walkerton? (Walkom 2005).
Still, an environmental resuscitation has been engaged. Environmentally, the
McGuinty Government legislated a greenbelt around Toronto in 2005,
promised the closure of all coal-fired power plants in the province, infused
new money into public (and other forms of) transportation, approved the
Clean Water Act in November of 2006, and commissioned the Water Strategy
Expert Panel in August 2004 to produce a study for the reform of governance
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See www.localgovernment.ca/show_bulletin.cfm?id=168 and
www.ontla.on.ca/library/bills/382/130382.htm for the proposed Act itself.
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in Ontario’s water and wastewater sectors. Still, in some cases where the
Government could be expected to be proactive, it has not been. There are
still no regulations to accompany SWSSA. Similarly, the Watertight Report of
the Water Panel, released July 2005, remains without a formal response from
government.
The Clean Water Act (2006) has met with some controversy for both its
omissions and its potential openings for further neoliberalization of water
supply management in Ontario. On the first point, both landfills and
wastewater treatment plants are exempt from the act; a controversial landfill
site with negative implications for the local groundwater was approved in the
Tiny Townships area only days after the passage of the Act (Goggins 2006).
On the second, environmentalists have expressed alarm at how recent
amendments to the Clean Water Act (2006) interact with the Municipal
Statute Law Amendment Act (2006). Under the Clean Water Act (2006),
‘public bodies’ are to be designated to implement source protection plans
under the Act (Clean Water Act 2006: s. 5). Therein, a ‘public body’ has been
amended to include: ‘(a) a municipality, local board or conservation
authority; (b) a ministry, board, commission, agency or official of the
Government of Ontario; or (c) a body prescribed by the regulations or an
official of a body prescribed by the regulations; ("organisme public")’ (Clean
Water Act 2006: s. 2(1)).94
The Watertight report was extensive in its recommendations for the reform of
Ontario’s water and wastewater sectors. Many – even most – of its
recommendations met with strong reactions. The most widely accepted were
perhaps its recommendations regarding the reform of OCWA. Others – the
establishment of a provincial water board, the corporatization of municipal
water utilities, submission of business plans, trimming of the responsibilities
of the MoE, funding, and the consolidation of small water supplies into larger
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See also see www.polarisinstitute.org.
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units – have each met with significant controversy (e.g. Campbell, 2006;
CUPE Research, 2006; Nadarajah & Miller, 2005; Simmonds, 2005; Zamojc,
2006). As stated above, the province itself has yet to comment properly. In
its 2006 Budget, the government states that it is ‘carefully reviewing the
expert panel's recommendations and will be responding in the coming
months’ (Government of Ontario 2006). In addition, the CBC reported that
the province had rejected the reports recommendation that small northern
systems be amalgamated in the rather dramatically titled ‘Ontario flushes
water report recommendation’ (CBC News 2006). Still, no official comment
has appeared from the Ministry responsible, that of Public Infrastructure
Renewal. Predictive of the hesitation, one informant stated in May of 2006:
I understand that there is a White Paper in late draft, so it
should be out before long. Either that or they’ll lose their nerve
and kill it [Interview #1]
Although the Ministry has yet to take a formal position on the report’s
recommendations, it has taken steps to facilitate their implementation on a
municipal, rather than province wide basis. In December 2006, the provincial
government enacted legislation to make it possible for municipalities to adopt
municipal corporations as described in the report. The Municipal Services
Corporations Regulation (2006) was enacted under the Municipal Act (2001)
and the City Services Corporations Regulation (2006) under the City of
Toronto Act in December 2006. These extend the services that can be
provided through municipal corporations, and include water and wastewater.
The Watertight recommendations include an economic regulator in the form
of a water board, populated by experts from the water industry such as
‘retired consulting engineers and heads of municipal waterworks’, as well as
experts from disciplines like finance and municipal administration on a
rotating basis. Facilities are to be operated as corporatized municipal utilities,
which would own the infrastructural assets. Should a municipality (or
grouped operational unit) decide not to corporatize their utility, an
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explanation would be obliged in their business plan.95 The boards of the
municipal water corporations are to have ‘at least two-thirds of the directors
are drawn from private life, with any remainder consisting of appointments
from municipal council.’ Finally, the report also advocates that ‘[c]onsumers
should pay the full cost of the services they consume’ this means that
services should only be subsidized where costs to consumers exceed 2.5
times the provincial average. (Water Strategy Expert Panel 2005: 11, 26, 34,
40 & 60)
One of the primary concerns voiced by the report’s critics is that many of the
recommendations would make Ontario’s water utilities more amenable to
privatization and other forms of private sector involvement (e.g. Campbell
2006). The Panel itself is clear that it has no problem with privatization,
finding as Cameron does that who owns the infrastructure is not important to
the quality of the operations (Cameron 2002).

3.4 NEOLIBERALIZATION: ONTARIO AND THE LITERATURE
3.4.1 VARIANTS AND STAGES OF NEOLIBERALIZATION
The neoliberalization experience in Ontario speaks to the literature in several
ways. The data on Ontario both affirms and adds to debates on
neoliberalization in geography. Through the Ontario case, various stages and
styles of neoliberalization are manifest. What is interesting about the case is
that these stages and styles can act concurrently in the same locale. More
explicitly, in Ontario the transitions from ‘welfare state’ liberalism to ‘rollback’ and then ‘roll-out’ neoliberalization are visible. Yet, they do not simply
flow from one to the other. Attempts at reversals, both successful and
unsuccessful exist. Different scales of government enact different ‘stages’ of
the process simultaneously and the provincial scale pursues both roll-back
and roll-out in the same period, but for different services. The shift from
95

Each utility would be required to submit business plans to the board for approval.
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government to governance in Ontario is one of devolution without
decentralization. Finally, the rationalization of governance under
neoliberalization is also present.
In Ontario the ‘welfare state’ model governance was strong, to the extent
that it became the expression of Ontario identity (cf. Noel 1997). The
existence of the welfare state model is visible through the political culture of
Ontario from the 1960s and well into the 1980s. The case of water supply is
demonstrative of the consolidation of the Keynesian order throughout the
post-war period. It is also demonstrative of a degree of resilience to ‘rollback’ neoliberalization from other scales of government.
The water case demonstrates that moving away from Keynesian governance
is not readily accomplishable even when driven by higher scales of
government. In Ontario, the push to move water systems from the provincial
books to municipal cost recovery systems has been present since the mid1980s (see above). On a provincial average, however, expenditures for water
and sewer stayed well ahead of billing revenue (Figure 3-2). The cost
recovery gap began to close in the mid-1990s, but diverged sharply after
Walkerton (Figure 3-2). A public calamity exacerbated by neoliberalization
resulted in demands for immediate public spending on infrastructure and
water quality testing, monitoring and enforcement. The municipal scale has
retained the relative level of water prices despite the economic downloading
from the province, yet user fees for other services (social housing,
transportation, homes for the aged etc) have risen as a proportion of
municipal revenues (Figure 3-3).
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Source: Data Requested from the Ministry of Municipal Affairs and Housing, Toronto, ON; Data Corrected for
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Inflation using Bank of Canada CPI rates for Ontario 2005 basket, Statistics Canada Table 326-0021
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The simultaneous articulation of Keynesian-Fordist governance and
neoliberalization is also visible in terms of the provincial-federal relationship.
As the federal government of Prime Minister Mulroney pushed
neoliberalization and austerity, the provincial Liberal government (a minority
government supported by the NDP) maintained “high” social spending. Later,
the provincial NDP government (of Bob Rae) also attempted to avoid
neoliberal economic and social restructuring. However, coping with the
effects of NAFTA and federal cuts to provincial transfer payments, the Rae
government pursued several policies that can be characterized as neoliberal
(McBride 2005).
Several authors have looked at the neoliberalization process of Ontario in a
comparative perspective. Often different descriptors are put forward to
classify the paradigm, but in general the assumption that typologies are
consistent or singular is present. From Chapter 2, for example, one sees that
Clark classifies the NPM experiences of the Canadian state and the provinces
of Ontario and Alberta as ‘neoliberal’ and those of France and Quebec as
‘neostatist’ (Clark 2002). NPM under the Rae NDP government in Ontario
took on a neostatist rather than neoliberal form. Similarly, Hansen places
NPM processes along two axes: vertically, market to hierarchy (AngloAmerican); and horizontally, rule bound regulation and planning to autonomy
of management (Scandinavian) (Hansen 2001: 107-108).
Again, the different forms have both occurred in Ontario and difficulties were
encountered in both cases. In the case of the Rae government, there was a
clear attempt to engage ‘stakeholders’. The social contract, however, put an
end to the solidarity of public sector unions with the NDP. In response, the
government took to forcing its will, only to be met with a severe backlash
that would cost the NDP most of its support base. Although, the Harris
government was quite ‘successful’ in many of their market mandates, it was
stymied on several of the key-features of the market model. Examples
include the failed privatization of Hydro, the reversal of several cost-cutting
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measures (e.g. rehiring nurses, and putting money back into the MoE after
Walkerton), and the difficulties and shortcomings of municipal reorganization.
Notably, the neo-conservative neoliberalization of the Harris government was
much more adept at capturing and retaining public support than the social
democratic form through which the Rae NDP governed. Bradford contends
that, in liberal market economies (e.g. Ontario), as opposed to coordinated
market economies (e.g. Scandinavia), the social democratic form of
neoliberalism is doomed to failure. He reasons this way because liberal
market economies require a curtailing of business powers and authority and
the building of new partnerships and institutions to include new actors
(Bradford 2003: 1026).
For Clark, however, it is ‘the set of normative beliefs, or ‘‘public philosophy,’’
of citizenship and public power’ rather ‘formal institutional structures’, rules
and practices that are key determinants of the direction that neoliberalism
can take in a particular place (Clark 2002: 777).96 In Ontario, it is said that
political culture is ‘operational’ rather than ‘ideational’ (Noel 1997: 51).97
That is, the electorate evaluates its government based on criteria of
performance that generate social security under economic growth rather than
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He comes to this conclusion based on the fact that although Quebec shares the
formal institutional structures of the Canadian state, its provinces and the UK, it
actually pursued an NPM model akin with that of France.
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Noel (1997) defines ideational elements as ‘the ideologies, principles, and theories
about government and politics that are present in the intellectual discourse of a
society; they include such ideals as freedom and equality, doctrines of the ‘left’ and
‘right,’ and visions of national sovereignty.’ He defines operational elements as ‘the
generally unarticulated assumptions, expectations, and understandings of people …
about the way their politics ought ordinarily to be conducted, what they can
reasonably expect of government, and their sense of their society’s proper place in
relation to other societies and the world at large’ (Noel 1997: 50-53). He goes on to
argue that, while lacking in ideology or unifying identity, Ontarians consistently
demonstrate a social cohesion derived largely from operative norms. These norms
include: ‘(1) the imperative pursuit of economic success; (2) the assumption of preeminence; (3) the requirement of managerial efficiency in government; (4) the
expectation of reciprocity in political relationships; and (5) the balancing of interests’
(Noel 1997: 53).
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any form of nationalism or what it means to be ‘Ontarian’ per se. The method
of realizing operation goals, however, can be ideological. Neoliberalization is
in fact a form of ideology regarding how best to achieve economic prosperity.
The distinction of Ontario as operational in its political cultured does speak to
the election of parties of differing ideological bents in close succession and at
different scales but each taking a position in keeping with Ontario’s
operational interests. The qualification also helps to understand how
ostensibly operational goals came to be pursued ideologically. As such, we
witness variation in the expression of neoliberalization in Ontario over time,
as well as the simultaneous expression of discordant neoliberalization
programs from different scales of government throughout the 1980s and
1990s.
What is interesting here is not simply that different styles of neoliberalization
were simultaneously enacted in and upon Ontario, but so were what are
often thought of as distinct phases of neoliberalization: roll-back and roll-out
(cf. Peck and Tickell 2002). This occurred in two ways: the different
neoliberalization phases of the federal and provincial governments as well as
elements of both roll-back and roll-out within the Harris Government
program. While the Liberal government in Ottawa was rolling back the state
and taking a weakening of the state approach to neoliberalization, the Harris
government in Toronto was taking a strong-state, roll-out approach to the
neoliberalization of governance in Ontario (e.g. municipal amalgamation).
Yet, the Harris government was also rolling-back, particularly with respect to
environmental issues. Even as the government was rolling-back the
governmental role in electricity, it was rolling out legislation that would force
municipalities to manage energy and, for many, by consequence water in
particular ways. While supportive of the neoliberal program of privatization
for electricity, the policies ran counter to the neoliberal ethic of economic
efficiency for the utilities as a whole.
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In addition to the diversity of neoliberalizations that can occur in a given
space, the Ontario case also demonstrates that neoliberalization is not a
facile process to accomplish even for its staunchest proponents in an era
where neoliberalization has achieved widespread ideological hegemony. First,
the data demonstrate that the effects of seemingly straightforward neoliberal
policies are not given. It should go without saying that unpredictability is an
element of policy-making, governance and politics. In Ontario for example,
fewer politicians and fewer municipalities were deemed to be linearly
equivalent to reduced costs. This, however, did not transpire. Kushner and
Siegel, for example, find that while amalgamations had little apparent affect
on political representation and accountability overall,98 they did not result in
any cost savings (Kushner and Siegel 2003b).
Second, in terms of academic discussions on neoliberalization, Ontario’s case
reveals something about the shift from government to governance. This shift
describes the devolution of authority and the inclusion of new and different
actors in governance. In Ontario, the Harris government downloaded
responsibility in a significant way, but it did not download authority.
Especially, given the relationship of municipalities to provinces in Canada and
even more so in Ontario, devolution of responsibility does not require that
the provincial government actually relinquish any control. The Municipal Act
in Ontario was an apt mechanism for devolution under a strong-state form of
neoliberalization.
The devolution to municipalities in this context is also interesting because
some argue that municipalities are the least accountable form of government
in Canada. There is a general lack of party politics at the municipal scale in
Canada, with Vancouver as a notable exception. Moreover, the phenomenon
of single issue politics and only desiring a single term is much greater at the
98

Political representation and accountability were found to have declined for the
smaller municipalities that now find themselves amalgamated with their larger
neighbours.
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municipal scale than either of the other scales in Canada (provincial and
federal). As such, downloading responsibilities to the municipal scale can
serve to make governance less accountable and transparent. At the same,
time power and capacity remain centralized. Such rescaling of responsibilities
accompanied by neither capacity nor authority alters how municipalities
operate and the incentives that they have. Coupled with rescaling between
the federal and the provincial scales, the provincial scale appears to
increasingly become the state: the federal scale matters less and less while
the provinces gain further authority. Still, one respondent saw municipalities
as emerging as the most powerful scale of government as a result of
neoliberal rescaling:
We do have a funding problem municipally but eventually
municipalities will emerge as the most powerful unit of
government in the country because we own everything anyone
cares about. Now when OPSEU99 strikes, no one cares, only
because of jail guards maybe – there are not enough services
that they deliver directly that [their strike] affects my life.
Downloading equals short-term pain. The impact will only be
known in 60-70 years. But they [municipalities] will be so
powerful that higher levels of government will be trying to
upload again. What I would have wished is that we had a
council that would have seen it as an enormous opportunity to
find out how to fund, to do it differently. [Interview #10]
3.4.2 RATIONALIZATION: METHODS, REASONS AND LIMITATIONS
In the Ontario case, the drive to rationalize and depoliticize governance at
the municipal scale as part of neoliberalization is clear. This section
addresses the ways in which rationalization takes shape in Ontario. They
include: (1) the presentation of governance as simple and amenable to
simple solutions, an ideology which enables the prescription of uniform
policies and ‘solutions’ to a variety of circumstances; and (2) the enforced
‘rolling-back’ of local government, i.e. a depoliticization of governance at the
municipal scale. Following this discussion, I explore the appeal of municipal
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rationalization to higher scales of government. The section closes with the
finding that rationalization is actually difficult for governments to enact.
In terms of the rationalization of governance, the CSR expounded an
ideology of simplicity. It promoted and pursued a program of cutting on the
premise that less government was always and everywhere directly translated
into cost savings and that cost savings were always and everywhere
equivalent to improvements in efficiency. Thus, the document ascribed to
what Gross Stein labels the ‘cult of efficiency,’ that is, a circumscribed view
of efficiency that ignores effectiveness (Gross Stein 2001). Indeed, Kushner
and Siegel find that ‘[c]ontrary to the provincial expectation’ amalgamations
actually led to a feeling of decreased service efficiency and value received for
taxes in all municipalities surveyed except Kingston (Kushner and Siegel
2003a: 57).
Following from the stance that systems of governance are simple is the
presumption that a one-size-fits-all model of governance exists and that it
can be applied formulaically in the realization of predicable results. Although
neoliberalization purports to espouse individuality and consumer choice over
equity of services across citizens, its tendency in Ontario has been the
imposition of uniform ‘solutions’ to circumstances that are not quite so.
Similarly, rather than flexible and decentralized market-mimicking, under the
CSR, neoliberalization in Ontario tended toward centralized control and
efforts toward predictability through imposed uniformity and simplification
that turned out to make things less simple in practice. Examples include the
closing of school boards and municipal amalgamations.
With respect to the rolling back of local state, it has occurred through the
cutting of transfers to municipalities; especially unconditional grants that
have declined as a portion of total grants dramatically (Figure 3-4).100 As
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There is missing data for the year 2000.

152

such, the budget allocations and activities carried out by municipalities
became more regulated by the province. What is interesting here, however,
is that budget requirements at the municipal scale are rendered less
foreseeable by the downloading of particular services to municipalities
without enabling appropriate revenue generating measures. This is
particularly evident with respect to the downloading of social services, most
particularly welfare, to municipalities. This is because funding needs can shift
quite dramatically over time for such services, whereas the municipal funding
(because it is so dependent on the property tax – Figure 3-3) remains quite
static.
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Inflation using Bank of Canada CPI rates for Ontario 2005 basket - Statistics Canada Table 326-0021
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In this way, the province actually downloads fiscal unpredictability to
municipalities and uploads greater predictability to their own budget needs
even while the province enjoys more flexible means of revenue generation.
Although, the province downloads unpredictability of revenue needs to the
municipalities in this case, it maintains control over how municipalities can
spend the money that they do have. As such it retains a predictability of
municipal actions and spending, while municipalities suffer unpredictability in
relations to the quality of the services that they will be able to deliver.
A striking way in which the uniformity of policy leads to more centralized
control and rationalization is through amalgamation. Sancton finds that the
provincial government is ‘becoming the key policy maker’ in the Greater
Golden Horseshoe in place of the metropolitan authority that disappeared
with amalgamation (Sancton 2005: 319). Thus, by exerting centralized
control the provincial government is able to remove the unpredictability of
governance at lower scales of government. In one report, it is taken for
granted that a key reason for amalgamation was ‘submerging the old City of
Toronto’ under suburban politics, thereby ‘neutraliz[ing] its opposition and
mak[ing] it more amenable to serious cost-cutting efforts’ (Stevenson and
Gilbert 1999: 5).101
Amalgamation thus provides a strong example of the rationalization of
municipal governance. There are other municipalities in addition to Toronto
where the urban center lost relative representation to smaller municipalities
through amalgamation. In the municipalities of Ottawa and Hamilton, for
example, the provincial government (against the wishes of local councils)
established the relatively greater representation of rural areas in the newly
amalgamated municipalities. The reason given was that the residents of
smaller communities had special needs that required greater representation.
According to Sancton,
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Such a justification, of course, undermines whatever rational
argument existed for the amalgamation in the first place. If
rural areas are so different, why should they not continue to
have a form of local self-government? (Sancton 2005: 323)
Although the overrepresentation of smaller municipalities in amalgamated
governments is not new to Ontario (cf. Siegel 1997: 137), in Ontario it has
been seen as a means of controlling politics at the municipal level by
augmenting the power of the neoliberal support base and diminishing that of
dissenters. Cowen’s finding supports this. He argues that, in Toronto,
amalgamation spread the existing neoliberal modes of governance from the
suburbs throughout the social-welfare oriented centre of the city (Cowen
2005).
The primary reason for seeking the rationalization and depoliticization of
governance at the municipal scale is that this scale generally retains the
most political maneuverability vis-à-vis the rationalizing discipline of
neoliberalization. While the actions of federal and provincial governments fall
rather automatically to the discipline of neoliberalization, those of municipal
governments remain significantly more immune. Consequently, their
purposeful rationalization to bring them under the strictures of
neoliberalization becomes more important. For example, Cameron & Simeon
find that due to capital mobility and international agreements, ‘the traditional
tools of central government, such as fiscal and monetary policy, tariffs, and
taxation, [are rendered] less and less available’, while those of regional or
local governments like education ‘become more important’ (Cameron and
Simeon 1997: 172). As such, ‘the forces associated with globalization place
more limits and constraints on national governments than do local or regional
governments’ (Cameron and Simeon 1997: 172).
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3.5 CONCLUSIONS
This chapter provides the context for the remainder of the study. It details
the recent history of neoliberalization in Ontario, the legislation, the
restructuring efforts and the styles insofar as they impacted municipal
governance or the governance of municipal water supply. The chapter also
places the neoliberalization process in Ontario within the context of the
literature. This is important for framing the more specific municipal and
municipal water supply transitions that form the bulk of this work. Through
the examination, affinity is found with Larner’s findings on the stages of
neoliberalization in New Zealand, whereby neoliberalization is initially
characterized by mixed neoliberal-social democratic projects and, later, by
neoconservative neoliberalization. This also speaks to the finding here that
different strategies and stages of neoliberalization can be articulated within
the same context.
Moreover, Ontario demonstrates a third phase of neoliberalization. This is a
stage whereby neoliberalization is advanced but marked by distinct hesitancy
on the part of government. This is similar but different from the third phase
identified by Larner - neoliberalization-social investment. Importantly,
neoliberalization is not a steady track from welfare state governance to
neoliberal governance. This general insight, also applies to the specific cases
discussed in the next chapter. There, it is demonstrated that neoliberal
restructuring efforts for water services at the municipal scale are indirect,
step-wise processes that can include long delays and apparent reversals.
These cases are also indicative of the rationalization project within
contemporary neoliberalizations directed at the municipal scale. Like the
general Ontario case, they support the contention that such rationalization
can be difficult to instill.
In the next chapter, three specific cases of water sector restructuring in
Ontario are discussed. These draw on the provincial context to understand
the pressures toward restructuring faced by these municipalities. The chapter
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also lends further support to some of the theoretical points elaborated upon
here. In particular, the chapter uses the cases to demonstrate the
rationalization project for water supply under neoliberalization. This project is
carried out at multiple scales of governance. Finally, the cases are also
demonstrative of the transition in neoliberalization in Ontario from strong
roll-out, to one marked by hesitation.
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PART II – BUSINESS MODELS

4

RESTRUCTURING WATER SUPPLY:
RATIONALIZATION AND DEPOLITICIZATION

4.1 INTRODUCTION
This chapter argues that one important impact of neoliberalization by
Ontario’s provincial government was the pursuit of both rationalization and
depoliticization of water governance at the municipal scale. Rationalization
(as discussed in Chapter 2, the application of standardized techniques and
oversight mechanisms) and depoliticization (as discussed in Chapter 2, the
apparent separation of political influence and considerations from water
management decision-making) were pursued through legislative change,
municipal reorganization, the promotion of NPM principles and ASD models
for governance. ASD business models contribute to the rationalization and
depoliticization of water governance by exchanging committees of elected
councilors for boards dominated by appointed experts, and by making water
services more autonomous from the concerns of the municipality as a whole.
To make these arguments, this chapter opens with an examination of
changes to provincial policy that were noted for their importance in driving
the restructuring of business models at the municipal scale. It then delves
into the specific restructuring experiences of three municipalities - Hamilton,
Kingston and Toronto. The data include interviews, expert survey responses,
and historical financial and provincial legislative data. The three case studies
are both complementary in what they reveal about the strategies of
neoliberalization for municipal water services and divergent examples of how
neoliberalization is mediated on the ground.
Other theoretical arguments presented in Chapter 2 are also supported by
the data presented here. First, the municipal cases lend evidence to the
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theoretical contention that while neoliberalization articulates a new flexibility
in government, at the municipal scale governance actuality becomes more
rationalized while government is depoliticized. Second, the data confirm the
frequently cited contention that neoliberalization leads to governance
challenges whose resolution is sought through further neoliberalization. That
is, neoliberalization creates the conditions for its own propagation. Third, it is
shown that rationalization and depoliticization are not easily accomplished.
Policies intended to rationalize do not always produce the desired results or
results that are uniform across space. The reasons behind this are the focus
of Chapter 5. Fourth, and in part as a result of the first, ASD emerges as a
more nuanced process than generally assumed. It is a stepwise process that
includes reversals rather than one that is decisive and committed to longterm adherence to newly adopted governance models.
The Chapter is organized into three sections. The first focuses on the context
under which municipal water sector restructuring was instigated. In this
section the most prominent provincial policies and legislative programs
driving the restructuring of business models for water supply at the municipal
scale are discussed. It is shown that the provincial scale promotes municipal
rationalization. Municipal amalgamations in the three municipal cases are
then discussed. These demonstrate that rationalization is not readily
accomplished. Within rationalization, inconsistencies remain.
The second section focuses on evidence from the restructuring experiences in
three cities: Hamilton, Kingston and Toronto. The cases are complimentary.
Each speaks to stresses in the relationship between municipal government
and water utility management, as well as to a drive to depoliticize water
supply governance at the municipal scale. The particularities of their
experiences, however, differ somewhat. Hamilton and Kingston are, to some
degree, opposites. Under restructuring, Hamilton ‘contracts back-in,’
returning operations to a municipal department. Kingston, on the other hand,
decided to discontinue operating as a PUC in lieu of adopting a municipal
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corporation business model. Finally, Toronto attempted (unsuccessfully) to
restructure to a municipal services board (MSB) from a municipal
department. Each of the cases displays a unique restructuring process with
distinct objectives and outcomes in terms of business models. Each also has
several governance goals in common, rationalization and depoliticization
among them.
The third and final section discusses certain implications of the evidence
presented in the first two sections. The first section draws together the
evidence for the contention that neoliberalization creates the conditions for
its own fulfillment. It also discusses provincial legislation to demonstrate that
municipal services rationalization is a multi-scalar strategy in which the
province, not only municipalities, plays a role. In lieu of the strategy to
depoliticize municipal water governance, the final section of the chapter
discusses the viability of such an endeavour and the roles for elected
municipal politicians in water supply delivery.

4.2 IMPETUSES FOR WATER SECTOR RESTRUCTURING
4.2.1 LEGISLATIVE AND FISCAL CHANGES
As discussed in section 3.2, extensive restructuring of municipal water supply
occurred in more than 100 Ontario municipalities from 1990-2005.102 Key
informants from municipal governments, water utilities and professional
associations variously listed the key drivers of water sector restructuring in
Ontario as: increased fiscal pressure and responsibility for municipalities, the
Energy Competition Act, changes to the Public Utilities Act, municipal
amalgamations, and new legislation following the Walkerton Inquiry.103 In
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Recalling one of the most dramatic changes, the number of PUCs for the delivery
of water supply went from 124 to 8 within the period.
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Please refer to Chapter 3 for greater elaboration on these and other pieces of
relevant legislation.
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this section, each of these key drivers and their particular effects upon
municipal water supply operations are discussed in turn. A prevailing feature
of these neoliberal policy changes is the creation of fiscal and regulatory
challenges for which other neoliberal policies are presented as the necessary
solution, i.e. they fashion the conditions for further neoliberalization at the
municipal scale. Thus, an oft-cited finding regarding neoliberalization is
supported here: neoliberalization acts to create the conditions for its own
advancement.
Municipalities in Ontario have limited means of revenue generation. Further,
they have little effective control over the revenue channels available to them.
Of the available types – the property tax, municipal grants and loans, and
user fees – municipalities can claim exclusive authority over user fees alone
(Kitchen 1996: 139). In Ontario over the period 1980-1993, cuts in provincial
transfers meant that municipalities had to shift their property tax revenues to
fund education.104 With diminishing access to provincial funding, the property
tax became spread too thin while being criticized for its cross-subsidizing
effect – making it both insufficient and politically difficult to augment (Tindal
and Tindal 2004).105 These combined to increase municipal dependence on
other types of financing (Kitchen 1996: 138). In fact, the Association of
Municipalities of Ontario argues that the realignment of provincial-municipal
responsibilities in Ontario throughout the 1990s has left Ontario’s
municipalities at the short-end of a $3 billion fiscal imbalance with the
province (AMO 2005).
Prior to the Harris years, much had already changed in terms of municipal
financing. Between 1980 and 1993, the relative proportion of conditional to
unconditional grants as a percentage of municipal revenue increased across
104
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Harris government, other services like welfare were downloaded.

105

Moreover, the property tax represents a regressive, poorly managed, and
unreliable form of revenue (cf. Chapter 3).
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most provinces. Ontario saw one of the largest relative increases at 9.8%
(Kitchen 1996: 138). Moreover, grants – a revenue source over which local
governments have ‘no effective control’ - accounted for 44% of municipal
income in Ontario in 1993 (Kitchen 1996: 138). While user fees, which
municipalities can control, remained relatively stable representing 19.5% of
municipal revenue over the same period (Kitchen 1996: 138-139). As such,
funding became less ‘flexible’ over the period and the actions of municipal
governments become more constrained (Figure 3-4).
As seen in Chapter 3, municipal revenues were not only made less flexible,
but they were also made less plentiful. Strain on municipal budgets and
constraints upon how municipalities can spend the money they have can
affect water supply utilities even when they are self-financing. Municipalities
can transfer funds from associated municipal bodies with separate revenue
streams into municipal coffers through several financial instruments at their
disposal. The four most common include: operating transfers, payments in
lieu of taxes, franchise fees, and other fees (Stumm 1997: 280). Except in
the case of operating transfers, how and how much money is being moved
from a municipal enterprise to the general revenue stream is generally quite
opaque in both the receiving and the transferring ledgers (Stumm 1997:
280-281).
In addition, with water supply units, water related municipal activities are
eligible for funding from the water rate. As one municipal councilor put it,
under the current budgetary strain the temptation to construe activities as
‘water related’ is significant:
We get into things, you know. Where could we possibly borrow
from water? Can we pull from them? If we squint our eyes up,
could we call this a water project … and steal from their
stabilization reserve? And are we going to regret it if we do
that? [Interview #36]
Another municipal official conceded:
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There’s a huge temptation to take the money [laughing].
[Serious] Well, when you have huge budget pressures...
[Interview #42]
In Hamilton, for example, the Energy Competition Act and the subsequent
incorporation of the energy utility led to rises in energy rates that priced
energy beyond the economic access of many low-income users. In response,
Hamilton initiated a program that subsidizes the energy costs of low-income
users through the water rate [Interview #50].
The discrepancies in the budgets of water utilities and the municipal
corporations on whose behalf they act can be widely felt. In reference to a
job transition from the former Kingston PUC to the City of Kingston following
amalgamation, one respondent commented:
We had no problem. There was always money for anything we
needed [at the PUC], like if we needed a new computer or we
needed new furniture or you know you needed a student hired
for the summer to come in and help with whatever, it was never
an issue. It just happened. It was just, “Okay, put it in the
budget you can have it next year.” Whereas at the city there
are tighter constraints on the money … when I came here I
brought pretty well all my office supplies with me, and
(laughter) they still have my three hole punch – it’s like, “Can
we keep this three hole punch?” [Interview #21]
As such, even though most urban utilities are not dependent on municipal
revenues, municipal fiscal problems can and do affect water providers.
Moreover, the self-financing aspect of Ontario’s water utilities has most often
and for decades neglected to include infrastructure renewal and depreciation
costs. Cost recovery rather than full cost accounting has been the norm. This
recalls de Loë et al’s caution on interpreting municipal claims of full cost
recovery (de Loë et al. 2001).106 As such, many utilities face an
‘infrastructure deficit’ and this is affected by fiscal restraint at higher scales
of governance. According to one survey respondent:
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There is less support from provincial and federal governments
for infrastructure improvements. The demand for assistance
has out paced the money budgeted by the senior levels of
government. Although some money has been sent down
through the OSTAR [Ontario Small Town and Rural
Development] scheme, more involvement would be welcomed.
[Survey Respondent ID#39644]
Legislative changes are another important driver of restructuring. The piece
of legislation with the most obvious and dramatic effect was the Energy
Competition Act (1998), which resulted in the near elimination of the PUC
model of water service delivery in Ontario.107 Under that act, council was
given the authority to dissolve commissions, whereas prior to the Act they
had needed approval by plebiscite and, for electricity, dissolution was made
permanent. The required separation of electricity from other utilities under
the energy competition act also served to increase costs for water utilities.
Additional costs stemmed from the loss of economies of scope achieved
through multi-utility PUCs, which enabled the sharing of personnel and
equipment between energy and water utilities:
There are a lot of accounting issues … there was a big deal in
the way we incorporated. Because even our hydro utility is
separate from Utilities Kingston … Because of electrical
deregulation, the hydro utility has to be completely separate –
even the ownership of the trucks. [Interview #17]
For municipalities that were not directly affected by the legislated
incorporation of energy in Ontario, the legislation that came as a result of the
Walkerton Inquiry is most frequently cited as forcing the reconfiguration of
operations in some way. One survey respondent simply listed all the postWalkerton legislation, another stated, ‘[t]he main cause of change here has
been Walkerton and its aftermath’, and a third, ‘[o]ur biggest problem is
economic sustainability with the ever increasing requirements brought forth
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from the provincial government’ [Survey Respondent ID#380344, 494417,
497749].
With respect to how governance priorities have changed across utilities,
many survey respondents cited new provincial legislation as having the
largest impact. The legislation was credited with raising costs and shifting
priorities. Tellingly, it was not until 2004 that Utilities Kingston saw itself as
progressing as an entity beyond keeping up with its changing regulatory
environment (Utilities Kingston 2004: 4). Costs have augmented in response
to increased legislative requirements for training and certification of
operators, reporting, testing, and drinking water quality standards. In
absence of regulations, however, respondents argued that the full
implications of the post-Walkerton legislation were not yet known. In
response, some utilities are reigning in their activities and focusing on newly
developed priorities:
We're actually setting priorities, whereas previously we tried to
do everything. However, the well has run dry, and we're done
to the bones with respect to staffing, therefore, senior
management is stating categorically that priorities have to be
set, and those not on the list may not and likely will not get
done. [Survey Respondent ID#464912]
Walkerton also puts another spin on the fiscal restraint issue. It is thought to
have heightened the awareness and need for infrastructural improvement,
thus placing a greater burden on existing grants:
There are less grants and programs available, because there
are many more municipalities having to upgrade their outdated
water systems and the same amount of monies available.
[Survey Respondent ID#360098]
Simultaneously, municipalities and water suppliers are faced with a myriad of
other demographic issues that are related to neoliberalization. The changing
nature of the Ontario economy has meant that many manufacturing based
cities are losing important sources of tax and user-fee revenue. With the
proposed closure of Stelco in Hamilton for example, the water utility would
have lost one of its most important customers and about $1 million dollars in
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revenue a year [Interview #23]. One survey respondent cited a similar
experience:
With the number of industrial plant closures in this area a larger
portion of the annual operating and maintenance cost needs to
be collected from the residential sector driving up their costs.
[Survey Respondent ID#497749]
Another prominent issue across water utilities in Ontario is the shortage of
qualified operators for water treatment plants and the loss of existing ones
because of ‘restrictive municipal pay-scales’ [Interview #18, 34, 43 and
Workshop].
Notably, one participant made the argument that despite the funding
shortfall, municipalities – if they capitalized on their situation – would emerge
as the most powerful scale of government. The reason given was that they
now had responsibility for the services that are most important to citizens
[Interview #10]. This is also found in the literature. Paquet argues that local
governance structures in all sectors will be ‘dramatically transformed as
stakeholders become more conscious both of their relative vulnerability and
of their undeniable power’ (Paquet 1997: 48).
4.2.2 MUNICIPAL RESTRUCTURING
Provincially mandated municipal restructuring, chiefly in the form of
amalgamations, was also of major significance in creating the environment
for municipal water supply restructuring in Ontario. In each of the case
studies where amalgamation occurred – Toronto, Hamilton and Kingston –
the process was cited as important in changing both local politics and the
governance of water services. Prior to amalgamation, both Toronto and
Hamilton were operated as two-tier regional municipalities. The City of
Kingston and the two adjacent townships with which it was amalgamated –
those of Kingston and Pittsburgh – had separate PUCs for their water supply
services. The province forced the amalgamations of Toronto and Hamilton.
Kingston elected to amalgamate on its own; local officials having been
informed that they could come up with a plan themselves or one would be
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imposed upon them by the province (Sewell 1997b). Amalgamation was
political. Another of the municipal cases, Waterloo – a two-tier municipality –
avoided amalgamation due to important local representation in Queen’s Park:
We did some minor things, but at the end of the day we had
four members of the government including a cabinet minister,
so we weren’t done. That’s the bottom line. [Interview #44]
The primary effects of amalgamations were to (1) change the local political
culture of larger municipalities, (2) to enforce an ideology of cost cutting, (3)
to stimulate the reorganization of municipal departments and utilities, and
(4) the loss of expert staff. With respect to the first, it is widely argued that
amalgamations of large municipalities with smaller adjacent towns and
suburbs were intended to dilute the left-leaning politics of urban centers in
places like Toronto, Hamilton and Ottawa. According to the former mayor of
Toronto John Sewell, ‘Toronto was amalgamated to deny the progressive
downtown politicians a majority on their own city council, and the plan
succeeded, drowning their voices in suburban noise’ (Sewell 2001).108 This
impression is echoed in Hamilton:
Those former municipalities had a completely different culture.
So when we merged … they gave them [the suburbs] far more
seats on council … to people who have a completely different
understanding of how to run a city. I mean my God they didn’t
understand there were people living on the streets or why
people go on welfare. [Interview #26]
With respect to the second (through amalgamation the provincial
government sought to instill an ideology of cost cutting), in Kingston budget
reductions were enshrined into law. The Minister of Municipal Affairs, Al
Leach, legislated a $7 million (15%) post-amalgamation budget reduction for
the new City of Kingston. His reasoning for compelling the reduction
legislatively was that amalgamation had not produced the budgetary savings
anticipated in most places (Sewell 1997a). This was expected to double the
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required budgetary reductions made necessary by provincial downloading of
social services. In Kingston, budget stress stimulated the third outcome of
amalgamation mentioned above, the reorganization of municipal water
utilities. The solution to budget exigencies presented by then Mayor Gary H.
Bennett was municipal reorganization along business lines:
We need to create business units. Kingston should be the most
cost-effective municipality in Ontario. Government has to set
the first example of cost-effectiveness and competitiveness,
with results-based systems … This requires a cultural change.
(quoted in Sewell 1997b).
Following amalgamation, Kingston established a municipal corporation for the
provision of its public utilities services. This is discussed in the next section.
Finally, in terms of the fourth effect (the loss of expert staff), through
amalgamation and new legislation many senior staff took earlier retirements.
This resulted in a loss of institutional memory. As part of Kingston’s
amalgamation, for example, the city instituted a voluntary exit plan under
which one quarter of the staff elected to take early retirements packages.
This included the early retirements of a number of senior staff and it left
unknown knowledge gaps (Sewell 1997b). One municipal employee described
it as a very confusing and stressful time in which people left due to the
uncertainty of whether or not they would have a job following amalgamation:
Back in ’97 … we had a consultant come in and he gathered all
[the employees] and basically said “In 12 months you’re all
gonna be without jobs.” And you could have heard a pin drop. …
We had to reapply for our jobs. There was a lot of fear
mongering going on at that time. Unfortunately, a lot of
information … a lot of important documentation on how those
systems were run was lost. Who knows where it ended up? This
is a real problem for us. … It was a terrible time around here. …
A lot of people, a lot of experienced people with a lot of
knowledge … you know they had 30-years in, they had a lot of
knowledge and a lot of those people jumped at packages.
[Interview #17]
The above loss of institutional memory was compounded by early retirements
taken to avoid the new testing and certification requirements of the SDWA.
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Older, typically more experienced, staff experience greater difficulty passing
the test. Often they had not been in a testing environment for decades, with
literacy also being a possible issue [Workshop]. This affects workplace
relationships because younger employees, who have much less experience,
find the testing less challenging. They tend to pass more quickly, earning
additional qualifications and opportunities for wage increases while still
requiring training from older more experienced employees [Interview #19].
The certification requirements have also changed the wage relations between
jobs within the municipal profile. Now that water operator jobs require more
training, their remuneration is surpassing that of other trades [Interview
#21]. They are also in a position to demand higher wages given the shortage
of operators being experienced across all of North America (cf. Olstein 2005).
Interestingly, however, some forms of rationalization that would be expected
from amalgamation were difficult to realize. Rate harmonization across the
former municipalities in Toronto and Kingston, for example, proved difficult
following amalgamation. Since the 1998 amalgamation in Kingston, creating
a uniform system across the three former municipalities has remained
somewhat elusive. As such, eliminating disjunctures in governance between
the formerly separate municipalities must be approached in a step-wise
process to overcome local political resistance.
Back prior to amalgamation, there were three separate councils
and public utilities commissions. So now the council's
combined, but there are political problems … because you had
representations from the east end, the west end, and the
southern. And they still do a fair bit of in fighting because of old
habits. [Interview #17]
Still, other types of rationalization and depoliticization have been achieved in
Kingston whereby staff gained more decision-making ability over elected
council in part stemming from the new committee of the whole structure
adopted with amalgamation in 1998.
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The council was out of the loop in terms of the number of things
they heard about. They just heard those things that maybe
came to the [committee of the] whole every two weeks. There
wasn’t the committee system that heard you know different
aspects of what was coming up. [Interview #22]
This lasted until 2003, at which time the CAO reinstituted standing
committees, but still councilors felt disenfranchised.
The CAO at the time wanted those standing committees aligned
with the departments and that again was a disaster, because
what you have then is not council controlling the committees,
you have staff. [Interview #22]
Independent, council run committees were to be reinstated in Kingston in
2006, indicating a desire from council to regain some political control.
Although amalgamation was a painful process whose financial benefits are
not clearly visible (cf. Section 3.4.1), it is not likely to be reversed.
It’s funny; there were some municipalities that we’re talking
about trying to go back. With Kingston there’s no way, too
much has changed. We couldn’t go back to the way it was
before. ... And whether it actually saved us money or not, you
still question it. But we’re getting used now to functioning in
this mode. So we’re committed to moving ahead with it.
[Interview #17]
In Toronto, the celebrated two-tier metro structure was eliminated in favour
of the new ‘megacity’ in 1998. This was controversial not least because
Toronto’s reputation as the ‘city that works’ was founded on the innovation
and success of the regional Metro structure (Donald 2002; see also McMillan
1996 as well as Slack 1996). Respondents working for the City of Toronto
described the new ‘megacity’ as just too big, making managing and providing
services very complex [Interview #39, 42]. Although amalgamation was
promoted as enabling Metro’s municipalities to ‘do more with less,’ it set to
work a spate of internal governance studies aimed at reforming the megacity
such that it could do with the less it now had (e.g. Autton 2006; Chief
Administrative Officer 2002d, 2003a, 2001).
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As such, amalgamation was a significant factor in driving governance reform
to ‘do more with less.’ 109 Rather than the governance reform that would
enable governments to do more with less, amalgamation was a strategy of
neoliberalization that created the need for further neoliberalization. Despite
the multi-layered neoliberalization pressures, whether or not Toronto’s costs
have been reduced – let alone whether an increase in benefits versus costs
has been achieved – is a subject of debate. Amalgamation would come to be
seen a ‘rushed job’ that was ‘greatly underestimated [in its] complexity’
(Stevenson and Gilbert 1999: 13). The perception of the provincial
government’s role was that it was ‘primarily concerned with defending the
principal of amalgamation’ and ensuring no additional public expenditures to
the detriment of the transitional work of establishing a functioning new city
(Stevenson and Gilbert 1999: 15). Rather ironically, in terms of streamlining
and costs reduction, one effect of amalgamation was to stimulate the
rebuilding of existing programs from scratch as a ‘symbol that amalgamation
was occurring rather than incorporation or annexation’ resulting in the loss of
‘a number of effectively functioning structures’ (Stevenson and Gilbert 1999:
15).
Another effect of amalgamation in Toronto was to stimulate a series of ASD
studies, to redefine the roles of the city vis-à-vis its programs in order to
develop more streamlined services and deliver ‘best value.’ In a report to the
Policy and Finance Committee on ASD, the CAO cited the following
incentives: budget pressures in excess of $750 million over 5-years
stemming from post-amalgamation concerns including ‘provincial
downloading … increases in debt charges and garbage disposal costs, service
level adjustments etc.’ To address these issues, the CAO concluded that ‘the
City will have no choice but to consider re-assessing service level standards;
creating new sources of revenue, and seeking creative ways of delivering
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172

services’ (Chief Administrative Officer 2001). Here ‘best value’ occurs when
‘the right level of service is delivered to the right recipient group and
the service is funded fairly (taxes vs. fees) and delivered efficiently on a
sustainable and accountable basis’ (Chief Administrative Officer 2001
emphasis in original). Based on very similar themes and objectives, the city
initiated a ‘program review’ process in the spring of 2006 to evaluate the
municipality’s role in each of its programs in order to keep pace with ‘a fastpaced changing environment’ and ‘daunting budget pressures’ (Autton 2006).

4.3 THREE CASES OF RESTRUCTURING
One of the most significant and frequently cited reasons for promoting a
municipal corporation or special operating agency for water supply is to
create an entity at arms length from municipal government. Respondents
had two primary reasons. First, they found the influence of local politics to
produce decisions that were not always in the best interests of the water
utility. Second, they were concerned with the relationship between the water
utilities and municipal departments from which they purchased services,
chiefly human resources, purchasing and finance. Under a corporate
structure, or even a board, it is thought that the utility could either have its
own internal service departments or contract out these services to the
private sector or the municipality depending on the best price. This is
understood to inject the efficiency-wielding element of competition into the
acquisition of necessary but external services.
4.3.1 HAMILTON
Hamilton is situated on the southwestern shore of Lake Ontario. The city
draws directly from Lake Ontario for its water supply and returns its treated
wastewater to the lake. It was amalgamated from the former municipalities
of the Region of Hamilton-Wentworth in 2001, which included the cities of
Hamilton and Stoney Creek, the towns of Ancaster, Dundas and Flamborough
and the township of Glandbrook. Today the amalgamated city has 490 000
residents. Although included among the GTA’s ‘Places to Grow’ (MPIR 2005),
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population growth is not as significant an issue as in other parts of the GTA.
Hamilton’s economy has traditionally been based in manufacturing. In recent
years, it has been affected by the changing focus of the Ontario economy
from secondary to tertiary services. Its cost of living is lower and rate of
unemployment higher than many other municipalities in the province.
Prior to 1994, the water services of the then Regional Municipality of
Hamilton-Wentworth were run by a regional department that was responsible
for both water treatment and distribution for the region’s local municipalities.
In January 1995, the Region of Hamilton-Wentworth entered a 10-year
contract with Philip Utilities Management Corporation (PUMC) for the
operation (treatment and distribution) of water supply in the region. The
contract was sole-sourced to PUMC. The method of approaching a single
private sector partner for contracting out water services goes against the
literature on the benefits of private sector participation. The ideology of
running government like a business rests significantly on the contention that
competition reduces ‘waste’ and creates ‘efficiency.’ Competition in the water
sector is only possible at particular points in the process of contracting-out,
and key among them is competition for the contract. The reasoning given for
sole-sourcing the contract in Hamilton was to give a local company an
opportunity to gain a foothold in the global water business. This was
considered to be of benefit to both the community and to the company in
question.
They didn’t take that approach [competitive bid] because it
wasn’t about saving money. The decision was about a desire to
create jobs, create a new company, create a new business
opportunity, economic development – those were the drivers.
[Interview #24]
Moreover, contracting to PUMC was a very top-down non-consultative
process. The contract was negotiated and signed behind closed doors
between municipal council and PUMC. The contract was only released to the
public after commencement. Municipal staff was likewise omitted from taking
part in the decision:
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It was a council decision. There wasn’t staff involved. The
company came to council and council thought this would be
good idea and directed staff to do it. [Interview #24]
For these reasons, the contract came to be criticized by the right and the left
(e.g. Brubaker 2002; Hamilton Water Watch 2004c). As such, the left sees
Hamilton as an example of the inappropriateness of P3s for water services.
The right, on the other hand, sees it as an inaccurate test of P3s, but one
that faired relatively well under the circumstances (e.g. Brubaker 2002).
Over the period of the Hamilton-PUMC contract, several controversies
developed. These included: job losses, provincial fines for sewage dumping
into Lake Ontario, water main breaks, a loophole in the contract’s liability
clause (see below), and three changes in private operator without municipal
input. In 1998-99 PUMC’s parent company Philip Environmental collapsed
and PUMC was sold to Azurix North America, an Enron subsidiary. As Enron
began to collapse in 2002, Azurix was sold to American Water, which was
almost simultaneous taken over by the German company RWE AG. As such,
the private sector operator of Hamilton-Wentworth’s water services changed
three times over the life of the 10-year contract. In neither case was there
involvement or oversight of the municipal government. Still, for some this
demonstrated the success of the exercise given its objectives:
The original objective was largely met. They did create a
company, created value. The company was sold two times
during the 10-year period, so, what had been a municipal
department was turned into something that created economic
value. … Now what wasn't met was that this was supposed to
be a Canadian company, and a Canadian company would take
its place on the global stage. Well, that never materialized.
[Interview #24]
The loophole in the liability stipulations of the contract had an important
impact on the process of calling for and evaluating proposals for a second 10year contract in 2004. The original contract with PUMC contained a clause
whereby the contracted party was liable for maintenance, repair and
replacement costs for equipment and infrastructure up to $10,000. For any
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amount above $10,000, the municipality would be liable for the entire
amount. Controversy arose because the private operator was perceived as
delaying repairs until costs exceeded $10,000, such that the municipality
bore more liability than it legally should have [Interview #25, 26].
In designing the RFP for the new contracting opportunity at the end of 2004,
municipal staff sought to close this ‘loop-hole’ [Interview #23]. Although the
specifics of the RFP and the bids made remain confidential, four respondents
close to the process argued that this shift resulted in a contract whereby the
private sector felt their portion of the risk was too high [Interview #23, 24,
25, 10]. Four private sector operators expressed interest in the bid, but only
the incumbent successfully submitted a proposal on time. Their bid, however,
was for double the asking price. The municipality responded by rejecting the
proposal. The operations were taken back in house. [Interview #23]
This can be described as an example of ‘contracting back-in’ (cf. Hefetz and
Warner 2004; Warner and Hebdon 2001). The interesting part, however, is
that ‘contracting back-in’ is not the end of the story, or the process. It is part
of a longer-term strategy for restructuring. Certain local officials and others
working with them across the province have stated that this is understood to
be a temporary state given the controversial climate surrounding water
supply in Hamilton, and the poor results (perceived or real) of the recent
contracting process.110
Looking ahead, one interview respondent envisaged the operation of local
water services through a municipally owned corporation, like the Hamilton
Utilities Corporation (HUC) [Interview #23]. HUC operates local energy
distribution through Horizon Utilities, a fiber optics company called Fiber
Wired, and Hamilton Community Energy, through which it is constructing a
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local district heating system. The perceived (and temporary) limitation to
joining Hamilton’s water services to the HUC group of services was that
provincial legislation regarding water utilities did not make sufficient
allowances with respect to the formation of municipal corporations for water
supply. As urged within the Watertight Report, Hamilton’s officials sought
changes to the Municipal Act such that a municipal water corporation could
own the water infrastructure (as in Alberta) [Interview #23].
Recommendation 5.1
The province should amend O.Reg. 168/03 under the Municipal
Act, to allow municipalities to form corporations to deliver water
and wastewater services and to own or lease the relevant
assets, or to deliver a range of municipal services including
water and wastewater, and to make it possible for more than
one municipality to share in the ownership of such corporations.
(Water Strategy Expert Panel 2005)
Allowing municipal water corporations to own the local infrastructure would
enable them to borrow money without affecting the municipal credit rating.
Members of the Hamilton water utility were lobbying the provincial
government to have the laws changed accordingly at the time of the research
in 2005-2006 [Interview #23]. In December of 2006, the provincial
government enacted legislation to make it possible for municipalities to form
municipal corporations for water supply as delineated in the Watertight
Report (with the exception of asset ownership). The relevant pieces of
legislation included the Municipal Services Corporations Regulation (O.Reg.
599/06), enacted under the Municipal Act, and the City Services Corporations
Regulation (O.Reg. 609/06), under the City of Toronto Act.
Therefore, in the Hamilton case, taking the operations back in house does
not reflect the preferred business model given municipal governance goals.
Taking operations back in-house was seen as both the most politically
feasible decision at this time given the local perception of the contracted
operations and management period, and one that allowed time for provincial
legislation to become more enabling of local governance goals. In this way,
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‘contracting back-in’ can be understood more broadly than a regression to or
a reinstatement of the tried-and-true business model given a failed
experiment with neoliberalization (either in the case of the PUMC contract or
the 2004 tendering process). It can be recognized as a step in a multi-phase
process towards a new business model for water governance in the locality.
4.3.2 KINGSTON
Kingston is situated at the northeastern end of Lake Ontario at the mouth of
the St. Laurence River. Like Hamilton, Toronto and Peel, Kingston draws on
Lake Ontario for its water supply. Kingston today is an amalgamation of the
old city of Kingston and the former townships of Kingston and Pittsburg. As in
many municipalities in Canada, the waterworks and other utility services in
Kingston began in private hands (cf. Benidickson 2002). The City of Kingston
procured the Kingston Waterworks Company (incorporated 1858) on October
1, 1887. In 1904, they acquired the gas and electric utilities. With these
newly purchased utilities, the management of the waterworks was shifted,
following a referendum, from a committee of council to a commission. In
1914, the Kingston PUC was established (cf. Thompson 1969). Until the
Energy Competition Act and amalgamation in 1998, the PUC was responsible
for the operation of water, wastewater, electric and transportation services.
As of January 1, 1998 the water, wastewater and electric services as well as
natural gas and fiber optics were brought under the ownership of the newly
amalgamated City of Kingston, and the operation and management of
Utilities Kingston.
As in Hamilton, the restructuring of the PUC to a corporation in Kingston was
not done in consultation. In the summer of 1998, a series of ‘secret’
meetings were held (some not involving members of council) to organize the
incorporation of Kingston’s public utilities under the Kingston Infrastructure
Group (KIG) (Outhit 1998c, a). The decision was taken without awareness of
the public or the press (Lukits 1998). Six months later, in December of 1998,
Kingston City Council approached the province for an amendment to the

178

Municipal Act. Under this amendment, ‘Council may by bylaw delegate to a
corporation established under this Act any of the city's or the council's
powers or duties relating to the provision of a municipal service’ (cited in
Outhit 1998b). The amendment was submitted to the Ontario Legislature as
City of Kingston Act Clause 6(1) introduced Dec 2, 1998 and passed Dec 10,
1998 bringing Kingston Utilities into being (Outhit 1998b).
Comments from Kingston City Council demonstrate that the at least some of
the reasoning for the restructuring was in keeping with the principles of NPM
and depoliticization. The corporation was argued to improve efficiency and
increase revenues by ‘creating a more bottom-line environment’ (Outhit
1998b). Then Mayor Gary Bennett made the following statements:
We need to create business units. Kingston should be the most
cost-effective municipality in Ontario. Government has to set
the first example of cost-effectiveness and competitiveness,
with results-based systems.” … “This requires a cultural
change.” (quoted in Sewell 1997b).
"We are convinced it will position us effectively for the future"
(quoted in Outhit 1998b).
In terms of depoliticization, council perceived the corporation as
simultaneously removing ‘politics’ from utility management and allowing
council to retain control over the utilities. They accomplished this by
appointing only staff as directors to the board of the corporation and by
requiring frequent reporting. Councilor Waight was quoted as saying, ‘This
should let bureaucrats do their jobs without council interference’ (Outhit
1998b). On the other hand, Councilor Plunket expressed concern that staff
may encounter difficulty in balancing the competing interests of ‘public
desires, political direction and corporate duties’ (Outhit 1998b).
Utilities Kingston was incorporated in the new year of 2000. It is a ‘megautility’ providing five different utilities services and self-described as ‘one of
the most unique utility companies in North America’ (Utilities Kingston 2001:
2). Through utility ‘convergence,’ the corporation finds benefits in terms of
cost savings and improvements in customer service (e.g. one call and one
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bill). While under the Energy Competition Act all services, personnel, and
equipment related to the electric portion of the utility must be held by the
energy utility alone, for the other four utilities, there are opportunities for
economies of scope through ‘shared equipment and multi skilled employees’
(Utilities Kingston 2001). Utilities Kingston was born out of the drive to retain
the consolidation of city engineering services and economies of scope
following the Energy Competition Act. Utilities Kingston’s largest customer
base – at 30,000 (in 2000) – is for water and wastewater services. The water
services operate on a non-profit basis. The four remaining utilities yielded a
dividend of $2 000 000 paid to the City of Kingston by Utilities Kingston in
2000 (Utilities Kingston 2001).
Utilities Kingston is a municipally owned corporation. That is, it possesses the
legal status of a corporation, but its sole shareholder is the City of Kingston.
The specific arrangement is one where Utilities Kingston is a contracting
company contracted by the City of Kingston to deliver a number of services
including water. In the cases of water and sewer, the City of Kingston
continues to own the infrastructure, while Utilities Kingston manages,
operates and maintains it. Utilities Kingston is represented by a board of
directors composed of Kingston’s CAO, the president and vice president of
Utilities Kingston and two members of the public – a local citizen and a
business representative for the union representing the workers of Utilities
Kingston but not employed by the utility. There are also officers of the utility,
which include the president and vice president of Utilities Kingston and a
treasurer. The Board reports to council twice a year in biannual shareholders’
meetings, where annual reports and budgets are presented. The role of
municipal council is primarily one of oversight. Council approves the budgets
and water rates annually for the upcoming year. Generally this is done
without issue and the position of the officers is reaffirmed. All operational and
management decisions are the purview of the utility.
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In keeping with its corporate status, Utilities Kingston has actively pursued
the development of a corporate culture to motivate employees. It began with
a corporate mission statement in 2000 (Table 4-1). In 2003, Utilities
Kingston undertook a five-day exercise where it consulted with all of its
employees and ‘collectively looked at what we believe our purpose today to
be, where we want to be in the future, and how we plan to get there’ (see
Table 4-2). The corporate identity of Utilities Kingston is important to its selfperception and to its presentation. This is visible in such foci as its
‘customers,’ and in its efforts to expand its service area. Utilities Kingston
went through the Appeals Court of Ontario in 2002 for the right to operate
the gas utility in the former Pittsburgh Township (Utilities Kingston 2002),
discussed the sale of water to Ernestown Township as an additional source of
revenue for the waterworks of the new City of Kingston in 1997 and for its
job creation potential (Cash 1997; Kingston Transition Board 1997), and put
forward a bid to deliver water services to a nearby municipality in 2005
noting that the EPCOR model of expanding its service base is one to follow
[Interview #18].
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Table 4-1: Utilities Kingston Mission Statements and Goals
Our guiding

Founding Statements
Our vision
Performance Measures

principles are …

is…

We provide our

We will be a

customers with

unique

high quality,

organization

reliable utility

providing

services.

value to our

We treat our

customers

customers fairly

through

and equitably.

integrated

We are proud,

utility

respected and

services that

work in an

are safe,

environment of

reliable and

teamwork and

financially

establish baseline

trust.

sustainable,

Customer Service

We protect the

earning the

-Telephone answered within 30

health and safety

confidence of

of our employees,

our

citizens and the

community.

environment.
We create
stakeholder value
through utility

Water – system losses
-Quantity of water treated but not
billed
- 1999 MPMP* = 33.9%
-Reduce unaccounted for water to 15%
by 2005
Water – quality
-2000 MPMP = 2.14% of test results
exceeded standards
-Objective – 0% exceed standards
Community Perception
-Customer perception survey –

seconds 65% of the time
-Percentage of calls answered without
transfer
-Customer survey – establish baseline
Organizational Effectiveness
-Employee satisfaction survey –
establish baseline

integration.
* Municipal Performance Measurement Program
Source: Adapted from Utilities Kingston. Charter document. Kingston, ON:
Utilities Kingston, 2001. Location: Utilities Kingston, Kingston, ON. © Utilities
Kingston, 2001, adapted by permission.
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Table 4-2: Utilities Kingston, Results of Employee Consultation Process
Employee Consultation Process Outcomes
Mission

Vision

We are a

To be

community

recognized as

based corporation

a company

dedicated to the

committed to

Increasing our understanding of what

responsible

innovation,

other departments do.

management of

prosperity

Marketing and Public Relations – This

safe, reliable

and service

area is focused on developing ways to

integrated

excellence,

be better known by the community –

services (emphasis

valued by

in original).

our

Identify and Map Processes – This area

customers

is focused on understanding roles and

and
reinvesting
in our
community’s
future
(emphasis in
original).

Key Focus Areas
Improve the Team – This area is
focused in making sure that we have
the right people doing the right things.

who we are and what we do.

responsibilities.
Communications – This area is focused
on developing strategies to improve
our communications.
Financial Understanding – This area is
focused on making sure that
employees understand more about the
financial situation.

Sources: Adapted from Utilities Kingston. 2003 annual report to
shareholders. Kingston, ON, 2003. Location: Utilities Kingston, Kingston, ON.
© Utilities Kingston, 2003, adapted by permission.

The utility appeals to council for policy related matters. Although, what these
are is not necessarily obvious. The biggest item would be budget approval:
And when that’s done, as long as we stay within the budget, it’s
relatively up to us to basically manage it … but policy issues we
would take to council. [Interview #18]
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Another policy issue on which Utilities Kingston looks to council is lawnwatering restrictions. Still, under municipal bylaw 2000-264 passed October
10, 2000 ‘absolute discretion’ to impose watering restrictions is accorded to
the General Manager of UK (City of Kingston 2000).
Issues that could arise include the large borrowing needs of UK to upgrade
heretofore-neglected PUC-era infrastructure. In this way, Utilities Kingston
can comprehend Hamilton’s and the Water Strategy Expert Panel’s desire for
infrastructure ownership to fall within the mandate of the utility corporation
[Interview #18]. Utilities Kingston is facing significant infrastructure upgrade
costs. Sewage treatment plant improvements to move to secondary
treatment, at $158 million, constitute the largest project in the history of the
City of Kingston. While $50 million is available from the water rates for the
project, borrowing needs will increase the city’s debt load by approximately
50% and ‘that’s causing the city concern’ [Interview #18]. Utilities Kingston
has not encountered difficulty in obtaining municipal approvals for such
projects, but the corporation sees this as precarious given its dependence
upon the views of the council in power.
Councilors, on the other hand, feel a lack of influence over the corporation.
While the benefit of moving to the corporate structure is cited as its business
like operations, one councilor noted the following:
The detrimental part was that … the general policies that council
can put in place in terms of the environment, for example, do
not apply to Utilities Kingston. [Interview #22]
And, as such, the council becomes dependent on the CAO, who sits on the
board of Utilities Kingston, to advance such policies. A CAO who is
sympathetic to the concerns and policies of council is more likely to move
them forward through the Board.
Municipal engagement in social policy is not straightforward, however. The
council can implement policy that alters how utility policy is experienced. For
example, municipal council initiated a price subsidy program for low-income
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users. In terms of ensuring adequate service to low-income users, council
believes that the utility’s ability to or means of generating income should not
be impacted. In this spirit, local council initiated a fund with the Kingston
Economic Development Corporation (KEDCO) in November 2005 to subsidize
low-income users. Ensuring users were neither subsidized by Utilities
Kingston nor the property tax; council started the fund with $5000 in
anticipation of contributions from other local bodies as well as the provincial
and federal governments.
You have to divorce the compassionate part – put that back to
the city. It’s a different item from running a utility. So, I don’t
think its utility’s job to subsidize. If you want to subsidize in any
way I think [it is] the job of the municipality; we shouldn’t mix
the two up. [Interview #22]
One avenue where politics influences utility operations is price distribution
across the former municipalities rather than price levels per se. Indeed,
municipal politics has inhibited the realization of certain aspects of
rationalization. Prior to amalgamation, each municipality had its own PUC and
each had ‘totally different rates’ [Interview #17]. Following amalgamation,
UK wanted to move to a single rate structure to facilitate accounting and
other activities. The political position at council, however, was and remains
opposed to uniform rates.
This system of area rated pricing both assuages and exacerbates local
political tensions. One councilor explained that in the area of Pittsburgh
Township, approximately 6000 residents had to bear the entire cost of
sewage and water extensions to their township under Cataraqui River. This
means that their rates are increasing quite dramatically relative to those of
other areas of the municipality, a situation that was not anticipated under the
amalgamation agreement [Interview #22]. At the same time, Utilities
Kingston has been warned against bringing a proposal for uniform rates
before council, until after the municipal elections of autumn 2007. Indicative
of the strength of the political position, utility officials were told that if they
wanted uniform rates, they should have run for council.
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Even provincial legislation has not caught up with all of the aspects of
rationalization. Having amalgamated the municipalities and systems in
Kingston, the province continues to treat each system as separate by
requiring individual certificates of approval. This is despite the fact that the
‘systems’ are in fact physically linked as a single system; they simply refer to
the previously separate municipalities.
Finally, with respect to restructuring in Kingston, it is useful to look at what
the specific differences are between the new corporation and the previous
PUC. This is useful for two reasons. First, the most significant change with
respect to water governance province-wide is the near elimination of the PUC
model in the 1990s. As such, evaluating a specific case of the model can tell
us something about the changes that have been experienced more broadly.
Second, with respect to the contention that the municipal corporation is more
or less equivalent to a PUC,111 it is interesting to compare and ascertain if the
restructuring did indeed signal a rationalization in governance. More simply,
it allows a direct comparison of two approaches to ASD.
A key difference between the two models is their board composition. First,
the board of the PUC was elected, while that of the corporation is appointed.
Many caution against over interpreting any consequent accountability meant
to flow from elected boards, as little public interest was actually taken in the
board elections. A recent school board election in Pennsylvania spurred by
controversies over the teaching of ‘intelligent design’, however, indicates that
people do vote when there is an issue that compels them (Curtis 2005).
Without this option, electoral accountability cannot be exercised should the
need or the desire arise.

111

Interviews #44 and #1.
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Another important difference is that the PUC board met more frequently. It
met monthly rather than biannually. Moreover, it is considered to have had
more influence over the activities of the PUC than the existing board does
over Utilities Kingston. The former PUC was considered to be much more of a
‘political animal.’ Although councilors would welcome more influence today,
they do not view everything about the board’s prior influence positively.
Certain political decisions meant that purchased equipment went unused or
that money collected from rates was not reinvested back into infrastructure,
resulting in the local infrastructure deficit [Interview #21]. The PUC board
was interpreted as wanting to demonstrate good money management with a
plentiful bank account. Confirming the account, capital spending figures for
the utilities show a dramatic rise following the establishment of Utilities
Kingston (Figure 4-1). This is with the exception of 1995, which saw a sharp
spike in capital spending due to an abnormally cold year in 1994. This
resulted in a five-fold increase in costs for water main breakage (cf. Kenedy
and MacLean 1994).
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Figure 4-1: Kingston Water Utility Budget Data 1979-2005
Source: Compiled by the author from Kingston PUC (1975-1995) and Utilities Kingston (2002, 2003, 2004); Data
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Corrected for Inflation using Bank of Canada CPI rates for Ontario 2005 basket, Statistics Canada Table 326-0021

Differences are also apparent in the relationships that the PUC and the
corporation had/have with the city. The relationship between the staff of the
former PUC and City of Kingston was noted for its animosity. There was a
reluctance to share information on such things as GIS data between the two
entities, for example [Interview #21]. Many factors contributed to this. One
interpretation is that the PUC management and board, like the municipalities,
were ‘political animals’ putting the top staff in each group at loggerheads. By
contrast, the corporation is designed to ‘have more of a business focus or
service focus as opposed to a political focus’ [Interview #21].
The trade-off, however, has been less council control of the utility. This in
itself is deemed to create some tension between the utility and city staff that
is generally deemed to view the utility as overly autonomous. One example
of the increased autonomy is that hiring, ongoing budget and spending
decisions were submitted to the PUC board for approval, whereas now that is
no longer required, the board meets much less frequently, and its municipal
representation is reduced to the CAO.
Both the former PUC and Utilities Kingston had/have their own purchasing
departments, separate from those of the municipality. With respect to
purchasing, Utilities Kingston attributes their need for separate and
‘dedicated’ purchasing services to the fact that unlike other municipal
services they must maintain an extensive inventory [Interview #18]. The
former PUC also had its own human resources staff. Following amalgamation,
the common model whereby human resources services are purchased by
utilities from the municipality was adopted. At the end of 2005, after 7-years
of using city services, Utilities Kingston took human resources back in house.
In terms of human resources, there are also distinct needs for workers with
particular skills.
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Hiring can be more difficult just from the availability of your
labour pool being that they’re more technical and specialized
and (pause) you tended to like I think the last lineman we hired
when I was at utilities came from Guam – so you really have to
go outside your immediate geographical area. [Interview #21]
Moreover, they employ distinct types of training programs including
apprenticeships and, following the Safe Drinking Water Act (2002), the
differences with respect to HR work increased due to new, more stringent
and extensive requirements for training, certification and testing [Interview
#21].
4.3.3 TORONTO
Toronto is the largest city in Canada and, when the Greater Toronto Area
(GTA) is included, the fifth largest in North America. Like Hamilton and
Kingston, Toronto is adjacent to Lake Ontario and draws its water supply
from it. Toronto’s amalgamation in 1998 was the most controversial of the
Ontario amalgamations. The transition from the Metro Toronto region to the
amalgamated megacity directly affected the governance of municipal water
services. The former region was responsible for producing treated water and
selling it the local municipalities, which were responsible for distribution –
Metro was the wholesaler, and the local municipalities were the distributors.
The first change following amalgamation was to place water services under
the auspices of the works department. Within the works department, the
W&WW division was made responsible for both water production and
distribution. Both the newly amalgamated City of Toronto and its W&WW
division took the opportunity following amalgamation to reevaluate the
objectives of good governance and under what governance model to best
deliver them.
In Toronto, the opportunity to create distance from municipal council and
municipal politics was a strong motivation for pursuing water sector
restructuring. This is evident from interviews but is acknowledged only
indirectly in the associated City of Toronto policy documents and reports.
From amalgamation until the time of the governance review in 2002,
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Toronto’s water services were provided through a municipal department
business model. Water and Wastewater Services was one of seven divisions
that fell under the mandate of the Department of Works and Emergency
Services, which continues to be overseen by the Works Committee of
municipal council.
The actual impetus for the governance review was a request by Councilor
Jakobek in October 2002 that the CAO develop a Feasibility Plan for creating
a municipal corporation for Toronto’s water and wastewater services.
Instead, council elected to examine a broader range of options, adopting a
motion on November 6-8, 2002 to ‘undertake a study of public sector
governance options’ for delivery of water and wastewater services (Chief
Administrative Officer 2002c: 2). While duly noted in all documentation that
the City of Toronto Works Department maintained consistently above
standard water services in terms of quality and performance, it was argued
that ‘a regular cycle of reviews for all city services’ was a ‘matter of good
management practice’ and that the water services were facing a number of
challenges for which an alternative governance model might provide better
leverage (Chief Administrative Officer 2002c).
Specifically, these challenges were officially documented as: ‘significant longterm infrastructure investment requirements, recent and anticipated changes
in the legislative environment, the unavoidable need for future rate increases
to achieve full-cost recovery, and a desire for greater strategic policy focus
on water and wastewater issues’ (Chief Administrative Officer 2002c: 3). The
shortcomings of the then current business model were listed in an
unpublished presentation by Water and Wastewater Services as: water rate
subsidization of the tax rate; undetailed corporate charges; the agenda and
the budget being too large for detailed review at committee meetings;
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policies based on accommodation of the entire city;112 and that the division
was not run in a ‘business like fashion.’ These same concerns were echoed in
the key informant interviews. In particular, water rate subsidization of the
tax rate, un-detailed corporate charges, staffing policies, and the lack of
‘business-like’ operational focus were highlighted [Interview #34, #35]. Each
is addressed in greater detail below.
Motivated by these issues, the city examined several business model options
for the water and wastewater division. The alternatives included: the status
quo, an enhanced status quo, a municipal services board, a subsidiary of
Toronto Hydro, and a stand-alone municipally-owned corporation. The
options of a subsidiary of Toronto Hydro and a municipally owned corporation
were discounted early in the process and not subject to the full evaluation
granted to the three remaining options. Making water and wastewater
services a subsidiary of Toronto Hydro was eliminated based on the thinking
that it would ‘negatively impact the City’s investment in Toronto Hydro,’ a
nascent company that would double in size from the addition and be faced
with incongruent mandates between its services – one an investment and the
other a public service (Chief Administrative Officer 2002c: 20-21).
The municipal corporation was deemed to have many benefits including: the
ability to secure financing against owned assets engendering a credit rating
at least equivalent to that of the City; enabling rate setting that would be
‘objective, transparent and removed from political influence;’ and revenues
that would be protected from ‘subjective use by the City for other, unrelated
purposes’ (Chief Administrative Officer 2002c: 21). However, the uncertainty
of what provincial regulations would be enacted to govern municipal water
corporations led the City to shelve this option. Instead, the CAO was directed
to monitor relevant provincial legislative developments on an ongoing basis
112

For example, the presentation pointed-out municipal staffing policies that,
designed to meet the needs of a corporation with 26 000 employees (the city), were
too large-scale for W&WW’s needs with approximately 2000 full time employees.
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and ‘report back any opportunities arising out of them that Council may wish
to consider’ (Chief Administrative Officer 2002c: 2 & 22).
Of the three remaining options, the Municipal Service Board model received
final recommendation. The three options were evaluated in terms of how
they addressed four key objectives: Accountability and Public Transparency;
Quality Assurance and Environmental Responsibility; Efficient and Effective
Operations; and Capacity for Innovation and Flexibility. Table 4-2 details a
comparison of the results of the assessment. The Municipal Services Board is
essentially a modified form of Ontario’s traditional approach to the Public
Utilities Commission (PUC). Under revisions to the Ontario Municipal Act
(2001), much of the PUC Act was repealed and the municipal service board
model (MSB) was defined in replacement (cf. Chapter 3). The new act took
effect January 1, 2003. The MSB model involves both a distancing from and a
rapprochement to municipal council as compared to the PUC. First, municipal
council appoints the boards of MSBs whereas PUC boards were elected.
Second, water rates and charges are recommended to council by the MSB
and must receive approval by resolution of council, whereas they could be
set directly by PUCs. Overall, however, the new legislation (i.e. the MSB) was
considered more ‘flexible’ for the purposes of operating a water utility. The
name selected for the new MSB was the Toronto Water Board (TWB).
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Table 4-3: Comparison of Governance Options and Objectives for the City of
Toronto Water and Wastewater
o

Table 4-3 has been removed due to copyright restrictions.

o

The information removed is found in Chief Administrative Officer. Re:
Recommended governance structure for water and wastewater
services. Toronto, ON: City of Toronto, 2002c. Available 09/20/2007
at: http://www.toronto.ca/involved/utilitystudy/index.htm.

o

Table 4-3 comprised a compillation of three tables in the above City of
Toronto report. Theses tables are located on pages 23, 25 and 28 of
that report. The tables list the ways in which three potential choices of
business model (status quo, modified status quo, MSB) relate to the
city’s governance objective (accountability and public transparency,
quality assurance and environmental responsibility, efficient and
effective operations, capacity for flexibility and innovation).

An MSB was considered the method that provided the most guarantees of
focused and dedicated attention to W&WW services, and of removing political
obstacles to the rate increases required to finance infrastructure
improvements. At the time of the study, Toronto’s W&WW capital financing
reserve was ‘nearly depleted’ with 50% of the water distribution system and
30% of the sewer network greater than 50-years old, and 8% and 3%
greater than 100-years old (Chief Administrative Officer 2002c). Analysis
undertaken in the fall of 2001 indicated a need for $195 million in capital
investments per year until 2011. The Wet Weather Flow Master Plan
compounded investment requirements, putting total capital spending needs
for water and wastewater between $400 and $470 million per year over the
same period. Responsibility for prior underinvestment in capital was
attributed to council who had ‘chosen to limit both increases in water rates
and levels of new debt’ putting the system, the environment and service
quality at risk (Chief Administrative Officer 2002c).

194

The proposed MSB was intended to check any subsidization of the mill rate
from the water rate. The most cited example of such subsidization was that
the Department of Parks and Recreation did not pay for their water
[Interview #34, #35, #1]. The estimated ‘default’ on their bill was $2 million
annually. While some describe this as a subsidy for the city’s golf courses
[Interview #1], others see it as a legitimate way to keep municipal parks and
recreation services – like swimming pools – accessible to all members of the
community [Interview #42]. Another less controversial example of property
tax subsidization is the Deep Lake Water Cooling Project. This project
involves the partnering of one of the City of Toronto’s corporations with the
private sector to use deep water from Lake Ontario to air condition some city
buildings. The city’s portion of the project was partially funded through the
water reserve. As one councilor explained the issue, although Deep Lake
Water Cooling is only ‘very loosely related to water,’ the ‘case [for funding
from the water rate] can be made legally’ [Interview #36]. Moreover, the
councilor deemed it ‘unlikely’ that the awaited SWSSA regulations for full cost
recovery and dedicated revenue would encumber the City’s ability to draw on
water reserves for such projects [Interview #36].
Another mandate of the proposed MSB was to address issues regarding interdepartmental service provision that frustrated economic transparency and
efficiency for the W&WW division. The common arrangement between
departments of incorporated municipalities in Canada is that departments
and divisions of the corporation are required to purchase non-core functions
– e.g. human resources, finance, purchasing, legal, IT etc – from other
departments of the municipal corporation. This is as opposed to purchasing
them from an external provider or providing them within the department
itself. Likewise, departments of the City, with few exceptions, pay the water
and wastewater division for services provided. The federal government
functions in a similar way. For water and wastewater services, many find the
arrangement unsatisfactory, arguing that the services purchased are neither
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the best value for money nor streamlined to W&WW needs. According to the
City itself,
There is little control that Water and Wastewater management
can exert, for example, over scheduling for services provided by
others, even when they are dependent on these services for the
completion of W&WW work. (Chief Administrative Officer 2002c:
13)
In Toronto, the Water and Wastewater Services division was particularly
concerned about the services it purchased from the Purchasing, Finance and
Human Resources Departments and the services that it provided to Parks
and Recreation. In terms of its purchased services, in 2002 the division paid
$78.4 million (23.2% of its budget) for various internal services. It was
argued that service charges were not ascribed in a business-like way. For
example, Toronto’s CAO noted that the ‘rational for determining the
allocation of $23.1 million for corporate overhead costs has been lost to
history’ (Chief Administrative Officer 2002c: 14). Moreover, W&WW had no
means of holding the departments accountable for the level or quality of
service provided – as they had no ‘exit’ (cf. Hirschman 1970).113 W&WW also
found the services to be tailored to the needs of the corporation in general,
while their own needs were deemed to be rather unique within the
corporation.
Following from these concerns, as part of the governance review process, an
assessment of the services provided and their cost was requested by the
Chief Financial Officer (CFO) in 2002. The findings indicated that while
W&WW was being overcharged for some services, it was being undercharged
– or not charged at all - for others. Overall the division was paying an
accurate amount for the services of which it availed. The problem of the lack
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Exit refers to the cessation of the use of a good or service. Hirschman argued that
economists privilege exit as a means of sending economic signals from consumers to
producers, and that voice and loyalty are also important. These, however, are only
effective when a threat of exit is credible (Hirschman 1970).
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of ‘exit’ was to be resolved through the establishment of Service Level
Agreements (SLAs) under the new MSB. The SLAs were to prescribe the
level, quality and remuneration for the services provided to Toronto W&WW.
Most notably, the MSB would have had the authority to, ‘through its own
business-planning exercises, determine that some of these services could be
improved through the development of its own in-house capacity or purchased
elsewhere.’ Where it found this to be the case, it was given the authority to
terminate the respective SLA with a minimum of one year’s notice given to
the supplying municipal division or department (Chief Administrative Officer
2002b: 9). Compromises with respect to inter-departmental services were
made. Under the proposed by-law for the MSB, for example, the current
relationship with human resources would have remained intact in order to
preserve the position of Toronto W&WW workers in the City’s collective
bargaining processes (Chief Administrative Officer 2002b).
Certain aspects of the MSB arrangements, for example budget approval,
appear to preserve existing relationships between the water provider and
other city departments but actually signal a change. It seems obvious that if
the city is going to continue to approve W&WW budgets under the MSB, that
the new business model offers little change from the departmental
arrangement in terms of W&WW’s goals of protecting revenue streams and
increasing the focus on W&WW concerns (cf. Tindal 2002). The reality in
practice, however, is that moving from a department to an agency, board or
commission (ABC) means moving from a collaborative, negotiating
relationship between the Finance Department and W&WW on budget
approval to one more aptly described as consultative or even ‘inform and
consent’ [Interview #39]. There is oversight, but not engagement:
We have a lot more influence now … right or wrong, then we
could ever have whether it became a board, commission or
agency. Then it becomes their own financial control, their own
bylaws. In general, they speak to their board they get direction
from the board. It doesn’t matter how good our relationships
are from a staffing perspective – ‘Talk to the board’ [is the
response]. As a matter of fact, we do our financial planning with
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the city. The city manager has no direct control over the
boards, agencies, or commissions. … So water would be in that
same position. Right now at their table, we have an influence.
We talk about the rates, right. We talk about the 5-year plan.
That discussion would be a much more formal discussion if the
structure changed. They would say to us ‘how much are you
willing to give us and we’ll tell you what the rates are going to
be.’ Simple as that, ‘thank you very much.’ That’s exactly what
happens. [Interview #39]
Despite the political and management momentum toward establishing an
MSB for water service delivery in Toronto, on November 19, 2002 the
councilors at the Joint Policy & Finance and Works Committee meeting
resolved to reject the CAO’s recommendation for the establishment of the
MSB. Instead, a compromise solution of creating a special committee of
council for water and wastewater was adopted. Although initially adopted,
the special committee was later rescinded (the reasons and pressures behind
these decisions are the subject of Chapter 5).
At the joint Committee meeting in November of 2002, it was also
recommended that the W&WW division would become a ‘business unit’ while
still remaining within the department of WES. The ‘business unit’ was
described in the proposal as being ‘allowed to operate with a greater degree
of delegated financial and operational authority, have negotiated service level
agreements for all centrally provided services, and operate under
administrative policies and procedures tailored to service the needs of the
Division’ (Policy and Finance Committee and Works Committee 2002). These
plus additional recommendations were outlined in the CAO’s report of May
2003, which received approval from council in its meeting of April 14-16,
2003.
The plan to establish a ‘business unit’ within the WES Department for water
and wastewater did go forward. However, many of the associated changes
did not. The special committee of council for water and wastewater was later
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rejected.114 The composition of this special committee reflected an effort to
retain some of the technical expertise driven management that the W&WW
division sought. It was to be comprised of seven (7) councilors reporting
directly to council and dedicated to matters related to water and wastewater.
The councilors were to be drawn from those ‘appointed to the Board of
Health, the Toronto and Region Conservation Authority, the Economic
Development and Parks Committee, the Planning and Transportation
Committee, the Works Committee and the Water Advocate’ (Policy and
Finance Committee and Works Committee 2002). The special Committee was
to have two advisory committees reporting to it: a technical committee
focusing on operational needs and a citizen advisory committee composed of
representatives from a variety of stakeholder groups.115
Additional recommendations included that the ‘business unit’ ‘have greater
control over its resources, including revenue streams; and be subject to
enhanced, results-oriented performance measurement and stringent
reporting requirements’ (Chief Administrative Officer 2003b: 2). One of the
most important concessions achieved in the compromise solution of business
unit – ‘improved status quo’ – over the MSB, was the requirement for SLAs
to be signed between the new business unit for W&WW and ‘services
providers for all centrally provided services’ (Chief Administrative Officer
2003b: 2). These, however, would prove elusive as well (cf. Chapter 5).
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The Committee was initially approved by council at its meeting of November 2628, 2002. It lasted less than six-months. The CAO, following her examination of the
recommendations of the Policy & Finance and Works Committee came to recommend
the rejection of the special Committee of Council for Water and Wastewater. The
Policy & Finance and Works Committee adopted this recommendation on May 8,
2003. These issues are discussed in Chapter 5.
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These included: ‘citizens, labour unions, environmental groups, sewer and
watermain construction organizations, representatives of the business and financial
communities, health advocates and resident associations’ (Policy and Finance
Committee and Works Committee 2002).
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Importantly, the business unit is not the conclusion of the restructuring
process. As a prominent official described the business unit:
It is sort of like the baby step towards growing to a full standalone entity … it is being used as a model for other divisions in
this city, so that they can watch what happens with us.
[Interview #34]
Moreover, it is the municipal corporation rather than the MSB that is seen as
the ultimate solution to the issues faced by W&WW. This is also evident from
CAO reports at the time of restructuring that directed the CAO to continually
monitor the option of the stand-alone corporation in terms of provincial
legislation and, in that way, keep it on the table. This is notable for two
reasons. First, even the ‘compromise’ position of ‘business unit’ was not
realizable in its full form. This suggests that the step-wise process to the
MSB and, all the more so, to a corporation will be a lengthy one. Second,
despite the will and indeed belief in the corporate stand-alone model, it is
recognized as a political decision – either for the municipality or the province
to make.
That [going to a corporate model] is totally up to the politicians
of the day. Would we broach them at this point in time and ask
them to go out again? No. We'll, work with the one we're
working with. And, you know, they may make the decision.
They may turn around and say, “You know, we do feel it's
better if you're an entity on your own.” Also if the provincial
government sets up the regs accordingly to support bill 175
that may dictate that it would be better for us to be a standalone. And that's what we're waiting to see. [Interview #34]

4.4 FURTHER CONSIDERATIONS
4.4.1 A SELF-JUSTIFYING AND MULTI-SCALAR STRATEGY
The above restructuring processes speak to the literature on neoliberalization
and municipal water governance in a number of ways. This section addresses
two issues. First, I show that ASD acts as both a logic of and a response to
neoliberalization. Second, I discuss the ways in which the province also
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pursues the rationalization of municipal water governance, making it a multiscalar strategy.116
THE SELF-ENACTING PROCESS
First, ASD presents a particular case of the theoretical contention that
neoliberalization creates the conditions for its propagation. Neoliberalization
at the provincial scale produces budgetary stress at the municipal scale. To
resolve the associated challenges, further neoliberalization through ASD is
advanced as the appropriate method for maintaining or even improving
performance under constrained fiscal conditions. ASD acts as a functional
tool of neoliberalization in the municipal water supply sector. ASD provides
the cure to meeting service needs under economic strain and furthers the
logic of neoliberalization by acting as the mechanism for service
rationalization and depoliticization. In Ontario, NPM has been propagated in
much the same way. It is presented as comprising methods of business like
management enabling the provision of quality services under conditions of
fiscal restraint brought about by neoliberalization in the 1980s and 1990s.
ASD is one aspect of moving NPM methods into municipal water supply
governance. Another example of how neoliberalization is self-actualizing in
Ontario’s water governance relates to revenue generation. The reduction and
inconsistency in funding to municipalities from the provincial scale stimulated
an increased need for utilities to generate revenue as well as to protect that
revenue from spending on other municipal functions. Animated by these
fiscal pressures are calls for full-cost recovery through metering and pricing,
an end to subsidized water provision, and the increased adoption of
governance models that create distance between the utility and local council.
One survey respondent clearly reflected the mood and logic of this:
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The means of rationalization deployed at the municipal scale – most notably
programs for adopting ASD business models – were addressed throughout the
chapter.

201

Sustainable utility systems cannot be built on transfers/grants
from senior levels of government that are not consistent.
Municipalities should move to full cost accounting and cost
recovery. [Survey Respondent ID#494314]
This self-actualizing feature of neoliberalization is demonstrated in other
ways as well. The same cost concerns described above have reduced the will
of utilities to cooperate in the financial support of municipal corporate
services (e.g. printing, HR, purchasing). The solutions advanced are
outsourcing, tailored in-house services, or SLAs in the case of Toronto. Each
constitutes a neoliberalization of the relationship between utility and
municipality that absolves the utility from engaging in economies of scope
that are of benefit to other municipal departments and to the municipality as
a whole. The view that services purchased from the municipality are poorly
suited to the needs of a water utility is common. The uneasy fit is
exacerbated by post-Walkerton legislation, whereby water utilities must do
more and do it more rapidly in terms of training, certification, testing, and
maintaining inventory. The position is compounded by the view that the
guaranteed monopoly position of departments providing corporate services
(HR, finance etc.) encourages neither the most cost-effective nor the best
quality service.
It is through collective use of corporate services, however, that the services
become more cost-effective to provide for the municipality as a whole. There
is a collective mentality to government that is missed when each department
seeks the lowest possible costs for itself. One respondent gave the example
of printing services. The City of Toronto must operate printing services to
meet the rapid turn-around time required by city clerks. The nature of the
demand for printing is such that the service must be on stand-by and, as
such, experience periods of excess capacity. Other departments could most
probably acquire printing services more cheaply by contracting them out. The
result would be that the City’s excess capacity would sit idle. The costs for

202

the City as a whole would be greater, while some departments would save
money.
The rest of the city staff must use that service in order to make
it cost effective. These are sunk costs. We’ve already paid for
the equipment. We’ve paid for the staff to sit there whether
they do work or not. So if everybody else just contracts it out,
even though it would be cheaper or they can get it more timely
somewhere else, we’re wasting money by having our capital
tied up and staff sitting there doing little. It’s our obligation to
use the services that are there, that have extra capacity so that
on the whole costs are cheaper. So water is so narrowly
focused, they don’t see that concept. … What they are not
seeing is that it’s going to cost the whole corporation that much
more when they don’t use the services that are there and there
is capacity to provide … It does not benefit the entire city by
having everybody go off and purchase their own services.
[Interview #42]
RATIONALIZATION AND DEPOLITICIZATION – MULTI-SCALAR
In this section, various means and forms of rationalizing the governance of
municipal water services carried out at the provincial scale are discussed.
Briefly commenting on municipal downloading, I look at ‘legislation by
regulation’ in terms of SSWSA and the establishment of the MSB in place of
the PUC in the Municipal Act. Ontario is not unique in its drive to divorce or
shield water services from municipal politics. The AWWA lists the
‘politicization of water’ as among the ten primary trends faced by water
utilities. According to the association’s journal, addressing the issue requires
that ‘Governance models … be structured and designed to overcome political
problems’, which involves ‘Clear separation of management and board
responsibilities coupled with strong ethics programs [to] help minimize
politicization of capital program expenditures’ (Means, Ospina and Patrick
2005: 65).
In terms of water services in Ontario, an important impact of the ideology
that politicians should ‘steer’ and not ‘row’ is the uploading of ‘steering’ to
the provincial scale and the downloading of rowing to utility management. In
this arrangement, local municipal politicians are often left out of the decision-
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making process. Simultaneously, municipal staff and governments are
subject to the pressures of operating services in keeping with business
principles.
SWSSA (2002) is considered to be among the most significant factors in the
restructuring municipal water supply in Ontario.117 Yet, it lacks regulations
and the requirements for municipal water providers cannot be clearly
ascertained without them. This reason is that the province has legislated
principles under the act and ‘experts’ will design the regulations to
accompany it and give it specificity. This is termed ‘legislation by regulation.’
According to one provincial official, the practice is not unique to water
legislation, and has been an increasing in most types of legislation over the
last decade [Interview #51]. As such, the substance of the legislation that
will impact municipalities directly will not be subject to political debate in the
provincial legislature. Consequently, municipal politicians and staff will have
little influence over how the legislation will play out in practice compared to
what they might in an open political debate.
The province is also seen to be removing municipal autonomy and flexibility
through increased legislation and regulations. In this way, the province is
contributing to rationalization at the municipal scale by reducing local
decision-making autonomy. Survey respondents expressed the opinion that
the province was removing too much autonomy from municipal decisionmaking through excessive legislation and regulation:
Provincial government continues to look to control rather than
empowerment methodologies, while shifting costs and
regulations downward to municipalities. This greatly increases
overall cost/workload locally. [Survey Respondent ID#380541]
The provincial level makes all the rules and regulations and the
municipal level has to carry them out. Just doesn't make sense.
[Survey Respondent ID#360098]

117

cf. Section 4.2.1.
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A similar sentiment led another respondent to call for:
Simplification of regulatory requirements - Ontario is very
detailed in its approach, limiting the application of innovative
approaches to water supply. [Survey Respondent ID#360742]
Changes to the legislation for PUCs under the Municipal Act also provide an
example of provincial scale engagement in the depoliticization of municipal
water governance. In 2001, the province amended the act to establish MSBs
in place of PUCs for municipal service provision, including water services. The
substitution has several features. First, an MSB has greater economic and
budgetary independence from the municipality than a PUC. This is the case
even though prices have to be approved by council under the former but not
the latter model. Second, the board is no longer elected; it is appointed by
the municipality. Third, the focus is on appointing board members with
expertise in technical fields as opposed to politicians.118 Similarly, the
Watertight Report recommends that both the boards of municipal water
providers and the proposed Ontario Water Board have a minority of political
representation (Water Strategy Expert Panel 2005).
4.4.2 THE ROLE OF POLITICS IN SERVICE DELIVERY
It has been shown in this chapter that one of the key aspects of
neoliberalization with respect to water governance in Ontario is
depoliticization. Moreover actors at both the municipal and provincial scales
are engaged in this process. At the municipal scale depoliticization is pursued
through the propagation of ASD business models for water supply. At the
provincial scale it is promoted through legislative change and policy
development. These findings raise two important questions with respect to
municipal governance. First, is depoliticization at the municipal scale feasible
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In Toronto, for example, under the proposed MSB scenario, community board
members that represented knowledge in a series of relevant technical fields were
sought. This prompted one critic to ask if they shouldn’t have this expertise within
the utility already (Tindal 2002). In Kingston, the board is comprised mostly of utility
management plus some community representation.
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and what are the consequences? Second, is depoliticization warranted, i.e.
what functions in municipal water supply require or are improved with action
by elected officials? Below, I address each of these questions in turn. The
issues raised by the first, however, spill over into the second. Finally,
addressing sustainable infrastructure management involves several
important roles for municipal government. These issues are raised again in
Chapter 7.
THE FEASIBILITY OF DEPOLITICIZATION
The depoliticization of water governance is based on the idea that there are
specific functions for politicians, staff, and technical experts within service
delivery. Depoliticizing the services involves rendering decision-making on
technical issues to technical experts and policy issues to politicians;
politicians steer and managers row. Five issues arise. First, the concepts,
designed for the private sector, have limitations when transferred to the
public sector. Municipalities differ from businesses in important ways.
Second, in the case of privatization, the services that are best for
municipalities to distance from their management portfolio are not
necessarily the most lucrative services for the private sector to adopt. Third,
the outcome of relegating municipal officials to ‘steering’ can be that they are
excluded from governance all together. The fourth issue provides some
explanation for this. This is that that the distinction and division of roles
between the political and the technical is neither facile nor straightforward.
The roles are overlapping and mixed. Fifth, and finally, even if municipal
politicians were to be confined to a steering role, politics would remain
embedded in technical decision-making. This is because, as discussed in
Chapter 2 and demonstrated in Chapter 6 (through the theories of STS), the
technical and the scientific are inherently political.
For those who seek the depoliticization of service provision, the roles for
municipal government are popularly designated as ‘steering’ and ‘enabling’
(cf. Osborne and Gaebler 1992). According to Entwistle, these concepts are
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derived from private sector management principles of core and peripheral
functions rather than any ‘robust methodology for distinguishing between
[the] core and peripheral functions’ of municipal governments (Entwistle
2005: 203). Moreover, they lack applicability because the ‘core’ functions of
a private enterprise are those functions or competencies that make the
business competitive, whereas cities are rarely put out of business (Entwistle
2005: 202). This suggests that one impediment to the neutralization of the
political and its disengagement from the technical under neoliberalization
may be the inability to actually specify the roles of the political and technical
once disengaged. The vagueness of the concepts of steering and enabling
may well betray the difficulty of defining roles for governments even for
those who advocate separation.
Despite the ubiquity of NPM and neoliberal philosophies of public sector
governance,119 the empirical reality has demonstrably been that the roles of
‘public managers’ go beyond market steering. Importantly, rather than
segregating public officials into separate silos, they ‘balance technical and
political concerns to secure public value’ (Hefetz and Warner 2004: 187).
Local governments have different roles depending on the service in question
and their particular local conditions. These roles can include acting as a
service provider, a regulator, a policy maker and/or a market player. Even
within their market roles, moreover, local governments reserve the potential
to function as actors and innovators (Warner and Hebdon 2001).
Moreover, municipalities are quite different from the businesses on which the
new rationalized management is based. One municipal official, although
believing in the business-like mandate, conceded from experience that
municipal governments and businesses are rather different entities:
I’m a fairly conservative person at heart. But since working for
the city, I’ve developed a much better understanding of why
government is very different from business, very different
119

Peck (2004) cites Anderson (2000) on the ubiquity of these policies.
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[serious]. Business has a very narrow purpose. It doesn’t have
to do anything beyond sell its product. … And the city
government in general has a far different responsibility. It is the
popular thing in these days: make government operate like
business. Well, that’s impossible. It’s impossible. Because if we
did, only the people that could afford to buy our product would
be served. So what kind of community is this? This doesn’t
make a lot of sense. So, we need to operate differently.
[Interview #42]
Municipalities not only have different mandates than businesses; they also
have different perspectives on what services are best delivered in house and
which are good candidates for arms length governance. A self-funded
potential revenue generating service like water is well suited to ASD from a
‘business’ perspective. For municipalities, self-funding services are less
attractive for arms length service delivery. In the City of Toronto’s literature
on governance reviews, for example, it is when a service is neither selfsupporting nor of intrinsic value to the city that it should be distanced from
municipal governance (cf. Autton 2006). In Ontario, it is much more common
to see ASD models for public transit and libraries than for water services.
The Toronto and Kingston cases reflect findings made elsewhere that the
distancing of elected officials from operational decisions through arms length
governance can lead to the loss of their input rather than steering. In both
Toronto and Kingston, municipal politicians and staff expressed their lack of
ability exact political or policy influence over stand-alone entities. In
Kingston, the example given was environmental policy and in Toronto it was
budgetary. In Denmark, Hansen finds the project of relegating elected
officials to the ‘political’ to have floundered, being both unaccomplished and
inefficient.120 ‘Goal-steering’ is revealed as ill suited to the realities of
democratic municipal governance; the autonomy given to arms length
entities makes it unfeasible for local governments to ‘steer’ because they lack
access to necessary information (Hansen 2001: 118-119).
120

See Chapter 2 for greater detail.
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DEFINING A ROLE FOR POLITICS
In general, planning for development is what those who seek depoliticization
specify as the appropriate role for municipal governments vis-à-vis water
supply. In this formulation, municipal governments are excluded from any
formal function in water supply but guide the development of infrastructure
through their control over the municipal planning agenda. Municipal
governments are said to lead the way. They lay the plans and the water
utilities follow the mandate, enabling the development program by providing
the necessary infrastructure. As one official stated:
The municipality decides strategically what it wants to deal
with, where it wants to go – not just in development but just
overall – and we follow and I think that’s the way it should be.
[Interview #18]
Interestingly, however, there are many instances where planning and
infrastructure development could benefit from negotiation and deliberation
rather than separation.121 Two issues arise. First, infrastructure
refurbishment might be organized around where the municipality would like
to fix a road rather than the most pressing needs utility wise. Second,
projected developments and subdivisions do not always get populated. This
leaves the utility supporting surplus infrastructure in absence of the
necessary user base.122 In Kingston, for example, one respondent - while
supporting the municipality plan and utility follow arrangement – expressed
preference for infill development and nervousness toward green-field sites.
Recalling experiences of the 1980s, the respondent stated:
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Another difficulty with this division of responsibilities is that in Ontario, the
Ontario Municipal Board (OMB) can exert significant control over municipal
development plans (Chipman 2002). Local politicians are not autonomous with
respect to planning and so may not always be effectively ‘steering’ municipal water
supply from that vantage point.
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This is reminiscent of problems described by Moss with respect to Berlin (Moss
2003).
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You would install services to an area and then things just died …
you really had one customer hook up and then ten years before
somebody else came along [Interview #18].
In this and other ways, the utility can find municipal planning decisions to be
poor vis-à-vis their feasibility, cost and efficiency for the water utility.
In Toronto, the planning and infrastructure development roles have
overlapped more overtly. Toronto Water has an interest in York Region’s
planning as one of its water purveyors. The mayor of Toronto has indicated
that, prior to another water agreement with York Region, the region will have
to shift to a planning approach that increases urban density [Interview #34].
The Toronto and Kingston cases also indicate particular goals for water
supply that require the involvement of municipal councilors. In Toronto,
although utility managers have a particular arms length vision of the
appropriate business model for water supply, they indicated that governance
remains a municipal decision and that they will follow decisions taken by
council. In Kingston, we see that – although frustrated – municipal council
acts as a vehicle to propose and encourage the pursuit of goals such as
environmental sustainability within the water utility and pursues programs to
ensure socially equitable water access on its own. Echoing the need for such
mandates, one respondent passionately argued for the role of municipal
council:
Because the objective of the service is not a technical one, it’s a
social one. Things like clean safe water delivery and getting rid
of sewage are in the public sector, not by accident, but because
these are necessary bases for public health ... so that’s the
objective. It is just basic social and physical infrastructure for
the urban area and for the citizens, residents of the area. So I
don’t know that technical knowledge is the most important
thing. I think public accountability is the most important thing
that they bring, that they have the accountability for meeting
those social objectives, not for making technical decisions.
[Interview #16]
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The analysis of sustainable infrastructure management in Part III reveals
several important roles for elected officials in the governance of municipal
water supply. These are discussed in Chapter 7. The roles for political actors
are summarized in the conclusion of the thesis (Chapter 8).

4.5 CONCLUSION
This chapter served to provide evidence for several key arguments advanced
in the conceptual chapter and provides the necessary background for
discussions in Chapter 5. The chapter details the cases of three efforts to
restructure business model for water supply at the municipal scale. It shows
that central to these restructuring efforts was the objective of rationalizing
and depoliticizing service delivery by consigning the roles held by municipal
councilors to appointed experts in technical fields. The chapter also draws on
provincial legislative and policy activity as evidence of rationalization as a
strategy for municipal water supply governance under neoliberalization. This
finding lends support to other arguments made in Chapter 2. These include
that ASD business models constitute a key means of rationalization and that
rationalization is not a straightforward process and must therefore adopt a
more nuanced approach than acknowledged in the literature.
ASD business models are central tools with which to pursue rationalization
and depoliticization. The push for ASD from the part of the province and
water utilities (especially in larger centers) marks a shift toward
rationalization in that among its predominant drivers and outcomes is the
diminution of municipal political involvement in the provision of water
services. In the formulation of the typical ASD models pursued (ABCs,
corporations etc), board composition is shifted from council to experts in
fields such as engineering, economics and law, and the utility management is
distanced from other departments of the municipal corporation. Finally,
under neoliberalization, decision-making is underpinned by the requirement
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to operate more like a business both within the arms length structure and
within municipal government as a whole.
This phenomenon relates to the presentation of recent political-economic
restructuring in interesting ways. Those who advocate neoliberal
restructuring often argue that reducing government involvement or ‘red-tape’
will result in a more flexible policy environment for business and the public
sector alike. This is intended to facilitate locally appropriate policy
development. The evidence, however, substantiates a more nuanced
relationship between neoliberalization and flexibility. First, the budgetary
stress stemming from provincial neoliberalization (cf. Chapter 3) creates the
conditions for which rationalization and depoliticization come to be seen as
needed solutions. Second, rationalization and depoliticization are actually
tools for rendering governance more uniform, predictable and technocratic
rather than the opposite. Under these conditions the flexibility of municipal
governments is complex. While municipal government policy flexibility
becomes constrained by budgetary limitations, they are also divested of
certain functions making their roles more diffuse and poorly defined.
Governance, on the other hand, is made less flexible. Through the extraction
of overt politics and assertion of the leadership of expertise, new actors in
governance actually propagate a more technocratic and rationalized mode of
governance.
The catch is that rationalization and depoliticization have achieved only
limited results in Toronto and now Hamilton (although they have been
implanted to a greater degree in Kingston). This, however, is not seen as a
permanent situation. ASD emerges, in these cases, as a project with longterm goals for restructuring that may not be manageable in a single
restructuring process. ASD aspirations may be pursued through a series of
policies at multiple scales of government and, in a step-wise fashion that
includes reversals and long periods of delay. During such periods, municipal
water services are provided under governance structures that do not reflect
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the ultimate goal of the utility and/or the municipal or provincial scale of
government. As such, the governance option pursued can represent a
compromise between utility aspirations and the politically possible. This
compromise is seen as temporary, until a more amenable the political
situation for ASD arises. This finding also supports the argument that another
phase of neoliberalization is evolving in Ontario, one that is patient, proceeds
in steps, and takes reversals where necessary.
This chapter addressed the strategies and outcomes of neoliberalization with
respect to business models for municipal water supply. Finding that
rationalization has been complicated to achieve, and has realized only limited
results, Chapter 5 extends the discussions to ask why this is so. Several
factors are discussed. These include contestation from environmental and
labour alliances, complex relationships to neoliberalization within municipal
governments, and inter-scalar contestation on neoliberalization.
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5

COMPLICATING RATIONALIZATION:
GOVERNMENTS, ALLIANCES, AND THE
LIMITATIONS OF NEOLIBERALIZATION

5.1 INTRODUCTION
In both Toronto and Hamilton, a municipal department business model was
the outcome of the restructuring debates. In Toronto, the status quo was
maintained and in Hamilton it was readopted. The province has also engaged
in strategies to rationalize municipal water supply governance through the
promotion of arms length business models. The degree of business model
restructuring in Ontario (Chapter 1) shows that provincial action has had an
impact, but that this impact has also been limited in many ways. These
experiences are indicative of difficulties in achieving the rationalization
sought with respect to business models in water supply. This chapter
examines the complications that emerged with respect to the neoliberal
restructuring of business models for water supply in the two cities of
Hamilton and Toronto and at the provincial scale in Ontario. The data
employed include the documents generated by groups contesting business
model restructuring,123 minutes of public and council meetings, city and
provincial reports, media articles, public submissions, and interviews.
The evidence provided substantiates the following arguments with respect to
the challenge of business model rationalization in Ontario. First, it is not only
public interest groups that contest rationalization; rationalization is also
contested within municipal governments, and between scales of government.
As such, the apparent push for rationalization from governments is neither
coherent nor well consolidated. Second, the general public is more swayed by
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Across Canada environmental and labour groups have worked together with
churches and other activists groups in coalitions of ‘Water Watchers’ to contest
private sector involvement in the operation of municipal water and wastewater
services. Water Watchers have launched campaigns in Halifax, NS, Moncton, NB,
Toronto and Hamilton, ON, and Vancouver, BC.
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the arguments of public interest groups than those of governments, when it
comes municipal water restructuring. This leads to a third point. This is that,
in important ways, neoliberalization does not monopolize the ‘common sense’
with respect to business models for water supply. Finally, the relationships of
various actors with neoliberalization are complex; this impedes restructuring.
More specifically, the complexities engender the divisions witnessed among
the branches of municipal government as well as between the municipal and
provincial scales of government, and are such that all alternatives (versions
of ASD and the status quo) are unsatisfactory for environmental advocates.
This chapter is presented in two sections. In the first section, I examine the
difficulties that arise for governments with respect to neoliberalization. I
begin with a discussion of the different interests within municipal
government. Interview data demonstrate that the different branches of
municipal government are affected differently by neoliberalization. I draw on
the experiences in Hamilton and Toronto to demonstrate that the divergent
interests within municipal government were important in the decisions not to
adopt or continue with ASD models in those to cities. I then shift focus to the
relationships between scales of government. Evidence is presented that
municipal actors who pursue arms length business models also contest their
imposition from the province.
In the second section, I focus on the work of red-green alliances (Water
Watchers) in contesting the adoption of ASD business models in Hamilton
and Toronto (focusing primarily on Toronto).124 After providing a short
background on the alliances, I show the importance of the alliance in the
restructuring process in Toronto. The public adopts their presentation of
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In terms of the analysis of the effect of interactions between the different
branches of municipal government, both cases are treated equally. In the case of the
Water Watch campaigns, there is significantly more data available from the Toronto
campaign. Being a larger and more active coalition, Toronto Water Watch produced
many letters, reports, and a public survey. For this reason, the analysis in Section
5.3 focuses primarily on the Toronto campaign.
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water issues to the extent that the alliance can be described as monopolizing
the public trust. The degree to which it is believed over the municipality
(even though much of its information is not correct) also demonstrates
weaknesses in the neoliberal ‘common sense’ with respect to business
models for water supply; privatization is particularly notable in this regard.
The second and final subsection addresses the difficulty alliances face in
advancing alternatives for business models that are neither neoliberal nor
state-led. This dilemma is illustrated through the fact that, despite
expressing a strong mistrust of and dissatisfaction with municipal
government, the alliance advocates the status quo municipal-led business
model as simply a better alternative to ASD. I attribute this to the difficulties
of advancing environmental policy under either model.

5.2 COMPLICATING RESTRUCTURING: COMPLEXITY OF GOVERNMENT
5.2.1 BRANCHES OF MUNICIPAL GOVERNMENT: CONFLICTING EXPERIENCES WITH
NEOLIBERALIZATION
Within the debate on business model restructuring for water supply, there
are at least three sets of differing interests and pressures that fall under the
umbrella of municipal government: water supply management, city corporate
management, and council. In this section, I look at the interests of each of
these in turn and finish with a discussion of how recognizing the overlapping
and competing challenges faced by different branches of municipal
government could lead to more productive discussions on governance and
business models for water supply. In general, the tendency is for utility
management to support ASD (with the exceptions of P3s and privatization),
and for corporate staff to have reservations with respect to arms length
models generally. For municipal council, incentives that are in opposition to
one other are more common. As such, wider group inclinations are less
obvious.
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For water supply management staff, the pressure is to meet the cost of water
provision within the income generated through water sales. This means
controlling the costs of water provision in a variety of ways. These include
reducing the costs of providing the services that fall within their mandate,
and being vigilant about what is defined as a water cost (and therefore
funded through water rates). Accepted costs of water supply include such
items and activities as infrastructure expansion and refurbishment, water
treatment and distribution, water quality testing, equipment, personnel,
certification and training, administrative costs, and, in Ontario, generally a
contribution to the budget of the local conservation authority.
These costs are increasing from both earlier neglect and shifts in the
perception of how the accounting for them should be done. The trend
throughout most of the post-war period, whereby municipal water
infrastructure was insufficiently maintained, held true for many of the older
Ontario municipalities whose infrastructure is now in need of significant
repair (or extension to meet population growth). New mandates for full cost
recovery and full cost accounting mean that utilities must plan in longer
cycles and become more exact and forward-looking in their budgeting
procedures. There is added stress to municipal water supply accounting,
although respondents from across political positions agree that this is a
positive step in ensuring long-term infrastructure maintenance and quality.
This situation supports arms length entities that retain public management
and discourages those involving private sector contracting or privatization.
Utility staff want to maintain control of the utility and of its management.125
In terms of private sector contracting or asset sale, utility staff and
councilors in Toronto agreed that there was private sector pressure to
contract-out operations. Respondents noted that there were ‘always’
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This does not refer to smaller municipalities where the necessary skill-sets may
be lacking in house.
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representatives of major private water providers around City Hall seeking
forum for their cause [Interview #34, 36]. For water staff, the MSB was
designed to protect the W&WW division from a private sector operations
contract by making the utility more competitive with private operators in
business (NPM) terms. Utility staff saw themselves as on the side of
protecting the utility from an operations contract. In their view, should they
fail to become more cost efficient, the private sector could approach council
with a cheaper proposal. Utility staff and councilors supportive of the MSB
also cited the fact that statistically city departments for water services were
more likely to be contracted out than arms length agencies or municipal
corporations [Interview #34, 36].
Municipal corporate staff and members of municipal council are challenged by
neoliberalization differently from water sector staff. These officials are
charged with managing the corporation as a whole along with all of the
services that it provides. As discussed in Chapters 3, they are faced with
managing significant responsibilities under fiscal restraint due to rescaling
from the province. This creates two incentives for retaining water supply as a
department of the city. First, to decrease pressure on the property tax, the
impetus is to expand the definition of what is considered to be a waterrelated service and thus what can be funded through water rates (cf. Chapter
4). This results in a motivation to keep close budgetary oversight of
municipal water services as opposed to the adoption of arms length models.
A second disincentive for arms length restructuring is the increased
importance of ensuring that the water division continues to purchase
corporate services. As discussed in Chapter 4, corporate services must be
provided by the city irrespective of how many departments avail of them.
Requiring departments to purchase these services creates economies of
scope, which makes the services cheaper for the municipality as a whole. On
the other hand, it is possible for the municipal corporation to use these
charges as a fund raising mechanism:
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This is an issue because municipalities maybe charge more than
they should [for corporate services] … municipalities can
download costs to the water authorities the way things are
organized now. [Interview #9]
Under ASD, utilities are more likely to acquire their own services providers,
as Toronto W&WW proposed to do and Utilities Kingston has done.
For municipal corporate staff the incentive created by the prominence of
water services in public policy reinforces the predilection to keep water
services in house. As one staff respondent stated:
It [the purpose of municipal government] is to protect the
public, provide services at reasonable cost and low-risk to the
public. So, if you think of all of the services that the city
provides, which are the ones that you would say pose the
biggest threat to the community if not done properly. And
water’s probably it. That is the most essential service that we
provide. Well, if we don’t do that directly, what the hell are we
here for? You know, if we don’t do that, what is it you think we
do? So we should have theatres instead? It’s hard to imagine or
to think of another program that is so clearly the responsibility
for government. [Interview #42]
Supporting this argument, in the case of Hamilton, respondents attributed
the fact that services were brought back in house in 2004 to a desire on the
part of city staff to have them back in their portfolio.
City staff was driving the process and they had a lot of political
support [from council] for doing what they wanted to do, which
was to bring the operation back into the city department.
[Interview #24]
In fact, city staff was also against contracting out in Hamilton in 1994
[Interview #24]. In 1994, however, both city staff and the public were
excluded from the decision to contract out.
The primary reason for bringing services back in-house in Hamilton in 2004
was that the RFP process did not yield any satisfactory proposals [Interview
#23]. Several respondents, however, indicated that the RFP was made
purposefully onerous with the intention of bringing the operations back in
house for several reasons, including: (1) strong public sentiment against the
first contract; (2) because staff wanted the security of being responsible for a
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major mandate of the City [Interviews #24, 25, 50]; and (3) because the
division of liability in the first contract had proven a disadvantage to the city
and met with significant criticism [Interview #10]. The degree to which
public sentiment and staff preference for renewed control had an influence
over the process cannot be determined concretely. However, two major
differences between the 1994 and 2004 processes were public and municipal
staff involvement.
In the Toronto case, Toronto Water Watch (TWW, the red-green alliance) was
not alone in inducing the maintenance of the status quo. There, despite the
fact that the CAO’s office produced the reports recommending the MSB,
certain facts demonstrate that corporate staff and perhaps even council were
not necessarily committed to the MSB. This is evidenced in both the CAO’s
report following a public meeting in November 2002, but most particularly in
the City’s choice of Water Advocate. The selection of Councilor Irene Jones as
the City’s first Water Advocate in February 2002, well before Water Watch
protests began, is indicative of an early uneasiness with the proposed
restructuring. Councilor Jones had been active in many left leaning initiatives
and had been an early critic of then Mayor Mel Lastman’s government. In her
role as Water Advocate, she would find little substance to the City’s MSB
proposal and much in common with advocacy groups who were against the
plan (cf. Jones 2002). In fact, she would propose the same modified status
quo solution that was advocated by TWW.
The modified status quo, although approved by council and accepted by
TWW, did not materialize. The reasons for this also reflect some of the
tensions within municipal government described in the section above. The
‘improved status quo,’ adopted in November 2002, included three changes
(cf. Chief Administrative Officer 2003b). First, W&WW would be classified as
a business unit (rather than a division) under the Department of Works and
Emergency Services. Second, a special committee of council dedicated to
water and wastewater would oversee the new water unit. Third, service level
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agreements (SLA) with other city departments would be required. These
were a concession to W&WW management who wanted more formal
relationships with the municipal departments from which they purchased
services.
Neither the special committee nor the SLAs would be realized. As a result,
the modifications to status quo were limited to new powers given to the
division within the Department of Works and Emergency Services (for a
description see Chief Administrative Officer 2003b). With respect to the
special committee of council, the Auditor General published a review of
governance in May 2003 in which she recommended that the special
committee of council not be established (Chief Administrative Officer 2002e).
The Auditor General argued that increasing the procurement abilities of any
committee126 would require an amendment to the municipal code, which
would be both a ‘major departure from established practice’ and ‘set a
precedent for other standing committees.’ The special committee of council
for W&WW, already approved, was abrogated.
The SLAs reflect an NPM ethic and would have enabled the W&WW division to
become more arms length from the municipal corporation, if not from
municipal council. SLAs were directed at engendering guaranteed services
levels for W&WW. They would do this by creating a contractual commitment
between W&WW and departments providing corporate services, and by
giving W&WW the option of contracting out with 2-years notice if service
levels were not met (cf. Chapter 4). W&WW management considered the
SLAs to very important for addressing some the inter-departmental issues
that they had identified [Interview #35].
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Facilitating procurement for the W&WW Business Unit was one of the primary
purposes of the new committee.
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Notwithstanding their significance to W&WW management, city corporate
staff did not enforce the signing of the SLAs [Interview #35]. The result was
that the W&WW division only realized the signing of SLAs with two internal
service providers. This is made all the more insignificant by the fact that ‘we
already had a good working relationship with those [two] anyway because
they were still part of Public Works’ [Interview #35]. On why the SLAs were
not developed, it was explained that although supported by council and the
CAO, the departments needed to be forced to ‘come to the table’ because
they feared the potential of contracting out that is inherent in SLAs:
She [the CAO] had pushback from the other department heads.
They did not want to do it and she [the CAO] did not tell them
they had to. So they procrastinated and consequently nothing
ever happened. [Interview #35]
For council, the incentives are somewhat more mixed. Council is faced with
budgetary stress and neoliberal as well as political pressure to keep the costs
to taxpayers down. In this way, pressured by neoliberalization in terms of
service delivery budget constraints, they also have strong incentives to avoid
raising water rates and the property tax. Their shorter political cycles also
mean that the security of the prestige of being responsible for water
competes with an incentive for the political security that might be achieved
by distancing themselves from a service that can involve difficult political
decisions. As such, councilors may express a wider range of sensibilities to
water supply restructuring than may be seen from water supply or city
corporate staff.
In sum, as shown in Chapter 4, neoliberalization creates the perceived need
on the part of utility staff to distance water services from municipal council
and corporate staff. It generates a situation whereby those operating water
services must do so according to the exigencies of business principles, and
municipal governments and corporate staff are hindered in their financial
capacity to provide all the services required of them. While the coffers of
water supply must be even more protected, they are more compelling from

222

the perspectives of staff and council. As such, it is not ideology, but rather
conflicting mandates under budgetary stress that induce the drive for arms
length restructuring on the part of utility management. Understanding
municipal government as unitary obfuscates the real substance of the
restructuring debate. Rather than a debate about ideology, it is about how –
under the challenges of neoliberalization – to define what activities fall under
the umbrella of water supply, what activities should be funded with water
rates, who should participate in these decisions, and in what manner their
interests and concerns should be incorporated.
5.2.2 PROVINCIAL EFFORTS AT RATIONALIZATION: INTER-SCALAR CHALLENGES
Even though both the provincial and municipal scales advance strategies for
rationalization (cf. Section 4.4.1), rationalization programs are contested
among the different scales of government. That is, although municipal actors
may seek the rationalization of local services, they may also resist provincial
efforts. In this section, I begin with the example of municipal reactions to the
Watertight Report. These illustrate that neoliberalization from the provincial
scale can be contested by the municipal scale. This can be true even where
the municipalities themselves (or their representative organizations)
demonstrate affinity to such policies. I follow with a brief recalling of the PUC
experience in Ontario, which demonstrates that the actions and inactions of
municipalities can serve to limit the outcomes of rationalization on the
ground.
With respect to the Watertight Report, its recommendations and the ways in
which they support the rationalization of municipal water services are
documented in Chapter 3. Here, I am concerned with the challenges posed to
the report. Two issues are relevant to the discussion of inter-scalar discord
with respect to rationalization. Opposition to the Watertight
recommendations came from municipal and professional associations, public
interest groups, and water utility management.
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Prior to producing the report, the Expert Panel requested and received many
formal contributions to its study. In general, these consultation documents
and stakeholder contributions were reflective of the Watertight Report’s
subsequent recommendations This is especially true with respect to
recommendations for public-private arrangements, ASD, and the
restructuring of OCWA to make it more arms length from the provincial
government (e.g. Servos and Dore 2004; Bergeron 2004; MacLaren 2004;
Taylor 2004; West Grey Council 2006). The responses to the report,
however, were far more mixed. Respondents to the report most consistently
argued against the recommended provincial water board. The corporatization
of municipal water services and the amalgamation of small utilities were also
vigorously contested.
Even where respondents did not disagree with the proposed corporate model
per se, municipal staff and their association representatives took issue with
the uniform rationalization of business models for water supply across the
province. Respondents from a variety of organizations considered the
recommended municipal corporations reasonable in principle. What they
were uncomfortable with – in the words of the Association of Municipal
Managers, Clerks and Treasurers of Ontario (AMMCTO) – was the ‘one size
fits all for the entire province’ (Craig 2006). The reactions of the Ontario
Municipal Engineers Association (MEA) and the Regional Public Works
Commissioners of Ontario (RPWCO) echoed these sentiments (Simmonds
2005; Zamojc 2006). Similarly, while many express support for the business
model within municipal governments, in the interviews negative reactions
included restructuring fatigue and outright rejection [Interviews #44, 47].
Both public interest groups and professional associations expressed concern
that the proposed corporations might lead to privatization. The Regional
Public Works Commissioners of Ontario (RPWCO) asserted that, while
corporate models could be examined on the basis of their local applicability,
the ‘recommendation should not be a mechanism to allow for privatization’
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(Zamojc 2006: 1). These two contributions of the RPWCO (see paragraph
above) support the argument that it is rather the will not to be subjected to
rationalization by the province, than municipal corporations per say, that is
at issue. The comments also affirm the argument from the 5.2.1 that utility
professionals are amenable to publicly operated ASD models but not to
privatization (or P3s). Labour and environmental organizations also took a
highly critical line against the corporatization of municipal services, arguing
that it is compatible with privatization and P3 contracts for water operations
(CUPE 2005; Nadarajah and Miller 2005; Ontario Federation of Labour 2006).
It is also interesting to note that although the recommendations have met
with strong critique, many of the submissions to the panel also exhibited a
neoliberal ethic associated with NPM. Groups recommended that funding be
tied to performance (as apposed to need) (Bergeron 2004: 3), and that the
Municipal Act be revisited with respect to enabling P3s in the water and
wastewater sector ‘in conjunction with trying to obtain some minimum of
competitiveness’ (Taylor 2004: 3). The key issue is arguably not NPM or
corporatization, but rather the attempted standardization and rationalization
of water service delivery across the province.
As discussed in Chapter 3, the province – as of September 2007 – has yet to
officially comment on the recommendations of the Watertight Report (see
Section 3.3.3). The response by municipalities and professional associations
and the lack of response by the province make the point that rationalization
is not given. MPIR has responded to the report legislatively, however. This is
indicated by the new allowances for municipalities to incorporate water and
wastewater services through the new regulations established in December
2006 (cf. Chapter 3).
I now turn to the second example, the PUC experience in Ontario. The
municipal response to provincial legislation signaling the end of the PUC for
water services in Ontario was varied and, in many respects, counter to the
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provincial rationalization policy. The Electricity Competition Act, the Municipal
Water and Sewerage Transfer Act, and revisions to the PUC Act each
contributed to the decline of the PUC.127 The outcomes, however, were not
entirely as intended. The effect of downloading the ownership of water and
sewer infrastructure and breaking up the PUCs for water and energy, for
instance, was that many municipalities took their water and sewer services
back in house (either from delegated management to OCWA or from a PUC).
The legislative supplanting of the MSB for the PUC did not result in significant
municipal uptake.128 In the case of Peterborough, the municipality went to
great lengths to create a structure under which its PUC could be maintained
and were successful in doing so [Interviews #31, 32].129
In terms of municipal amalgamations, which should have rendered water
services uniform across the newly amalgamated areas, many inconsistencies
remain within amalgamated water services many years after amalgamation.
In Kingston, the previously separate municipalities each had there own PUCs,
all of which were rolled into Utilities Kingston following amalgamation. Yet,
the once separate systems continue to be treated individually in certain
ways. They each still hold separate Permits to Take Water and the utility has
been unable to set uniform rates across the amalgamated municipalities.
A final reason for the limited advancement of rationalization of water
governance at the municipal scale is that the province has taken on a much
more hesitant approach to neoliberalization. This was discussed in Chapter 3
127

These acts have been discussed in Chapter 3 .

128

In the stipulations regarding Municipal Service Board under the amendments to
the Municipal Act (2001), all existing PUCs ‘shall be deemed to be municipal service
boards established under this section’ of the Municipal Act on December 31, 2002
(Municipal Act 2001).
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In Peterborough, the City formed a holding company Peterborough Holdings Inc.,
which holds the municipal corporation Peterborough Utilities Services Inc (PUSI).
PUSI contracts the operation and maintenance Peterborough’s water and wastewater
to the Peterborough Utilities Commission.
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and is only briefly reiterated below. This hesitation on the part of the
province vis-à-vis the implementation of neoliberal policy may be as a result
of other challenges to neoliberalization (such as those discussed above).
However, it also results in a reduced effort towards neoliberal restructuring
and so is included here.
Incremental neoliberal policy making is occurring at the provincial scale. This
is particularly apparent with respect to legislative developments. The contrast
to the rapid and extensive enactment of neoliberal legislation under the
Harris government further suggests a more attenuated style of neoliberal
policy dissemination. Since the Walkerton Inquiry and the election of the
McGuinty Liberal government, neoliberalization vis-à-vis the delivery of
municipal water supply has been a much more measured and methodical
process. Contrary to the fury of omnibus legislation of the Harris era,
neoliberalization since Walkerton has proceeded with extended periods
between the introduction of policy, the establishment of the government
position, and its enactment into enforceable legislation (cf. Chapter 3).

5.3 CONTESTING RESTRUCTURING: PUBLIC INTEREST GROUPS
5.3.1 BACKGROUND
In the “Water Governance in Transition” expert workshop,130 two breakout
groups focused on union concerns with respect to neoliberal restructuring
and a third focused on the concerns of environmental groups. In terms of
union concerns, participants highlighted job security, challenges faced by
senior workers, mobility, liability, and responsibility. These issues were
related both to governance restructuring at the provincial scale and to the
restructuring of business models for water supply delivery locally (cf. Furlong
2007). The concerns of environmental activists demonstrate a position that
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See Appendix C.
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conflicts with ecological modernization theory. Groups arguing against
restructuring in Toronto (2002) and Hamilton (2004) cited concerns that
accountability and transparency would be sacrificed; that arms length models
result in a loss of public influence and control over water supply; and, by
consequence, that such models threaten environmental protection and water
conservation (Toronto Water Watch 2002c; CUPE Local 5167 2005).
Although a Water Watch alliance formed in both Hamilton in 2004 and in
Toronto in 2002, the movement in Toronto was much more extensive and
produced many more documents, in addition to a public survey of Toronto
residents on the topic of water supply restructuring. As such, where the work
of alliances is discussed, the evidence is drawn largely from the Toronto
case. The case of Hamilton is included where evidence permits. In both
cases, the data used include the documents generated by Water Watch
groups, minutes of public and council meetings, city reports, media articles,
and interviews.
In Toronto, the conditions for an active coalition of water watchers were
favourable. Important factors included: the degree of CUPE unionized staff in
Toronto,131 its location as a head office for many provincial environmental
groups, the importance of the city in the provincial and national context, a
recent history of forced amalgamation, and close proximity to the social and
economic problems caused by neoliberalization policies from the Federal and
Provincial government, e.g. increased homelessness and urban poverty.
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In terms of the more attenuated protest in Hamilton, it is important to note that
few of the workers in Hamilton’s W&WW division were CUPE members. In 1994,
CUPE represented only five such workers and in 2004 it did not represent any.
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5.3.2 THE ALLIANCE, THE PUBLIC TRUST, AND THE COMMON SENSE
In this section, I present data from the Toronto Water Watch (TWW)
campaign to show the relevance of the alliance work in shifting the public
mood decisively against the proposed MSB. This shows the importance of the
efforts of the alliance in the outcome of the restructuring debate in Toronto.
The data demonstrate that TWW is able to garner extensive public support,
while the arguments of those who advance the MSB model are viewed with
suspicion. The general public adopts many of the arguments advanced by the
alliance, although many of these arguments are unfair to the business model
proposed by the municipality.
This demonstrates two things: (1) the importance of the campaign in rallying
the public against the MSB (because the public adopted the alliance
arguments); and (2) that there are weaknesses in the neoliberal common
sense with respect to business models in the water sector (because even
specious arguments can present an important challenge). This weakness in
the neoliberal common sense is especially true of privatization. Privatization
and private sector contracting can be used to undermine ASD even where
they are not proposed. By invoking privatization, the alliance achieves a level
of public interest in and opposition to the proposed restructuring that they
could not if they had targeted an MSB.132 They exploit the public anathema to
the apex of neoliberalization in the water sector to subvert intermediate
modes; invoking fears of ‘neoliberalism-in-general’ proves an effective
strategy in staving off ‘actually existing neoliberalism’ (cf. N. Brenner and N.
Theodore 2002).
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The stipulations under the Municipal Act circumscribe the powers of the MSB, in
ways that are different from a municipally or a privately held corporation. Under the
legislation, the municipality retains powers of financing ‘as if it had control and
management,’ and decision making with respect to measures to ‘extend, enlarge,
improve or alter’ the service, and asset management (the MSB, unless authorized,
can only use the assets for the purposes of providing the service) (Municipal Act
2001: s. 196-197). Moreover, according to the Ontario Water and Wastewater
Transfer Act of 1997, a municipality is ‘virtually prevent[ed] ... from transferring
ownership of all or any part of its water and wastewater utilities to the private sector’
(MacLaren 2004: 2).
229

The public position against private sector management was also important in
Hamilton. In Hamilton, where a private sector contract was re-tendered in
2004, public sentiment against the private sector contract was deemed
among the key factors in the decision to bring operations back in house
[Interviews #23, 24, 26, 50]. As one respondent stated:
Most other municipalities have said “you know what, let’s stop
looking at that [P3s]. … Not here, I mean we’re fighting about
the golf course, ski hill, every two months. Hamilton is one of
the only places where they politicians say we should look at
privatizing more and more not the other way around. So they’re
still on that path as afar as we’re concerned. It [going back in
house] was a matter of the public because of what had
happened [in the first contract]. [Interview #26]
In Toronto, two sets of public consultations were held in relation to the
proposed board restructuring. The first was held in April 2002 as part of the
governance review leading to the City’s report that advocated the MSB model
(Chief Administrative Officer 2002c). The second was held November 6, 2002
following the TWW campaign. Between the two meetings, the public opinion
toward municipal government and the proposed MSB changed materially. At
the November meeting, all present were vociferously against the MSB
proposal and reflected many of the positions found in the TWW literature. In
the earlier April meeting, the public response leaned significantly in favour of
direct municipal management – i.e. the status quo or an improved status quo
– but much of the confusion regarding the intended purpose of the MSB was
not present, and there was some support for an arms length business model.
The fact that the concerns of the W&WW division were dismissed, while the
interpretations presented by TWW were adopted and upheld indicates TWW’s
hold over the public trust. Notably, in both the Hamilton and Toronto cases,
municipal officials interested in arms length restructuring stated that they
had failed to gain the public’s trust and that it was necessary to focus on
communications in the future [Interviews #25, 35]. In Toronto, where a
number of consultations were held with a wide variety of groups, their
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inability to capture the public’s trust (and support) was not due to a lack of
public engagement.133
The April 2002 consultations solicited input on the various governance
options with respect to ‘(i) accountability and transparency; (ii) quality
assurance and environmental responsibility; (iii) efficient and effective
operations; and (iv) innovation and flexibility’ (Chief Administrative Officer
2002b: A1-3). With respect to accountability and transparency and
innovation and flexibility, ‘a significant majority’ saw the status quo as more
effective. The ‘some individuals’ favouring a more arms length model
reasoned in terms of its political independence from council. When
addressing quality assurance and environmental responsibility, ‘many
individuals’ (rather than ‘a significant majority’) saw the status quo as
providing more safety and environmental responsibility. With respect to
efficient and effective operations, the issues addressed yielded a more even
split between perspectives of which governance model would be most
effective (cf. Chief Administrative Officer 2002c).
At the public consultations in November 2002, by contrast, all voices were
dissenting, with the deputations reflecting many elements of the TWW
campaign.134 Many of the November submissions demonstrated hostility
towards city officials and a distrust of their presentation of the proposed MSB
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The diversity of groups that the city met with included: ‘various stakeholder
groups, such as: (i) Water and Wastewater staff; (ii) Locals 79 and 416; (iii)
environmental organizations; (iv) associations of industrial water users; (v)
contractors and consulting engineers; and (vi) representatives from neighbouring
municipalities’ (Chief Administrative Officer 2002b: A1-1). They also met with
suppliers and consultants, major industrial users, as well as ‘Ministries, Crown
Corporations, unions and city departments’ (Chief Administrative Officer 2002f).
Open houses were held between April 2 and 13, 2002 in various parts of the City.
The City also established dedicated phone, TTY and fax lines and an email address to
receive submissions and comments from the public, resulting in 117 submissions by
May 31, 2002 (Chief Administrative Officer 2002b: A1-2).
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A transcript of the deputations at the November 2002 public meeting in Toronto,
ON are published in (Chief Administrative Officer 2002a)
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and its implications. Further, they expressed a misunderstanding of the
issues that was in keeping with TWW’s presentation of them (e.g.
privatization, a mistrust of municipal government, and a dismissal of the
challenges faced by the W&WW division). The opening deputation of the
meeting accused city staff of concealing the fact that the majority of the
public input at the April meetings was negative when this was clearly
described in the CAO’s reports of May and October (cf. Chief Administrative
Officer 2002c Appendix 4; 2002b Appendix 1). The CAO articulated the city’s
frustration with the nature of the debate:
Public input is not being discussed because it seems to be based
on misinformation. The proposed board described in the media
is not the same as the board proposed in the report. (CAO
quoted in Chief Administrative Officer 2002a: 3)
The CAO had a point. Concerns expressed at the meeting reflected neither
the contents of the City’s report on governance nor the form of the proposed
water board. The minutes of the November 6, 2002 public meeting contain
seventy-one (71) contributions from members of the public. The breakdown
of themes in the deputations is shown in the table below (Table 5-1).
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Table 5-1: Concerns expressed at the Public Meeting Regarding the
Establishment of the MSB in Toronto, November 6, 2002

Privatization

Frequency
(Among 71
deputations)
26

Percentage
(Among 71
deputations)
37%

City council & staff are not trustworthy

14

20%

The MSB cannot raise capital (money)

8

11%

Purchasing

6

8%

Solutions to W&WW issues are easy,

6

8%

International Trade (NAFTA/WTO)

5

7%

Public Health or Water Quality

5

7%

Employment

4

6%

Prior Lack of Financing for

2

3%

Concern

the city lacks the will to implement
them

Infrastructure
Source: Compiled by the author from the public contributions transcribed in
the CAO’s report (Chief Administrative Officer 2002a)
The mistrust of government, reflected in 20% of the responses, is a
reflection of TWW concerns. The TWW campaign questioned the integrity of
the municipal government extensively. This is elaborated in Section 5.3.3.
What is important to note here is that the TWW position is repeated in the
public contributions. The participants in the November public meeting also
adopted TWW’s presentation of W&WW’s stated issues as easily soluble
under the status quo (e.g. purchasing issues) and TWW’s confusion over
W&WW’s intentions with respect to capital. These are elaborated in the
paragraphs below.
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First, with respect to capital, the W&WW division had argued for the MSB, in
part, because of the need to rapidly and extensively replace and repair aging
infrastructure. They argued that the MSB would improve the implementation
of the capital [infrastructure] program by enabling them to spend funds in a
timely fashion. TWW, and later the public, interpreted this as pursuing the
MSB in order to increase capital [money]. TWW states:
[T]here seems to be some suggestion that a separate
commission or corporation could somehow meet this demand
for capital financing [for infrastructure] for less than the City
can. That isn’t true. A separate commission or corporation could
take that capital financing off of the City’s books, but it would
cost residents more. (Toronto Civic Employees Union Local 416
2002: 8)
Later, at the November meeting, a public respondent made the following
statement:
One justification for creating the Water Board is lack of capital
but it is unclear how a Water Board will increase capital.
(Private Citizen quoted in Chief Administrative Officer 2002a: 7)
Second, with respect to problems being easily resolved under the status quo,
I give the example of purchasing. With respect to the issue of ‘streamlining
purchasing,’ members of the public exhibited the following view: ‘City Council
can get results when it needs to’ – i.e. the problem is one of will, not one of
governance (Private Citizen quoted in Chief Administrative Officer 2002a).
Similarly, TWW had made the following argument in its campaign,
Council can spend things up by streamlining the purchasing
policy whenever they want, and still keep it under public
control. After all the recent scandals at City Hall, who really
thinks that having less control over purchasing is a good idea?
(Toronto Water Watch 2002d)
At 37%, privatization was by far the most prominent issue at the pubic
meeting. The belief that assets would be privatized was so strong that it was
seen almost as a fait accompli, leading one person to pronounce the following
manifesto:
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I disagree with the claim that we cannot get our public assets
back once we have lost them. Let the buyer beware. If you sell
our property, we will get it back one day. (Private Citizen
quoted in Chief Administrative Officer 2002a: 11)
The prominence of the concern with privatization reflects TWW’s
interpretation of the municipal restructuring proposal rather than what the
proposal actually contained. Colloquially, it is common in Canada to use the
word ‘privatization’ to refer to private sector operations and maintenance
contracts. Privatization by definition, however, refers to full divesture
including asset sale to a private sector company.
Each Toronto Water Watch document, as well as newspaper articles both for
and against the plan addressed privatization.135 This is true despite the fact
that not even contracting out, let alone privatization, was part of the
governance study for water and wastewater (cf. Chief Administrative Officer
2002c). Moreover, city council had already adopted a clause in November
2001 ‘ensuring that the public assets are not privatized or sold’ and that
‘there be no privatization of water’ (City Clerk 2001). Adopting this clause
had been under discussion since 1999 and was taken seriously by its
detractors (e.g. Brubaker 1999).
TWW’s invocation of the threat of privatization rested on three recurring
arguments: first, that restructuring would put W&WW on a ‘slippery slope’ to
privatization (e.g. Toronto Civic Employees Union Local 416 2002); second,
that certain councilors had met with private sector water representatives
(e.g. Toronto Water Watch 2002b); and third, that an MSB would render the
system vulnerable to corporate claims under the GATS and NAFTA
agreements (e.g. Toronto Water Watch 2002c).136 Similarly, the privatization
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Relevant Water Watch documents in addition to those referenced later in the
paragraph include: (Miller 2002; Toronto Water Watch 2002a, d). Examples from the
media include: (Lakey 2002b; Ruryk 2002; Wanagas 2002; Lakey 2002a).
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The Toronto Water Watch public survey, conducted by telephone between May 29
and June 2, 2002, also displayed a focus on privatization. Approximately 12% (2 of
16) opinion data questions solicited opinions on privatization (cf. Strategic
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concerns raised at the November public meeting referred to a ‘slippery slope’
toward privatization, the MSB as a covert first step in the eventual
privatization of W&WW services, concerns over the implications of NAFTA and
the GATT, a mistrust of the province ‘given the pending provincial sell-offs,’
and a mistrust of city council and staff (cf. Chief Administrative Officer
2002a: 11).
The success of invoking privatization is all the more notable for the fact that
the MSB is very similar to a PUC, a business model with which the residents
of Ontario have a long and successful history. Thus, recalling the neoliberal
strategy of privatization is capable of posing serious challenge to other
neoliberalization strategies that are (a) distant from privatization and (b)
closer to known and trusted business models for service delivery. The
limitations to the neoliberal common sense in terms of water supply (for the
public, if not utility management) stem, on the one hand, from the
particularities of water supply (e.g. widely publicized negative experiences
with private sector management). On the other hand, they also stem from
the particular political conditions of the time and place in which the debate
took place. The MSB debate in Toronto occurred on the heels of the
neoconservative neoliberalization associated with the Harris government
(1995-2002). Following the failed attempt to privatize Ontario Hydro, the
government appeared ill adept at the implementation of its ideological
mandate for privatization. The culpability attributed to the Harris
government’s neoliberalization policies in the Walkerton disaster can likewise
not be discounted (cf. O'Connor 2002b; Prudham 2004).

Communications Inc. 2002). For example, the survey asked: ‘Would you be more in
favour of keeping essential services like water under direct public ownership or more
in favour of contracting out essential services like water?’, and drew the following
conclusion, ‘In overwhelming proportions … [respondents] endorse public control
over any forms of private management or contracting out’ (Strategic
Communications Inc. 2002: 5).
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5.3.3 THE CHALLENGE OF ALTERNATIVES
In this section, I examine the challenge of advancing alternatives to
neoliberal restructuring or state-led management for business models in the
water sector. The concern stems from the fact that Water Watchers in
Toronto, obviously dissatisfied with municipal-led management, strive to
preserve it as the least of evils. I argue that dissatisfaction with municipalled management stems from environmental concerns. The environmental
implications of municipal water supply will not necessarily be addressed
through a municipal department model; environmentalists must continue to
lobby council for such improvements. In this way, the challenges
environmentalist face in having environmental concerns met are not
remedied through changes to business models alone (at least in the
variations before them), rather changes to governance models (e.g.
distributive governance) are also needed. This explains their dissatisfaction
with business model choices. The case of Hamilton, where the Hamilton
Water Watch alliance (HWW) rarely addresses the issue of council, is briefly
raised in support of the above arguments.
By way of presenting the material on Toronto, I begin by demonstrating that
the coalition both expresses dissatisfaction with municipal government and
advocates municipal-led management as the least-worst option. I then
examine how TWW attempts to resolve this tension in their campaign. The
environmental concerns behind their arguments become clear through their
efforts to balance their critique of municipal government with their advocacy
for its leadership.
In the TWW literature, council is simultaneously advanced as the hero and
the villain in municipal water management. On the one hand, the council is
responsible for the current high quality of the system:
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Currently, council is directly responsible for ensuring that the
water system meets the public’s expectations. The city has
responded to that high level of accountability by creating one of
the best water systems in North America. (Toronto Water Watch
2002c)
On the other hand, council is presented as ineffective, moving too quickly,
not reading the relevant documents, generating recommendations ‘rewritten
on the fly,’ having low community support compared to TWW, and only
wanting to shed responsibilities to the detriment of the people they are
elected to serve (Toronto Water Watch 2002c). The following excerpts from
the TWW campaign literature illustrate these points.
With every reason to wait and no reason to proceed, it’s hard
not to wonder why we are on such an aggressive timetable. Is
there a reason for haste the City is not presenting? Is there a
justification for proceeding without the relevant reports,
regulations and laws being completed? (Toronto Water Watch
2002c)
Do politicians favour the creation of a new organization, even if
residents end up paying more, so that they won’t be held
responsible for increases in rates? (Toronto Civic Employees
Union Local 416 2002: 11)
In the end, the only thing accomplished by giving away control
of our water system is to divest council of an important
responsibility … Passing the buck to political appointees isn’t
what they [the public] expect. (Toronto Water Watch 2002d)
The results of the Water Watch public survey reflect this dilemma between
being critical of city government and advocating that the most direct
involvement of municipal government is necessary for the proper,
accountable management of water services. In their survey, the group seeks
and successfully demonstrates a greater public trust in ‘government as
opposed to a new agency or commission’ and draws the following conclusion:
In the wider context of declining public confidence in the
effectiveness of government, it is striking that our respondents
endorsed the strongest possible role for elected officials when it
comes to managing Toronto’s water system. (Strategic
Communications Inc. 2002: 5)
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Elsewhere they state,
[W]e realize that democracy and public accountability may be
inefficient at times, but we think it is worth it! (Toronto Civic
Employees Union Local 416 2002: 10)
Lacking a viable alternative to the municipal department model, TWW
advances two arguments to resolve the tension between government as a
poor and untrustworthy manager and government-led management. The
first, and least revealing, is to tie the MSB initiative, insofar as possible, to
then Mayor Mel Lastman. As such, it is an unpopular mayor, rather than
council per se, which is problematic (e.g. Toronto Water Watch 2002c, b;
Miller 2002; Toronto Water Watch 2002d).
The second, and more interesting resolution of the tension, consists of
moving away from arguing that council has merits to arguing that the
environmental successes with respect water supply in Toronto are
attributable to the fact that the public is in a position to influence council. It
is the public’s initiative in pressuring council that has led to environmental
improvements in the water sector, rather than council per se. The
governance model must be retained so that the public can watch over
council; under pressure from the public, council will ensure that the utility
acts appropriately. The alliance states:
Public accountability has been a tool for minimizing the strain
on capital dollars. When the City was ready to spend billions of
dollars on the Main Sewage Treatment, it was the public who
fought for the cost-effective alternatives like water conservation
and the beneficial use of biosolids…Reduced public
accountability would obstruct some, if not all, of those
initiatives and place greater strain on the system’s capital
budget. (Toronto Water Watch 2002c)
Noting the increasing environmental sensitivity of the W&WW division, TWW
makes the following claim:
But environmental sensitivity was not a condition developed
entirely within the Division. Most of the major environmental
initiatives were the result of intervention by a concerned public.
(Toronto Water Watch 2002c)
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In Hamilton, by contrast, while the media routinely critiqued the municipal
council’s role in the water supply, Hamilton Water Watch concentrated on the
limitations to contracting services to the private sector.137 As such, the lack
of critique of municipal council by HWW did not stem from a public
perception that there was nothing to question with respect to council’s role in
water supply. Indicative of a local dissatisfaction with council, many critical
newspaper articles argued that municipal council operates as a closed shop in
close cooperation with powerful private interests, and that it was ineffective
in ensuring quality services during the life of the operations and maintenance
contract (e.g. Yemen 1999; McGuinnes 1999; Whittle 1999). Throughout the
contract’s duration many controversies arose with respect to the contracting
process, the quality of the private sector management, and the competence
and trustworthiness of municipal council, especially with respect to managing
the private sector contract (e.g. Figure 5-1).
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In Hamilton (as elaborated in chapter 4), the municipality put out an RFP for the
operation and maintenance (O&M) of its water services in 2004. This followed the
conclusion of their previous and first P3 O&M contract, which ran for 10-years from
1994 to 2004.
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Figure 5-1: Councilors Need Replacing along with Infrastructure

Source: MacKay Editorial Cartoon, Published in the Hamilton Spectator
January 23, 2003 © Graeme MacKay, 2003, by permission.
The Hamilton Water Watch alliance was an active participant in the
discussions throughout the 2004 RFP and proposal evaluation processes.
Much of their challenge to the new contract rested upon the failings of the
first contract, with respect to a variety of issues including service quality,
innovation, efficiency, impacts to the environment and public health, costs,
financial risk to the city, and the transfer of contracts (CUPE Local 5167
2005). In general, HWW documents focused strictly on the merits of the
different business models as opposed to implicating council in poor
management (e.g. Hamilton Water Watch 2004c; CUPE Local 5167 2005).
The group demonstrated some concern with council regarding the lack of
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transparency surrounding the first contract, suggesting that council was
hampering attempts to make relevant information available to the public by
imposing costs on public access to information (cf. Hamilton Water Watch
2004d, b, a).
In Hamilton, the coalition expresses concerns with the environmental
implications of contracting operations to a private operator, but does not
address the issue of advancing a further environmental agenda for water
delivery. This may arise for several reasons. Notably, the Hamilton the Water
Watch alliance was much smaller than that of Toronto, consisting mainly of
CUPE, the Council of Canadians and the Canadian Catholic Organization for
Development and Peace (CCODP), which was identified as the coalition’s
‘saving grace’ [Interview #16]. Toronto’s much broader coalition included the
two CUPE locals at the City of Toronto, the Labour Council, the Council of
Canadians, and the Toronto Environmental Alliance (including the Canadian
Environmental Law Association and the Canadian Institute for Environmental
Law and Policy). With respect to the coalition, the work of the Toronto
Environmental Alliance was credited with being ‘very good at imagining
correct steps,’ given their past experience with working through council to
introduce a variety of environmental initiatives such as municipal waste
diversion programs [Interview #16].
The conflicting messaging regarding the involvement of municipal council in
municipal water supply in Toronto expresses the frustration with business
model arrangements that do not ensure the incorporation of environmental
mandates in water delivery. For labour groups, once job security and related
issues are assured through the municipal department business model, there
is less need to lobby council throughout the duration of the model with
respect to particular water management issues. For environmental groups,
however, one of their key modes of action is lobbying council for the
advancement of environmental initiatives that council then directs the water
utility to pursue. As such, they are much more concerned with the nature of
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the relationship between the public and council. For environmental
advocates, ensuring that environmental concerns are heard requires greater
adjustments to governance than achieved through a municipal department
business model. Thus while preventing ASD is important, for environmental
groups it does not necessarily ensure that their concerns will be met. Rather,
it significantly improves the chances.

5.4 CONCLUSIONS
Rationalization at the municipal scale is, like neoliberalization itself, not a fait
accompli. It is contested within municipal government, between scales of
government, and by public interest group alliances. This chapter speaks to
the theoretical arguments presented in Chapter 2 in four ways. First, rather
than understanding municipal government as a unitary actor, it demonstrates
the importance of treating municipal government as comprised of multiple
and competing interests, whose relationships are modified by the challenges
of neoliberalization. In relation to this, the second point is that the
contestation of neoliberalization need not be the sole purview of nongovernmental actors and agencies; contestation also comes from
governments. Third, it demonstrates that actually existing forms of
neoliberalization can come about because of gaps that exist in the neoliberal
hold over the common sense. Finally, it demonstrates that while the status
quo may not present a satisfactory solution for all parties, it emerges
through the complex relationships that actors have to neoliberalization.
There are three primary outcomes. First, neoliberalization is partial. Second,
the status quo business model tends to be retained as the alternative to
neoliberalization. Third, the challenges facing municipal governments and
utilities due to provincial neoliberalization in the 1990s are left unaddressed.
The evidence presented here in combination with that presented in Chapter 4
demonstrates that attempts to rationalize and depoliticize water supply
business models through ASD stem from efforts to address the challenges
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created by neoliberal rescaling and budget restraint in the 1990s. They are
problem rather than ideologically driven. TWW and members of municipal
corporate staff rightly contest the strategy of resolving the problems of
neoliberalization with more neoliberalization. Retaining the status quo,
however, does not address the problems of water supply management under
neoliberalization. As such, simply halting neoliberalization is insufficient.
Political decisions are required about priorities, values, what is included in
water services, and how future amendments to these decisions will be
negotiated. In short, decisions are required about governance.
In a related way, the findings both support and challenge contentions that, in
the face of the many factors instigating changes to governance, the academic
focus on neoliberalization is too narrow (e.g. Barnett 2005). This discussion
highlights the fact that, while different political orientations share certain
positions (e.g. a critique of government-led management), these
commonalities can stem from different goals, advance different prescriptions,
and engender different outcomes. The red-green alliance in Toronto shares a
view of government with those pushing neoliberalization, yet the outcome
the alliance strives for (of renewed government-led management) does not
advance the neoliberalization of business models. In this way, while it is
important to study other influences in addition to neoliberalization in politicaleconomic restructuring that is neoliberal in character, it is likewise important
to consider the influences of neoliberalization where outcomes are not
obviously neoliberal.
The approaches taken by environmental groups and the strategies for
restructuring taken by utility management also reveal the limitations of
ecological modernization theory for the water sector in Ontario. Ecological
modernization presumes the increased inclusion of environmental and other
public interest groups in governance under institutional restructuring
associated with neoliberalization. This is meant to improve environmental
outcomes and reduce antagonism (cf. Chapter 2). Here, environmental
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groups contest neoliberal restructuring because they fear total exclusion from
governance processes in which they are already relatively marginal (at least
they are not formally included in decision making). For them, neoliberal
restructuring and sustainability are not compatible. ASD restructuring of
business models shows the limits of ecological modernization theory because
this restructuring combines neoliberal business principles with technocratic
management principles, rather than those of post-modern inclusiveness.
Issues related to the combination of neoliberal and technocratic management
principles also challenge ecological modernization theory in terms of
sustainable infrastructure management. In Part III of the thesis, I explore
the relationships between different philosophical approaches to governance
and the uptake of techniques for supply and demand management. There, I
find that the combination of market-environmental (the subset of ecological
modernization in the water sector, see Chapter 2) and techno-physical
approaches contribute (along with contemporary governance arrangements)
to the limited development of programming for water supply and demand
management
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PART III – SUSTAINABLE
INFRASTRUCTURE MANAGEMENT
6

COMPETING POLICY POSITIONS

6.1 INTRODUCTION
In this third part of the thesis, I develop the links between neoliberalization,
governance and sustainable infrastructure management through a focus on
water supply and demand management programming. A focus on sustainable
infrastructure management is appropriate for several reasons. First, as
shown in Chapter 2, relationships between neoliberalization and
infrastructure management particularly with respect to sustainability mark a
void in the literature. Second, the focus compliments the discussions of
neoliberal restructuring in the water sector in Part II.
The study of relationships between sustainable infrastructure management
and neoliberalization sheds light on the appropriateness of environmental
concerns with neoliberal restructuring in the water sector. Does
neoliberalization in fact inhibit programming for sustainability in the water
sector? Or is it the opposite? What other factors are involved in the low
uptake of water supply and demand management programs in Ontario? In
Part II, it was shown that environmental concerns (among others) affect
neoliberalization strategies for restructuring. In Part III, it is demonstrated
that neoliberalization strategies hinder progress on sustainability, but that
ingrained techno-physical policy positions and existing governance
relationships are likewise important in this regard. As such, addressing
neoliberalization alone is necessary but insufficient for improving the
sustainability of infrastructure management.
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These arguments are developed in two chapters. In Chapter 6, I develop a
framework for analyzing the relationships between particular techniques of
supply and demand management and competing policy paradigms around
their uptake. These include the techno-physical, the market environmental
and sustainability (cf. Chapter 2). I use this framework to understand the
reasons for which programs for supply and demand management have not
been widely implemented in Ontario. In Chapter 7, I explore the relationships
between these programs and governance, inquiring about required changes
in governance for improving sustainability and how ongoing changes to
governance are affecting its potentiality. Chapters 6 and 7 draw on data from
the province-wide expert survey, the expert interviews, and the expertworkshop.138 Chapter 7 also makes extensive use of municipal reports and
committee minutes extending back to the 1970s.
In this part of the thesis, I take an SST approach to elucidate the
relationships between neoliberalization, governance, and sustainable
infrastructure management. In this framework, infrastructure management is
an aspect of the technical regime for water supply. The technical regime –
and thus infrastructure management – is mediated by changes to the
technical landscape in which it is situated and with which it interacts.
Important in the technical landscape are the competing policy perspectives of
sustainability, market environmentalism and the techno-physical approach.
The ways in which techniques for infrastructure management are
implemented and function is influenced by the relationships between the
techniques, the technical regime, and the technical landscape.
This chapter is structured in three sections. The first begins by examining the
development of supply and demand management concepts. It follows with a
defense of the choice of the interacting policy paradigms analyzed in Part III.
138

More details on these are presented in Chapter 1 and Appendices A, B and C
respectively. A list of interviews, protecting the identities of the research
participants, is included in Appendix B.
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A prominent framing of issues surrounding sustainable infrastructure
management is that of efficiency versus conservation. I demonstrate that
efficiency is not a straightforward term and that the ideas it represents in the
water sector are more clearly expressed through the techno-physical and
market environmental approaches. At the same time, in terms of
environmental discourses, conservation is limiting. Sustainability provides
broader scope for analysis. Finally, I advance a matrix of supply and demand
management techniques. This matrix serves as a tool throughout Part III for
approaching discussions about how the different policy perspectives and
different actors relate to specific aspects of supply and demand management
programming.
In the second section, I consider the interacting and competing relationships
between the three policy paradigms, and the effects of these interactions on
particular techniques and on governance. I argue that the competitive and
incongruent overlap among the approaches makes the simultaneous
achievement of the different policy goals complex, thus inhibiting progress.
In the third and final section, I argue that the current governance
arrangement, whereby supply and demand management programming is left
to utilities, results in a partial and noncommittal status for supply and
demand management. In this arrangement, the objectives and foundations
of programming are limited to a techno-physical focus mediated by the ideas
of market-environmentalism. Sustainability suffers. Rather than a critique of
utility policy, it speaks to the need for more actors to be assigned
appropriate mandates in water supply and demand management
programming.
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6.2 SUPPLY AND DEMAND MANAGEMENT: STATUS AND
APPROACHES
6.2.1 DEVELOPMENT OF THE DEMAND SIDE MANAGEMENT CONCEPT
Demand side management has its roots in the energy crisis of the 1970s.
The sudden economic scarcity of oil brought the energy sector’s supply
growth focus under scrutiny. DSM involved the re-conceptualization of the
principles of energy provision in two key ways. The first was a shift away
from treating energy as a commodity to treating it as a means to particular
ends. That is, treating it as ‘derived demand.’ The second and related shift
was to focus on the end-uses; this implies a reversal in energy planning
(Gardner and Robinson 1993: 2).
The end-use approach brought about a rethinking of efficiency, which
recognized that different tasks could be satisfied with different types of
energy at various levels of quality. This type of efficiency stemmed from the
second law of thermodynamics, which states that, while total energy remains
constant (first law), entropy (disorder or the degradation of energy quality)
increases. Following from this, the idea evolved that different grades of
energy exist and that the energy’s grade should be matched to the end-use
(Robinson 1987: 405).
End-use considerations also highlight the difference between technical and
behavioural efficiency (how a product is used) and opportunities for task
redefinition such that ‘task efficiency’ is the ratio of the least energy intensive
mode of performing the task to the mode actually used (Robinson 1987: 405,
408). For the case of water, multiple studies have found that there is a
distinct human element involved in how new techniques will perform (e.g.
Fittschen and Niemczynowicz 1997) and that governance is a key element in
inducing particular behavioural (in)efficiencies (Osborn and Marvin 2001;
Nielsen 2001).
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The DSM experience in energy is instructive for that of Ontario’s water sector
because of its congruent mooring to some form of scarcity, be it physical,
economic, or infrastructural, and its turn to government regulation to
address the issue. Unlike the slow progress toward supply and demand
management in the water sector, the revision of energy policy occurred
almost in step with the development of DSM theories in the late 1970s and
early 1980s as energy prices rose. From 1973-88, for example, Canada
reduced its energy intensity by 29% through demand-side measures
(Robinson 1990: 4).
The uptake of DSM has followed the rise and decline of energy prices over
the last three decades, indicating that DSM did not signal a reorientation of
energy philosophy; rather it was employed as a mechanism to cope with
‘shortage.’ The energy sector’s way of coping with DSM’s tethering to energy
prices has been one of adjustment, implementing regulations and incentives
where necessary. According to Sioshansi, in the US there have been three
waves of DSM: command and control from 1973-89, supported by high
energy prices until the early 1980s; a decline in DSM due to lower energy
prices throughout the 1980s, addressed with ‘incentivized [subsidized] DSM’
from 1989-1994; and, following energy liberalization in 1994, a customer
driven and financed formula was adopted (Sioshansi 1995).139
Many of Canada’s experts on water management see DSM as the optimal
solution for future water management in Canada (Mass 2003). For the case
of water supply, de Loë et al define DSM as having six major categories of
“tools”: metering and pricing, municipal ordinances (by-laws), operational
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In Ontario, the provincial government shows signs of stepping away from
conservation’s dependency on price in the energy sector through the Energy
Conservation Responsibility Act (2006). On the water side, the provincial government
has made changes to the Permit to Take Water (PTTW) legislation and the Great
Lakes Charter Annex to require demand management practices in municipal water
supply. However, existing takings are grandfathered giving the legislation much less
impact. See Section 7.4.1.
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and maintenance measures directed at water loss and consumption
reductions, plumbing retrofits, public participation programs, and ‘other
measures, such as water audits’ (de Loë et al. 2001: 58).140 This form of
classification distinguishes techniques by their type but not by their function.
It is useful in thinking of the range of techniques available but is too specific
for considering what sorts of choices and politics the techniques imply.
Tate classifies DSM techniques according to incentive. His three categories
include: economic, socio-political (e.g. legislative, public education,
participatory and voluntary approaches), and structural-operational (e.g.
retrofits, leak-detection and repair, new plumbing codes) (Tate 1990). Within
each of these groups, one can think of a range of techniques, lending it
flexibility. Moreover, the classification of the techniques by incentive
facilitates the analysis in terms of incentives and capacity to implement them
according to various interests in terms of supply and demand management.
6.2.2 REFRAMING THE EFFICIENCY VS CONSERVATION DEBATE
Supply and demand management in both the energy and water sectors has
been subject to a like critique of being focused on a strict technocratic
efficiency approach as opposed to a conservation mandate. The programs, by
this reasoning, are aimed at improving efficiency with conservation as an
incidental side-benefit where possible. In this section, I examine this debate
between efficiency and conservation to argue that efficiency is a complex
category whose suppositions and implications are better analyzed through
the techno-physical and market-environmental paradigms. Similarly, focusing
on sustainability rather than conservation enables a broadening of the
analysis to include measures that promote social equity, such as equitable
pricing. Concentrating on the efficiency versus conservation debate misses
broader social debates within the technical landscape that are influencing the
development of sustainable infrastructure management policy.
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This list is not exhaustive, but gives a sense of the range of approaches involved.
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In the water sector in Ontario, ‘water efficiency’ is the common title given to
utility programs that employ mixtures of supply and demand management
techniques. The term efficiency is often adopted because of the limits it
implies both in terms of reducing expectations for utilities to engage in
environmental protection (which is arguably beyond their mandate, cf. Table
6-2) and to secure citizen engagement through a concept that implies good
management rather than social change or austerity. In Metro Toronto, for
example, when debating what to call their program, the Works Department
moved that the term water efficiency be employed as opposed to water
conservation due to ‘the public perception that Lake Ontario is an unlimited
supply of water’ (Crowther 1993). Waterloo changed the name of its
program from water conservation to water efficiency in 1993.
The distinction made between conservation and efficiency in the water sector
is one between technocratic and environmentally oriented demand
management programs. Conservation goes further than efficiency in
attempting to modify how water services are provided. Brookes et al make
the following distinction between conservation and efficiency in water supply:
Without putting too fine a point on definitions, “efficiency”
refers to technical and economic approaches to reducing the
quantity of water to achieve a given task (e.g., watering lawns
with low-flow sprinklers) whereas “conservation” refers to
changes in the nature of the task (e.g., greenery that does not
require watering). This terminology implies that simple
managerial or behavioural shifts, such as closing valves and
repairing leaks, fall under efficiency even though many people
see them as conservation. (Brooks et al. 2004: 9)
Defining one’s program as ‘water efficiency,’ however, indicates more than
an appeal to engineering or technical sensibilities. With neoliberalization and
NPM, perceptions of efficiency have been adjusted (cf. Gross Stein 2001).
The term ‘efficiency’ has been adopted as a discursive tool of
neoliberalization, in both public sector regulation through the prescriptions of
NPM and in environmental regulation through those of ecological
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modernization. The neoliberal approach to efficiency involves a bounded
application. According to Gross Stein, efficiency has come to refer only to
reductions in inputs irrespective of the quality of outputs, ‘efficiency without
efficacy’.141 In the public sector this means rewards for cutting the costs of
providing services irrespective of whether or not the quality of that service
has decreased – in terms of access, citizen satisfaction, working conditions,
reliability etcetera (Gross Stein 2001).142
In Ontario’s water sector, utilities are required by law to provide water that
meets a certain standard of quality. Water services should also be reliable in
terms of quantity, with minimal service interruptions. Notable, in terms of
the discussion of efficiency above, several respondents indicated the need for
economic trade-offs with respect to service interruptions. Three respondents
argued that decisions about the service reliability in the future would have to
be balanced against willingness to pay. That is, ‘customers’ may decide that
temporary breaks in service are worth reduced costs [Interviews #25, 35, 3].
Thus, service reliability can decline if costs are also reduced. Another
respondent defined efficiency as ‘focused governance and dedicated
revenues’ [Interview #29]. This equates the achievement of efficiency with a
protected revenue stream.
In the water sector, the influences of the sustainability, techno-physical and
market environmental approaches interact within the concept of ‘efficiency.’
On the one hand, efficiency accords with utility mandates for meeting
development growth; municipal water systems are to support more users
using less water per user and remain revenue and production neutral. Thus,
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A specific example of this with respect to water supply is found in Section 7.2.2.
There NPM methods of performance measurement are discussed.
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Similarly, Hayes found the early US conservation movement to use conservation
to describe an efficiency ethic of managing nature for technical advancement (Hays
1959). Today, efficiency is used to define good management principles on the basis
of reduced spending for equivalent or increased technical/service outputs.
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it involves both market environmental and techno-physical goals. On the
other hand, if customers do the same – i.e. take more showers with an
efficient showerhead, thus remaining water neutral on the household level
while improving individual ‘efficiency,’ then water use will increase overall (as
the population grows or as people increase their levels of efficient water
use).143 As such, the philosophy behind the approach is one that is not
necessarily supportive of sustainability goals.
To analyze supply and demand management, the techno-physical and
market environmental components of efficiency must be distinguished. The
reason is that they are not always compatible with regard to programming.
The techno-physical approach is one that was emblematic of the statehydraulic technical paradigm. Today in Ontario, it mixes supply driven and
supply and demand management approaches and focuses on quantifiable
results. Market environmentalism, however, favours economic instruments
for supply and demand management and is supportive of distributive
governance. For example, the market environmental approach would support
charging utilities for water withdrawals and participatory measures. From a
techno-physical perspective, these instruments have less appeal.
The market environmental approach and a conservation or sustainability
approach also have incompatibilities with respect to supply and demand
management. In terms of addressing supply, empirical studies on water
supply management under market environmentalism have found high rates
of leakage in times of produced drought (Kaïka 2003; Haughton 1998;
Bakker 2000).144 Addressing leakage very much depends on the price of
water and the cost of repairing leaks, rather than a concept of wastage or
143

Similarly, workshop participants found that efficiency, as opposed to
conservation, while using the same tools could actually lead to more water use
overall because it was not focused on using less but on accomplishing more with
less.
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On the social production of nature, see Smith (1984).
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environmental pressure. In terms of demand side programming, the
conundrum rests with declining sales as ‘customers’ reduce their demand.
This furthers the importance of economic instruments that can either raise or
stabilize revenues as demand decreases. As Bakker finds, demand-side
management is only deemed economically efficient when supply is short (K.
Bakker 2003a: 90), that is, when the marginal cost of new supply is high.
In summary, efficiency is not simply a term reflecting technocratic neutrality.
Rather, it expresses a combination of techno-physical and market
environmental goals in the water sector. It is not satisfactory to use
efficiency as an umbrella term for the techno-physical and marketenvironmental approaches, however. There are contradictions between the
two approaches that are obscured when they are treated conjointly. With
respect to conservation, the range of goals that can be achieved through
supply and demand management is better captured through the broader
concept of sustainability. Moreover, examining the market-environmental,
techno-physical and sustainability approaches, as opposed to efficiency and
conservation – refocuses the discussion on broader issues at work in the
technical landscape.
6.2.3 A CONCEPTUAL MATRIX FOR TECHNIQUES AND POLICY PARADIGMS
The universe of approaches to regulating and reducing municipal water
supply and demand in Ontario’s water sector include a variety of
combinations of supply and demand management techniques. In this section,
I advance a matrix for the classification of supply and demand management
techniques, highlighting the political and practical differences between them.
I argue that the classification of techniques according to whether the
reduction applies to water production or water consumption, and the
typology of the technique in question are informative for understanding their
particular relationships to governance, and their applicability to the different
policy approaches to programming for sustainable infrastructure
management.
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The purpose of the matrix is to provide a framework for the discussion of the
relationship between governance, business models, and programs for water
supply and demand management. The matrix furnishes a schematic for
analyzing the appeal of particular techniques to political orientations and the
capacity of different political and governance bodies to implement them. In
Ontario today, key decision-makers for supply and demand management
programming include utility professionals as well as municipal, provincial
and, to a lesser extent, federal governments. Consumers also have a role to
play, which can be more or less important depending on the technique.
The matrix (Table 6-1) situates the techniques along two axes: whether or
not they address the supply or the demand side of water provision (top); and
according to Tate’s tripartite classification of DSM techniques (economic,
socio-political, and structural-operational) (Tate 1990). This categorization
also helps to clarify the leanings of different groups and philosophical
approaches toward certain types of techniques as opposed to others.
Combined with Tate’s classification, the matrix also indicates how each
technique relates to the three policy approaches, and which levels of
government or groups have the capacity to implement each technique. For
each technique (bolded cells), the cell immediately beneath it indicates which
group has the capacity (or a portion of the capacity) to implement the
technique in question, and the cell beneath that shows the policy
approach(es) to supply and demand management to which the technique
appeals. Capacity refers to who has the ability and authority (political or
legal) to implement the listed technique. In the case of governments and
utilities, decisions about whether to implement certain techniques are also
influenced by the competing paradigms for governance and sustainable
infrastructure management in the water sector. For example, the actions of
governments are mediated by their political will, which flows from the
competing philosophical positions that governments are called to address.
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The assignment of one or more approaches as supportive of a given
technique is complex, as the approaches overlap. The same technique may
find support from two or all three of the policy approaches, but it may be for
different reasons and purposes. This means that the technique would be
implemented in different ways, within different technical regimes, and would
perform differently. This is explored in the next section. Table 6-1 is a matrix
for the purposes of orienting the discussions in the remainder of Chapter 6
and in Chapter 7, where greater nuance about the relationships is developed.

257

Table 6-1: Matrix of Water Supply and Demand Regulation Techniques
Supply Side Management
Economic

1

Charging for water

Demand Side Management
Pricing (various methods)

taking
Provincial Government

Provincial & Municipal
Governments, Utilities

Sustainability, Market

Sustainability, Techno-Physical,

Environmental

Market Environmental

2 Charging for ecosystem

Ring fencing so all users pay

services
Provincial Government

Provincial & Municipal
Governments, Utilities

3

Sustainability, Market

Sustainability, Techno-Physical,

Environmental

Market Environmental

Charging for source

Water efficiency audits

water protection
Provincial Government

Municipal Government, Utilities

Sustainability, Market

Sustainability, Techno-Physical

Environmental
4

Peak period pricing
Provincial & Municipal
Governments, Utilities
Sustainability, Techno-Physical,
Market Environmental

5

Capacity Buy-Back Programs
Municipal Government, Utilities
Sustainability, Techno-Physical

6

Incentives for Consumer
Programs
Municipal Government, Utilities
Sustainability, Techno-Physical
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Supply Side Management
Social/

7

Education in

Demand Side Management
Public education programs

engineering programs

Political

Provincial Government

Provincial & Municipal
Governments, Utilities
Sustainability

8

Worker training
Provincial Government,

Advertising campaigns
Municipal Government, Utilities

Utilities
Sustainability, Techno-Physical,
Market Environmental
9

Regulations for water

Building codes

efficiency

10

Provincial Government

Provincial Government

Sustainability

Sustainability, Techno-Physical

Regs for source water

Municipal By-laws for water

protection

use

Provincial Government

Municipal Government

Sustainability

Sustainability, Techno-Physical

11

Standards & Regs for water
using Devices
Federal & Provincial
Governments
Sustainability, Techno-Physical

Structural/
Operational

12

System leak detection

Water efficient retrofit

and repair

devices

Utilities

Utilities, Consumers

Sustainability, Techno-

Sustainability, Techno-Physical

Physical, Market
Environmental (depends)
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Supply Side Management
Structural/

13

Operational

Demand Side Management

Metering

Private leak detection

Utilities

Utilities, Consumers

Sustainability, Techno-

Sustainability, Techno-Physical

Physical, Market
Environmental
14

Metering
Municipal Government, Utilities
Sustainability, Techno-Physical,
Market Environmental

15

Water Cycling/ Grey Water
Use
Provincial Government, Utilities
Sustainability

Source: Original Work by the Author

Table 6-1 alerts one to important considerations for the implementation of
supply and demand management programs. First, the table demonstrates
that the implementation or success of certain techniques requires actions
from particular scales of government. The importance of governance
arrangements that incorporate the provincial scale in the implementation of
economic instruments for supply management is an example (column 1,
items 1-4). This results from the legislative capacity necessary to advance
these programs and their lack of immediate affinity with the techno-physical
approach.
The situation for social-political instruments for supply management is similar
(column 1, items 7-10). These techniques are most appealing from a
sustainability perspective and it is the provincial scale that possesses the
capacity to implement them (save the case of worker education and training,
where utilities also share a role). In terms of structural-operational
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instruments for supply management (column 1, items 12-13), actualization
of these is rather the purview of utilities. The limiting factor, however, is that
incentives can be lacking. Given the business-like management criteria for
decision-making, promoted through the influence of NPM on governance,
such instruments (e.g. leak detection and repair) can be considered too
expensive relative to the water that would be saved given the relatively low
price of water. This is in keeping with market-environmental thinking.
In terms of measures for regulating water demand, the table displays less
discrete relationships between governance and programming. Several
patterns emerge. Most cogently, the majority of techniques require the
complementary or coordinated action of utilities and one or more scales of
government. The demand-management side testifies to the need for broad
mandates, beyond those of utilities, in successful supply and demand
management programs. This is especially relevant in terms of economic and
social-political measures.
The table also speaks to the fact that, while certain measures may be within
the domain of utilities, their successful implementation rests on actions that
can only be taken by a particular scale of government. Water efficient retrofit
programs provide an example. While it may be up to utilities to choose to
implement them, the existence of standards for efficient devices that
guarantee their function and of regulations regarding the sale of subperforming devices can only be accomplished at the federal and provincial
scales. This may provide some explanation as to why utility managers were
least interested in retrofit programs in the survey (cf. Section 6.4).
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6.3 THE EFFECTS OF OVERLAPPING AND COMPETING APPROACHES
Of the two factors mentioned in the introduction as inhibitors to the
development of supply and demand management programs in Ontario, the
effects of the conflicting intensions and incentives of the various political
orientations are presented in this section. This section is organized in three
parts. First, I look at how the sustainability, market environmental and
techno-physical policy approaches interact in supply and demand
management. Second, I look at the effects of this interaction on particular
techniques, focusing on metering and pricing. Third and finally, I touch on
the effect of the interaction on governance decisions. An important theme
throughout the section is how different conceptualizations of the objectives of
supply and demand programs (and the associated techniques) have
implications for the outcomes of the programs.
6.3.1 THE INTERACTION OF THE SUSTAINABILITY, TECHNO-PHYSICAL AND MARKET
ENVIRONMENTAL APPROACHES
The incommensurability recurrent among some of the goals and rationales of
the market environmental, techno-physical, and sustainability approaches
contributes to the stagnation of supply and demand management. As evinced
in the discussion below, even where the three positions express like
prescriptions, their differing motivations can complicate the development of
cooperative policy. This situation is compounded by the limited involvement
of governments in negotiating (and legislating) the political elements of a
supply and demand management strategy that sufficiently addresses the
range of issues to which the programs give rise.
The diversity of goals that can be pursued with supply and demand
management techniques as well as the range of techniques that can be
utilized for particular programs does not mean that they can automatically be
enlisted for particular ends. First, outcomes are not necessarily predictable
and are not strictly based on the technique in question. From SST, one learns
that the purposes and bases for action matter in terms of the results of the
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application of particular techniques or combinations of techniques. Second,
the applicability of a given technique for a given purpose does not mean that
it can or will be applied. Although certain techniques may be compatible with
achieving particular goals, they may be either politically unattractive or
beyond the capacity of those involved.
Findings of the province-wide expert survey give some indication of the
different ways in which those who espouse the ideals of sustainability and
those championing the techno-physical view approach various supply and
demand management programs. Respondents were asked to indicate the
degree to which they felt particular water management techniques could help
to improve environmental sustainability in the water sector (Figure 6-1). In
the subsequent figure (Figure 6-2), the responses are divided. Three
weighted averages are given: (1) of all respondents; (2) of respondents
affiliated with an environmentally concerned body (and thus very likely
espousing a sustainability politics); and (3) of respondents representing a
utility (where utility politics tend to follow a techno-physical approach
mediated by the valuation criteria of market environmentalism).
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Figure 6-1: How much can the following techniques improve environmental sustainability in the water sector?
Source: Expert Survey, cf. Appendix A
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Figure 6-2: How much can the following techniques improve environmental sustainability in the water sector?
Weighted Averages of Response Groups
Source: Expert Survey, cf. Appendix A
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The results indicate that while all groups favour infrastructural improvements
to an equivalent degree, the environmentally related respondents tend to
favour all approaches to a greater degree than utility managers.
Environmental respondents strongly supported all approaches, but were least
supportive of government regulation and municipal bylaws. The greatest
discrepancies between environmental and utility management responses
related to Water Reuse Technologies, Government Regulation, and Water
Saving Retrofit Devices with utility managers expressing 18%, 10% and
9.4% less support, respectively.
The discrepancies between the two groups of responses can be attributed to
a focus on calculability in the engineering field, differing perceptions of the
effectiveness of various techniques, the practicalities of implementation, and
the fact that often, while the two groups may support the same technique,
they may see its utility in the fulfillment of different goals. Metering and
pricing are examples (cf. Section 6.3.2).
Divergences between the market-environmental, techno-physical and
sustainability positions warranting exploration emerge from an examination
of their apparent commonalities. Such outward commonalities include the
decentralizing tendencies among the market-environmental and
sustainability positions, the ‘business-case’ focus of the marketenvironmental and techno-physical, and the standpoints shared by all three
vis-à-vis water pricing and full cost accounting. Where they differ is in their
reasoning for and what they seek to achieve through these positions. This
has implications for supply and demand management techniques.
The variance in the spirit of the decentralizing tendencies expressed by the
market-environmental and sustainability positions results in opposing
perspectives on the value of regulatory techniques for municipal water supply
and demand management. The ontological distinction between the two like
policy positions stems from how they believe the roles of government and
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actors in governance should be incorporated. The market environmental
position sees government regulatory functions as better performed by
markets and favours voluntary arrangements among industries (cf. Harrison
2001).145 The sustainability view by contrast is not adverse to government
standards and regulations but highlights the importance of the need for a
greater place for public interest groups to be able to influence government
and resource management policy.
Prescriptive differences emerge in terms of the business-like management
focus of the market-environmental and techno-physical positions. Although
both approaches espouse the “business-case” as the criterion for decisionmaking, the techno-physical position is focused on the management of the
utility rather than on a wider social order governed by market signals. This
means that, like sustainability, the techno-physical perspective is not
opposed to regulation. Regulation does not diminish the business case when
approaching supply and demand management from the techno-physical
perspective or that of the utility. It does, however, run-counter to the
broader market-regulatory thinking fundamental to the market
environmental approach.
Finally, the market-environmental and techno-physical positions are
infrequently motivated by concerns related to environmental and social
sustainability. For example, despite compatibilities in terms of environmental
concerns, market-environmentalism involves certain contradictions in terms
of supply and demand management. It pushes for efficiency of water use
where costs of providing the programming are low enough relative to the
cost of the water saved. In an industry where the marginal cost of supply is
145

Ecological modernization can favour government intervention in the market for
the establishment of environmental standards, and the restructuring of the economy
to favour ‘less resource intensive industries (Murphy 2000: 4). In the case of the
former, however, economic instruments and voluntarism are preferred and, in the
case of the latter, it mirrors neoliberalization in that it favours a shift toward “service
and knowledge intensive industries” (cf. Murphy 2000: 2&4).
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low, so too are the incentives for investing in supply and demand
management programs. The techno-physical position is committed to water
sales to fund infrastructure refurbishment and expansion at the same time as
it seeks to improve efficiency for better economic management of the utility.
In a supply and demand management context, it promotes revenue (and
hence water sale) neutrality, rather than actual reductions in use.
6.3.2 EFFECTS ON PARTICULAR TECHNIQUES: METERING AND PRICING
In terms of metering and pricing, a key debate centers on whether or not
these actually have any role in terms of demand management, water
efficiency, or conservation. Many utility professionals argue that these cannot
send signals to consumers to modify their consumptive practices because the
price of water is too low. As such, rather than a tool of supply and demand
management, metering is an important tool for data collection, systems
knowledge and in pricing for economic equity and full cost recovery
[Interviews #14&38, Workshop]. Tellingly, the following conclusion was
drawn at the workshop:
Metering does not result in water demand reduction. Metering
and significant price increases will result in demand reduction.
(cf. Furlong 2007)
Opinions, however, are divided. In 2002, the City of Hamilton was
‘acknowledged’ by the OWWA for its ‘innovative water efficiency program.’
Specifically, the group highlighted Hamilton’s Living Wise Program for Grade
5 students, its Wise Water Use Program conducted in partnership with Green
Venture, its water bottle distribution program, and the Wise Water-Hamilton
Water Meter Project. From the perspective of the OWWA then, metering can
be considered an efficiency measure for regulating water demand.
How one conceptualizes the usefulness of particular supply and demand
management techniques, not just the usefulness of the programs as a whole,
also has implications for the organization and outcomes of these programs.
Constructing metering as a tool for water demand management, and water
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demand management as a necessary element of water supply policy, for
example, would mean the use of meters with suitable pricing structures (e.g.
rising block as opposed to declining block rates), as well as meter
management and billing practices that would be in keeping with a
sustainability mandate for meters. Constructing public education as a
necessary element of water conservation would also encourage the use of
meters as tools for providing information not only to utilities but also to
consumers. Metering raises a series of overlapping issues that are technical,
political and social. Defining what metering is intended to achieve will have
implications for the design of metering programs. In turn, these will have
technical, political and social effects.
How meters are managed has direct implications for their capacity to function
as instruments to provide incentives for consumers to manage their demand.
First, meter accuracy presents issues. Workshop participants highlighted
difficulties in collecting data from mechanical water meters. As mechanical
meters age, they read lower. For example, a study conducted on Hamilton’s
water metering program found that, due to financial losses from the low
readings of aging meters, an “aggressive” large meter preventative
maintenance program could result in up to $2 million in increased revenues
for the utility (City of Hamilton 2002: 16). The accurate reading and billing
resultant from the program could also result in price signals to consumers
that are in accordance with their consumption. A second set of issues stems
from billing practices. In many of the municipalities studied, including
Hamilton and Toronto, users are billed on a multi-month basis – often every
three months. As such, consumers do not receive discernable price signals
according to their consumption [Interview #41, Workshop].
A third point relates to the practice of estimating meter readings, which
likewise inhibits the demand management functionality of metered
consumption. In Toronto, water meter reading is done in person. Those
involved noted that it was not uncommon for meter readings to be estimated
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based on prior consumption, as inconveniences can arise when trying to read
the meters. This was deemed particularly problematic where residents and/or
companies had invested in water efficiency devices and had not seen a
change in their bills [Interview #37 & 41].
Toronto is attempting to address its meter reading issues by moving to
automated meters. Automated meters present challenges for water efficiency
as well - a fourth set of concerns. In Hamilton, individuals working with
automated meters noted that when you read remotely, you lose contact with
the customer. When meters were read in person, abnormalities in
consumption patterns could be noted. With this information, the person
reading the meter could either address possible system leakage or discuss
water efficiency with the consumer [Interview #26]. At the workshop this
was also identified as an issue with respect to water theft.
The way that meters are employed raises issues of governance in terms of
workers and consumers. Switching to automated meters, for example,
means moving away from certain elements of distributed governance models
to more technical, expert led models. Automated meters can mean less union
jobs within a utility and reduced contact between the utility and water
consumers.
Interestingly, workshop participants stated that utilities need utility staff to
notify customers about leaks (through the opportunities created by personal
meter reading) so that customers are doing the demand management rather
than the utility. This indicates a desire to move to a more distributed form of
governance and one that is incentive-based rather than regulatory, with
respect to water demand management.
This issue also arises with respect to pricing. Pricing is another technique for
which the understanding of its usefulness will have implications for progress
on supply and demand management. How one understands the function of
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pricing has implications for its influence on consumption, the range of actors
involved in setting prices, what groups pay fees, and who is involved in
collecting and spending the revenues. The first issue pertains to the debate
as to whether or not pricing is actually a conservation/demand regulation
measure.
Like metering, pricing issues exhibit apparent convergence among the
perspectives under examination. In terms of convergences, first, full cost
pricing for water supply is an accepted norm across the three policy
positions. Indicative of the consistency of its support is the agreement across
interviewees and respective policy positions that people should pay the full
cost of their consumption and any subsidization should come through
government welfare programs rather than utility rates. In the survey, for
example, while 86% of survey respondents agreed that users should be
charged the full cost of water services, only 27% expressed agreement that
rates should be tailored to a user group’s ability to pay (Figure 6-3).
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The perspectives on pricing also diverge in several ways. First, the more
positive view on pricing expressed by environmental actors versus utility
management reflects the fact that utility managers do not necessarily believe
that pricing will lead to use reductions, rather they believe that it is good
business practice (Figure 6-3). Second, the sustainability position would
advocate the inclusion of a greater diversity of items in prices, most
particularly costs for source water protection. This is somewhat at odds with
market-environmental and techno-physical positions. These dictate that
prices should strictly reflect costs and not be employed as a tool for
conservation (cf. Renzetti and Marbek Resource Consultants 2005: xii). As
such, an open debate about what the ‘costs’ of supplying water include is
timely. Finally, despite the strong philosophical agreement on pricing, in
practice municipal governments have generally resisted price increases. This
speaks to both consumer advocacy for cheap water and the development
focus of municipal governments.
6.3.3 EFFECTS ON GOVERNANCE
The challenges described in sections 6.3.1 and 6.3.2 raise questions of
governance. Governance issues arise for two reasons. First, the
implementation of various techniques requires action from different actors
and scales of government (Table 6-1). Second, the influences of the differing
policy paradigms on the implementation and performance of techniques
reaffirms the need for debates over the purpose and value of techniques in
order to come to decisions that facilitate their improved performance. How
those decisions are to be taken is a question of governance.
One of the key governance issues to arise from the competing policy
paradigms is that of full cost recovery. This is because what is included in
‘full costs’ speaks directly to one’s philosophy regarding the purposes of
water supply and has consequences for governance. This has implications for
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the ring fencing146 of water rates and, by extension, the division of
responsibilities between municipal governments and utilities. Depending on
how wide or how narrow a view of pricing objectives and water supply and
demand management one adopts, the activities eligible for funding from ring
fenced water revenues expand or contract.147
A sustainability – and particularly a water soft-path (cf. Brandes and Brooks
2005) – approach would mean that a broad range of conservation activities
could be funded through the water rate. This would mean that activities
normally considered the purview of governments would fall within the
mandate of utilities or that water supply mandates and the recuperation of
the costs of delivering water supply would have to be expanded to include
new actors who are responsible for environmental protection. For example,
economic supply reduction tools like charging municipalities for water taking
from the environment could be warranted. In Ontario, this would require an
additional legislative and enforcement role from provincial government.
In Ontario, under SWSSA (2002), full cost recovery includes: ‘source
protection costs, operating costs, financing costs, renewal and replacement
costs and improvement costs associated with collecting, treating or
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Ring fencing is a financial term that refers to the isolation of funds for the
restricted use of a specific sector or department of government or a company.
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Another example of how cost issues can become governance issues stems from
debates surrounding the MSB in Toronto. There, the costs of the MSB were also
criticized. However, the issues were philosophical than they were budgetary. A
primary focus of expense critiques was board member remuneration: $500 per
attended board meeting to a maximum of $10,000 per annum for each board
member, with the Chair of the Board receiving an additional $10,000 per annum
(Chief Administrative Officer 2002b). It was not a question of additional costs but
rather a question of how one believes money is best spent. The estimated transition
costs, for example, were $760,000 ‘less than 0.02 per cent of the Water and
Wastewater operating budget’ (City of Toronto 2002). While, the presumable
‘savings’ from collecting fees from Parks and Recreation alone would have been an
estimated $2 million per annum. This, however, would involve a change in the
relationships between municipal departments and the current approach to ring
fencing.
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discharging waste water.’ Defining what is necessary for source protection,
however, will vary across municipalities depending on a number of factors
including the variable influences of the three competing policy paradigms.
Under Ontario’s new Clean Water Act (2006), Conservation Authorities are
charged with coordinating the development of source water protection plans
for local watersheds. Municipalities and municipal water operating authorities
already fund a portion of their local conservation authority’s budget, but it is
not stipulated under the Clean Water Act that they will have to pay or, if so,
in what portion for the implementation and maintenance of the source
protection plans.

In terms of diverse actors in pricing, on the one hand, workshop participants
indicated that governments had a role in pricing, arguing that pricing should
be coupled with by-laws such as outdoor water use restrictions, and
requirements for landlords to conduct building retrofits. On the other hand,
participants also argued that raising prices to an appropriate level for water
conservation would enable utilities to relinquish their role as managers of
water efficiency and conservation policy.
As with the argument for informed metering above, the premise is that
sufficiently high prices will enable the transfer of responsibility for demand
management and conservation from utilities to consumers. Two issues arise
here. The first pertains to the corollary of such a conceptualization of pricing
and its implications for utilities. The second addresses questions of
governance. The corollary of using pricing as a tool for the transfer of
responsibility from utilities to consumers is that the same tactics can be
employed by governments to exact similar behavioural regulation upon
utilities. It could be said that if prices were to also rise for utilities in terms of
economic measures for supply side management (e.g. charging for water
taking), that this would encourage utilities to take on structural-operational
measures for supply reduction like leak detection and repair.

275

In terms of the pricing question, the energy experience has two key lessons
to offer. The first lesson pertains to the need for regulation. Hirst et al
contend that the only way to create new incentives for DSM under utility
deregulation is to institute regulations such that the cost of the externalities
from energy production and distribution are covered by the utility (Hirst,
Cavanagh and Miller 1996: 306). This is predicted to drive the price of
energy up enough to make DSM financially attractive again. Applied to the
water case, this is an argument for economic measures for supply
management and for multi-scalar governance (cf. Table 6-1).

Second, in relation to consumer uptake of DSM, Eyre argues that one should
examine price in terms of how it modifies other barriers to energy efficiency,
rather than as a barrier to efficiency itself (Eyre 1998: 968). In the water
sector, for example, inefficient household appliances are barriers to water
efficiency. Low prices for water discourage consumers from paying a
premium for water efficient appliances. This problem, however, can also be
resolved through regulation limiting the sale of appliances to those meeting
an acceptable water efficiency standard. These two scenarios demand the
involvement of government in supply management on the one hand and
demand management on the other. Again, the importance of multi-scalar
governance is demonstrated.

As indicated in Table 6-1, the inclusion of supply-side measures for water
management in pricing requires that governments at the provincial scale
become more involved in policies for supply and demand management. They
will have to become involved in setting aspects of prices, collecting and
distributing revenues, as well as setting legislation for these types of
charges. This in turn means more distributed governance in terms of supply
and demand management rather than less. Finally, the premise that given
the right information (and incentives), the responsibility for water demand
management can be moved from utilities to consumers, implies the uneven
distribution of newly acquired responsibility among customers. In the
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domestic sector, paradoxically and inefficiently, those using the least water
would inherit the most liability for conservation. Again, it is distributed rather
than transferred responsibility that is needed.

6.4 UTILITY: A TECHNO-PHYSICAL AND MARKET ENVIRONMENTAL
FOCUS
6.4.1 THE MANDATE OF UTILITIES
In addition to the effects of the competing and overlapping policy paradigms
discussed above, the narrow dispersal of responsibility for supply and
demand programs also contributes to the slowness of their uptake. The
responsibility for supply and demand management programming in Ontario
has defaulted to being that of utilities alone. This is problematic because
utilities have particular mandates both by law and by convention that do not
include environmental protection.148 This is compounded by the fact that
utilities tend to be driven by an interaction of the techno-physical and market
environmental approaches. This has particular effects on the programs that
are discussed in Section 6.4.2. In this section, I discuss the mandates of
water supply operators in Ontario and the effects of these mandates on
programming. I argue that in this arrangement, sustainability goals are not a
focus of supply and demand management programming. Because goals
structure the design and the effects of programs (Sections 2.4 and 6.3),
programs for supply and demand management often do not realize their
sustainability potential.
In Ontario, water supply and demand management programs are the
purview of water utilities to implement, as they deem necessary. The
148

While it is true that full cost accounting for water utilities is to include source
water protection under SWSSA (2002), the regulations have not been set and source
water protection has not been defined within the Act. Source water protection is
delineated under the Clean Water Act (2006), but it is not stipulated that it should be
paid for through water rates.
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legislated and recommended duties and expectations of owners and
operators of municipal water systems in Ontario, however, do not include
conservation for the purposes of environmental protection or sustainability
(Table 6-2). Although Justice O’Connor recommended that owners and
operators be responsible for ‘setting the overall policy direction for the
municipal drinking-water system,’ this can, but need not include
environmental protection or water supply and demand management directed
at such purposes. The result is that these goals remain dependent on the
action of governments and, very frequently, the public.
Table 6-2: Expectations and Responsibilities of Owners and Operators of
Municipal Water Systems
Document

Responsibilities/Expectations of Municipal Officials Responsible
for Water Supply

Safe

o

All water provided by the drinking-water system meets

Drinking

prescribed drinking-water quality standards;

Water Act, o

The drinking-water system is operated in accordance with the

Section 11

Act and regulations and is kept in a good state of repair;
o

All facilities are appropriately staffed and supervised;

o

All sampling, testing and monitoring requirements are
complied with; and

o

All reporting requirements are complied with.

Drinking-

o

Sample and test;

Water

o

Use an accredited laboratory;

System

o

Report adverse test results;

Regulation o
o

Obtain an approval and a permit to take water;
Have a professional engineer certify that non-residential
supplies are in compliance;

o

Have certified operators or trained persons according to the
category of the system;

o

Prepare an annual report; and

o

Prepare an annual summary report.
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Document

Responsibilities/Expectations of Municipal Officials Responsible
for Water Supply

Reports of

o

regulations;

the
Walkerton

o

Learning about drinking-water safety and the operation of
water works facilities;

Inquiry,
Parts I

Being acquainted with drinking-water legislation and

o

Familiarization with their municipal drinking-water systems
and their approvals;

and II
o

Setting the overall policy direction for the municipal drinkingwater system;

o

Clearly defining and understanding the roles and
responsibilities of councilors, senior management and other
municipal officials who exercise decision-making authority
over the system;

o

Hiring competent senior management and conducting regular
performance appraisals;

o

Asking for and receiving periodic and annual reports from
senior management on the operation of the municipal
drinking-water system;

o

Periodically auditing or evaluating the performance of the
external operating authority if one has been contracted by
the municipality to run the drinking-water system;

o

Reading and asking questions about any reports which
identify declining water quality;

o

Being satisfied that appropriate steps are taken to address
any issues; and

o

Seeking outside expertise when needed.

Source: Compiled from Ministry of the Environment (2007).
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The current situation of defaulting to utilities on water supply and demand
management – and therefore leaving the roles of certain actors, chiefly
governments, unmet – results in programs that are partial and unstable due
to their limited objectives and foundations. More specifically, the driver for
supply and demand management programs within utilities in Ontario is
‘scarcity’ – be it economic, infrastructural or environmental. Delaying the
need to expand infrastructural capacity to meet increasing demand was the
most important reason cited for program implementation in Ontario [survey],
as well as across Canada (Waller 1998). The province-wide expert survey
points to long-term cost savings as another primary objective for which
utility managers implement supply and demand management programs
(Figure 6-4). As the energy experience has shown, programming for scarcity
leads to programs that are subject to the whims of prices and that do not
enjoy consistent levels of commitment.
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Figure 6-4: Implementing DSM: How important are the following goals?
Source: Expert Survey, cf. Appendix A
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Limitations to infrastructural capacity are akin to supply issues that push
utilities to curb demand. They present a type of scarcity that is physical,
economic, and temporary; utilities curb demand because of supply
limitations stemming from infrastructure, rather than from a philosophy of
conservation. In Ontario, even where environmental water scarcity is an
issue, options for new supply exist – e.g. by pipeline or bulk water purchase
from another municipality. As such, DSM programs are frequently viewed as
limited responses to problems that will eventually require a solution
involving increased supply. Debates over increasing supply by building
pipelines to Lake Ontario are examples (cf. Section 7.5).
Overall, the survey responses signal the greater import of economic
incentives versus environmental goals in the implementation of water
efficiency programs. This is unsurprising as it reflects the mandate of water
utilities, which are too uniquely responsible for water efficiency and
conservation. Another survey question sought information on the drivers and
inhibitors to the uptake of water supply and demand management. Most
notable among the drivers were infrastructure costs, cost recovery
objectives and public concern. In terms of inhibitors, survey respondents
commented on a building industry focused on high-water use luxury homes,
a lack of public awareness, and governmental pressure – noting that this
was both a driver and an inhibitor (Figure 6-5).
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6.4.2 INCENTIVES AND DISINCENTIVES: RETROFITS AND PUBLIC EDUCATION
The matrix in Table 6-1 provides a useful reference point for discerning the
relationships between water supply and demand management programs and
governance. Still, the various techniques have diverse implications and the
incentives and disincentives facing decision-makers are likewise complex.
The discussion below draws on survey data to elucidate the complex
relationships that utility managers have with various techniques, focusing in
particular on home retrofits and public education.
Within the various intersecting motivations for efficiency programs, many of
the same tools will be applicable. As discussed above, metering can be used
to ‘measure’ water production and consumption for the purpose of data
collection. In turn, this data can serve many functions. Metering combined
with user pricing can be used to address issues of economic equity, and
develop a more ‘business-like’ approach to utility management. This
combination can also be used to address social equity issues in terms of
moving away from flat rate prices that can benefit the middle class over
pensioners.
Other techniques also occasion complex choices. The expert survey asked
utility managers to what degree different demand management techniques
had been implemented in their municipalities, to what degree they thought
these techniques ought to be implemented, and the degree of ease or
difficulty of implementing them. Their responses are shown together in
Figure 6-6. In general, the degree to which a measure has been implemented
coincides with the degree to which respondents felt it should be
implemented, with the latter slightly exceeding the former. Metering and
pricing measures were the most adopted and valued. Municipal bylaws and
measures to reduce system losses were next with about 10% less support.
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O&M measures to reduce consumption and plumbing retrofits were both less
implemented than the other technical measures and considered the most
difficult to implement. Retrofit programs, in fact, fared the worst in all three
categories of responses. While the survey does not reveal the “truth” about
retrofit programs, it encourages questions about what the challenges to
retrofitting might be and to think about the challenges to the philosophies
and capacities associated with them in Table 6-1 above.
The first and most obvious is the human element in the proper function of
such measures. The results also suggest that utility managers see greater
benefit in addressing system losses than in reducing household consumption.
Thus, on the one hand technical measures are seen as better applied to
cases that do not require the cooperation and maintenance of the using
public. On the other hand, user consumption is seen as more appropriately
addressed through incentive type measures like bylaws and pricing-signals.
This suggests a leaning toward the market-environmental approach.
Another explanation emerges from partial correlation tests performed on the
survey data. Tests were performed to discern the relationships between
preferred demand management programs and organizational focus, as well
as preferred demand management programs and goals for implementing
demand management. The full results of the correlation tests are shown in
Tables 6-3 and 6-4.149 These data show retrofit programs to be correlated
with an organizational focus on environmental sustainability (p<0.05) and
affordable water services as a goal for implementing DSM (p<0.05). Both of
these factors are public policy issues that utilities may adopt, but are not
strictly or primarily within their mandates as purveyors of safe water for
drinking and the infrastructure that it requires (cf. Section 6.4.1).

149

The results are separated into two tables solely for the purposes of space and
legibility.
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Table 6-3: Survey Correlations Part 1: Degree to which Programs should be
Adopted Correlated with Organizational Goals
Environmental

Full Cost

Private

Government

Sustainability

Recovery

Sector

Regulation

Participation
Metering

Coef
N

Pricing

Coef
N

Municipal

Coef

0.110

0.181

0.042

0.210

31

32

32

31

-0.134

0.105

0.138

0.117

30

31

31

30

-0.107

-0.092

0.038

**0.436

31

32

32

31

0.233

0.257

0.039

**0.411

31

32

32

31

*0.315

**0.344

*0.291

**0.417

31

32

32

31

*0.310

0.218

0.209

0.260

31

32

32

31

**0.377

**0.369

**0.372

0.093

31

32

32

31

**0.389

**0.441

0.044

0.049

30

31

31

30

Bylaws
N
O&M Reduce

Coef

Water Loss
N
O&M Reduce

Coef

Consumption
N
Plumbing

Coef

Retrofits
N
Public

Coef

Education
N
Public

Coef

Participation
N

Source: Expert Survey, cf. Appendix A
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Table 6-4: Survey Correlations Part 2: Degree to which Programs should be
Adopted Correlated with Organizational Goals
Accountability

Equitable

Efficiency

Infrastructure

Access
Metering

Coef
N

Pricing

Coef
N

Municipal

Coef

-0.061

*0.299

0.057

0.036

32

32

32

32

-0.107

0.087

-0.166

0.000

31

31

31

31

0.154

*0.284

0.021

0.094

32

32

32

32

-0.014

0.125

0.149

0.011

32

32

32

32

0.026

-0.211

0.000

0.153

32

32

32

32

0.004

-0.179

0.125

0.080

32

32

32

32

0.034

-0.218

0.024

0.051

32

32

32

32

-0.078

0.024

-0.029

-0.285

31

31

31

31

Bylaws
N
O&M Reduce

Coef

Water Loss
N
O&M Reduce

Coef

Consumption
N
Plumbing

Coef

Retrofits
N
Public

Coef

Education
N
Public

Coef

Participation
N

Source: Expert Survey, cf. Appendix A

The data also show public education and public participation programs to
exhibit the greatest discrepancy between the level to which they are
exercised and the level to which respondents indicated that they ought to be
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adopted. The difference is 28% in both cases. Also of note is that, despite
the gap between application and interest in terms of public education and
public participation programs, neither is considered particularly difficult to
implement. In fact, public education programs were considered the least
difficult to implement of all program categories listed. In terms of
correlations, public education is linked to a range of organizational foci, which
include: environmental sustainability (p<0.05), full cost recovery (p<0.5),
and furthering PSP (p<0.05).
Certainly, there are a host of factors that influence the uptake of various
supply and demand management programs. Earlier negative experiences are
one example. Often, however, these actually derive from issues of
governance. With home retrofit programs, for instance, many negative
experiences emerged due to poorly performing devices and a lack of user
engagement. If, however, water efficient fixtures where standardized by law
and retail sale was restricted to such devices many of these problems would
have been alleviated. This is a governance issue requiring provincial
governmental legislative involvement. In another way, one might argue that
the selection of particular techniques reflects a utility’s particular priorities.
However, within one’s priorities a range of techniques may be applicable,
whereas certain techniques will be favoured.

6.5 CONCLUSIONS
The above discussions on supply and demand management tie into broader
issues of neoliberalization in several ways. They broaden the discussion on
the neoliberal restructuring of water supply governance to include policies
and programs for sustainable infrastructure management. The incorporation
of sustainable infrastructure management raises further issues with respect
to the project of rationalizing municipal water supply through arms length
business models. In a related manner, the discussions lend further import to
discerning and incorporating the roles for politics into water supply
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governance. With respect to SST theories, the empirical material presented
in this chapter supports arguments made in Chapter 2 for greater attention
to the technical landscape in analyses of technical change. In the next
chapter, the significance of the technical regime in influencing technical
change is likewise empirically affirmed.
The fact that infrastructure management involves political choices with a
diversity of consequences for the environment and social equity further
challenges positions that water supply can be managed in a purely technical
sense. The reality is rather that, in the case of infrastructure management,
neutralizing the role of elected officials selects for a particular political
approach to infrastructure management that favours the techno-physical
approach mediated by market-environmentalism over sustainability goals.
This also means highlighting economic measures for the rationalization of
water consumption while avoiding regulatory and technical measures to
rationalize (and reduce) both the consumption and the production of water.
Politics in this sense are hidden but not removed from the goals for
infrastructure management, or the techniques that are mobilized.
Among the most important arguments evidenced in this chapter is the SST
contention that politics are important in influencing the performance of
techniques, not only their uptake. On the one hand, it is demonstrated that
the market environmental, techno-physical and sustainability approaches
both diverge and overlap in terms of the techniques that they endorse. On
the other hand, where they overlap, they can simultaneously imply rather
different (and not easily compatible) prescriptions and goals. This leads to
distinct technical regimes in support of the technique, and, in this way,
different outcomes. Neoliberalization shares features, arguments and
apparent objectives with the other political positions, yet it has distinct
impacts, influences and prescriptions. How these issues relate to governance
is the subject of the next chapter.
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Transitioning from the state hydraulic to an increasingly sustainable water
supply regime through the implementation of measures to manage supply
and demand is not simple and uptake in Ontario has been neither extensive
nor rapid. The discussions above demonstrate that we need a political debate
about how to define the purpose of implementing supply and demand
management measures. What are the goals and through what political
approach or in what combination of political approaches are they best
achieved? Answering these questions has implications for governance
(especially in terms of the actors involved), and for supply and demand
management techniques (how they are interpreted and, therefore, their
implementation and functionality).
For supply and demand management programs to augment in scope and
ambition, the answer to the question about goals needs to include the
political orientation of sustainability to a greater degree than at present.
Revised conceptions of our understanding of and intentions for these
programs can alleviate many of the obstacles they face. Under the influences
of NPM on governance, this is unlikely to occur where the decision makers do
not include actors in addition to utility management or technically driven
boards.
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7

GOVERNANCE MODELS AND THE TECHNICAL
REGIME

7.1 INTRODUCTION
This chapter examines the relationship between governance models (the
technical regime) and sustainable infrastructure management in greater
depth. The chapter couples the concepts developed in Chapter 6 (i.e. the
interacting influences of the three policy approaches on programs for supply
and demand management) with the influences of contested neoliberalization
on governance (as discussed in Part II). In so doing, it seeks to understand
how the technical regime, in the form of governance models, facilitates,
complicates or reflects the different policy perspectives and, therefore, the
associated techniques and overall progress on sustainable infrastructure
management.
Governance is an important variable in sustainable infrastructure
management. With respect to supply and demand management, interactions
within and between governance organizations and scales are important.
Utility staff assigned to supply and demand management programming need
to work with provincial and municipal governments, other departments and
divisions within the municipality, as well as their own water divisions. As
such, analyses of how governance relationships are changing are central in
understanding how drivers and constraints for supply and demand
management programming are shifting as well.
I find that multi-scalar and distributed forms of governance are necessary for
progress on sustainable infrastructure management. Well-developed and
functioning programs for supply and demand management require action
from a range of actors and from different scales of government. Different
scales have different capacities for the implementation of techniques and are
influenced in different ways by the competing policy paradigms discussed in
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Chapter 6. Distributive governance enables the inclusion of actors into
decision-making that favour sustainability goals.
The neoliberalization of governance (enacted through NPM) has a
demonstrable influence on sustainable infrastructure management. The
following findings emerge from the data. First, neoliberalized governance
initiatives and models facilitate the incorporation of certain supply and
demand management techniques, while inhibiting others. For example, public
education is considered difficult to justify on a cost benefit basis because of
its impacts on water savings (and hence the money saved) are difficult to
measure. Economic instruments, on the other hand, are considered easier to
implement through arms length business models. Second, the
neoliberalization of governance does not necessarily result in the gains in
sustainable infrastructure management that one might expect. For example,
methods of performance evaluation under NPM create pressures for cost
savings without attention to the environmental or social elements of
sustainability. Moreover, with operations contracts, the contracted operator
has few incentives to offer supply and demand management programming
within its service package.
The chapter is divided into five sections. In the next section (7.2), the
neoliberal restructuring of governance models is examined in terms of its
effects on utility priorities, new methods of performance evaluation, and
municipal restructuring in the form of amalgamation. Having argued that
responsibility for supply and demand management has fallen almost solely to
utilities (cf. Chapter 6), in section 7.3, I examine the effect of several aspects
of utility governance on these programs. Specific concerns include interdepartmental dynamics, business models, and exogenous governance.
As discussed in Chapter 6, there are limitations to utility mandates in terms
of sustainable infrastructure management. Following the discussion of utility
governance issues, I build on the above argument in 7.4. Through an
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examination of governance across scales, I discern the roles for various
scales and how they are unmet under the contemporary approach to supply
and demand management. In keeping with the theme of extending the
variety of actors involved, closing the chapter, in 7.5, I turn my attention to
distributed governance and the involvement of non-state actors in influencing
decisions. Debates over the construction of pipelines to increase supply in
York and Waterloo are highlighted.

7.2 NEOLIBERALIZATION AND GOVERNANCE RESTRUCTURING
7.2.1 EFFECT ON UTILITY PRIORITIES
The province-wide expert survey asked respondents what the implications of
restructuring were for the level of a variety of aspects of water utility
management. In particular, they were asked whether the prioritization of
specific aspects of water utility management had increased or decreased
following restructuring. The responses are shown in Figure 7-1. By way of
summary, full cost recovery was deemed to have increased the most in
prioritization following restructuring, with 73% of respondents finding it to
have been either much or somewhat increased. Financial sustainability and
infrastructure maintenance were next with 67%. The features demonstrating
the least perceived increase in prioritization following restructuring were DSM
and equitable access with 48% and 30% of respondents indicating some
degree of increase, respectively.
Survey respondents were also asked how restructuring had affected the
prioritization of a set of governance issues. Similarly, all governance issues
listed were deemed to have increased in priority by the majority of
respondents. Also in keeping with the results of Figure 7-1, the greatest
perceived increase in prioritization was for full cost recovery, with 76% of
respondents marking it as somewhat or much more of a priority.
Environmental sustainability showed the smallest perceived increase in
prioritization, with 44% of respondents marking it as somewhat or much
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more of a priority.150 These results indicate that, given restructuring, the
approach to supply and demand management has become increasingly
oriented towards issues of cost recovery and infrastructure management, as
opposed to environmental concerns such as source water protection.

150

The full results for this question can be found on the project website at:
http://www.watergovernance.ca/Institute2/municipal/survey.htm click on “Figure 6”.
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These results suggest that, in terms of utility priorities, restructuring favours
full cost recovery, infrastructure improvements, and financial sustainability.
This indicates improved mandates for water efficiency, but not necessarily for
water conservation or – better still - sustainability. With respect to water
supply and demand management techniques, this would imply a preference
for structural operational methods that improve supply-side efficiencies (e.g.
leak detection) over those that focus on reducing demand side consumption
(e.g. home retrofits), as well as economic measures that regulate demand
side consumption (e.g. pricing) over those that improve supply side
efficiencies (e.g. charging for water taking). This shows movements towards
combinations of techno-physical and market environmental approaches, but
little movement on sustainability.
7.2.2 EVALUATING PERFORMANCE
It is a well-documented feature of neoliberalization and NPM that
governments and the services they provide are called to operate in a more
business like fashion (cf. Chapter 2). This marks a significant shift in the
technical landscape of water supply and has implications for the appeal of
supply and demand management options. In particular, the Common Sense
Revolution in Ontario (1994-2002) focused on government accountability to
the taxpayer through reduced taxation and ‘doing more for less’ (i.e.
increased responsibilities and a reduced budget, cf. Chapter 3). In 2000,
following exceptional municipal restructuring (cf. Chapter 3), the Government
of Ontario instituted the mandatory Municipal Performance Measurement
Program (MPMP). The MPMP was enacted along with other amendments to
the Municipal Act in 2001. In addition to the MPMP, utilities have generally
taken up the ‘business case’ mantra as the criteria for decision making in
utility management.
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The MPMP requires municipalities to report on 54 measures of ‘efficiency’ and
‘effectiveness’ in 12 service areas. Reminiscent of the arguments of Gross
Stein (2001), Efficiency and effectiveness are defined in the following ways:
Effectiveness refers to the extent to which a service is achieving
its intended results — for example, the percentage of garbage
that is recycled. Efficiency refers to the amount of resources
used to produce a given amount of service. The efficiency
measures are based on operating costs only — for example, the
operating costs per ton of garbage recycled (Burke 2005).
With respect to water supply, there are 5 required measures. Two of these
could be said to pertain to effectiveness and the remaining three to efficiency
(as defined above). With respect to effectiveness, municipalities must report
on: ‘weighted number of days when a boil water advisory issued by the
Medical Officer of Health, applicable to a municipal water supply, was in
effect’; and ‘number of water main breaks per 100 kilometers of water
distribution pipe in a year’. With respect to efficiency, reporting is required
for: ‘operating costs for the treatment of drinking water per megalitre’;
‘operating costs for the distribution of drinking water per kilometer of water
distribution pipe’; and ‘operating costs for the treatment and distribution of
drinking water per megalitre (Integrated System)’ (Burke 2005).
These measures do little to encourage water supply and demand
management in that (a) neither water efficiency nor conservation are among
the criteria for municipal performance measurement, (b) the measures
discourage investments that would increase costs but which may be
necessary for the initial financing of improvements to sustainable
infrastructure management, and (c) the business-like flavour of the
evaluation measures have other implications for utility policy, which are
discussed in section 6.3.2. It is difficult to say to what degree municipalities
would align their policies according to MPMP measures. It can be said,
however, that thus far it promotes a technical regime where supply and
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demand management are not pursued as a matter of policy.151 This means
that they would be promoted on an ad-hoc basis according to need (i.e. a
form of scarcity, as established in Chapter 6).
Though it may be difficult to ascertain the impacts of the MPMP, the issue of
operating as a business and the methods of evaluation and choices that that
entails are a factor in utility management. At the expert workshop,
participants indicated that certain home retrofit programs are unattractive to
utilities because they are ‘asked to be businesses and, as such, loss
programs are financially questionable.’ In this environment, they noted that
cost effectiveness is a ‘big issue’ for utilities. In terms of public education,
participants raised the same issues. They noted that given the new
requirement to behave as businesses, the ‘nature of “effectiveness” had
changed’ making ‘“loss” programs, like public education more difficult to
make a case for’ (Furlong 2007).
In terms of these exigencies for business-like management, it is interesting
to note that programs that are more limited in their approach to supply and
demand management may be better placed to advance sustainability. For
example, the efficiency approach has been critiqued by advocates of the
water soft path for not ‘stepping outside the box’ of existing consumptive and
institutional practices (Brooks et al. 2004: 15). Yet, its conventional nature
may prove beneficial with respect to the uptake and propagation of water
efficiency and conservation programs. That is, DSM’s more orthodox aspects
regarding economic efficiency and the rationalization of user consumption
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Those administering the program feel that it has shown signs of fostering
improvements in the municipal performance measures. The desire to move beyond
the monetary evaluation of performance has also been expressed, as has the ‘keen’
desire of municipalities to add explanatory notes and additional data to their reports
in order to nuance the analysis based on local circumstances. Tellingly, perhaps, the
province has agreed not to publish the results according to individual municipalities
(Burke 2005)
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patterns find commonality with the contemporary political-economic climate,
which promotes ‘business-like’ management for public services.
7.2.3 MUNICIPAL RESTRUCTURING
As discussed in Chapter 3, in Canada generally and even more so in Ontario,
municipalities are wards of the province. In Ontario, municipal powerlessness
vis-à-vis the provincial government was made most patently clear by the
spate of forced and coerced amalgamations that occurred in the late 1990s
(cf. Chapter 3). Amalgamation has proven to be a double-edged sword for
the advancement of supply and demand management programs. On the one
hand, amalgamation has set-back some programs, resulted in the loss of
working relationships between the province and utilities on supportive
legislation for supply and demand management, and shown limited
effectiveness in rate harmonization across formerly separate municipalities.
On the other hand, in some cases, amalgamation has led to greater
information sharing and larger, better-funded programs. Overall, the
experience with amalgamation indicates that (1) good relationships between
the province and municipalities are important in advancing policies that often
require multi-scalar governance, and (2) that, as seen in Part II with
business models, there is a gap between the intended and actual outcomes
of neoliberalization on sustainable infrastructure management.
The Toronto case is instructive. In terms of setting programs back, one
municipal official stated that the 1998 amalgamation of Metro into the City of
Toronto had yielded a general regression in municipal programs of at least
20, if not 30, years [Interview #42]. Water efficiency programming was no
exception. For political reasons, supply and demand management programs
had to be started as new in order to promote the new city as amalgamation,
and not annexation [Interview #38]. Other challenges to programming arose
due to coordination issues because of the size and number of ‘players’ in the
new city, which complicated buy-in. Furthermore, many departments did not
have a budget to implement their portion of the programs, such as water
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efficient irrigation in parks. On the other hand, the city has programs that it
never had under Metro and a much larger budget [Interview #38].
Progress toward provincial regulation for supply and demand management
standards also diminished. Whereas, municipalities were very active in
pushing the provincial legislative agenda in the early 1990s, amalgamations
have reduced the municipal-provincial interaction on water supply and
demand management. In Toronto, one employee of the water division
explained how their level of interaction with the province on water efficiency
legislation was sharply diminished following amalgamation.
We did [work very closely with the province on legislative
development]. The former city of Toronto did, definitely … Then
they had restructuring … Through the work that we had done in
the former city of Toronto, that is where you saw changes to
the plumbing code actually happen in a phased approach and
then in [19]96 for all new constructions, 6 liter toilets were
mandatory … The work of the old city of Toronto was
instrumental in achieving [these changes]. This new city that
we’re in, and we’re not that new any more, the closeness is not
there anymore. And this is something that we are looking at
redeveloping. … But we do have some [interaction] indirectly
through the committees that we’re involved in, which are the
American Water Works Association, the Ontario Water Efficiency
Committee and CWWA. So, you know, we’re working through
them, trying to make changes. [Interview #38]
In another way, amalgamation was also unable to achieve some of the
expected improvements in terms of rate harmonization that were difficult
under the two-tier Metro governance structure. Metro Toronto’s original 1992
water efficiency plan included working with area municipalities to establish
common rate structures (Commissioner of Works 1992). The new City of
Toronto would inherit this project, working on rate harmonization following
amalgamation in 1999 (cf. Development Policy and Research Division 2006).
Today, rate harmonization has been accomplished across the former
municipalities (with the exception of as yet unmetered units) but not across
user groups (Development Policy and Research Division 2006). Kingston was
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likewise unable to achieve rate harmonization following amalgamation. The
details of this are specified in Chapter 4.

7.3 UTILITY ORGANIZATION
7.3.1 INTER-DEPARTMENTAL DYNAMICS
The division of responsibilities for water supply and demand management
programs within utilities provides some insight into how the individual
techniques are conceptualized by the utility, how these conceptualizations
impact the programs and governance arrangements, as well as how utility
governance affects supply and demand management programming. In
addition, supply and demand management programs have spillover effects
into other program areas, engendering particular dynamics around the
programs that highlight how they are approached from different perspectives
and groups within the municipal corporation. Utilities in Ontario frequently
provide several services together with water supply, including wastewater,
solid waste and roads. Water services run under a traditional municipal
governance model would also coexist with a variety of other municipal
service divisions. Typically, the programs outlined in Table 6-1 are
administered across multiple groups and divisions. As demonstrated in
Chapter 5, it is critical to account for the diversity of interests within
municipal government

Through the seven municipal case studies, several organizational
arrangements for water supply and demand management programming
emerge. Both Peterborough and York Region contract out their water supply
and demand management programming to an external group, Peterborough
Greenup and Consumers Utilities, respectively. Kingston does not have a
program per se, but is interested in both metering and leak detection.
Hamilton is likewise interested in metering and also pursues a variety of
public education programs and retrofit giveaways in conjunction with a local
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non-profit called Green Venture. The Regions of Waterloo, Peel, and Durham
and the City of Toronto all have extensive programs designed by Veritec
Consulting. Each of their water efficiency plans (WEPs) covers a spectrum of
programs, excludes others, and is administered in a variety of ways.
The WEPs designed by Veritec Consulting tend to adhere to two themes,
which display particular conceptualizations of supply and demand
management programming. The first is a strict cost-benefit criterion for the
establishment of the programs. The pursuit of water efficiency is justified
where the cost of the program is no more than one-third of the cost of
building new infrastructure to produce the equivalent amount of water that
would be saved through the program.152 The goal of water efficiency
programming is therefore the delay of infrastructural expansion. The criterion
also means that programs are evaluated individually rather than holistically,
and that there is no evaluative method for programs whose water savings
cannot be measured and therefore monetized. This reflects a combined
techno-physical/market environmental approach to supply and demand
management. This brings us to the second point.
The second is a focus on measurable programs, where water savings and
costs can be readily quantified. This stems from an engineering logic (and
signals an efficiency approach) that if you cannot measure it, you cannot
know the effect of the program and therefore cannot conduct a cost-benefit
analysis to justify its application. Programs are evaluated according to three
criteria: social, economic and technical feasibility. Where programs are
feasible, they are selected based on the CBA [Interview #37]. As such, these
programs tend to focus on certain structural operational supply-side
programs (leak detection and repair), structural operation demand-side
programs (retrofit devices), and economic demand-side programs in the form
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For example, the cost of Peel’s WEP is $32 million and the cost of building the
equivalent infrastructure was estimated at $112 million (cf. Veritec Consulting 2004).
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of water efficiency audits, capacity buy-back and consumer incentive
programs (cf. Table 6-1). Other areas of programming are not addressed.
Frequently, however, the municipalities and regions adopt a variety of socialpolitical demand side education programs and run them separately from their
WEP. How the municipalities have incorporated these additional socialpolitical demand side programs speaks to various approaches to of water
efficiency and conservation across the municipalities. I look at Toronto and
Peel in turn.
Before addressing Toronto’s inclusion of social-political demand side
programs, I compare its 1992 WEP with its current one. The comparison
indicates that a committee of council structure, which includes both staff and
council members, yields a wider array of (but not necessarily a larger
investment in) programs than the work a consultancy operating from a
predominantly engineering perspective. Toronto’s 2003 WEP includes system
leak detection, computer controlled irrigation, watering restrictions, toilet
replacement, clothes washer replacement, and outdoor and indoor water
audits. Toronto’s initial 1992 WEP included a $110,000 program for
conservation brochures and information pamphlets, a program with local
school boards, the purchase of 20,000 residential retrofit kits to be sold at
cost recovery, as well as rate harmonization among the local municipalities,
establishing a user pay system, putting sewer charges on the water bill
instead of the tax base; investigating use of demand charges; and lobbying
the province to change the plumbing code to ‘regulate the use of water
saving devices’ (Commissioner of Works 1992; Works Committee 1991: 10;
Commissioner of Works 1993: 1).
Today, the range of programs found in the 1992 WEP is preserved but rather
than all being included in the WEP, they are distributed among a wider array
of branches of Public Works and the City of Toronto. In Toronto, metering,
pricing, rate harmonization and billing issues continue to be pursued but they
are the purview of the Finance Department. This means that in the debate
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over whether or not metering and pricing are programs with a role in water
efficiency or conservation, as opposed to strictly economic equity or data
collection, the latter get a greater focus (cf. Chapter 6). When asked about
the coordination between water efficiency programming and the operation of
pricing and metering in the Finance Department, one respondent stated:
They do look at water efficiency when finance puts together the
pricing. I think it could be a little closer, though, when they look
at it. [Interview #37]
This may also be a reflection of why billing has not been arranged to
communicate price signals to water consumers. Users are billed only every 3months which has been identified by WEP staff and workshop participants as
a limitation to the function of metering and pricing as potential messaging
devices for water demand reduction [Interview #41]. Toronto Water’s leak
detection program is also found in a separate division; it comes under the
scope of Infrastructure Management rather than Water Efficiency.
The Region of Peel provides an especially interesting case. Peel deals with
the division between its more technical Veritec WEP programs and its public
outreach programs in a way that reveals particular views of what is
considered a water service and what is considered a community service.
Peel’s WEP plan includes ‘effective marketing programs’, ‘market research’,
and ‘marketing strategy’ in the budgets of each of the component programs
(Veritec Consulting 2004: 25-26). While general education programs are not
included in the plan, Peel continues to pursue an extensive variety of such
programs. These involve plant tours, school tours, the Peel children’s water
festival, the eco-fair, the Peel Water Story project, and a website. The two
groups of programs – WEP and public education – are not only conducted,
but also funded separately. The Business and Information Services division of
Public Works manages the public education and outreach programs and these
are funded through the property tax. The WEP programs, by contrast, are
paid for through the water rate.
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This distinction indicates that educating the public is not perceived as a water
division responsibility but rather a responsibility of municipal government. It
also indicates that the responsibilities of the water division are ones of being
an efficient utility, whereas sustainability (in terms of its environment and
social facets) is rather the purview of government. From a practical
perspective, the separation of the education programs into a separate and
general division of public works is considered to have benefited the programs
by linking them to the efficiency and conservation programs of other works
services, especially energy. In describing the education programs under
Business and Information Services, the respondent stated that:
It’s all about efficiency and resourcing and cross training and
it’s huge. It’s starting to make a big difference. When
everybody was in their own division, within their own
department, we all worked together but you were still getting a
lot of overlap. Now we can go to a show, we can go as public
works and deliver all of our messages. [Interview #28]
In general, water efficiency programs and energy efficiency programs run by
municipalities or municipal service providers are not linked, with energy
programs being much more comprehensive and advanced. Both
Peterborough and Hamilton, for example, have better developed energy
demand management programs that are distinct from water initiatives. Most
interviewees asserted that much could be gained by following energy.
However, the limitation is considered to be that energy prices are of a
sufficient level to make efficiency viable, whereas water prices are not. In
Peel there is also a desire to couple the messages in such a way as to
demonstrate to people that saving water also saves energy because energy
is considered the more marketable of the two [Interview #27].
The internal challenges to water supply and demand management programs
that utilities face also reveal something about the precepts through which
different groups understand these programs. In the water sector, especially
given the increasing focus on self-financing water supply divisions and
utilities, certain contradictions emerge in terms of supply and demand
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management. Most striking among these is the push to reduce demand on
the part of DSM and the need to sell water to meet costs and generate
income for infrastructure improvements in a sector with significant sunkcosts. Two examples are provided. First, in Toronto, the water efficiency
program was designed to be ‘revenue neutral’, i.e. prices would increase with
decreasing demand [Interview #35]. Still, water efficiency staff are
sometimes challenged that they are doing ‘too good a job’ [Interview #41].
Second, in Durham, a WEP has been developed, and although other
efficiency initiatives are ongoing, it is being delayed due to fears that it will
lead to revenue loss. External experts are to be brought in to argue a longterm cost benefit case for the program [Interview #15].
The energy experience supports the above findings on internal utility
challenges. Successful DSM initiatives in energy have been subject to
negative feedback cycles. Greater conservation can lead to over-capacity in
utilities, price-drops and incentives to sell the overcapacity on the part of the
utility, and to utilize more energy on the part of the consumer (Hirst,
Cavanagh and Miller 1996). Such relationships are known as ‘rebound
effects’ (Loughran and Kulick 2004). A related concern stems from lost
revenues due to reductions in energy use. According to Gellings (1996: 288),
DSM in energy ‘has been branded [by utility executives] as involving costly
direct incentives to reduce precious sales or as a surrogate for social
programmes’ – i.e. not as good business practice. On the surface this is a
problem of time horizons, as reducing demand is known to delay and reduce
future infrastructural investments. In the energy sector, such savings on
infrastructure have been found to far outweigh the costs of DSM (Gellings
1996: 286).
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7.3.2 BUSINESS MODELS
Restructuring business models shifts the distribution of roles and
responsibilities among actors in municipal water supply. Given the different
perspectives that groups have on programs for water supply and demand
management, restructuring that has an impact on their roles and
responsibilities will have an effect on supply and demand management
programs in turn. The restructuring of governance as well as business
models changes the relations between actors and between actors and
decision-making. Therefore, they alter the form and uptake of ‘efficiency’
programs. The restructuring of business models for water supply delivery in
Ontario was discussed extensively in Chapter 4. Business model restructuring
in Ontario exhibits a trend toward arms length business models that allow
utilities greater autonomy from the influences of municipal politics and
politicians.
As utilities become more arms length from municipal government, their
programming adheres more strictly to their legislative mandates of providing
a utility service as opposed to, for example, an environmental or social one
(cf. Section 6.4). In general, arms length business models should (and are
hoped to) mean that a utility has less need to concern itself with the political
concerns of municipal councils in terms of program approval. This has a dual
effect on supply and demand management programs.
First, in the case of a municipal department model, utilities may be more
likely to omit certain techniques in order to ensure approval at council. They
may also take greater care in developing the program such that it is
acceptable to the public. This requires the inclusion of a greater diversity of
actors. While municipal councilors have expressed concern that they cannot
get environmental issues onto the agenda of Utilities Kingston, for example,
in the design of the Toronto WEP, extensive efforts were made to develop a
program that would be endorsed by council prior to bringing it before council
for budget approval [Interview #37]. Toronto Water hired a public
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consultation expert and ‘worked very hard in the last 2 years [of the plan’s
development] to get a proper plan’ [Interview #37]. The public consultation
expert held meetings with the public and industry to secure their support,
worked closely with a municipal councilor (who was present at all the public
meetings), and held an information session for council. This was all done to
ensure council approval of the requested $75 million budget over 10-years
for water efficiency [Interview #37].
Second, while the arms length model may in theory have more options open
to it in terms of supply and demand management programs, it may be more
inclined to focus on particular program areas. Interestingly, this is
particularly true of economic programs for demand management that are
often politically difficult to implement but of interest to utilities (cf. Table 61). In their work on economic instruments (EIs), Renzetti and Marbek
Consultants state that, due to the lack of political interference, arms length
business models for water supply are the most amenable to EI
implementation (Renzetti and Marbek Resource Consultants 2005: 54).
There are limitations, however. First, while arms length business models may
be more amenable to demand side EIs, they are less inclined toward supply
side EIs (e.g. charging utilities for water taking, cf. Table 6-1). Furthermore,
arms length models may yield a more limited approach to the range of
programs that are applied beyond EIs. For Utilities Kingston, a municipal
corporation, structural-operational supply-side efficiency programs in the
form of leak-detection are actively pursued compared to those concerned
with the demand side like retrofitting programs. Leaking-pipes are
considered lost revenue, whereas excess demand is not [Interview #17]. If
the municipal corporation was for profit, as in Edmonton, saving on system
losses and increasing sales would allow greater dividends to be paid to the
shareholder (the municipality).
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In terms of delegated management, experience suggests that water supply
and demand management programs would be approached as a value-added
option where they are not of direct benefit to the income stream of the
contracted entity. This is, for example, how OCWA approaches supply and
demand management in the municipalities where its services are contracted.
Water supply and demand management programs are not part of the crown
corporation’s basic offer, but municipalities can ask OCWA to implement such
programs at extra cost [Interview #13].
Formerly, OCWA did have a water conservation section when it owned the
water facilities that it services (1993-1997). The decline of the water
conservation program began much earlier, however, when OCWA was formed
as a separate entity from the Ministry of Environment and given a mandate
for cost recovery.
What OCWA was told to do, was to turn yourself into a cost
recovery operation. So go to your clients, provide services and
recover the costs of providing those services. What we found
was that, at that time, there wasn’t much of a market for water
conservation and so it basically ended up kind of withering on
the vine. So we focused more on the provision of operation and
maintenance services [Interview #13].
Still, when OCWA owned the facilities it had a distinct motivation for
efficiency where infrastructure was nearing capacity. Although their water
efficiency section was minimal with approximately 3 staff, in the water
stressed greenhouse region of Essex, OCWA implemented a range of water
conservation services [Interview #13].
7.3.3 EXOGENOUS GOVERNANCE: WHOLESALERS AND DISTRIBUTORS
This research indicates that when wholesalers and distributors of water
supply are separate entities, the incentives and disincentives for water supply
and demand management diverge from those of service providers who fill
both functions. This situation arises in two cases in Ontario: first, in two-tier
regional governance models; and, second, in the case of bulk water sale
between municipalities.
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The reasoning for the difference in the case of regional two-tier models is
that these exhibit fewer of the concerns that lead water utilities to seek
distance from municipal governments; important elements of their technical
regimes differ. They do not appear to have the same issues with ‘ward based’
politics that lead municipalities to seek depoliticized governance models or
separate services. This may stem from a certain inbuilt political distance from
local politics. Two-tier models do have concerns associated with the regionlocal division of responsibilities, however. In Part II of his report to the
Walkerton Inquiry, Justice O’Connor identified problems of jurisdictional
confusion and overlap with such arrangements and recommended that
production and delivery be consolidated at the regional scale (O'Connor
2002b). These issues interact. For example, regions have more political
freedom to set appropriate wholesale water prices. But they have little
control over local municipal pricing, in terms of either making it uniform
across the region or using it to encourage conservation [Interview #46].
The Region of Waterloo, established in 1973, treats and delivers water to its
seven local municipalities, which are responsible for water distribution. Its
establishment was connected to water issues; joint management of the water
resources across the seven municipalities was sought to mitigate various
challenges (SuperBuild 2002: 84). The Region of Waterloo is instructional in
that while jurisdictional issues have posed problems for water efficiency
coordination and transparency, the two-tier structure has also created a
certain distance from the politics of the area municipalities. In terms of
jurisdictional issues, the Region has not been successful at the harmonization
of rates or outdoor water-use bylaws across the area municipalities, topics
which it began discussing in 1987 (RACWC 1987). Moreover, the region has
found a lack of comprehension among residents that regional restrictions
supersede municipal bylaws (RACWC 1988). On the other hand, the region
has not experienced problems with regional politicians in terms of pricing,
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water use restrictions, or other programs for water supply and demand
management [Interview #43 & 44].153
Metro Toronto’s two-tier structure also posed difficulties to water supply and
demand management programs. Water efficiency staff in Metro Toronto
experienced difficulties in terms of their efficiency program because they
found it very difficult to get buy-in from the local municipalities in terms of
data sharing:
With the two-tier government we never really had access to the
end user data, so now we know what is being used. It was very
difficult to get buy in. So now everybody is on the same page.
[Interview #37]
Moreover, in some respects, as a region Metro was not afforded some of the
powers that the local municipalities enjoyed. In 1990, Metro requested
amendments to the Planning Act so that – like the local municipalities – it
could approve development based on sewer capacity (Works Committee
1990b).
The issue of two-tier governance with respect to water supply and demand
management was also raised at the expert workshop. Participants compared
the two-tier regional water management structure of the Greater Vancouver
Regional District (GVRD) with the single regional water management
structure of Peel Region. Although one participant noted that single tier is
‘the way to go for DSM,’ their discussion suggests that there are both
promotional and hindering influences in both structures depending on the
technique in question.
In the two-tier arrangement, the GVRD sells bulk water to the area
municipalities who are responsible for water conservation. In terms of
revenue, the GVRD is primarily concerned with unpredictable water sales.
While a local municipality could employ peak pricing or peak reducing bylaws
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Pipeline construction is an exception, as seen in section 7.5.
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to address the issue, the GVRD’s option was to increase its operating
reserve. In this case, local municipalities (and single-tier operators) have
options available to them that actually have the potential to reduce peaks,
rather than being restricted to those that cope with peaks fiscally. On the
other hand, in the GVRD, where local municipalities are responsible for bulk
water purchase, leak detection and repair is locally cost effective (cf. Furlong
2007).
The political distance that can be achieved by regions is similarly witnessed
when utilities wholesale water to other municipalities. Wholesalers are able to
charge higher prices for water to external purchasers than they are able to
locally. They are also empowered to engage with the external purchaser’s
water consumption practices to encourage greater efficiency. On the other
hand, such arrangements have raised challenges to water conservation
initiatives in the wholesaling municipality. In terms of pricing, for example,
Hamilton charges Haldimand 150% the local rate and, from 1987 to 1996,
Metro Toronto consistently charged York Region from 22-36% more than it
charged its area municipalities (Department of Works 1979-1996; City of
Hamilton 2003).154
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In Peel, the sale of bulk water to York Region has meant that establishing a
lawn watering bylaw in Peel is politically unlikely. Regional council has
negated bylaw proposals on the basis that no Peel resident will be asked to
modify their consumption as long as there is water being sold to York Region
[Interview #27, 28]. In supplying water to York Region, both Metro Toronto
and the City of Toronto have sought to improve the efficiency of the region’s
water consumption. Metro Toronto moved that York Region be requested to
adopt Metro’s water efficiency measures, arguing for the need to reduce peak
154

These price differentials may also be indicative of a distance-based surcharge.
This, however, is also a partially political decision. Peel, for example, charges the
same rate to York as it does regionally.
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This data was compiled by the author using annual reports.
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demand to delay infrastructural expansion. Today, York Region has had a
long-term water efficiency strategy. Still, the mayor of Toronto has indicated
that prior to another water agreement, York Region will have to shift to a
planning approach that increases urban density in order to reduce
infrastructure costs [Interview #34] (cf. Chapter 4).

7.4 GOVERNANCE ACROSS SCALES
7.4.1 LEGISLATIVE AND REGULATORY MATTERS: PROVINCIAL AND FEDERAL
Institutional and legislative impediments to water supply and demand
management were also identified through this research. These findings are
supported by a recent Conference Board of Canada report, which found that
‘water managers do not always have the required policy clarity, mandates for
action or information resources to determine the optimal method of
delivering water services into the future.’ Among the recommendations to
address these issues, they included ‘intergovernmental policy coordination’
(Hoover et al. 2007).
Some respondents have argued that greater powers be given to municipal
governments so that the shortfalls of higher scales of government might be
addressed. For example, the Region of Waterloo has argued for ‘new
municipal powers’ in order to pursue source water protection (MacDonald and
Hodgins 2003: 8). The survey results also demonstrate meaningful support
for regulatory roles for municipal and other scales of government.
Specifically, 65% of respondents indicated some level of agreement with the
statement that municipalities should have greater legislative authority than
they do at present, 75% of municipal water manager respondents agreed
that municipal bylaws are considerably or very important for achieving DSM
goals, 75% of all respondents saw municipal bylaws as considerably or very
much able to improve the sustainability of municipal water supply, and 67%
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of all respondents indicated that governmental regulation would improve
sustainability considerably or very much.156
Key informants also indicated that provincial legislative change was in many
instances necessary in order for water conservation measures to be
implemented and/or to be effective. In Ontario, the Region of Waterloo
began lobbying the province for changes to the plumbing code in the early
1970s. Other municipalities joined their efforts throughout the 1980s and
1990s. Municipal lobbying met with some success in the form of the 1996
amendments to the provincial plumbing code, requiring efficient water
fixtures in all new construction. Still, several challenges remain, including:
insufficient regulation of fixtures that fall within the standards, and the
continued retailing of inefficient fixtures. In Canada, 17-litre toilets are still
available through retail sale, whereas in the US their sale is banned.
Municipalities have pursued several avenues to address these problems
locally, cooperatively across-municipalities, and internationally. Peel Region’s
water efficiency strategies include a toilet replacement program for new
construction. Although the provincial plumbing code stipulates that all new
construction must install 6-litre toilets, many toilets that qualify do not flush
at 6-litres or require multiple-flushes. This has been a ‘big problem’ because
of the extent of the construction occurring in Peel [Interview #28].
In 2003, a group of municipalities (12 Canadian and 5 American), in
conjunction with Veritec Consulting, and including the Regions of Peel,
Durham, Halton and Waterloo and the City of Toronto, undertook a toilettesting program and developed an approved list of those actually meeting the
6-litre requirement. Peel’s program gives the builder the difference between
the cheapest acceptable toilet by law and one that the group of municipalities
has tested and found to function. Peel Regional Council dislikes the initiative,
156

Refer to Appendix A for more details on the survey and a how to access the raw
data.
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viewing it as a subsidy to builder programs. Still, Peel’s water efficiency
group has found it ‘hard to get the ears of provincial government’ [Interview
#28].
Peel continues to work with the Region of Durham on the issue. Other
municipalities also continue to be active in this regard. The group started a
Water Efficiency Committee under the CWWA to discuss experiences, further
water efficiency in Ontario, conduct research projects, and liaise with
American counterparts on water efficiency, among other activities. As of
January 2006, the toilet-testing initiative had stimulated 15 cooperative
research projects across North America.
In 1990, the former region of Metro Toronto water efficiency committee
(WEC) recommended lobbying the province, Environment Canada, and the
Canadian Standards Association (CSA) for regulatory change: the province to
amend the plumbing code to require efficient fixtures in all new
development; Environment Canada to require water use labeling on fixtures
at the point of sale; and the CSA for new product efficiency standards
(Commissioner of Works 1990b, a). Metro Toronto’s WEC also recommended
that they, in conjunction with the MoE, hold public hearings and conduct
studies to establish standards for water efficient devices (Commissioner of
Works 1990b: 3). In fact, personnel at the City of Toronto consider the work
of former Metro Toronto to have been ‘instrumental’ in achieving the 1996
changes to the provincial plumbing code that made 6-litre toilets mandatory
in all new construction [Interview #38].
Despite the general condition of unclaimed regulatory roles on the part of the
provincial and federal governments, both scales have taken steps towards
legislating conservation. The federal government has signed the Great Lakes
Charter Annex (also known as the Great Lakes Basin Sustainable Water
Resources Agreement), which contains stipulations for water efficiency and
conservation. Under the Great Lakes Charter Annex, municipalities must
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demonstrate water efficiency programs prior to the approval of additional or
new water withdrawals. Also water withdrawn from one lake must be
returned to the same lake. This has complicated possibilities for building
pipelines to municipalities seeking additional sources of supply. In 2005, the
Government of Ontario added water efficiency requirements to its Permit to
Take Water legislation. Ontario’s Permit to Take Water Legislation requires
that the Director evaluating the application consider whether water
conservation is being implemented (O.Reg 387/04). Both of these
agreements, however, grandfather the water takings of existing users (e.g.
municipalities and industry) and the text of Ontario’s amended PTTW
legislation appears oriented toward industry and agriculture rather than
municipalities (cf. Ministry of the Environment 2005).
On the energy side, the province is taking a more active regulatory stance in
addressing some of the limitations to utility or market driven efficiency and
conservation programs. In Ontario, the provincial government shows signs of
stepping away from conservation’s dependency on price in the energy sector
through regulation. The Energy Conservation Responsibility Act (2006)
established minimum efficiency standards for the most energy consuming
household products, commits the government to the installation of 800,000
household and commercial smart meters by 2010 and requires energy
conservation plans from government agencies.
7.4.2 POLITICAL ISSUES: MUNICIPAL GOVERNMENT
With respect to municipal government and techniques for supply and demand
management, this research finds municipal councils to play a variety of roles.
Councils can hinder utility policies that may be politically unpopular, they can
promote environmental programming, and they can prove instrumental in
mediating utility policy to lighten the burden for vulnerable consumers. In
essence, municipal government is important in ensuring the environmental
and social aspects of sustainability.
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Supply and demand management initiatives are not purely technical
decisions, but also have political, social and economic implications. Metering
is a good example; whether or not to meter, how to read the meters, and
what type of meter to use all have political and social implications.
Reconciling the progressive and stagnating aspects of public influence over
water supply is important in retaining the necessary consumer protection role
that councils can fulfill.
Typically, the supply and demand management initiatives that prove most
controversial for municipal governments are metering, pricing (increases),
and outdoor water-use bylaws. Techniques have social and political
implications that are more or less tolerable by different actors in the
technical landscape and that shift according to broader transitions in the
technical regime. In this section, I use these examples as well as opposition
to efficiency programs to demonstrate the challenges and benefits of
engaging municipal governments in efficiency programming.
Hamilton’s experience with its universal metering and price incentive
program is demonstrative of the mediating influence that councils can have
on utility policy. Hamilton has among the highest per capita domestic water
demands in urban Ontario. In 2000, 30% of Hamilton’s homes were not
metered. Today, that figure is 0.2% (City of Hamilton 2007). City council
proved important in shaping the universal metering program. In 1999, utility
staff approached council with a policy to ‘encourage conservation by treating
everyone equally.’ Their proposal involved triple charging the flat rate to
those who refused water meter installation and a 2-year repayment plan for
meter and installation costs ($260/home). This reflects a marketenvironmental approach. On April 26, 2001, council accepted the program
but, citing social-justice concerns, reduced the penalty to double charging
and increased the payback period to 5-years (Hughes 2001b, a). Council thus
added the social element of sustainability to the initiative.
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Toronto’s metering story is demonstrative of both the hindering and
mediating potential of council politics. Toronto began discussing universal
metering in 1999. At that time, the decision was taken to initiate a 4-year
incentive-based voluntary program to convert Toronto’s 85,000 and
Etobicoke’s 1,500 unmetered accounts. The program was designed to provide
the meter free of charge, together with a retrofit kit, and a $60 subsidy
toward a low-flow toilet. As of January 1, 2004, accounts that remained
unmetered would have been required to purchase their meter or face flat
rate account price increases of 100%/year. The program was to be funded
through the increased flat rate prices (Works Committee 1999).
Despite approval of the plan, since 2004, price increases have been the same
for both flat and metered accounts, ranging generally from 6 to 10% in a
given year. As of 2007, 72,000 unmetered accounts remain in Toronto, with
1,500 in the former city of Etobicoke. In 2007, council approved a pilot
project to convert 10,000 flat rate accounts to meters along with the
installation of automated meter reading technology. Depending on the
performance of the pilot in terms of costs, equipment performance, and
achieved operating efficiencies ‘full conversion of flat rate accounts into
meters with automated reading will be considered’ (Pannachetti and Di
Gironimo 2007: 12). Again, council tempers the market-environmental
approach. In this case, however, progress is not made on either technophysical goals or the environmental aspects of sustainability.
In terms of outdoor water-use bylaws, neither Peel nor Toronto has a bylaw
in place. Peel instead runs a weekly voluntary ban called Water Wise
Wednesdays. Watering restrictions are controversial in Peel for two reasons:
(1) a public perception that, as they are sitting on Lake Ontario, there is no
need to conserve; and (2) the Region sells water to York Region (cf. Section
7.3.3):
Council was quite adamant that … water restrictions would
never be imposed on a Peel resident while we sell water to
York. [Interview # 28]
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The Toronto case suggests that ability to pay has recently come to be
considered a better method of managing water use than regulation. In
Toronto, the issue of an outdoor watering bylaw, first raised in 1990, has not
been brought before council in recent years. It is considered politically
unpalatable to restrict water use through regulation [Interview #38]. Even in
the city’s 2002 WEP, the measure is restricted to emergency situations
(Veritec Consulting 2002: 13). Yet, there has been a new willingness on the
part of council to raise water rates in the last number of years. Water rate
increases to pay for infrastructural challenges have not always been
dependable. In Metro, for example, water rates increased from 1989-1993
and then declined through to 1997 (Department of Works 1979-1996).157
Water use bylaws and price increases can be some of the most politically
challenging programs to pass through municipal government. As such, they
speak to the challenges of working with local government on water issues.
Moreover, members of the 1990 Metro Toronto Works Committee found that
the programs with the greatest potential to reduce peak demand were
increasing block rate pricing, monthly peak demand pricing, and outdoor
water use restrictions (Works Committee 1990a). As such, this research
suggests that peak consumption may be relatively more difficult to tackle
than base consumption because it requires political tools like pricing and
regulation.
In keeping with price increases, issues particular to Ontario’s
neoliberalization experience increase the difficulty of ensuring access to lowincome users. Whereas income distribution is generally a provincial mandate,
in Ontario welfare was downloaded to municipalities (and hence the property
tax) in the 1990s. The property tax is a rigid measure for meeting shifting
welfare needs. Still, in Hamilton and Kingston, local government has
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The author compiled this data using annual reports.
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developed programs for low-income support. In November 2005, Kingston
City Council started a subsidy fund for low-income water users at the
Kingston Economic Development Corporation. Council started the fund with
$5000, anticipating contributions from other local bodies and levels of
government. Council sees its role as ‘compassionate part’, ensuring adequate
service to low-income users without affecting the utility’s income stream or
drawing on the property tax [Interview #22].
Hamilton’s “Utility Arrears Assistance Program” was started in 2002 to assist
low-income users pay their water bills. It is funded using $500 000 from
water bills. Notable in terms of ring fencing, it became a water-to-energy
subsidy program within its first 3-months, with 93% of funds going from
water rates to energy bill assistance (City of Hamilton 2004: 8). Forthcoming
regulations for SWSSA may require the program to end [Interview #50].
Still, it raises issues of ring fencing and the relationship between water
departments and other responsibilities within the municipal profile.
Water efficiency programming can also be challenging in and of itself.
Several of the municipalities studied experienced either inter-departmental or
municipal government challenges in commencing their efficiency programs
once developed, and, in some cases, even once approved. The interdepartmental case is addressed in section 7.3.1. In terms of challenges from
municipal government that resulted in delays to the initiation of the
programs, again both Peel and Toronto provide examples.
Peel Region’s WEP was finalized over approximately 5-months in 2003. It did
not receive approval from council until 2005, having ‘gone on and off the
table’ due to changes in the ‘political environment’ [Interview #28]. While
waiting, the water efficiency group continued with certain programs on the
side. The group got approval to launch Water Smart Peel in December 2003,
branding the WEP 2-years before it began. Some of the projects that they
conducted while approval was pending – perhaps indicative of their greater

321

political feasibility – were a multifamily retrofit project, the Peel Living
Building, and a leak detection program.
In 2002, Toronto Works and Emergency Services together with Veritec
Consulting produced a Water Efficiency Plan for the new City of Toronto.
Council approved the plan in 2003 and staff was hired to set up the
recommended Water Efficiency Office in 2004. The consultants began
working on the plan prior to amalgamation in 1998. It was supposed to run
as a 10-year, program beginning in 2001 and finishing in 2011. They are still
required to finish by 2011, although the plan was not finalized until 2002 and
not approved until 2003. As such, they have ‘very aggressive’ targets and
will not have the same opportunities to learn form their pilot programs
[Interview #38].
Some of the political challenges that municipalities face in terms of
implementing WEPs come from residents. In municipalities facing increased
growth under the Places to Grow Act (2005),158 residents can view water
efficiency programs as means of enabling growth or as subsidies to
developers, rather than as programs to protect the environment. In the
Region of Waterloo, this is particularly acute with property owners in more
peripheral and less densely populated areas of the region [Interview #46].
This issue was also raised at the expert workshop. Participants cited
industrial, commercial, and tax-base growth as creating political challenges
for water efficiency. Residents may see industrial and commercial growth as
contradictory to conservation/efficiency efforts. The constant demand for tax
base growth, on the other hand, means that base demand is always
increasing. As such, developers are seen as acquiring the benefits of
individual public constraints on water use.
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Of the municipalities studied, only Peterborough and Kingston have not been
assigned a portion of Ontario’s predicted population growth.
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Councils can also prove important in promoting the environmental elements
of sustainability. Personnel involved in the first water efficiency plan (WEP) of
Metro Toronto in 1990 attributed the initiative to a then environmentally
progressive regional council [Interview #38]. The role of municipal
governments in municipal water supply has been a key concern for groups
resistant to restructuring efforts that involve the adoption of arms length
business models. Groups arguing against restructuring in Toronto (2002) and
Hamilton (2004) cited a number of concerns regarding arms length business
models. Of specific interest here is the worry that they threaten
environmental protection and water conservation by neutralizing the ability
of municipal councils to affect policy and the public’s ability to do so by
consequence. That is, particular changes in business models reduce the
potential of those more capable and interested in pursuing sustainabilityoriented programs to fulfill a sustainability role.
Evidently, there are roles in terms of water supply and demand management
that different levels of government are well placed to fill. Workshop
participants, noting jurisdictional challenges in Canada, suggested a funding
role for the federal government, regulatory and funding roles for provincial
governments, and the roles of implementation and innovation for municipal
governments. They noted that in Ontario regulatory changes should be based
on what municipalities are already doing in the absence of regulations. The
province, they argued, is well placed to advance ongoing initiatives through
regulation, policy, and funding (cf. Furlong 2007).

7.5 DISTRIBUTED GOVERNANCE
The participation of public interest groups in water supply debates and
decision-making has had a significant impact on both the restructuring of
business models in Ontario (cf. Chapter 5) as well as decisions with respect
to water supply and demand management. Public interest group involvement
has proven important. Still, it is a relatively new element of most governance
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models for water supply in Ontario, acts in an indirect way by creating
pressure for municipal councilors, and generally is not systematically or
officially integrated into the policy process. The implications of public interest
group participation in water supply and demand management are most
evident in debates regarding pipeline development. In Ontario, such
controversies have arisen in municipalities proximate but without direct
access to the Great Lakes, experiencing (or desiring) population growth, and
dependent on limited water sources. Pipeline construction raises relevant
issues in that they introduce significant disincentives for the continued
pursuit of supply and demand management programs. The issue also
demonstrates that the supply-driven approach remains part of the technical
regime for municipal water supply.
In Ontario, several municipalities have engaged in debates regarding the
construction of a pipeline to one of the Great Lakes, as a means of
supplementing their water supplies given population growth projections.
Generally these projects enjoyed initial local government support that was
later rescinded following public criticism of the projects. The projects cited
their environmental and community benefits. Environmentally concerned
groups responded with discourses of limits to growth, and living within the
scope of local resources. This type of contestation has led to the delay and
cancellation of pipeline plans in both York and Waterloo Regions. Another
form of public engagement – NIMBYism – has also led to the abandonment of
pipeline plans in York.
The York Pipeline discussions began in 1992 with TransCanada Pipelines of
Calgary submitting proposals for pipeline development. The company
advanced a system that would take water from Lake Huron on Georgian Bay,
mix the resultant wastewater with that of York Region, and dispose of the
combined wastewater in Lake Ontario. A second phase of the project would
supply water to the Region of Waterloo and several other municipalities along
the pipeline’s proposed route. TransCanada Pipelines proposed to build, own,
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and operate the $500 million pipeline. A provincial regulatory body was
proposed to control the water rates paid to the company and to rule over the
amount of water that municipalities were allowed to withdraw (cf.
TransCanada Pipelines 1992b, a).
Environmentally and socially, the company argued that it was more
environmentally damaging and a greater risk to public health to continue
exploiting groundwater resources in greater amounts than it was to develop
a surface water source (cf. TransCanada Pipelines 1992b). Environmental
groups countered that pipelines encourage waste, that water management
issues should be solved locally, and that they undermine existing water
conservation efforts (Jackson 1994; Miller et al. 1993: 1). In Waterloo, the
most compelling argument made was that the limiting factor to growth in
Waterloo Region was not water supply but the ability of the Grand River to
absorb increased wastewater effluent (Jackson 1994). The Ministry of
Municipal Affairs and Housing (MMAH) also came out against the project for
this reason.
Despite early community support, this initial pipeline proposal was
abandoned. In Waterloo, although the water was to cost more – $4 as
opposed to $2.50 for every 4,540 liters (Aagaard 1993) – many on the
regional water committee and in the general public supported the pipeline
option versus taking more water from the Grand River.159 Regional staff were
scheduled to put their recommendations to council in September 1994. By
mid-summer, however, opposition had grown and the proposal was rejected,
fearing that it would become an issue in the upcoming November election
(Roe 1994b, a). Invoking the precautionary principle, municipal councilors
distance themselves from the project (cf. Roe 1994c).
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Waterloo Region is heavily dependent on groundwater. In 2002, the region drew
groundwater for 88% of its supply, using 126 wells. The Grand River was the source
for the remaining 12%. This surface is treated and then blended with the
groundwater (SuperBuild 2002). Today the ratio is 75% groundwater to 25% surface
water. All surface water is taken from the Grand River.
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A pipeline, however, remained (and continues to remain) on the table. In
September 1995, the Regional Municipality of York’s Long Term Water Supply
Task Force invited three consortia to respond to a Request for Proposals to
develop a pipeline in public private partnership. In 1996 Consumer Utilities
was hired to examine the possible scenarios for expanding water supply to
meet York Region’s growth projections (cf. Consumers Utilities 1996). The
priorities for analysis were determined in part through public consultation,
but the showing was meager (Consumers Utilities 1996: iii, 7, 9-15).
Several pipeline options were discussed, arguing both its necessity in the
face of population projections and its potential for generating economic
benefits and fostering job creation (Consumers Utilities 1996).
From the environmental side, groups questioned how York Region developed
its population growth forecast. Instead of growth driving the pipeline, they
argued that the region sought the pipeline to engender growth. They further
argued that options like the expansion of groundwater sources and
conservation had not been adequately explored, and that York should live
within its environmental limits and resources (Jackson 1996; Georgian Bay
Association 1996; McLaughlin 1998). The Region responded that ‘very few, if
any, municipalities live within the limits of their own local natural resources’
(Embree 1996a, b). Still other critics questioned York’s decision not to simply
expand water purchasing from Toronto (Editorial 1996) or change its land
use planning practices to protect groundwater recharge and supplies (Cooper
1998: 3). The Geological Survey of Canada also (gently) questioned the
pipeline decision, finding that ‘substantial additional groundwater potential
may be identified’ (Sharpe and Hinton 1996).
Again the pipeline proposal was abandoned. This time, however, in addition
to the concerns of environmental groups and other scales of government,
protest from the residents of Durham was also a factor. The pipeline would
have passed through Durham on route to Lake Ontario. Residents of Durham
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protested vociferously against the pipeline due to concerns for property
values and construction disruptions [Interview #48, 49]. The Region finally
decided on an agreement to purchase water from Peel Region.
All that factored in, the public concern, you have costs, you
have environmental impacts, you have all these other issues.
And, I mean there was a lot of opposition with the Durham
West solution … so when we actually opted for Peel, you know
there was a lot of support from the Durham residents obviously.
For what ever reason Peel wasn’t quite as sensitive because
we’re basically working from existing water supply plants … so it
really wasn’t as big of an issue for the residents. But you know,
as far as technical feasibility, both options were feasible.
[Interview #49]
In Waterloo, despite the success of its water efficiency programming and the
results of its pipeline debate in the early 1990s, a pipeline remains part of its
long-term water strategy.160 In the Region’s Long Term Water Strategy, they
project a pipeline to have been constructed by 2035. Their preferred options
are a pipeline from Lake Erie or Lake Huron. The public prefers the Lake
Huron option, because the water is thought to be of a better quality. The
Great Lakes Charter Annex, described above, has complicated pipeline plans
in Waterloo Region [Interview #45, 46]. Instead of being able to return the
water taken from Lake Huron to Lake Ontario via the Grand River, any new
water withdrawals have to be returned to the same lake from which they
were taken under the new agreement. This leaves the Lake Erie option. In
addition, it must be substantiated that other options have been exhausted.
While the pipeline continues to be projected, the situation speaks to a federal
and international role in water efficiency and conservation.
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See
www.region.waterloo.on.ca/web/region.nsf/DocID/E77309912793793C85256C13006
A214E?OpenDocument
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7.6 CONCLUSIONS
Four points with respect to governance can be made from the above
discussions. First, involving political actors in decision-making is necessary,
but not sufficient, for the incorporation of social and environmental aspects
of sustainability into supply and demand management programming. Where
water supply and demand management are generally approached through a
techno-physical and market environmental perspective, municipal
government is an essential vehicle for moving the social and environmental
aspects of sustainability forward. Such progress, however, will not
necessarily be the result of local government contributions to decisionmaking. This is likewise true of public interest groups. The second point,
stemming from the first, is that the range of actors that ought to be engaged
in these decisions extends beyond utilities to all three scales of government,
conservation authorities, and public interest groups.
Third, it is timely to actively decide what supply and demand management
programs are intended to achieve. Defining objectives will precipitate
decisions about program funding, participants, their roles and
responsibilities, as well as potential grievances and how to address them.
This raises a fourth point; such decisions will require changes in governance,
especially if the intention is to realize comprehensively derived programs for
water supply and demand management. Progress on sustainable
infrastructure management requires addressing features of governance
models and is also affected by changes to business models.
In terms of the relationship between neoliberalization and sustainability, the
neoliberalization of governance and business models is found to favour
economic aspects of sustainability, and to contribute little to progress on
social and environmental aspects of sustainability. First, NPM approaches to
governance promote ‘business-like’ management, cost-recovery, evaluation
methods that are narrowly focused on economistic approaches to efficiency,
and reduced roles for governments. In this chapter, these have been shown
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to reduce both incentives for programs whose water savings cannot be
quantified (and therefore monetized, e.g. public education), and
considerations for social and environmental aspects of supply and demand
management programming more generally.
Second, in terms of business models, the neoliberalization of governance
tends toward expert-led arms length business models for water supply. This
can mean improved implementation of economic instruments for regulating
consumer demand, but also implies less attention given to other techniques.
In addition, through rationalization and depoliticization, these models reduce
the roles for political actors that are requisite for progress on the
environmental and social aspects of sustainability. Often, as seen in Part II,
neoliberalization with respect to business models results in partial outcomes
with the status quo business model (a municipal department) being selected
in some cases. The municipal department model has the potential to soften
supply and demand management measures for consumer protection, and to
open up governance to a sustainability agenda. However, under the current
governance model, the responsibility for supply and demand management is
left virtually exclusively to utilities. Their mandates and policy approach are
too narrow to ensure programs that meet all aspects of sustainability,
especially the environmental and the social (cf. Chapter 6). As such, business
models generally lack necessary support from higher scales of government to
move the environmental and social aspects of sustainability forward.
In a related way, although market environmentalism includes distributed
governance among its modifications to governance, neoliberalization
promotes rationalized, expert focused models (cf. Chapter 4). As such,
neoliberalization actually proposes to narrow the breadth of actors in
decision-making in the water sector as opposed to moving toward distributive
governance. Distributive governance, however, is important for the
integration of the environmental and social elements of sustainability.
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Forums and opportunities for actors to raise environmental concerns and
bring them into the debate are needed.
As seen in Chapter 5, the inclusion of non-state actors (as with experts and
governments) does not imply the inclusion of non-biased or apolitical
perspectives. This is not negative. It is an argument of this thesis that the
political forms an important and necessary part of decision-making around
technical issues and in the formation of perceptions of them. The problem is
not politics; it is rather the exclusion of particular aspects of politics or their
ad-hoc inclusion. It is insufficient to develop policy and see if and how public
interest groups react. Concerted efforts at engagement and inclusive
governance need to be made that stem from decisions about what one wants
to accomplish through supply and demand management, how priorities are to
be set, and how they may be modified depending on a various conditions.
The discussions throughout this chapter attest to the fact that, although
neoliberal, environmental and social justice critiques were instrumental in
challenging the state hydraulic technical system for water supply, they imply
different prescriptions not just for governance and business models but also
for infrastructure management. By inference, not only are decisions about
water governance political, decisions about infrastructure management are
as well. This adds further weight to concerns about the proposed
rationalization of water governance that endeavours to reduce the influence
of municipal governments in favour of expert-led (purportedly apolitical)
technical management.
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8

CONCLUSIONS

8.1 INTRODUCTION
This thesis has investigated the relationships between political-economic
restructuring, sustainability and governance, focusing on the case of
municipal water services in Ontario, Canada. To draw connections between
the three topics, two specific processes within the water sector were
highlighted for study. These include the restructuring of business models and
the implementation of programs for sustainable infrastructure management.
In this concluding chapter, I begin with a discussion of how the two case
studies relate to the three conceptual foci of the research and to each other.
I continue by summarizing the thesis and its broad contributions to the study
of political-economic restructuring, sustainability and governance. I follow
with a presentation of the more detailed findings of the thesis. The final
section of the chapter is dedicated to a discussion of the wider implications of
the thesis findings, the questions raised, and future research.

8.2 CONNECTING THE CASE STUDIES
The two research themes (the restructuring of business models and
programming for sustainable infrastructure management) serve
complementary purposes in the analysis of political-economic restructuring,
sustainability, and governance. The study of the restructuring of business
models addressed conceptual issues related to the relationship between
political-economic restructuring and municipal water services. These include
how political-economic restructuring modifies governance at the local scale,
and specifically how restructuring creates incentives for particular types of
business models for water supply (and disincentives for others).
These issues relate to sustainability in two ways. First, sustainability
concerns have been important in modifying the outcomes of proposed
business model restructuring. Environmental groups argue that arms length
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business models result in poorer programming for sustainability because
public influence over policy is reduced. At the same time, however, the
municipal departmental model does not adequately empower environmental
advocates in governance. As such action on their environmental concerns is
not guaranteed. These issues have been important in the outcomes of
business model restructuring and they directly relate governance, business
models and sustainability.
Second, the relationships studied in Part II provided foundations for the
discussions in Part III. It was shown empirically in Part III that the
restructuring of governance and business models has implications for
sustainability through the study of sustainable infrastructure management. In
this sense, Part II discussed how governance and business models are
shifting and Part III empirically examined the consequences of these shifts
on a particular case of sustainability.
The case of sustainable infrastructure management also relates questions of
sustainability to those of political-economic restructuring and governance.
Using the particular case of programming for supply and demand
management, the thesis tested two common perspectives on the link
between neoliberalization and sustainability. These are the ecological
modernization hypothesis that neoliberalization leads to better environmental
policy, and the position (as found in the political ecology literature) that
posits that the reverse is rather true. In so doing, the thesis also empirically
connected governance arrangements – including business models – to
programming for supply and demand management. This enabled it to
challenge a common assumption among utility staff that supply and demand
management is not related to governance but is simply developed according
to best practices and the pressures of scarcity (both resource and economic).
The two foci of the research are also linked through the discussion of the
roles for municipal governments in the delivery of municipal water supply.
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The issue of the restructuring of business models in Part II demonstrated
that the primary strategy of neoliberalization with respect to business models
is rationalization. This is done through depoliticization, where the influence of
elected municipal officials in the governance of water supply is reduced
through the adoption of alternative service delivery (ASD) business models.
A key question arising from these policies is what, if any, are the appropriate
and necessary roles for municipal governments in the governance of water
supply. Part III provided empirical evidence of several key roles for municipal
and provincial politicians with respect to sustainable infrastructure
management. These are presented in Chapter 7 and discussed briefly in
Section 8.4.

8.3 RESEARCH SUMMARY
8.3.1 GENERAL FINDINGS
Several key findings emerged from this work with respect to relationships
between political-economic restructuring, sustainability, and governance.
These findings constitute both empirical and conceptual contributions.
Empirically, the thesis tested two strands of theory that posit particular
relationships between neoliberalization and sustainability. These are
ecological modernization and literature from political ecology. This was done
in Part III of the thesis through an analysis of programming for supply and
demand management.
The empirical evidence indicated that both approaches are insufficiently
nuanced. The ecological modernization approach posits that neoliberalization
has positive consequences for sustainability. Specifically, in terms of the
water sector, the market environmental strand of the theory argues that
neoliberalization will lead to greater water conservation through improved
efficiency. The evidence presented in Part III finds this claim wanting.
Neoliberalization does not de facto induce improved programming for
sustainability and can, in fact, hinder its development.
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However, the empirical evidence also demonstrates that neoliberalization is
not the unique or necessarily most important hindrance to progress on
supply and demand management in the water sector. Rather, a technophysical approach to service delivery combined with governance
arrangements that leave the responsibility for supply and demand
management virtually entirely (and by default) to utilities are also key issues.
Attending to the slow uptake of supply and demand management programs
will require recognition of these other hindering factors. Addressing
neoliberalization alone is unlikely to lead to significant progress on the
implementation of programs for supply and demand management.
The conceptual contributions stem predominantly from the research on the
restructuring of business models presented in Part II. There, evidence was
presented that demonstrates that the key neoliberalization strategy in the
water sector in Ontario involves the rationalization of governance through the
pursuit of arms length business models. These reduce the influence of
elected politicians and give more autonomy to experts in technical fields. The
objective is more rationalized and technically driven management. This is in
contravention to claims that neoliberalization results in increased flexibility
for policy through reduced government intervention and regulation.
Conceptually, the research also affirmed arguments made in the literature
that neoliberalization is presented as the solution to problems created
through earlier neoliberalization experiences. Adding nuance to this
argument, the thesis found that the goals associated with neoliberalization
are not readily achievable, despite its self-propagating quality. In fact, policy
outcomes can exhibit facets of neoliberalization, sustainability concerns, and
governance arrangements more typical of Keynesian-Fordism. In Ontario,
following a period in the 1990s that was marked by what Peck and Tickell
describe as roll-out neoliberalization, the provincial government has taken a
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more hesitant and moderate approach to neoliberalization. This translates
into more limited neoliberalization in general.
8.3.2 DETAILED FINDINGS
Below, I present the empirical and conceptual findings of the thesis in greater
detail. Most of these are located in Parts II and III of the thesis. Briefly, I
begin by discussing the conceptual findings evidenced in Chapter 3. First,
these include that variants and stages of neoliberalization can coexisted in a
given locale. They can be enacted simultaneously by different scales of
government or by the same scale in relation to different policy areas.
Second, whereas neoliberalization was enacted aggressively in the 1990s, it
has taken on a more hesitant form since 2000. This is apparent in both long
delays in the implementation of certain pieces of legislation, and in the
integration of sustainability concerns into new legislation alongside concerns
typically associated with Keynesian-Fordism and neoliberalization.
Part II of this thesis provided evidence for the theoretical arguments related
to the strategies and outcomes of neoliberalization with respect to business
models for water supply (Chapter 4), and the processes through which these
are mediated (Chapter 5). In Chapter 4, I argued that contemporary
neoliberalization strategies for water supply in Ontario involve a drive toward
the rationalization of governance through the adoption of ASD business
models. ASD means that the boards overseeing water utilities change from a
committee of elected municipal councilors to one that is dominated by
appointed experts in technical fields. The reification and prioritization of
technocratic expert methods and knowledge are employed to support the
shift to ASD. The object of this strategy is to standardize governance in order
to be able to predictably and consistently achieve desired results and policy
outcomes.
The rationalization of governance involves the curtailment of overt politics
from the governance of municipal water services. I refer to the curtailment of
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overt politics with respect to rationalization strategies, rather than simply
politics, because such techniques of rationalization and the expert
knowledges used to uphold them are themselves political. This has been well
established in the literature on the social studies of knowledge. In this thesis,
these findings were pushed further. I argue that instead of proving that the
technical is also political, the political needs to be understood as an important
and necessary element in the development of technical ideas and policies.
What is needed is the development of open and productive methods for
incorporating politics in ostensibly technical decisions. It is important that the
technical be political, and that it be overtly so. These arguments contribute
to debates on the social construction of science and nature.
Chapter 4 also examined the incentives for rationalization, and demonstrated
rationalization to be difficult to realize in practice. I provided evidence that
management staff of municipal water utilities are supportive of what I
characterize as a neoliberal agenda. They generally express support for ASD
restructuring and, where such models are pursued, they often lead the
restructuring campaigns. However, restructuring has not been
straightforward. The interview data indicated that it is accepted that
neoliberal restructuring will need to proceed in a step-wise process that can
include reversals. This finding supports theoretical arguments made in
Chapter 2. These are that a new phase of neoliberalization is occurring in
Ontario that is marked by hesitation as well as patience and persistence.
Chapter 5 was concerned with the political aspects of restructuring,
sustainability, and governance. It explores the relationships that various
actors have to neoliberalization in order to ascertain why it is propagated and
why and how it is mediated. Through an examination of the interests held by
municipal government’s different branches – i.e. elected officials, corporate
staff, and utility staff – and by groups engaged in contesting neoliberal
restructuring, I supported the claim that relationships to neoliberalization are
complex. Moreover, neoliberalization itself is associated with a set of policy
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prescriptions of which only some are politically feasible. It is not an
overarching paradigm, although it is an important policy orientation within
political-economic restructuring. This is interesting because neoliberalization
is often taken to have achieved a discursive hegemony (e.g. Harvey 2006;
Peck 2004). In the Ontario case, while true of certain aspects of
neoliberalization, privatization in water supply has become such an anathema
that it can be used to thwart other neoliberalization strategies.
The thesis added further nuance to approaches to neoliberalization. Interview
data demonstrated that neoliberal business models promoted by utility staff
are done so in order to address governance challenges produced by
neoliberal rescaling of the provincial-municipal relationship in the 1990s. As
such, the neoliberalization of local water supply governance in Ontario is not
necessarily driven by ideology in the municipalities studied. This is an
important empirical finding. In asking what neoliberalization is intended to
accomplish at the local scale, rather than simply whether neoliberalization is
good or bad, attention can be turned to devising alternative solutions.
Imagining alternative solutions, however, is difficult. Anti-neoliberal alliances
have proven instrumental in narrowing the political space for restructuring
that involves neoliberal business models. The halting of neoliberal business
model restructuring has been celebrated in the literature (e.g. Young and Keil
2005; Debbané and Keil 2004) and in the media. In the Toronto case, where
significant data is available, it is shown that alliances have complex
relationships to neoliberalization. They are suspicious of government and
dissatisfied with its leadership, but unable to articulate an alternative to the
municipal department model. Consequently, they argue for the maintenance
of this very model and, therefore, of the status quo. In Chapter 5, I argued
that this contradiction stems from the fact that, while environmental
advocates are insufficiently empowered through the municipal department
model, they are disempowered through arms length alternatives. Addressing
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this situation is beyond the scope of business models (given the options
under debate). Solutions lie in adjustments to governance.
The suspicion of government expressed by anti-neoliberal alliances, however,
limits the potential for debate. This is because it obscures the diversity of
relationships to neoliberalization within the municipal government, as well as
the problems that utilities seek to address. Breaking down municipal
government into its various types of responsibilities, pressures and interests
helps to clarify how neoliberalization is acting upon the municipal scale, how
it affects intra-municipal governance relationships, and thereby stimulates
restructuring strategies. This type of approach takes neoliberalization as a
proposed solution to a particular set of issues for which other solutions may
be possible. It also contributes to the literature on municipal governance,
where research often approaches local government as a singular rather than
a diverse entity (e.g. Graham, Phillips and Maslove 1998; Sharp 1990; Young
and Keil 2005).
The governance issues raised in Part II fed into the discussions of sustainable
infrastructure management in Part III. Through the empirical material in Part
III, governance was established as an important variable in the form and
degree of programming for sustainable infrastructure management. The
knowledge regarding the various pressures and programs for the
restructuring of governance and business models developed in Part II served
to contextualize changing relationships to sustainable infrastructure
management in Part III.
The case study of sustainable infrastructure management fills a gap in the
literature. Studies of neoliberalization have paid little attention to technical
innovation. This is particularly true of technical innovation for sustainability.
As such, the detailed empirical work presented in Part III on the relationships
between neoliberalization, governance, and technical innovations for
sustainability is novel. The research was presented in two chapters. The first,
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Chapter 6, described three competing policy paradigms – sustainability, the
techno-physical, and market environmentalism – that influence supply and
demand management programming. Evidence was provided to show that the
contradictions between the different philosophical approaches serve to limit
the uptake of programs for supply and demand management and, especially,
the degree to which they are directed at sustainability.
Drawing on theory from the social studies of technology, I gave examples of
how differences in philosophical approaches affect the uptake and function of
particular techniques for supply and demand management. Even where the
approaches promote the same technique, they may do so for different
motivations, leading to distinct methods of implementation. Differences in
implementation strategies influence the performance of techniques and can
limit their capacity to improve sustainability. In Ontario today, the
development of sustainable infrastructure management is left to utilities
alone. The interview and archival material demonstrated that the utilities
studied take a mixture of techno-physical and market-environmental
approaches to supply and demand management. This results in supply and
demand management programs that are considered to be partial and
temporary methods for addressing water quantity issues. Ultimately, demand
is to be met by increasing water supply through infrastructure development.
Chapter 7 examined trends in and aspects of governance models and their
relationships to supply and demand management techniques and programs.
Governance models are central elements in the technical regime for water
supply. As discussed in Part II, they are also subject to strong pressures
from neoliberalization and red-green alliances. Governance models are
influenced by and reflective of the technical landscape. Thus, engaging in
how they relate to sustainable infrastructure management helps to further a
less economistic understanding of political-economic restructuring and
neoliberalization. Moreover, understanding the relationships between

339

governance and sustainable infrastructure management facilitates the
integration of sustainability concerns into infrastructure management.
Changes in governance affect policy for sustainable infrastructure
management because they involve changes in the relationships between
actors, in the allocation of responsibility, and in the regulation and evaluation
of performance. Under neoliberalization, the governance of municipal water
supply is restricted to actors in technical fields. In Chapter 7, archival,
interview and workshop data lent support to the argument that political roles
for municipal, provincial and federal governments are needed to strengthen
sustainable infrastructure management. These data also demonstrated that
neoliberal methods of performance evaluation that require utilities to act like
businesses serve to limit the scope and potential of supply and demand
management programming. This lends further support for the argument that
a wider range of actors needs to be incorporated into water supply
governance that pursues sustainability goals.
These findings constitute a call for multi-scalar and distributive governance in
water supply for the purposes of enabling the development of sustainable
infrastructure management. However, the evidence presented in Chapter 7
also indicated that multi-scalar and distributed governance are necessary,
but not sufficient, to enable the integration of sustainability concerns into
programming for supply and demand management. This is because many
other supportive decisions have to be taken and because it cannot be
assumed that political and public actors pursue sustainability goals when
incorporated into governance and business models. Supportive decisions
include defining if and how the costs of improving sustainability should be
included in the full costs of water supply, who should collect the funds, by
what means the funds should be raised (property tax, user fees), and how
they should be allocated.
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8.4 FURTHER ISSUES
8.4.1 INVESTIGATING POLITICAL-ECONOMIC RESTRUCTURING
The findings of this thesis highlight several methodological issues for the
study of political-economic restructuring. First, the thesis shows that a
broader range of actors and outcomes need to be considered in studies of
political-economic restructuring. Other actors and policy positions should be
incorporated into the analysis as contributors to restructuring, rather than
simply as bystanders or detractors. This is important in the water sector, in
analyses of both business models and sustainable infrastructure
management.
Second, the research highlights the relevance of considering restructuring
outcomes that are not wholly or even overtly neoliberal in studies of
neoliberalization. For example, in Toronto the status-quo model for
governance – a municipal department – was retained, and in Hamilton it was
adopted anew. Taking neoliberalization as part of these processes is useful in
three ways. First, it magnifies the difficulties of rationalization at the
municipal scale. Second, it draws attention to the fact that, for those who
seek neoliberalization, the result is to change tactics but not to abandon the
effort. Third, it draws attention to the effects and strategies of
neoliberalization in policy areas where it is less apparent.
Neoliberalization holds greater sway in some policy areas than it does in
others. At this point in time, it is a rather obvious and well-studied fact that
neoliberalization holds influence in decision-making regarding business
models for municipal water supply. It is rather less obvious that it plays a
role in sustainable infrastructure management. This is because, in that
milieu, it is a competing policy paradigm rather than the dominant one. Yet,
especially in interaction with the techno-physical approach, it has important
consequences for the uptake of sustainability approaches in supply and
demand management.
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8.4.2 ASSERTING A ROLE FOR POLITICS IN WATER DELIVERY
Given the prominent role that depoliticization plays in the rationalization of
municipal water services governance, a central question that arises is what if any - are the roles for elected officials in the provision of municipal water
supply. In Chapter 4, it was argued that the depoliticization of municipal
water governance is neither a facile nor perhaps even a feasible process. The
reason given was that it is difficult to strictly differentiate what is political and
what is technical because many decisions are combinations of both. As such
defining distinct roles for political actors is difficult and risks alienating
municipal politicians from governance entirely. Similarly, technical decisions,
whether taken by a ‘depoliticized’ expert-led board or a committee of council,
would have governance implications. Metering provides a good example;
whether or not to meter, how to read the meters, and what type of meter to
use all have political and social implications (cf. Chapter 6). This
demonstrates technical decisions to be in some measure political, due to
their implications for consumers and sustainability.
The example of sustainable infrastructure management serves to highlight
the importance of politics in technical programming. For example, both the
survey and the interview data pointed to the importance of municipal
politicians in the creation of programs to ease the financial burden of
increasing water rates on low-income users. All interviewees asked clearly
stated that water utilities were not responsible for income redistribution and
should charge the full cost of water to all users. From their perspective, it is
the responsibility of government to create programs to ensure economically
accessible water supply for low-income users. Both Hamilton and Kingston
have taken up this challenge. The differences between their programs show
some of the variety possible in terms of political decisions and their outcomes
for sustainable infrastructure management (cf. Chapter 7). The consumer
protection role for municipal government was also demonstrated in the case
of metering programs in Hamilton and Toronto (cf. Chapter 7).
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In sum, there are political roles inherent in many technical decisions and
political involvement is also important in ensuring consumer protection. The
catch is that the involvement of municipal politicians is necessary but not
sufficient for integrating sustainability and consumer protection concerns into
the management of municipal water supply. Just as municipal governments
can promote a sustainability agenda, they can likewise prevent the passage
of lawn-watering restrictions and price increases. Rather than a
circumscription of their influence, municipal governments need clear
mandates to pursue sustainability, consumer protection, and governance
reform that helps utilities to address the challenges imposed by
neoliberalization.
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10 APPENDIX A - SURVEY
10.1 RESPONSE RATE AND DISTRIBUTION
The Ontario survey of water experts consisted of two parts. The first part was
general and to be completed by all respondents. The second part was specific
to those representing municipal water utilities. One survey was distributed
for each relevant water organization identified and each organization
received only one survey. In the case of the Ontario Clean Water Agency
(OCWA), for example, although it operates many small systems, only one
survey was completed.
We mailed out 340 surveys and received 82 responses, 41 of which were
from municipal water suppliers. For the general portion of the survey, for a
confidence level of 95%, our confidence interval is 9.5%. For the second part
of the survey, for a confidence level of 95%, our confidence interval is
estimated at 14%.161 The breakdown of respondents according to affiliation
and size of municipality is shown in Table 10-1 below.
The survey is a tool for further investigation. Its results generate new
questions and refocus existing ones. As such, the survey results were used to
generate hypotheses, which were explored through the interviews, the
archival research and the expert workshop. The raw data for the survey can
be found on the municipal water governance website:
www.watergovernance.ca/Institute2/municipal/survey.htm.

161

These confidence intervals are estimates because rather than a random sample
from a large population, we have attempted to survey as much of as possible of a
relatively limited population (see De Vaus, 2002).
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Table 10-1: Survey Respondent Distribution
Respondent According to Group

Municipal Provider Respondents

Affiliation

According to Municipal Population
Size

Provincial Ministry

2

Less than 2000

1

Conservation Authority

14

2000 – 5000

6

NGO

10

5000 – 50,000

21

Municipal Provider

41

50,000 - 500,000

9

Other

13

Greater than 500,000

4

Unidentified

2

Total

82

Total

41
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10.2 COPY OF THE SURVEY

Water Sector Restructuring
in Ontario:
Expert Questionnaire

Kathryn Furlong
UBC, Geography

Purpose: The following questionnaire is part of a research project on water governance and
conservation in Canada funded by the University of British Columbia. The results of the survey will be
published in academic journals and as a policy report.
Tick here

if you would like to receive these publications.

Definition: New Public Management (NPM) refers to the introduction of the methods of private sector
management into the public sector. Examples include: explicit performance standards, results based
management, knowing the customer and market like structures and incentives (e.g. competition).
Instructions: Please return this questionnaire in the enclosed stamped enveloped. Please answer all
questions, skipping Part 4 if you are not an employee of a municipal water supply provider. If you do
not feel that you are the appropriate person to respond to this questionnaire, please direct it to the
attention of the most appropriate person in your organization.
Confidentiality: The survey is anonymous. The information given in the survey will not be associated
with a specific office or unit in a form that would make their individual identities deducible by the wellinformed reader. Please see the enclosed consent form for further details

Part 1 – Affiliation
1. Are you employed with …
A Municipal Water Provider. Which municipality? ..................................................................………
OCWA
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Provincial Government. Which ministry and department? ..................................................................
Conservation Authority. Which authority? ...........................................................................................
NGO. Which NGO? .............................................................................................................................
Other. Please name .........................................................................................................................................
2. Employment – Details and History
a) In what capacity are you employed with this organization (primary responsibilities)?
........................................................................................................................................................
........................................................................................................................................................
........................................................................................................................................................
........................................................................................................................................................
b) How many years you been employed in this capacity? ................................................

c) How many years have you been employed in the water sector in Ontario (including with other
organizations)?............................................................................................................................

3. What activities does your organization undertake? Please tick all that apply.
Water Quality Testing

Source Protection

Municipal Water Provision

Monitoring of Water
Utilities/Providers

Water Quality Standards

Water Conservation

Development
Research

Training

Water Allocation

Ecosystem Protection

Policy Development for

Advocacy

Governance
Others, please specify
..............................................……
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Part 2 – Organizational Philosophy
4. In your opinion, what are the most important water supply management issues for your
organization? Please rank, with 1 indicating greatest importance.
Source Protection

Equitable Access to Water
Services

Economic Sustainability

Public Safety

Water Conservation

Public Participation

Pursuing

/ Avoiding

the

incorporation of New Public

Others, please specify
…………………………………..

Management Methods

5. In your opinion, what are the primary challenges faced by the water sector at present? Please rank
as above and indicate if you are referring to your municipality

or Ontario generally

Cost Recovery

High Water Use

Resource Stress

Public Safety

Infrastructural Investment Needs

Consumer Access to Water

.

Services
Too Much

/ Too Little

Incorporation of New Public

Others, please specify
…………………………………..

Management Methods
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6. How important are improving the following for your organization?
Very

Somewhat

Very Un-

Important

Important

important

Environmental Sustainability
Full Cost Recovery
Private Sector Participation
Government Regulation of
Water Supply
Accountability
Equitable Access
Efficiency
Infrastructure
Others, please specify
................................................

7 a) What elements would your organization promote for the improvement of efficiency in your
municipality

or Ontario generally

?

Primarily

Somewhat

Not at
All

Cost Reduction
Water Loss Reduction
Full Cost Recovery
Water Conservation
Improving Customer Service
Infrastructure Life Extension
Improving the Quality of TapWater
Source Protection
Others, please specify
................................................
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b) Has your organization’s approach to efficiency changed recently? If so, how? Why?
.................................................................................................................................
.................................................................................................................................

8 a) How much do the following statements reflect your organization’s view of water pricing?
Very

Somewhat

Not at

Much

All

Everyone Pays According to their
Consumption
Ability to Pay Should Be Reflected in User
Fees
It is Better to Subsidize Industry than
Households
Unit Prices Should Increase with Greater
Use
Prices Should Reflect Economies of Scale
Others, please specify
................................................

b) How should the above views be reflected in actual pricing mechanisms? Has this changed in
recent years? If so, how? Why?
.............................................................................................................................
.............................................................................................................................
.................................................................................................................................
.................................................................................................................................
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9 a) How much could the following help to increase environmental sustainability in Ontario's water
sector?
Very

Some

Not at

Much

what

All

Public Education Programs
Municipal Ordinances (e.g. use
restrictions)
Water Saving Devices and Retrofits
Infrastructural Improvements
Water Reuse Technologies
Direct Accountability for Sustainability
Increased Transparency in DecisionMaking
Governmental Regulation
Increased

/ Decreased

Incorporation of New Public Management
Methods
Conservation Inducing Pricing
Others, please specify
................................................

b) Have concepts of/ approaches to environmental sustainability changed in recent years? If so, how?
Why?
.............................................................................................................................
.............................................................................................................................
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10. Do you feel that each level of government should be solely responsible for financing the services it
provides?
Very Much So

Neutral

Definitely Not

11. Should municipalities have greater legislative authority vis-à-vis the provincial government than
they do at present?
Much More

Same Amount

Much Less

12. In your opinion, how has the unbundling of electricity from water supply impacted water supply in
Ontario? Please indicate if you are referring to your municipality
Very Positively

No Effect

or Ontario generally

.

Very Negatively

13. What is your opinion of the decline of the PUC as a governance model for water utilities in Ontario?
Very Positive

Neutral

Very Negative

14 a) Do you agree with the current distribution of responsibilities for water servicing in Ontario?
Very Much So

Neutral

Definitely Not

b) If you disagree, how could the distribution of responsibilities be improved?
.................................................................................................................................
.................................................................................................................................
.................................................................................................................................
.................................................................................................................................
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15. To what degree do you feel you could influence the following organizations/groups on
management/policy decisions/orientations?
Very Much

Somewhat

Not at All

Municipal Water Utilities
The Public
NGOs
OCWA
Ministry of the Environment
Ministry of Natural Resources
Ministry of Public Infrastructure
Renewal
Others, please specify
................................................

PART 3 – Local Water Governance and Conservation (General):
**If you are not an employee of a municipal water supply provider, please skip to question 17.
16. What business model was used to operate water services in your municipality prior to the
reorganization of municipal-provincial relations in Ontario in the 1990s?
...............................................................................................................................................
What business model is used currently? ..............................................................................
Please skip to question 18.
17. What type of business model did your organization advocate for water services prior to the
reorganization of municipal-provincial relations in Ontario in the 1990s?
......................................................................................................................................................
What type of business model does your organization advocate now? ........................................
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18 a) How has the reorientation of business models affected the prioritisation of the following
governance issues by water supply managers in Ontario?
Much

Just as

Much

More

Important

Less

Important

Important

Environmental Sustainability
Public Participation
Transparency
Accountability
Full Cost Recovery
Pursuing

/ Avoiding

the

Incorporation of New Public
Management Methods
Others, please specify
...............................................

b) Have the above priorities changed recently? If so, how? Why?
......................................................................................................................................
......................................................................................................................................
......................................................................................................................................
..................................................................................................................
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19. What do you see as the implications of the restructuring of the water supply industry for the
following aspects of water supply management? Please indicate if you are referring to your
municipality

or Ontario generally

.
Much

Remained

Much

Increased

the Same

Decreased

Resource Conservation
Decision-Making Flexibility
Equitable Water Access
Public Participation
Financial Sustainability
Infrastructural Maintenance and
Improvements
Ability to Implement New Programs
Focus on Demand Management
Full Cost Recovery
Others, please specify
................................................
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20. To what degree are the following drivers for or inhibitors to the uptake of conservation in the water
sector? Please indicate if you are referring to your municipality

or Ontario generally

.

Strong

No

Strong

Drivers

Impact

Inhibitors

Public Concern
Governmental Pressure
Increasing

/Decreasing

Transparency
More

/Less

Direct Forms of

Accountability
Infrastructural Costs
Cost Recovery Concerns
Environmental sustainability concerns
Increasing

/Decreasing

Incorporation of New Public
Management Methods
Others, please specify
................................................
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PART 4 – Local Water Conservation (Specific):
** This section need only be responded to by municipal water managers, all others please omit.
21. How important are the following goals for implementing demand management in your area?
Very

Somewhat

Very Un-

Important

Important

important

Long-term Cost Savings
Short-term Cost Savings
Improving Infrastructural Life-Span
Water Source Protection
Water Conservation
Increased Affordability of Water
Services
Increased

/Decreased

Incorporation of New Public
Management Methods
Others, please specify
................................................
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22 a)To what degree have the following demand management approaches been adopted in your
municipality?
Very Much

Somewhat

Not at All

Metering
Pricing
Municipal Ordinances
O & M Measures to Reduce Water
Loss
O & M Measures to Reduce
Consumption
Plumbing Retrofits
Public Participation Programs
Public Education Programs
Others, please specify
................................................

b) In accordance with your municipality’s goals for demand management, to what degree do you
think these demand management approaches should be adopted in your municipality?
Very Much

Somewhat

Not at All

Metering
Pricing
Municipal Ordinances
O & M Measures to Reduce Water
Loss
O & M Measures to Reduce
Consumption
Plumbing Retrofits
Public Participation Programs
Education Programs
Others, please specify
................................................
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c) Please explain any differences between your responses to parts a and b.
...................................................................................................................................
.................................................................................................................................
.................................................................................................................................

23. How easy or difficult are the following types of demand management to implement?
Very

Average

Very Difficult

Easy
Metering
Pricing
Municipal Ordinances
O & M Measures to Reduce
Water Loss
O & M Measures to Reduce
Consumption
Plumbing Retrofits
Public Participation Programs
Education Programs
Others, please specify
................................................

24. What could be changed to enhance the performance of demand management?
......................................................................................................................................
......................................................................................................................................
......................................................................................................................................
..................................................................................................................
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25. What could be changed to increase the implementation of demand management technologies by
your organization?
...............................................................................................................
...............................................................................................................
...............................................................................................................
............................................................….................................................
............................................................................................

26. Do you charge user fees for water in your area? Yes

/ No

(If no, skip to question 27)

a) How do you establish water charges (Metering, flat rate, percentage of property value etc)?
.......................................................................................................................................….........
..........................................................................................................................

b) If you have metering, what is the rate structure (constant unit charge, increasing block etc) and price
per unit of water?
.................................................................................................................................
.................................................................................................................................

c) What do you think is the best method of charging user fees? If different from the above, why has it
not been implemented?
.....................................................................................................................................................
.....................................................................................................................................................
......................................................................................
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27 a) How important are the following for achieving the financial sustainability of water services in your
municipality?
Very

Somewhat

Very Un-

Important

Important

important

Provincial Transfers
Provincial Grants
Property Tax
Residential/Commercial Revenues
Industrial Revenues
Measures to Reduce Demand
Increasing the Customer Base
Developing New Markets for Water
Services
Others, please specify
................................................

b) Has this changed in recent years? If so, how? Why?
.........................................................................................................................…..
.................................................................................................................................
............................................................................................................................
.................................................................................................................................
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PART 5 - Additional Information:
28. Do you have any comments that you would like to add? (references to relevant reports/publications
would be appreciated)
.................................................................................................................................
.................................................................................................................................
.................................................................................................................................
.................................................................................................................................
.................................................................................................................................
.................................................................................................................................
.................................................................................................................................
.................................................................................................................................

Thank-you very much for your time and assistance with this project.
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11 APPENDIX B – LIST OF INTERVIEWS
Over a period of nine months between July 2005 and April 2006, 54 people
participated in 50 interviews. Table 2 below provides the list of interviews.
The anonymity of interview participants is preserved according to UBC ethics
requirements.

Table 11-1: List of Interviews
Interview

Position

Interview

Position

Interview #1

Consultant

Interview #28

Regional Staff

Interview #2

Researcher

Interview #29

Utility Staff

Interview #3

Researcher

Interview #30

NGO/Consultancy

Interview #4

Researcher

Interview #31

Utility Board Member

Interview #5

NGO

Interview #32

Municipal Council

Interview #6

National

Interview #33

Conservation

Association

Authority

Interview #7

NGO

Interview #34

Municipal Staff

Interview #8

NGO

Interview #35

Consultant/Former
Municipal Staff

Interview #9

Professional

Interview #36

Municipal Council

Interview #37

Municipal Staff

Interview #38

Municipal Staff

Interview #39

Municipal Staff (2

Organization
Interview #10

Government Think
Tank

Interview #11

Provincial
Association

Interview #12

Provincial Board

persons)
Interview #13

Provincial

Interview #40

Municipal Staff

Corporation
(2 persons)
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Interview

Position

Interview

Position

Interview #14

Consultant

Interview #41

Municipal Staff (3
persons)

Interview #15

Regional Staff

Interview #42

Municipal Staff

Interview #16

NGO

Interview #43

Regional Staff

Interview #17

Utility Staff

Interview #44

Regional Council

Interview #18

Utility Staff

Interview #45

Regional Staff

Interview #19

Union

Interview #46

Regional Staff

Interview #20

Conservation

Interview #47

Regional Staff

Authority
Interview #21

Municipal Staff

Interview #48

Consultant

Interview #22

Municipal Council

Interview #49

Regional Staff

Interview #23

Municipal Staff

Interview #50

Municipal Council

Interview #24

Utility Staff

Interview #51

Municipal Council

Interview #25

Former Utility Staff

Interview #52

Provincial Ministry

Interview #26

Union

Interview #53

Regional Council

Interview #27

Regional Staff
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12 APPENDIX C – EXPERT WORKSHOP
12.1 DESCRIPTION AND LIST OF PARTICIPANTS
The workshop included 38 participants with extensive experience related to
Canada’s municipal water supply sector or a related sector. The breakdown
of participants is shown in Table 3 below. A list of the workshop participants
is presented in Table 4.
More information is available on the workshop Web site:
www.watergovernance.ca/Workshop1.

Table 12-1: Breakdown of Workshop Participants
Ontario

British

Nova

Federal/

Colombia

Scotia

National

Municipal Governance

3

Municipal Water

4

3

Academic/ Research

2

9

Prov/Fed Government

3

Professional

4

Supply
1
1
1

1

Association
Union

2

Conservation Authority

2

Public Interest Group

1

Total

21

1
13

1

3
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Table 12-2: List of Workshop Participants
Name

Position

Nancy Autton

Urban Governance, City of Toronto

Paul Ayotte

Mayor, City of Peterborough

Karen Bakker

Dept of Geography, UBC

Carol Beal

Infrastructure Canada

Sharon Bennett

Nickel District Conservation Authority, Sudbury

Oliver Brandes

Polis Project, University of Victoria

Alice Cohen

Resource Management and Environmental Studies, UBC

Nicola Crawhall

Nicola Crawhall & Associates

Graham Daborn

Arthur Irving Academy for the Environment

Mohammed Dore

Dept of Economics, Climate Change Lab, Brock University

Doug Doyle

City of Vancouver

Diane Dupont

Department of Economics, Brock University

T. Duncan Ellison

Canadian Water and Wastewater Association

Neil Freeman

Ontario Power Authority

Ray Fung

Water Sustainability Committee, BCWWA

Kathryn Furlong

Dept of Geography, UBC

Shelly Gordon

Canadian Union of Public Employees

Dick Hibma

Conservation Ontario

Susan Howatt

Council of Canadians

Jen Karmona

Department of Forestry, UBC

Jim Keech

Utilities Kingston

Rosemary Kelleher-

Past Chair, Ontario Municipal Water Association

MacLennan
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Name

Position

Stephanie Lepsoe

Resource Management and Environmental Studies, UBC

Gord Miller

Environmental Commissioner of Ontario

Sarah Miller

Canadian Environmental Law Association

Madjid Mohseni

Chemical and Biological Engineering, UBC

Linda Nowlan

Program on Water Governance, UBC

Gus Oliviera

Canadian Union of Public Employees

Ric Robertshaw

Public Works, Region of Peel

Brian Rosborough

Association of Municipalities of Ontario

Hans Schreier

Institute for Resources, Environment and Sustainability,
UBC

Olga Schwartzkopf

Greater Vancouver Regional District

Ken Seiling

Regional Municipality of Waterloo

Kelly Shields

Ministry of Public Infrastructure Renewal

Wayne Stiver

Water Utility Services, Peterborough Utilities Services

Harry Swain

Canadian Institute for Climate Studies/Management
Consultant

Stan Woods

Regional Utility Planning, Greater Vancouver Regional
District
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12.2 WORKSHOP AGENDA
Water Governance in Transition
Utility Restructuring and Water Efficiency in Ontario
Peter Wall Institute, UBC - April 13, 2007
7:45 – 8:30 Breakfast
Morning Session:
Chair: Karen Bakker
8:30 – 8:50

Welcoming Address
Dianne Newell, Peter Wall Institute for Advanced Studies
Hans Schreier, IRES

8:50 – 9:00

Introduction of Workshop (Karen Bakker, Kathryn
Furlong)

9:00 – 9:30

Participant Introductions

9:30 – 10:00

Plenary I: Water Efficiency: From Supply to Demand-side
Management? (Introduction and Focus: Oliver Brandes)

10:00 – 10:15

Coffee Break

10:15 – 11:15

Breakout Sessions
Groups A1-A3: Drivers, Challenges and Trends
Groups B1-B3: Methods of Managing Demand

11:15 – 12:15

Report Back Session

12:15 – 1:15

Lunch and Networking

Afternoon Session:
Chair: Linda Nowlan
1:15 – 1:45

Plenary II: Restructuring Water Supply: Challenges,
Trends and the Role of Municipalities (Introduction and
Focus: Kathryn Furlong)
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1:45 – 2:45

Breakout Sessions
Groups A1-A3: Drivers, Challenges and Trends
Groups B1-B3: Role of Municipalities in Water Supply

2:45 – 3:00

Coffee Break

3:00 – 4:00

Report Back

4:00 – 4:45

Open Floor / Plenary

4:45 – 5:00

Closing / Future Directions

6:30

Dinner

402

13 APPENDIX D – ETHICS APPROVAL FORM
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