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Editors’ Note
Political scientist Giovanni Sartori once claimed that “(h)e who knows 
only one country knows none”. Given the complexity of  many 
contemporary policy challenges, it is almost impossible to make informed 
decisions without analyzing other regions. This spring’s edition takes this 
approach to heart. Each essay holds to one underlying premise: looking 
to other regions’ past decisions might help Canadian policymakers craft 
a better future. For example, to understand England’s ability to combat 
cholera, we need to analyze how public health experts used data. And to 
understand New York City’s ability to access emergency infrastructure 
funding during Hurricane Sandy, we need to understand the historical 
precedent set in President Roosevelt’s New Deal Legislation. 

We begin with a short synopsis of  the challenges governments face in 
using—and erasing—personal data. Next, we turn to two essays that 
compare different municipal infrastructure funding strategies. Then we 
zoom out to the national level, with a paper comparing post-secondary 
outcomes in Denmark and Ontario. Finally, we arrive at the international 
scale with a piece describing the impacts of  microfinance on women’s 
sexual health in the global south and an analysis of  intergenerational 
equity. 

As the academic year draws to a close, so too does our time as 
Co-Editors in Chief. We would like to thank the School of  Public Policy 
and Governance and, in particular, our two academic advisors, Ian Clark 
and Janet Mason, for their support and enthusiasm. We also offer thanks 
to our contributors, Editorial Assistants, and Associate Editors for their 
hard work and creativity. We now leave the journal in incredibly 
capable hands, as Alexa Greig and Amelia Bredo take over as Co-Editors 
in Chief. We are excited to see where they take the publication next.

Sincerely,
Jenny Mutton and Zachary Lewsen 
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In Brief
When to Remember and When to Forget: The 
Tension between Privacy and Social Utility
Thomas Vogl

As the quantity and persistence of  personally identifiable digital information increases 
year over year, there is growing tension between individual privacy and the social benefit 
of  information use. This essay explores one option for privacy protection, digital 
forgetting, and three arguments against this option based on observational study, 
paradigm, and selection bias. It concludes that there are strong policy related reasons to 
limit digital forgetting.

Average people walking down the street, buying a coffee with credit, 
texting their friends, tweeting, or checking their email and Facebook are 
generating incredible amounts of  digital data: real time location data, 
natural language data, temporal data, social media preferences, purchase 
history, consumer preferences, and maybe even caloric intake. This 
example may seem innocuous; however, it could be problematic. Take for 
instance a situation in which a person’s location is revealed on social 
media when they are supposed to be somewhere else, or one where a 
person writes something they will come to regret in a text, email, tweet, 
or Facebook post. While there are arguments to be made for protections 
on data produced by these digital activities, these same digital activities 
may also be producing valuable social information that can be aggregated 
and used to improve the human condition. In today’s data-driven 
environment, it might feel as if  once we have generated digital 
information, it is largely out of  our hands. We have already clicked (or 
failed to click) a check box, which allows the data to flow to a processor 
that will preserve the information indefinitely. In an earlier age, actions 
taken, or at least the evidence of  these actions, would have likely been 
forgotten over time. As the quantity and persistence of  personally
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identifiable digital information increases year over year, there is growing 
tension between individual privacy and the social benefit of  information 
use. This essay will explore one option for privacy protection – digital 
forgetting – and three arguments against this option based on 
observational study, paradigm, and selection bias. It concludes that there 
are strong policy-related reasons to limit digital forgetting.

In Viktor Mayer-Schönberger’s book Delete, he argues that a process of  
forgetting should be introduced for digitally stored information, except in 
a limited number of  circumstances. The introduction of  forgetting would 
take us from our current digitized state of  relatively inexpensive and 
easily retrievable information, to one that is closer to our natural human 
state, where memories fade and people can move beyond past errors, 
foibles, transgressions, and embarrassments. Mayer-Schönberger’s 
concern is that “[by] recalling forever each of  our errors and 
transgressions, digital memory rejects our human capacity to learn from 
them, to grow and to evolve” (2009, 125). Mayer-Schönberger points out 
that while digital memory may offer important benefits, such as online 
behaviour and reputation information or electronic medical records, it 
might not do so all of  the time (2009). Mayer-Schönberger worries that 
digital memory could be gamed or cause individuals to lose control of  
their stories through decontextualization and misinterpretation. 

Take for example digital medical records. Mayer-Schönberger argues that 
“[what] one doctor might have thought of  as a ‘troubling response’ to a 
particular therapy or medication, for example, may be described as a 
‘normal reaction’ by another, or even by the same person with a 
couple of  years of  extra experience,” and he goes on to say that 
“[perfect] remembering exposes us to filtering, selection, and 
interpretation challenges that forgetting has mostly shielded us from” 
(2009, 96). In a world without forgetting, any mistakes may pose lifelong 
challenges for an individual, and for this reason, there is merit in 
instituting a process to forget digital data.
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As a solution to these problems with digital memory, Mayer-Schönberger 
proposes to introduce forgetting to digital memory by adding 
expiration dates as a new piece of  meta-data within all digital files. In 
this way, individuals can limit the period that these digital files exist. This 
approach is similar to Alex Pentland’s ‘New Deal on Data’, which gives 
greater control over personal information to the individual, through 
rights to possess the data and choose how it is used, disposed of, or 
distributed (2009). However, Mayer-Schönberger’s introduction of  
forgetting has one feature that makes it more powerful: instead of  
current privacy rights and consent tools, which have the failing that 
“[once] I have passed on information to somebody else, I need to trust 
that person to keep my information confidential, but I have no direct 
control over it anymore” (2009, 133), in the case of  digital expiration 
dates, the individual knows that their information will eventually 
vanish, regardless of  who has possession of  the files. The expiration 
dates remain attached to the files even after they have been transferred 
from one individual to another. Mayer-Schönberger points out that 
“expiration dates suffer from a structural weakness,” unlike memories 
that gradually fade, “information remains accessible before the expiration 
date, and completely inaccessible thereafter” (2009, 192). 
Mayer-Schönberger justifies this weakness by stating that “over time most 
information loses its informational value” (2009, 171).  This assumes that 
by the time a file becomes inaccessible, it has probably lost its usefulness.

Mayer-Schönberger also recognizes a fundamental balance: “tensions will 
remain between an individual’s desire to forget and a society’s desire to 
remember (and vice versa)” (2009, 190). He states that:

Expiration dates let individuals decide how long they want 
information to be remembered. But societies have the 
power to override such individual decisions if  necessary – 
for example, by mandating information retention, and by 
maintaining libraries, archives, and other special institutions 
to preserve the information about a particularly important 
event in the past. Nothing of  this proposal would alter or 
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change that – except perhaps the need to make such 
information retention exceptions explicit and transparent. 
(2009, 190)

In the paragraphs that follow, three arguments against digital forgetting 
will further elucidate this tension between an individual’s desire for 
control and society’s desire for retention. In particular, they will 
demonstrate where society has a compelling policy rationale for 
preventing the deletion of  digital information.

Historical digital data can be used for observational studies to identify 
socially beneficial correlations that can be tested with more rigorous 
causally attributable medical, social science, or epidemiological studies, 
such as randomized control trials. If  data elements for individuals were to 
disappear, conducting these types of  studies would become more 
difficult or impossible. Take for example Sir Richard Doll’s 1955 study 
of  the mortality from lung cancer in asbestos workers. Doll notes that, 
“[since] 1935, records have been collected of  all the coroners’ 
necropsies on persons known to have been employed at a large asbestos 
works” (1955, 81). He also indicates that he compared “the mortality 
experienced by that section of  the male employees of  the works referred 
to above, who had worked for at least 20 years in ‘scheduled areas’, with 
the mortality recorded for all men in England and Wales” (1955, 82). 
Doll relied upon historical vital statistics, personal health information, 
and employment information to conduct his study and to draw 
conclusions.  If  these pieces of  information had expired before he was 
able to conduct this study, Doll would not have been able to demonstrate 
the connection between asbestos exposure and cancer. The 
asbestos-cancer relation is not the only epidemiological study that was 
made possible through the analysis of  historical records of  different 
kinds of  personal information. Gordis, Gold and Seltser give a number 
of  examples of  such studies, which were “sometimes conducted many 
years after the information was recorded” (1977, 165). These studies 
include the relationship between cigarette smoking and lung cancer, oral 
contraceptives and thromboembolism, and congenital malformations and
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thalidomide use. With records that expire, researchers might not be able 
to gather the information they need to identify relationships relevant to 
public health and wellbeing.

In response to the argument about observational studies above, one 
could argue that if  we know the relevant information needed for a study, 
we can retain that data, but continue to apply expiry dates to other pieces 
of  information that are not needed for the study. The second 
argument for why society should not apply expiry dates to data is related 
to paradigm shifts. In Thomas Kuhn’s book The Structure of  Scientific 
Revolutions, he argues that scientific progress is not linear, but involves 
fundamental shifts in the way we interpret the world and its problems. 
While Kuhn focuses on paradigm shifts in physics, there have been 
paradigm shifts in other scientific fields. Take for example the shift from 
the miasma theory to the germ theory of  disease spread: under the mi-
asma theory, people believed that disease was spread from the noxious 
vapours emanating from decaying organic matter, while under the germ 
theory, people began to believe that disease was spread by 
micro-organisms (Susser & Bresnahan 2001). This fundamental shift in 
thinking helped with the control of  cholera in mid-19th century London, 
focusing people not on what they could smell, but instead on what could 
find its way into the water system. These paradigm shifts not only impact 
how we investigate solutions to problems, but they also might cause us to 
look at data sources that previously were not considered. Kuhn 
elaborates on this point, stating that “[what] occurs during a 
scientific revolution is not fully reducible to a reinterpretation of  
individual and stable data” (1962, 121). Instead data required for a new 
paradigm can differ from the data that was useful under the old 
paradigm. In the context of  data with expiration dates, even if  we could 
set up exceptions for certain types of  information, that information 
might only be valuable under contemporary paradigms. If  paradigms 
change and reveal new ways to interpret the world and address its 
problems, data that had been unused but available in the old paradigms 
and useful under the new paradigm may have already expired. This 
indicates that it is impossible to know ahead of  time what data elements
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will be most useful in these types of  studies because relevant contextual 
paradigms change and demand different existing data elements. What 
a theory of  paradigm shifts introduces to the debate is an inability to 
adequately decide what information will be relevant to exclude from an 
expiration requirement.

Finally, if  decisions about expiration dates are left in the hands of  
individuals there is a risk of  selection bias when researchers use this 
personal information. Individuals differ in their preferences and 
individuals that prefer short expiration dates might differ in their 
characteristics from those who prefer the default or longer expiration 
dates. Further, individuals, given the authority to set or negotiate the 
expiration dates for their own information, might choose shorter 
expiration dates for data, potentially preventing socially beneficial 
research. Michelle Kho and colleagues looked at selection bias in 
observational studies in which informed consent was required. The 
investigators found that “[significant] differences between participants 
and non-participants may threaten the validity of  results from 
observational studies that require consent for use of  data from 
medical records” (2009, 1). Choosing the length of  the period between 
the creation of  a digital file and its expiration date is similar in kind to 
written informed consent: some individuals will opt out, setting proximal 
expiration dates; others will not respond to research requests and allow 
their data to expire; a select few will actively choose to go along with a 
study, even if  the potential benefits of  the study far outweigh the burden 
on each individual. The risk to the validity of  any study reliant on data 
with expiration dates is that differences in key personal characteristics of  
participants and non-participants could bias the results.

While personal information is becoming ubiquitous, and greater efforts 
are being made to identify new ways to protect individual privacy, there 
remains a need to balance individual privacy against the needs of  
society. For certain types of  research, such as those intended to improve 
the human condition, privacy protection techniques that enable individual 
control over forgetting could limit the possibility, feasibility, and 
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reliability of  research studies.

Therefore, society has a compelling policy rationale to retain digital data 
about individuals for research for three key reasons: First, it is possible 
to conduct retrospective observational studies using the data. Second, if  
paradigms change, previously ignored data elements might suddenly 
become critical in solving a re-conceptualized problem (which would be 
impossible if  these data elements were discarded under the old 
paradigm). Third, selection bias can be avoided by ensuring that there is a 
complete data set and that data elements from specific groups of  
individuals who have characteristics relevant to the study have not 
disappeared. While we need to be careful about individual privacy, we 
also need to ensure that an individual’s personal information is available 
for use to improve society’s wellbeing.

Thomas Vogl is a 2012 Master of  Public Policy graduate from the School of  Public 
Policy and Governance at the University of  Toronto. Thomas is currently working as 
a senior policy analyst in the Ontario Ministry of  Children and Youth Services on the 
Moving on Mental Health action plan.



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review12

References

Doll, Richard. 1955. “Mortality from Lung Cancer in Asbestos Workers.” 
British Journal of  Industrial Medicine. 12(2): 81-86.

Gordis, Leon, Ellen Gold, and Raymond Seltser. 1977. “Privacy 
protection in epidemiologic and medical research: a challenge and a 
responsibility.” American Journal of  Epidemiology. 105(3): 163-168.

Kho, Michelle, Mark Duffett, Donald J Willison, Deborah J Cook, and 
Melissa C Brouwers. 2009. “Written informed consent and selection bias 
in observational studies using medical records: systematic review.” BMJ. 
338:b866.

Kuhn, Thomas. 1962. The Structure of  Scientific Revolutions. Chicago: 
University of  Chicago Press.

Mayer-Schönberger, Viktor. 2009. Delete: The Virtue of  Forgetting in the 
Digital Age. Princeton: Princeton University Press.

Pentland, Alex. 2009. “Reality Mining in Mobile Communications: 
Towards and New Deal on Data.” In The Global Information 
Technology Report 2008-2009: Mobility in a Networked World. Eds. Soumitra 
Dutta and Irene Mia. World Economic Forum.

Susser, Ezra and Michaeline Bresnahan. 2001. “Origins of  
epidemiology.” Annals of  the New York Academy of  Sciences. 954(1): 6-18.



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review  Public Policy and Governance Review 13

Municipal
The Institutional Constraints to Funding 
Municipal Public Transportation in Toronto
Celine Caira

Municipalities in Canada are charged with building, owning, and maintaining the 
majority of  the infrastructure that supports the Canadian economy and quality of  
life. Despite the immediacy of  municipal responsibilities to the welfare of  Canadians, 
municipalities in Canada are “constitutional orphans” with no independent political 
life apart from what is legally granted to them by the provinces. As a consequence, 
municipal infrastructure across Canada is long past its breaking point, and this is 
especially germane to public transit in Toronto. Currently, Canada is the only country 
in the OECD without a long-term federal transit-investment policy, leaving 
municipal decision-makers with increased responsibility for the provision of  reliable 
transit without the proportional revenue tools necessary to provide such services. This 
paper explores the institutional constraints faced by municipalities in funding public 
transit and applies these findings to the case of  Toronto. An inter-jurisdictional scan 
of  public transit funding mechanisms in Vancouver and Chicago reveals that 
institutional designs that divulge power to local governments are most successful in 
providing reliable and affordable regional public transit systems.

Municipalities in Canada are charged with building, owning, and 
maintaining the majority of  the infrastructure that supports the 
Canadian economy and quality of  life. As of  2007, the infrastructure 
deficit was estimated to be $123 billion, and this number has continued 
to grow (Mirza, 2007, p. 2). This quietly mounting deficit threatens the 
success and functioning of  Canada as a whole since cities are the social, 
cultural, and economic engines of  the country (Broadbent, 2000, p. 
1). With most infrastructure having been constructed in the 1950s and 
1970s, municipal infrastructure across Canada is long passed its 
breaking point (Mirza, 2007, p. 2). One of  the most pressing challenges
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in advancing the economic, social, and environmental sustainability of  
municipalities is the maintenance and expansion of  public transit. 
Congestion alone in the Greater Toronto Area (GTA) is estimated to 
cost the Canadian economy about $6 billion annually and directly erodes 
economic competitiveness across industries (Dachis, 2013, p. 2). 
Currently, Canada is the only country in the OECD without a long-term 
federal transit-investment policy, leaving municipal decision-makers with 
increased responsibility for the provision of  reliable transit (Federation 
of  Canadian Municipalities, 2012). Between 2012 and 2016, about $53.5 
billion has been needed for conventional transit capital projects across 
Canada (CUTA, 2013, p. 4). Due to the lack of  consistent funding from 
provinces and the federal government, the Toronto Transit Commission 
(TTC) will face a $13.5 billion shortfall for capital projects between 
2016 and 2025 (Staff  Report, 2015c). An in-depth examination of  the 
governance issue faced by the City of  Toronto’s provision of  public
 transit in the wake of  growing ridership highlights the urgency in 
securing funding for operating and capital budgets, and the institutional 
challenges of  soliciting and maintaining this financial commitment from 
all levels of  government.

The distinction between funding and financing methods is important in 
the context of  municipal infrastructure. Although financing solutions can 
provide up-front dollars for projects, they are not reliable methods of  
payment since they require repayment and often accumulate 
interest. These include involvement from both public and private actors 
not limited to Public Private Partnership (PPP) agreements where skills 
and assets from each sector are shared in delivering a service for the 
general public (Australasian Railway Association, 2014, p. 5). In contrast, 
funding mechanisms are typically provided by governments through 
investments, grants, or direct user charges, with repayment not required. 
Both federal and provincial governments in Canada offer a variety of  
funding programs for public transit. Federal policies, including the Gas 
Tax Fund (CUTA, 2013, p. 17), provide dollars for capital projects. 
However, the federal government has not traditionally offered funding 
dedicated to operating costs, which is problematic since this leaves riders
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to shoulder the brunt of  financing transit operation through passenger 
fares. According to the TTC’s projected 2016 Operating Budget, 
passenger fares comprise 95 per cent of  all TTC revenues (Staff  Report, 
2015a). Consequently, setting fare rates is an important policy decision 
for the TTC’s Board since municipal revenue tools such as property taxes 
are insufficient. In fact, in December 2015 the TTC’s Board was forced 
to pursue this sort of  policy when they approved a 25¢ cash fare increase 
to take effect in the New Year in an attempt to cover only a portion of  
the $41 million shortfall in its approximately $1.75 billion 2016 
operating budget (Kalinowski, 2015). At the provincial level, Ontario 
offers funding programs for mostly capital funding through Metrolinx, as 
well as one-time funding commitments to address expansion and state of  
good repair. Provincial contributions, however, still only cover 9 per cent 
of  the TTC’s operating revenues (CUTA, 2013, p. 31). This patchwork of  
funding is indicative of  the need for a national transit framework with a 
consistent funding allocation method, which would empower municipal 
decision-makers to allocate dollars where they are needed most, and to 
fund everyday operations as well as long-term projects (Hjartarson et al., 
2011, p. 5). 

The central governance challenge of  addressing the endemic lack of  
funding for municipal transit has political and temporal dimensions. The 
effects of  the federal institutional structure on transit funding can be 
seen through patterns of  equalization payments, since the provinces can 
assert pressure on the federal government for funds without promising 
allocation to municipalities (Simeon and Robinson, 1990, p. 66).  
Municipalities are also not guaranteed funding because federal and 
provincial governments no longer own the majority of  municipal 
infrastructure, and have therefore lost the incentive to contribute towards 
transit operation at the municipal level. As a result of  this, the funding 
procured by municipalities for public transit is often dependant on the 
negotiating skill of  individuals at the municipal level and their 
relationships with provincial and federal governments. Further, 
politicians in all levels of  government are averse to investing in 
long-term projects since it will cost them both politically and financially 
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in the short-term. Pressures created by election cycles also lead federal 
and provincial governments to invest in capital budgets over operational 
costs, since new ‘shiny’ projects increase their voter appeal. Lastly, the 
theory of  path-dependency, the idea that history has a strong influence 
on future strategic planning, can be applied to transit challenges. Political 
institutions and physical infrastructure have become increasingly 
entrenched, making it difficult to garner the political will and massive 
funds to invest in transit improvements.

Since Toronto’s inception as a city in the late eighteenth century, the 
provision of  reliable services and infrastructure maintenance has been a 
governance challenge. During its infancy, Toronto struggled to raise local 
revenue to provide municipal services while at the same time 
experiencing rapid growth from mineral and timber industries (Williams, 
1999, p. 12). With the joining of  Upper and Lower Canada in 1867, 
Toronto became the capital of  Ontario; coupled with expanding 
industries and population growth, the local government gained increased 
municipal responsibilities (Williams, 1999, p. 12). With the British North 
America Act (BNAA) –  which established Canada’s federal design and 
granted no direct powers to municipalities –  the governance challenge of  
limited resources in the provision of  local services was formally codified 
(Courtney and Smith, 2010, p. 1). The term ‘local government’ never 
appears in the 1867 Constitution Act. The closest mention of  ‘local 
government’ is found in Section 92 (8), where authority to make laws 
relating to “Municipal Institutions in the Province” falls under the 
exclusive jurisdiction of  provincial legislatures (Courtney and Smith, 
2010, p. 1). As such, municipalities in Canada were made “constitutional 
orphans” with no independent political life apart from what is legally 
granted to them by the provinces (Mendelson, 2000, p. 73). 
Consequently, in order to fully understand the institutional constraints 
under which municipalities operate, it is crucial to view them as 
“creatures of  the provinces” (Courtney and Smith, 2010, p. 1).  

Despite the de facto increase in municipal responsibility following 
Confederation, Toronto – constrained by the divisions of  power set out 
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in the Constitution – lacked the de jure powers to raise revenue for local 
service provision. By 1950 this was undoubtedly problematic, given that 
the City of  Toronto had emerged as Canada’s center for organizational, 
business, and financial services. Despite its booming growth, 
jurisdictional fragmentation and institutional governance challenges 
caused a crisis of  insufficient revenue to sustain public service provision 
and infrastructure expansion. Toronto’s composition of  twelve 
primarily residential suburban municipalities exacerbated this reality 
(Williams, 1999, p. 14) and led to a review of  the nascent conurbation’s 
governance configuration, which resulted in the establishment of  the 
Metropolitan (Metro) Toronto regional municipality in 1953 (Williams, 
1999, p. 71). Metro was very successful in coordinating growth 
management strategies, gaining a reputation for the effective governance 
and delivery of  public services. It was during this municipal 
reorganization that the provision of  transit came under Metro’s 
governance jurisdiction. Metro efficiently opened and operated 
Canada’s first subway, running from Yonge Street to Union Station 
(Bromley, 1968). It is this very track and signalling system established in 
the 1950s that today serves over half  a billion riders in Toronto annually, 
who are subject to frequent delays and prolonged upgrades. 

By the mid-1960s, much of  the political enthusiasm for governance 
reform gave way to the reality of  an insufficient tax-revenue base that 
drove the provincial government to legislate a complete restructuring of  
Metro’s jurisdiction by consolidating its many small municipalities into 
six municipalities (Williams, 1999, p. 72). Metro’s growing transportation 
problems caught Ontario’s attention and led to the creation of  the 
Metropolitan Toronto and Regional Transportation Study (MTARTS), 
described as “the most forward step ever in provincial-municipal relations 
in Ontario” (Frisken, 2007, p. 106). The MTARTS gave little attention 
to the option of  expanding Metro’s jurisdiction to include the growing 
suburban components, which suggests that the Ontario government 
discouraged the consideration of  expanding Metro’s governance 
jurisdiction (Frisken, 2007, p. 110). The Ontario government appeared 
reluctant to decentralize power to municipalities, while simultaneously
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preoccupied with asserting provincial autonomy in its relationship with 
the federal government. This created what has been called the 
“three-tier regional governance” structure that existed between 1966 and 
1975, in which the province insisted the federal government assist in 
covering the costs of  rapid urban growth while at the same time 
maintaining its distance (Frisken, 2007, p. 104). The federal government 
complied by granting provincial governments a high degree of  autonomy 
in the delivery of  federally assisted services. Municipal development at 
this time must be viewed within the context of  an ongoing 
federal-provincial struggle for ascendancy that largely set the course 
for equalization payment patterns and the distribution of  federal funds 
(Frisken, 2007, p. 104). Fundamental to understanding why municipal 
self-government was not seriously considered is Quebec’s ongoing 
sovereignty aspiration since the time of  Confederation; any attempt to 
raise the prospect of  increased municipal autonomy was eclipsed by the 
din of  provincial-federal sovereignty debates (Broadbent, 2000, p. 3).   

In the 1970s, the GTA emerged as an administrative concept and 
framework for local governance but with no authority vested in it 
(Williams, 1999, p. 14). Although the TTC was Metro’s quasi-independent 
transit authority by law, the Metro Council, which was highly influenced 
by provincial politicians, determined its fare structure and future capital 
developments (Williams, 1999, p. 72). This provincial oversight, which 
became entrenched in early days, resulted in the GTAs dependence on 
provincial subsidies for transit operating budgets. Nurturing this 
municipal dependence created growing costs for Ontario, eventually 
leading to Mike Harris’ fiscally conservative provincial government to 
propose a merger of  Metro and the surrounding communities (Frisken, 
2007, p. 252-257). Going against a referendum in 1997 that opposed 
amalgamation, Harris’ government dissolved the existing six 
municipalities into one ‘megacity’ through the City of  Toronto Act (Frisken, 
2007, p. 251). Despite this consolidation, Toronto found itself  as the 
sixth largest government in Canada, but with similar limitations as the 
smallest town (City of  Toronto, 2005). ). The reality of  deficient revenue 
raising tools at the local level prompted the then-GTA Mayor
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David Miller to secure the 2005 New Deal for Cities with senior orders 
of  government. This granted the GTA new revenue sources,  
particularly a share of  Federal Gas Tax revenues and increased 
contributions from the Green Municipal Fund (Department of  Finance 
Canada, 2005). However, the constraints of  provincial institutional 
supremacy continued to be felt as coordination and funding issues 
ensued between the TTC and the province in the wake of  growing 
ridership. In 2012, Councillor Frances Nunziata moved a motion that 
Toronto City Council request Ontario to transfer authority for the TTC 
to Metrolinx, but the motion was considered redundant and instead a 
motion was passed to approve a new governance structure for the TTC 
(City of  Toronto, 2012). As a result of  this history, the maintenance of  
municipal control over the TTC is a cooperative patchwork of  capital 
project delivery between Metrolinx and the TTC, with ongoing 
bargaining at all levels of  government. For example, the Toronto-York 
Spadina Subway Extension (TYSSE) is being built with funding from all 
government levels, to be owned by Metrolinx and operated by the TTC 
(Staff  Report, 2015b). 

Although the federal government requires municipalities to complete 
an Integrated Community Sustainability Plan as a condition for receipt 
of  Federal Gas Tax transfers, transit policy is still far from nationally 
integrated (CUTA, 2011, p. 2). Looking to how decision-makers in other 
jurisdictions have addressed similar governance issues can shed light on 
Toronto’s case. Decision-makers in Vancouver and Chicago have 
addressed transit-funding issues through coordinated government 
planning, multiple funding sources at the local level, and general political 
will from higher levels of  government. A key determinant of  success in 
these jurisdictions is the level of  revenue raising autonomy granted at the 
local level by state/provincial and federal governments. It is important 
to provide a case from another major city in Canada to demonstrate how 
Canadian federalism favours some provinces over others, thereby 
incentivising political bargaining for federal funds.
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Like Toronto, the transit system in Chicago faces urgent issues of  aging
infrastructure and a considerably large budget deficit. The Chicago 
Transit Authority (CTA) is the second-largest transit provider in the US, 
providing more than 1.6 million rides per day and, like the TTC, more 
than half  a billion rides each year (Chicago Transit Authority, 2015). 
Despite these similarities, the CTA still provides reliable transit across 
Chicago, 24 hours a day, for reasonably priced fares across the transit 
system (Chicago Transit Authority, 2015). The US federal government 
has traditionally played a significant role in funding transit through 
programs administered by the Federal Transit Administration. In 1982, 
the Surface Transportation Assistance Act was passed establishing the 
Mass Transit Account mandated with allocating 1¢ of  a 5¢ per gallon gas 
tax to public transit (American Public Transportation Association, 2015, 
p. 17). Despite this commitment by the federal government in early years, 
the fuel tax has become a less reliable funding source since the govern-
ment’s decision to halt Consumer Price Index adjustments. Fuel taxes, 
like payroll taxes, are vulnerable to economic shocks and can therefore be 
susceptible to fluctuations (Australasian Railway Association, 2014, p. 21). 
The US experience is germane to the case of  Canada’s Federal Gas Tax 
Fund, in that it argues for a diversification of  revenue tools, such as US 
regional sales taxes, to be available at the local level (Litman, 2014, p. 52).

Analogous to Canadian provinces, funding is also available at the state 
level for transit projects in the US. The State of  Illinois matches 30 per 
cent of  regional sales tax revenue through the State Public 
Transportation Fund (Appendix 1) (International Transport Forum, 
2013, p. 19). This extra sales tax to people in the Chicago area comprises 
the second largest funding source since it goes directly to transit 
(International Transport Forum, 2013, p. 19). In addition, the state and 
local levels of  government can draw on a variety of  alternative 
funding mechanisms. Only the US and France grant local authorities 
some powers of  taxation that can be used to support local services such 
as public transit (CUTA, 2011, p. 7). At the local level, funding is 
generated through the simultaneous use of  a wide variety of  revenue 
raising tools including lottery proceeds, hotel occupancy, naming rights, 
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and airport passenger charges (Australasian Railway Association, 2014, p. 
28). The challenge of  raising revenues for public transit is only half  the 
issue however; whether these revenues are allocated towards capital or 
operational projects is an important determinant of  transit success, since 
operational budgets often go underfunded. In the US about 57 per cent 
of  state funding designated for transit goes towards operational 
assistance alone, with 21 per cent of  funds allocated to capital projects 
and 16 per cent of  funds available for capital or operating purposes 
(Lindquist et al., 2009, p. 4). These numbers are notable considering the 
Canadian federal government does not have any grants to help meet 
operational transit needs (CUTA, 2013, p. 31-32). 

According to Matti Siemiatycki, an Associate Professor at the University 
of  Toronto who specializes in transit infrastructure planning, the case of  
transit in Vancouver is likely the most comparable jurisdiction with that 
of  Toronto. Like Toronto, Vancouver’s transit demands exceed capital 
and operational capacity, yet ongoing funding challenges create problems 
for service improvements (Vancouver City Council, 2012, p. 8-9). The 
regional transportation authority TransLink provides transit in Vancouver 
through bus and light rail services to approximately 350 million riders 
annually (TransLink, 2013). TransLink’s governance structure is unique 
in comparison to that of  the TTC in that it is governed by a Mayors’ 
Council comprised of  the 21 Mayors of  Metro Vancouver and the Chief  
of  Tsawwassen First Nation (TransLink, 2015). Following the Board’s 
restructuring in 2013, its governance model allows for greater 
harmonization of  transit across the region in terms of  funding and 
project coordination (Soberman, 2010, p. 5). Since TransLink is a 
regional body similar to Metrolinx in Ontario, it provides funding 
advantages since it does not have to coordinate or bargain with another 
transit provider such as the TTC. Translink is better able to cope with 
funded surplus decreases because it can draw on reserves to fund annual 
deficits (TransLink, 2014), whereas in the case of  the TTC, any surplus 
revenue must be returned to the City of  Toronto. 
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The region of  Metro Vancouver benefits from significant contributions
for capital investments from all government levels. In 2011 the federal 
government contributed 76 per cent to British Colombia’s (BC) 
capital investments in transit, with provincial and municipal governments 
providing 11 per cent and 13 per cent  respectively (CUTA, 2013, p. 22). 
This is in stark contrast to Ontario where the province provided 74 per 
cent of  revenues for capital investments, with federal and municipal 
levels giving 11 per cent and 14 per cent respectively (CUTA, 2013, p. 
31). Although the federal government’s percentage contribution to capital 
investments in BC is one of  the highest amongst Canadian provinces, 
this actually only amounts to about $130 million, whereas the federal 
government gives $380 million to Ontario. Therefore, it is important to 
evaluate each federal contribution on a needs basis, which is precisely the 
case with equalization payments between provinces. Ontario 
qualifies for transfers whereas BC does not (Appendix 2). Furthermore, 
it is crucial to note that these transfers are made to the provinces, and not 
directly to municipalities, raising questions regarding the extent to which 
this funding trickles down to municipalities. Considering the 
uncertainty about the amount of  federal funding that will make it to 
local transit decision-makers, a unique marker of  success for the region 
is TransLink’s disproportionally large percentage of  operating revenues 
generated at the local level from “other contributions” such as fuel taxes, 
bridge tolls, fundraising, and donations (Appendix 3). Such contributions 
amounted to 46 per cent in BC in 2011. This is impressive considering 
zero funds are produced from these sources in Ontario, with instead 56 
per cent of  operating revenues coming from passenger fares in Ontario. 
The diversification of  TransLink’s revenue sources is an asset made 
possible by their inherent function and power as a regional body (Mayors’ 
Council, 2009). Unlike Toronto, cities in Metro Vancouver are not 
incorporated as a mega municipality; Metro Vancouver is a political body 
and corporate entity operating under provincial legislation, with power to 
levy a variety of  taxes at the local level for transit (Metro Vancouver, 2015).

An inherent tension exists in overcoming the governance challenge faced 
by transit decision-makers in Toronto: how to balance consistent 
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engagement from provincial and federal governments in the provision of  
public transit, while empowering municipal authorities that operate under 
institutional constraints as lower-tiered and nested governments. This is a 
question of  whether to increase government involvement from 
higher levels, or empower municipal governments to be self-sufficient 
with widened revenue tools. Lessons from other jurisdictions suggest 
that this is not an either/or answer; both federal support in the form of  
a national transit strategy as well as increased use of  local revenue tools 
are key to successful transit funding. However, the extent to which this 
is feasible in Toronto is highly contingent on its institutional history as 
a municipality within federal Canada. Currently, the City of  Toronto is 
underutilizing local user fees. These fees could be extended to cover a 
broader range of  transactions, while having the province fund social 
services (Slack, 2000, p. 61). This would allow property tax revenues to 
be allocated towards services that cannot be priced on a fee-for-service 
basis –  such as parks – thereby increasing financial autonomy at the local 
level (Slack, 2000, p. 61). As current TTC Chair Josh Colle points out, the 
TTC is not harnessing all revenue raising powers within its reach; unlike 
cities such as New York and London, which currently collect funds from 
licencing and merchandizing deals, the Commission does not collect 
revenue from the widespread use of  its logo (Peat, 2015). As well, the 
renting of  commercial and advertising space on TTC property is vastly 
underutilized. Though these tools are not sufficiently used, this can 
potentially be explained by the costs associated with setting up these 
revenue streams and regulating their functioning, but regardless the 
viability of  instituting such options is high.

In several jurisdictions, including Vancouver, transit planning has been 
successful because the local authority for public transit provision is the 
regional authority. As such, the recommendation for TTC governance to 
be uploaded to the regional transport authority Metrolinx is quite 
compelling, since this would cut out funding negotiation and project 
planning between municipal and provincial bodies and better integrate 
transit within the purview of  a more wide-sighted regional network. This 
would also enable all federal contributions, from a national transit 
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framework or equalization payments, to be better allocated towards 
transit needs, especially operating costs. From a governance 
perspective, the TTC should maintain its current Board structure, with a 
City Councillor as Chair, to ensure the municipality’s needs are voiced at 
the regional level. Considering the state of  disrepair and infrastructure 
deficit the province would be inheriting should they fully integrate the 
TTC as a subsidiary of  Metrolinx, adopting the local authority would be a 
“radical move”, but not one uncharacteristic of  current Ontario Premier 
Kathleen Wynne (Collenette, 2014). More precisely, the province should 
take over responsibility for the TTC, integrating the LRT and subway 
networks into the new GO Transit Authority and privatising streetcar and 
bus operation (Collenette, 2014).

Canada’s institutional design has greatly determined the fate of  its 
municipalities, locking them in a path-dependent course as subsidiaries of  
the provinces. The ongoing power struggle between the Canadian federal 
government and the provinces eclipses the opportunity for municipalities 
to become ‘city-states’ with the financial and legislative autonomy to meet 
transit needs. The question of  pursuing decentralization or 
centralization in solving the municipal infrastructure deficit is one that 
requires a thoughtful balance rather than treating these options as 
mutually exclusive. Although the newly elected federal government has 
pledged $20 billion in new funding for priority transit projects (CBC 
News, 2015), the vast majority of  this funding will be transferred only to 
provincial governing bodies due to Canada’s institutional design. In its 
effort to craft a national transit strategy, the federal government should 
work more closely with provincial bodies to ensure municipalities are 
allocated appropriate infrastructure funds where needed, or establish 
transparent funding mechanisms directly with municipal governments.  
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Ontario

 (2015-2016)

British Columbia 
(2015-2016)

Major Transfers (millions of  dollars)

Canada Health Transfer 13,089 4,446

Canada Social Transfer 4,985 1,693

Equalization 3,363 -

Total: Federal Support 20,437 6,139

Per Capita Allocation 
(dollars)

1,483 1,312

Appendices

Appendix 1: Sales Tax & Operating Revenue as High Proportions of  
System Revenues in Chicago (Regional Transportation Authority 2015).

Appendix 2: Federal support to Ontario and British Columbia (Depart-
ment of  Finance Canada 2015).
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Appendix 3: TransLink’s 2014 Revenue Sources Breakdown (TransLink 
2014).
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Funding Vancouver’s Infrastructure 
Adaptation to Climate Change: A Feasibility 
Assessment of  Increased Federal-Municipal 
Transfers
Justine Desmond

Climate change adds new dimensions in terms of  both cost and urgency to the chal-
lenge of  municipal infrastructure financing. As coastal cities, Vancouver and New 
York face risks associated with rising sea levels and increased extreme weather events. 
These materialized in New York during Hurricane Sandy. As part of  the recovery 
effort, the US federal government has channeled vast amounts of  funding directly to 
New York City to improve the resiliency of  infrastructure to future climate impacts, 
along with large discretion over the use of  the funds. This paper examines whether a 
similar funding channel might be open to Vancouver that bypasses provincial 
involvement, given Vancouver’s specific institutional context. The analysis finds that 
because of  Canada’s failure in the 1970s to institutionalize a federal-municipal fiscal 
relationship in the same style as the US, path dependency makes it unlikely that 
climate change is a salient enough issue to warrant exclusion of  the provincial 
government.

List of  Acronyms

Community Development Block Grant Disaster Relief  (CDBG-DR)
Federation of  Canadian Municipalities (FCM)
Ministry of  State for Urban Affairs (MSUA)
National Disaster Mitigation Program (NDMP)
New Building Canada Fund (NBCF)
New Building Canada Plan (NBCP)
Provincial and Territorial Infrastructure Component (PTIC)
Union of  British Columbia Municipalities (UBCM)
US Department of  Housing and Urban Development (HUD)
US Federal Emergency Management Agency (FEMA) 



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review  Public Policy and Governance Review 35

Introduction

The Canadian city of  Vancouver, British Columbia has since 2009 sought 
to become a global leader in climate action. A member of  the C-40 Cities 
Climate Leadership Group, Vancouver has set its sights on becoming the 
“greenest” city in the world by 2020 (Vancouver, 2012a). As part of  these 
efforts, in 2012 the City released its Climate Change Adaptation Strategy 
which identifies risks posed by climate impacts and explores measures to 
reduce them (Vancouver, 2012b). The Strategy recommends that action 
be taken to increase the budget for implementing various 
infrastructure adaptations. For example, to combat increased shoreline 
erosion affecting natural environments, the City must increase its budget 
for vegetation management of  cliffs and for maintaining existing beaches 
through sand import, log debris, and dredging. The associated costs are 
high. Earth dikes and sea walls alone will cost an estimated $255 to $510 
million (Ibid.). Vancouver faces a serious challenge in raising the 
necessary funds given the high degree of  constraint on its ability to 
unilaterally increase fiscal capacity. As a municipality in the Canadian 
federal system, the methods by which it can raise its own revenues are 
controlled by the province of  British Columbia (Sancton, 2010). While 
Canada’s municipal infrastructure deficit and associated fiscal gap are 
familiar governance challenges, the climate change imperative renews the 
urgency with which these issues must be addressed.

New York City has more than 520 miles of  waterfront and 400,000 
people in areas with a high risk of  flooding (New York City, 2015a). It 
is one of  the cities most vulnerable to hurricanes and coastal storms. In 
2012, Hurricane Sandy struck, causing billions of  dollars worth of  
damage to infrastructure systems and bringing climate change 
adaptation to the forefront of  the City’s priorities. Approximately $8.6 
billion is required to specifically fund infrastructure recovery and coastal 
climate change resiliency (Ibid.). The high cost of  climate change 
infrastructure adaptation faced by Vancouver is analogous to the 
Hurricane Sandy recovery costs faced by New York City. Also a coastal 
city, Vancouver faces similar risks to those that materialized during the
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hurricane: flooding from sea-level rise and extreme weather events 
(Vancouver, 2012b). While these are not necessarily on the same scale 
as New York due to lower population densities, they do require that the 
same kinds of  adaptation measures be implemented.  Moreover, New 
York City’s institutional context is similar to Vancouver’s. The US also 
has a constitutional division of  powers in which the federal government 
does not have jurisdiction over municipalities. Rather, municipalities are 
under the purview of  their respective states (US Const. amend. X). 

In the US, grant-in-aid programs provide an institutional mechanism 
for the transfer of  funds directly to cities from the federal government 
(Deangelo & Harvey, 1998). New York City has utilized this feature of  
the American system to access vast amounts of  money for its Hurricane 
Sandy recovery and resiliency effort. Given the analogous challenges and 
institutional landscape, it is worth exploring whether this strategy is a 
feasible option for Vancouver. Can the issue of  climate change 
provide the necessary impetus for the restructuring of  Vancouver’s 
revenue sources, such that the federal government provides a greater 
share? New York City also constitutes a microcosm in which we can 
examine what might happen to a city like Vancouver if  climate change 
infrastructure adaptation is not carried out. The problems now faced by 
New York, due to the lack of  preparedness of  its infrastructure in light 
of  an extreme weather event, are a cogent warning sign for the necessity 
of  addressing this governance challenge. 

First, this paper will outline Vancouver’s current sources of  revenue in 
order to demonstrate the need for increased federal-municipal transfers. 
Next, the features of  New York City’s Sandy recovery and resiliency 
effort will briefly be outlined, before delving into a comparison of  the 
institutional landscapes of  the federal-municipal fiscal relationship in the 
US and Canada. Finally, it will assess whether increased direct 
federal-municipal transfers to Vancouver are a feasible option for 
funding the infrastructure improvements required by the City’s Climate 
Change Adaptation Strategy. The analysis concludes with a finding that due 
to the phenomenon of  path dependency, Canada’s failure in the 1970s to 
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institutionalize a federal-municipal fiscal relationship in the same style as 
the US makes it unlikely that climate change is a salient enough issue to 
warrant exclusion of  the provincial government from municipal funding 
channels. 

Existing Policy Landscape

Own-Source Revenues 

McMillan (2004) describes two major sources of  revenue for Canadian 
municipalities: own-source revenues, such as property taxes and user fees, 
and intergovernmental transfers. Own-source revenues accounted for 
56.7 per cent of  British Columbia local government revenues in 2008; 
the other 42.4 per cent came from intergovernmental transfers (Statistics 
Canada, 2010). Large Canadian cities including Vancouver rely almost 
exclusively on provincial transfers and property taxation (Courchene, 
2004). Property taxes make up 57 per cent of  the Vancouver’s operating 
budget (Vancouver, 2015). The Vancouver Charter gives the City 
discretion to set tax rates, including business property tax rates. However, 
the province retains the ability to prescribe limits on levy rates and ratios. 
Fiscal systems with property taxes at their foundation suffer because the 
tax base does not grow with the economy or the population (Courchene, 
2004; UBCM, 2013). Infrastructure upgrade needs will soon force 
property taxes up to levels where the cost will become unacceptable for 
many businesses and residents (UBCM, 2013).

Given Vancouver’s ranking as the second most tax-competitive city in 
the world in 2014, this is especially problematic (Vancouver, 2015). The 
City has actively taken steps to keep tax rates competitive throughout the 
last decade, and keeping costs affordable for businesses and residents is a 
key priority going forward (Ibid.). It is not clear that the City would view 
increased own-source revenues via property tax hikes as a viable 
primary funding option for the high costs of  climate change 
infrastructure adaptation. Moreover, even if  priorities change as climate 
impacts begin to manifest in an increasingly visible way, there is always 
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a risk that the province could override Vancouver’s decision (UBCM, 
2014). Vancouver will need to increasingly look to intergovernmental 
transfers to cover its climate change infrastructure adaptation costs.
 
Intergovernmental Transfers 

There are a variety of  intergovernmental grant programs set up for both 
municipal infrastructure projects and environmentally sustainable 
development initiatives. All federal transfers are designated for specific 
expenditure purposes, whereas provincial transfers may be general or 
specific purpose with specific purpose grants dominating (McMillan, 
2004). General purpose transfers made up only 1.2 per cent of  British 
Columbia local government revenues in 2008, compared with 41.2 per 
cent for specific purpose transfers (Statistics Canada, 2010). Provincial 
unconditional grants are distributed by formula, usually on an equalizing 
basis, with some funds always allocated to every municipality 
(McMillan, 2004). Yet Courchene (2004) describes Canadian cities as 
among the most fiscally constrained in the world because provinces have 
not allocated to them a sufficient share of  taxes. According to his theory 
of  hourglass federalism, provinces have been unable to reduce 
health-related expenditures because of  the electoral salience of  
healthcare. This has resulted in a starvation of  virtually every other 
provincial policy area including local government, leaving room for cities 
to be more receptive to federal initiatives.

Federal grant programs for infrastructure are institutionalized via the 
federal Ministry of  Infrastructure and Communities. Many of  the grants 
available through this Ministry share a common thread in that they are 
channeled through federal-provincial or tri-level agreements, as opposed 
to being transferred directly to municipalities, in order to respect 
provincial jurisdiction over municipalities (McMillan, 2004). The most 
significant of  these is the New Building Canada Plan (NBCP), which 
continues a decade of  federal investment in infrastructure that began in 
2004 with Paul Martin’s New Deal for Canada’s Communities and was 
followed by Stephen Harper’s Building Canada Plan. To date the
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NBCP has provided $3.9 billion in federal funding to British Columbia, 
through the New Building Canada Fund (NBCF), the federal Gas Tax 
Fund, and the GST rebate for municipalities (Infrastructure Canada, 
2014b). The NBCF Disaster Mitigation Infrastructure category funds the 
construction, modification, reinforcement, or relocation of  public 
infrastructure that mitigates potential damage from natural hazards, 
including impacts or events related to climate change (Infrastructure 
Canada, n.d.-a; n.d.-b). Resources from the Gas Tax Fund are also 
available for disaster mitigation, as well as water, wastewater, and 
community energy infrastructure projects (Infrastructure Canada, 2014c). 

The NBCF’s Provincial and Territorial Infrastructure Component (PTIC) 
forms the backbone of  the NBCF funding dedicated to municipal 
infrastructure projects (Infrastructure Canada, n.d.-b). Provinces receive a 
set allocation of  the NBCF. Municipalities are invited to apply on a 
specific project basis, but must be partnered with their province. 
Decisions about which projects are funded are made jointly by the 
province and the federal government, and the projects must be 
nationally and regionally significant. The PTIC makes no guarantees 
about the proportion of  funds dedicated to municipal infrastructure 
(FCM, 2014). In addition, this federal share is capped at 33 per cent of  
total project costs, and municipalities are not free to use their Gas Tax 
Fund investments to cover their share (Ibid.). The Federation of  
Canadian Municipalities noted that the matching contribution 
requirement’s potential to skew budgets in larger municipalities, as well 
as the lack of  a coherent long-term strategy for municipal infrastructure 
needs, represent important flaws of  the NBCP (FCM, 2015).

Additional federal funds are available through the National Disaster 
Mitigation Program  (NDMP) and the Green Municipal Fund. The 
NDMP is specifically allocated for flood mapping, mitigation planning, 
and small structural mitigation projects (Public Safety Canada, 2015b). 
Provinces must apply to the federal government and are then in charge 
of  distribution. The Green Municipal Fund, endowed by the federal
 government but administered by the FCM, provides grants and loans 
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for sustainable community development, including infrastructure capital 
projects that will improve environmental performance in municipal 
energy, waste, or water (Environment and Climate Change Canada, 
2014). The Gas Tax Fund is similarly administered by UBCM in an 
agreement with the federal government (Infrastructure Canada, 2014a).

Despite the increases in federal transfers brought by the initiation of  the 
New Deal and its successors, these still only make up a very small 
proportion of  local government expenditures (McMillan, 2004). In 2009, 
federal transfers to British Columbia local governments amounted to 
$281 million, compared with $5.5 billion in provincial-municipal transfers 
(Statistics Canada, 2011). According to the FCM, within which 
Vancouver chairs the Big City Mayors’ Caucus, the current federal effort 
is insufficient (FCM, 2015b). Similarly, UBCM (2013) indicated that levels 
of  provincial fiscal support to municipalities are not enough to 
counteract the inelasticity of  municipal own-source revenues to 
economic change and growth. It passed a resolution in 2015 calling on 
the province to allocate a minimum of  60 per cent of  NBCF funds to 
municipalities (UBCM, 2015a), up from the current 40 per cent (UBCM, 
2015b).

In their 2015 “Municipal Infrastructure and Transportation Policy 
Statement,” FCM issued a strong call for a nationally-coordinated 
infrastructure strategy led by the federal government that would pro-
vide increased long-term, predictable, and dedicated funding (FCM, 
2015b). The Statement explicitly spoke of  the need for a municipal 
climate change adaptation fund. Vancouver’s Mayor Gregor Robertson, 
on behalf  of  the Big City Mayors’ Caucus, called in June of  2015 for the 
federal government to increase funding for Canada’s infrastructure (The 
Canadian Press, 2015; Bennett, 2015). This paper now turns to an 
examination of  New York City’s Hurricane Sandy Recovery and 
Resiliency effort, embedded in the broader institutional context, to 
determine exactly how this might be achieved. What emerges is an 
explanation that highlights the importance of  historical federal-municipal 
policy in allowing New York City to gain discretion over a large amount
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of  federal funding for infrastructure improvement. 

New York City’s Post-Sandy Recovery & Resiliency Effort

Sources of  Funding 

The City of  New York’s Sandy Funding Tracker provides a breakdown 
of  federal funding for Sandy Recovery (New York City, 2015c). The total 
federal amount is $15.4 billion, representing approximately 72 per cent of  
the total assessed need for storm recovery (New York City, 2015a). This 
level of  federal funding far surpasses the federal-municipal transfers to 
British Columbia. Of  the $15.4 billion, $13 billion is administered by the 
City itself, with the remainder administered by federal agencies. The two 
largest sources of  City-administered aid are Federal Emergency 
Management Agency Public Assistance (FEMA-PA) grants and the 
Community Development Block Grant Disaster Relief  (CDBG-DR) 
program. FEMA-PA provides for the repair, replacement or restoration 
of  damaged publicly-owned facilities, as well as improving the resiliency 
of  damaged City infrastructure to future damage from flooding and 
natural disasters (New York City, 2015b). Similar to the NBCF, FEMA 
grants Public Assistance funds to the state, which in turn distributes 
them to municipal applicants (FEMA, 2015). New York City anticipates 
a total of  $8.4 billion to be awarded through FEMA-PA (New York City, 
2015c).

More relevant for the purposes of  this analysis is the $4.21 billion 
Congress allotted the City of  New York through the CDBG-DR 
program (Ibid.). The CDBG is provided by the US Department of  
Housing and Urban Development (HUD). Flexible Disaster Relief  pro-
gram funds are made available directly to units of  general local 
government for efforts involving infrastructure and prevention of  
further damage to affected areas of  presidentially-declared disasters (US 
HUD, n.d.). A unique feature of  CDBG grants is their high degree of  
local discretion and control over program selection and allocation of  
funds (Handley, 2008). This is in contrast with Canadian federal 



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review42

infrastructure grants, which as described above are channeled through 
federal-provincial and tripartite agreements, and are restricted to specific 
purposes. New York City is itself  administering 85.5 per cent of  the total 
federal funding allocated for Sandy recovery.

Comparative Institutional Landscapes

Home Rule 

At first glance, it may appear as though Vancouver and New York City 
face similar institutional contexts: federal systems based on the principle 
of  dual sovereignty in which local government is under the purview of  
the province/state rather than the federal government. However, under 
Article 9 of  the state constitution, New York is a “home rule” state. 
Local governments are authorized by state law to conduct their own 
affairs with limited interference by the state government (Zimmerman, 
2008). Bish and Clements (2008) state that British Columbia 
municipalities have more independent corporate authority than those 
in any other province, with an operating framework close to home rule. 
Smith and Stewart (2004) echo this sentiment, describing the passing of  
the Local Government Act and the Community Charter (which 
recognizes municipalities as an order of  government) as a significant step 
in the direction of  home rule. However, they specify that British 
Columbian municipalities have never fully progressed to home rule 
status because British Columbia maintains final authority over property 
tax rates. In addition, the Charter’s prohibition on downloading does not 
extend to the situation in which the province simply offloads a service 
altogether. Instead, as they explain, Vancouver has remained a ‘strong 
beaver,’ with a broad range of  formal authority to set agendas, formulate 
policy, and influence decision-making, yet still constrained in how it can 
control its own economic resources.

Historical Institutionalization of  the Federal-Municipal Relationship 

Gerston (2007) describes the federal-local fiscal linkage as a staple in 
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American politics. This relationship dates back to the 1960s when 
Congress sought to take responsibility for the redistribution of  wealth in 
order to tackle the social and economic problems of  low-income 
individuals throughout the country (Peterson, 1995; Handley, 2008; 
Zimmerman, 2008). Federal grants-in-aid ballooned throughout the 
second half  of  the 20th century, emphasizing national standards over 
states’ rights (Gerston, 2007). Categorical grants went directly from 
Washington DC to local governments for specific purposes (Ibid.). 
Zimmerman (2008) reports that 23 of  38 federal grant programs enacted 
between 1961 and 1967 bypassed states entirely. These fostered strong 
political ties between local members of  Congress, federal bureaucrats and 
local government officials (Gerston, 2007). The dual sovereignty 
principle was greatly eroded when the US Supreme Court did not strike 
down the post-war New Deal legislation. Peterson (1995) reports that 
since then, courts have shied away from reviewing matters on which 
Congress can spend money, meaning the grant-in-aid programs have 
rarely been subject to judicial review. 

Categorical grants were amalgamated into block grants beginning in 1971 
with the CDBG and continuing under the Reagan administration. Block 
grants are funds for general use with few conditions and a high degree of  
fungibility (Gerston, 2007; Handley, 2008). It was during this period that 
the federal-municipal relationship institutionalized in the previous decade 
began to take on the feature of  broad local discretion over the spending 
of  the allocations (Gerston, 2007). Responsibility and decision-making 
for program administration was shifted to lower government levels, 
reducing federal involvement (Handley, 2008). Predictably, the availability 
of  funding from sources other than the state began to weaken control of  
state governments over local entities (Gerston, 2007). Large cities such as  
New York were able to make their political influence felt in Washington, 
and were organizationally strong enough to handle the complexities of  
administering the programs without state assistance (Elazar, 1984 in 
Handley, 2008). State-local ties reemerged in the 1980s and 1990s as 
Congress clawed back federal grant-in-aid programs in an effort to limit 
government spending (Gerston, 2007), but this did not undo the 
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foundation for federal-local relationships that had previously been laid.

A historically institutionalized federal-local relationship does not exist 
for Canadian municipalities. Contrary to the US, the 1970s in Canada 
were characterized by the failure of  the federal government’s attempt to 
formalize this relationship via the Ministry of  State for Urban Affairs 
(MSUA). MSUA was intended to coordinate federal urban policies across 
the nation, serving as the Canadian response to the same urban crisis 
that gripped American cities throughout this period (Stoney & Graham, 
2009). This intent was not well-received by the provinces, whose 
withdrawal of  support ultimately led to the Ministry’s demise (Ibid.; 
Spicer, 2011). Opposition to this intrusion on provincial jurisdiction 
became loudest when the Ministry was in its funding and project-partner 
stages, implying that these are two very sensitive areas for the 
provinces (Spicer, 2011). Berdahl (2004, p. 29) describes the MSUA as a 
“failed experiment” that for a long time led to a lack of  coherent 
federal urban strategy. From 1979 until the establishment of  
Infrastructure Canada in 2002, the federal-local relationship featured only 
ad hoc, project-based tri-level agreements that required municipalities to 
get support from higher levels of  government (Stoney & Graham, 2009). 

The establishment of  Infrastructure Canada and the New Deal for 
Canada’s Communities represents the federal government’s most 
formal attempt at a federal-municipal relationship since the dissolution 
of  the MSUA (Ibid.). As the primary program, the NBCF continues to 
be largely characterized by project-based tri-level agreements (though the 
extent to which these can be considered tri-level is debatable since federal 
funds are allocated by province and the terms under which they will be 
distributed are often set out in federal-provincial agreements) 
(Berdahl, 2004). Tri-level agreements can be narrow in focus and fail to 
incorporate a principled strategy for engaging municipal governments 
(Ibid.). As mentioned above, many of  these concerns were expressed by 
the FCM in reference to the NBCP.  
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Feasibility in Vancouver

Much can be inferred from the fact that the Canadian federal 
government attempted the same foray into local government policy as 
the US federal government and failed. In the years since the closing of  
the MSUA, the federal-municipal relationship has continued to be 
mediated by the provinces. Berdahl (2004, p. 38) names the provinces as 
the critical barrier facing the federal government’s institutionalization of  
the federal-municipal relationship, going so far as to refer to Canada’s 
constitutional setup as a “straitjacket.” 

This is essentially a path dependency argument. Kay (2005) describes a 
process as path dependent if  initial moves in one direction elicit further 
moves in that same direction; the trajectory of  change up to a certain 
point will constrain the change after that point. The trajectory of  
failure for direct federal-municipal relations in the wake of  the MSUA 
has constrained the ability of  those relations to take hold in the new era 
of  the New Deal and NBCF. If  the federal government were to respond 
to FCM’s request and implement a municipal climate change adaptation 
fund, or put in place any other policy designed specifically to aid cities 
like Vancouver to address infrastructure adaptation to climate change, it 
is unlikely they would or could do so without provincial involvement. 

This analysis would not be complete without also acknowledging the 
“disaster factor” in influencing the amount of  federal funding available 
for New York City’s recovery and resiliency effort. Though the role of  
the historically strong American federal-municipal relationship cannot 
be denied, it would be difficult to imagine a similar situation if  there had 
been no Hurricane Sandy. Sandy was a presidentially-declared disaster 
that resulted in the death of  American citizens. New York City is home 
to millions of  people. The scale of  the destruction was massive. The US 
federal government had an imperative to provide immediate financial 
assistance, especially in the wake of  its perceived failure to do so after 
Hurricane Katrina (Gerston, 2007). Whether or not Hurricane Sandy was 
definitively caused by climate change, in the public mind the two are
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linked. Sandy is directly responsible for such a large portion of  federal 
funding being earmarked for infrastructure resiliency and protection 
from future storms and climate impacts. 

The sense of  urgency inspired by Sandy is altogether lacking in 
Vancouver’s context. On the one hand, an arguably climate 
change-induced disaster could be the impetus necessary to ground a 
federal-municipal fiscal relationship. On the other hand, Canada’s 
current federal Disaster Financial Assistance Arrangements entail payout 
to the province, which is in charge of  designing, developing, and 
delivering disaster financial assistance to local communities (Public Safety 
Canada, 2015a). This provides yet another indicator of  the unlikelihood 
of  Vancouver accessing funds directly from the federal government. 

Despite the lack of  disaster-inspired urgency, and little historical 
foundation for a federal-municipal relationship, it must be considered 
whether the specific issue of  climate change infrastructure adaptation is 
urgent enough to warrant forging one in the future. After all, the 
American relationship did not always exist as such. Rather, it developed 
over the pressing social policy issues of  the 1960s. It is possible that 
municipalities, especially vulnerable coastal ones such as Vancouver, 
may see the issue of  climate change as comparatively more deserving of  
action than the federal government does. The federal government, after 
all, must manage climate policy in conjunction with a Canadian economy 
heavily reliant on resource extraction. Vancouver has, however, proven in 
the past that it can act as a policy crusader in an a niche area outside its 
traditional authority, circumventing formal limitations (Smith & Stewart, 
2004). The 2002 Vancouver Agreement, spearheaded by the mayor’s 
office, provided a framework for intergovernmental cooperation on 
community health, safety, and socioeconomic development in the 
Downtown East Side, spurred by an HIV and drug addiction crisis. 
(Ibid.; Mason, 2007). Vancouver successfully secured both $10 million 
from the federal government and a flexible funding arrangement that 
allowed it to contribute funding in accordance with its means (rather than 
a proportion fixed at one third) (Mason, 2007). 
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The combination of  the Vancouver Charter and British Columbia’s local 
government legislative scheme, plus a city manager system of  
administrative authority, has enabled Vancouver to maintain a high level 
of  autonomy in urban development policy and planning (Ibid.). 
Therefore, it is not outside of  the City’s policy-influencing capabilities to 
raise climate change to the top of  the intergovernmental agenda. The fact 
that Vancouver does not have home rule status does not appear to limit 
its ability to pursue policy development in the area of  intergovernmental 
relations, even though its fiscal capacity may still be constrained. 
However, the Vancouver Agreement was also a tri-level agreement that 
did not escape the involvement of  the provincial government. Because a 
large portion of  it dealt with health and drug policy, areas under 
provincial jurisdiction, the success of  the Agreement would not have 
been possible without provincial approval. 

Infrastructure is a municipal responsibility, and climate change is an area 
of  concurrent jurisdiction; hence, it suffers to a lesser degree from this 
weakness. Furthermore, the high costs associated with climate change 
infrastructure adaptation in Vancouver and elsewhere may make this 
issue an ideal subject of  Courchene’s (2004) theory of  hourglass 
federalism. Municipal government, or more specifically municipal 
infrastructure, is a starved policy area ripe for increased federal 
involvement. The costs of  climate change infrastructure adaptation will 
only exacerbate the gap that already exists. Courchene cites the municipal 
GST exemption and the Gas Tax Fund as examples of  federal transfers 
for infrastructure that already make up for the lack of  provincial funds. 

However, the GST exemption and the Gas Tax Fund are only two 
components of  the NBCF. As explained above, the Disaster Mitigation 
category of  the PTIC, which is currently the federal government’s main 
effort at helping municipalities adapt their infrastructure to 
climate change, still requires provincial partnership. In designing that pro-
gram, the federal government chose not to pursue a more direct mech-
anism of  transfer to Canadian municipalities. It seems unlikely that any 
new policy specifically devoted to climate change infrastructure
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adaptation would overcome the path dependency on provincial 
involvement. The potential for provincial backlash is an incentive for the 
federal government to avoid exploring options that feature a more direct 
fiscal relationship with municipalities. 

Conclusion

After conducting a review of  municipal relations with the federal and 
provincial governments from a fiscal perspective, McMillan (2004) 
ultimately concluded that enhanced intergovernmental transfers did not 
appear to offer great opportunities for reducing the present fiscal 
pressures on municipalities. The analysis conducted here has produced 
much the same result. The current salience of  the climate change 
adaptation issue does not appear to be able to overcome the province of  
British Columbia’s tight grip over its municipal jurisdiction. As the 
extensive costs of  climate change begin to materialize, there may be a 
trend towards decreased provincial involvement because of  the local 
nature of  climate change impacts. The province may find itself  
ill-equipped to deal with the vastly different effects of  wildfires near 
Kelowna, flooding in Vancouver, and drought in the Okanagan. 
However, any federal program for funding municipal climate change 
infrastructure adaptation is unlikely to cut out British Columbia 
altogether. Vancouver would do better to pursue a funding strategy that 
takes its provincial government into account.
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National
Paying off  or Pricing out? Postsecondary 
Funding Policy in Denmark and Canada
Cayla Baarda   

In Canada, rising tuition fees and student debt create potential barriers to providing 
education to all interested and qualified individuals. In contrast, the Danish 
government provides postsecondary education to all individuals tuition-free. Despite 
high rates of  postsecondary educational attainment, Danish policy makers have 
recently expressed concern with the alleged ‘laziness’ of  their student population, who 
spend more time on average completing their degrees than students in other countries. 
This paper will compare the two countries by analyzing the potential impacts of  
funding models on student motivation, decision-making, and the labour market. A 
review of  research suggests that while funding likely plays a role in how students view 
their education (and who can access it), tuition fees do not necessarily translate into 
more labour-market-minded decision making when deciding which programs to pursue.

Introduction

Across nations, there are substantial differences in funding models for 
postsecondary education. In liberal welfare states, higher education has 
often been viewed as a private rather than a public good. These states 
assume individuals are rational actors that make optimal investments in 
their future. Thus, a postsecondary credential can be viewed as an 
upfront investment with a flow of  future benefits for the individual 
(Tal & Enenajor, 2013). In order for this approach to be successful, 
students need accurate and reliable information about the payoffs of  
their education.

By contrast, social democratic welfare states often approach 
postsecondary education as a collective benefit, fully funded by the
public. Government involvement is promoted to offset market failures, such as
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credit constraints, which may price students out of  education markets 
and reinforce economic inequality. In this model, equal access means that 
everyone with the desire and necessary talent can attend a 
postsecondary institution. An analysis of  these two distinct policy 
approaches can be undertaken by comparing Canada, a partially 
state-funded education system with student fees, and Denmark, a fully 
state-funded education system. This paper will compare the two 
countries by analyzing the potential impacts of  these funding models on 
student motivation, decision making, and the labour market.

Jurisdictions and Design 

Because postsecondary education in Canada is almost entirely within 
the jurisdiction of  the provinces, substantial variation exists across the 
provinces in both institutional types and funding models. For the sake 
of  simplicity, this paper focuses on Ontario as a proxy for the Canadian 
model. Ontario has the highest number of  universities in Canada and 
enrolled over 40 per cent of  Canada’s full-time university students in 
2015, making the province the focus of  most research on higher 
education (Universities Canada, n.d.). The paper will mention various 
forms of  postsecondary education (including technical or vocational 
training offered at colleges in Ontario or Danish professional colleges), 
but universities – meaning institutions offering academic degrees of  three 
or more years and typically offering graduate degrees – will compose the 
main analysis. Funding structures will be examined by looking at 
government policies that directly support postsecondary institutions as 
well as additional government-sponsored grants that may impact 
affordability for students. Though Ontario will serve as the primary 
Canadian jurisdiction, the Canadian federal government will be 
acknowledged where relevant to funding structures.

Comparative Analysis: Funding and grants in Ontario and 
Denmark

The Canada Social Transfer is the primary federal contribution to the 
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provinces’ social programs, including postsecondary education (Gauthier, 
2012). The federal government gives block funding on a per capita basis, 
and the province then divides the funds between social programs such as 
education and social services. The structure of  these federal transfers has 
undergone significant changes in recent years in response to federal 
budgetary concerns (Gauthier, 2012). In 2011, the federal government 
confirmed their intention to continue to increase the Canada Social 
Transfer cash contribution by 3 per cent annually until 2023-2024 
(Gauthier, 2012). 

In Ontario, the Ministry of  Training, Colleges and Universities (MTCU) 
oversees the formula fee that determines operating costs and operating 
grants for postsecondary institutions. The formula fee is calculated by 
taking the estimated operating cost of  educating one student in a 
given program, and is subtracted by the tuition fee that the student pays 
(Boggs, 2009). The government provides operating grants equal to the 
difference between costs and fees to offset any additional expenses 
incurred by the institution. Historically, universities in Ontario were 
free to set individual tuition fees for programs, but would essentially be 
charged a penalty in the form of  reduced government funding if  they 
chose to raise fees (Boggs, 2009). 

In 1998, a memo from MTCU altered tuition policy in Ontario, allowing 
universities complete autonomy in setting tuition fees for certain 
graduate, professional, and ‘high-demand’ programs, as well as some 
undergraduate programs (Boggs, 2009). While institutions favoured this 
policy, it has changed the affordability of  many programs for Canadian 
students. Further reforms were implemented in 2006 when the 
provincial government introduced a new tuition framework.  This reform 
kept programs regulated under the formula fee, but introduced caps on 
the amount institutions could raise tuition fees each year without 
financial penalty to help keep postsecondary programs affordable for 
students (Boggs, 2009). Despite these caps, there has been a shift towards 
private sources of  funding for institutions over time. Table 1 outlines the 
proportion of  university funding by government and private sources.
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Table 1. Proportion of  University Funding by Source

Source: (Shaker & Macdonald, 2013)

Students in Ontario may apply for the Ontario Student Assistance 
Program (OSAP) to help fund their education. OSAP is available to 
Canadian citizens and permanent residents, and is dependent on: 
1) the amount of  money required to cover educational expenses (tuition, 
books, living expenses); 2) personal and parental income and; 3) and 
whether a student studies full-time or part-time (Government of  
Ontario, 2016). The maximum amount a full-time student with no 
dependents can receive per academic year is $12,410 (Government of  
Ontario, 2016). OSAP is a combined mix of  grants and loans, and the 
re-payment amount for the loan portion is capped at $7,400 per year 
(Government of  Ontario, 2016). Part of  the OSAP loan scheme is also 
the Ontario 30 per cent off  tuition grant. This grant was designed to 
provide a lump-sum transfer to refund eligible students for a portion of  
their tuition fees (Shaker & Macdonald, 2013).

The Ontario government unveiled the Ontario Student Grant (OSG) in 
2016; a major change to the previous financial support system by 
consolidating financial support into one upfront grant (Ministry of  
Finance, 2016). By restructuring existing grants and loans, the OSG is 
intended to provide debt-free postsecondary education to students from 
families with incomes under $50,000, as well as more generous funding 
to those with family incomes under $83,000 (Ministry of  Finance, 2016). 
Given that these changes are not yet implemented, the student 
motivations present in this paper will be based on the previous major 

Canada Ontario

Government        Private Government     Private

1990 71%                     22% 66%               25%
2009 34%                     55% 41%               46%
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system of  student grants in Ontario, namely the Ontario Student Assis-
tance Program and the 30 per cent off  tuition grant. 

In Denmark, postsecondary institutions are financed by the taximeter 
system through the Ministry of  Higher Education and Science. The 
taximeter system, similar to that of  Ontario’s formula fee, is based on 
the principle that the money follows the student so funding is allotted 
on a per-student basis (OECD Policy Outlook, 2014). However, block 
funding is dependent on student activity and is thus based on the number 
of  credits obtained by students each year, multiplied by a taximeter rate 
specified by law for different programs (OECD Policy Outlook, 2014). 
Activity-level determined grants also consider the costs of  teaching, 
buildings, and maintenance. This system of  funding is quite stable and 
predictable for both institutions and the state. Public sources account for 
around 94.5 per cent of  annual expenditure on all educational institutions 
in Denmark, leaving tuition free for all students who pursue their 
education (OECD Policy Outlook, 2014).  Thus, in contrast to Ontario, 
there are no tuition fees for postsecondary education or considerations 
of  government grants based on program-level fees.

Beyond free tuition, a large number of  Danish students also benefit from 
grants. The primary grant system is called the State Education Grant and 
Loan Scheme (known as the SU), which provides support for students’ 
living costs while they pursue schooling. The grant is considered to be 
generous, given that students are able to collect the equivalent of  $1,200 
Canadian dollars per month for living costs if  they choose not to live 
with their parents (Danish Agency for Higher Education, n.d.). Students 
that do live at home still qualify for an approximate $600 per month 
grant (Danish Agency for Higher Education, n.d.). In addition, grant 
amounts are only dependent on parental income up until the age of  20 
(Danish Agency for Higher Education, n.d.).

While popular among students, the SU has become the main cause of  
policy debate surrounding funding in recent years. As Danish students 
typically take longer to complete their degrees than students in other 
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countries, the SU for the final year of  study was being referred to as 
the ‘goofing around grant’ (DEA, 2012). In early 2013, the government 
introduced the Study Progress Reform, an amendment to the Danish 
Act on Universities, 2011, that changed the funding system to give grant 
bonuses for faster degree completion and penalties (in the form of  lower 
grants) for slower degree completion (European Commission, 2015). 
The reform created strict requirements governing the amount of  credits 
students need to obtain to continue to qualify for their grant, and guide-
lines for how long it should reasonably take to complete certain degrees. 
The new specifications also set limits on the amount of  time—and the 
number of  retakes—students are allowed to pass final exams while still 
receiving grant money (Aalborg Universitet, 2013). 

Thus, the Danish and the Canadian funding models have similarities, 
including funding allotted per student and comprehensive grant systems 
to aid students as they complete school. However, while the Canadian 
funding formula is based partially on tuition fees per student, the Danish 
taximeter system takes into consideration the number of  credits obtained 
by each student. In addition, the primary student aid package in Canada 
is loan-based, while the primary system for student aid in Denmark is 
grant-based. Due to the differences in the structure of  the two systems, 
this paper will not make inferences about whether one approach is 
superior to the other. Instead, this paper will focus on the way these 
distinct funding models affect how students make decisions regarding 
their postsecondary options and how those choices may later influence 
their labour market outcomes. 
User Fees in Education: Are students being priced out?

Funding models can have effects on the decisions of  postsecondary 
students, of  which the decision to enrol is the most fundamental. 
Systems like Ontario’s, in which students must pay tuition fees and living 
costs, can create unequal access to postsecondary institutions. Research 
has shown that low-income individuals tend to overestimate tuition costs 
and underestimate the increase in future earnings potential associated 
with a postsecondary degree (Lavecchia et al., 2014). This type of
misperception leads to a greater number of  low-income high school  
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 students who perceive postsecondary education as unaffordable. 

Statistics Canada’s Youth In Transition Survey (YITS) is a longitudinal 
survey that collects information about youth in order to better 
understand transitions related to education, training, and employment. 
YITS data from 2011 shows that 61 per cent of  youth from high-income 
backgrounds have attended university (or have taken at least one 
university course) by age 21, compared to 41 per cent of  their peers from 
low-income backgrounds (Lennon et al., 2011). Table 2 shows students’ 
highest levels of  educational attainment by income quartile.

Figure 1. Ontario Participants in YITS (cycle 4, 21 years)
Parental Income and Highest Level of  Educational Attainment 

Note: Data may not add up due to rounding
Source: (Lennon et al., 2011)

When surveyed, Canadian students identified their most commonly used 
sources of  funding as parents, other family members, and personal 
savings (CUSC, 2012). About 6 in 10 students report having some 
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debt from financing their education, with the average debt per student 
amounting to around $14,453 (CUSC, 2012). The debt burden for 
Canadian students may impact future decisions about attending graduate 
or other postsecondary programs. One survey of  graduating 
undergraduate students indicated that 60 per cent of  students said that 
their decision about whether to enroll in further education was influenced 
by the debt they have already incurred (CUSC, 2012). 

By contrast, education in Denmark is fully funded for students. Denmark 
consistently ranks first among OECD nations for the most public 
spending on education as a share of  GDP (OECD, 2014). These 
expenditures cover spending on institutions at all levels of  education and 
have continued to rise over the past decade (OECD, 2014). As a result, 
Denmark has a high percentage of  youth expected to complete university 
education, standing at approximately 49 per cent (Table 3). 

Table 2. OECD Educational Indicators for Expenditure, Access, and 
Output

Indicator Denmark Canada  
Total public expenditure on 
educational institutions as % 
of  GDP

8% (2011) 7% (2010)

Percentage of  today’s young 
people expected to complete 
high school in their lifetime

92% (2012) 88% (2011)

Percentage of  today’s young 
people expected to complete 
university education in their 
lifetime

49% (2012) 35% (2011)

Source: (OECD Education at a Glance, 2014) 
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Returns to Education: Is education paying off ?

Student labour market outcomes are another important measure of  an 
educational system’s success. Graduates of  a successful postsecondary 
system should have greater human capital stocks than those who eschew 
further education. This human capital should be reflected in greater 
earnings potential in the labour market.  

In Canada, research has supported these assumptions. A recent study by 
Marc Frenette compared labour market outcomes for Canadian 
individuals with different levels of  educational attainment over a span 
of  20 years (Frenette, 2014). The study tracked long-term labour market 
outcomes, such as wages, salaries, coverage in an employer-sponsored 
pension plan, union membership, and temporary layoffs. Frenette found 
that individuals who have a bachelor’s degree or a college certificate have 
more favourable labour market outcomes over their working lives than 
individuals who have only a high school diploma (Frenette, 2014). For 
example, those with a bachelor’s degree were more likely to have 
extended coverage in an employer-sponsored pension plan and to
experience fewer layoffs (Frenette, 2014). 

Danish statistics suggest similar positive outcomes for postsecondary 
graduates. Statistics Denmark states that individuals with professional 
qualifications have a higher employment rate than those without 
professional qualifications. In 2013, 67 per cent of  those aged 30-69 years 
with professional qualifications were employed while only 3 per cent of  
those from the same group were unemployed (Statistics Denmark, 2014). 
The agency also states that higher levels of  education can lead to better 
employment (Statistics Denmark, 2014). Table 3 outlines the labour 
market outcomes of  those with postsecondary education in both 
countries, indicating that higher levels of  education translate to lower 
unemployment rates.
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Table 3. OECD Indicators for Economic and Labour Market Outcomes

Indicator Denmark (2012) Canada (2012)
Unemployment rate of  25-64 
year olds who have not 
completed high school

10% (2011) 11% (2010)

Unemployment rate of  25-64 
year olds who have completed 
high school and 
postsecondary

6% (2012) 7% (2011)

Source: (OECD Education at a Glance, 2014)

On average, postsecondary attainment in both Denmark and Canada is 
associated with beneficial labour market outcomes. However, recent 
literature concerning skills gaps or divides has presented a critique of  
these averages. Although educated individuals may see greater earnings 
overall, the largest returns come from specialized and professional fields 
such as medicine, law, and engineering (Tal & Enenajor, 2013). In certain 
subject areas, such as the life sciences, humanities, and social sciences, the 
return on investment for postsecondary credentials is much lower and 
shrinking (Tal & Enenajor, 2013).

This variation in returns may be worrying to Danish policymakers, given 
that Danish students are disproportionately choosing to study the 
humanities when compared to other European countries such as 
Germany, England, and Sweden (DEA, 2013). While returns to 
professional qualifications in Denmark are high, the majority of  students 
may be earning degrees that give them smaller potential earnings boosts. 
This information may lead Danish policymakers to question the value 
of  funding all postsecondary attainment equally if  the returns, at least 
in the labour market, are different for different programs of  study or if  
the personal interests of  Danish students may lead to an oversupply of  
graduates in certain fields (Tal & Enenajor, 2013).
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Danish students’ decisions to study the humanities may be linked to the 
Danish funding model. When postsecondary education is largely free 
to students, financial factors may play a smaller role in how they make 
decisions about their future. In a study conducted by Think Tank DEA, 
the Danish Business Research Academy, researchers found that Danish 
postsecondary students were primarily motivated by subject interest or 
a general desire to study. Think Tank DEA also found that only two per 
cent of  Danish students stated earning a high income as a motivating 
factor for their studies compared to eight per cent of  Swedish students, 
19 per cent of  German students, and 30 per cent of  English students 
(DEA, 2013). Forty-six per cent of  Danish students also indicated 
interest in their subject as a primary motivating factor, while only four 
per cent said that low unemployment in their area of  study played a role 
in their decisions (DEA, 2013). Danish students also typically start 
postsecondary education later than Canadian students; with 32 per cent 
of  students taking a leisure break to travel or work after high school 
(DEA, 2013). In contrast, about 80 per cent of  Canadian undergraduate 
university students begin their studies directly out of  high school.

In Canada, where students must pay tuition fees, financial factors play a 
larger role in students’ postsecondary enrollment decisions. The 
Canadian University Consortium conducts annual surveys asking students 
to rank factors that may influence their decisions to attend university. 
When first-year students were asked to rank various factors, 86 per cent 
of  students rated ‘prepare for a specific job or career’ as very 
important and 80 per cent rated ‘getting a good job’ as very important 
(CUSC, 2013). Increasing knowledge in an academic field was also rated 
as very important (75 per cent), but not to the same extent as 
employment outcomes. The discrepancy in motivations between 
Canadian and Danish students may be a result of  each nations funding 
models. Canadian students, who must invest money as well as time, 
appear to weight their career prospects more heavily.

 While Canadian students are more concerned with future earnings than 
Danish students are, it’s not entirely clear that Canadian students’ concerns



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review66

lead to postsecondary decisions that maximize their future earnings. In 
Degrees of  Success, the Payoff  to Higher Education in Canada, Tal and 
Enenajor assert that, over the last 10 years, the increase in Canadian 
students pursuing degrees in fields with advantageous earnings outcomes 
has not matched the increase in returns to degrees in these fields (Tal & 
Enenajor, 2013). The authors suggest that students may be constrained 
by other factors, like academic ability, or Canadian students may weight 
personal interest in a field of  study more than surveys may suggest. 
Students may also exhibit present-bias in their postsecondary decisions. 
While economists assume individuals are rational actors capable of  
long-term planning, in reality students find it difficult to conceptualize 
long-term decision-making (Lavecchia et al., 2014). If  individuals have 
difficulty with forward-looking welfare maximization, this may help to 
explain why Canadian students are not treating education as an 
investment as strongly as they claim in surveys. 

The Role of  Funding: Views from Danish educational experts

The comparisons presented in this paper suggest that the level of  public 
funding for postsecondary education may affect youth and students’ 
motivations and postsecondary choices. This section will review the 
opinions of  several educational experts in Denmark to illustrate current 
Danish issues related to funding postsecondary education. These 
opinions were collected through in-person interviews with Danish 
experts. Interviewees were asked open-ended questions, following the 
protocol in Appendix A. 

A common theme among the three experts’ responses was that student 
progression and time-to-completion is one of  the biggest policy issues in 
Danish higher education. A study by the European Commission found 
that the average time-to-degree for Danish students is 6 years, which is 
high by European standards (European Commission, 2015). The Study 
Progress Reform, which dictates how many credits students must take 
and in what time frame to continue to receive grant funding, has angered 
numerous students and student organizations. In addition, future changes
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are likely to see lower grant amounts for new students and even more 
restrictions on when students must finish courses and pass exams. These 
reforms are intended to push students through the system faster, lower 
the financial burden on the government, and encourage students to enter 
the labour market sooner.

Phillip Dimsits Lerer is a former President of  the Danish Upper 
Secondary Students Association. As president, his primary responsibilities 
were to advocate on behalf  of  high school students who were preparing 
to enter university, communicating extensively with ministers, politicians, 
and the media. In the interview, Lerer indicated that the unique part of  
the Danish education was that: “everything is, for the moment, possible 
in Denmark.” He expressed concern that decreasing funding would mean 
that Denmark could lose their impressively high postsecondary 
attainment rate and that cuts to student grants would come at the 
expense of  those in low-income brackets. 

When asked if  the Danish education system was adequately meeting the 
needs of  the labour market, Lerer replied “No,” and explained that 
actually it was not an important goal. He noted that the current labour 
market had poor job prospects and staying in the education system 
longer meant fewer individuals who were dependent on the state for 
unemployment benefits. Lerer reflected on the current policy agenda of  
progressing students through the system faster as a sort of  “management 
by fear” in the sense that students will be punished for not accomplishing 
what the state wants them to. He worries that in doing so, Denmark risks 
losing the intrinsic value of  education, which for many people means 
becoming a better citizen and growing as a person. 

Rasmus Markussen, former Vice-President and spokesman on 
Educational Policy for The National Union of  Students in Denmark, 
echoed the Lerer’s sentiments: “We think it’s of  great value to have 
students who pursue what motivates and interests them.” He claims it is 
dangerous to view education as a problem and start prohibiting people 
who want a postsecondary education from getting one. Further, 
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Markussen insisted that students who are motivated by interest are not 
unconcerned about their future employment. He believes there is 
misunderstanding about why students are not finishing their studies in a 
shorter timeframe and claims that youth may have a student job relevant 
to their career or may be involved in student politics. Either of  these 
activities could actually increase students’ chances of  getting a job after 
graduation. 

Michala Tomra, then Senior Advisor at Universities Denmark, agreed 
that it was possible that Danish students are working or doing relevant 
research projects that account for their longer time-to-completion and 
which may be helping their employment prospects rather than hurting 
them. Tomra’s research with Universities Denmark, an association of  
Denmark’s eight universitites, focused on the way in which universities 
create and implement curriculum with a special interest in the student 
progression debate. When speaking of  new curriculum options, Tomra 
mentioned mandatory internship credits as one way to increase students’ 
connections to the labour market. In her implementation, students would 
remain eligible for public grants allowing them to more readily take on 
unpaid internships. This could understandably be an attractive policy for 
students, who would receive workplace experience, and for businesses, 
which would receive low-cost labour. 

The consensus among the three experts was that decreasing 
time-to-completion is mostly the initiative of  the Danish Ministry of  
Finance, where there are worries about fiscal constraints and the 
financial burden of  a fully-funded postsecondary education system.  
Markussen mentioned that the political will to fund education is 
declining. He believes that things will continue to change in the next few 
years, moving towards less flexibility and support for students. Probable 
next steps for the Danish government could be reducing the number of  
years students can receive cost-of-living grants or adding tuition fees for 
master’s programs.
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All three experts were also asked their opinion on how student
decision-making or motivation would change in Denmark if  students 
were at least partially responsible for funding their own education. All 
three suggested that it would likely change the way that students think 
about their education, such that more students would consider their 
post-graduate career rather than just the content of  their studies. While 
some might see this as important career-mindedness, the three experts 
perceived it as a negative change. They suggested a greater focus on 
labour force outcomes would damage the idea of  pursuing a 
postsecondary education simply to better oneself  or gain deeper 
knowledge. The experts also predicted that introducing tuition fees would 
make a postsecondary education unaffordable for some students. 

Both Markussen and Lerer discussed the difficulties of  attempting to 
‘match’ education so closely to the labour market. Is it possible to predict 
labour market needs years in advance? And can students and 
administrators react quickly to changing labour market demands when 
programs require four or five years of  study? As previously discussed, 
some literature suggests that these types of  constraints make it difficult 
for Canadian students to make informed investment decisions regarding 
their education. The labour market returns to education accrue to the 
student many years in the future, which can create substantial uncertainty 
when students are making enrollment decisions (AUCC, 2011). Although 
user fees may encourage students to adopt more career-centric 
viewpoints, translating those perceptions into more favourable labour 
market outcomes may be difficult in practice. 

Conclusion

Danish students face few financial barriers to completing or pursuing 
their education and tend to pursue studies out of  general interest or 
desire. By contrast, Canadian youth must rely on support from savings, 
parental income, or student loans to enter the postsecondary system. 
Canadian students also tend to place greater emphasis on the importance 
of  education in helping them get a good job. 
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It is not clear, however, that either nation’s funding model translates into 
better employment or labour market outcomes. Even though Canadian 
students are thinking more about their future careers, they are not 
necessarily pursuing degrees with the greatest earnings potential. In 
addition, Canadian students that graduate with debt must service that 
debt when their earnings are likely to be the lowest. On the other hand, 
Danish students tend to take more time than is necessary to complete 
their programs, meaning they eschew additional years of  earnings while 
in school and placing financial burdens on government funding 
mechanisms. In addition, Danish students may be earning a surplus of  
degrees in the humanities or social sciences. Students entering those 
fields may find jobs to be scarce or their earnings depressed. However, if  
the additional study time translates into additional skill and human capital 
development, it may be beneficial for students in the long run. 

Many cultural and institutional differences contribute to differing 
student perceptions in Canada and Denmark; however, it can be argued 
that affordability plays a meaningful role in the way higher education is 
perceived. Thus, funding policy could be an important part of  
policy debates addressing economic inequality, earnings, and labour 
market outcomes for youth. Further research should examine the 
interactions between funding, student access to information, and how 
students make decisions about educational attainment. Such research 
will be increasingly important as Ontario implements the new Ontario 
Student Grant, making postsecondary education more attractive to larger 
groups of  students. 
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Appendix A

Interview Guide for Danish Education Policy Experts
1. What are your primary roles and responsibilities at the organization?
2. What are some current issues or debates in higher education policy in 
Denmark? 
3. How do you view the higher education system in Denmark? What 
makes it unique?
4. Do you believe the education system in Denmark is meeting the needs 
of  the labour market?
5. What factors affect a Danish student’s decision to attend higher 
education? What are the main motivations in deciding to attend higher 
education? 
6. What, if  anything, would change if  students had to finance, even 
partially, their own education?

Cayla Baarda is a second year Master of  Public Policy student at the University of   
Toronto’s School of  Public Policy and Governance. She completed her undergraduate 
degree in International Development, with a specialization in political economy and 
administrative change. Cayla has previously worked as a researcher with a social 
start-up in Copenhagen, Denmark and as a policy consultant with the Public Good 
Initiative. Most recently, Cayla completed an internship as a policy analyst for the 
Postsecondary Accountability Branch of  the Ontario Ministry of  Training, Colleges 
and Universities. During this time she developed a particular interest in policy analysis 
and research in the areas of  education and labour.
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Global
Microfinance & Gender Equity: Evaluating 
the Impact of  Integrating Microfinance & 
HIV/AIDS Prevention for Female Sex 
Workers in India, Kenya, & Mongolia
Emily Rasmussen 

Gender inequality and poverty are two of  the most commonly identified structural 
determinants of  HIV/AIDS. Women’s economic vulnerability may increase their 
risk of  HIV/AIDS by limiting their ability to negotiate conditions for safe sex due 
to their reliance on transactional sex for survival. Providing women who are engaged in 
sex work with licit income opportunities reduces their economic reliance on sex work 
and thereby increases their power in negotiating safe sex conditions. The purpose of  
this paper is to examine the effect of  microfinance and microenterprise interventions 
paired with HIV/AIDS education on reduction of  sexual risk behaviour among 
female sex workers. This paper examines three case studies, including two 
microfinance interventions and one microenterprise-based intervention targeting female 
sex workers who are vulnerable to HIV/AIDS in: Chennai, India; Nairobi, Kenya; 
and Ulaanbaatar, Mongolia. The findings from the case studies indicate promising 
results in terms of  increased licit income opportunities, reduced number of  
transactional partners, and reduction of  sexual risk behaviour. Despite the 
promising outcomes, critical research gaps remain. Further research should be 
conducted to help move this emerging field forward in order to have maximum impact 
on women’s economic and sexual empowerment.

Introduction

In 2006, the Nobel Peace Prize was awarded to Muhammad Yunus and 
the Grameen Bank for their efforts to create social and economic 
development for the world’s poor through microfinance. Access to 
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microfinance is widely touted as an important empowering force for
women, as these services are believed to increase their socio-economic 
status. Praise, however, is not uniform; for example, there is disagreement 
over the extent to which microfinance actually promotes greater gender 
equality (Mayoux 2000). In this paper, I assess whether microfinance is 
an effective agent of  women’s empowerment by evaluating sexual risk 
behaviours among female sex workers (FSWs). Specifically, I evaluate the 
outcomes of  three case studies that incorporated a comprehensive HIV/
AIDS intervention together with a microfinance and 
microenterprise-based intervention. The case studies targeted FSWs 
vulnerable to HIV/AIDS in: Chennai, India; Nairobi, Kenya; and 
Ulaanbaatar, Mongolia. The authors of  these three case studies all 
reported positive outcomes both in terms of  reduced economic reliance 
on sex work and reduced sexual risk behaviours. I argue this is a 
demonstrable measure of  women’s empowerment and an effective 
intervention method to target a marginalized group that may be excluded 
from existing microfinance interventions. 

Intersection of  Microfinance & Gender

A defining feature of  microfinance is the vast representation of  female 
clients (Armendariz & Roome 2008). Women are disproportionately 
represented among the world’s poorest individuals and comprise the 
majority of  workers in lower paid, non-unionized, informal sectors of  
most economies (Cheston & Kuhn 2002). Women also face an increased 
vulnerability to becoming poor and, due to a weaker basis of  
entitlements, have fewer opportunities than men to escape poverty 
(Baden & Milward 1995). Further, economically disempowered women 
are more prone to be constrained into risky sexual situations, including 
decreased ability to negotiate safer sex and greater likelihood of  
exchanging sex for material goods. Microfinance, however, has shown to 
be an effective intervention method to increase gender equity, 
socio-economic status, and health outcomes (Dobra 2011). However, 
the overall success of  microfinance interventions is constrained by larger 
structures of  inequality, such as race, class, gender, sexuality, or caste in
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the communities where they are implemented. The idea that 
microfinance contributes to women’s empowerment is one of  the most 
frequently articulated rationales in favour of  supporting microfinance 
programs (Cheston & Kuhn 2002). It is important to clarify, however, 
what is meant conceptually by ‘empowerment.’ While the notion of  
empowerment will differ from culture to culture, it typically includes: 
increased participation in decision-making, more equitable status of  
women in the family and community, increased political power, and 
increased self-esteem (Cheston & Kuhn 2002). More specifically, 
empowerment is considered a participatory process through which 
women achieve gender equality and equity (Mayoux 2005). 
Empowerment, Mayoux argues, is multidimensional and an “interlinked 
process of  change in power relations” which are prevalent in different 
spheres and levels of  society (Mayoux 2005). Empowerment can also 
refer to the process whereby women who have historically been denied 
the ability to make strategic life choices acquire this ability (Kabeer 2005). 
While microfinance has promised to increase women’s empowerment, 
this phenomenon is still understudied. Further, there is a body of  
literature that suggests women may actually suffer from increased 
violence after participation in such programs (Cui et al. 2013). 

Implications of  Integrating Microfinance & HIV/AIDS Prevention

Two of  the most frequently recognized structural determinants of  HIV/
AIDS are gender inequity and poverty (Langen 2005). FSWs are often 
unable to require condom use with their clients due to concerns about a 
reduction in earnings, loss of  clientele, and physical abuse (Karim et al. 
1995). When women are unable to negotiate safe sex, their 
vulnerability to exposure to HIV/AIDS substantially increases. Thus, 
providing FSWs with diversified income sources may reduce sexual risk 
behaviours. Further, combining HIV/AIDS prevention education with 
traditional microfinance could generate enduring reductions in sexual risk 
behaviour among FSWs more so than with HIV/AIDS prevention alone 
(Arrivillaga & Salcedo 2014). I contend that the three case studies 
discussed below demonstrate improved empowerment outcomes as
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measured by participants’ reduced sexual risk behaviours. These findings 
buttress the pro-empowerment strain within microfinance research by 
demonstrating FSWs’ increased ability to make strategic life choices and 
have greater sexual autonomy. 

Case Study #1: Chennai, India

The Pi pilot study (July 2008 to March 2009) attempted to reduce sexual 
risk behaviours among street-based FSWs in Chennai, India. The project 
examined the impact of  a mixed intervention comprised of  HIV/AIDS 
prevention education and microenterprise development involving training 
in tailoring canvas bags. The outcome measure of  the study was a
self-reported number of  sex exchange partners. The study was a 
randomized control trial, involving 100 participants who were 
recruited from various street-based venues by community-outreach 
staff. The women were eligible to participate if  they were of  legal age 
(18 years), participated in transactional sex in the past 12 months, and 
provided informed consent. The intervention arm consisted of  8 hours 
of  HIV/AIDS prevention education and a microenterprise component 
that provided 100 hours of  tailor training sessions over the duration of  
one month. The control arm only consisted of  8 hours of  HIV/AIDS 
prevention education. Participants in the program received 100 rupees 
for the baseline and follow-up visits as well for each session of  HIV/
AIDS prevention education. Women in the intervention group were paid 
50 rupees for each hour of  tailoring training, plus 100 rupees for each 
bag that was sold.

During their first visit, participants completed a baseline survey about 
socio-demographic characteristics (age, religion, marital status, number 
of  children), financial characteristics (sources of  income, household 
financial contribution, debt burden) and sexual risk behaviour (average 
number of  partners per month, condom use, sex work history, alcohol/
drug use). At baseline, there were no differences between the groups 
regarding risky sexual behaviour or financial characteristics. Participants 
had a median age of  35 years, were predominately Hindu (75 per cent), 
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and 61 per cent were married or living with a partner (Sherman et al. 
2010). At the 6-month follow-up, 100 per cent of  intervention arm 
participants and 96 per cent of  control arm participants completed 
assessment (Sherman et al. 2010).

Student’s t-tests were used to perform comparisons between the control 
and intervention arms at baseline and at a 6-month follow-up for 
continuous variables whereas chi-square tests or Fisher’s exact tests 
were used for categorical variables (Sherman et al. 2010). Hypothesis 
testing for count variables was performed using two-sample Wilcoxon 
(Mann-Whitney tests) and the intervention effect on the behavioural and 
financial measures utilized linear regression. To account for the 
uncertainty due to sampling errors due to the small sample size, a 
bootstrap method was used to achieve robust estimates of  standard 
errors, confidence intervals, and other measures of  statistical accuracy 
(Sherman et al. 2010). 

The results of  this study are, overall, quite positive. At the 6-month 
follow-up, participants in the intervention group reported a 42 per cent 
increase in monthly income ($105.3 USD vs. $78.6 USD; t(97) = -3.921, 
P < 0.001) and a 41 per cent reduction in income from sex work from 
baseline to follow-up ($33.90 USD vs. $54.30 USD; t(97) = 4.788, 
P < 0.001) (Sherman et al. 2010). This economic indicator is akin to 
conventionally measured success outcomes of  microfinance programs 
(Sherman et al. 2010). Furthermore, both groups reported significantly 
lower numbers of  sexual partners and sexual exchange partners from 
baseline to follow-up; however, this reduction was more pronounced in 
the intervention group (11.9 vs. 5.0; t(97) = 4.419, P < 0.001) (5.1 vs. 3.1; 
t(97) = 3.643, P <0.001). At baseline, reported regular condom use was 
high (80 per cent control group; 82 per cent intervention group) and no 
significant change was recorded at follow-up (Sherman et al. 2010). The 
researchers attribute this to an existing broad-scale condom use 
promotion campaign targeting FSWs in Chennai. 
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While the study demonstrated microenterprise’s promise for reducing 
sexual risk behaviors among FSWs, it was subject to various limitations 
that challenge its external validity. First, the time-intensive nature of  the 
program largely precluded the intervention arm participants from 
engaging in sex work. Second, remuneration for tailoring was at a 
higher level than typically earned for sex work, thus increased income is 
a result of  project design not the impact of  microenterprise; however, 
the authors contend the study mimics a realistic employment scenario. 
Third, while intervention arm participants were able to continue their 
involvement in the program the study did not conduct follow-ups after 
6-months. This results in a knowledge gap about whether the 
intervention achieved sustained risk reduction. Fourth, the project 
required the creation of  a non-profit dedicated to the sale of  the 
products made by the participants, which raises serious concerns about 
the sustainability of  the project. 

Case Study #2: Nairobi, Kenya 

The Strengthening STD/HIV Control Project in Kenya (SHCP) 
program examined the individual-level effects of  adding microfinance 
and business skills training to existing HIV/AIDS interventions for 
FSWs in Kibera slums in Nairobi. The intended goal of  the intervention 
was to encourage alternate employment and decrease risky sexual 
behaviours by reducing the number of  sex partners and increasing 
condom use. Originally a peer-mediated STI/HIV education group, 
SHCP partnered with a local microfinance organization following 
requests from its participants. A pilot project involving the two 
organizations was implemented from 1998 until 2002 and involved 102 
FSWs. This pilot was then scaled-up to include 227 FSWs and ran from 
2003 to 2005, and this trial is the focus of  this paper’s analysis. The 
intervention included microcredit for small business activities; business 
skills training and mentorship; and promotion of  savings practices. 
Participants in the program received Kenya Shillings 500 (roughly $7.00 
USD) at end-line as compensation for time spent on interviews.
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Participation in the program was voluntary and based on requests for
microfinance lending from women involved in the SHCP HIV/AIDS 
peer education groups. To be eligible for the microfinance component, 
women had to be of  age (18 years), participate in at least half  of  
the on-going peer education over the past 6 months, have 2 years’ local 
residency, no history of  loan default, and have confirmed involvement in 
transactional sex with at least 3 different partners monthly. All 
participants provided informed consent. Of  the 273 FSWs who received 
intervention activities, 227 participants provided both baseline and 
end-line data, which was collected using a face-to-face interview-
administered questionnaire. Data was collected on participants’ 
socio-demographic characteristics (age, number of  dependents, marital 
status, education, age started sex work) and sexual risk behaviours 
(regular partners, causal partners, condom use). Financial characteristics 
such as income sources and household financial contributions were not 
included. Participants had a mean age of  41.09 years, a mean of  4.21 
dependents, and 82.7 per cent had at least primary level education (Odek 
et al. 2009). 

Intervention analysis assessed differences in number of  sexual partners 
and condom use between paired baseline and end-line survey data. This 
was completed using paired t-tests for continuous data and 
non-parametric sign tests for proportions (Odek et al. 2009). Binary and 
multinomial logistic regression analyses were performed to assess 
predictors of  the three outcomes of  interest at both baseline and 
end-line surveys: number of  sexual partners, self-reported condom use, 
and exit from sex work. The odds ratio was used as the measure of  effect 
for the multivariate analysis in the study. 

By end-line survey (P < 0.001), it was reported that almost half  (45.4 per 
cent) of  participants had exited sex work, the weekly mean number of  
all sexual partners had reduced from 3.36 (SD 2.45) to 1.84 (SD 2.15), 
and almost two-thirds (65.2 per cent) of  businesses remained operational 
(Odek et al. 2009). The mean number of  weekly casual partners did not 
decrease significantly, from 1.96 (SD 1.86) to 0.73 (SD 0.98) (P < 0.001), 
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nor did condom use decrease among casual partners, which remained 
high at both baseline and end-line. Condom use with regular partners, 
however, increased from 78.9 per cent to 93.5 per cent (Odek et al. 2009). 
This is a notable outcome as risk behaviour in sex work is influenced by 
the context of  relationship type and not exclusively on overall number 
of  partners (Yao et al. 2009). Typically, unprotected sex is more common 
with regular partners compared to casual partners (Morris et al. 1995; 
Elmore-Meegan et al. 2005).

While the study demonstrated that alternative income opportunities 
reduce sexual risk behaviours among FSWs, it was subject to limitations 
that constrain its external validity. The evaluation used a pre-post design 
that did not include a control group for ethical reasons. Unfortunately, 
without a control group the study is less able to isolate secular effects on 
outcomes. Additionally, the continued sex work by participants suggests 
that their businesses did not provide sufficient income to completely 
substitute their income from sex work. Given the short follow-up 
period, a larger longitudinal study could provide greater insight about 
behavioural changes as businesses mature and develop (Odek et al. 2009). 

Case Study #3: Ulaanbaatar, Mongolia 

The Undarga Project sought to reduce sexual risk behaviours among 
107 FSWs in Ulaanbaatar, Mongolia, and was conducted from 2011 
until 2013. The study used a randomized trial to test the impact of  a 
savings-led microfinance initiative paired with HIV/AIDS prevention 
education on reducing sexual risk behaviours among FSWs. The 
intervention group included 34 sessions of  HIV/AIDS sexual risk 
reduction intervention (HIVSRR) and savings-led microfinance 
intervention, while the control group only included a four-session 
HIVSRR. Using targeted sampling, outreach workers recruited FSWs 
from street-based venues in urban Ulaanbaatar. Eligible women were of  
legal age (18 years), had participated in transactional sex in the past 90 
days (unprotected), and responded affirmatively when asked if  they were 
interested in starting a business. Participants completed baseline 
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assessments about socio-demographic characteristics (age, education, 
employment status, income, marital status, trusted partner, current 
housing situation, and primary income source) and sexual risk behaviors 
(number of  transactional partners and incidences of  unprotected sex). 
The mean age of  the control group was 37.7 years while the intervention 
group was 35.68 years, and the majority of  participants had completed 
secondary school at a minimum (Witte et al. 2015). Participants 
completed assessments at four time points: baseline, immediately after 
the HIVSRR sessions, at 3 months, and at 6 months after intervention 
completion.

This study is unique in that it incorporates a savings-based approach 
to microfinance, allowing participants to accrue assets quicker and pay 
for life-cycle events without developing debt or a reliance on loans. As 
part of  the intervention, each participant was required to open a savings 
account. A second ‘economic self-sufficiency account’ was also opened in 
each participant’s name but was operated by the study team. As the 
women made deposits in their personal accounts, the amount was 
matched 2-1 weekly in the account run by the study team. The matched 
savings were then distributed to the women for the specified purpose of  
purchasing materials to start a business or to pay for a job or 
vocational training program. To prevent women from engaging in sex 
work to exploit the matched-savings, compensation for participation was 
comparable with the total amount that would be matched each week by 
the research team. Participants in the program were compensated with 
small financial sums (so as not to be coercive), with each woman 
receiving 6,000 tugriks for each intervention session (approximately $4.62 
USD) (Witte et al. 2015). 

To conduct between-group comparisons, the study employed a Poisson 
regression for the outcome number of  transactional partners and a 
zero-inflated Poisson regression model for the number of  
unprotected vaginal sex acts with a transactional partner (Witte et al. 
2015). The researchers accounted for repeated measurements with a 
subject-level random intercept as well as a time variable (baseline, 3 
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months, and 6 months) for both Poisson models. A significant outcome 
of  the study was that participants exhibited a 31 per cent decrease in the 
number of  transactional partners at each follow-up time point. Trends 
for the intervention arm participants were especially positive, and the 
group exhibited a 22 per cent greater decrease in transactional partners 
than the control group. Further, contrasts within specific time points (3, 
6 months) indicate that intervention participants reported 50 per cent 
fewer transactional partners at the 6-month follow-up. Notably, 
participants also demonstrated a 39 per cent decrease in unprotected sex 
acts with partners at follow-up (Witte et al. 2015). The study 
demonstrates that a matched-savings program for asset building, paired 
with financial education and small business development was able to 
achieve reductions in risky sexual behaviour. 

Overall, the results of  this study are consistent with the findings from 
the combined microfinance and education interventions implemented 
in Kenya and India and subject to many of  the same limitations. The 
sample size of  this study was relatively small and the results may not be 
indicative of  the larger FSW population in Mongolia. The study also 
relied on self-reported data without biomedical markers, so information 
may be subject to social desirability bias. The follow-up periods of  3 and 
6 months may also limit the quality of  information due to participants’ 
recall bias. Unlike the Kenyan study, the term ‘partner’ did not include 
different types (casual or regular). 

Implications for Policy Development 

Traditionally, microfinance interventions have been used as a poverty 
reduction tool through the creation of  businesses. The above cases, 
however, demonstrate that economic strengthening interventions with 
FSWs also achieve significant outcomes for women’s empowerment. 
Although the three studies did not explicitly measure female 
empowerment from a social and cultural, legal, political and psychological 
perspective, the FSWs did gain an enhanced ability to make strategic life 
choices due to economic empowerment (Kato & Kratzer 2013). 
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Additionally, given the stigmatized nature of  sex work, an increase in 
self-esteem could have been an outcome for the women as well, but this 
was not measured in any of  the three cases. The explicit measure of  
empowerment in the studies was the FSW’d ability to reduce sexual risk 
behaviours, namely leaving sex work, reducing number of  transactional 
partners, and increasing condom use. Risk reduction is therefore the 
likely result of  women’s greater decision-making authority, improved 
labour market outcomes, or increased economic stability (Stratford et 
al. 2008). Each of  the case studies demonstrated an increase in monthly 
income for the FSWs. 

Given that economic vulnerability contributes to risky sexual behaviours, 
alternative income opportunities have shown promise to allow FSWs to 
engage in less risky sexual behaviors, exit sex work, or reduce 
frequency (Dworkin & Blankenship 2009). The three studies examined in 
this paper demonstrate that microfinance and microenterprise activities 
provide FSWs with increased financial opportunities, thus reducing their 
reliance on sex work and overall vulnerability to HIV/AIDS. All FSWs 
showed significant reductions in number of  transactional partners, and 
two out of  the three studies showed reductions in unsafe sex practices. 
The exception was the case study in India, which did not have significant 
increases in condom use; however, condom use at baseline was already 
high and a potential spillover effect of  other HIV/AIDS prevention 
programs that were occurring concurrently. These three studies should be 
of  interest to policymakers as they combine components that 
simultaneously improve health and gender equity outcomes while 
improving choices for income generation for vulnerable populations, 
particularly in low to middle-income countries where resources may be 
more scarce.

Limitation & Challenges of  Case Studies

While the interventions showed promise for reducing sexual risk 
behaviors among FSWs, each of  the studies were subject to limitations. 
Given that each case study was restricted to a specific geographical 
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location, the ability for policymakers to draw generalizations is 
somewhat reduced. For example, the tailoring training provided in the 
Chennai intervention was because of  numerous employment 
opportunities given a large export clothing industry in the area 
(Sherman et al. 2010). Additionally, the authors of  the Kenyan study 
explain the poor survival rate of  the FSWs’ businesses (65 per cent over 
18 months) by examining the structural impediments such as 
burdensome licensing requirements or fierce competition in the local 
area. Accordingly, the success of  an HIV/AIDS intervention using a 
microfinance or microenterprise component will require a deep 
knowledge of  the operating environment prior to implementation. FSWs 
will likely require additional interventions such as market information and 
access as well as technical skills instruction to improve their sustainability 
and profitability (Christabell 2009). 

The hidden and highly stigmatized nature of  the target group in the three 
case studies present serious research challenges as the size and 
boundaries of  this population are largely unknown, which makes 
obtaining a representative sample extremely difficult (Shaver 2005). 
Further, the three case studies all suffered from small sample sizes. 
Accordingly, the results of  the case studies may not support FSW 
population-level inferences with respect to the outcomes and findings 
observed (Decker et al. 2013). While targeted sampling is commonly used 
to overcome this barrier, as was the case in the India and Mongolia case 
studies, this approach is only as successful as the researcher’s ability to 
access local networks of  the stigmatized group. 

Data collection methods in each of  the studies could also present 
challenges regarding accuracy of  information. Data on sexual behavior is 
typically collected via self-reporting, and it is therefore critical that steps 
are taken to ensure accurate and precise information. The accuracy of  
self-reported sexual behavior can be influenced by a variety of  factors 
that negatively influence accuracy, including cognitive demands of  recall 
and memory error, the social environment of  assessment (self-report 
bias), and social desirability bias (Schroder et al. 2003). Risk behavior 
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results may also be impacted by a lack of  awareness of  condom errors or 
a poor comprehension of  questions. All three studies relied on 
self-reported data for behavioral practices, such as condom use or 
number of  sexual partners, but did not supplement this with the use of  
biomedical markers. Recall bias may have been a particular issue in the 
three studies as participants were asked to recall information from the 
preceding 90 days duration. All of  the studies had research gaps, and 
none of  the studies explicitly included gender equality indicators. The 
short length of  follow-up for each case study was particularly 
problematic for understanding long-term behavioral changes. 

Another significant limitation is the seeming association in the studies 
between older age and the uptake of  microfinance activities, which 
constrain each study’s impact on HIV/AIDS prevention. Youth are 
particularly vulnerable to HIV/AIDS, with half  of  all new HIV/AIDS 
infections occurring among individuals aged 15 to 24 years (Monasch & 
Mahy 2006). However, in each of  the studies participants had to be 18 
years at a minimum, and the median age was 35 years in India; the mean 
age was 41.09 years in Kenya; and the mean age was 36 in Mongolia. 
Additionally, the older age of  participants could be a significant factor 
motivating the women’s desire to exit sex work (Odek et al. 2009). While 
the older women benefited from the intervention and achieved significant 
reductions in risk behaviour, they are not the most vulnerable subsection 
of  FSWs to HIV/AIDS transmission. Transmission analysis 
previously projected low onward HIV/AIDS transmission by sex 
workers, but recent analysis using increased data has revealed that sex 
workers contribute to the spread of  HIV/AIDS to a greater extent than 
expected in countries such as Kenya and India (UNAIDS 2015). 
Additionally, modeled projections have shown that HIV/AIDS 
prevalence in Mongolia could triple within five years without an 
expanded national AIDS response. Accordingly, greater effort should be 
made to tailor microfinance strategies to engage younger FSWs.
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Recommendations to Overcome Research Limitations

Women’s empowerment and economic development are closely 
intertwined, a fact further demonstrated by each of  the studies. While 
such interventions are not a ‘magic bullet’ for women’s equality or likely 
to produce a virtuous cycle of  development at a structural level, as 
articulated by Duflo, these interventions have proven to have powerful 
individual level effects. Policymakers committed to women’s 
empowerment and equality should heed Duflo’s suggestion that in order 
to bring about gender equity, it will be necessary to take ongoing policy 
action that favours women (Duflo 2012). High-impact interventions, as 
these cases have shown to be, should be a public health policy imperative 
for further research and implementation.

There is a critical need, however, for further research on integrated 
microfinance and microenterprise with HIV/AIDS interventions as very 
few studies of  this nature, let alone specifically for FSWs, have been 
done. For example, both the matched-savings initiative in Mongolia and 
vocational training in India are novel studies that have not been 
duplicated elsewhere. Future research could be improved in a variety of  
ways. First, it is recommended that any study undertaken should include 
a control arm and a treatment arm. The Kenyan study did not include 
a control group, which made it impossible to isolate secular variables. 
Second, the studies’ use of  cross-sectional data makes studying long-term 
impacts difficult. It is recommended that a larger longitudinal study be 
conducted to gain more robust and rigorous data on long-term behaviour 
impact and business sustainability. Third, each study had a relatively small 
sample size, which should be increased to improve confidence in the 
generalizability of  findings. Fourth, research design could be improved 
with the use of  biomedical markers to improve the validity of  
self-reported sexual behaviour data and improve researchers’ abilities to 
accurately measure sexual behaviour (DiClemente et al. 2013). 
Alternatively, research has indicated that FSWs with proper training can 
obtain reliable data from their peers (Odek et al. 2009). Fifth, FSWs are 
not a homogenous group and it is critical that researchers understand the
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specific circumstances facing the women. The promising results of  the 
above three studies point to a critical need for further research in this
area. The specific combination of  gender empowerment, HIV/AIDS 
prevention, and microfinance suggests a promising area for policymakers 
seeking to implement high impact interventions in developing countries. 

Conclusion

In this paper I have assessed whether microfinance is an effective agent 
of  empowerment by evaluating sexual risk behaviours among FSWs. 
While many factors contribute to a woman’s control over her body and 
sexuality, poverty is a prominent component (Acharya 2001). 
Microfinance as a standalone intervention has proven to be a successful 
intervention tool for millions of  impoverished women, and this tool 
could viably be extended as an intervention for women vulnerable to 
HIV/AIDS transmission. The aforementioned studies have 
demonstrated that microfinance or microenterprise activities can 
empower FSWs to make strategic choices and increase financial 
opportunities, thus reducing their vulnerability to HIV/AIDS. While 
these studies suggest promising outcomes, critical research gaps remain. 
Further research should be conducted to help move this emerging field 
forward in order to have maximum impact on women’s economic and 
sexual empowerment. 
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‘Generationing’ Public Policy: A 
Multicountry Review of  Intergenerational 
Equity Policies
Tamara Krawchenko and Karen R. Foster

This paper examines how different states have operationalized intergenerational equity, 
solidarity and justice, exploring how they have drawn on these concepts in public policy 
across the social, fiscal, and environmental realms, offering lessons for Canada in 
the process. We find that, though widely recognized as important, intergenerational 
equity is an underused concept in public policy. Within social policy, a gerontological 
lens dominates; in contrast, fiscal and environmental policies tend to focus on the costs 
and benefits accruing to cohorts over time. It is found that few states have adopted 
comprehensive policies that address intergenerational equity in a robust manner, and 
such policies generally fail to take into account the complexity of  power relations and 
inequalities that impact, but are at the same time much larger than, intergenerational 
relations. Evidence of  increasing intergenerational inequalities propels the need for 
governments to more effectively tackle these issues.  

Introduction

The political scientist Jonathan White recently observed that “today’s 
social problems are the problems of  generations” (2013, p. 216). At the 
present moment—just over a decade into the 21st century—it seems that 
“generations” are everywhere, implicated in nearly every major societal 
concern, from unemployment and racism, to health care, austerity 
politics, feminism and climate change. A wide range of  “social and 
political” issues, across the workplace, the labour market, and the 
political sphere, are narrated in “generationalist” terms (White, 2013, p. 
216). The theoretically-grounded idea that social life and human history 
are lived, experienced, and created by successive “waves” of  people, 
connected through relations of  dependence and influence but 
distinguished by unique historical circumstances and subjectivities, has 
not only shaped the popular imagination but has also come, increasingly, 
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to shape public policy (United Nations, 2013).

The last twenty-five years have seen the rise of  a “generational 
accounting” approach to policy development and evaluation (Auerbach 
et al., 1992, 1999); more recently, discussions of  climate change and 
climate policy have centered on “intergenerational equity” as an objective 
and a benchmark for evaluating the potential impact of  current human 
behaviour on the well-being of  earth’s future inhabitants (Kverndokk et 
al, 2014). In both of  these instances, “generation” is used to distinguish 
everyone alive today from everyone not yet born. But in the wake of  the 
global economic crisis of  2008 and the spread of  austerity measures in 
government programs, the idea that current generations of  young and old 
compete with one another for resources and attention has also come to 
frame public and, to a lesser extent, policy discussions of  youth 
unemployment, student debt, and “positive aging” strategies (Simpson et 
al., 2013). 

Despite this widespread and enthusiastic uptake of  “generation,” it 
remains an elusive term (White, 2013; Foster, 2013). In social science 
theory, it is the subject of  ongoing debate. Scholars from an array of  
disciplines—mainly sociology, gerontology, political science, and 
history—have squared off  about how to properly define and 
operationalize generation for nearly a century (Foster, 2013; Irwin, 
1998; Kertzer, 1983; Mannheim, 1927/1952; McDaniel, 2001; Turner, 
1998). Seeing in generation some “creative tensions” that its sister term, 
“cohort,” lacks, these scholars have been keen to salvage generation by 
clarifying and in some cases standardizing its usage (Ryder, 1965). They 
appeal to its important legacy in sociological thought (Pilcher, 1994) but 
criticize its imprecision and non-reflexive usage in contemporary work 
(McDaniel, 2001). Together, they urge more theoretical reflection and 
refinement of  this under-theorized concept (McDaniel, 2002a, p. 90).

This article explores how this concept, so foundational and so 
contentious in social science, has been translated and operationalized in 
public policy. It reviews extant policies addressing intergenerational



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review  Public Policy and Governance Review 97

equity with the aim of  exposing their underlying assumptions – about 
what a generation is and how multiple generations relate to one 
another – and contrasts them with the social scientific struggles to define 
and theorize generations. 

While the lens of  intergenerational equity may encourage a careful, 
long-term view in policy development – one that is particularly 
effective when it is institutionalized (i.e., grounded in law and embedded 
in institutional structures), scholarly engagements with the concept of  
generation reveal weaknesses and contradictions in the key assumptions 
underpinning generational policy. Specifically, the generational policies 
reviewed here fail to take into account the complexity of  power relations 
and inequalities that impact, but are at the same time much larger than, 
intergenerational relations. Moreover, the project of  forecasting burdens 
and benefits into the future cannot fully account for the 
unforeseeable circumstances that new generations, by definition, find 
themselves in – and may even have some role in creating. Despite its 
shortcomings, public policy operationalizes the generation concept by 
displaying “regularities” in how states create and respond to patterns of  
resource distribution across generations (as age-based social categories, 
anyway), as well as the political and ideological tensions that structure 
these actions. There is something to be learned from the fact that public 
policy continues to reach for generation as a way of  articulating social, 
fiscal, and environmental sustainability and the need for compromise and 
sacrifice in the pursuit of  equity.

Generation in Public Policy

Nation-states have begun to implement explicitly “generational” policies, 
from generational accounting practices to intergenerational equity 
reporting, no doubt responding to the rising discourse of  generation in 
the fallout from the global economic crisis of  2008 and mounting 
pressures for government action to combat climate change. By and large, 
these policies are put forth in the name of  “intergenerational equity.” In 
what follows, we inquire into the concept of  generation, and its
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relationship to equity, underpinning these measures.

This question is approached through a comparative policy review, 
selecting cases on the basis of  heterogeneity (Gupta 2012) but focusing 
on industrialized nations. This review was conducted by searching for 
self-identified intergenerational policies and strategies in both 
scholarly and grey literature. Government websites were searched using 
the key terms “intergenerational” and combinations of  ‘justice,’ 
‘solidarity,’ ‘equity’ and ‘fairness’. Keyword searches were conducted in 
English and a number of  other languages (e.g., Finnish, Hungarian, 
Japanese). Thus, the snowball search method was followed to get the 
most comprehensive picture of  which strategies are being adopted in this 
area. 

It should be noted that while the chosen search terms – equity, solidarity, 
justice, and fairness – are related, they have different origins. 
Intergenerational solidarity gained prominence in the 1980s and ‘90s 
within sociology to describe family relations – specifically, relationships 
between older adults and ageing parents (Leuscher and Hoof  2013: 
41). Such work has focused on describing and measuring the nature of  
reciprocity and support between generations. This conceptualization –
grounded in social integration and cooperation – arose partly as a 
reaction to the predominant narrative that social ties in modern societies 
are weakened through labour differentiation and individualization. In 
contrast, the concept of  intergenerational justice draws on normative 
theories of  social cohesion from a top-down perspective in which “just 
rules are established prior to social relations” (ibid.: 70). Related to this, 
intergenerational equity and fairness have been used in economic, 
psychological, sociological, and management contexts to describe fairness 
or justice in relationships and social structures. It is particularly prevalent 
in the literature on environmental sustainability (e.g., Summers and Smith 
2014) and fiscal/economic management (e.g., Scarborough 2011) to 
describe the rights and obligations between present and future 
generations. 



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review  Public Policy and Governance Review 99

Across this policy review, the terms ‘equity’ and ‘solidarity’ were found to 
be far more prevalent than that of  ‘justice’ or ‘fairness’. For the sake of  
simplicity, this paper proceeds by using the term ‘equity’ unless policies 
are named otherwise. There is a wide array of  policies that have the effect 
of  increasing (or decreasing) equity between generations, but they are not 
articulated as such. In other words, this review is as much about how the 
issue of  intergenerational equity is presently framed in public policy as it 
is about what is actually being done across a variety of  states. 

This discussion is set against population ageing, a phenomenon that is 
globally unprecedented, pervasive, and enduring (United Nations, 2001), 
and it is intimately tied to the structure of  the social welfare state. For 
example, it is believed that population ageing will lead to a massive 
increase in health care costs across industrialized nations (Evans et al. 
2001). Such prognostications have the potential to lead to a divisive 
politics, in which generations can be pitted against one another in a 
zero-sum game. This risk is well known in the policy sphere, where 
instruments like the UN Madrid Agreement remind policymakers that 
their goal should be “to create a society for all ages” (MIPAA, 2002). 
Given this important demographic and discursive context, how have 
intergenerational equity policies been designed and articulated across 
different ‘realms’ of  public policy (e.g. social, fiscal, environmental) and, 
for comparison, parliamentary decision-making? And what is the 
understanding of  “generation” operating therein?

As it turns out, the generation concept’s roots run deep in modern public 
policy. The modern welfare state – the foundation for much social 
policy – is itself  founded upon a generational social contract (Becker 
2000, p. 121). Much like the “generational compact” described by 
McDaniel (2009) above, this idea holds that each generation supports 
the other when it is in a position to do so, and each generation benefits 
in turn. But public policy research shows that this ideal is often hard to 
structure equitably with specific, enduring policy measures. On top of  the 
challenge posed by changing social, fiscal, and environmental conditions 
over time, there is also the notorious tendency for electoral politics to 
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discount the future; political interests align with immediacies, often along 
a time frame as short as the four-year electoral cycle. These challenges 
constitute both a hurdle and a raison d’être for the idea of  
intergenerational equity, which, in public policy discourse, 

“require[s] that future generations have the same or greater 
access to social resources as the current generation. It 
concerns pension income adequacy and accessibility and 
affordable and good quality social and health services. But 
also, one imperative requirement of  social sustainability in 
ageing societies is to enable practical and mutually beneficial 
and satisfying relationships between generations… such 
solidarity should not be seen only in financial terms” (Zaidi, 
Gasior, Sidorenko, 2010).

These concerns permeate public policy. They contain within them an idea 
of  progress – that generational wellbeing will either increase or stay the 
same over time. 

In conducting this review, three “realms” emerged: social, fiscal, and 
environmental. It is important to note that the distinction between them 
is artificially constructed. After all, the primary fiscal question for public 
policy is how to guarantee the robustness of  public finances and 
environmental resources given social welfare contributions and 
entitlements over time. Yet it is still useful to disentangle social, fiscal, 
and environmental policy initiatives, given that policy makers often treat 
them as separate administrative jurisdictions, to examine how generation 
features therein. A further distinction is made between parliamentary 
initiatives. We review each in turn. 

Social Intergenerational Equity

The social realm is where public policy directs and shapes the objectives, 
techniques, eligibility requirements, and delivery of  social welfare 
programs (e.g. in healthcare, education, housing and income assistance). 
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It is increasingly common to see measures in these social programs 
directed toward intergenerational equity, and the programs themselves 
treated as “vehicles that create purposeful and ongoing exchange of  
resources and learning among older and younger generations” (Butts 
2007, p. 1). However, this framing has largely been championed by 
researchers and practitioners in the field of  ageing; thus, unsurprisingly, 
it is a gerontological take on intergenerational equity (Butts 2007, p. 11). 
That is, it is disciplinarily framed by the study of  aging, including its so-
cial, psychological, cognitive, and biological aspects.

The United Nations framework on ageing (The Madrid International 
Plan of  Action on Aging, 2002) has been particularly formative in 
forwarding such a view, emphasizing the need to combat the social 
exclusion of  the elderly in public welfare and informal care systems. The 
European Union has readily embraced this lens (see the United Nations 
Economic Commission for Europe Regional Implementation Strategy 
for the MIPAA). For example, Germany launched a dialogue on 
intergenerational social equity in 1994, which initially focused on active 
ageing and lifelong learning for seniors. This approach eventually evolved 
into supportive programs, such as ‘Jobs for Older Workers’, and the 
creation of  intergenerational houses. Meanwhile, pension reforms have 
been undertaken to increase the retirement age from 65 to 67 (between 
2012-2029) and to increase personal and private sector pension savings. 
Thus, while Germany has focused on fostering intergenerational 
exchange, the structure of  its policy responses has been focused much 
more on the needs of  seniors. 

Drawing on the insights from the sociology of  generations, we can see 
that the gerontological lens on social policy makes little room for a more 
“relational” or “generational compact” view of  “what we owe each 
other” in non-commodified terms (McDaniel, 2009, p. 250). We also see 
some evidence of  the “social closure” theorized by Turner (1998), in 
which older people “win” an increased retirement age and pensions, and 
the corresponding “loss” to younger people goes unacknowledged in 
policy rationales.
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On the surface, Finland offers an interesting contrast. While there is a 
tendency for many governments to treat age as another form of  
interest group (Krawchenko and Keefe, 2014), in Finland ageing is 
‘mainstreamed’ across the policy domains of  public finance/economy, 
employment, social and health care, security, communications and 
information, housing, culture and sport, through comprehensive 
legislation and programming. While Finland has age-specific legislation, it 
has also adopted a “lifecycle impact assessment tool” for social program 
design and planning  (Government of  Finland 2012, p. 13). This tool 
leads policymakers to view individuals over the entire life cycle, ostensibly 
acknowledging the “dynamics” of  ageing. 

The Finnish government touts the life cycle tool and the mainstreaming 
of  age as a move toward intergenerational equity. Much of  their claim 
rests on the fact that the policy approach, according to them, creates “no 
major intergenerational conflicts concerning the ‘social contract’”, and 
has “solid support across all age groups” (Government of  Finland, 2012, 
p. 14). Nevertheless, the sociology of  generations implores us to ask, 
what about this model is truly “generational”? It clearly draws attention 
to the ageing process in individual lives; to a lesser extent, it connects the 
life cycle to kinship relations of  support and dependence, acknowledging 
the roles and responsibilities that come along with certain life stages. But 
even this attention to generation’s relational aspects is, in a sense, 
individualizing, in that the policies it creates deal with the consequences 
of  intergenerational relations in individual lives rather than re-shaping the 
relations themselves. Thus, while the Finnish model’s underlying concept 
of  generation might be more expansive and less skewed toward elder 
Finns than the German approach, it is not a very “social” or sociological 
one. It is primarily sensitive to the “life cycle” or the “life course” –
concepts that are related to, but not synonymous with, generation.

Fiscal Intergenerational Equity

While gerontological and life cycle lenses have dominated public policy’s 
social realm, in the fiscal realm, where states determine how to balance 
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revenues and expenditures in the short and, less often, long term, 
‘apocalyptic demography’ sets the tone. In this view, population ageing 
is commonly seen as a financial burden rather than a great advancement 
in health and longevity (Gee, 2000; Martin, Williams and O’Neill, 2009; 
Foot and Venne, 2005; Robertson, 1997). This portrayal of  ageing, based 
on a demographic mix that is unique to the twenty-first century, shapes 
the numerous fiscal policy mechanisms that are used to structure 
intergenerational equity. 

One group of  mechanisms saves some of  today’s money for tomorrow’s 
needs. Continuing with the Finnish example, the country’s Sovereign 
Wealth Fund has set aside and invested a vast number of  oil revenues 
for future use. New Zealand’s Superannuation Fund, by comparison, has 
established a “Save As You Go” mechanism to ensure fair and stable 
pension funding (2013). Similar mechanisms used by many other states 
anticipate ballooning costs as those countries’ populations age. They are 
often described as ways of  ensuring intergenerational equity, but their 
focus derives more from a life cycle approach, which reminds policy to 
ensure that individuals are supported as they age. In contrast, an 
intergenerational approach asks the current population to leave 
something behind for the future. Nevertheless, one of  the justifications 
for supporting an ageing population is that it addresses the potential 
resource burden that an ageing “baby boom” cohort might place on the 
smaller, younger cohorts behind it. As mechanisms for fiscal 
sustainability, these budgetary measures are about ensuring that the ‘older 
generation’ doesn’t drain the fiscal tank to empty.

Accordingly, many states conduct intergenerational budgetary 
forecasting to see if  they are on track. The Australian government was an 
early adopter of  this approach; in its 1998 Charter of  Budget 
Honesty Act, the Treasurer is required to publish an ‘intergenerational 
report’ every five years. The report models the financial sustainability of  
government policies 40 years into the future based on social, 
demographic, and economic projections. These reports have been widely 
criticized for the way that they correlate old age with dependency, and for
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their embedded assumptions regarding projected health care costs related 
to population ageing (Miller and Siggins, 2003; Kinnear, 2001. From our 
perspective, we can also see that the future focus on budgetary 
forecasting is less on citizens yet to be born and more on current citizens 
as they age. There is a partial failure to view older and younger people, 
and the exchanges and relationships between them, in the same frame at 
the same time. In any case, the discursive link between long-term 
sustainability and intergenerational equity is interesting. It appears as if, in 
order to make sustainability matter as a government priority, it has to be 
anchored to the generational notion of  ‘our children and grandchildren’.

Moreover, Australia’s intergenerational equity reports frame future costs 
as a zero-sum game. This is part of  a broader trend in public policy that 
“segments society and argues for one part over another” (Miller and 
Siggings, 2003: 21). While there are many criticisms to be levied against 
Australia’s approach, it does give rhetorical prominence to the issue of  
intergenerational equity. Such reporting can be offered as a useful 
counter to the practice of  generational accounting – the use of  social 
discount rates to value the structure of  funding on social projects. 
Generational accounting considers who pays and who benefits both now 
and in the future. Such analyses contrast society’s relative valuation of  
today’s well-being against future well-being; a concept that is highly 
controversial (Almansa and Martínez-Paz, 2011; Arrow et al., 2012; 
Williamson and Rhodes, 2010). As Becker describes, “using a social 
discount rate, possible costs and benefits are expected to be less 
important if  they are assumed to occur further in the future” (Becker, 
2000, p. 121). Present day impacts are prioritized over possible future 
ones. Cohen and Parfit argue against ‘build now, pay later policies’ and 
recommend against applying any kind of  discount rate – stating that 
intergenerational discount rates should be zero (Cohen and Parfit, 1992, 
p. 144, in Becker 2000, p. 121).

Environmental Intergenerational Equity

Environmental imperatives also drive attention to intergenerational equity
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in public policy. Climate change in particular is widely predicted to 
have a massive impact on future generations, and has compelled policy 
makers to grapple with the current population’s obligations toward the 
environmental welfare of  future generations (Asheim, 2010; Summers 
and Smith, 2014). Edith Brown Weiss, considering the development of  
environmental policy in the United States, detected a budding recognition 
of  intergenerational environmental equity as early as 1984, describing it 
as follows:

“The theory of  intergenerational equity states that we, the 
human species, hold the natural environment of  our planet 
in common with other species, other people, and with past, 
present and future generations. As members of  the present 
generation, we are both trustees, responsible for the 
robustness and integrity of  our planet, and beneficiaries, 
with the right to use and benefit from it for ourselves” 
(Brown Weiss, 1992). 

In Brown Weiss’s formulation, everyone alive at the same time 
constitutes a generation; the next generation is made up of  everyone not 
yet born. Mannheim’s theory of  generation – insisting as it does on the 
heterogeneity of  generations, the existence of  competing interests within 
them, and the tendency for successive generations to fight different 
adversaries – suggests some critical blind spots in this view. What if  “the 
present generation’s” environmental adversary is not the same as that of  
the future generation? What if  both present and future generations are 
divided, such that within each, some people benefit from 
environmental destruction and others suffer? What if  the image of  one 
monolithic present generation consuming all the resources to the 
universal detriment of  the next monolithic generation glosses over some 
crucially important inequities in consumption today and suffering 
tomorrow? 

The Brundtland report (1987 World Commission of  Environment and 
Development), highly instrumental in forwarding the idea of  
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environmental obligations to future generations, adopted the same 
homogenizing view as Brown Wiess. The report defined sustainable 
development as that which “meets the needs of  the present without 
compromising the ability of  future generations to meet their own needs.” 
A vast number of  international agreements and declarations demonstrate 
concern for future generations in this same monolithic way.

In any event, there exists “no legally binding instruments which 
specifically commit states to the protection of  future generations” 
anyway (UN 2013, p. 13). While many countries have enshrined the rights 
of  imaginary future generations within their constitutions, recourse to the 
legal protection of  these rights remains problematic (UN 2013, p. 13-14). 
In part, the difficulty stems from the elusive nature of  generation itself: 
exactly who would bring a complaint forward? Would they realistically be 
unopposed by others with different interests? Who speaks for a 
generation?

Two recent lawsuits by youth groups against states for climate negligence 
raise the prospect that this is changing. In 2014, the world’s first climate 
liability lawsuit met success when The Hague ordered the Dutch 
Government to cut emissions by at least 25 per cent within five years. 
The lawsuit was brought forward under human rights and tort law by 
civil society groups – youth groups among them.  In the United States, a 
group of  21 youths has recently filed a lawsuit against the federal 
government for lack of  action on climate change. These are not the first 
such lawsuits – there have been lawsuits for climate negligence brought 
forward for specific issues like deforestation or against individual 
companies in the past. But the encompassing nature of  these recent 
lawsuits is unique, and results from the Dutch case indicate their 
effectiveness in demanding policy action.

While the above example points to generationally-framed climate action 
based on recourse to the law, what of  policy-induced change? Wales 
offers a unique case in this respect – environmental sustainability is a 
central piece of  the Welsh government’s approach to intergenerational 
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equity. The Welsh Ministry is the first European nation to address 
intergenerational practice as a funded policy area linked to national 
strategy. Practically speaking, it is guided by a more relational 
understanding of  generation than many of  the other policy examples 
discussed thus far, in that the approach developed out of  a partnership 
between the government’s children’s commission and older people’s 
division – it is based on intergenerational partnership. The strategy, which 
called for the establishment for a Welsh Centre for Intergenerational 
Practice, led to Wales adopting a piece of  legislation titled “The 
Well-being of  Future Generations (Wales) Bill” (passed March 17 2015). 
The bill enshrines the principle of  sustainable development in law by 
creating a set of  long-term well-being goals for  “a prosperous, resilient, 
healthier, more equal Wales with cohesive communities; and a vibrant 
culture and thriving Welsh language” (Cynnal Cymru, 2014). 

Under the legislation, sustainable development becomes the central 
organizing principle of  the devolved public service in Wales, and public 
bodies are required to pursue common well-being goals and objectives 
and to measure their performance towards achieving these goals through 
annual reports (including a ‘future trends’ report) and national indicators 
(Cynnal Cymru 2014). Interestingly, the newly created position that 
monitors, assesses, and makes recommendations on the achievement of  
these goals is called the Future Generations Commissioner.

The intergenerational lens in Parliamentary decision-making 

While the above discussion highlights how different states have sought 
to address aspects of  intergenerational equity in the structure of  their 
policies, what of  their polity? Here, three initiatives stand out: Finland’s 
Committee for the Future; Israel’s Commission on Future Generations, 
and the Hungarian Parliamentary Commissioner for Future Generations. 
All three acknowledge, intentionally or not, the political character of  
generations by creating the formal mechanisms mechanisms by which 
successive generations can self-determine according to their particular 
interests, adversaries, internal divisions, and contemporary inequities. 
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However, the sociology of  generations helps us to see that they also face 
ontological and practical challenges.

The Finnish Parliament established the ‘Committee for the Future’ in 
1993. This think tank of  MPs (Government of  Finland, 2014) is tasked 
with developing a ‘futures’ dialogue with government and society and 
research and development work in the field of  futures studies. The 
committee has some latitude in determining which themes to research, 
the results of  which are published once per government term in a report 
on ‘Long-term future prospects and the Government’. A 2011 discussion 
paper on “Revamping the work of  the committee on the future” suggests 
that the committee should enhance its work on direct democracy and 
public discourse and recommends:

• Launching “futures juries” in Finnish society. These are well-prepared 
public civic discourses on the key societal questions relating to the future; 
• Creating a “living conditions in the Finland of  the future” body. This 
would operate virtually as much as possible and would have the right and 
obligation to act on behalf  of  future generations by speaking for them 
in society, and if  necessary also taking legal action in the name of  people 
not yet born; 
• Launching a project to study how to shrink or freeze the intergenera-
tional gap and strengthen the development of  multigenerational democ-
racy (summarized from Tihonen, 2011, p. 17-18).

In a similar vein, Israel has created a Commission on Future Generations 
(est. 2001), an organ of  Parliament that, by law, gives opinions, 
recommendations and advice to Parliament (and Parliamentary 
committees) on bills that impact future generations (Israeli Parliament 
n.d.). The Commission can also initiate bills for future generations. The 
idea behind this approach is that an inner-parliamentary entity has a 
“comprehensive view of  the legislative picture with regard to any 
potential negative effect on the needs and rights of  future generations 
together with the means to prevent such legislation from taking place” 
(ibid. 4).
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Hungary’s efforts in this area were short-lived. In 2008, acting on a 
proposal from an environmental non-governmental organization 
(Government of  Hungary, 2008), the Hungarian government created the 
Parliamentary Commissioner for Future Generations, which had three 
major functions: complaints investigation, parliamentary advocacy, and 
strategic development and research. The resulting Future Generations 
Ombudsman (FGO) released only three reports before being replaced 
in 2012 by the Office of  the Commissioner for Fundamental Rights, 
which has a broader mandate. According to then-FGO Sándor Fülöp, 
this change significantly diminished the original mandate of  the office, 
“pushing the interests of  future generations into the background” 
(Government of  Hungary, 2011b). Nevertheless, during its short tenure, 
the Ombudsman focused on evaluating the right to a healthy 
environment for future generations and was instrumental in having 
sustainable development enshrined in law at the constitutional level 
through the 18 April 2011 Fundamental Law of  Hungary (Government 
of  Hungary 2011a, p. 2). 

Finland, Israel, and Hungry offer examples of  how intergenerational 
equity has been operationalized within the Parliamentary system. On its 
surface, the concern about democratic representation suggests that a 
more sociologically nuanced concept of  generation – attuned to power, 
interests and inequality within and across generations – is at work here 
than that which underpins public policy and discourse in the social, fiscal, 
and environmental realms. However, again the vision of  generation in 
these policy mechanisms is of  fairly monolithic groups whose internal 
differences, tensions, inequities, and conflicts are far less important than 
those that ostensibly divide the singular current and future generations 
from one another. There are no tools for older and younger 
contemporaries to lodge complaints about current inequities between 
old and young, or instances of  “social closure” (Turner, 1998) enabled or 
exacerbated by public policy – at least, not using the explicitly 
“generational” policy levers created in the three examples here. These are 
not, in other words, mechanisms designed to translate the self-identified 
demands and interests of  “actual generations” (Mannheim, 1928) into
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socio-political change. They are also not directed toward the relations of  
dependence and support between current generations of  old and young 
– the kind McDaniel sees as critically important to policy-making (2009). 
They are instead premised on a model that pits all of  today’s debits and 
credits against all of  tomorrow’s. And, in a sense, they proceed on the 
assumption that interests and, indeed, adversaries, stay the same as 
successive generations enter the picture. They assume that their task is to 
ensure that the means of  satisfying today’s needs are sustainable into the 
future – not to worry about future needs that are, at present, 
unforeseeable.

Conclusions
 
This review has found that, when it comes to social intergenerational 
equity, gerontological voices dominate. The Madrid International Plan of  
Action on Ageing (2002) was a remarkable achievement. It recast ageing 
in positive terms and shifted the discourse away from a language of  elder 
dependency.  But it may also lead to the danger  “that older adult 
advocacy efforts will threaten intergenerational solidarity” (Butts 2007:7). 
Fiscal intergenerational equity has largely been operationalized through 
budgetary forecasting (i.e., projecting the fiscal robustness and equity of  
program contributions for future generations) and through 
intergenerational accounting measures (such as those used by large 
infrastructure projects). Environmental intergenerational equity is 
present in many national constitutions, and is mentioned in legislation, 
but its operationalization is often weak. Finally, there is an emerging area 
of  policy focused on equity for future generations – Wales, Finland, and 
Israel have adopted some interesting initiatives in this area. 
Parliamentary initiatives have focused on future-oriented reporting and 
analysis as opposed to the creation of  a multi-generational democracy. 
Across all of  these areas, there is a clear divide between those countries 
that are more inclined towards social welfare or social investment (e.g., 
Denmark and Finland) versus those that are increasingly neoliberal in the 
structure and logics of  their supports (e.g., Australia).  This is to be
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expected – such policy structures are based on fundamental approaches 
to the roles and interactions of  state, market, and society (Chauvel and 
Schröder, 2014). 

This high-level review can offer some insights for Canada. First, Canada 
would do well to improve its reporting on intergenerational equity 
indicators, particularly on the robustness of  public finances.  Doing so 
would give all generations increased confidence in the transparency of  
public policy decisions over their life course and could help dispel the 
generational divisions that so often arise through a lack of  adequate 
knowledge and budgetary forecasting. Still, as with any forecasting 
exercise, the assumptions and logics that guide such analyses need to 
be carefully considered. The synthetic index of  intergenerational justice 
created by Peter Vanhuysse (2013) provides a useful example of  how to 
structure such equity indicators.  Second, Canada would do well to follow 
the path of  Finland and undertake a dialogue on how to create a 
multigenerational democracy – opening up public debate and discussion 
on key social issues affecting all generations. Third, Finland’s lifecycle 
impact assessment tool for social decision-making and planning offers 
a concrete example of  how intergenerational equity can be effectively 
addressed in public policy in a manner that avoids pitting generations 
against one another (Government of  Finland 2012: 13). Finally, Wales’ 
recent legislation, “The Well-being of  Future Generations”, points to the 
potential of  a national strategy to merge intergenerational social, fiscal 
and environmental equity by creating reporting and accountability 
requirements for all public bodies.  

In 1997, a multi thematic analysis of  intergenerational dynamics in 
Canada found that those who retire are continuing to benefit, while 
younger generations are faring less well (Statistics Canada, 1997). Almost 
three decades on these inequalities are growing more entrenched (Moos, 
2014; Galarneau, Morissette and Usalcas, 2013). Paul Kershaw, of  the 
group Generation Squeeze – a lobby for Canadians ages 40 and younger –
reinforces this point: “Canadians must acknowledge that we risk fostering
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intergenerational inequity if  our governments continue to show less 
urgency in responding to challenges facing younger generations than we 
do in responding to challenges facing older Canadians, which this study 
suggests has occurred since 1976” (Kershaw, 2015: 16).

Public policy intimately affects the life course and vice versa. 
Operationalizing the concept of  intergenerational equity for present and 
future generations is important for many reasons –  perhaps chief  among 
these is simply that it can lead to better planning now and in the future. 
In the process, it can force us to think harder about what kind of  society 
we want, grounded in the concepts of  social, fiscal, and environmental 
sustainability. This requires taking into account the complexity of  
power relations and inequalities that impact, but are at the same time 
much larger than, intergenerational relations. 

Acknowledgements: This research was supported by the Social Sciences 
and Humanities Research Council of  Canada (award no. 75620130326)

Karen Foster is the Canada Research Chair in Sustainable Rural Futures in the 
Department of  Sociology at Dalhousie University, Halifax. She holds a PhD in 
sociology from Carleton University and degrees from the University of  Waterloo and 
Dalhousie University. Her work spans the sociology of  work, political economy, and 
historical sociology.

Tamara Krawchenko is an economist/policy analyst at the OECD in Paris. She 
holds a PhD in public policy and political economy from Carleton University and 
degrees in history, political science, and public administration from Dalhousie 
University. Between 2013-2015, she held a SSHRC post-doctoral fellow at Mount 
Saint Vincent University. Her work is grounded in political economy and the politics 
of  scale.



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review  Public Policy and Governance Review 113

References

Abrams, P. (1970), “Rites de Passage: The Conflict of  Generations in In-
dustrial Society”, Journal of  Contemporary History, Vol.5, No.1, pp. 175-190.

Almansa, C., and Martínez-Paz, J. M. (2011), “Intergenerational equity 
and dual discounting”, Environment and Development Economics, Vol.16, 
No.6, pp. 685-707.

Alwin, D. (2013), “‘Who’s Talking About my Generation?’”, in Silverstein, 
M., and Giarrusso, R. (Eds), Kinship and Cohort in an Aging Society: From 
Generation to Generation, JHU Press, Baltimore, MD, pp. 133-158.

Arrow, K. J., Cropper, M. L., Gollier, C., Groom, B., Heal, G. M., Newell, 
R. G., and Weitzman, M. L. (2012), “How should benefits and costs be 
discounted in an intergenerational context?” Resources for the Future 
Discussion Paper, pp. 12-42.

Auerbach, A. J., Gokhale, J., and Kotlikoff, L. J. (1992), “Generational 
Accounting: A New Approach to Understanding the Effects of  Fiscal 
Policy on Saving”, The Scandinavian Journal of  Economics, Vol.94, No.2, pp. 
303–318. 

Auerbach, A. J., Kotlikoff, L. J., and Leibfritz, W. (eds.) (1999), 
Generational Accounting around the World, Chicago, IL: University of  Chicago 
Press, available at: http://www.nber.org/chapters/c6682.pdf  (accessed 
24 February 2015).

Becker, H. A. (2000), Discontinuous change and generational contracts. 
The myth of  generational conflict. The family and state in ageing societies, 114-132.



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review114

Butts, D. (2007), Intergenerational solidarity: Strengthening economic and 
social ties, Background Paper, United Nations, October 23, 2007.

Carles, P. (2001), Sociology est un sport du combat (Film). C.P. Productions; 
V.F. Films Productions.

Chauvel, L., & Schröder, M. (2014). Generational inequalities and welfare 
regimes. Social Forces, 92 (4): 1259-1283.

Commonwealth Department of  Community Services and Health (1990), 
The Impact of  Population Ageing on Commonwealth and State Social Outlays 
1987-88, Policy Development Division, Canberra.

Communication from the Commission. (2005), Green Paper: 
Confronting demographic change: a new solidarity between the 
generations. Office for Official Publications of  the European Communities.

Cynnal Cymru (2014), Well-being of  Future Generations (Wales) Bill: 
Information about the Bill. Sustain Wales. http://www.cynnalcymru.
com/futuregenerations-about

D’Alisa, G., Demaria, F., and Kallis, G. (2014), Degrowth: A Vocabulary for 
a New Era. New York: Routledge.

Foot, D. K., and Venne, R. A. (2005), Awakening to the intergenerational 
equity debate in Canada. Journal of  Canadian Studies, 39(1), 5-21.

France Benevolat (2014), Solidarity between generations in Europe. France 
Benevolat.

Galarneau, D., Morissette, R., & Usalcas, J. (2013). What has changed for 
young people in Canada? Ottawa: Statistics Canada.

Government of  Australia (2002), “Intergenerational Report 2002-03”, 
2002-03 Budget Paper No 5, Commonwealth of  Australia, Canberra.



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review  Public Policy and Governance Review 115

Government of  Hungary (2011b), The draft ombudsperson act of  the 
Hungarian Ministry of  Public Administration and Justice violates the 
Constitution and changes the legal status of  the commissioners. 
Parliamentary Commissioner for Future Generations. Government of  
Hungary,  (accessed 20 May 2015).

Government of  Hungary (2008), Activity of  the Parliamentary 
Commissioner for Future Generations. Parliamentary Commissioner for 
Future Generations. Government of  Hungary. URL: http://jno.hu/en/
pdf/Comprehensive_Summary_2009.pdf

Government of  Hungary (2011a), Activity of  the Parliamentary 
Commissioner for Future Generations. Government of  Hungary. 
Parliamentary Commissioner for Future Generations. Government of  
Hungary, available at: http://jno.hu/report2011/jno_report_2011.pdf  
(accessed 20 May 2015).

Gee, E., and Gutman, G. (2000), The overselling of  population ageing: Apoca-
lyptic demography, intergenerational challenges, and social policy. Oxford University 
Press.

Government of  Finland (2014), Committee of  the Future: Introduction, 
available at: http://web.eduskunta.fi/dman/Document.phx?documen-
tId=py23314150329083&cmd=download (accessed 20 May 2015).

Government of  Finland (2012), Reporting on National Follow-up to the 
UNECE Regional Implementation Strategy (RIS) of  the Madrid 
International Plan of  Action on Ageing. Ministry of  Social Affairs and 
Health, Government of  Finland, Helsinki, Finland, available at: http://
www.monitoringris.org/documents/imp_nat/risimp/FIN.pdf  (accessed 
20 May 2015).

Hatton-Yeo, A. (Ed.). (2000), Intergenerational programmes: public policy and 
research implications: an international perspective. Beth Johnson Foundation.



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review116

Israeli Parliament (n.d.), Commission for Future Generations. The 
Knesset, available at: http://www.worldfuturecouncil.org/fileadmin/
user_upload/Maja/Future_Justice_Library/Knesset_Paper.pdf  (accessed 
20 May 2015).

Kinnear, P. (2001), Population ageing, crisis or transition? Discussion 
paper no. 45, The Australian Institute, Canberra.

Kverndokk, S., Nævdal, E., and Nøstbakken, L. (2014), The trade-off  
between intra- and intergenerational equity in climate policy. European 
Economic Review, 69, 40–58. 

Laufer, Robert S, and Bengtson, V. L. (1974), “Generations, Aging, and 
Social Stratification: on the Development of  Generational Units.” Journal 
of  Social Issues 30(3): 181-205

Mannermaa, M. (2007), Democracy in the turmoil of  the future: societal 
influence within a new frame of  reference. Parliament of  Finland, 
Committee for the Future.

Mannheim, K. (1928), The Problem of  Generations. Psychoanalytic Review, 
57(3).

Marias, J. (1970), The Generation as Historical Method, Tuscaloosa, AL: 
University of  Alabama Press, p.18. 

Marshall, V. W. and Mueller, M. M. (2002), Rethinking social policy for an 
aging workforce and society: Insights from the life course perspective.

Martin, R., Williams, C., and O’Neill, D. (2009), Retrospective analysis of  
attitudes to ageing in the Economist: apocalyptic demography for opin-
ion formers. BMJ, 339.



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review  Public Policy and Governance Review 117

McDaniel, S.  (1997), Intergenerational Transfers, Social Solidarity, and 
Social Policy: Unanswered Questions and Policy Challenges. Canadian 
Public Policy/Canadian Journal on Aging (Joint Issue), 23(1), 1–21.

---(2001), Born at the Right Time? Gendered Generations and Webs of  
Entitlement and Responsibility. The Canadian Journal of  Sociology / Cahiers 
Canadiens de Sociologie, 26(2), 193–214.

 ---(2002a), ‘Generational Consciousness of  and for Women.’ Pp. 89-109 
in Edmunds, J. and Turner, B. (eds.) Generational Consciousness, Narrative, 
and Politics. Lanham, MD: Rowman and Littlefield Publishers Inc.

---(2002b), Women’s changing relations to the state and citizenship: caring 
and intergenerational relations in globalizing Western democracies *. The 
Canadian Review of  Sociology and Anthropology, 39(2), 125+.

---(2004), Generationing gender: Justice and the division of  welfare.
 Journal of  Aging Studies, 18, 27–44.

---(2009), The “Growing Legs” of  Generation as a Policy Construct: 
Reviving its Family Meaning. Journal of  Comparative Family Studies, 40(2), 
243–253.

Miller, M., and Siggins, I. (2003), A framework for intergenerational 
planning. foresight, 5(6), 18-25.

Moos, M. (2014). Generational Dimensions of  Neoliberal and Post-
Fordist Restructuring: The Changing Characteristics of  Young Adults 
and Growing Income Inequality in Montreal and Vancouver. International 
Journal of  Urban and Regional Research, 38(6), 2078-2102.

New Zealand Superannuation Fund (2013), The Role and Performance 
of  the New Zealand Superannuation Fund. Prepared by the Guardians 
of  New Zealand Superannuation at the request of  the Commission for 
Financial Literacy and Retirement Income, April 2013



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review118

Pearce, C. (2012), Ombudspersons for Future Generations: A proposal 
for Rio+20. United Nations Environment Programme. URL: http://
www.unep.org/civil-society/Portals/24105/documents/perspectives/
ENVIRONMENT_PAPERS_DISCUSSION_6.pdf  

Robertson, A. (1997), Beyond apocalyptic demography: towards a moral 
economy of  interdependence. Ageing and Society, 17(04), 425-446.

Ryder, N. B. (1965), The Cohort as a Concept in the Study of  Social 
Change. American Sociological Review, 30(6), 843–861. 

Simpson, M., Richardson, M., and Zorn, T. E. (2012), A job, a dream or 
a trap? Multiple meanings for encore careers. Work, Employment & Society, 
26(3), 429–446. 

Statistics Canada (1997). Intergenerational equity in Canada: Report on a 
conference. Perspectives, Catalogue no. 75-001-XPE.

Summers, J. K., and Smith, L. M. (2014), The Role of  Social and 
Intergenerational Equity in Making Changes in Human Well-Being 
Sustainable. Ambio, 1-11.

UN (2002), Report of  the Second World Assembly on Ageing, Madrid, 
8-12 April 2002, A/CONF.197/9.

UNECE (2002), Regional implementation strategy for the Madrid 
International Plan of  Action on Ageing 2002. UNECE Ministerial 
Conference on Ageing, Berlin (Germany), 11-13 September 2002, ECE/
AC.23/2002/2/Rev.6.

UNECE (2007), Report of  the UNECE Ministerial Conference on 
Ageing, “A society for all ages: challenges and opportunities”. Leon 
(Spain), 6-8 November 2007, ECE/AC.30/2007/2.



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review  Public Policy and Governance Review 119

United Nations (2001), World Population Aging: 1950-2050. Department 
of  Economic and Social Affairs, Population Division. United Nations, 
New York.

United Nations (2013), Intergenerational solidarity and the needs of  
future generations, Report of  the Secretary-General. Sixty-eighth session, 
Item 19 (a) of  the provisional agenda, Sustainable development: 
implementation of  Agenda 21, the Programme for the Further 
Implementation of  Agenda 21 and the outcomes of  the World Summit 
on Sustainable Development and of  the United Nations Conference on 
Sustainable Development, 15 August 2013, A/68/322. 

United Nations (1995, March 22), Conceptual framework of  the 
programme for the preparation and observance of  the International Year 
of  Older Persons in 1999: Report of  the Secretary-General. General 
Assembly report A/50/114.

Weiss, E. B. (1992), In Fairness To Future Generations and Sustainable 
Development. American University International Law. 8(1): 19 -26.

Williamson, J. B., and Rhodes, A. (2010), A critical assessment of  
generational accounting and its contribution to the generational equity 
debate. International Journal of  Ageing and Later Life, 6(1), 33-57.

World Future Council (2014), Who we are, available at: http://www.
worldfuturecouncil.org/about_us.html (accessed 20 May 2015).

Zaidi, A., Gasior, K. and Sidorenko, A. (2010), Intergenerational 
solidarity: policy challenges and societal responses, European Centre, 
Policy Brief, July 2010. Available at: http://www.euro.centre.org/detail.
php?xml_id=1732 (accessed 20 may 2015).



Volume 7, Issue 2 (Spring 2016)

   Public Policy and Governance Review120


