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PREFACE 

This thesis assembles not only information obtained h m  the literature on citizen 

participation and the child welfan field, but also draws on my views, opinions, and professional 

expenence. I have bem employed in the child and family services system for approximately ten 

years as a front-line child protection social worker. This has allowed me to directly expenence 

the impact of wt only participating in decisions being made in the system, but also to observe, at 

times, the hstrations and dehimental effects to those clients being served. The opinions 

expressed in this thesis do not necessarily reflect those of other employees in the child welfare 

field. 

This thesis is not meant to be a comprehensive study of citizen participation in child welfare 

and is not meant to draw conclusions on how the child welfare systern should look in Winnipeg. 

Instead, it is intended as a way of looking at how the system has developed, the benefits that 

participation can bring to those involved, and how the system could continue to develop in the 

fiiture. 



CHAPTER 1 

PURPOSE AND ORGANIZATION 

INTRODUCTION 

Citizen participation. Govemment by the people. Inv~lvement~ Commun@ 
control. Decentralization. These are the watchwords of a reaction to decades 
of government reform which has succeeded d l  too well in placing the delivery 
of govemmental services in the han& of large bureaucracies and in centralkahg 
the formal power and authority to decide (Skjei, 1973:l). 

hvolving people in decision making makes collective decisions more representative of people's 

needs. Citizen participation not only reduces the formal power and authonty of large 

bureaucracies, but it also helps people to feel that they, and not some distant others, own their 

institutions (Tillotson, 1994). This thesis supports Tillotson's premise and the belief that if you 

bring people together in constructive ways, they will be able to address the s h a d  concems of 

families, organizations, or cornmunities better than the institutions mandated to addnss those 

The topic of this thesis is citizen participation. In particulau, it will examine citizen 

participation in the child welfare field in the city of Winnipeg. At one tirne, if families 

encountered difficulty, they tumed to their friends, their neighbours, the extendeci family, and 

even their community to fmd a support system to help them overcorne the crisis. Without 

supports and under pressure, nuclear f d e s  have been disintegrating at an alarrning rate 

(Zuckexman, 1983:2). Children and families should not be isolated h m  their supports, but with 

indusfrialization and urbanization, many of these informal supports have disappeared and have 

had to be replaced with more formai arrangements* The result is increasing dependency on 



govemment for the care and well-being of children at risk and the task of pmtecting these 

children has grown beyond the ability of govemment alone to handle (Manitoba Family Services, 

1996: 1). This writer believes that although the primary responsibility for the health and weU- 

being of children rests with the parents and family, the quality of family life and the well-being 

of children should be a shared community responsibility. 

STATEMENT OF THE PROBLEM 

The welfare of children holds an exceptionally important place in public policy. Child 

welfare services fulfill the responsibility for ensuring that al1 children receive the parental care 

that is necessary to their growth and to their participation in society (Zuckennan, 1983:13). 

Traditional methods of service delivery, which in this writer's view are currently still practiced 

by many in the child welfare system, have tended to emphasize a rescue model. Children are 

ofien removed h m  the care of their parents or guardians. The professional is seen as the expert, 

dehes the problems for the client, and imposes solutions. Historically, on the other hand, the 

state did not intervene at al1 in the lives of families and did not provide protection for children. 

What this thesis is ûying to accomplish is to highlight the ways, through the inclusion of citizen 

participation, to bring about a balance to these two opposing ends of the continuum. The 

decisions made daily by child welfare authorities can have a profound impact on the lives of 

those affecteci and should not be taken lightly. Child welfare agencies have enormous powers. 

Those powers are delegated to those pmvided with the statutory authority to M l 1  the agaicy's 

mandate. It is because of this profound impact that this writer believes in the importance of 

involving individuais in decisions in the field. It is those individuals that can best defiue what it 



is that they require to meet their unique needs and issues. 

The organizational structure of the formal system respnsible for administering services in the 

child welfare field has been significantly altered over the years since the inception of chilciren's 

aid societies in the 1920s. The original children's aid societies gave minimal recognition to the 

importance of citizen participation. However, &er 1985, regionalization of the system in 

Winnipeg occurreâ with a strong ernphasis placed on citizen participation. The amount of citizen 

involvement in the decision m a h g  process has also changed as a result. The most ment  

change in organizational structure in Winnipeg occurred in June of 1991. This resulted in a 

significant reduction in the direct control that citizens had in the child welfare field. Manitoba 

Family SeMces (1996:4) has since claimed that there is growing support for more significant 

involvement of the commun@ in the delivery of seMces and that community organizatioas are 

anxious to play a more active and pro-active role in assisting Manitoba families. If tnie, then this 

thesis will argue that citizen participation in child welfare is an essential component for 

increasing the control of citizens to share in the decision rnakiag powers in the field of child 

welfare. However, the methods currently employed for citizen participation that are formaily 

ingrained in the systern, have only the potential to influence policy, practice, and service 

delivery. The system neeâs to develop new strategies, or improve on those already being used, 

in order to increase the power to citizens in decisions that are being made and ultimately allow 

thcm to share in the decision making authority. 

The way this thesis goes about trying to prove this is by providing examples of sorne of the 

citizen participation efforts c-tly at work in the system and by analyzing them using three 

theorists outlined in Chapter 3. Also included are some techniques that utilize citizens in 



decision making that have been, or are currently being experimented with, in the system. This 

emphasizes the failtue of the cumnt methods to provide powa to citizeas that would allow them 

to share in the making of decisions and efféct the final outcornes. 

BACKGROUND OF THE PROBLEM 

Manitoba Family S d c e s  maintains statutory and financial authonty over Winnipeg Child 

and Family Services. Histoncally, this department has not enabled citizcns to participate in the 

process of establishg legislation. A legislative review that was recently undertaken included 

citizens. The traits of this process, however, did not appear to allow for a great deal of infiuence 

to occur. In addition, the Office of the Children's Advocate, as established by Manitoba Family 

Senices, is another avenue for allowing those affécted by the child welfare system to become 

involved in decisions being made. Again, the method of participation inherent in this Office 

does not seem to allow those afkted to have any real power over the h a 1  outcornes. 

The child welfan system in Winnipeg between 1986 and 1991, as arranged under the New 

Democratic Party, showed promise for real citizen participation to be realizad. Under this 

regionalized system, the cornmunity had a significant impact on decisions. The decentralized 

structurai arrangement of the tirne delegated power to the citizens of the community and afforded 

great opportunities for na1 citizen power. However, following the provincial election of the 

Progressive Consexvative Party in 1990, the system that existed between 1986 and 1991 was 

disbandad. The decision to disband that arrangement, as will be seen, did not appear to have 

been practical in tenns of citizen participation. 

The 1980s was a period of phenomenai increases in n f d s  to child weKm agencies. Faced 



with the same service challenges, the six agencies then extant in Winnipeg were incteasingly 

strained in their efforts to meet the needs of families in the commmity, and were unable to 

provide the necessary services within the provincial govemment's allocated budget. Ova the 

years, in what could be deemed the Conservative view, a subtle erosion of confidence in the chüd 

and family services agencies took place (Cooper, 1 995 : 1 3 Febniary). After several years of 

deficits, the decentralized system was dismantled in June of 1991 in favour of a cenîrahed 

model with a mainly govemment-appointed board of directors and chief executive offica. The 

six smaller agencies were amalgamated into one large agency and divided into four geographical 

areas. 

Under the curent geographic structure, the opportunities for citizens to be involved in the 

decision making process appear to be maidy token opportunities. At this tirne, the child and 

family services system is again undergohg major reorganization. The system which began 

operation in June of 1991 is now in the process of being altered h m  a geographic model to a 

program model. Although efforts are being made to involve citizens in the renewal process, this 

involvement is, again, mainiy of a token nature. Little authority has been delegated to those who 

are most affécted by the decisions made in the field. Should these participation efforts continue, 

however, it is at les t  a positive atternpt at obtaining information for those in positions of 

authority who will make the final decisions. This effort m u t  continue, in addition to new 

participation techniques, in ordcr to allow citizens the opportunity to have more power, and thus 

share, in the decision making process. Family Group Decision Making, now king piloted in 

Wimiipeg, is one such technique that, if utilized according to philosophy, can enhance the 

opportunities for citizens to participate and have real power ova the decisions being made in the 
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service delivery aspect of the child welfare field. This mode1 will be examined, and its benefits 

as a participation technique whkh could be incoiporated into the system, will be highlighted. 

ORGANIZATION OF THE THESIS 

This thesis will undertake a traditional review of the theoretical literatute on the topics of 

citizen participation and child welfan. Some of the information assembled here includes 

personal interviews with agency staff fiom various levels of the bweaucracy, in addition to 

i n t e~ews  with ernployees fiom the provincial department that oversees the child and family 

services system. Agency staff have been interviewed to provide their experiences and 

perceptions of the various participation methods used in the field. In addition, their input 

provides insight into the curent organizational renewal process and how the technique of staff 

and staiceholder involvement in this process will impact on the changes. Staff h m  the 

provincial level have been interviewed to provide information on the goals of the public hearings 

utilized during the review of the Child and Family Services Act and to review the effectiveness of 

citizen participation through the use of Family Group Decision Making. Memos, letters, and 

reports distributad throughout the agency have been used as a means of analyzing the citizen 

participation pmess during the renewal of Winnipeg Child and Family Services. 

Chapter 2 examines the citizen participation literature and provides a definition so as to 

establish an understanding of the topic ana The final section of Chapter 2 provides the reader 

with a definition of child welfan and wiii describe the child weIfare field h m  its initiai mots. 

Before undertalting an analysis of the cumnt arena for citizen participation in the child w e h  

field, it is important to have an understanding of the field being studicd and how the stmcturai 



arrangement of the child and family s e ~ c e s  agency affects the opportunities for citizen 

participation. 

Chapter 3 analyzes the theoretical bais for citizen participation. It wiil begin with a brief 

discussion of democracy and the theory of participatory democracy. Models of citizen 

participation will then be presented. This will include Sherry Arnstein's (1969) ladder of 

participation which depicted categorical terms for citizen power. Kenneth Bryden (1982) also 

puts forth models of participation. He distinguishes between a representation model of 

participation and a direct participation model where 'instrumental' participation is contrasted 

with 'consummative' participation. Finally, Orion White Jr. (1969) proposed an alternative to 

bureaucracy. The 'Dialectical Organization', as it was termed, will be presented as an alternative 

form of bureaucracy which includes the notion of invohing citizens in the process. White 

identifies four dimensions which are useful twls for analyzing the uses of citizen participation 

strategies throughout the child welfare system. This altemative is being presented as an ideal 

type of organization for delivering child welfare s d c e s .  

Chapter 4 examines the child welfare field at the provincial level. Wirinipeg Child and 

Family Services reports to a board of directors who ultimately reports to the Minister of Family 

services on matters pertalliing to child welfm. Therefore, it is important to look at this area 

where legislation is developed. The Agency is entirely the cnahin of the province with respect 

to both statutory authority and finances. Because of this, the Agency has liffle ability to act on its 

own initiative (Reid, 1993:302). 

A mriew of the Child and Family Sewices Act, the legislation that guides the chiki welfare 

field in Manitoba, was recaitly undertaken The miew involved the use of public h e a ~ g s  as a 
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means of g a t h e ~ g  information h m  the public. This process of utilizhg public hearings will be 

scruthized. 

Another procedure for involving citizais in the field can be found through the Office of the 

Children's Advocate. The Office is mandated through provincial legislation and reports to the 

legislative assembly. Through the Advocate, children who are involved in the child welfare 

system have the opportunity to become involved in plans and decisions that are being made by 

the Agency. The effectiveness of this arrangement will dso be examined in Chapter 4. 

Chapter 5 examines the stnicRual arrangement of the agency, or agencies, responsible for 

delivering child welfan services. It will be shown that the system existing in Winnipeg between 

1986 and 199 1, where the delivery of child welfare seMces was driven by the comrnunity, 

showed the most promise for nal citizen power and most closely resembled White's dialectical 

organizatioa. The resûucturing that took place in June of 1991 reduced the potential for citizens 

to have direct control ova the system despite the fact that new modes of involving citizens in the 

field were introduced. Finally, the current renewal process and its techniques for citizen 

participation will be discussed. The opportmities to participate in the renewal are numemus, 

however, their potential for influencing decisions appears to be limiteci. 

Chapter 6 details a new model for delivering seMces in the child welfan field. Family Group 

Decision Making (FGDM), or Family Group Conferencing (FW), as it has been tenned is a new 

way of assisting families to becorne more involved in plaas affecting them. It also allows the 

family and the-comrnunity to inauence the development of new resoufcesa This model is 

cumntly being piloted in four sites aaoss Manitoba within First Nations cornmuniticsa FGDM 

will be reviewed with the intention of bighlighting the potential for this model to aliow citizens 
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to gain real power over decisions that are affécting them as a d t  of the interventions of child 

welfare authonties. This mode1 leaves room not only for the client who is being directly 

impacted by these decisions to maintain power in his or her life, or the life of his or her family: 

but also for community members to have considerable influence andor control over the 

outcornes. FGDM is being proposed as a new technique to allow citizens to gain real power in 

the service delivery component of the child welfare field. An agency utilizing this type of 

service delivery will closely resemble the alternative bureaucracy in White's d y s i s .  

Finally, Chapter 7 provides a summary discussion of the thesis. Conclusions on the topic of 

citizen participation in child welf'are will be drawn. 



CHAPTER 2 

REVIEW OF THE LITERATURE 

In this chapter a review of the citizen participation literature will be undertaken. In addition, 

a definition of child welfare will be provideci with an outline of the histoncal context of the field 

of study. The development of the legislation will be detailed, the changing structure of the 

organization will be described, and the role of the child protection agmcy, dong with its 

mandated services and presmied duties, will be highlighted. 

CITIZEN PARTICIPATION 

Since the 1960s, the concept of 'citizen participation' has gained momentum in the political 

field. The principle of participation is valued by disciplines of community development, health 

promotion, public health, community psychology, adult education, nming, urôan plannllig and 

social work, just to name a few (Wharf Higgins in Wharf and Clague, 1997:277). The concept 

can also be applied to the field of child welfarc. 

DEFINING CITIZEN PARTICIPATION 

There are many definitions of citizen participation found in the literature, making defining the 

term a complex task. Langton (1 978: 15-1 6) sbtes that citizen participation in the 1960s was 

dehed in ternis of the characteristics of citizen power and control and that they excluded 

instances in which citizens participateci to assist government or to carry out a valued social 

obligation. However, we cm also face the opposite danger in instances wherc citizen 

participation is solely d e M  in temis of assisting and supporting nliministrative decision 
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making in govemment to the exclusion of instances in which citizens seek to exert influence and 

achieve power (Langton, 1978:16). Therefore, the definition selected for the purpose of this 

thesis encompasses a more inclusive definition of citizen participation. Kubiski (1992: 1) defines 

citizen participation as the actions that citizens taice to influence the struchue of govemment, the 

selection of govemment authorities, or the policies or administration of govemment. These 

actions may include: 

action taken in support of existing policies, authorities or structures, or 
toward changing any or al1 of these; 

a range of individual involvement fiom action toward a given goal, to passive 
participation in political events organized by othen or simply paying attention 
to politics; 

a range of types of political action, &om conventional political activities, such 
as involvement in elections or working with established groups, to less 
conventional activities such as protests (Kubislci, 1992:2). 

This definition is preferred because it covers the various aspects of the child welfm field that 

will be examined throughout this thesis. These will include involvement in developing 

legislation, adrninistering and delivering services, structuring the agaicy, developing policies, 

developing services, and a range of 0 t h  activities. The anaiysis will focus on the varying 

degrees of influence that citizens have in the decision making process. 

Mechanisms of citizen participation range h m  citizen sweys, to advisory bodies, to public 

hearings, to advisory groups (Milbrath, 1983). Many of these traditional methoâs have been 

used throughout the child weIfare field. Each has its strengtb and its wealaiesses. As a 

particular method is examined in this thesis, those strengths and weaknesses will be scrutinized. 

Some non-traditional methods of participation are now being utilized tbughout the system. 



These range h m  workpiace participation through work groups, to community participation, to 

client participation. Various attempts at involving citizens through these methods are king 

implemented and will also be scrutinized as they are presented. 

Wharf Higgins (in Wharf and Clague, l997:277) states that citizen participation is 

proposed as a means to foster seW-determination of problerns and solutions, as a strategy for 

redistributhg power and equity, and as a means of empowerment. Howeva, merely 

participating through some participation technique is not a guarantee that any of these goals will 

be met. There are design flaws in traditional participation techniques, including the economic 

and sociocultural barriers that make public fonuns inconvenient and inaccessible, the 

intimidation of citizen advisory meetings that require educational and £humcial resources, and an 

overreliance on superficial opinion siweys, that have failed to foster broad-based public input 

(Wharf Higgins in Wharf and Clague, 1997:278). In this miter's opinion, nowhere are the issues 

of economics, socioculturai barriers, education and hances more apparent than in the child 

welfare system. One fiUrdamental characteristic of the child welfan system is that its clients are 

overwhelmingly drawn fiom the ranks of the poor (National Council of Welfare, 1979:2). In 

fact, according to Prairie Research Associates Inc. (1996:43), tbree basic factors in the client base 

for Winnipeg Child aad Family S d c e s  are single parent, Aboriginal and Iow income. Issues of 

child care, language, transportation, howledge and timing of participation events may be 

relevant to the ability of individuals to participate. 

There are both cos& and benefits to citizen participation. In looking at the benefits, some 

nsearch in community psychology suggests that participation in orgauizations is a means of 

engendering psychotogical empowment (Chavis and Wandersman in Wharf and Clague, 
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1997:287). Participants in health planning groups, as described by Higgins Wharf(in Wharf and 

Clague, 1997:287) reported gaining skills, knowledge, experience, and personal insight as a 

result of their involvement. Furthemore, the strength of some traditional methods of 

participation are that they provide the opportunity for a thoughtfiil, insightfùi, and creative 

interchange between ofncials and citizens (Milbrath, 198 1). 

The costs, on the other hanci, include personal the ,  effort, and relinquishing other obligations 

and pursuits, to those associated with group processes such as lack of a consensus over goals, 

personality conflicts, and a lack of progress (Higgins Wharf in Wharf and Clague, 1997:285). 

There are other deficiencies of traditional citizen participation methods. Some of these include: 

they can be manipuiated easily by public officiais to suit their own purpose; 

they are highly unrepresentative; and 

the mhterested but affected public does not participate (Milbrath, 198 1). 

As many of these traditional strategies for citizen participation have been, or are being 

implemented in the child welfare field, the analysis will include the costs and benefits of each 

method cited. 

THE CHILD WELFARE FIELD 

Our focus will now tum to the child welfm field. This wiil provide a background and an 

understanding of the field thaî is being studied in this thesis. 

DEFINING CHILD WELFARE 

Child welfare SeTviccs are the institutionahci way by which society erisuns that children 
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will have the care, protection and treatment they need when their parents, for any of a variety of 

reasons, are not able to provide these essentials (Reid in Shyne, 1979: 15). McCall in Wharf 

(1993:13) perceives child welf'are another way, denning it as a field of social service practice in 

which the state, operathg specific statutory law, takes over "hctions nonnally cmied out by 

parents for their children." 

Many children face welfan problems such as poor physical environments, physical a d o r  

sexual abuse, or neglect. Child abuse and child neglect are not new problems. However, our 

view as to what constitutes the welfare of children has changed drarnatically. 

THE EtISTORICAL comm 

It has not always been accepted that the state has a duty to protect children. The legal system 

of ancient Rome recognized the concept ofpamà potestas which gave the father complete 

authority over his children, including the lawfùl authority to sell them into slavery or even put 

them to death (Bala, 1991). Furthemore, early English law was strongly infiuenceâ by Roman 

law. English common law gave parents a licence to subject their childmi to harsh discipline and 

even to sell them into apprenticeship (Bala, 1991). Sirnilarly, early American law grew out of 

English law. LNtially, little fonnal protection was offered to children. While provision was 

graâually made to care for orphans, little was done to protect childm in the c m  of a parent or 

guardian. Pmmpted by the work of such social &CS as Charles Dickens, who described the fate 

of childm in institutions in OIiver Twist, the 19th century was a period of social ~ f o r m  in the 

United States, Great Britain, and Canada @da, 1991). Cbildhd haâ begun to be seai as a 

unique stage of Me and if the needs of the child could not be met by his or ha own family, thm 
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0th- ways had to be found, including enacting laws to protect and enhance the quality of life of 

children (Macintyre in Wharf, 1993 : 16). 

The Canadian child welfare system grew out of social concem for orphened, negiecteû, and 

delinquent children in the late 19th cenhiry, with its original mots in private philanthropy, 

volunteer efforîs, and religious institutions. Child welfare services amse in response to a massive 

need for substitute care for these children (Zuckerman, 1983:3). Initially, the efforts of these 

organizations focused on helping to make the necessities of life available to the poor. Numerous 

chantable societies and ageacies used volunteer middle-class home visitors to determine if help 

was really needed and if there was any doubt, the presence of children in the home of€en made 

the difference as to whcther financial or other assistance was forthcornhg (MacIntyre in Wharf, 

1993: 17). Many of the pioneers in the child welfare movement, as in other areas of social 

reform, were women. In addition, the churches were the most important social institution in 

Canada at the turn of the century with Women's Missionary Societies being concemed with 

issues at home, including the needs of women and children (MacIntyre in Wharf, 1993: 17). 

These women and the churches played an important role in shaping the movement for social 

re form. 

It has been as difficult for the child welfare field to define its activities and set its boundaries 

as it has been for the social work profession of which it is a part. Both developed out of the 

activities of a variety of charitable, religious, and humanitarian pups cancerned with the 

conditions of the poor (Zuckemm, 1983:7). Refhmbg child neglect and abuse h m  a purely 

private family matter into a public issue tequiring the intemention of society was the nrst and 

most formidable obstacle facecl by these early social reformers (WharZ 1992.98). As the 
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definition of child abuse and neglect has shifted over time, the struggle continues as to how and 

when the issue is public and how much input the family and society shouîd have in the process. 

Child protection agencies were estabiished throughout Canada by the early years of this 

century, and child protection legislation was macted in each province (Bala, 1991). This marked 

the beginning of the state's responsibility in ensuring the safety of children. Although child 

protection agencies emerged early in this century, it has only been in the last 30 yean that there 

has been a significant p w t h  in the child welfare field. 

Until the 1960s, child abuse and child neglect remained largely hidden problems with 

relatively few abused or neglected childm being reported to authorities (Besharov, 1988:49). 

Since the 1960s. however, many changes have occmed in the child protection field. One 

development was the identification of battered child syndrome in the early 1 960s. As a result of 

professionals realizing that parents often lied about abuse by describing injuries that they 

inflictecl as accidents, changes in reporting laws and a growing professional awareness came 

about (Bala, 1991). Child protection agencies also began dealing with the issue of child s e d  

abuse. The late 1970s and early 1980s were marked by the "discovery" of child sexuai abuse, 

similar to the earlier uncovering of physicd abuse (Bala, 199 1). As a result of these two issues, 

child welfare agencies began to experience a significant increase in the nurnber of cases being 

reported. Other social issues wntributed to the increase in child we1fai.e cases. These included 

the rising rate of divorce and single-parent families, the growth of muiticultural communities, the 

hcreased numba of women in the worlâorce, the recognition of violence against women and 

children, high unanploymait and poverty, and mandatory reporthg laws with regard to abuse 

(Bumide, 1995~3). 



CEXLD WELFARE LEGISLATION 

The responsibility for estabîishing child welfm legislation in Cana& is vested in the 

provincial ministnes. The development of legislation was an inevitable result of the changing 

attitudes toward children and of altered social and economic conditions (Falconer, 1983:7). The 

emergence of child protection legislation was closely connected to the social stresses that 

accompanied industrialization, urbanization, and immigration, during the late 19th and early 20th 

centuries. Early legislation in Canada was enacted as a result of the large numbers of orphaned 

and abandoned children and was meant for the protection of those groups. Certain pieces of 

legislation were passed during the early years of settlement in Upper Canada but wen 

fiagmented and poorly enforced. During the last decade of the 19th century private children's 

aid societies were established in various Canadian municipalities with the objective of helping 

orphaned, abandoned and neglected children (Bala, 1991). Howeva, for example, it wasn't until 

1893 that the nrSt major legislation was enacted in Ontario. This new and precedent-setting 

legislation - An Act for the Prevention of CmeIty To and Better Protection of Children - drew 

h m  both English and American experience and becarne the pattern of protective legislation in 

other provinces, establishing the basic h e w o r k  for child welfare legislation used today 

(Falconer, 1983:9). 

ûther provinces began to pass legislation shortly thereafk, including Manitoba. In 1922, 

Manitoba passed an Act Respecting the Welfore of ChiIdren which pmvided for placement and 

guardianship of neglected chilQen, care for children of unmamied mothers and care of 

handicapped and immigrant children ('The Manitoba PC Caucus Home Page, 1996). New child 

w e ~ ~  legislation was passed over the nad severai decades with each expanding definîtions of a 



child in need of protection andor making changes which in hun expanded the duties of agencies 

responsible for child protection. Passed in 1954, ne Child Welfnre Act expanded the definition 

of neglected children to those who were being physically abuseci by parents, guardians or other 

persons responsible for the child's care (The Manitoba PC Caucus Home Page, 1996). The 

current legislation in Manitoba came into effect in 1986. The Child and Family Sem*ces Act 

(1 985:36) identifies and defines the circumstances under which a child is in need of protective 

intervention, including a child: 

a) without adequate care, supewision or control; 

b) in the care of a person 
(I) who is unable or unwilling to provide adequate care, supenrision 

or control of the child, or 
(ii) whose conduct endangers or may endanger the life, health, or 

emotional well-being of the child, or 
(iii) who neglects or refuses to provide or obtain proper medical, 

surgical or other remedial care or treatment necessary for the health 
or well-being of the child or refuses to permit such care or treatment 
to be supplied to the child when it is recommended by a duly 
qualifieci medical practitioncr, 

C) who is abused or is in danger of abuse; 

d) who is beyond the control of the person caring for him or her, 

e) who by his or her behaviour, condition, environment or association is likely 
to injure himself, herself or others; 

f) who refûses or is unable to provide adquately for the health needs of herseif, 
or others; 

g) who, being under the age of 12 y m ,  has been leA unattended and without 
reasonable provision having been made for his or ha @sion and safiety; 
or 

h) who is the subject or is about to become the subject of an udawfbî adoption 
or of an unladbî sale. 



Furthemore, the f e d d  Cnniind Code cm be used to prosecute those who harm childten 

especially those more serious offences by parents against their children because more substantial 

penalties are pmvided under the Code than under most provincial legislation (Falcona, 1983~12). 

STRUCTURAL ARRANGEMENT 

Prior to the passing of new child protection legislation in Manitoba Ui 1922, the k t  

Manitoba law to include the issue of child abuse, children's aid societies were established to 

provide child welfae seMces (Bumside, 19953-4). Before 1985, three difibrent child welfare 

service structures were active w i t b  the city of Winnipeg. Most of Winnipeg was served by the 

Children's Aid Society of Winnipeg, a private entity with its own board of directors, while the 

traditionaily French-speakhg neighbourhood of St. Boniface received services h m  the 

Children's Aid Society of Eastern Manitoba, and in the western end of the City, child welfare 

staff were employed by the provincial Department of Cornmunity Services (Reid, 1993). Child 

welfare legislation at this time was contained in the Child Welfoe Act which was passed in 1974 

as a replacement to previous Acts. 

Most public debate concaning child welfare in Manitoba at this t h e  focuseci on the 

Winnipeg Childrm's Aid Society. Concems were focused not only on aboriginal child welfare, 

but al= in a v d t y  of workplace problems (Reid, 1993). In 1983, the Manitoba govemment 

intervend to remove the Board of Directors of the Winnipeg Children's Aid Society, and 

initiated a pmess to restructure the delivery of child and family services in the city (McKenPe, 

1991). 

As mentioned earlier, the cumat CMd and Fumily S-ces Act came into effect in 1986, but 



not before the old Children's Aid Society system was disbandeci and tumed into six 

decentralized, community-based agencies, each with its own board of *tors, to provide 

services for the city of Winnipeg. The New Democratic Party held office during this t h e  and it 

emphasized the need to include citizens in the administration of the system in order to make 

govemment more accessible. The ideas of prevention, participation and accessibility were 

prominent at this time (Reid, 1993). This was contrary to the centralized system of the former 

Children' s Aid Society. 

The pressures upon the agencies mounted over the next few years. As already rnentioned, 

Cooper (1995: 13 Febniary) stated that over the years of decmtralization, there was a subtle 

erosion of confidence in the child and family services agencies. This was partiaiiy the result of 

revelations in the media conceming children who had been in contact with the child and famüy 

services system and subsequently died as victims of violence, combineci with apparent 

hadequacies in the management of the system (Reid, 1993:202). Furthemore, as previously 

discussed, the decade of the 1980s was a period of phaiornena1 inmases in caseloads, due in 

part to the societal identification and reporting of sexual abuse and other societal issues such as 

wnflict between parents and adolescents, and domestic violence. Consequently, changes in 

public and professional awaTeness resulted in ewrmous inmeases in the rate of reporthg of 

semial abuse (Bala, 1991). As a resuit, the agencies were inc~ea~ingiy unable to provide the 

necessary d c e s  within the provincial govemment's allocated budget, hoving no contm1 over 

the numbn of families nquesting child protection savices, whiie at the same the ,  cornmmity 

board members were strong and vocal advocates of these families pumside, 1995:4). 

The systern again undenvent major notganization under the cumnt Progressive Coxucwative 



governent in 1991. Some decentralized service delivery was retained, ensuring community 

access. However, the structure now assumed a singie administration with one board of directors 

to oversee the day-to-day hctioning of the orgauization. The members of the Board were also 

largely appointed by government which reduced the opportwiities for citizen input. This 

restructuring has resulted in a shift in the amount of influence that citizens have over the delivery 

of services and consequently resulted in new methods of citizen participation being implemented. 

A closer examination of the issue of centralization versus decentralization, and its impact on 

citizen participation, will be undertaken in Chapter 4. Finally, the child and family services 

system is cwently undergohg M e r  reorganization. A program-based model is being 

developed to replace the c m t  geographic-based model. As the process unfods, it appears that 

this reorganization is having an impact on the oppommities for citizen participation. The new 

techniques being introduced for involving citizens h m  various constituencies in the field will be 

questioned in temis of the impact they will have on the nnal decisions. 

TIIE ROLE OF THE CHILD PROTECTION AGENCY 

in every Canadian jurisdiction there is an agency which ha9 legal responsibility for 

investigating reports that a child may be in neeâ of protection and taLing appropriate steps to 

protect that chüd h m  ill-treatment (Bala, 1991). In Winnipeg, Winnipeg Child and Family 

Services is responsible for providing mandated child welfan services as prescribed by the Child 

and Fami& Sernces Act. For example, a member of a f d y  may apply to an agency for, and 

rnay receive h m  the agency counselling, guidance, supportive, educational and emergency 

shelta savices in orda to aid in the resolution of family matters which, if u~insolved, may 



mate an environment not suitable for normal child development or in which a child may be at 

ri& of abuse (Child and F d y  Services Act, 1985:23). Under The Child and Fumily Services 

Act, the Director of Child and Family Services of the Department of Family Services is 

responsible for investigating degations of chiid abuse or neglect and this responsibility is 

delegated to provincial child and family services agencies (MUiister of Supply and Services, 

1994:99). The Act lists the prescnbed mandated services to families as follows: 

Services to Families 
9(1) A mernber of a fami1y rnay apply to an agency for and may receive fiom 
the agency counselling, guidance, supportive, educational and anergency 
shelter services in ordei to aid in the resolution of farnily mattas which, if 
unresolved, rnay cruite an environment not suitable for normal child development 
or in which a child rnay be at risk of abuse. 

Services to minor parent 
9(2) An agency on application by a minor parent shall provide services 
under this Part to establish a plan which is in the best interesfs of the parent 
and child. 

Special neeàs services 
lO(1) An agency rnay provide or purchase such prescribed supportive and 
treatrnent services as rnay be reqwed to prevent family dimption or restore 
family fiuictioning . 

Emergeney usbtance 
10(2) An agency rnay pronde prescribed ernergency financial and material 
assistance to pment family diqt ion.  

Assistance to community groupa 
U(1) Any interested community group or individual rnay apply to an agaicy 
for assistance in resolving community problans which an affkting the ability 
of families to care adquateiy for their children. 

Progiimr for volunteen 
ll(2) An agency rnay establish savice program to facilitate the participation 
of volunteers in the provision of oagoing services. 



Day cire se* 
12 Where it appears to an agency that a child is in neeâ of care outside the 
home for varying periods of t h e  during the day, the agency may, by agreement 
in a prescribed fonn with the parent or guardian of the child, place the child in a day 
care facility licensed under The Community Child Day Care Standards Act. . . 

Homemaker service 
13(1) 7Nhere it appears that there is tempomrily no person able to care for a 
child in the child's home and the child needs such care, an agmcy may 

(a) with the consent of the parent or guardian; or 
(b) in the absence of the parent or guardian; 

place a homemaker in the home to care for the child during that temporary period. 

Voluntary placement agreement 
14(1) An agency may enter into an agreement with a parent, guardian or other 
pmon who has actual cm and control of a child, for the placing of the child 
without trarisfer of guardianship in any place which provides child care where 
that person is unable to make dequate provision for the c m  of that child . . . 
Voluntary surrender of guardianship by parents 
16(1) The parents of a child or the surviviag parent may, by agreement 
on a prescribed form, sumnder guardianship of the child to any agency 
(The Child and Family Services Act, 1985:23-27). 

In addition, there are several duties which the Agency is expected to carry out. These duties 

as also prescribed by the Act, are to: 

A) work with other human service systems to resolve problems in the social 
and community environment likely to place children and families at nsk; 

B) provide f d l y  couasellia& guidance and other services to families for 
the prevention of circUmSfiiIlces rquiring the placement of children in 
protective care or in treatment pmgnuns; 

C) provide family guidance, couuselling, supervision and otha services to 
families for the protection of chilchen; 

D) investigate ailegations or evidence that children may be in neeâ of protection; 

E) protect childnn; 

F) develop and provide services which wiîî assist families in rcestablishing their 



ability to care for theu childnn; 

G) provide care for chüdren in its care; 

H) develop penrianency plans for all children in its care with a view to 
establish a nomial family life for these children, 

1) provide adoption services whae appropriate for children in its parnanent 
care; 

J) provide pst-adoption services to families and adults; 

K) provide parenting education and other supportive services and assistance 
to children who are parents, with a view to ensuring a stable and workable 
plan for them and their childrcn; 

L) develop and maintai. child care resowces; 

M) provide services which respect the cultural and linguistic heritage of 
families and children; 

N) provide such reports as the director may require; 

O) take reasonable measwes to make knom in the community the services 
the agnicy provides; 

P) confom to a written d k t i v e  of the director; 

Q) maintain such records as are rquired for the administration or enforcement 
of any p h s i o n  of this Act or the regulations; 

R) provide any other services and perfonn any other duties given to it by 
this Act or by the director in accordance with this Act (The Child and Family 
Services Act, 1985:19-21). 

As seen by the list of duties, not only is the Agency responsible for the traditional roie of 

protection, but is also responsible for providing a full range of support services. With respect to 

the welfare of Cariadian children, the pmess of protecting c h i l h  iwolves a mediation 

between two strongîy held beliefs: that parents have the nght to choose how their chi ibn  are to 
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be brought up; and that the state has the right to protect h m  harm the relatively weaker and 

more defenceless members of society (Falconer, 1983: 15). These are the two beliefs with which 

the child protection field stniggles every day. 

SUMMARY 

Chapter 2 has identified and defineci the issue of citizen participation as a means of 

introducing an understanding of the topic. A definition of child welfare was provided with a 

detailed outline of the historical context of the child welfan field. With citizen participation 

being defined and a background of the child welfare field being provided we can now tur.u to ou.  

analysis of citizen participation in child welfare. 



This chapter will p h d e  a themetical fiamework for our analysis. The p ~ c i p l e s  of 

democracy wiil be applied dong with the use of some basic models of citizen participation. The 

discussion will begin with a look at some of the literature on citizen participation and democracy 

as a foundation for applying these principles. Following, an examination of some theories of 

participation will be undertaken, which will provide some concepts to aid in the study of 

involving citizens in the field of child welfare. 

CITIZEN PARTICIPATION AND DEMOCRATIC THEORY 

Effective citizen participation is the lifeblood of a democratic society as it provides a 

nourishing flow of ideas, insight and direction h m  the citizenry to the leadership (Kubiski, 

1992: 14). Canada has what is termed an indirect or rementutive fonn of democratic 

govemment, as distinct h m  direct democratic govemment which was practiced by some of the 

Greek city states more than 2,000 yeam aga and which in more ment times was practiced in 

North America under the rubric of tom-hall democrucy (Adie and Thomas, 1987560). There is 

a distinction between these two types of democracy. Direct democracy implies that the people 

d e ,  whereas representative democracy implies that those who qualify elect qrcsentatives who 

then gather toge* and a f k  sufncient discussion determine what is to be law (Adie and 

Thomas, 1987560). Whiîe the main argwnent in favour of direct democracy is that those who 

are to be affectecl by goverment policies should have a direct, meaningful voice in their 

determination, the argument a- repmentative democracy is that it is essentiaiîy 



unrepresentative and leads to elitism (Adie and Thomas, l987:56O). An elite nfers to a srnail 

group of people who have power over a larger group of which they are part, u s d y  without 

direct responsibility to that larger group, and oAem without thek knowledge or consent (Freeman, 

1972). What happens with elitism is that ofhm those who are most affécted by policies are not 

represented. Relying on a repertoire of participation techniques that dernand attendance at public 

forums and meetings will only rnake sense for, and be relevant to, a select few (Wharf Higgins in 

Wharf and Clague, 1997:292). What happens to those citizens who are affecteci by the 

economics and sociocultural bamers that make public forums inconvenient and inaccessible, and 

the intimidation of attendhg advisory meetings that require resources to attend? Howeva, to 

achieve a t d y  direct democracy would require citizens having to go to the polls daily to vote for 

one complex matter der another (Adie and Thomas, 1987560). Although it seerns impractical 

to advocate for a direct democracy in niling a nation state, this is not to say, however, that we 

cannot argue for a direct democracy with regard to a specific field. 

PARTICIPATORY DEMOCRACY 

Rousseau might be called the theorist par excellence of participation, and an understanding of 

the political system that he descnbes in The Social Contract is vital for the theory of 

participatory democracy (Pateman, l97O:U). Rousseau's theory of participatory democracy will 

assist in the understanding of the effectiveness of the types of participation being analyzed 

throughout this thesis. His entire theory hinges on the individual participation of eacb citizen in 

political decision making and in his thtory that participation is much more than a protective 

adjunct to a set of institutionai arrangements; it also has a psychologid effect on the 



participants, ensuring that there is a continuhg interrelationship between the w o r b g  of 

institutions and the psychological q d t i e s  and attitudes of individualsi interacting within them 

(Pateman, 1970:22). Rousseau thought that there was an ideal situation for decision making. 

This was one where no organized groups were present, just individuals, because the former might 

be able to make their 'particular wills' prevail (Pateman, 1970:24). This later idea is 

characteristic of a representative democracy, where elitism is prevalent, as opposed to a 

participatory democracy, where the individual participates in decision making. If it is 

impossible to avoid organized associations within the community then, such as dehed above, 

Rousseau argues, these organized associations should be as numaous and as equal in political 

power as possible vateman, 1970:24). Rousseau saw three aspects of the role of participation in 

his theory: 

The central function of participation is an educative one designed to 
develop responsible, individual social and political action; seconâly, the 
role of participation is the close comection between participation and 
control and this is bound up with his notion of M o m  to the individual 
by enabling him to be (and remain) his own mastw, thirdly, participation 
has an integrative function in that it increases the feeling among individual 
citizens that they 'belong' in their community (Pateman, 1970:24-27). 

The following is a general definition of participatory democracy as drawn h m  thne theorists 

on the mbject - Rousseau, John Stuart Mill, and G.D.H. Cole: 

The theory of participatory democracy is built round the ceneal assertion 
that individuals and their institutions cannot be considercd in isolation h m  
one another. The existence of representative institutions at the national level 
is not sufncient for democ~acy; for maximum participation by aîi the people 
at that level socialisation, or 'social training', for democracy must take place 
in otha spheres in onier that the necessary individuai attitudes and psychol- 
ogid  quaiitits can be developed. This developmcnt takes place through 
the pmcess of participation itseif (Pateman, 1970:42). 



The individual's achial, as well as his sense of, fieedom is Uicreased tbrough participation in 

decision making because it gives them a very real degree of control over the course of their life 

and the structure of their environment (Pateman, 1970:26). If individuals are to exercise the 

maximum amount of control over their own lives and environment then authority structures in 

these areas must be so organized that individuals can participate in decision making (Pateman, 

1970:43). French, Israel and Aas define 'participation' as "a process in which two or more 

parties infîuence each other in making plans, policies or decisions. It is resûicted to decisions 

that have friture effects on ail those making the decisions and on those represented by them." 

(Pateman, 1970:68). This definition makes clear that participation must be participation in 

something. In this case it is participation in decision making. For French, Israel, and Aas, what 

is important is that the tem 'participation' refm not just to a method of decision making, but 

also covers techniques used to persuade employees to accept decisions that have already bem 

made by the management (Pateman, 1970:68). This thesis does not support the notion of 

persuasion being a means of participation, however. Persuading employees to accept decisions 

may in fact be a type of participation. However, as will be discussed, it is seen h m  as a form of 

non-participation. The concentration of attention in this thesis is on fostering participation in the 

child welfare field and this can be done by applying the idea of participatory democracy taking 

place specifically in this authority structure. If we apply the idea of participatory democracy and 

French, Israel and Aas' definition of participation within the theory to the chiid welfan system, 

citizetl~ should have an opportunity to participate in decisions being made at all levels of the 

bureaucracy: legislative, organizational structure, service delivay, practice, and so on. 

Decisions made at any one of these lcveîs will e t  an individuai's life or the livm of those 
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around him or her. In this sense we are taiking about citizens participating not only in decisions 

that contribute to solving problems for the general interest, but also those decisions that solve 

problems in their own interest. 

MODELS OF CITIZEN PARTICIPATION 

The following discussion will provide three authors' perspectives on citizen participation. 

The h t  is a typology of citizen participation which provides categoncal tenns for varying 

degrees of participation, The second author provides two different models of citizen 

participation which help in understanding the nature of participation and what type of impact it 

will have on those in positions of powa. Finally, an alternative to traditional bureaucracy is 

provided that describes âifferent dimensions of bureaucracies aud the diaiectical opposite to each 

with the involvement of citizens being paramount to this alternative. 

A Ladder of Citizen Participation 

Thirty years ago, Sherry Amstein (1969) describeci citizen participation as a categorical terni 

for citizen power and de- it as the redistribution of power that enables the have-not citizens, 

presently excludeci h m  the political and economic processes, to be deliberately included in the 

fuhne. Her eight-mg ladder begins with no citizen participation and concludes with citizen 

control. This typology is useful for analyzing the various types of participation which are being, 

or have been, implernented in the child welfare field. Amstein claimed that there is a critical 

diffe~ence between gohg through the empty ritual of participation and having rcal power needed 

to affect the outcorne of the process. 

The bottom mgs of the ladder are (1) Manipulation and (2) Tltmpy. ThTh mai 



objective is not to enable people to participate in planning or conducting programs, 
but to enable power holders to "educate" or "cure" the participants. They are really 
fonns of non-participation. Rungs (3) Infoming and (4) Consultation, when proffered 
by power holdem as the total extent of participation, may indeed aiîow citizens to hear 
or be heard. These two rungs o f f i  degrees of tokenism but when participation is 
restricted to these levels, there is no follow through, hence no assurance of changirig 
the status quo. Rung (5) Plmtion. is simply a higher level of tokenism because the 
gound d e s  allow have-nots to advise, but retain for the power holders the continued 
right to decide. Rung (6) Purtnership, enables citizens to negotiate and engage in trade- 
off! by increasing the degree of decision making clout. At the topmost rungs, (7) 
Delegated Power and (8) Citizen Control, have-nots obtain the majority of decision 
rnaking seats, or full managerial power (Anistein, 1969). 

Figure 1 provides an illustration of Amstein's typology. 

Citizen control 

Dclcgited power 

Minipolition 

Degrecs 

Of  

Citizen Power 

Degrna8 

O f  

Tokaaism 

Figure 1: Eight Rungs on a Ladder of Citizen Participation. (hm Arnsteia, 1969.) 

Limitations of the Typology 

This typology is not without its shortcomings. Citizen participation is seen as the 

redistribution of power that enables the "have-not" citizens to be included in the future (Anistein, 



1969). The issues of the weaknesses of participation events such as language, timing, 

accessibility, etc., that were mentioned in Chapter 2, and that tend to exclude the disadvantaged 

groups h m  participation activities, remain an issue. What this typology also fails to recognize 

is that the %havess', or the powaful, c m  stiU participate through the same efforts and that these 

powerful groups cm still dominate the process. In addition, the ladda jwtaposes powerless 

citizens with the powerful in order to higbiight the fimûamentai divisions between them, 

whereas, in actuality, neither the powerless nor the power holders are homogeneous blocs 

(Amstein, 1969). There would be opposing views, beliefs, opinions, and intaests, even within 

each of these two gr~ups. Amstein's typology does not recognize the reality of subgroups of the 

two larger groups being in existence. 

In spite of these inherent wealmesses, the ladder temains a usefûi tool for iUustrating the 

varying degrees of participation to be analyzeâ. We will see that much of what is c m t l y  being 

called citizen participation in the child and family services system is actually foms of tokenism. 

The methods being utilizeâ do not promote any degree of decision making clout. Some past 

attempts came closa to the higher mgs of the ladder and some of the new initiatives in the 

system may make these higher rungs attainable. 

Representation versus Direct Participation 

Kenneth Bryden (1982) puts forth two models of participation. niese are the representation 

model and the direct participation model which me daived h m  the two basic models of 

democratic goveiil~~lat earlier discussed: representative democracy and âirect demomcy. 

Using Bryden's moâels of participation to a y z e  citizen participation in child weIfare 



highlights that müch of what is happening is what he cails 'instrumental' rather than 

'consummative' participation. 

Instrumental and Consummative Pattic@atiOn 

The representation model involves only 'instrumental' participation which is designed to 

advance self interest and is based on the notion of taking part in political life in order to pmtect 

and advance one's individual interest (Bryden, 1982). The essential characteristic of this model 

is that public input occun preeminently through popularly elected representatives. The fact that 

employees of Winnipeg Child and Family Services an not elected does not vitiate this model 

because for the most part the policies are creatures of the Child and FamiS, Services Act which is 

created by electeà officials. Ageacy employees menly administer the services. Although this 

model is becoming increasingly kadequate with the growing complexity of society, it remains a 

fact that most of the citizen participation in child weIfare is a means of helping to provide 

information to policy developers and to administrators of smrice delivery rather than a way of 

directly participating in the activities of policy development and service delivery. 

Participation as an end in itself involves sharing in a community by cooperating for a 

common good, thereby fostering the participants' development and self-realization (Bryden, 

1982). Proponents of the dimt participation mode1 deny that the representation mode1 is 

genuine participation at dl. They c l a h  that direct participation nquires 'conswnmative' 

participation for Mly effective public input as it fosters the individuai's pasonal developmcnt 

through involvanent in building the community and that the community neeâs power jointîy, not 

m d y  inauence, for âhct participation to be reaiized (Bryden, 1982). Even though participants 
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in the child wellare field are being involved in decisions that will help build the community, the 

joint power is not always evident in the current techniques. 

Bryden's two models of participation are not mutually exclusive. The nptesentation model 

provides a base firom which the dinct participation model can be developed. While 

improvements in the former are desirable in themselves, theV full potential will only be realized 

within the framework of the latter (Bryden, 1982). Advancements are being made in the child 

and family services system in the area of citizen participation. During decentralization, as  wiil 

be seen, those advancements were more toward the direct participation model. The Family 

Group Decision Making model is ais0 moving toward wnsummative participation. However, 

many of the other participation techniques appear to be largely in the r e a h  of instrumental 

participation and the results tend to be repesentative of the more powerfbl groups. 

Limitations of the Models 

As mentioned, the representation model of participation is becoming increasing inadquate 

with the growing complexity of society. It considers the esseatial characteristic to be that public 

input occurs pre-erninently through popdarly elected representatives. However, in reality the 

public scrvice is in fact involved in policy-making intimately and continuously (Bryden, 1982). 

With regard to the dina participation model, Bryden (1982) states that it is ncctssary to 

hvolve more people more regularly in actual policy decisions. It is mggesteci that this cm be 

done in part through the methods discusseû above. Howeva. taking part in decisions at the 

neighbourhood level or at the worirplact level, again, do not address the issues of the weaknesses 

of participation events. Timing, accessibility, laquage, intimidation of such activitits, and so 



on, can all can pose barriers to participation. Some may also be concerned about the threat to 

efficiency in decision making when we consida the time that it takes to bring people together in 

such a way to make decisions. Delegating decision making power to stan is a lengthy and 

difficult process tequiring sustained cornmitment h m  di levels of the organization and a 

transformation in the thuiking of the members of the organization (Kernaghan, 1992). The same 

can be said for delegating decision making authority to the commuaity. 

The Dialectical Organization 

The 'Dialectical Organization', as it was termed by Onon White Jr. (1969), proposes an 

altemative to bureaucraey which largely includes the idea of citizen involvement and the 

principles of participatory dernocracy. The analysis includes observational &ta h m  an agency 

White calls the Wesley Agency, a srna11 clientele-cent& organization. The data are dinctly 

relevant in that the organization was attempting to operate with a structure that was antithetical to 

the traditional bureaucratic type (White, 1969). Four dimensions are used in his dialectical 

analysis, d l  of which involve citizens participating in decisions in various aspects of the 

organization. The four dimensions are: (1) Client Relations; (2)  Administrative Structure; (3) 

Organizational Ideulogy; and (4) Ogonizotionol Mental@. AU of these dimensions are usefùi 

for our study of citizen participation in child welfare and provide an example of what a counter- 

bweaucratic mode1 of organization would look like. 

Dimensbn 1: C'&nt ReIPttions 

The client relations dimension describes a type of client relation which is dialecticaliy 

opposite to the traditionai bureaucrafic type. The Wesley Agency displaycd a commitment to 



client senice where the client was seen as an quai in the process, thereby fostering citizen 

involvement. A non-bmaucratic organization sees the client as a total person, stresses persona1 

involvement by its workers, and has a total cornmitment to client senrice which is unequivocal 

(White, 1 969). A traditional bureaucracy, on the other hanci, tends to see the client as a 

subordhate, treats pmblems as segmental, advocates the status quo to the client, ensures 

objectivity, and operates under the nom of efficiency (White, 1969). As stated in the personnel 

orientation materials discussing the s e ~ c e  orientation of the Wesley Agency, the implications of 

the base for service ta clients were as follows: 

1. Service is not at a distance - it means personal involvement with people. 

2. No petson or problem is beyond our conceni or attention. In fact we 
are obligated to seek out the "outcasts". 

3. Our motivation for service cannot be the possibility of success or any 
other condition that might be associated with the receiver of the service. 
We can never really give up on a person. 

4. Our own interests or personal feelings are not of any importance as we 
serve. We may not personally like the person. 

5. We must individually assume that we are responsible when others do 
not live up to their responsibiiity, and thus try our best to make a 
différence (White, 1969). 

These conditions of client interaction in the dialectical organization cm be realized in Winnipeg 

Child and Family Senrices h u g h  the Family Group Decision Makmg model to be presenteâ in 

the sixth chapter. Family Group Decision Making wili be presented as a viable alternative to the 

traditional methods of involving citizens in the child welfan system. The philosophy of thîs 

model closely matches the philosophical base for service to clients in the Wesley Agency. 



Dimension Il: Administrative Structure 

The adminisirative stnichue dimension also Mudes citizea involvement. Mead of allowing 

the consideration of the stnictwal integcity of the agency to dictate the mode of client interaction, 

the agency's conceptuakation of the proper client-organization pmailed and the administrative 

structure was fitted to this (White, 1969). This dimension refers to the basic prhciple of 

hierarchy which entails sûictly de- roles articulated in t m s  of layers of authority and is 

evident in traditional bureaucratic structures. The dialectical organization would be non- 

hieracchical and would include setting policy in a "balance of power" fashion by laterally related 

groups instead of 'kt the top" (White, 1969). When we begin to examine the reorghtion 

currently taking place in Winnipeg Child and Family Services, this dimension of White's 

bureaucratic alternative will be applied. Not ody are staff being included in decisions being 

made during the renewal process, but an attempt is being made to involve staff from various 

levels and with distinct skills and experience. At the Wesley Agency, policy was fluid and was 

set by "several bodies [executive staff, ana staff, total prograrn SM, and total stafil to ensure 

flmibility and some balance of power within the stafi" (White, 1969). Some of these conditions 

are evident at Winnipeg Child and Famiiy Services as the agency r e n d  unfolds. 

Dimension m: Oganlzattonal Idedo# 

One way of conceptualizing organhtional ideologies is in ternis of an Apollonian-Dionysian 

continuum (White, 1969). The Apollonians, named a f k  the Greek God of moderation, were 

unable to confront the reality of death and hence wae onented toward modetation and loagevity 

(white, 1969). The Dionysians, afta the Greek God of the full Me, use themselves up in the 
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process of life, as those people do who, through a stronger ego are able to confiant death without 

fear (White, 1969). The Apolloniam were characteristic of the traditional bureaucratic fom of 

organization where sewpreservation as an organizational structure was stresseci, even at the 

complete expense of its goals (White, 1969). Moderation and longevity would be the qualities 

found in these traditional bureaucraties. The Dionysians, on the other hand, stressed the 

attainment of its purposes or goals and are characteristic of the dialecticd organization (White, 

1969). Risk and innovation would be qualities of this type of organization. 

There is endence of the Dionysian idealogy developing witbin Winnipeg Child and Family 

Services during the renewal pmess. In addition, the development of a new mission statement 

and new guiding principles point to an organization which is prepared to take nsks and develop 

innovative techniques in working toward changing the way the Agency delivers senrices. 

Dimensiun IV: Orguni&&aai Mentdi& 

This dimension differentiates between a primary type of organizational mentality and a 

secondary type of mentality. The 'hentality'' of üaditional bureaucratic structures has been 

characterized as "prirnary" in nature (White, 1969). In contrast, the dialectical organizational 

mentaiity was of a "secondary" type. nie primary mentaiity emphasized the individual seehg 

b s e l f  as separateci h m  the rest of the world by his s k h  and to provide what his internai 

environment needed he competed with other individuais for the scarce resomes available in the 

extemai environment (White, 1969). The current organkational mentality within Winnipeg 

Child and Family Senrices cm be described as possessing a primary mentality where the 

relations between people an not always cooperative and cornpetition for resources semis 



evident. The organizatiod mewal appears to be striving toward developing a secondary 

menwty, however. The secondary mentality stresseci non-exploitative intexpersonal relations, 

collaboration, consensus and a cornmitment to the superordinate goal of service (White, 1969). 

The development of a new ideology which makes use of innovative techniques for involving 

citizens should help pave the way to a mentality which is more secondary in nature. 

Limitations of the Dialeetleil Organiutioa 

There are some shortcomings inherent in White's analysis. For example, orienthg 

professional workers toward clients in the fashion proposed could create some problems for the 

agency. A great deal of strain is introduced into the service role when a person who has 

undergone long and arduous professional education and training must relate to the client as a 

peer and thereby, for example, allow the client to judge the success of the professional's effort to 

help (White, 1969). With respect b the personnel orientation where no person or problem is 

seen to be beyond the concem or attention of the Wesley Agency, there could be some 

difficulties as well. It is highly btrating to work on realiy tough cases, with iittîe hope of 

success and no possibility of sirnply "giving up" (White, 1969). 

In malling the administrative structure of a didectical organization, a non-hierarchical 

o r g h t i o n  couid pose the problem of expense. The flexibility, îreeâom, and equalitarian 

nature could pmve to be costly administrative techniques (White, 1969). Furthmore, conflict 

and dissention could occur because of the diversity of those in the orgaaization. Howeva, White 

(1969) suggested that conflict was used and valued for the constant stimulation it providd to the 

organization and was productively stnictureâ. 



White (1969) saw îhat the ody problem that existed because of the Agency's Dionysian 

organiirational ideology existed as a matter of definition. It wouid oniy be those who possessed a 

more Apollonian perspective that would criticize such an ideology. Those who value risk, 

innovation, and attaining the goals of an organization, would presumably support the ideology of 

a non-bureaucratie agency. 

Finally, there could be some difficulties in orienthg staf!f into a secondary type of mentality 

such as that of the Wesley Agency. Stanwho have worked within a traditional bureaucracy may 

have difficulty in working in a collaborative fashion with clients and community members when 

the traâitional practice hm been to cornpete for resources. An individual who has been trained to 

bargain for resources may find it equally as difficult to make decisions bas4 on consensus. 

However, White (1969) believed that people could be trahed into the secondary mentality. This 

task codd prove to be easia with training new stafbto a secondary mentality rather than with 

those who have worked for the organization for a lengthy period of tirne and who rnay have been 

"tnined" into a primary mentality. 

To summarize, a counter-bureaucratie organhtion can possess rnany limitations. There may 

not be enough time for both democratic decision making and accomplishment of an 

organization's tasks; often there is insufncient homogeneity of interests and outlooks for 

consensus to emerge h m  any participatory pmess; oAen the level of conflict inherent in 

participatory decision processes exceeds people's capacity to manage stress; and ofien, e x t d  

forces, particularly 0 t h  organizations, are oAen hostile toward alternative orgaxhtions, where 

no single individual is identifieci as cleerly in charge (Blau and Meyer, 1987:189-190). Despite 

these obstacles to an altemative form of bureaucracy, Blau and Meyer (1987: 190) claim that 



traditional authone has also not been able to cope successfiilly with deep and enduring 

ciifferences in people's beliefs and interests as these are endemic in modem societies. 

THEORETICAL FRAMEWORK 

White's dialectical organization adopted the principles of participatory democracy. Clients 

and staff were clearly involved in decisions made in this orgauization and thereby, their sense of 

control over their lives and their environment would have been enhanced. By supporting 

White's idea of removing bureaucratie controls, the underlying assumption in this thesis is that 

peuple are essentially good and can be trustai to make good decisions when granted the power. 

In relating this type of organization to Amtein's typology we can see the higher rungs of her 

ladder of participation being attained with varying degrees of control. Partnerships were being 

fomed with clients where they wae  viewed as equals in the decision making pmess. 

Furthemore, staffwere seem as partners with regards to decisions made in the agency. This is 

indicative of Anistein's sixth m g  of the ladder where power is redistributed h u g h  negotiation 

between citizens and power holders. Clients and sta€€were able to negotiate, in the Wesley 

Agency, with the organization's power holdas when decisions were being made. Finally, 

decisions within the agency wen ofien delegated to staff. White (1969) stated that supervisory 

or management positions were periodically assigned by total staff decision. This type of decision 

making is characteristic of the seventh and eighth levels of Arnstein's typology whae the have- 

not citizens obtain the majority of decision making seats. Figure 2 summarizes the four 

dimensions of White's analysis. It depicts the characteristics of a traditional bureaucracy and 

contrasts them with the dialecticd orght ions '  oppsites. 



Dimension 1: 

Client Relations Client as subordinate Client as peer 
Client treated segmentally Client as total person 
Advocates statu quo Advocates change 
Objective involvement Personal involvement 
Limited help/resources Cornmitment utlequivocal 

~imension II: 

Administrative Structure Hierarchical 
- homogeneity 
- confonnity 

--- 

Dimension III: 

Organizational Ideology Apollonian 
- moderation 
- longevity 

Diony sian 
- risk 
- innovation 

Dimension Nt 

ûrganizational Mentality Rimary Mentality Secondary Mentality 
- competition - coiiaboration 
- coercion/compmmise - consemus 

Figure 2: Dimensions of a Traditional Bureaucracy and a Dialectically Opposite Organization. 
(hm White, 196%) 

The Wesley Agency was also characteristic of Bryden's direct participation model. The 

concept of worker participation and the devolution of authority is considered to be consummative 

participation Pryden, 1982). Worker participation and the devolution of authority were largely 

being proposed as a part of White's non-traditional bureaucratic o r g h t i o n .  

Many of the prineiples of participatory democracy and the mles of Rousseau's tbwry of 



participatory democracy could be found at work in the Wesley Agency. Firstly, with regard to 

the client relations dimension, the client was seen as a peer and was viewed in tams of a total 

person with a total cornmitment to involving the client in the decision making process. These 

characteristics approximate a participatory theory of democracy in that clients were participating 

in decision making and that then were no organized groups able to make th& 'particular wills' 

prevail. There was a close cotmection between client participation and the control that 

inàividuals had over the outcornes of decisioas, thereby increasing the value of the fieeàom of 

individuals. As clients were able to define the problem with the professional in the organization, 

this enabled the individual to be his or her own master and thereby maintain a sense of control 

over his or her own life. 

A traditional bureaucracy, by White's analysis, wouid be more indicative of a representative 

model of participation where conformity to a comprehensive and rather a strictly defïned set of 

noms was a primary characteristic w t e ,  1969). On the other hand, the administrative 

structure of a non-traditional bureaucracy, where beterogeneity was evident and there was a 

direct organizational cognizance of various perspectives, wodd point toward a participatory 

model of democracy. Several bodies were involved in setting agency policy and the principle of 

%on-dominance" was prevalent thmby not allowing individuals to possess or develop üuiy 

authoritative positions in the agency (White, 1969). This supported the notion of individual 

W o m  and ran counter to the idea of elitism existing within the organization. 

The organizational ideology in the dialectical orgauization sb.essed involvement of staffand 

neighbourbood o r g h t i o n s  where each individuai's or orgpnization's civil right to participate 

in a controvctsial issue was supportcd (White, 1969). These individuais would have felt that 



they 'belonged' to their community by whie of the fact that they could volunteer to become 

involved in issues and be supported by the agency. The decision of whether to participate was 

lefi up to the worka, thereby supporthg the notion of fieedom and control. Furthemore, 

becoming involved in controversial issues would sene an educatiod fùnction as it would help 

to develop responsible, individual action through leaming more about other individuals' views. 

During the process of education the individual leam that the word 'each' must be applied to him 

or herself; that is to say, they h d  that they have to take into account wider matkm than Uieir 

own immediate pnvate interests if they are to gain cooperation h m  others (Pateman, 1970:25). 

This leamhg would occur through the process of participating in conûoversial issues. 

Finally, the organizational mentality of the dialectical agency supported the idea of 

participation having a psychological effect on the patticipants. If we recall, the secondary 

mentality assumes that individuah can have more than instrumentai meaning for one another? 

and that personal development, well being? and self actuaiization are the proâucts of 

interpersonal relations (White, 1969). 

SUMhlARY 

The concepts from the models presented in this chapter wiU aid in the examination of the 

various techniques of citizen participation to be presented in the foiiowing chapters. White's 

dialectical o r g h t i o n  will form the basis of the analysis. His Wesley Agency will be viewed 

as an ideal participatory system, one which will be used in analyPng the child and family 

srnices system in Winnipeg. This is not to Say that the child welfare field has reaîized a non- 

traditional bureaucratic fom of organization, however, some approximations can be noted. 



CHAPTER 4 

THE PROVINCIAL CONTEXT 

Over the years, laws and practices have changed steadily in the child welfare field. In the 

1920s, Manitoba's eiuly child welfare legislation, An Act Respecting the WeIfare of Children, 

focused on a n m w  range of children's rights and needs. Subsequent Acts expanded definitions, 

services, and duties until the passing of the current Child und Famiiy Services Act. Though 

minor amendments have been passed since 1985, fhther renewal mut  occur if our laws are to 

continue to deal effectively with the most important issues facing Manitoba children and their 

families today (Manitoba Family Sewices, 1996a: 10). 

This chapter will examine citizen participation at the provincial level of the child welfâre 

system. As mentioned, W i p e g  Child and Farnily Services is entirely the creature of the 

province with respect to both statutory authority and hances and, because of this, it has little 

ability to act on its own initiative (Reid, 1993). If the system is to be representative of the needs 

and interests of dl those affected, it is imperative that participation techniques are employed 

when making policy and practice decisions. According to Clague (197 1). planning in 

government is fhgmented and parcellecl by jurisdictions that do not or c m o t  consider the 

interdependency of contemporary issues and there is no o v d  planning process that links these 

issues with social need. Citizen participation should be included in the shaping of the proposais 

by al1 interestcd parties, with formal legiîimization occUmng in the legislature (Clague, 1971). 

Given these statements, citizen participation is required in the developmait of policies and 

pwtices that are passed by the Provincial governmmt. In fact, some vehicles have been put in 
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place to include citizens at the provincial level. The most recent review of ne Child and Famify 

Servicm Act included the technique of using public hearings for involving citizens in the proceu. 

It is the contention in this thesis, however, that this was no more than a form of tokenism which 

did not have a great influence on the final outcome of the changes to the legislation. 

Furthemore, in 1993, the provincial government developed the Office of the Children's 

Advocate to allow children who are receiving services nom the system a means of involvement 

in the decisions that are affecthg îhem. Advocacy is anotha means of citizen participation. 

Again, its effectiveness as a method of increasing the power of those chilâren involved to affect 

the outcome of decisions will be questioned in the analysis. 

CITIZEN PARTICIPATION IN THE LEGISLATIW PROCESS 

According to Clague (1971), citizen input is requinxi in both reviewhg existing legislation 

and in developing new proposals for enactment. The Progressive Consavative government 

undertook a review of The Child and Fomily Services Act beginning on July 25,1996 and 

involved citizens in the process. It was claimed that an undertaking of this magnitude could not 

be accomplished by government alone and that the process of renewal would only succeed if al1 

Manitobans who cared about the fuhne of children came forward and participated in thoughtful 

discussions (Manitoba Family Services, l996a: 10). Prior to this mim, the last review of  the 

legislation guiding the field tmk place between 1982 and 1985. A committee to review the then 

existing Child WeIfare Act was estabiished to recommend changes neeâeâ to update child 

weifare legislation in line with present-day philosophy and to impmve 0 t h  legislative 

provisions (Manitoba Commmity Services, 1984:3). The cornmittee was composed of five 



officials h m  Manitoba Community SeMces, the department responsible for the child welfare 

field at the t he ;  five representatives fiom non-govemment child care agencies; three officials 

h m  the Attorney General's Department; and one representative of the First Nations 

Confederacy. Legislation h m  0 t h  provinces was reviewed, and more than 50 written 

submissions fiom interested parties were solicited and considend (Manitoba Community 

Services, 1984). This review included little outside participation. Once the cornmittee report 

was released, the Muiista invited written comments on the committee's proposais, and 

suggestions for alternatives, h m  al1 interested individuais and groups (Manitoba Community 

Services, 1984:4). However, in this writerys opinion, there would have been liale guarantee that 

any of these comments would have influenced the new legislation as this request came after the 

committee report had aiready been released. It seems unlücely that changes would have been 

made at that point. 

Some progress has been made since the review of The Child Welfre Act. Prior to the most 

ment review, the Honourable Bonnie Mitchelson, Minister of Family Services, announced that 

Manitoba F d y  Services would embark on a province-ide community consultation process to 

undertake to identify anas of me Act where changes might be rquired in ordei to better s m e  

Manitobans. This consultation pmess marked the h t  tirne that The Child and Family S-ces 

Act was made available for public input, discussion and debate in Manitoba (Zuefle, 1997: 1). 

The ratiode for the consultation process was twofold: the Minister of Family Srnices decided 

to take a new direction to support children and families in Manitoba by looking for more 

mformation h m  the people; and it was also in part due to the mistnist that the govanment had 

of the bunaumcy responsible for delivering child welfan Senrices (Udied, l997:ll March). 



Furthexmore, the Minister declared that now was the tirne to develop new partnerships with 

comrnunities to discover new and innovative ways to strengthen and support families in thek 

most important work of raising childm and develophg strong, healthy, and safe cornmunities 

(Manitoba Family SeMces, 1996:i). 

To begh the review, the Minister appointed 14 memben to the Child and Family Services 

Act Review Cornmittee. C o d t t e e  members represented communities fiom across the province 

who brought with them varied and valuable experience in family services provision, child 

welfare, education and training, health and justice (Zuefle, 1997: 1). For example, one committee 

member came h m  Adoption Options in Winnipeg, one was the former head of the Winnipeg 

Police Service Child Abuse Unit, one was the president of the Aboriginal Council of Winnipeg, 

and some were former school teachers or lawyers from nnal areas (Manitoba Family Services, 

l996:3 1). 

The mandate of the committee was to undertake an extensive community consultation process 

regarding possible legislative changes to me Act and thereafter, to make recommendations to the 

Minister of Family Services in light of this process (Manitoba Family Services, 1996:3 1). As a 

result, community hearings were scheduled throughout the province as a means of involving 

citizens and of gathering the information necessary to make the recommendations. 

Pubiic Hcarings 

In this section we wiil ex& the use and effectiveness of public hearings as a means of 

citizen participation. This writer contends that this type of participation technique is menly a 

fom of tokenism as describeci in AmStein's typology. 



Public hearings are among the most traditional methods for citizen participation and are 

commonly viewed as a way for citizens to express their views and influence policies and plans of 

governent agencies (Checkoway, 198 1 :566-67). U&ed (1997: 1 1 March) stated Uiat he 

believed the government would listen to the public and that through the process of public 

hearings changes to the Act would corne about. In the speech h m  the throne on Mar& 3,1997, 

the Govemment appeared to present this belief in the following statement: 

In the area of child and family senrices, our efforts have emphasized and will 
continue to emphasize child protection and development. My ministers 
have engaged the community in dialogue on how to best provide support to 
families in difficulty. During the past year, my ministers have initiated a 
review of the child welfare system and sought cornmunity input in the process. 
Amenciments to The Child und Family Services Act based on those consult- 
ations wil1 be submitted for consideration (Province of Manitoba, 1997: 10). 

The key word in this statement is 'consideration'. In the view of this writer, the consideration 

given to the consultations was perfunctory, at best, and probably cbanged little, if anything, that 

was alnady decided on. In fact, research on the subject of public hearings indicates several 

shortcomings of public hearings as a participation method (Checkoway, 198 1567). 

When discussing prehearing procedures, prior to the consultation process comrnencing, two 

docurnmts, '%arnilies First New Directions for Strengthening the Parhtership ", and "A 

Consultation Workbook on the Child and Family Services Act ", were developed and published 

by Manitoba Family SeMces and, together with letters of invitation and a tentative schedule of 

hearing dates, they were distributeci to more than 2,000 individuala, groups, community leaders, 

organiilations and stakeholders in the system throughout the province (Zuefle, 1997:2-3). Whüe 

this pmedure must have been time consiuning and thoughtfiil, one might question how many 

citizeas h m  the 2,ûûû sites whae infornation was disttibuted, and who might be sigdicantly 



or directly affécted by the child welfm system, actually received the information about the 

review and the hearings. Even where the idormation was received, the entire process of public 

hearings may be intimidating to many participants. Some would-be participants will not be able 

to take part in the consultation process, either because they lack the means to do so or because 

they do not feel cornfortable, thus practically excluding indhiduals h m  many areas and with 

diffemit backgrounds (Canadian Study of Parliament Group, lW6:lS). Low-incorne and 

rninority citizens may have difficulty with the language of the Monnation received, while the 

presence of an audience may inninge upon the abiiity of even experienced citizms to spealc 

fieely (Checkoway, 1981). 

Anothet issue to consider in evaluating the eff'tiveness and meaningfhlness of community 

consultations is how representative are the citizens who present at hearings of the flected 

population? Wilson and Muilins (1978) state that when the terni 'representative' is used in 

poiitics, it usually refers to one who acts as an agent or spokesman for someone else and the 

styles of performance as representative are dictated by what the constituents desire or seem to 

desire. Hearings are often dominated by those whose economic stake is large enough to warrant 

the investrnent required to make a significant contribution, a fk ted  p u p s  do not always 

participate making the views presented not always representative of the general community, and 

agency officials offen depend on outside sources of information and support and respond to the 

most powerfid input they receive (Wilson and Mullins, 1978). 

Finally, the provincial govaunent would have been quite able to pick and choose whatever 

information it wanted from the hearings. Smith [pseud.], an employee of Winnipeg Child and 

Family Services (1997: 12 March), believes that the govemment had already chosen a dinaion. 
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For example, in the area of adoptions, the "Consultation WorAbook" issued before the hearings, 

included discussion about Licensing of pnvate practitionm for adoption services, consent to 

adoption by birth parents less than 18 years of age being changed, and changes about notification 

of known birth fathers in adoption, just to name a few. The nm Adoption Act haadbook 

cohcidently addresses dl of these issues, among othea (Manitoba Family Services, I9W: 1-5). 

This seems to point to the fact that there were predetermined decisions prior to the consultation 

process. Those incüviduals or groups who rnay have been in attendance at hearings in support of 

privatization of adoptions would believe that they were heard. In detemiinllig the efkctiveness 

of a public consultation process, the process can be potentially relevant, but their relevance really 

depends on whether decisions are being made before or after consultation (Canadian Study of 

Parliament Group, 1996: 11). It is felt by some that appearances before committees serve oniy to 

legitimate decisions already taken by the govemrnent (Canadian Study of Parliament Group, 

1996: 19). It seems clear that some decisions regarding changes to child welfare legislation were 

made before the hearings took place. 

There is litîle research evidence to indicate that hearings have influence on agency decisions; 

in fact, evidence indicates that agency officials may either give cursory consideration to or ignore 

altogether certain views expnssed in hearings (Checkoway, 1981). For example, one submission 

to the review cornmittee, amongst other recommendatioas, suggcsted that me Child and Family 

SeMcer Act be arnended to include the addition of alternative methods of dispute resolution 

including family grop codaencing and mediation (McKenzie and Hudson, 1996: 12). 

Although this item is in the report of recomrnendations (Zuefle, 1997:16), it is not included in the 

proposed Child and Family Services regulations (Manitoba Family Savices, 1999a). It is 
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impossible to think that al i  the submissions could have a direct impact on the legislative changes, 

although, some may have had some influence. In this writa's opinion, the public hearing 

process was merely an act of tokenism that mainly served to pacify those citizens who might 

otherwise have publicly criticized the govemment's amendments to the Act. 

This consultation process may be interpreted in mmy ways. At its worst, consultation may 

simply be a cloak for manipulation (Baetz and Tanguay, 1998). The bottom rung of Amstein's 

ladder - manipulation - signifies the distortion of participation into a public relations vehicle by 

power holders (Amstein, 1 969). Instead, it is actually a fonn of non-participation that is intended 

to "educate" or "cure" the participants (Arnstein, 1969). The public hearing process may have 

been held as a way for the Province to legitimate the decisions they wanted to make, to allow the 

people to become more educated on the topic of child welfare, or to cure them h m  criticizhg 

the govemment about decisions being made. 

Arnstein's typology couid support the notion of the consultation process being a form of 

token participation. In fact, Zuefle (1997:3) stated that the workbook, in particular, was designed 

to spur discussion and debate and was not meant to be restrictive or limiting in any fashion. 

'Discussion' and 'debate' can be seen on the third rung of Amstein's ladder - information. 

Amstein (1969) claimed that infomhg citizeas of their rights, responsibilities, and options can 

be the most important steps toward legitimate citizen participation. Howeva, too fnsuently the 

emphasis is on a one-way flow of information - b m  officiais to citizens - with no channel 

provideci for feedback and no power for negotiation. There was a channel for feedback provideci 

in the fom of public hearings, in this case. However, the hearings wen not pmcnted in a 

format where there was opporhrnity to negotiate change to the kgislation. 



At best, the public hearings could be placed on Arnstein's fourth nuig - consultation. Invithg 

citizens' opinions, like infotmiflg them, can be a legihate step toward tâeir full participation, 

but if consulting them is not combined with other modes of participation, this m g  of the ladder 

is still a sham since it o f f i  no assurance that citizen concerns and ideas will be taken into 

account (Amstein, 1969). As previously discussed, the mandate of the cornmittee responsible 

for overseeing the review was to mdertake an extensive community consultation process 

regarding possible legislative changes and, thereafter, tu make recommenàations in light of this 

process (Zuefie, 1997:2). The process was restricted to the public hearings. Citizens were not 

included in the process of making the recommendations once the consultations were completed. 

When power holders resûict the input of citizens' ideas solely to this level, 
participation remah just a window-dressing rihial. People are primarily 
perceived as statistical abstractions, and participation is measured by how 
many corne to meetings . . . What citizens achieve in al1 this activity is 
that they have "participated in participation." And what power holders 
achieve is the evidence that they have gone through the required motions 
of involving "those people" (Amstein, 1969). 

The consultation process restricted involvement by citkens to public hearings. Beyond that, the 

recommendations were lefk to the cornmittee members who came with 'taried and valuable" 

expdence. The &al decisions were leA to those in power - government officiais. 

If we nfer badc to Figure 1, mgs 3 and 4 are seen on Amstein's ladder as de- of 

tokenism. Unda these conditions citizens lack the power to easure that th& views will be 

heeded by the powetful (Amstein, 1969). The Minister's dedaration of forming new 

partnerships, in the sense of Anistein's notion of partnership, where power is, in fact, 

redistributed through negotiation between citizens and power holders, was not attained through 

the strategy ofpublic h&gs. There was no power of negotiation evidmt, thenfore, no degree 



of citizen power could be realized. 

In relating the Provincial government's attempt to involve citizens in the legislative process to 

Bryden's models of participation, the representation model would describe adequately the 

method used. Considering the representation model in its pure fonn, its essential characteristic is 

that public input occurs pneminently through popularly elected representatives (Bryden, 1982). 

One method of doing this is through the work of parliarnentary cornmittees to provide interested 

groups with regular access. There is no question that a technique such as the Child and Family 

SeMces Act Review Comminee opened up the policy process to public input. It is doubtfbl, 

however, that these types of devices d u c e  significantly the eütist character of the policy process 

(Bryden, 1982). Instrumental participation, as chanicterized by the representation model, meredy 

refers to participation directed to the achievement of other ends. The key consideration with 

representative democracy is whether one is an accurate reflection or likeness of those who are 

represented; it is assurned that if this is the case, the representative will do what they would do if 

they were in the represented's place (Wilson and Mullins, 1978). In the case of the review of 

child welfare legislation it would be difficult to assume that those who were represented at the 

public hearings were, in fact, a representative sample of the majority of constitumts affected by 

îhe child welfare field. It is possible that the govemment was striving to legitimate the decisions 

made in changing legislation and by including citizens in public hearings tbis eml might have 

been achieved. The process was not one that characterizes participatory democracy. In 

participatory theory, 'participation' refas to equal participation in the making of decisions, and 

'political equality' nfers to equality of power in detemiining the outcome of decisions (Pateman, 

1970:43). The participants in the legislative review process, even if bey wae representative of 



the constituents aflécted by the child welf'm field, which is doubtfbl, clearly did not have 

equality in power in detemiining the outcome of the changes to me Child and Fami& Services 

Act. 

CITIZEN PARTICIPATION THROUGH ADVOCACY 

Advocacy organizations are another avenue for invalving citizens in decisions made in the 

child welfare field. 

In ne Sociologicul Imaginotion, C. Wright Mills identifies what he 
considers to be the ultimate threat to fieedom. This is the problem of the 
"Cheerful Robot" - the individual who fears decision making respons- 
ibilities, who feels powerless and insignificant in the face of choices, 
who believes that he is incapable of understanding, let done influencing 
the economic, political, and social issues affechg his life (Kaspemn and 
Breitbart, 1974:4 1). 

When one feels powerless and insignificant as well as unable to influence decisions affecthg his 

or her life, advocacy can be a technique to help those citizens become empowered. Instead of 

responding to problems as determined, creative agents, citizens can summon "experts" or 

professionals to interpret and decide issues for them (Kaspcrson and Breitbart, 1974:4 1). 

The following definition of advocacy was selected for illustrative purposes. 

Advocacy is the act of speaking in support of human concerns or needs. 
Where people have their own voice, advocacy means making sure they 
are heard; w h m  they have difficulty in spcaking, it means providing 
help; where they have no voice, it means speakhg for them (Family and 
Children's Services, 1992:49). 

The Children9s Advocate 

The Provincial govemment has established a method for involving citizms in the decisions in 

the child weIfare field that affect their lives. In 1993, the Office of the Children's Advocate was 
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established as a new part of Manitoba's child welfare system. The Office reports directly to the 

legislative assembly. According to the Child and Family Services Act (1999:21), the Childreny s 

Advocate exists to: 

Represent the rights, interests and viewpoints of children receiving or 
entitled to receive seMces under Tne Child and Fumiiy Services Act; 

Review and investigate cornplaints with respect to children receiving 
child welfan services and to provide recomrnendations for change. 
This includes advocacy on behalf of an individual child and/or groups 
of children. 

Advise the Minister on matters relating to the welfate and interests of 
children as well as matters relating to chilâren under The Child and 
Famil'y Services Act. 

This notion of advocacy is founded on the assumption that al1 children have specific rights 

and ne&, and that prevailing circumstaaces require that they be given support to ensure access 

to entitlements, benefits, and services. Such support may involve influencing workers or 

agencies to be more responsive to a specific child's needs, or seeking changes to the system that 

will affect classes or groups of children over t h e  (Manitoba Family Services, Undated:4). The 

system we are r e f h g  to here is the child and family services system. 

In theory, the concept of advocacy in the case of the Children's Advocate promotes the idea 

of involvhg children in decisions that affect their lives. Advocacy asseris that the child has 

rights as an individuai, separate and apart h m  the nght to be protected h m  abuse and neglect, 

including the nght to be infomed of, and involved in, decisions which affect bis or h a  life 

(Manitoba Family SeMces, 1993/94:4). The Fiist Annual Report of the Children 's Advocate 

opens with this quotation: 



Tmpowerment is a priority for young people in care. It must be recognized 
that the best care is not necessarily that solely endowed upon us firom above 
or that done for us; ather, the best care should be viewed as a process in 
which both service providers and semice receivers &are the decision maOng 
and the responsibility involved. We must become more involved in the design, 
implementation, operation, and evaluation of the services which affect our lives. 
Without this, the child weIfare system becomes patemalistic, dependency 
-inducing, and ultimately inefficient." 

". . . d l  youth in care must be encouraged to 'speak out' on their behalf. A 
higher quality and more efficient child welfare system will be the end result" 
(Manitoba Family Services, 1993/94:ii). 

In practice, however, it is questionable how much inauence this involvement through the 

Children's Advocate actually has over the h a 1  outcome and how rnuch power children are 

granted to share in decisions being made. 

The mandate of the Children's Advocate requires that the operations of this Office be bound 

by the %est interests" of children and youth as defined in We Act which in reality means that the 

Children's Advocate is not a t d y  independent voice for children and youth as it is nquired to 

make subjective decisions which may be contrary to their views and preferences (Manitoba 

Family Senices, 1994/95:2). Furthmore, the power and authority that the Office enjoys is 

limited to that of persuasion and recommendation and agencies an not obligated to impiement 

any recommendation which the Office may advance with respect to any particuiar matter 

(Manitoba Farnily Services, 1994/95:2). The child and family senices agency involved retains 

al1 decision malting authority. 

There is a distinction between two types of advocacy - informal and fonnal. Infornial 

advocacy occm on a voluntary and relatively unstructureci bais by a family member or otha 

nlative, fiiend, neighbour, voluntcer or staff (Riverview Hospital, 1998). Fonnal advocacy 



programs, on the other hand, are stnictund and have a govemance body, identified goals, 

hancial support that is independent of the organization being served, and may be mandated by 

provincial legislation (Riverview Hospital, 1998). The Office of the Childnn's Advocate would 

be considered a formal advocacy program according to this definition. As already mentioned, 

The Advocate provides service for both group issues and individual issues. Individuai advocacy 

is on behalf of a particular individuai and involves assisting that person in realizing his or her 

wishes through the client being an active participant who articulaies the problems and defines the 

action to be taken (Riverview Hospital, 1998). If we use this definition of individual advocacy 

one might be led to believe that on Amtein's ladder of participation we would see a partnership 

developing between the client as citizen and the agency where the client is able to negotiate with 

the agency representative. Hm, on the sixth m g ,  citizens as clients, and power holders as the 

agency, agree to share planning and decision making responsibilities through various structures, 

incluciing mechanisms for resolving impasses (Arnstein, 1969). This would provide the citizen 

some degree of power. However, given that the Office does not have the power and authority to 

implement change, this f o m  of involving citizens in the system may be no more than a fonn of 

placation. There is no actual sharing taking place. Placation remains a degree of token 

participation where the citizen has the power merely to advise on what he or she feels is needed, 

but the power holder, the agency in this situation, has the continueci right to make the nnal 

decision. Neither the chilà, nor the Office of the Children's Advocate, hold any power beyond 

that of persuasion or recommendation. 

Manitoba Family Services (1 994/95:2) States that O tha child advocacy pro- acrogs 

Canada are not limited by best interests, as îs the Children's Advocate, and thcnfore operate as 
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true advocates in advancing the position of children and youth they serve. If this were the case in 

Manitoba, the client relations dimension of 'White's dialectical organization would be in 

operation. If the client was t d y  able to be an active participant in defining the actions to be 

taken by the child and family services agency, then he or she would be perceived as an equal. 

Again, this is not occurruig under the cuftent mandate of the Office thereby rendering the systern 

one that possesses the characteristics of a traditional bureaucracy. The client here is clearly 

treated as a subordhate while the agency retains al1 decision making authonty. 

Probably no systern can be entirely fair. This reality, and the fact that the govemment is more 

powerful than any individual, is what makw advocacy necasary as it provides people with ways 

to redress the imbalance of power between themselves and the govemment (Family and 

Chilàren's Sewices, 1992:48). However, the mandate of the Office of the C h i l h ' s  Advocate 

as legislated by the Manitoba goverament, limits the possibility for advocacy to be a meaninfil 

way of advancing citizen participation. The Office, as it operates, maintallis the image of a 

traditionai bureaucracy and merely serves as a method of placating those who utilize its services. 

SUMMARY 

Although in the provincial context of the child w e k e  field we have seen some effort toward 

involving citizens, the methods being empioyed are not effective means. The technique of using 

public hearings to review The Ac! was merely a form of tokenism and those citizens who 

involved themselves in the process wae not provided the powa to aBkt the nnal outcorne. This 

process was characteristic of a nptesentative mode1 of democ~acy where the interests, values, 

and attitudes of the elite were brought forth to the exclusion of those most affected by the systern. 
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Furthermore, those individuals who chose to participate in the public hearings were not a part of 

the final decisions. Decisions were lefi in the han& of the govemment. 

This is also true in the case of the Children's Advocate. This Office does not hoid the power 

to negotiate decisions through the advice of the client. The fact remaius that those who are in the 

position of power - agency representatives - retain the decision making authonty. Clients are not 

seen as equals, but as subordinates in the process. Again, the development of the Office of the 

Children's Advocate was simply a token gesture on the part of the Provincial governrnent. 



CHAPTER 5 

ORGANlZATIONAL CONTEXT 

This chapter reviews means of citizen participation according to the structural orgaukation of 

the child and f d l y  services agency. The first section will examine the structural arrangement 

of the child and family senrices system that existed in Winnipeg between 1986 and 1991. This 

regionalized system involveâ a major transition of s tdand  services fiom the highly centrdized 

Children's Aid Society to six autonomous agencies throughout the city. Although this 

arrangement no longer exists, it warrants attention because it was under this system that the 

oppominities for citizen participation, and ultimately greater degrees of control, could be 

realized. In fact, according to Wharf (l993:99), community govemance structures, such as the 

decentralized community-based agencies, have the most potential to influence policy and 

practice. 

The cornmitment to decentralized community-based services showed some promise for a non- 

traditional bureaucracy for the delivery of child welfare services. Many of the characteristics of 

White's dialectical organization cm be identified by examining child and family services during 

that tirne. In addition, examples of higher leveis of Anistein's typology of citizen participation 

can be seen and characteristics of Bryden's co~l~ummative participation are evident. 

The second section of Chapta 5 focuses on the strategy adopted for involving citizens by 

Winnipeg Child and Famiiy Srnices upon the dismantling of the six agencies in 1991 when 

local agencies were centralued. The Agency is again being overseen by a single administration. 

Under this centralized system, Area Councils have been devised as new forums for ci- to 



62 

participate in child and family sewices. This technique resulted in a nduction in the amount of 

control citizens have over the outcome of decisions. It moved the Agency back and away fiom 

White's dialectical organization. It also changed the degree of power to the lower m g s  of 

Amstein's ladder of participation and retunied to a more instrumental form of participation as 

desmied by Bryden. 

The final section of this Chapter highlights the changes currently taking place within 

Winnipeg Child and Family Senices. The agency renewal process, as it will be termeci, adopted 

some new foms of citizen participation which show some prognss in ternis of opportunities for 

citizens to become involved in decisions being made. Some characteristics of White's dialectical 

organization can be identified, but again, the methods used are mainly of a token nahue. 

The image of the wealthy ministerkg to the poor thugh rigid, hierarchical 
institutions is highly offensive to many clients, worlceis, and board members 

within these institutions, and has been the focus of considerable pressure for 
change. The demands emerging fiom this activity have emphasized the need 
for more horizontal administrative structures and inmased participation by 
clients and staff in the decision making of social services organizations 
particulariy within their board of directors (Reid, 1993). 

The pressure and demands mentioned in the above statement were realized in the 1980s within 

the child welfare system. Interest group pressure nsulted in a major structural reform in 1986 of 

the agency administering child welEare services. When the New Danocratic Party held office in 

Manitoba between 1981 and 1988, it emphasized the need to include citizais in the 

administration of the system to make government more accessible; the idcas of prevention, 

participation and accessibility were prominent at this tirne (Reid: 1993). The NDP set out to 
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create comparatively small local child and f d y  s e ~ c e s  o r g ~ t i o n s .  The eady Children's 

Aid Society of Winnipeg was disbanded in 1985 in favour of six agencies, each with its own 

board of dinctors to provide child welfan services for the city of Winnipeg. A commhty- 

based approach to semice delivery, stressing early intervention and pnvention, had already been 

established by the Children's Aid Society of Eastern Manitoba (McKenzie, 1991). This Agmcy 

was included as one of the six agencies. Figure 3 depicts the organizational structure of one of 

the six agencies. 

Executive Director r-l 
I 

1 Director Of Services ( 
Mandated 

Figure 3: Decentralized Administrative Structure. (km Smith [pseud.], 1997.) 

The consistent feature of this orghtional structure that ran thugh al1 six agacies was that 

each agency had its own Board of Directors, its own Executive Dinctor, and a simila level in 

the hiefarchy to that which Figure 3 calls the Director of Programs and the Director of Semices. 

Furthemore, each agency was comprised of several neighbourhd offices to deliver child and 



family services. Each of these sites was overseen by a supeMsor who reported to the Director of 

Services in the respective agency's ana. The ernphasis in this new system was on participatory 

democracy with increased accountability to the community and involvhg clients and comrnunity 

members in defining cornmunity ne&, and in infiuencing program development. Participation 

by citizens in decisions seemed evident. 

Decentralization occurs when govemment actors possessing authorities are willing to grant 

discretion, delegate authorities, or share responsibilities with other actors, inside or outside the 

govemment and its public service, in order to accomplish certain tasks (Lindquist, 1994). 

Various approaches to, and understandings of, decentralized governance have been developed. 

Rein (1972) identifies three forms of decentralization as relevant to the social senrices: 

1. political decentralization involves the efforts of local officials to 
redistribute political power and policy-makhg authority through 
the creation of new subunits of govemment; 

2. territorial decentralization ranges fiom a dispersal of local facilities 
to ease access by bringing govemment physically closer to people, to 
efforts to facilitate by proximity the expression of nsident wishes and 
preferences; and 

3. administrative decentralization calls for the delegation of decision 
making authority to subotdinate officials who operate public services in 
neighbourhood areas. They are decentralized outposts of a more 
centralized public bureaucracy. 

n i e  child welfare system king analyzed h m  that existeci between 1986 and 1991 in Winnipeg, 

involved a high de- of territorial decentralization with the establishment of numemus 

neighbourhood offices within each region. Not only were the regions geographically specific, 

but each neighbourhood office was even more specifiically lacated in a smaîia community. 

Regionalization involved only some degrce of administrative decentralization, howwcr. Each 



of the six areas was headed by a board of 12 to 15 members elected by the g e n d  membership 

of the agency (consisting of all persons living or working in the catchent ana who applied for 

membership) (Reid, 1993). Three board members were appoiated by the provincial government 

and one representative came h m  the staff of the agency. Each agency also had its own 

Executive Director. 

There was only a partial commitment to political decentralization as weil. Powers related to 

legislation and policy fomiulation, the provision of financial resowces and accountability 

standards, were retained by the province. These limited the extent to which the agencies were, in 

fact, politically and administratively decentralized (McKenPe, 199 1). 

Citizen participation and decentralization are presumeâ to be closely interrelateci strategies, 

each reinforcing a cornmon commitment to discover local preferences and to transfonn them into 

specific programs (Rein, 1972). There is considerable support in the literature for 

decentralization. Wharf (1 993:224), speaking of child welfare in particular, summarizes the 

advantages of cornmunity govenümce: 

The first advantage of community governance is that it provides an opportunity 
for social leaming - for citizens to gain some understanding of the complexities 
of child neglect and abuse and some appnciation of the impact of factors such as 
poverty and the lack of affordable housing. Second, cornmunity govcniance 
requires that communities own child welfan. Rather than being seen as the exclusive 
responsibility of a provincial bureaucracy that is supposeci to solve all problems and 
is subject to severe criticism when it fails to do so, child welfare becornes a community 
concem and challenge. ThKd, community governance allows for the possibility of 
tuning services to meet local needs, for experimenting with local innovations, and for 
involving citizens in a variety of voluntary activities. Fourth, community govanance 
spelis the end of large and cumbersome provincial bureaumacies. 

In addition, the empownment of cornrnunities such as in tbis fonn of governance not only 

changes the expectations and instilb confidence - it usually provides far better solutions to their 



problems than normal public semices because communities have more conunitment to their 

members than s d c e  delivery systems have to their clients and because commUIIlties understand 

their problems better than do senice professionals (Osborne and Gaebler, 1992:65-66). 

Furthemore, where significant levels of popuiar participation are associated with 

decentralization, there may be a decrease in feelings of alienation, distance and remoteness fkom 

government programs, an improved sense of seKesteem at the local level, a greater capacity to 

tap local resources and a greater degree of local cornmitment to and support of activities 

(Department of International Economic and Social Anah, 1984:44). 

There are also some problems associated with decentralization. The disadvantages rnay 

include a slower decision making process, politicization and bikat ion of the local community 

and increased pressure on local staff by citizens (Department of International Economic and 

Social Main, 1984:44). Conversely, the argument for centralization is that it creates a critical 

mass of expertise, equalizes disparhies across component units, and provides another level of 

accountability and control (Lindquist, 1994). Decentralkation cm mate problems of 

accountability and the problem of service coordination (McKenzie, 1991). Many of the benefits 

mentioned above were seen during regionidkation, although this structural arrangement was also 

not without its problms. 

With respect to the benefits of ngionalization in the cbild welfan field, involving citizens in 

dacisive ways and enhancing participation was d e d  to some extent during regionaiization. 

The adoption of a wmrnunity work approach through neighbourhood offices meant that the staff 

of these offices involved consumers and midents in developing prognms to support f a t s .  In 

the first two years, the new agencies initiated more than 300 new community prevention 
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programs involving more than 17,000 residents (McKemie, 1994). The consequences of 

increased accessibility became evidmt in the increase in the use of services (Whaif, 1993:114). 

Decentralization improved the accessibility of services to local neighbourhoods, and this led to 

an increase in self-nfcrrals fiom families experiencing child welfare problems, and increased 

identification of abuse and neglect by other seMces organizations (McKenzie, 1991). Other 

major developments during regionalization are cited by McKenzie (1 994: 103): 

There was also evidence of fewer adversarial relationships between parents 
and social workers. Services improved particularly in terms of accessibility, 
community involvement, responsiveness to the community, volunteer 
participation, prevention, and early intewention. Community boards helped 
democratize child and family services and became advocates for local agencies. 

In the case of regionalization in Winnipeg, boards were instrumental in inauencing service 

innovation and in pressing for the necessary resources to meet new s e ~ c e  demands (McKenPe, 

Durhg regionalization, there were some similarities to White's dialectical organization and to 

theones of participatory democracy. With regards to the client interaction, cleariy by involvhg 

more than 17,000 residents in the development of community pmention programs the 

charactenstics of the client as equal, involved, and committed, were evident. Community 

members were being viewed as peers and being involved in the development of new programs. 

In addition, there appeand ta be a great, if not total, conimitment to client s d c e  by involving 

citizens in the development of these programs. One of the implications of the service orientation 

of the Wesley Agency was that savice was not at a distance (White, 1969). Being community- 

based through neighbourhood offices e n d  that service was brought closet ta the cliait. 

Furthemore, it was stated that sacial workers in a diaiectical organhtion were to intaact with 
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representatives of the commuaity institutions in an effort to build goodwill or "credit" with them 

which could then be used to the benefit of the client (White, 1969). As mentioned earlier, 

community involvement was one of the characteristics of decentralization, with a clear 

cornmitment by the agencies to interact with community organizations. 

This type of involvement by the community is indicative of the sixth m g  of Amstein's 

participation ladder. The agencies obviously fornieci parbierships with the comm&ty in 

identifjing and developing prevention programs. This gave community residents the power to 

negotiate with the agency around the development of programs. The fact that such a large 

number of prevention programs were developed, involving a signincantiy larger number of 

residents, points to the success of these partnenhips. According to Kernaghan (1993), this type 

of partnership supports the notion that the best experts are the people who have to live with the 

consequences of their decisions. 

Some of the characteristics of the administrative structure of White's dialectical orgauization 

are also indicated in decentralization. Although the agencies remallied relatively hierarchicd, 

with policies being set at the top and being transmitted down, some decisions were being made 

by l a t d y  related groups - in this case the boards of directors. Given that some members of the 

boards were elected h m  the general membership of the agency and were community members, 

and that one member on each board was fiom the staff of the agency, the agency-specific policies 

were being deviseâ by several bodies. 

Another characteristic of White's didectical o r g h t i o n  was that whik there were job 

descriptions, they w m  g e n d  in nature (White, 1969). Social work services unda 

n g i o ~ t i o n  were delivered through a generalist approach. This was in contrast to gpacialists 
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who delivered social work services under the former Children's Aid Society. Furthexmore, the 

dialectical organization stressed diversity and heterogeneity. Senices were being implemented 

according to community ne&. Wioi each commdty being unique, the concepts of diversity and 

heterogeneity are supported by decentralized agencies providing services. 

In relating the administrative structure to Amstein's typology, her seventh and eighth rungs 

on the participation ladder can be identifid The power to make decisions with regards to a 

particular community-based agmcy was delegated to the Board of Directors. Those citizens, as 

Board members, achieved decision making authority in that respect. Anistein (1 969) describes a 

mode1 of delegated power which provides for citizen veto. The fact that Board members were 

able to vote on decisions meant that this type of citizen power was realized. 

Bryden identifies the devolution of authority as characteristic of consumative participation. 

Schurnacher, a proponent of participatory democracy, was convinced that the 'large-scaie 

organization was here to stay' and argueci that smailer working mits using local labour and 

resources would have substantial autonomy within the larger organization (Bryden, 1982). This 

was precisely the case with decentralization. Although the Provincial government maintained 

authority with respect to statutes and hances, the six smaller agencies were granted autonomy 

with respect to the delivq of services and agency-specific policies. 

The ideology of decentralization supports the notion of a non-bmaucratic organization. The 

development of p n v d o n  initiatives was distinctly risky and innovative, characteristics of a 

dialectical organirdtion. Another quality of a dialectical organization, or Dionysian ideology, 

was a commitment to the at tahent of its goals (White, 1969). The agencies did not scem 

concemed with seWprescrvation, as an Apollonian ideology would maintain, but showed a 
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cornmitment to their goal of providing semice to aiî those who requested or required it. This was 

evident in the enornous increase in the use of services, as cited. In fact, as a result of 

community pressure and advocacy by the community boa& for more resources, the Progressive 

Consmative goverment eventually stepped in, discharged the community boards, and 

developed a ceatralized administrative structure for these six agencies (McKenzie, 1994). 

With an ideology that stnssed nsk and innovation, the organizational mentality during 

regionalization showed some features of a secondary mentality as described by White. Although 

there was likely cornpetition for resources between agencies, a characteristic of a primary 

rnentality, there was a cornmitment to collaboration as evidenced in the community involvement. 

White (1969) states that the secondary type of rnentality emphasized consensual decisions in 

policy formulation. There was support for this consensual decision making in the makeup of the 

boards of direçtors and hvolvement of the community. 

Finally, theories of participatory democracy adequately describe territorial decentralizaton. 

In Wharf's surnmary of community govmance (1993:224), it is stated that community 

govemance provides an opportunity for social leamhg - for citizens to gain some understanâing 

of the complexities of child neglect and abuse and an appreciation of the impact of factors such 

as poverty. Rousseau's theory of participation daims that the central hc t ion  of participation is 

an educative one. Community govemance, such as afforded by decentralization, does serve tbis 

f'unction according to Whad In addition, the theory of participatory democracy is built round 

the central assertion that individuais and their institutions cannot be considered in isolation h m  

one another. Decenûaiization saved the purpose of bringing citizens closer to the child w e k e  

~ystem through involvement, and also likely smed to make those individuais fml that they 
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'belonged' in their community. Rousseau claimed that this was another function of participatory 

democracy. 

Despite the efforts and the promise to democratize the child and family services system 

t h u g h  decentralization, this arrangement was abandoneci by the province's Consexvative 

govemment in June of 1 99 1. Armitage (1 996: 104) clairns reasons for this failun to follow 

community govemment values appear to be comected to the pmblems of bureaucratie 

organization and political contml of the larger social service organizations. Those who believed 

that the six agencies were effective claimed that the f'unding was inadquate and that the demand 

for their senices increased at a greater rate than their budgets (Reid, 1993). There were many 

benefits to decentralization in terms of citizen participation and increased power to citizens, but 

there were also many problexns. Opponents of the system claimed thst the boards were not in 

control of theu organizations and that agency managers were unwilling and/or unable to manage 

theu staff and remmes pmperly (Reid, 1993). Bryden (1982) states that since such experiments 

involve face-to-face interaction and general involvement in decisiotu that provide the optimal 

atmosphere for public input, the challenge now should be to find wzys of making them work 

better. 

This argument is not to Say that child welfan should be completely controlled by 

communities. Rather, the provincial government must rmain responsible for establishmg 

legislation, setting budgets, and allocathg b d s  to community agencies. However, the 

contention h m  supports Wharf(1993:121), when he states that the responsibility for pmviding 

seMces and mntributing to policy and legislation on the basis of knowledge and experience 

gain& by delivering savices should be delegated to agencies located in and govemed by 
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communities. CommUIljty governance also lads  the experience and knowledge of those who 

receive and work in conjunction, with, those services. These indlviduals m u t  also be anordeci 

the opportunity to contribute to policy and legislation. Had the New Democratic Party b a n  

wiiling to take the h a 1  step aiid adequately fund the system that existed during this tirne, the 

success of this community-based mcture, as a means of increasing the control the community 

had over the system, could have been reaiized to its hiIlest potential. 

CENTRALIZATION 

As discussed in the previous section, the six decentralized agencies were dissolved and 

consolidated into the Winnipeg Child and Family Services Agency. They were replaceci by a 

highly centralized and restrictive method of bding, and agencies had to adopt a more residual 

and crisisorientecl appmach to services (McKenzie, 1994). The organization's intent was to 

increase coordination and standardization of service, restructure and streamluie administration, 

and maintain fiscal control (Prairie Researc h Associates, Inc., 1 997:2). A cornmitment to 

neighbourhood offices was maintainecl while the agency was divided into four service delivery 

areas. This formed the basis of the c m t  geographically-based model of service delivery with a 

central reporting structure. The four Areas of Winnipeg Child and Family Services cmently are: 

Central, Northwest, Southwest, and East. Each has an Area Director who now reports to the 

Chief Exacutive Officer of the Agency. There is one boani of directors to oversee Winnipeg 

Child and Family Services. Figure 4 shows the organizational chart for this geographically- 

based model. 



Figure 4: Centralized Administration: Geographically-Based Mode1 of Senice Delivery. (fkom 
Winnipeg Child and Family Services, 1993 .) 

A centralized organization, such as is the current structure, c m  maintain a comparatively 

simple administrative structure because of its unitary line of authority, but the benefits tend to be 

more apparent than real (Reid, 1993). The larger the organization, the greater the detachment of 

the board of directors h m  the work that is carried out. The curent Board of Directors consists 

of 13 members and four ex-officio members. Nine individuai Board members are appointecl by 

the Provincial govemment and one mernber is elected by the members of the Agency resident in 

each of the four service delivery areas. The four exiifficio members are also elected by the 

mernbers of the Agency resident in each of the four Areas. The duties of the Board are to direct 

the management of the business and a&airs of the Agency such as fimuces, personnel, planning, 

policies and public relations, but are not limited by this generality (Winnipeg Chüd and Family 

Senices, 1993:41). One board for a large organization which covers various anas of the City 

can only nsult in a great distance between the Board and the daily wodc of sia& This M e r  

nsults in a greater difnculty for the Board members to understand the realitiw cxperienced by 
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staff and clients (Reid, 1993). Vimially few of the benefits of citizen participation enjoyed by 

regionalization appear to be ptesent in this organizational structure. The introduction of new 

participation initiatives  WOU^^ increase the level of citizen power. These types of initiatives 

could serve to decrease the distance of the Board from the &y-to-day deliveqt of services by 

staff to clients. 

Citizen Participation in the Community 

In creating the Agency in 199 1, the government clearly wanted to temiinate sexni-independent 

agencies. Prairie Research Associates, Inc. were comrnissioned by the Department of Family 

SeMces in 1996 to conduct an operational review of Winnipeg Child and Family Services. The 

research group claims that important approaches have been developed to deliver services to 

neighbourhoods and that some of the well managed units serve as potential models of local 

delivery (Prairie Research Associates, 1997:98). Since local delivery during regionaiization 

meant increased citizen participation and control, the maintenance of neighbourhd offices in 

the current structure does not automatically mean citizen involvement in decisioas. The Agency, 

therefore, adopted a new mode of citizen participation to ensure the involvement of local citizens 

would be rnaintained. This next section examines the new method. 

Area CouncUs 

Area Councils are the new forums for citizens concemeâ about the well-being of families and 

cbildren to work on issues with the Winnipeg Child and Family Services in theV community 

area. It was recognized thst the need for the different communities in Winnipeg to be involved in 

child and family sewices was impemtive and the role of Area Counciis in cootdinating this 



involvement has been crucial (Winnipeg Child and Farnily Sewices, I996i97: 12). Given that 

there are four senice delivery areas under the current Agaicy, tbere art four Area Councils to 

work with their respective community. Each operates somewhat differently reflecting the 

varybg needs and goals of the local areas (Winnipeg Child and Family Senrices, 1996/97:12). 

Area Councils began with the inception ofthe reorganization in June of 1991 and continue to 

present day. This participation mechanism will likely change with the pending shift to a 

program-based mode1 of service delivery. 

Initially, a w o r b g  group was set up to look at the role of advisory cornmittees and to propose 

roles and hctions for the new fonuns for citizen participation. This working group was 

comprised of volunteer citizen representatives h m  the former agencies' boards dong with some 

staff. These volunteers became representatives on the Area Councils. 

Area Councils were introduced as a result of the working group. They are the major means of 

citizen participation in the delivery of child and family services to commUtUties and individuals 

in Winnipeg. According to Wharf(1993:99), the govmental landscape is littered with 

advisory councils and at the municipal level, city and village councils have a long tradition of 

enlisting citizens to provide advice on the complex issues that beset municipal govemments. 

There is no reason, then, that Winnipeg Child and Family SeMces should not enlist the aid of an 

advisory corncil. Workhg in partnership with Area staff and as a standing committee of the 

central Board of the Agency, A m  Councils are accountable for: 

seeking out community participation in identifying and articulating 
community neeàs and problems affectmg the intaests of cliildren and 
families in theV Arra; 

proposiag strate@ for addressing community nads, including agency 



initiatives, advocacy and collaboration with other human services and 
citizen groups in the Arta; 

proposing implications for policy, orgauizational and human resource 
planning within the agency; and 

being the foxmal means in the agency for reporting on and sustainhg 
community development and planning activities in the Ana, in partnership 
with the Management and Board of the agency (Winnipeg Child and Family 
Services, 1992). 

The rationale for Area advisory councils relates to a number of areas in me Child and Family 

Services Act, particularly Principle 10 of the preamble which reads that cornmunities have a 

responsibility to promote the best interests of their children and farnilies and have a right to 

participate in s e ~ c e s  to their families and children (Winnipeg Child and Family Services, 1992). 

The intent is to incorporate citizen participation into the service decisions about the best intetests 

of children and families. Then are other portions of me Act that deal with citizen participation. 

In particular, me Act provides the Winnipeg Child and Family Services Agency with a mandate 

for the development of community-based strategies and initiatives in the prevention of child 

abuse and neglect. If we refer back to the duties of the Agency cited in Chapter 2, we find 

provisions for cornmunity and prevention-based services. Finally, in terms of access to related 

Agency services, Section 1 1.1 of ne Act (1 985%) states that any interested community group 

or individual may apply to an agency for assistance in resolving community problems which are 

afkting the ability of families to care aûequately for their chilclm. 

The way citizen participation cm be maxilnized through Ana Councils is through 

'community development', where the proces is to increase the problem-solving ski11s of local 

citizens so that they may help influence conditions in th& communities affecting the ôest 



interests of children and familes (Winnipeg Child and Family Services, 1992). For example, 

Councils may meet with and encourage citizen groups or individuals to provide the needed 

services or to initiate the development of required resources. This might include group support 

systems such as child care, food clubs, clothing depots, etc. The Council focuses on encoumghg 

and developing such commMity services for the neighbourhood but is not involved in the 

aspects of senices d e h d  by Tire Child and Famiiy Servicar Act (Winnipeg Child and Family 

Sewices, 1992). As such, Councils are the vehicles for citizens in each Area to formally get 

involved in the policy and planning process of Winnipeg Child and Family Services. The Board 

of Directors has been given the mandate under The Act to provide seMces which protect children 

and also strengthen and presewe families in various communities found throughout Winnipeg. 

Councils elect members to the Board of Directors which sets o v d l  policies for the Agency 

(Winnipeg Child and Family Services, 1992). 

Area Councils rnay take on different characteristics and sizes in each of the four Areas of 

Winnipeg served by the Agency. This is decided by citizens coming together to develop th& 

unique way of npresenting the different cultures or neighbourhood communities in their area 

(Winnipeg Child and F d l y  Services, 1992). For example, the East Area Council is the 

community partner of Winnipeg W l d  and Family Services - East, providing a bridge between 

community, represented by Regional Cornmittees, and the SM, management and Board of 

Directors of Winnipeg Child and Family Savices. Its mission statement animis that community 

involvement is an essential element in raising healthy, adaptive chiidren, and asserts that 

prevention supports and empowers communities and famiries' ability to act on their own behalf 

(Winnipeg Child and Family Services, 1996/97:2). This mission statement and the use of 
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Regional Cornmittees are unique to East Area Within each Area, however, the Bylaw calls for 

five citizens to be elected to represent and give direction to the duties and responsibilities of an 

Area Council. An equal nurnba of 'stakeholders', or other senice delivery representatives, are 

appointed by the Board of the Agency. Under no cIlCumstances should there be less than a two- 

to-one ratio of resident versus stakeholder representation on a Council to preserve the citizen 

participation intent (Winnipeg Child and Family Services, 1992). This group of 10 members of 

the Area Council are constihited a 'Standing Cornmittee' of the Board of Directors and as such, 

they will be responsible to the Board for giwig advice and planning assistance about needs and 

service development in their area (Winnipeg Child and Family Service, 19%). The two 

members of the Area Council's Standing Comrnittee are elected as members of the Board to 

participate in overall policy decision making of the Agmcy for the City. While each acts as an 

individual member of the Board, the Bylaw will only allow one of those elected members ta have 

a vote. The other member is to be on the Board as an ex-officio acting as back-up to the voting 

member. Their primary responsibility is to advocate and vote on behalf of their respective Area 

Council when dealing with matters pertinent to the duties and responsibilities of Area Councils. 

Figure 5 shows the schematic for the Ana Councils. 



Figure 5: Schematic for Area Councils. (fiorn Winnipeg Child and Family Sexvices, 1992.) 

In theory, the roles and bctions of the Area Councils seem to provide for a significant 

amount of citizen participation at the s e ~ c e  delivery level of child welfare policy. However, in 

practice, tbis systern calls into question the amount of control that citizen participation is 

asserting on policy and program development. Advisory councils, such as the Area Councils 

developed by Winnipeg Child and Family SeMces, have considerable potential as a constituency 

for child welfare. They provide a window into the world of child welfan through which citizens 

who would not ordinarily have an opportunity c m  leam about the public issues and pnvate 

troubles that surround and codound child welfare (Wharf, 1993: 101). In addition, a citizm 

council thaî is intensely interestcd in the topic, that stays with the topic long enough to becorne 
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well informed, can provide an excellent sounding board and could even provide creative policy 

development if the public officiais chose to (Milbrath, 1981). Advisory councils can also review 

policy and praçtice. As aSready mentioned, however, it is questionable how much influence they 

really have, and how much of their advice is really considered. In fact, some observers have 

suggested that govemments' use entities such as advisory agencies simply as a meam of 

legitllnizhg an expansion of powers and it is questioned whether the advice that is tendered, and 

whether the worth of these advisory agencies, is canied over into administrative results (Brown- 

John, 1979). The Area Councils as mandated by Winnipeg Child and Family SeMces are t d y  

an influence model as opposed to the former agencies' decision making model. In the former 

agencies' model, citizens of each of the six agencies were members of the Board of Directors. 

They had voting powen and, therefore, the power to make decisions. Under the current system, 

on the other hand, citizens who are members of the Area Councils merely have advisory powers. 

They have no significant role other than as a linkage to the community and the advice that is 

heeded may be dependent on how the Area Director of a particular Area incorporates that 

information into his or her agenda (Smith, 1997: 12 March). Although the Chairperson of each 

Area Council is a Board manber, and therefore has voting powers, he or she is only one of 13 

members who bas the power to vote on a decision. The one member h m  each Area who is an 

ex-officio, again cm advocate for a particular initiative, but does not have the power to vote on a 

particular matter. Furthemiore, the bctions of the Councüs are resûicted to preventative 

initiatives. As earlier pointed out, Councils do not becorne involveci in aspects of those services 

defined in ne Child and Fami@ Senices Act which reaUy limits the amount of influence they 

have on al1 aspects of the field. The current system has weakmed the linkage ôetwttll citizais 
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and the infiuence they have on child welfare service deiivery policies (Smith, 1997: 12 March). 

This is consistent with Wharf's contention (1993: 100) that the crucial issue for all advisory 

councils is whether their advice is heeded. 

It appears by the lack of ability to directly participate in decisions that this mechaaian of 

citizen involvement can be viewed as what Amtein describes as token participation. 

Communication and consultation are occmring, as on her fourth rung of participation. A 

partnership has also been developed between the Area Councils and the Agency via the Area 

Directors, as is characterized by Arnstein's sixth m g  and as depicted in Figure 5. This should 

mean that some deme of power is held by citizens. However, although the Ana Council 

membm are in the position to negotiate, power to vote on final decisions is limited by the ratio 

of Board members who are not Area Council members to the number of Area Council members 

who are Board members. It is only those who are Board members who have voting powers. In a 

partnership, power is shareà and these parhierships work most effectively when there is an 

organized power-base in the community to which the citizen leaders are accountable (Amstein, 

1969). Certainly this is occurring with the Area Councils, however, the power holders c m o t  be 

held accountable to those citizens in the community. The powers of the Area Councils are 

restricted to negotiating powers, but no na1 control over the decisions being made is directly in 

the han& of the Councils. Instead, this type of a technique for including citizens is consistent 

with Arnstein's fifi nmg - placation. It is at this level that citizens begin to bave some de- of 

auence  though tokenism is still apparent. She cites some exemples of advisory corncils as a 

placation stratcgy. It is claimed that advisory and planning cornmittees d o w  citizens to advise 

or plan ad infinihmi but retain for power holders the right to judge the legitimacy or feasibility of 
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the advice (Arnstein, 1969). The power holders in this situation are the entire Board of Directors 

who themselves don't have very much power when we consider that the Provincial govemment 

still maintains fiscal and legisiative responsibility for the system. 

In recalling Kenrieth Brydea's models of representative and direct participation, it seems clear 

that the Area Councils' opportunities for participation are rnainly of an Uistrurnentsil nature. 

Although there is some indication that coasummative participation is taking place in terms of 

sharing in the community via the Area Councils, this sharing may not necessarily nsult in new or 

changed policies. If we recall, the Area Councils do not become involved in the aspects of 

services identified by The Act. Although bnefs were submitted by the membership of Area 

Councils to the Child and Family Services Review Cornmittee during the public hearing process 

(Winnipeg Child and Family Services: 1 W 6 M :  13), there was seerningly no guarantee, as 

previously discussed, that the concems outlined in the briefs would have been addresseci. The 

services mandated by l'Re Act do afIéct the community, and yet there is little, if any, influence at 

al1 on them via the Councils. This alone demonstrates that direct participation in not occurring. 

Those areas where citizen participation is having an impact are the preventative services. This is 

not to negate their importance, but it does demonstrate the îimits of the powers of citizens 

involved in, and through, the A .  Councils. 

Thae are some aspects of participatory demomcy and White's dialecticd organization 

evident in the Area Councils. For example, Area Councils do invite personal involvement, a 

quality of the client relations dimemion, h m  the community. However, the spccialized roles of 

Ana Couacil members nui counta to the more generaiist mles of a non-traditional bunaucracy. 

Ln addition, several bodies, as characterized in a dialecticai orgirnization's administrative 



structure, are responsible through the Councils for coming together with regards to non- 

mandated services and making decisions. However, the fact that an Area Council is made up of 

members who are not only Council members, but also Board members, would cause one to 

beiieve that the ideas being presented may not be representative of the community as a whole. 

Area Councils an organized groups. If we recail Rousseau's remarks about groups, he believed 

that the presence of organized groups might result in 'particdar wills' prevailhg (Patemen, 

1970:24). This issue runs cornter to a non-traditional, dialectical organization, by White's 

de finition. 

One quality of the Wesley Agency was its involvement of staff and neighbourhoods in 

controversial issues. Although the Area Councils do involve staff and neighbourhoods in 

conûoversial issues, as issues in the child welfare field are controversial, there is no guarantee 

that their input is supporteâ. New programs and services have been developed as a result of the 

Councils' work and this could mean that the organization supports innovation as the Dionysians 

did by incorporating ideas h m  commmity members. 

With respect to the organizational mentality, Area Councils seem to value collaboration and 

consensus as stressed in the secondary mentality of the Wesley Agency. It is through this 

collaboration that non-mandated services have been established in communities. However, this 

mentaiity does not necessady carry over to the larger organization. The Area Councils remain 

only a srnidi piece of the child and family services system in Winnipeg. 

Given that the reorgaujzed, centraljzed Child and Family Savices system reduced the 

opportunities for citizem to have control over decisions, it seems that the only hope for greater 

influence to occur through citizen participation via Area Councils is to examine how to increase 
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the power of the Councils. It is doubtfiil that this will involve the inclusion of those services that 

are defined by The A a  Despite the popularity of advisory councils, no provincial government 

has formed a council with the specific purpose of advising its ministry on statutory child welfare 

services (Wharf, 1993:99). In fact, over a quarter century ago, Clague (1971) suggested that one 

way to strengthen consultative devices, such as public hearings, was through the inclusion of 

concemed citizem as advisory m m b m  of legislative cod t t ee s .  Again, however, as advisory 

councils have mainly an advisory role, there is no guarantee that any changes resulting h m  this 

infiuence will be adopted. 

The process of increasing the powers of the Area Councils may pose challenges for the 

Provincial goveïnment since it involves decision making at local levels, far removed both 

physically, and in mind set, from the seats of centraüzed power. The Governent tries, through 

the work of its staff and the leverage of hding,  to impose solutions for child welfare problems. 

Not only is this not effective, but it negates the very concept of citizen participation in which 

problem definition cornes h m  the community itself (Family and C h i l h ' s  SeMces, 1992:23). 

We need to emphasize that citizen participation should mean more than cornrnunity consultation. 

It must be more than instrumental or tokeu participation. It must involve direct participation and 

the ability to be decision makers, not merely advisors or information gatherers. 

As it stands, if the Area Councils are to influence policy, their advice rnay possibly need to fit 

with the priorities and ideologies of the Agency. If such a fit occm, the essentid contribution of 

the advisory council is one of support, and while in some instances support cm be valuable, the 

question can be ra id ,  as Wharf poses (1993:100), why bother with an advisory council that 

simply confirms existing or proposed directions? On the otha hanci, if the Council proffers 



advice that challenges the f h l y  established views of the Area Director of a particular Area, it 

may be âismissed. 

It becomes evident h m  this discussion that although advisory councils do have some 

potential to influence child weIfare policy and practice through the involvement of citizens, the 

former system of decentralization haâ greater potential for allowing citizens to share in decisions. 

Under the decentrdized system, the Agencies, in thei. entirety, closely resembled White's 

dialectical organization. Bryden (1982), among other recommendations, suggests that devolution 

of authority in large orgauizations is one way of eahaacing the inauence of citizen participation. 

The Area Councils, as merely a small part of the entire organization, are not afforded this 

authority. 

Commun& Reludions Cùmmincr 

A Community Relations Cornmittee has been established with specific objectives in relation to 

the Area Councils. It is to foster and enhance lines of communication between the Board of 

Directors and Area Councils, to provide a forum for discussing matters touching on the goals and 

objectives of Winnipeg Child and Family Services, and to develop strategic communication 

plans and make recornmendations to the Board of Directors to improve or strengthen the image 

of Child and Family Savices in the community (Winnipeg Child and Farnily Senrices, 1993a). 

Several fûnctions have been assigneci to this Committee, including a liaison role berneen the 

Board and the community, advishg the Board on all community relations mattas, advocating to 

the Board on behalfof the community, reviewing the role of the Area Comcils, and promoting a 

positive image of the Agency withm the cummunity. M e  this Cornmittee appcars to have 



mainly a supportive role for the Area Councils, it is made up of the chair people fiom the four 

Area Councils: Central, Southwest, East, Northwest, and representatives of the Board of 

Directors of the Winnipeg Child and Family Services (Winnipeg Child and Family Services, 

1997/98:6). The rnembership appears, then, to be an elite - chair persons and Board members. 

This type of Committee would fom the basis of a model of representative democracy where the 

views of the elite would be presented. It would not necessarily ensure that the views are 

representative of those people in the communities who are most affected by the child welfare 

system. In Bryden's words (1982), uonically, the makeup of the Committee would have the 

effect of increasing the opporhmities of those who already have disproportionate influence in the 

policy process, and in Rousseau's words (Paternari, 1970:24), these organized groups might be 

able to make their 'particular wills' prevail. 

AGENCY RENEWAL PROCESS 

In the s u m e r  of 1997, a new Chief Executive Offica was hired by the Board of Directors to 

ovenee the bctioning of Winnipeg Child and Family Services. By January of 1998, through 

the inclusion of staff in what was temed Awareness Days, it bemne apparent that the Agency 

intended to undergo a renewal process. This renewal would include a transition h m  a 

geographically-based model of sedce delivery to a program-based model of delivering child 

welfan services in the city of Winnipeg. T ' e n  will remah, however, a commitment to 

delivering some services through cornmuity-based offices. This renewal process has resulted in 

the introduction of new methods of participation in the Agency. 

A strategic planning process was embarked upon with the amouncement of the renewal. The 



intent was to include those who were gohg to be affected by the decisions. This included 

stakeholders, staff, consumers, and Board mcmbers (Tarrant, 1998:22 January). Decisions 

regardhg the renewal were to be made in large meetings. The rationale for the decision to 

involve these groups of citizens was that these imlividrials would be the creators of the new 

Agency by being involved in the process which would inevitably result in collective decisions 

(Tamnt, l998:22 January). The basic planning principles for this process were distributed to 

staffby Winnipeg Child and Family Services (1998) and read as follows: 

Our planning process will be based on open, interactive and forthright 
communication among al1 staff and stakeholders; 

Change wiwithio the organization must better meet client needs; 

We will secure active stakeholder involvement in setting goals and 
direction for the hiture of our organization; and 

Our planning process will encourage and promote innovation and creativity. 

To begin the strategic planning process, a steering cornmittee was estabiished comprising of staff 

h m  various levels of the Agency and two Board members. In addition, Sûategic Planning Task 

Groups were developed by selecting h m  those staff who volunteered at the Awareness 

Days. Stiûfwere selected nom across service areas to ensure a mix of perspectives, skills and 

experience (Winnipeg Child and Family Services, 199813 February). The Task Groups were 

designed to cover an array of topics related to the delivery of child welfare senrices by the 

Agency. For example, four task groups devised were: the Communication Task Group; the 

Stdteholder Identification Task Group; the Workload Managernent Task Gtoup and the Data 

Gathering Task Group. Figure 6 shows the program-based mode1 which wiiI take eflect some 

time in the fall of 1999. 



Figure 6: Program-Bad Mode1 of Senrice Delivery. ( h m  Winnipeg Child and Family 
Senrices, 1999.) 

Of significant importance for our discussion on citizen participation is the Stakeholder 

Identification Task Group. This group's purpose was to identiw a diverse group of major 

stakeholders who would provide comprehensive information and input to influence the Agency's 

statement of values, mission, goals and objectives (Winnipeg Child and Family Srnices, 

1998:23 February). 

The next stage in planning for agency raiewal was the participation of staff, stakeholders, 

Board menibers, and govenunent representatives, in a sttategic planning ntnat. Employees and 

stakeholders, as selecteâ h m  a list subrnitted by the Stakeholda Idaitificaîion Task b u p ,  



were invited to attend the four-day retreat. At the retreat, Agency values, vision, mission 

statement, and organizational goals and objectives were deveioped. Portions of the mission 

statement that emerged point toward an Agency that values citizen participation. Winnipeg 

Child and Family Senrices is under provincial legislation to support and strengthen families and 

work together with the community for the protection and car- of children and the preventioa of 

child abuse and neglect . . . (Winnipeg Child and Family Services, 1999:3). In addition, the 

service vision statement encompasses some provisions for citizen participation. It reads: 

to work together, with families and communities to e n m  the safety and well 
being of al1 childrcn: by being cornrnunity based: establishing and maintainhg 
effective working relationships with the community for the purpose of identifjing 
child and family related needs and developing comprehensive and coordinated 
responses to those needs (Winnipeg Child and Family Services, 1999:3). 

Another important step in the agency renewal process was to appoint Program Managers for 

the five new prog-rams identified. The hiriag process included f h t  line social workers 

participating in the selection procedure. 

Finally, the transition h m  an Area-based senice model to an Agency-based program model 

involved the development of 16 Program Work Groups representing the program fwictions of the 

program areas (Winnipeg Child and Family Services, 1 W8:6 October). Each group was to be 

headed up by the Program Manager assiped to oversee the particular hction. Al1 staff were 

givm the opportunity to review the recommendations of the Work Groups upon completion. 

Each Work Group compiled a paper, complete with proposed recommendations for program 

representatives h m  each Work Group and the Executive Management Team of the Agency. 

The nnal decisions ngarding program hctions, Mcomposition, and service configuration, 



were leA to the Executive Management Team. The Board of Directors of Winnipeg Child and 

Family Senices will be responsible for reviewing, approving, and recommending changes prior 

to implementation. This type of decision making characterizes a representative mode1 of 

participation. 

Before going on to analyze the participation process undertaken d u ~ g  agency renewal, it is 

important to note the use of the term 'agency renewal'. The significance of the use of this t a ,  

versus the use of the tenn 'agency restmcturing' is in the dennition of each. 'Agency renewal' 

refers to the organization defining what it needs to do, whereas, 'agency resûucturing' is the 

organizational changes that will take place in order to meet its organizational goals and 

objectives (Winnipeg Child and Family Services, 1998: 1 1). Agency renewal connotes 

participation, as the organization defines what it needs to do. On the other hand, organizational 

restmcturing does w t  refer to any type of involvement of the o r g h t i o n  in the process. This is 

precisely what occurred both in 1985 and 1991 where extemal groups stepped in to advise upon 

what changes had aiready been determined (Winnipeg Child and Farnily Semices, 1998: 12). The 

process being undertaken with the present renewal seems to be a much more democratic process 

than in the past and involves both intemal and extemal participants. 

Workplace Participation 

The agency renewal pnicess has afEorded many opportunities for citizen participation. With 

respect to participation in the workplace, several avenues cm be identifid. Firstly, stafï were 

appointcd to be participants on the steering cornmittee. Management compiled a iist of names of 

staffwho would be suited to, and interestecl in, this type of work and fmm this iist, names wae 



chosen with a view to obtaining representation fkom across the Agency (Winnipeg Chüd and 

Family Senrices, 19985). The purpose of this cornmittee was not to decide what the Agency's 

strategic plan would be. Instead, it was developed to ensure the process remained on track within 

the already stated t h e  fiwues (Winnipeg Child and Family SeMces, 19985). 

Secondly, staff were requested to volunteer for Task Groups, and later, Work Groups. The 

Steering Cornmittee established Task Group memberships by selecting names fiom the 

respective volunteer lists, while the selection of mernbership for Work Groups was made by the 

Program Managers of the respective Work Group function. These individuals also came from a 

list of volunteers and were chosen with the intent of ensuring a variety of views and experiences 

were repremited (Winnipeg Child and Family Services, 1 W8:6 October). 

Thirdly, employees, in addition to Management, were selected to be involved in the hiring of 

the new Program Managers. Finally, staffwere chosen to take part at the Strategic Planning 

Retreat and the Feedback Forum sessions. 

Stakeholder Participation 

Another planning p ~ c i p l e  for the renewal process was securing active stakeholder 

involvement in setting the goals and direction for the fùture of the organization (Winnipeg Child 

and Family Services, 1998:12). Stakeholda input and participation is included in various ways 

thtoughout the Strategic Planning process. For example, stakeholders wne invited to Work 

Gmup meetings to help identify issues and to the retreat to help develop the Agency's mission, 

vision, goals and guiding principles. Stakeholders, as denned by the Agency, are anyone 

'interestad in' or 'affeaed by' why the Agency exists, what it seeks to eccomplish, how it wiii 
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fulfill its purpose, and the principles that guide it as it pursues its purpose (Winnipeg Child and 

Family Services 1998:3). Some examples of stakeholders are: staff of the Agency, clients, foster 

parents, local citizens, Agency members, Board members, volunteers, collateral agencies, 

government organizations, other service providers, community groups etc. (Winnipeg Child and 

Family Services, 1998:3). 

Citizen Participation in Agency Renewal 

The participation by staff of Winnipeg Child and Family Services in the renewal of the 

organization lends some support to the theory of participatory democracy. Although the groups 

organized for the pupose of allowing participation to take place mn counter to Rousseau's idea 

of no organized groups being present, this type of participation is partially supported by the 

general definition, stated earlier, that claims that the theory of participatory democracy is built 

around the central assertion that individuals and their institutions cannot be considered in 

isolation fkom one another and that for maximum participation by al1 people at that level, 

sociaiization, or 'social training', for democracy must take place in other spheres (Paternan, 

IWO:&). In this instance, the sphere we are ref-g to is the child and family services system. 

If the major fllnction of participation in the theory of participatory democracy is an educative one 

(Paternan, 1970:42), Umi b i s  pmess of participating in the workplace is fulfilling that function. 

Staff wouid be gaining practice in democratic skilis and procedures through these groups and 

leaming through the input of othas. Participating in the Work Groups could serve to enhance 

the confidence of stanin the organization's belicf that the work of  employa^ is of value and 

worthy of attention. In fact, Schibla (1999:17 June), au employa and foster parent of Winnipeg 



Child and Family Services, felt that she was able to provide a leadership role in the process of 

participating in the renewal. Not only does this serve to fulfill the purpose of changing 

individual attitudes, as this theory claims, but it also serves to develop psychological quaiities 

such as feeling valued. Furthmore, subsidiary hypotheses about participation are that it ha9 an 

integrative effect and that it ai& the acceptance of collective decisions. In this writer's view, the 

f i a l  decisions about how the Agency will be organized, and ultimately deliver services, could be 

more supported by some Agency staff'. This is due to the f a t  that they were included in the 

development of the new organization. The most convincing part of this argument cornes h m  an 

example pmvided by Schibler (1999: 17 June): 

At the Strategic Planning Retreat, a proposal was made to look at Aboriginal issues 
as a separate Program in the Agency. It was acknowledged at that tirne, but did not 
seem important enough to be classifiai as a Program of its own. In the Work Group 
examining Aboriginal issues, it was emphasized again by the participants and 
stakeholders that this ana required a separate Program. This process changed the 
course of history for the Agency. In a unanimow decision by the Agency's power 
holders, a permanent position was identified for an Aboriginal Rogram Manager. 

Bryden's direct participation model aiso supports the technique of involving staff in 

decisions, to some extent. The d k t  participation process m u t  be rounded out by being 

extended to the workplace which continues to be central to most people's lives. In fact, the 

workplace is probably the most important locus of participation, since decisions made there have 

pa t e r  immediacy for the individual than those made ahost  anywhere else (Bryden, 1982). 

Therefon, participating via the workplace participation techniques outlined above is a tom of 

consununative participation in the direct participation model. However, thae is no devolution of 

authority. The ~COCCSS of the Board of Dktors making the nnal decision detracts h m  a direct 

participation model. This process is mon characteristic of a qmsatation model. In the 
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representation model, if we recall, public input occurs preeminently through popularly elected 

representatives (Bryden, 1982). In the case of the Agency, those representatives are the Board of 

Directors who have the power to make the final decisions and those members have been mahly 

appointed by government. 

This type of participation does not move the process to the highest rungs of Amstein's ladder 

of participation eithez Some more cynical inaviduals may intapret the process as a form of 

manipulation that was intended to pacify staff and comrnunity members so that they would be 

less critical of the final outcomes. There is no delegation of power to staff in tems of the 

making of the final decisions, nor do the staff have hi11 managerial power, as the eighth m g  

indicates. In fact, the Agency's governing body - its Board of Directors - has the nnal decision 

making authority (Winnipeg Child and Family Services, 1998:12). The fourth rung - 

consultation - is definitely being attained as the staffmay indeed be heard in the process, but they 

still lack the power to ensure that their views will be heeded by the Board. The staff are dso able 

to advise through this process, as characteristic of the placation rung, but again, the Board 

maintains the right to make the final decisions. Once more, this points to degrees of tokenism 

being the result of the participation efforts in the renewal process. We may be able to extend the 

Work Group technique to the sixth m g  of Amstein's ladder where partnerships, and therefore 

some degree of control, are developed. Since the Board is repmented both as a participant on 

the steering cornmittee aud as a stakeholder, decisions made through this technique shouid have 

the support of the Board In fact, Winnipeg Child and Family Srnices (1998:12) claims that it 

would be unlikely, although not guanuiteed, that the Board would sudddy withdraw its support 

of a decision it had a hand in making. 
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When t r a n s f d g  the experience of White's Wesley Agency into the arena of Winnipeg 

Child and Family Services during the renewal process, some approximations can again be made. 

There is a deemphasis on the principle of hierarchy, as in a traditional bureaucracy, with respect 

to the Work Groups and the hiring process at the Agency. The Work Groups were comprised of 

individuals h m  a diverse p u p  of employees at d l  levels of the hierarchy. Regardless of the 

individuals' position, decisions in these groups were made by the entire group and many views 

and perspectives were presented at the Feedback Forum. Several options were propos& with 

respect to the senrice configuration of each huiction. This ensured some balance of power at this 

point in the process, however, the final decisions are being left up to the Board of Directors. 

This is characteristic of a traditional bureaucracy where strictly defined roles are articulated in 

tenns of layers of authority (White, 1969). 

In the Wesley Agency, supeMsory and management positions were periodically assigned by 

total staff decision (White, 1969). Durllig the hiring of the Program Managers at Winnipeg Child 

and Family Services, staff h m  diverse groups were included on the hiring panel. This shows a 

cornmitment to the idea of heterogeneity that was evident in White's dialectical organization. 

The Wesley Agency maintaineci a direct organizational cognizance of various perspectives and 

individual styles (White, 1969). The Task Groups, Work Groups, steering committee, and hiring 

panel, all of which were comprised of a diverse group of individuals from across the Agency, 

allowed for various perspectives to be presented. However, as in a ûaditiond bureaucracy, the 

nnal decisions are not being made by these people. They an maintained by the highest laya of 

authority in the bureaucracy. 

These innovative methods of participation in the workplacc show evidenct of an attempt at 



changing the organizational ideology and mentality* The Dionysian ideology stressed 

innovation, which was one of the planning priaciples of the Strategic Planning process, while the 

secondary mentality stresscd team work or a commitment of its members to collaboration 

(White, 1969). There is clearly a commitment to collaboration with respect to the hiring process 

and the development of the various program hctions via the Work Groups. However, this 

collaboration does not necessady mean that there will be consensus with regard to the nnal 

outcomes. 

The influence fiom stakeholder involvement in this pmcess is questionable. If a true 

partnership was being established, this involvement would include power sharing . Amstein' s 

description of partnerships claims that power is, in tact, redistributeci through negotiation 

between citizens and power holdm and that they agree to share planning and decision making 

responsibilities (Amstein, 1969). Clearly, this is not the case with the inclusion of stakeholders 

in the Strategic Planning Rocess. Mead, stakeholder input was intmded to provide significant 

information through meetings and events that were not generally to be decision making vehicles, 

but rather, ways to gather a wide range of perspectives (Winnipeg Child and Family Services, 

1993 :4). Langille (1993) claims that unless the people are recognized as the majority 

stakeholders and th& representatives wield the most power, thae is no hope of democratic 

control through the forging of 'strategic partnerships' between stakeholders and power holdas. 

Therefore, Uiis type of involvement by stakeholders is nothing more than tokenism. It does allow 

for vaious perspectives to be presented and collaboration to be pnsent, as was occUmng in the 

Wesley Agency, but it does not ensun that decisions are based on consensus. 

Clients are being viewed as stakeholders in this process. To some extent, this indicates a 



move toward a changing client relations as in White's dialectical o r g h t i o n .  The client is 

being newed as a pea in this regard, by involvirig him or her in the p l h g  process. For 

example, the Work Group established to review the delivery of services to adolescent parents, 

t m e d  the Perinatai Work Group, invited two clients of the system who were receiving service 

from the Agency. The members of this Group regarded the information provided by the young 

women with respect and incorporateci it into the final recommenàations h m  the Group. This 

allowed the clients to help define problans and mured that the infornation provided was 

included in the presentation of the Group. However, there will not be an opportunity for these 

clients to wield any power in the h a 1  decisions. They were merely being consulted through this 

involvement. Amtein would place this type of participation on her fourth m g  of the ladder. 

However, Bryden might consider this a fonn of consummative participation, in that there may be 

a feeling m g  al1 the participants in the agency renewal process that they belong to the 

commimity as they corne together to discuss and define the problerns of the child welfare systern. 

SUMMARY 

This chapter has examinai three distinct structurai arrangements of the org anization 

responsible for delivering child welfare services in the city of Winnipeg and analyzed 

mechanisms of citizen participation inherent in each. Under regionalization, by Whie of the fact 

that the boards of directors were elected and were comprised of members h m  each agencies' 

respective community, this arrangement, in theory, had the most potential for citizais gaining 

mon power in dacisions made in the child welf' field. The six agencies codd potdally have 

closely nseaibled a diaiectical organization but the fact is they remainad, both fhanciaily and 



legislatively, under the control of the province. Before their potential to allow citizens more 

power in the field could be realizeâ, the Provincial govemment, under the Progressive 

Conservative Party, stepped in and dismantled this structure for the reasons cited. The entire 

system, with the exception of the province, included some form of citizen participation. There 

was clearly many characteristics of White' s dialectical organization evident during this tirne. 

The new, centrally administered, geographically-based model is overseen by a single Board of 

directors and moved the Agency away h m  the oppomuiities for citizen participation that were 

evident under the decentralized model. The newly developed Area Councils, as vehicles for 

citizen participation, do afTord citizem the opportunity to participate in decisions made in the 

system. However, this method is no more than tokenism as the Councils are made up of 

representatives from the commun@, including staff, who are merely able to advise upon, or 

possibly influence, decisions around Agency policy and service requirernents. 

With the curent renewai process underway and a move toward a program-based model, we 

have seen some progress in the opportunities for citizens to participate. Some of the techniques 

have given stafhnd stakeholders some decision making powers. However, as our analysis 

pointed out, most of these are token opportunities as the traditional power holders maintain the 

nnal decision making authority. Although much of what has taken place during the strategic 

planning phase has possessed many of the characteristics of White's dialecticai o r g h t i o n ,  

once the process is complete, there rernains the question of what methods will be employed to 

involve citizeris in the field and hmce maintain the image of a dialectical organization. Although 

portions of the mission statement and the vision statement c lah  that the Agency wiU maintain 

effective workmg relationships with the community, it mains to be seen whether these 



relationships will be true partnerships in the sense of the definition where power is shared. It 

also remains to be seen whether any authority will be delegated to community organizations, 

staff, or clients in the fiitwe, thmugh m e r  initiatives. 



C W T E R  6 

SERVICE DELIVERY CONTEXI' 

This thesis has demonstrated throughout that attempts have been made, and are still being 

made, to involve people in public decision making in the child welfare field. According to 

Tillotson (1 994), conservathe social commentator Wilüam Gairdner, argues that the welfare 

state bureaucracies have tended to encourage the passive consumption of state provision and 

seriously undermined citizens' confidence in their ability to diract their own lives. In fact, there 

is evidence of this o c c ~ g  in the child welfare field in the pst .  At one time the protection and 

apprehension of children was seen as the prime mandate of child welfare services and when 

abuse and neglect became apparent, the most common response was the removal of the child and 

placement in alternative care (Savoury and Kufeldt, 1997). Today, however, when there are 

concems about the safety of children, the contention here is that al1 alternatives to removal must 

be explorecl. M a t  is required are services that reflect citizens' own values. In fact, Principle 10 

of The Child and Family Services Act (1985:3) asserts that cornmunities have a responsibility to 

promote the best interests of their children and families and have the right to participate in 

services to their families and children. The techniques described thus far have included a broad 

range of citizen involvement, but none of these is capable of dealing with the very pnvate, 

individual and unique needs and issues of the client. Each client, or client system smed by the 

child welfare field, is unique in temis of its issues, needs, make up, and values. What is needed 

is a method of citizen participation that can take these specific issues and needs into accomt. 

hbtems of children's weIfixe are inextricably intertwuied with the problems of theu families 
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and there is a need to provide a forum for negotiation between professionals and familes, and 

that wider family involvement in that f o m  would be welcome (Marsh and Crow, 1998:21). 

This chapter will examine a method of delivering cbild welfare services that recogaizes that 

children and theù families are o f h  in the best position to make decisions about theh lives. This 

method returns the authority of the individual to the individual, of families to families, and of the 

community, to the commwilty (Mamawi Wichi Itata Centre, hc., 1997: 13). This technique is 

called Family Group Decision Making (FGDM) or Family Group Conferencing (FGC). FGDM, 

unlike the other methods of participation descnbed, addresses a very small, but important part of 

the system - decisions about how service will be delivemi. It allows citizeas, as clients of the 

system, to participate in decisions around how service will be d e l i v d  and how support pians 

will be provided with nsources. This is consistent with the definition of citizen participation in 

Chapter 2 where it describes the actions of citizen participation to include a range of individual 

involvement fiom action toward a given goal (Kubiski, 1992:2). In the service delivery context, 

this given goal could be the goal of protecting the children, or the goal of having a family remah 

intact. Finally, on a broader level, also in relation to Kubiski's (1992:2) definition, is actions 

taken toward changing existing policies, authonties, or structures. The FGDM mode1 relates to 

these actions in so far as FGCs may result in the identification by the f d l y ,  or by involved 

wmmunity members, of a needed resource that may not be available in the community in 

question. As a result, botb the family and the cornmuni@, may be given the opportunity to 

influence the creation of programs and murces. 

FGDM is a technique that takes cithen participation in child welfan to the higher levels of 

Arnstein's typology. Here, varying de- of power cm be seen. There are many similaritics to 



White's dialectical organhtion, closely resembling this ideal type. It is indicative of 

consummative participation in Bryden's direct participation model and it possesses some of the 

functions of Rousseau's theory of participatory democracy. The following section will examine 

this model of service delivery. 

FAMILY GROUP DECISION MAKING 

Family Group Decision Making is the h t  attempt in mandatai senices by the child and 

family services system in Manitoba to give the family any kind of decision making role (Hall, 

19985 May). It is a fomalized mechanisrn of involving families and communities in the 

delivery of services. The Manitoba Department of Child and Family Services has recognized a 

need to support new approaches to service delivery in the province and FGC is one of those 

approaches supportad. 

In Manitoba, Family Gmup Conferencing is a pilot project developed for this purpose. It has 

been implemented at four sites in the province: Dauphin, Lynn Lake, Brandon, and Winnipeg. In 

Winnipeg, the site is located in Gilbert Park, a community which receives services through 

Winnipeg Child and Farnily Services', Northwest Area. 

Background 

The origias of Family Group Conferences lie in New Zdand in the early 19809, although the 

pressures and ideas that I d  to them have been occinring throughout the Western world (Hassall 

and Maxwell in Mar& and Crow, 1998:37). The model has its ongins with the Maori 

community of New Zealvad where it has been enshrined in Child Welfan and Juvenile Justice 

iegislation shce 1989 (Winnipeg Child and femüy Savices and Marnai Wichi Itata Centre, 
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Inc., 1997:l). The pressures h m  the Maori community were primarily due to the consistent 

objections that the ne& of their children were being poorly dealt with by the child welfare 

system, and that it wouid be far better to support Maori families tather than to remove their 

children, a process which al l  too often reduced or severed the chilch's links with their families 

(Marsh and Crow, 1998:38). T h e  was a prominent and public championing of the need to 

strengthen families and to respect culture, which was perhaps unique (Marsh and Crow, 

l998:39). 

FGCs have been widely adopted as an alternative approach to child protection services in 

many counüies, including Canada In addition, Manitoba has recently incorporated FGCs into 

its child welfare system. Similar to the model having its origins in the Maori community of New 

Zealand, Manitoba's model has its ongins in the First Nations commmity. Again, there is a 

similarity to the Maori's of New Zealand in the history of the tnatment of Aboriginal 

communities by child welfan systems in Canada During the 1960s, Native children were 

removed h m  theu homes in grrat numbers by child welfare authonties with devastating impacts 

on both the communities and the children. The feelings of fear, hostility, and mistrust 

concerning the children's aid societies became prominent (Anderson, 1998). This compatison 

provides a ratioaide for the use of FGDM mong First Nations communities. 

Philosophical Base 

Family Group Confkmcing outlines the principal goals of collective responsibility aml 

pmtecting children by strrngthening fwes (Winnipeg Child and Family Services and Mamawi 

Wichi Itata Centre, hc., 1997). FGDM respects the integrity of the f d y  unit including 
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extended family and kinship, capitalizes on the family's stren- and the contribuhg role of the 

community, emphasizes a partnership of collective decision making, and conveys sensitivity and 

respect for cultural diversity (Chüd Welfare and Family Support Brmch, 1996). In short, Family 

Group Conferencing rests upon a foundation of partnerships of community organizations and 

govemment deparûnents and, in tum, strengthens these partnersbips through a joint intervention 

amund and with specific families (Penne11 and BMord, l997:28 1). These partnerships are 

numerous, as Figure 7 depicts. 

F i w  7: Partnerships in Winnipeg's Fami1y Group Decision Making Model. (hm Mamawi 
Wichi Itata C m ,  hc., 1997.) 
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Before moving on to outline the FGC process, it is important to make some points regarding 

the philosophical base and its relative connection to citizen participation. As mentioned, FGDM 

is based on a foundation of partnerships. The active involvement of the family in placement 

decisions and the development of support plans assist in the process of partnership building, 

while the contributhg role of neighbourhood and community networks can help reduce risk for 

families and prevent dimptive placements for children (Child Welfare and Family Support 

Branch, 1996). This philosophy is a relatively new way of looking at providing services in the 

child welfare field. In the past, a prominent element of senrices was to provide professional care 

as a substitute for f h l y  care, an approach based in part on a rescue mode1 of services (Marsh 

and Crow, 19985). FGDM bas moved service away fkom this view of rescuing the child to one 

of supporthg the family h u g h  a working partnedip. Marsh and Triseliotis (1993:29) argue 

that partnerships between workers and usm is centrai to achieving the objective of maintaining 

children's links with their families, except in circumstances where this would cause significant 

h m .  Manh and Cmw (19985) ask, with whom should social workers be in partnership, and 

what areas should these partnerships cover? The answer to these questions lies in part with the 

interpretation of the temi 'partnership'. Partnership is not about equality, but about sharing. A 

partnership is a formal agreement to share powers with others in the pursuit of joint goals andlor 

mutual benefits (Kemaghan, 1993). In the child welfare field the client disadvantage is 

important to recognke as it is generally the most disadvantaged group that cornes to the attention 

of child welEve authonties. A partnership-based senice, such as FGDM in child welfare, is 

about recognizing barriers to communication, différent levels of power, and the need to develop a 

worlMg relationship with constraints that both parties may be unable to alter ( M d  end 



Triseliotis, 1993:42). Negotiation is the key to developing an effective relationship. 

Traditional ways of delivering services have not emphasized this partnership-based approach. 

niey have not provideci a choice to the citizen as the user of s e ~ c e  and because of the serious 

effkcts that the actions through the child welfan field have on families in ternis of keeping 

children with parents or breakhg them up, the state has a particular duty to make sure that 

citizm are treated justly, equitably, and fairly (Marsh and Triseliotis, 1993:43-44). Openness of 

decision making and gathering good information are important elements in a partnership-based 

service and provide an important safeguard for the citizen (Marsh and Triseliotis, 1993:44). 

With these issues in mind, our discussion will now tum to the FGDM process which will assist in 

developing a comection between FGDM and citizen participation. 

The Conference 

Unlike the New Zealand FGCs that arc mandated by state authority, Manitoba's FGCs operate 

on the bais of aârninistrative discretion. However, the basic elements and the structure of the 

Conferences remain the same. The elements that are important for family participation in 

decision making include the information available about the nature of the child protection issues 

prior to the Conference, the information available during the Conference, the private tirne for the 

family to dehierate, the negotiation of the agreement and the formulation of the plan (Robertson 

in Hudson et. al, 199652). These elements will become clear with the ensuing discussion. In 

addition, there are s e v d  key dimensions to the FGC. niese include: 

Clear, jargon-& information and planning to aisiin clear communication; 

A wide and inclusive concept of family which may include extendcd family, 
honorary family, such as godparents, or those whom the femily are p r e p d  



to count as honorary and who are prepared thernselves to be counted; 

An independent coordinator to listen and provide support for participants, 
but not to provide assesment or services; 

Respect and support for families' views, uniess there is a risk of significant 
harm to the child; 

Building on family strengths, and negotiation of services; and 

Diversity but conformity. This requires that each Conference be diverse 
with respect to each family's issues but withh their principled base 
(Marsh aad Crow, l998:4S-47). 

The structure of the Conference involves severai key players. In Winnipeg, Child and Family 

Senices, Northwest Area is responsible for facilitating the implementation of the mode1 by 

acting as a r e f d  source, ensurhg the ongoing safety and protection of the children and 

families participa@, and assisting with the evaluation of the project (Winnipeg Child and 

Family Services and Mamawi Wichi Itata Centre, uic., 1997). Mamawi Wichi Itata Centre, hc., 

a non-mandated Aboriginal organization which does not deliver those services dehed in n e  

Child and Family Services Act, but instead delivers support services, is one of the partners in the 

project. The responsibiiity of this organization is to administrate the daily operation of the 

project and to act as a potentid resource in the facilitation of the support plans devised through 

the Confercnce (Winnipeg Child and Family Services and Mamawi Wichi Itata Centre, Inc., 

1997). A commuîity advisory panel has also been established. The panel, community-based 

with cross-sectoral repnsentation, monitors the decision making process at the comunity level, 

assists in the identification and mobilization of misting community-based murces, assists in 

the mRew of the developeâ support plans, and fairitates community-based mediation services 
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for families who are unahle or unwilling to develop effective support plans (Child Weltare and 

Family Support Branch, 1996). Finally, the Family Group Coordinator, an independent 

facilitator, is responsible for implementing the mode1 and developing a partnership linkage with 

the community-based resources in the Northwest location (Winnipeg Child and Family Sewices 

and Mamawi Wichi Itata Centre., Inc. 1997). 

The initial stage of FGDM is the refmal stage. The referrals are received fiom the child 

welfare agency by the Family Group Coordinator once the investigation and assessrnent phases 

of the case management process are completed by a child welfare worker (Winnipeg Child and 

Family Senices and Mamawi Wichi Itata Centre., hc., 1997a). A referral must meet the 

established criteria. ûnce this has been done, the Coordinator approaches the family members to 

determine their willingness to participate (Winnipeg Child and Family Services and Mamawi 

Wichi Itata Centre, Inc., 1997a). 

The second stage, or planning stage, is initiated once consent is received fkom the family. 

During this stage, the Coordinator develops a participation list in conjunction with family 

members and contacts relatives, niends, neighbours, and professionals to secure their 

participation at the Conference (Winnipeg Child and Family Senices and Mamawi Wichi Itata 

Centre, Inc., 1997a). In Figure 8, examples of who may aîtend the Conference, as participants, 

are provided. 



Fini ily 
ûroup 

Conference 

Figure 8: Examples of Family Group Conference Participants. ( h m  Marnawi Wichi Itata 
Centre, Inc., 1997.) 

The implementation stage, or Conference, is next in the process and commences in a format 

congruent with culture and tradition (Child Welfare and Family Support Bmch, 1996). 

Presentations are provided regarding areas of concem and risk and Uiformation about relevant 

options and services available to the family are presented to others who are invited for this 

purpose (Winnipeg Child and Family Services and Mamawi Wichi Itata Centre, Inc., 1997a). 

During the Confmnce there is a deliberation phase which is meant for allowing the family to 

delibcnite in pnvate and develop a support plan without interventions h m  non-family members. 

If the family tequires assistance with this phase the Coordinator w i U  facilitate this pmcess. The 
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support plan is to ensure the safety and protection of children and is authorized by the child 

weltare agency on the bais of its ability to protect the children. The Agency, the Coordinator, 

and the community are to be involved in assisting in the development of local resources. See 

Figure 9 for the FGC pmcess. 

Figure 9: Family Group Conference Process- (hm Mamawi Wichi Itata Centre, Inc., 1997.) 

Furthemore, Marsh and Crow (19%: 19) claim it adds a new dimension to three crucial areas in 

child welfare: 

When examining the seriousness of situations there is a need for more voices to be 
heard firom a wider range of family members. In regards to engaging the f d y  in 
the debate, it needs to be ncognized that families are diverse in shape and form, and 
this d i v d t y  needs somehow to be reflected in the modeis of involvement Findly, 
there is a need for practice which wiii make it most liltely that volmtary, rather than 
compulsory, arrangements are made - a difncult enough ta& with a srnail numôer of 
parties, but even more damting if the extendecl famiiy is to be more involveû. 



Evaluating Famiiy Croup Decision Maklng 

The Manitoba project is still underway. Thete fore the evaluation and findings are not 

avaïlable. Although most of the findings support the use of FGCs, this model is not without its 

shortcomings. Some of the most disadvmtaged groups of people corne to the attention of the 

child welfare system. When empowering famiiies to make decisions about who should 

participate in a FGC, or possibly who rnight be an alternative care provider for the children, at 

times those individuals identified by the family are equally as disadvantaged as the family itself 

(Schibker, 1 999: 1 7 June). This would make it difficult to identify legitimate resources and could 

detract h m  the idea of a partnership when the Agency representative is unable to support the 

plan. However, Schibla (1999: 17 June) maintains that the family cm still be given the courtesy 

and respect of the Agency, to at lest  examine the plan and infonn the family of the reasons for 

not supporthg it. 

Resources are also required to make FGCs work. This model should not be used as a cost 

saving technique for child welfate agencies. According to Hal1 (1 998: 5 May), cost savings are a 

secondary goal of the use of FGCs in Manitoba. The priority is to develop healthy communities 

and healthy families through the involvement of people in decisions (Hall, 1998: 5 May). 

FGDM requires support from management and staff in organizations that intend to use 

models such as this. According to Marsh and Crow (1998:65), vehement opposition to the 

mode1 was found fiom a few and debates about working with families, about power, and about 

meeting the needs of children and faanilies, arose. FGDM requires a whole new way of thinlring 

about child welfan practice which may pose some difficulties. For rnany, the xnodcl is a 

challenge to the assumptions undalying their work, which despite the emphasis on partnership, 
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still revolved around ideas of professional control, and of families or households predominantly 

having 'problems without strengths' (Marsh and Crow, 1998:65). 

In general, practitioners Say that they support the FGC approach (Robertson in Marsh ami 

Crow, 1998:94). Many social workers spoken to have given some indication of appreciathg the 

value of the FGC model and many saw a difference between the FGC and other meetings such as 

child protection confaences and review meetings (Marsh and Crow, l998:8 1). However, despite 

expressed positive views, many social workers do not want to use the Conférence model. Marsh 

and Crow (1998:82) state that there aie a number of différent possible reasons for this reluctance, 

among them, the passing of power and respomibility to families is threatening and to be avoided. 

Most of the evaluations on FGC to date have highlighted some very positive trends. For 

example, research in New Zealand resulted in a dramatic reduction in out-of-family care with 50 

per cent of the decisions being made in the context of FGC leading to a new caregiver who was 

usually a family member, while in Newfoundland, 36 of 37 conferences resulteâ in the 

development of a viable case plan anci family members expnssing a high level of satisfaction 

with outcomes (Winnipeg Child and Family Services and Mamawi Wichi Itata Centre, Inc., 

1997a). The evaluation information providad, coupled with the results and outcomes below, 

provide a high degm of support for the use of the FGDM model. In addition, the following 

section analyzes the use of FGDM as a method of citizen participation and provides M e r  

support for the model in child welfare. A list of the results and outcomes h m  a child weKare 

perspective are provided in Figure 10. 



Immediate 
Results/Outcomes 

Family: - culture recognhed and respected 
- feel sense of support in dealing with problems; mobilizeâ 
network and resources to c m  for children 

- feel empoweredlsense of responsibility - sense of hope 
- l e m  about the nature of abuse 

Children: - experience of family suppoit/strengthened relationships 
Community Agencies: - increased inter-agency collaboration 

- responsibility sharedpartnersbip for child protection 
decisions. 

-- . . .. . 

In termediate 
Results 

F d y :  - strengthened ability to ensure child's safety 
- motivated to seek lasting solutions to problems 
- improved hctioning 
- retained within extended family network 
- retunied to family fiom state care 

.. . . 

Ultimate ~e-sults  
Children: - childmi protected fiom abuse and neglect 

- communal seme of responsibility for children and families 

Figure 10: Results and Outcornes of Family Group Decision Making. (fiom Hudson et. al, 
1996: 15) 

Citizen Participation througb Family Group Decision Making 

The FGDM mode1 is clearly based on a partnership between the client, or family, and the 

state. It also emphasizes the development of partnerships with the community. Through the 

negotiation process, power is rrdistdbuted between the family and the Agency. This method of 

delivering services in the child weifàre field moves the citizen participation process up 

Anistein's ladda to the sulth level - partnership - where the f d l y  is enabled, through 

negotiation, to engage in traâeofi with traditional power holders, or in this case, the child and 
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family services agmcy. The community is also seen as a partner in the FGDM model as 

community members are involved thmugh their engagement in helping to resource the support 

plan. The commUILi?y is responsible for identifjhg and mobilizing existing community 

resources. 

Some delegation of authority can be seen in this m e  e l  According to Arnstein 

(1969), negotiations between citizens and public officiais can also result in citizens achieving 

dominant decision making authority over a particular plan or program. In the case of FGC, the 

citizens, as the family, are given dominant decision making in the deliberation process and 

ultimately in the formulation of the support plan. Provided the plan meets the requirements of 

protecting the childm this authority is maintained by the family. Furthemore, the community 

is given the authority to support the plan tbrough the provision of resources to meet the 

objectives outlined by the family. This is also a form of delegated power arrangement as 

characteristic of the seventh m g  of Arnstein's ladder. 

The traditional means of providing service, through a rescue model, as previously defïned, is 

more indicative of the lower rungs of the participation ladder where agency authorities attempt to 

"cure? the family as in the manipulation and therapy rungs, or at the very most, where the family 

is consultai, as on the third rung, around service and planning. FGDM is a good way to reach 

the disadvantaged who an not reached by traditional participation means (Hall, 1998: 5 May) If 

we refer back to Figure 1, these are really types of non-participation where the citizen does not 

possess any "muscle", hence there is no assurance of change (Anistein, 1969). 

FGDM is antitheticd to the üaditional bureaucratie means of relathg to clients. The client in 

this model is distinctly tnated as a peer as wne the clients in White's non-bureaucratic 
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organization. TraditionaUy, it seems that clients of child and family snvices agencies have been 

viewed as suôordinates where the social worker and the agency d e h e  the problem and develop 

an intexvention plan which is then imposed on the family. FGC provides the family with the 

opportunity to be treated as equal by giving them the power, not only to identify who they wish 

to attend the Coderence, but also through the deliberation phase of the Conference where it is 

the family who develops a support plan. Collaboration is essential to its success. 

nie Agaicy's role, and the social worker's role in FGC, are also very non-traditional. One 

result of FGDM is that it increases the number of individuais and agencies participating in 

addressing the concems which have been identified (Graber, Keys and White in Hudson et al, 

1996: 1 89). Tradi tional approaches tend to treat each concem segmentaîly . Wiîh FGC, the 

family and its coacenis are treated as a whole. The child weifare agency is no longer responsible 

for assigning a treatment plan. Insteaâ, the family, possibly with the assistance of the 

Coordinator, deliberates and develops its own support plan. For social worken accustomed to 

traditional decision making models, the FGC represents a shift in the power relationship with the 

expectation that the social worker entrust and empower the family to make decisions for their 

children and to share the responsibiîity to resource the plan with the community. This method of 

delivering service is not ualike the Wesley Agency in White's analysis. The Wesley Agency 

theory of social work stressed mutual conciliation of al1 parts of a social problem situation v m s  

the classical clinical style which stresseci a thetapeutic role for the social worker through which a 

psychic reamuigement or restnicturing of the individual client is effected (White, 1969). 

nie following summarizw the close link between the FGDM's client orientation and White's 

client relations dimension of a didecticai organization: 



The ultirnate objative of this type of social work is to &le the ciient to represent 
himself as an equal in the process of working out a concord between himself and 
comhunity institutions. Hence the goal is not to subordinate the client, but to elevate 
him to a position of equal power and negotiationai effectiveness. 0ii the other hand, 
worken must interact with representatives of the community institutions in an effort 
to build good wil1 or "credit" with them which can Uien be used to benefit the client 
(White, 1969). 

The introduction of FGDM into Winnipeg Child and Family Senices shows a shift in the 

organizational ideology as in Dimension III of White's dialectical aaalysis. FGDM is an 

innovative strategy in child welfare that at least approximates the non-bureaucratie Dionysian 

type where staff and neighbourhood organizations were involved in controversiai issues. The 

issues at hand are controversial in that childm are considered to be at risk of neglect or abuse 

once they have corne to the attention of the child and family services agmcy. Although staff 

have always been involved in these issues, traditional senrice delivery has not emphasized the 

involvement of the family as the primary support plan provider, nor has it highlighted 

community organizations as partners in delivering the s e ~ c e .  As Dionysians were those people 

who, through a stronger ego, were able to confiont death without fear, they could be considered 

willing to take risks. FGDM is a nsky endeavour in so far as it aiîows child welfare authorities 

to forfeit their traditional powers to the family, while empowering the family to devise its own 

plans. To nui FGCs effectively requires an acceptance of values consistent with the application 

of the technique and the use of appropriate skius (Ban in Hudson et al, 1996: 15). The values 

entrenched in the philosophy of FGC nui counter to those of traditional social work practice 

which stresses the worka as superior and the client as subordinate. Furthemore, families who 

enter into FGC also talre ri& when the family convenes because intimate information on those 

farnily members wii l  be shared with the entire M l y  (Child Welfm and Family Support 



Branch, 1997). 

FGDM will also require a shift in the orgarkational mentality. The idea that families ought 

to have a Say in what happens to them appeals to many people; but the realization that the family 

is to be left alone in a room to talk among themselves, without a professional facilitator or 

therapist present, quickly bighlights the need for a change in thinkiag about the way child 

welfare services are delivered. In the primary mentaiity of traditionai bureaucraties, cooperation 

and order must be effected by coercion and compromise through a pyramidal structure of forma1 

power where individuals bargain across the levels as best they can and "Win-and-lose" (White, 

1969). Traditional service delivey techniques appear to possess this primary mentality. Clients 

are required to bargain with the Agency to retain the care of their chilâren. Ultimately, the client 

either wins by retaiaing or regaining care of the children, or they Iose when the children are 

removed and placed in State care. With a secondary mentaiity, a social worker, and the Agency, 

would be required to place heavy emphasis on consensud decisions with an intense cornmitment 

to the superorâinate goal of sewice. This could be accomplished througb collaboration (White, 

1969). FGDM approximates this secondary type with its emphasis on partnerships and 

collaboration in decision mahing. A shift to a secondary mentality may prove to be a difficuit 

tasic for many social workeis who have practiced traditional seMce delivery in the field. in fact, 

Bufiord and Penne11 (1995a) cite one senior comctions official obsaving that "what you are 

asking me to do is completely change the way 1 do business." Comor (Umlated) provides an 

illustration that shows the pmcess the organiration may face in attempting a &if€ in mentality. 

See Figtue 1 1. 



Figure 1 1 : Cooperation 

Some of the characteristics of Bryden's direct participation model can be found in the 

FGDM model. Consummative participation9 in part, involves the devolution of authority to the 

lowest level of government capable of handling it (Bryden, 1982). FGCs give the authority to 

the family in identifjing a support plan. The farnily can be viewed as the lowest level of which 

Bryden speaks. Althougb the child welfare agency ultimately must approve the plan, as they are 

required by legislation to protect cbilâren and the plan must nflect the protection of the children, 

the initial power to devise the plan is granted to the family. The f d l y  will maintain that power 

provide. the plan msuns the safety of the children and provided the Agency and its 

representative staff person is supportive of the philosophical base of FGDM. 

Fully effective public input requires consu~~unative participation which fosters the 

individual's personal development through involvement in building the comrnunity (Bryden, 

1982). One of the priorities of the introduction of FGDM in Manitoba is to develop healthy 

communities @Id, 19985 May). With the community bchg involved in helping to resoiuce the 

support plan, this goal cm be realized. If a murce necessary in supporting a famiy's plan does 
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not exist, the organhation cm look at these gaps in the community and build in the resource 

(Hall, 19985 May). This will come as a resuit of the participation by the family and the 

community, and their role in identifjhg the gaps. In fact, Hall (19985 May) claimed that 

another goal of FGDM is for communities to become self-sufficient through members who have 

participated in the FGC process identifjing the resources needed to support them and their 

community. In this sense, the participation in FGCs will provide opporhinities for citizens to 

infiuence the development of progmms and resources. 

The theory of participatory dernocracy can be applied to FGDM. Rousseau's three fiinctions 

of participation, education, the close cornation be tween participation and control, and feelings 

of belonging in the community, can dl be identified in this model. Firstly, FGDM will serve an 

educative fiinction in that individuals c m  leam fiom the process that they have to take wider 

rnatters than their own into account. Social workers will have to take into account the family and 

the comrnunity and the family will have to l e m  to take in account Agency rnatters, such as the 

mandate to protect children. Secondly, the close connection between participation and control is 

bound up with the individual's notion of fieedom. Participation in FGC will increase the value 

of an individual's hedom as he or she will be able to feel in control through the process of 

deliberating and fomulating a apport plan, and through the process of identifjing the members 

to attend the Conference. Finally, there should be a feeling of belonging to the commWUty, both 

for the family, and those commU11ity mernbers who participate in the FGC. As a result of a 

support plan, the community engages in helping to resource the plan, while the family, through 

the identification of the support plan, may have the eEéct of influencing the inclusion of 

re~~mes in th& comm~ty* For example, one issue that may come to the attention of an 
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agency may involve neglect. This neglect may be a direct nsult of p o v m  and a shortage of 

finances to purchase food for the family. If this issue cornes up in more than one Conference, the 

end resuit may be the development of a resoufce in the community, such as a food bat&, to 

support the community's families. Again, families may have the ability to shape and influence 

the resources in their community through the process of identifjmg necessary resources mail, 

19985 May). 

SUMMARY 

FGDM is a non-traditional, innovative approach to delivering child welfare services through a 

mode1 whose philosophy emphasizes partnerships. It is citizen participation in the sense that it 

includes individual involvement fiom actions of family and community members toward a given 

goal, and that through the activities of families and community members, changes may corne to 

programs and mources to ensure that they are developed or changeci to meet the needs of the 

community and its members. It ûuiy increases the amount of control that citizens have in 

decisions that directly affect their lives. FGDM is a good way to reach those disadvantaged 

citizens who are offen not teachecl through traditional participation means and who are so highly 

represented in the child welEan field. It gives the f d l y  ownership by helping members to feel 

important and to have the power to affect theù own lives (Schibler, 1999: 17 June). As FGDM is 

merely a pilot project in Winnipeg, it is being proposad here that because of its strong emphasis 

on the participation of the family and the community, this mode1 should become a permanent 

structure of service deiivery in cbild welfm. la f a  Scbibla (1999:17 June) believes that al1 

social workas in the child and family savices system should be practicing this philosophy of 



semice and that all  families need to be involveci in the plans that &t their fate. 

The experience to date supports the notion that the Family Group Conference can serve as a 

means of stimulating the rebuilding of connections within families and in mobilizhg formal 

helpers to gear theY intesventions to mesh with the farnily's plan (BUTford and Pennell, 1995a). 

In short, the FGC is not a panacea, but by bringing the group together around a family, the 

Conference stitches together the cornmitment of family for its own, the support of community for 

its members, and the protections of govemment for its citizens (Penne11 and Burford, l99S:SO). 



SUMlMARY AND CONCLUSION 

Historicaiiy, it was not accepteci that the state had a duty to protect children. Little protection 

was offered until childhood had begun to be recognized as a unique stage of life. nie child 

welfare system evolved h m  concem for orphaned and neglected children to the point where 

children's aid societies were established and were guided by provincial child welfare legislation. 

Amended legislation expanded the dehnitions of child abuse and neglect and widened the duties 

and responsibilities of agencies responsible for child protection. 

During the 19609, the concept of 'citizen participation' began to be recognized in the poiitical 

field The child welfare field also began to recognize its importance as it fllrther developed. 

There have been s e v d  citizen participation oppominities within the child welfm field over the 

past decade and a half. Some of these have provided occasions for citizens to have pa t e r  

degrees of power than others. Because of the profound impact that decisions made by child 

welfare authorities can have on the lives of those affecteci, it is imperative that those citizens have 

the opportunity to participate and &an in decisions. 

Citizen participation, by the dennition provided in this thesis, encompasses al1 the activities 

examined. During the consultation pmess, the participation technique utilized by the Provincial 

government while reviewing l'lie Child und FamiS, S&ces Act, citizens were invited to present 

theu c o n c m  and Mews on what changes should be made. This process, although progressive, 

affordad those who participated a token opportuaity, at best, which in the view of this writet had 

a c m r y  impact on the nnal outcornes of the changes to the Act. This is not to negate the 
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govemment's attempt at including citizens in the course of the nview, but M e r  reviews 

require a method of participation that will provide a greater degree of control, not ody tor the 

elite, but for any who participate. 

With respect to the Office of the Children's Advocate, again progress has been made in 

allowing those directly affecteci by decisions made during child welfare intervention, to be 

involved. The Office can speak on behalf of those individuals, or groups, who othewise carmot 

speak on their own behalf. However, given that the mandate of the Children's Advocate only 

allows for recommendations to be made, and given its limited powers of persuasion, this method 

of involvement is perfunctory. Again, it is a token gesture, with little guarantee that the 

outcornes will change through involvement. Increashg the powers of this Office, beyond that of 

penuasion and recommendation, to that of negotiation, by Anistein's definition, would increase 

the impact, and consequently the power, of those citizens who request the service of the Office. 

The organizational context of the agency responsible for delivering child welfare services 

differs in its opportunitia for citizens to participate and have an impact on decisions, depending 

upon the structure of that agency. The former Children's Aid Society of Winnipeg was cnticized 

for its lack of opportunity. The Children's Aid Society of Eastern, on the other han& began to 

mode1 cornmunity-based services and in 1986 when the NDP disbanded the Children's Aid 

Society, the system started to move in a direction that includeû citizens. The hi& d e p e  of 

territorial decentraiization increased the accessibility by consumers to services and consumer and 

mident involvement in developing programs to support families. In addition, there was a partial 

de- of administrative and political decentralization through the six boards of dinctors who 

came h m  the respective communities. They were, brefore, instrumental in infiuencing &ce 
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innovation. With this cornmitment to client services, with power being delegated to laterally 

related groups, mainly the boards of directors, and with the many characteristics of White's 

dialectical organization being premt during regionalization, this structural artangement showed 

the most promise for greater degrees of power over decisions being made. 

Centralizhg the system in 1991 resulted in a new initiative to involve citizens. The Area 

Councils, however, are more of an innuence based model of participation than the decision 

making model evident during regionalization throua the Boards. Although advisory councils, 

such as the Area Councils, have a long tradition of enlisting citizens to provide advice on 

cornpiex issues, they remain forms of tokm participation. They have no signifiant role other 

than as a M a g e  to the community and although the schematic depicts a partnership arrangement 

between the Councils and the Area Directors, their powers are restricted to negotiation. The 

power holdcrs, or Board of Directors, retain decision making authority. 

Furthmore, the Cornmunity Relations C o d t t e e ,  as a support to the Area Councils, is 

made up of what appears to be an elite. This could result in the views of this group being mainly 

represented at the expense of the views of those people in the comunity who are most affected 

by the child welfm system. 

With the Agency renewal pmcess currently underway at Winnipeg Child and Family 

Semices, some prognss has been ma& with respect to inmashg the powers of all stakeholders 

in Agency decisions. It has resulted in new activities for having sm, consumers, and 0 t h  

stakeholders, participate in decisions. These activities have centered around the reorganization 

h m  the cunent geographically-baseci model to a program-based model. Although the powers of 

those involved are again fimitecl, and of a tokai main, staff, clients, and community members 



125 

are being considend as having am important role in defining the fùtwe of the Agency. There is 

some indication that the Agency intends to attempt to transfomi the structure, the client relations, 

the ideology, and the mentaîity of the organization to one that is consistent with White's 

dialectical organization. However, there mains some question whether the cornmitment to this 

type of citizen participation will remain once the reorganization is completed and whether any 

authority will be delegated to staff, clients, or community organizations, in the fiiture. 

Family Group Decision Making, as a service delivay technique whose philosophy 

emphasizes involvernent of clients and community rnembeis, shows a great deal of promise for 

attaining higher degrees of power in the decision making process. This model stresses 

partnerships in the sense of sharing in the power to make decisions. The family is actively 

involved in many aspects of a Family Group Conference, while at the same time, the community 

has a contributhg d e .  This has moved the idea of a service approach being based in part on a 

rescue model to one of supporthg the family through a working partnership. Some delegation of 

authority is taking place, in addition to a shift in mentality and the way the organization relates to 

clients, to where the client and commmity are seen as equals. This also requires a change in the 

organizational ideology in order to take the risk with an hovative technique such a FGDM. In 

the service delivery coatext, opportunities such as this should be provided to clients of the 

Agency and this type of practice should becorne a permanent fixtun of child and family services 

agencies. 

In conclusion, while there is potential for significant benefits to remit nom citizen 

participation efforts in the child welfan field, these benefits an by no means automaticaily 

guaranteed by involving people through the methods iflustratedg Citizen participation and 
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coliaboration ne& constant numiring. The Provincial goverment's attempts, through public 

hearings and advocacy, are token gestwes, at best, and requite fiuther consideration for 

providing citizens with greata control to affect decisions. Future legislative reviews require an 

examination of ways that ensure that those whose needs are at stake are better met. In addition, 

the Office of the Children's Advocate requires greater power to negotiate outcomes with 

agencies. 

The structural arrangement during the p h o d  known as regionalization showed the greatest 

promise for red citizen power to be reaiized. However, because the NDP did not commit to 

carrying this structure through, by adequately fbnding the agencies, its real potentid flourished. 

The current geograpbically-based, centrally administereâ system, is characteristic of a traditional 

bureaucracy. The Area Councils are indicative of tokenism and allow for little more than 

influence to occur through the advice of those citizens who participate through the Councils. 

With the Agency renewal taking place, the conventional methods of participation are being 

coupled with new participation techniques. These techniques are including those citizens who 

traditionally have not been afforded the oppominity to participate. Should this trend continue, in 

conjunction with a semice philosophy such as that adopted by the FGDM model, we may see a 

greater chance for those who are most afkcted by the child welfare systern to have real power 

over the decisions being made. 

To achieve a truiy participatory d e m m y ,  as in Pateman's definition, and an organization 

that possesses al1 the dimensions of White's dialectical o r g h t i o n ,  the child welfare field, in 

Winnipeg, must set aside the conventionai1y established ways of involving citizeas and begin to 

permanently implanent options such as FGDM as a savice delivery model and continue to 



design a structurai amangement that wili include citizens and that will increase the power to 

affect decisions. Mon chances to delegate power to sta& clients, and community members, 

should be provideci. Delegating power will allow citizens to enjoy the benefits of Bryden's 

conslunmative participation mode1 and allow the highest rungs of Amstein's Iadder of citizen 

participation to be reached. It is here that citizens, not just a privileged elite, cm develop their 

fidl potentiai to impact on those decisions that can so profoundly affect their lives and the lives 

of those around thern through the decisions made by child welfan authorities. 
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