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I

This thesis explores the admínistrative challenges thnt the províncial and local governments willhave to address in moving beyond the curreit crisis of the welfare state. The argument thatcanada is shifiing away from state-centred social poticy structures towards a more community
based model of social service provision ís developed ord ,upported by specific examples fromManitoba and Albena. Arguments and 

-evidence 
incorporated into each study wiu move beyond

a^dvocacy and provide reasons for the decentralizatíoi and consideratíon o¡ áuernative program
delívery mcthods' The fiscal and adminístrative decentralizatíon that hnsbccurred to date, hnsnot been accompanied by political decentralízation, whtch is fundamental to community
empoweftnent.

This thesis is based upon the premise that the political decísions to decentralíze have alrea^dy
been made, as witnessed through a number of iocial polícy shifts, inclu.ding the canada Heatthand socíal rransfer-..Because the politicat-rationaie to decentralize proîides the theoretical
framework within which to discuss admínistrative decentralízation, thís thesís takes the practicalpublic admínístratíon perspective on how to implement the policy changes and create effectiveadministrative systems for doing so.

Conclusions are drawn in the thesís, including the fact thnt public policy and program designcannot be accomplßhed effectívety by centrallzed pianning or even centralized coordinntion ofplanning. However, there needs to be an effectiie admiißtrative system irtoøt¡rhrd so as toavoíd potential problems with accountabílíty-that msy come with a decentralized socíal servicestructure' Public servants, and not unaccountable voiunteers, should continue to be responsible
for the provision and admtnistrative implementation of social policy. A balance can be achievedwith an organizational design that esiabtishes poticy development and program design at thecentre, and poliqt implementation and_program aàuvery ii the fietd by p"uøtt, servants whoexercise their discretíon on the basís of detegated authortty.
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Introduction

In the last few years, much has been written about the demise of Canada's welfare state.

Academics and newspaper reporters have all discussed the federal government,s apparent

abandonment of its social welfare responsibilities. Headlines such as ,,Cuts to Hurt

Working Poor," 'All Must Share The Pain," and "Erosion of Funds Feared,,have

underscored the paramountcy of deficit reduction and resulting funding cuts. The purpose

of this thesis is not to revisit the golden years of the welfare state, nor is it to specifically

lament the withdrawal of federal funding for Canada's social programs, but instead it will

focus on some of the specific challenges that all levels of government, federal.

provincial, local and Aboriginal, will face in the coming y.urr.

These challenges encompass the inclusion of Aboriginat govemments in Canada,s

political, financial and administrative structures for the provision of services, the

devolution of fiscal responsibilities from the federal government to the provinces

coinciding with the demise of the Canada Assistance Plan and Established programs

Financing, and the requirement of provincial, local and Aboriginal governments to meet

the pressures of responding to an increased need for services with decreased funding. All

levels of government must consider the fact that past political structures have

concentrated the power for determining policy in the hands of a few, and that demands

for inclusion in fu¡¡re political structures by women, Aboriginal people, persons with
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disabilities and visible minorities must be addressed. Added to the mix, is the increased

utilization of alternative program delivery and financingr and the implications that this

paradigm shift has for social services. How each level of political administration meets

these challenges will ultimately determine the status of Canada's social programs.

This thesis explores the administrative challenges that the provincial and local

governments will have to address in moving beyond the current crisis of the welfare

state. The argument that Canada is moving away from state-centred social policy

structures towards a more community based model of social service provision is

developed and supported by specific examples from both Alberta and Manitoba.2 Alberra

was chosen as a provincial case study because it is a province that is in the midst of

implementing a community based model of social service provision. V/hat is key to the

Alberta example is the process used in determining the move to community-based social

service delivery. Furthermore, this province integrates a number of alternative program

lThe term alternative program delivery and financing is used throughout the
thesis to mean the variety of approaches governments are now taking to delivery
programs. Alternative program delivery moves service beyond the traditional direct
delivery method. For more information on alternative program delivery, please see
chapter 3.

2The two studies, Manitoba and Alberta, that are offered as supporting examples
are not specific case studies per se. In both situations, but particularly in Alberta, the
chapters provide a "snapshot" of events in progress. Becauie the programs and
general direction of delivery is just in the process of unfolding, the information in the
studies is neither exhaustive nor comprehensive. They are useful in that they point out
potential areas for conflict and concern as evaluated at this time.
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delivery structures into their community based model. There is an interest in usine

alternative program delivery methods by all provinces and the Alberta study serves as an

useful example of how the province is incorporating them into a decentralized model of

social service provision.

Changes in how Native child welfare is administered in Manitoba are also examined

through a case study. This example provides an illustration of the fypes of problems that

can arise in community based delivery structures. Manitoba was chosen as the case

example for the decentralization of Native child welfare for several reasons. The first is

that First Nation communities in Manitoba have been selected to participate in a pilot

project. The project has resulted in a "Framework Agreement" which sets the parameters

for the dismantling of the Department of Indian Affairs and Northern Development

(DIAND) and the transfer of jurisdictional authority to First Nation communities for a

number of programs, including child welfare. This situation provides an illustration of

both administrative and political decentralization. The second reason for selecting Native

child welfare in Manitoba as a case study is that the province transferred administrative

authority for Native child welfare to regional agencies in the 19g0s and has had over l0

years to identify problems and issues. Alberta, while they are in the implementation

stages of community based delivery of child and family services, has not yet passed

administrative authority for Native child welfare to First Nation communities.
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Arguments and evidence incorporated into each case study will move beyond advocacy

and provide reasons for the decentralization and consideration of alternative program

delivery methods. The fiscal and administrative decentralization that has occurred in both

case srudies, has generally not been accompanied by political decentralization, which is

fundamental to community empowerment. This thesis is based upon the premise that the

political decisions to decentralize have already been made and evidence supporting these

decision is clearly illustrated in this chapter. Because the political decision to decentralize

provides the theoretical framework within which to discuss decentralization, this thesis

takes the practical public administration perspective on how to implement policy and

create effective administrative systems for doing so. Therefore, while the political

direction for decentralization is introduced in this chapter, it is provided for purposes of

providing a framework in which to evaluate administrative responses to decentralization.

Ovemiew

This chapter provides an introduction and overview of the financial and political

environment in which social policy change is taking place.

Chapter 1 sets the stage for the remainder of the thesis by developing the concept of

decentralization, and describes what specific challenges all levels of government will face

when meeting the issues associated with the decentralization of social services.

J
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Provincial, local and Aboriginal govemments need to be clear, as much as this is

possible in a federal system of government, as to exactly what their responsibilities are,

whether they have the political authority to implement changes, and what financial

responsibilities will be maintained by the federal government or assumed by the other

levels. The introduction also specifîes the various forms of decentralization that can

occur: constitutional, fiscal and administrative. This discussion is particularly useful

when analyzing chapters 3 and 4.

Chapter 2: Local Government's Response discusses how local communities and

governments may be the optimum locale for social policy development. It develops the

local government model of service provision and provides examples of community

empowerment in the Province of Manitoba. The chapter also offers criticisms of the local

development model and identifies problems that could occur when moving away from a

state-centred model of social welfare to a more community based model. Chapter 2lays

the groundwork for the next two chapters, that serve as case studies of social policy

development and implementation at the local level.

chapter 3: Alber-ta's Initiatives introduces the forms of alternative service delivery being

utilized in Canada and discusses how the private sector has created a normative paradigm

for the delivery of social services. It notes how the province of Alberta has recently

decentralized its administrative responsibility for social policy development and

6
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implementation to regional boards. This chapter will provide the reasons for the change

and review the progress that Alberta has made in this regard. This study will be

compared to the next chapter, a case study on First Nation child welfare in Manitoba.

Chnpter 4: The First Nation Chíld Welfare Modet discusses decentralizarion specifically

with regards to Native child welfare. The province of Manitoba has delegated

administrative authority to Native Regional Child Welfare agencies for the delivery of

child welfare programming.

Manitoba provides an excellent example of problems that can develop when local

communities are administratively empowered, yet not all members of a community are

included in the decision making process. It also shows how limited decentralization is not

sufficient to make substantive changes to social policy.

Chapter 5: Evaluation provides an evaluation of the issues raised in Chapters 3 and 4,

in terms of how decentralization has met (or not met) peoples' needs. The analysis used

in evaluating the case studies is introduced in this chapter and then apptied specifically

to the case studies. It is concluded that the initiatives have mixed results, which need to

be considered carefully if these measures towards decentralization are to be applied in

other provinces. The chapter ties the initiatives presented in chapters 3 and 4 into the

larger Canadian context. It concludes that social policy reform is a tenuous and complex
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topic requiring political will for successful implementation. Political will with a

consideration for accountability and transparency can transforn community based

structures into meaningful locales for social policy development and implementation.

Social S emic e s Terminology

The focus of the thesis is how the delivery of social services is changing. It is useful to

provide a definition of how the term social services will be used. The term social

services is used throughout this thesis to encompass income security and personal social

services. Income security programs are defïned as "any federal, provincial or municipal

program having as its main objective the provision of direct financial benefits to

individuals and families in Canada. "3 Examples include demogrant programs such as old

age pensions that pay benefits to citizens in a defined age range regardless of their

financial situation.a Demogrant programs are planned and administered by the federal

government. An example of the second type of income securify program, social insurance

programs, is the Canada Pension Plan and Unemployment Insurance, which are again

3Health and Welfare Canada (1987), "Inventory of Income Security programs in
Canada," page 1.

aln the 1996
changed and tied

I

federal budget it was announced that ord age pensions would be
more closely to income.
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provided by the federal government.s

The third type, income tested progrÍrms, includes the Child Tax Benefit and the

Guaranteed Income Supplement for senior citizens. Both of these are federal programs

but a number of provincially administered income supplementation programs have also

been developed. For example, the province of Manitoba provides shelter allowances to

single parent families and senior citizens. The fourth type of income security programs

is the needs-tested programs, which are administered by the provincial and municipal

governments and the costs are shared by the federal government.6

The personal social services are programs designed to support individuals and families

and protect vulnerable individuals such as children. The personal social services include

both statutory and non-statutory programs. Statutory services, such as child welfare

progr¿tms, are required by legislation, while typical non-statutory programs include

counselling, daycare as well as substitute care facilities for those individuals who can no

longer remain at home or live independently. Personal social services are characterized

5One exception to social insurance progrÍrms is Worker's Compensation which is
provided by the provincial government.

6Until April L, 1996 the costs were shared with the federal government through
the Canada Assist¿nce Plan. The Canada Health and Social Transfer replaces CAp as
the federal funding method on April l, 1996.
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by face-to-face interaction between the service provider and the consumer.T The focus

of the remainder of this thesis is the personal social services.

Background

In L994, the federal government announced its intentions to study and revamp Canada's

social programs' Proposed plans to bring about massive changes to various programs

including unemployment insurance, welfare, job training and child care were released to

the general public for input and comment.s The dialogue concerning social programs was

welcomed by academics, social activists and the business community alike, all reporting

that there was need for revision, albeit for different reasons. The intention was a

complete overhaul of Canada's social programs, including federal-provincial financial

arrangements. Canadians should recall that a similar exercise was attempted in the late

1970s by Marc Lalonde, but it eventually was discarded. Shortly after this first failed

attempt' the Royal Commission on the Economic Union and Development prospects for

Canada (MacDonald Commission) examined Canada's future economic prospects and

nervously admitted that the welfare state might now need restructuring more than it needs

TBrian wharf, "social services," urban policy Issues canadian perspectives
Richard Loreto and Trevor price (eds),
1990, pages 1,70-173.

(Toronto: McClelland and Stewart, Inc.),

10

sCanada, Ministry of Human Resources Development, "fmproving Social Security
in canada," A Discussion paper, (ottawa: supply and services canaãa) , Lggl.
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extensions.e The striking result of the MacDonald Commission was that now provincial

politicians began to use the language of flexibility and efficiency instead of universaliry

when discussing social programs.lo Plans for reform were abandoned, just as they were

in 1995, when over-riding concerns for deficit reduction and the accommodation of

Quebec within Canada took precedence.rr

From the outset, the social security review was caught in the tensions existing among

three separate agendas: the reform of social policy, the reduction of the federal deficit

and the accommodation of Quebec within Canada.l2 The social reform agenda is driven

by the conviction that the social programs we inherited from the postwar generation are

now out of date and need to be restructured. Key priorities included a coordinated

restructuring of unemployment insurance, social assistance, training and education in

order to equip Canadians for the global economy and to promote adjustnent in the

economy as a whole. In addition, our transfer programs needed to be redesigned to more

ecanada, "Report of the Royar commission on the Fæonomic union and
Development Prospects for Canada," Volume 1, (MacDonald Commission) (Ottawa:
Supply and Services Canada) 1985, page 75.

loDerek Hum and Wayne Simpson, "Reducing Spending and Increasing Equity:
How Far Can Refundable Tax Credits Take Us?" ôanadian Public Adminisìration,
Volume 38, No. 4, (Winter) 1995, page 599.

rrlarry welsh and sarah Binder, "Reform In The cards, But lt,s In The Back
Seat," Winnipeg Free Press, March L4, j,ggs, page A3.

l2Murray Donnelly, "Federalism Sins Rectified, " Winnipeg Free press, March 14,
1,996, page All.

11
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effectively respond to child poverty and the intense financial stresses being borne by

many young families. This broad agenda was developed through a long series of reports

and studies over the last decade and has engaged both federal and provincial policy-

makers.t3

The deficit reduction agenda is driven by other imperatives. It reflects the conviction that

the level of accumulated federal debt is unsustainable and is eroding the prospects for

investment, increased productivity and job growth in Canada.ra Moreover, the burden of

debt-financing is crippling govenrment. In 1993-94, interest payments on the federal debt

were $38 billion, pre-empting one-third of all federal revenues and making budget

planning very sensitive to fluctuations in interest rates.rs The significant growth in

personal taxes in Canada during the 1980s has convinced policy makers that there is little

room for further tax increases, and attention has therefore focused primarily on the

expenditure side. However, as Table 1 makes painfully clear, the deficit which was $42

l3Demonstration projects assisting single parents to get "off,, welfare and find
employment are under way on a jointly fun¿ð¿ bases in-New Brunswick and British
LOtUmDra.

racanada, Ministry of Finance, "A New Framework for Economic policy,',
(Ottawa: Department of Finance), lgg4, page 7g.

- 
ltln 1996-97, interest payments on the federal debt have risen to $47.g bilion.

Source: "Budget Breakdown," Winnipeg Free press, March 7, lggl,page A3.
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billion n 1993-9416 was much too large to be tackled through cuts in discretionary

spending alone. In this context, any significant effort to eliminate the deficit puts

tremendous pressure on the two biggest categories of program spending: transfers to

persons and transfers to other levels of government.

Table 1.17 Structure of Federal public SpendÍng, lgg3-g4.r8

13

Component Billions of Dollars

Interest on Debt 3g.0

Transfers to Persons 42.4

Transfers to Other Governments 27.6

All Other Spending 50.0

Total 15g.0

tóThe deficit, rl]'_e to concerted spending cuts, fell to $37.5 billion in 1gg4-g5; and
$32.7 billion in 1995-96. Project deficit for 1996-97 is $24.3 billion. Source
Win¡ripeg Free Press, Thursday, March g, 1996, page A1.

_ lTKeith Banting, "The Social Policy Review: Policy-Making In A Semi-Sovereign
society," in canadian Public Administration, volume 3g, No. 2, lsur*er), 1995,
page 285.

rsThe structure 
_o! 

federal spending is provided for this time frame, so as ro put
into context the defîcit reduction agenda and the justification for how the social
reform agenda became sidetracked.
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Federal deficit reduction measures have seen the gradual withdrawal of funding. In fact,

The Caledon Institute notes that by far the deepest cuts in social progrÍrms have been to

federal transfer payments to the provinces and territories in the areas of health and post-

secondary education.re Dan Iætt in the Winnipeg Free Press, equates the passing of the

fÏscal buck as a dance craze sweeping the land, as politicians at the provincial and federal

level try to choreograph major spending cuts, job cuts, and reductions in the budget

deficits which have become the curse of modern govemment.2o Political parties, such as

Ontario Premier Mike Harris' "common sense revolution", and Ralph Klein's "Alberta

Advantage" have been supported by public demand for less govemment spending, and

ultimately less government. At an Institute of Public Administration national seminar in

1.994, David Cameron noted:

"that our present straightened financial circumstances appear to suppress
or muffle social policy debate at the national level, yet foster public
discussion of fiscal policy and incite a good deal of political rôofli.t
about the operation of federalism itself. "2r

The debate and discussion over the types of social services government should provide

was ultimately displaced by the public's desire for budget-cutting exercises.

rï{en Battle and Sherri Torjman, "Federal Social Programs: Setting the Record
Straight," Caledon Institute of Social policy, Spring, lgg3, page 5.

20Dan l-ett, "Governments Pass the Fiscal Buck," in the Winnipeg Free press,
November L5,7995, page A1B.

2rDavid Cameron, "Decentralization In An Era Of Fiscal Restraint, " Canadian
Public Administration, Volume 37, No. 3, (Fall) 1994 page 440.

t4
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The third agenda, the accommodation of Quebec within Canada, is as old as the country

itself. Nationalist forces within Quebec politics have challenged federal leadership in

social policy since the days of the Tremblay Commission in the mid-1950s, and since

then politics of social policy in Canada have been fuelled as much by intergovernmental

struggles over jurisdiction as by substantive differences over program content.22

Jurisdictional conflicts came to a head again during the constitutional negotiations of the

late 1980s and 1990s. In the aftermath of the defeat of the Meech Lake and

Charlottetown Accords, support for separatism soared in Quebec, and federalist forces

in the province responded with a call for significant decentralization, including the

transfer of all social programs to the province. The jurisdictional issues simply flowed

into non-constitutional politics.

The social policy component of the federal budget tabled in 1995, shifted the balance of

the agendas dramatically towards deficit reduction and decentralization. Officially, the

budget simply set in place a framework within which social policy reform was to

proceed. In practice, however, the new framework leaves only limited fiscal and political

room for the reform agenda. "The changes have made the tight fiscal parameters for the

reform process explicit, and they have reduced the role of the federal govenrment in the

15

22Murray Donnelly, "Breakup Rules Must Be Clear. "
March L5,1996, page 415.

Winnipeg Free Press,



Decentralized Social Semices - An Introduction 16

definition of Canada's social future. "23

The political response to the need for defîcit reduction measures includes reductions of

real dollars transferred to the provinces for social program spending.2a (See Table 2).

Established Programs Financing (EPF) and the Canada Assistance Plan (CAp) are to be

consolidated into one block grant to the provinces - the Canada Health and Social

Transfer (CHST), effective April 1, 1996 and the combined cash transfer is to be cut

significantly. Although the changes do not alter the principles set out in the Canada

Health Act, several of the conditions embedded in the Canada Assistance plan disappear

in the transition to the CHST,25 leaving provinces with greater flexibility to redefine

social assistance and social services. "But free rein over social programs comes at a

price: The provinces will lose a combined $2.8 billion in federal funding this year and

$4.5 billion the next. "26lJnder this program, the federal government reduces its presence

in various areas, such as health care, post-secondary education and the cost-shared

23Keith G. Banting, Op Cít., page 2g6.

2aEdward Greenspon, "Provincial Cash Transfer Cut By $700 Million For Two
Years, " Globe and Mail, March 7 , 1996, page A10.

ãCAP required that provinces provide assistance unconditionally to anyone in
need. This principle is no longer in force, and provinces are now free to make their
social assistance recipients work for their benef,rts. Maintained under the CHST was
the principle that provinces can not impose a residency requirement. Since the CHST
was announced in the 1995 budget, some provinces have already been pursuing
policies that were not allowed under CAp.

26Margaret Philip, "I¿st shared cost program scrapped, " Globe and Mail,
Saturday, March 30, L996, page A5.
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arrangement for social programs provided under CAP, and transfers control for spending

in these areas to the provinces.

A review of the intergovernmental agreements known as Established programs

Financing, and The Canada Assistance Plan payments is beneficial to the discussion of

the new Canada Health and Social Transfer. EPF, CAP and equalization payments form

the basis of the federal government's fiscal transfers to the provinces. Arduous

intergovernmental negotiations resulted in the passage of the Federal-Provincial Fiscal

Arrangements and Federal Post-Secondary Education and Health Contributions Act in

L977. The Act brought into operation Established Programs Financing (EpF) which

became the vehicle for the federal government to share a significant portion of the costs

of provincially legislated programs, with the important exception of the Canada

Assistance Plan. Under its complexities, EpF was based:

(1) Payment of "block grants" based on a per capita amount, equal across the country,

which were to grow independently of program costs, in line with growth in the economy

as measured by GNP;

(2) The block grants were funded in two ways: first, by the federal govemment reducing,

by a certain percentage, its collection of certain taxes; this was expressed as the federal

government giving up "tax points" to the province. The federal government transferred

to the provinces 13.5 personal income tax points (tax points on basic federal tax) and one

I7
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corporate income tax point.27 Both tax points are equalized in value in a manner

consistent with the national equalization formula. Second, a cash transfer consisting of

the difference between the total entitlement and the value of the equalized tax points

transferred to the provinces would be made to the provinces.2s

3) The federal government insisted that both the block grants and the amounts

represented by the conceded tax points be accounted for and publicly acknowledged as

federal contributions to meeting the expenditures of provinces in health care.

Under the Canada Assistance Plan, the federal government cost-shared with the

provinces, on a fifty-fiffy basis, the costs of eligible income maintenance and social

service programs delivered by the province.2e The federal governmeil payments reflected

the program costs of provincial government which in turn were determined by the needs

of the provincial populations and the ability of the provincial governments to provide

18

- 
z7Many provinces feel that the "tax transfer" portion should not be considered a

federal transfer. The tax points are now part of piovincial taxation and federal taxes
have been reduced- The tax points do not enter the federal expenditure or deficit
accounts except for associated equalization. However, the fedèral government
continues to count the amount generated by these tax points as a transfer payment.

2sProvince of Manitoba, L99r, "The 1991 Manitoba Budget,,, Budget paper D,
page 3.

æ In the past few years, the federal govenrment had "capped,, cAp to three
provinces, ontario, British columbia and euebec, reducing their share of the
expenditures to approximately 23 cents for each dollar spent by these provinces on
social programs.
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tunding.

The CHST block funding arrangement is seen as a way for the federal govemment to

gain control over social spending because the plan eliminates CAP, the last of the major

federal funding programs driven by demand.30 A block funding arrangement allows

Ottawa to determine funding through a pre-established formula, instead of being

vulnerable to fluctuations in the number of people requiring assistance through various

social programs. In return for reduced funding, the provinces will receive increased

flexibility to determine how their block fund is spent. Increased provincial autonomy vis-

a-vis the federal government has long been the goal of many of the provinces. In fact,

it appears that the change to unconditional block funding will provide the devolution of

power to the provinces that years of constitutional negotiations could not bring about.

30Dan Iætt, "Erosion of Funds Feared. "
14, 1995, page A2.

Wiruripeg Free Press, Tuesday, February
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Table 2. Cash Transfer to Provinces. 1996-200331

Gash transfers to provinces
$million. Fiscal year

rgge tggT tggg 1gg9 zrpo ã)01 anoz 2t¡æ
Nffd 410 341 281 263 2M 239 235 233

ie. .....-....::. .e2:: :ii: ....e.0-....: :qi:.::.::5.3- .....:Þe ::::.Þ_3_........er
$.-s........_......__....9.?.Þ......._5tÞ......12_9..__..-4.QÞ.._...39.q.......977.......979......37.7.

.N.8 ..._.._.........___48_.9__.....49?.._._._99_?.......9t !.._....?9.ç......2..99.__._._2-s_9_......?93.

.Qy.eþsç.-.....-...-Þ,Þ9f....f,.5..q9.--..q,97.Q-...9.ç14....3.f9.Q....9.?f9...._3,99.+.....q,ez.q

.Qnei-o........... .9,2_7L....4.,97..s._.-4,972_....3.,9.6_9..._3,99.Þ....9,.6..4?_..3,7.2.9....9,799

.M.e¡.l.tsF_....,._....7._3.9__.....Þ.99......19.q...._..1Þ9.......9_1._...._!9.e.......H9.......411

.S-s.Ke.te.cþ.cwe.n...9?.{.......Þ1q......41.q.......9.94......3i.9......_9.21.......?.73.......3J.7.

.4.qe.r:t?........... .1,477....1.,17.?.......9Þ.ç.......9i.9......9Þ.2.......e.q?.......9q4......._e.94

.9.ç.._.._._..._.._.. .?,?t9.._.1.,p.1?....1,Þ1.2._._LÆ2....1,9-8.9_...1,.1q9....1,ß.7-._.L,!7?
NWT 50 42 36 33 30 29 29 29
Vu'kõ""""-"""" åã"".-.'ïö.".""ìt.""".ïô"'.'-'..1î"""'ï¡"....'.ìî"""'i¡;
Tot¡l 1E,538 15,0¡17 7¿M 17,æ6 11,t29 t1,11t 11,1g) 113Gt

Gash to provinces
$billion
2O -'t

'96'97'98'99'00'01'02',03
Fiscal years ended March 31
Souræ: Depanment of F¡nance

There are a number of apparent implications to this move to block funding. Jesse Vorst,

a University of Manitoba economist, has said that there are very real indications that

under a total block-funding system, income assistance progr¿Lms would suffer because

3lGlobe and Mail, March 7, 1996, page 410.
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more money would be directed into areas that are politically attractive.32 Announced as

a footnote to the 1995 Manitoba provincial budget, was the projected cumulative loss in

federal transfers of $391 million'33 Internal govemment predictions indicate that the new

canadian Health and social Transfer will shrink provincial resources for social

programming by |7 percent the fÏrst year and 20 percent the next. In real dollars, this

is a loss of $265 million, from $750 million this year to $4g5 million n lggT_gg.34

The caledon Institute of social Policy warns that combining the money intended for

welfare and social services into the same fund with health and post-secondary education

is almost as bad as providing no money at all. It is believed that welfare and social

services will get lost in the mix, and will never have the importance accorded to services

intended for the general population. caledon predicts that the end of federal cost-sharing

under cAP, by which the federal government was able to compel provincial spending on

people in need through its 50 cent dollars, means there will be no more guarantee of a
safety net in canada.35 It has been suggested that the canada Health and social Transfer

will trigger a war of competing social interests.

3zFrances Russell, 
-"Baranced Budget Bad News for province,,, ![iooiæ*lreePress, Saturday, March j.l, 1.gg1, pa{e A7.

33lbid.

3Ðan lætt, "Cut First, Mend Later On," Winnipeg Free press, Thursday, March7, 7996, page Fi2.

3sFrances 
Russell,
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Accompanying this form of financial decentralization, is the growing inability of the

provinces to make up lost revenues. Growing political concern about provincial deficits

and debt is one of the clearest indications of the reality that the federal government has

decided to shift responsibility away from ottawa.36 With the reluctance of ottawa to

engage in substantive social policy reform, serious discussion of the trimming and

reforming of social services gets dispersed to the provinces and local communities where

the direct encounter between citizen and public service occurs.

Provincial budgets are under severe pressure in their own right, and provincial

governments are already engaging in cost-cutting exercises.37 The demise of federal

involvement in social policy, traditionally the backbone of national social services,

creates a multitude of new challenges for provincial governments. How each provinical

govemment responds to these pressures will ultimately be determined through a

combination of ideology, need and ability to pay. For example in Manitoba, the

provincial govemment has committed itself to creating a balanced budget. By passing

balanced budget legislation in 1995, the Filmon government reduced the flexibilitv

Manitoba has to respond to short-term and long-tenn economic developments.

3Ðavid Cameron, Op Cit., page 440.

tro$ Douglas, "plan Tackre Debt Ahead of schedule,,, winnipeg Free press,
March 7, 1996.
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The reduction in federal transfer payments will further limit the choices the government

has in responding to shortfalls. As Paul Thomas aptly points out, budgetary processes are

already riddled with pressures from interest groups anxious to obtain or to protect the

benefits received from government. With the creation of a fixed pool of money, the

lobbying will intensify. Groups that are better organized, better financed and more

politically sophisticated will have the advantage. Social policy groups will be more

vulnerable to cutbacks, especially since governments have already cut their core funding

to engage in advocacy work.38 The Manitoba government is forcing itself into a situation

where it will have to make major cuts in social program areas, or off-load some of its

financial burden onto municipalities and non-profit organizations working in the

communitv.

Combining the reduced federal transfer payments with the balanced budget legislation

forces the Manitoba provincial government to be more creative in how it provides social

services to its clients. One answer could be simply to slash social spending and lay-off

civil servants.3e However, the general public's responses to proposed cuts to health care

in the province have been met with outrage and antagonism. The gap between public

38Paul rhomas, "Bill A simple solution," rvinnipeg Free press, Thursday, March
L6, 1995, page A7.

3eA telling example is the proposed contracting out of home care services in
Manitoba. Over 1600 home care workers will be laid-off through the process. The
money that the government saves by contracting out services will be due to the lower
wages paid by private sector home care companies.
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expectations and governmental capacity to maintain existing social programs is large and

growing. How successfully governments are able to communicate to the public the fact

that they can no longer afford certain services will determine future expectations. A

politically astute government will need to offer the public more than cutbacks, it will

need to construct a way to meet the growing challenges of our economic and social

system.

The welfare state was not constructed in a single day, nor was there a ready consensus

amongst Canadians that the federal spending power was the appropriate instrument of

intergovernmental cooperation in social policy. One should not expect that the new

realities facing social policy will yield immediate consensus on the appropriate solution,

nor should one despair that we will be unable to find consensus through incremental

experimentation and accommodation. There needs to be a will, however, at all levels of

goverr¡ment, to engage in meaningful discourse about what policy actions could be taken

to provide steps in the right direction.

24
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Introduction

During and following the recent constitutional "crises" witnessed through the demise of

the Meech L¿ke and Charlottetown Accords, the federal government and many provincial

govemments began to engage in discussions and debates about administrative reform.

While less attention has been drawn to these reforms because they are administrative and

jurisdictional in nature, the outcomes may be as pervasive as proposed constitutional

change. Evert Lindquist at an Institute of Public Administration national seminar in 1,994,

noted how current reform initiatives are often depicted as decentralization and yet should

not be confused as such.

"There is a tendency, given the current trends in thinking about public
management, to depict the general direction of these changes as
decentralization and power-sharing. It is true that many ieform
initiatives call for a shift in focus towards service, partnerships,
delayering of management hierarchies, investnent in humãn ,.rourõr,
through training and development, and an emphasis of leadership and
new organizational cultures ... Behind the rhetoric and themes of the
new public sector management is the reality of fiscal restraint and
dramatic restructuring.',{

The imperatives of controlling govemment deficits and reducing debt produce their own

form of coercion; when governments downsize bureaucracies and eliminate programs it

is rarely considered a cooperative and empowering exercise. paul Thomas at the 1995

{Evert A. Lindquist, "Recent Administrative Reform in Canada as Decentralization:
Who is Spreading Around What to Whom and Why?" Canadian Public Administration,
Volume 37, No. 3, (Fall) 1.994, page 41,6.
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Institute of Public Administration national conference, noted during his presentation on

problems with the new public management theories, that any reference to a new public

management philosophy during "rightsizing", "streamlining" or "workforce adjustment"

initiatives will likely be seen as political rhetoric.al

The logic of decentralization is derived first and foremost from the fact that while

government is a single entity, it must also pursue activities which by their very nature

require a measure of particularity. The provision of social services constitutes the general

character of public policy and programs, but at the specific delivery level there is much

that is particular, even unique to them. It is in this context that the concept of

decentralization is developed. Decentralization occurs when govemment actors possessing

authorities are willing to grant discretion, delegate authorities, or share responsibilities

with other actors, inside or outside the government and its public service, in order to

accomplish certain tasks. At the heart of the issue is the distribution of power and

authority: we thus speak of organizations being more or less centralized or decentralized

in order to portray just where authority and power reside in a particular structure. In

doing so we recognize that both power and authority are relational.a2

alPaul rhomas, presentation "The Happy Face Models of the New public
Management," IPAC National Conference, August, Lggs.

azPeter Aucoin and Herman Bakvis,

(Halifax:
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Those who advocate decentralization see a "centtalized" system where power is situated

at the centre, usually controlled by a few. In other words, individuals, organizations and

communities not at the centre do not have authority, discretion or exercise control over

their own affairs. In this view, the centre is incapable of monitoring and comprehending

the diverse reality beyond its immediate confines and, as a result, imposes

counterproductive and rules and controls. The centre loses sight of what and who is to

be served, becoming more interested in means than the ends, because means are more

familiar. The desire to remedy these problems constitutes the case for administrative and

political decentralization.

Decentralization is often advocated as an alternative, promising a set of governance

arrangements more conducive to determining local needs, encouraging innovation and

responsiveness to citizens, and furthering autonomy and democracy. Conversely, those

who advocate centralization derive their logic from the belief that for government to

function as an integrated, coordinated unit, centralization musr occur.

There are minimally two views on decentralization. The frst sees decentralization as a

territorial concept: national and many provincial govemments are confronted with the

Institute for Research on Public Policy), 1988;
Development: Canada's Search for Solutions,
Toronto), 1.992, page 10.

or Donald Savoie, Regional Economic
2nd edition (Toronto: Universiw of



Decentralized Social Semices - Chapter I
29

challenge of managing diverse communities in large land masses; our history is replete

with examples of political leaders engaged in delicate regional balancing acts. We

therefore talk of the centre in relation to the periphery. In canada, there is a myth that

federalism is essentially decentralization.a3 As Canada is federal country, there are

complications sulrounding the legislation and administration of social programs, because

some programs are federal, some are provincial and some involve municipal

governments.4

It is obvious that the concept of decentralization is limited by this first viewpoint.

Decentralization is more than administrative grappling over who will offer the services,

in Canada it directly concenr the assignment and exercise of authority among levels of

govenrment.4s With four different levels of government competing for resources, interests

and programs, decentralization can become a very complicated issue.

a3For a detailed discussion of this issue in the context of the federal govemment, see
Peter Aucoin and H. Bafuis. Ibid.

4For more information see F. Strain and Derek Hum, "Canadian Federalism and theWelfare State," Jacqueline Ismael (ed), The Canadian welfare State: Evoiution andTransition, 1.987.

4sRichard Simeon, "Considerations on Centralization and Decentralization, ,, Canadian
Public Administration, Volume 29, No.3, (Fall) 19g6.
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The British North America Act (1867) sets forth those responsibiliries to be dealt with

by provincial legislatures in Section 92. Section 92 lists among the responsibilities of the

provinces, charities and charitable institutions, hospitals and municipal institutions. Such

instinrtions administered all the existing public responsibilities in social welfare and

health care. Accordingly, welfare and health, in general, are authoritatively considered

to be within the domain of the provinces.a6

While the provinces have the constitutional authority to enact social services, the federal

government has also been involved in many welfare, health and housing programs, all

without constitutional amendments changing the allocation of powers. Over the years, the

argument was used that the provinces cannot provide the desired services or level of

progr¿tms without the fînancial help of the federal government. "To overcome the

Constitutional barrier, appeal has been made to the implicit power of the federal

Parliament to spend its resources in ways not explicitly forbiddeïr. "47 This so-called

spending power is located in the wording of Section 106 of the Constitution Act, which

allows the "Consolidated Revenue Fund of Canada" to be appropriated by the Parliament

of Canada for the public service.

trFrank McGilly, An Introduction to Canada's Public Services, (Toronto: McClelland
and Stewart, Inc.) 1990, pages 26 and 27.

47lbid., page 30.
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Scott in "Our Changing Constitution" acknowledges that the use made by the federal

govemment of the "spending power" has given rise to some controversy. In general

terms, the question is this: when the federal government gives the provinces money ro

fund programs that are within provincial jurisdiction, but in doing so imposes conditions

that necessarily affect what the provinces are free to do, is the federal government

actually imposing its preference in areas that are supposed to be the provinces'

business?a8 Scott puts it benignly when he says, "Ottawa learns to induce where it cannot

command, and federal policy is made by bargains with provincial governments. "ae peter

Hogg concludes that "... the sum total of all of these programs ¿Lmounts to a very heavy

federal presence in matters which lie within provincial legislative responsibility. "so

In summary, the jurisdictional division of powers between the federal and provincial

governments is established by constitutional decisions involving both levels of

government in ways that do not involve the federal government as the superior level nor

the provincial level as the subordinate. A decentralized federal system of government,

asScott, "Our Changing Constitution, " in The Courts and the Canadian Constitution,
W.R. Iæderman (ed), 1964, page 29.

 elbíd., page 28.

50Peter Hogg, Constitutional I¿w In Canada, (Toronto: Carswell publishers) , Lg77,
page 69.



32
Decentralized Social Semices - Chapter I

in other words, is one in which there is a relatively significant degree of authority

granted to the provinces; but these units are not subordinate to the national government.sr

A second interpretation offered by Evert Lindquist in his article, "Recent Administrative

Reform in Canada as Decentralization, " is more consistent with the revolution in public

management thinking and the idea of power-sharing.t, This viewpoint, Lindquist

suggests, is that for many public servants, the periphery is not limited to the regions

beyond the centre, but also includes the panoply of actors inside or those hovering just

outside the boundaries of their organizations. The latter may be the citizens or

organizations that a government agency is mandated to serve and include entities with the

potential to deliver programs and services for a government, including for-profit firms,

non-profit organizations, other govemments, crown corporations, and private citizens.

An equally important set of actors with whom power can be shared is located inside the

boundary.s3 Mintzberg in "Design of Decision-Making System: Vertical and Horizontal

Decentralization, " points out that decentralization may entail granting greater latitude to

slAucoin and Bakvis, Op Cit.,

s2See Osborne and Gaebler. "Decentralized Govemment: From Hierarchv to
Participation and Teamwork," h

y and Armajani,
, (New York: Addison-Wesley), 1.992, pages

page 11.

Managing in Government, (Berkeleyr uoiu"iriry or c.tiro"ú. pr.*) 19%
53Evert Lindquist, Op Cit., pages 4lg-41g.

r
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front-line staff to deliver services to clients, or it may involve a more conventional form

of power-sharing that occurs when senior managers delegate authority to managers

further down the chain of authority. These alternative forms of decentralization may

proceed in tandem with the extenul decentralizations noted above and with each other.sa

Each of these viewpoints assigns a different meaning to the notion of the periphery.

Lindquist explains that the territorial interpretation sees the centre as the "capital" and

the periphery as the "region, " whereas the public management interpretation casts the

centre as the "apex" and the periphery as the zone around the formal boundary of the

organization.ss However, these interpretations are not inconsistent with one another, and

the interaction between them helps to clarify the meaning of other terms often invoked

when discussing decentralization. Centralization occurs when most of the responsibility

for policy-making and implementation resides not only in the capital but also at the apex

of the organizations. Decentralization, the sharing of power, occurs when responsibilities

for aspects of decision-making are shared elsewhere in the organization or with actors

outside its boundaries. Partnership more specifically refers to sharing authorities and

5fi. Mintzberg, "Design of Decision-Making System: Vertical and Horizontal
Decentralization," The Stn¡cturing of Organizations, (Toronto: prentice-Hall), 1.970,
pages 181-213.

ssEvert Lindquist, Op Cit., page 419.
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responsibilities by a govenrment with other governments, citizens and private sector

organizations.

Deconcentration or "territorial decentralization, "56 occurs when regional structures or

headquarters are est¿blished away from the capital. However, deconcentration may occur

with or without concomitant delegations of authority - that is, public servants not at the

apex, and actors working at the boundary may feel no more empowered than they did

before's7 In fact, after a review of the responsibility of relocated units, Kenneth

Kernaghan concluded that few relocations have required or resulted in the delegation of

policy-making authority.ss The concepts of decentralization and deconcentration must be

understood in relative tenns as no system is completely centralized

decentralized and deconcentrated. The debate usually revolves around

LiÌ:ll^y:f.tr:_.",::,1"*':.djo.cial services: A critique of service Derivery,,,

nor completely

the appropriate

Market Policy In Çanada, ¡otoron, vt@r¡, 6offiToronto Press), 1994, uses the term territorial decentralization'in a way thar is similarto the public administration term "deconcentration.,,

57For more on deconcentration see B.c. Smith, Decentralizati
Dimension of the St¿te, (Iondon: George, Allen un¿ Un*ffiî

tt5"qt'hKernaghan, 
"Representative and Responsive Bureaucracy: Implications forCanadian Regionalism," peter Aucoin (ed),vE¡¡4sI4r¡¡wórvrr4l.tùIll'rçt9r.Éìuc0m(eo)'

Administrative state, (Toronro: university oil6*ntoEss), 19g5, page 3g.
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balance of resources and whether key tasks should be carried out from the centre or in

the fTeld.

It would be a mistake to ignore the degree to which deconcentration is and can be a

factor in the decision to decentralize, however. Indeed, in the public sector, where

govemment services in most cases, require or are most effectively provided by way of

some degree of personal contact, deconcentration is closely linked to decentralization.5e

While it is useful to provide a broad definition of decentralization and the terms that are

often used in conjunction with the concept, it is often difficult to apply them to actual

developments in administrative reforms. To make progress, it is useful to identify a

policy sector (see case studies in Chapters 3 and 4) and then determine in whose hands

authorities and responsibilities for designing, managing and modifying the programs and

policies rest. For the purposes of evaluation (Chapter 5), six areas will be addressed in

terms of decentralization: scanning to determine needs; designing policy frameworks and

developing options; designing particular programs to implement policy interventions;

seAucoin and Bakvis, Op Cit., page 16.
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financing of programs; managing and monitoring program delivery; and evaluating and

redesigning programs and policy frameworks.tr

obviously, it will be a complicated exercise to determine which actors inside govenrment

(central agencies, departrnents or field offices), across govemments (federal, provincial,

local and Aboriginal), and in the private sector are involved in each stage. The

complexity may increase further when the arrangements change over time, and proposals

for reform within a sector may simultaneously centralae and decent rulize different

authorities. For example, if a province centralizes financing of a program, but

decentralizes responsibility for administering the program, is that decentralization or

centralaation? Or, if a government unilaterally introduces a reform against the wishes

of a different level of government or community, one that eventually leads to

decentralization, does that qualify as power-sharing or decentralization?

A second source of complexity emerges from govenunce systems themselves. when a

level of government decentralizes, devolves or delegates authority to other levels of

government, through new administrative agreements, changes to long-standing

agreements, constitutional change or the withdrawal of funding, it can affect the power

nThese six areas were introduced by Evert Lindquist (op cit., page 421) asusefultools in evaluating decentralization activities.



JI
Decentralized Social Semices - Chapter I

relationships atthe receiving level. What is at issue is less the process of decentralizins.

but rather the outcome or impact.

A third point of complexity is closely related to the last. Decentralization is often cast

as a process of liberation, associated with the need for self-determination, autonomy, and

recognition of the need for governance systems to respond to the diverse needs of

citizens. This is not always the case. A vision in which policy makers determine the

invesfrnents and time required to create a new system of administration is required.

Metcalfe and Richards in Improving Public Manasement suggest asking the critical

question "What kind of controls and management processes should be instituted to assure

overall direction at the same time as effective delegation. "61 Decentralization does not

always occur with the optimum amount of planning and will not always achieve the

desire results. Furthermore, decentralization may occur simply as a tool to offload

financial responsibilities to another level of government. Savoie alerts us to some of the

risks involved in moving towards a more decentralized system in ,,Government

6rL. Metcalfe and S.
1,987, page 79.

Richards, Improving Public Management, (London: Sage),
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Decentralization: A Review of Some Management Considerations. "62 These will be

explored in greater depth in Chapter 2.

Wpe s of De c entralimÍion

Constitutional / Politicat

In a paper prepared for an IPAC national seminar on decentralization issues, David

Cameron noted that in Canada there are three types of decentralization: constitutional;

administrative; and, fiscal. Formal constitutional amendment,63 assigning increased

responsibility to provincial jurisdiction, is a rare event in Canada.s Given that

constitutional change has been relegated to the "backburner" following the demise of the

62Donald Savoie, "Government Decentralization: A Review of Some Management
Considerations," Canadian Public Administration, Volume 28, No. 3, (Fall) lgg4,pages
440446.

63It should be noted that significant changes have occurred in Canada as a result ofjudicial decisions. It is not within the scope of this thesis to explore these changes
however.

úDavid Cameron notes that there have been very few constitutional amendments of
any kind affecting the division of powers. However, amendments expanding the authority
of Parliament, such as unemployment insurance (92[24]) or pensions e4^), have been
much more in evidence than amendments expanding thê authority oi provincial
legislatures, such as natural resources in l9g3 <gz/l>. óavid cameron, op bit., page
433.
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Meech l¿ke and Charlottetown Accords, this paper will focus on administrative and

fiscal decentralization.

Political decentralization refers to the redistribution of political power and policy making

authority.6s While political decentralization on the surface seems similar to administrative

decentralization, it is unique in that the locus of responsibility has shifted from one

authority to another. An example of political decentralization provided in this thesis,

occurs through the dismantling of the Department of Indian Affairs and Northern

Development in Manitoba and the transfer of jurisdictional authority to First Nation

communities. While the process has not yet reached the stage of political

decentralization, this is the ultimate eoal.

Administrative

Administrative decentralization is defined as a level of government delegating its

responsibility for a particular function to another level of government. For example, the

federal Parliament transfers administrative responsibility for the execution of various

federal functions to the provinces, often through interjurisdictional agreements. In

administrative delegation, decentralization is normally the outcome of negotiations

'sBrad MacKenzie, "Decentralized social services, " op cit., page 9g.



40
Decentralized Social Semices - Chapter I

between the two orders of government, which include agreements on the terms and

transfer of dollars, and in some cases, people. The outcomes are planned and intended.

FiscaI

The flow of money between two levels of government has been of central importance in

shaping national programs and defining the role of government in general. Indeed, fiscal

anangements were a central component to setting up Confederation in the first place.

What is of concern is the flow of money from the federal government to the provinces

in recent years and what is changing for the future.

In the past, the federal - provincial fîscal transfers typically have been composed of some

mix of the following elements: cash or tax room (the latter involving the federal

government reducing its tax burden and the provinces raising theirs by an equivalent

amount); grants with or without some program conditions; and cost-sharing or block

funding (the latter involving a federal transfer whose amount is not dependent upon the

level of provincial contribution).tr It is not the purpose of this thesis to explore the

complexities of these transfers, rather it is of concern that elements of fiscal

decentralization impact upon various provincial, local and Aboriginal governments and

6David Cameron, Op Cit., page 435.
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that changes in the form or amount of fiscal transfers can have great impacts on other

levels of governments, specifically with regards to social programs.

"Despite the fact that many ... Canadians tend to look to Ottawa to play a greater role,

the reality of the last few years is that the federal deficit and debt burden is driving

Canada into unprecedented decentralization. "67 Recent experience with respect to

established programs based on federal fiscal transfers has shown that both the transfer

and the withdrawal of federal money can be decentralizing in its impact. While the

transfer of federal money from one jurisdiction to another can be centralizing in its

impact if it is accompanied by the imposition of federal conditions and controls, in the

absence of such conditions, it clearly ent¿ils a degree of decentralization. The Established

Programs Financing anangements that began in 1977, which moved specific fiscal

transfers away from the principle of cost-sharing, vested greater freedom of action in the

provinces by providing an assured stream of funds on an unconditional block-funded

basis.

Similarly, the Canada Health

decentralization by allowing the

and Social Transfer provides for increased fiscal

provinces to make specific decisions relating to the

6iThomas J. courchene, "Forever Amber, " Rearrangements: The courchene papers,
(Oakville, Ontario: Mosaic press), LggZ, prg. Sã. 

-
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funding of social services, post-secondary education and health care. Unconditional block

funded dollars increase the provincial sphere of authority and decrease federal control,

specifically leading to fiscal decentralization. However, it is also true that the withdrawal

of federal money from the transfer system forces greater responsibility on the provinces

if the service in question is not politically expendable. The move from conditional grants

and shared-cost programs to unconditional block funding to a reduction in federal fiscal

transfers is a move in the direction of decentralization..s

The fìscal decentralization that is occurring in Canada today, raises several important

questions. Is decentralization necessarily a good thing? Further, what objectives are being

met by transferring or sharing power? It is these questions that ultimately need to be

addressed in a substantive discussion on social policy reform. What is stated by the

government to be a move towards improved service quality through the decentralization

of administrative authority, can appear to the public as a reduction in levels of service

68 The elimination of CAP by combining these expenditures with EpF transfers
allows the federal government to off-load respõnsibiliry fôr social progr¿rms. Ultimately,
this can be viewed as decentralization on several counts. First, if iheirovinces react by
cutting back or redesigning social programs, it becomes "decentralization', in the sense
that these former national progr¿rms are progressively being determined at the provincial
level. Second, and this is closely related to the firsi, hoddoes the federal góu..o*.nt
maintain standards if the cash transfer falls significantly? The maintenance of standardswill be more fully discussed in chapter 2.
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coupled with yet more bureaucratic obfuscation.6e The administrative and financial

decentralization that has occurred to date lacks a coherent philosophical base shared

broadly across political communities. Without clear direction, decentralization will simply

be more of the same: a revamping of the administration, coupled with program cuts and

a reduction in services offered.

overtiew of Decentralimfion In Manitoba And Alberta

While this chapter has introduced the concept of decentralization at a general level, it is

also prudent to lay the groundwork for the two case studies that follow in subsequent

chapters. Manitoba and Alberta, while both affected by the federal government,s fiscal

decentralization, have opted to respond in different ways. Alberta, as will be clearly

outlined in chapter 3, has taken the concept of decentralization to the local community

level' Manitoba, on the other hand, is grappling with the decentralization of health care

to the local level, yet has not provided a long-term vision for the delivery of other social

services. The second case study, found in chapter 4, concems the administrative

decentralization of Native child welfare in Manitoba in the context of political

decentralization of authority through the dismantling of the Department of Indian Affairs

6eDavid Cameron, ,'Summary 
of_ Discussions,,,Canadian public Administration,

Volume 37, No. 3, (Fall) Lggí, page 3gg.
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and Northern Development. This illustration provides a clear example of the intricacies

involved in the decentralization process and how these problems can directly impact

citizens.

This section offers an overview to recent provincial initiatives in both Manitoba and

Alberta that may be interpreted as administrative decentralization. The focus of the thesis

is the decentralization of social services, but it is important to consider the whole

political and fiscal situation in both provinces before evaluating various social policy

chanses.

Manitoba

The Manitoba government is struggling to contain its deficit. In April, 1993 the

provincial government enacted legislation that required government employees to take ten

non-paid days of leave during the last six months of the year. This set a precedent that

continues to be practised. Similar concessions were made by employees working in

health, education and crown corporation sectors. In 1995, the provincial government also

passed balanced budget legislation, requiring all ministers to spend within budget limits.

Inside the civil service, deputy ministers now work with expenditure envelopes
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determined by Treasury Board, but have more freedom to make choices within those

envelopes.

Efficiency and effectiveness concepts, along with notions of increasing managerial

freedom, began developing a higher profile in the late 1980s and continue to date. Better

Methods, part of the Service lst, A Quality Initiative is moving to srage two,

implementation in April, 1996. This project has been designed to identify areas and

processes that could be made more efficient. Since lgg2, the government has began to

implement special operating agencies (SOAs); these entities within depar[ments are

granted greater autonomy and discretion in return for being evaluated on performance

in a discernible line of business, and must be committed to increasing efficiency and

service quality. As of April 1996, there are likely to be as many as fifteen SOAs in the

Manitoba government.

A number of decentraluation initiatives have been spearheaded by the Manitoba

government. The first was the dispersement of approximately three hundred provincial

employees to rural areas th¡oughout the province. This process took place over a three

year period, beginning in the early 1990s. "The rationale was to increase accessibility

of rural residents to service, to enhance regional input into decision-making, and to
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provide more economic opportunity outside of winnip eg.,'t} However, ongoing fiscal

restraint has resulted in the reversal of some moves, while some other positions have

been eliminated.

Another administrative reform process that resulted in decentralization was announced

in L992 as the Quality Health Action Plan. The plan embraced consolidating services in

various districts through the creation of Regional Health Councils, decreasing citizen,s

reliance on hospitals and emergency departments, developing a range of alternative health

services, including community health centres, and increasing family and community

involvement. The move from a hospital based, centrally regulated system requires new

institutions. A Crown Corporation is being established to provide policy and

coordination. Regional Health Councils will undertake local planning while increasing

public participation. In conjunction with the Quality Health Action plan, is the

de-institutionalization of patients from mental health hospitals. Through a multi-year plan,

community supports were to be established that would eventually replace institutions.

In March 1993, over two hundred hospital beds were closed and budgets have been

decreased yearly since this date. The public demanded to know why the government had

ToEvert A. Lindquist and Karen B. Murray, "Canadian Administrative Reform During
the Early 1990s, " Canadian Public Administiation, Volume 37, No. 3, (Fall) L994, page
475.
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not kept its promise that it would ensure that community health centres, in both urban

and rural areas, had been est¿blished before significant budgetary cuts were made to the

system. The deadline for implementing rural health care reform was extended and

funding for home care services was cut in lgg4. This clear gap between rhetoric and

action was reinforced by other cuts in social services and education budgets. Recently,

a Treasury Broad document outlining the province's plans for contracting out home care

services was leaked to the media and opposition parties. The political response has been

that contracting out services increases co-ordination and flexibility of service and is

congruent with the plan for community based health care. The maintenance of the home

care contracts will be provided by the Crown Corporation responsible for the Regional

Councils.

Alberta

Alberta has been a position of restraint in order to remedy the imbalance between

expenditure levels and resource revenues, which had declined significantly since the mid-

1980s due to low international prices on oil.7t The 1993 provincial election involved

parry platforms relating to the mounting debt and the need to maintain current rates of

taxation. Ralph Klein and the Progressive Conservative Party won the election and the

Ttlindquist and Murray, Ibid., page 471.
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premier committed his government, through legislation, to the elimination of the deficit

by 1997.72 One result of this commitrnent was the appointment of a Government

Reorganization Secretariat to look for methods of cutting costs and increasing

efficiencies. It also has as part of its mandate the exploration of privatization possibilities,

contracting-out, and partnerships with private business and other levels of government.

Concomitant with drives to improve efficiency is rising interest in service quality.

Significant interest is emerging in the concept of "one stop" provincial offices, where

several departments are housed in a single office in order to serve clients through a single

access point. Service quality goals are also evident in the govemment's "community-

based" economic development strategies known as "Seizing Oppornrnity. " The key

premise is that competitive challenges can only be met through innovation, cooperation

and partnerships at the local level. one example is joint trade and tourism promotion

where the government works in coordination with the private sector. Another imporønt

theme is that duplication, overlap and regulatory burdens must be reduced in different

sectors, and this requires harmonizing the policies and programs at all levels of

government.

T2lncidentally, not onty is the province meeting its deficit
rcaltzed a profit of $570 million for the fiscal yèar ending
Premier Ralph Klein's Televised Address, January 29, 1996.

reduction promises, it has
in March, t996. Source:
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The theme of local empowennent is evident in rwo key sectors. The government is

moving away from delivering health services in hospitals located in urban centres and is

emphasizing community based alternatives, such as community health centres and

strategies to prevent illness. Mental health, home care and community care services are

being governed in both rural and urban areas by regional health boards. Following the

implementation of community health boards, is the design of a community based system

of social service provision. Regional boards will be responsible for planning and

implementing community designed services in the realm of child and family policy. This

area will be the focus of a case study in chapter 3.

The province has began "empowering" local govenrments by granting them ,,spheres of

jurisdiction" rather than delegating specific authorities. The idea is to reduce legislation

and to give local govemments a degree of flexibility when confronting new problems.

of course, the provincial government also wants municipalities to assume financial

responsibility for their new areas of authority and meet provincial standards in

environmental protection, roads, inspection, permits, waste management, and local

assessments.
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Conclusions

Governments at all levels are in a state of transition. It is often difficult to distinguish

between genuine impulses to decentralize and restraint under the veneer of

decentralization and power-sharing. However, what can be stated definitively, is that

social services in Canada are no longer in a pattern of convergent downsizing; they are

in the midst of fundamental reorientation, where governments and the programs they

deliver will be qualitatively different in the next five years. It is too early to predict

where restraint measures and management reforms will take us in terms of distribution

of power and responsibilities for serving the public once the deficit and debt problems

have been addressed. It is unfair to say that the ideas guiding specific reforms are solely

inspired by the need to reduce government deficits - many have been floating around for

years, and not all in public administration venues.?3 The fiscal situation is simply

providing the opportunity to put some of those ideas to action, admittedly not under the

best of circumstances.

This thesis will capture some of the elements of decentralization that are occurring with

respect to social service development and provision. It will provide two case examples

and evaluate the administrative reforms that have taken place. Furthermore, it will

73See for example, Brian Wharf, Communities and Social policy in Canada,
(Toronto: McClelland and Stewart, Inc.), j,992.
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provide a basis point for the future analysis of decentralization from

adminstration perspective.

a public



Chapter 2: Local Government,s Responses
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"The nation state is becoming too smnll for the big problems of life,

and too big for the small problems of life. "

Daniel Bell, sociologist

Introductinn

There has been speculation by politicians, public servants, social workers, academics and

client groups that social services are best designed and implemented at the community

or local level. Within Canada's federal system, local governments play a role in the

delivery of a wide array of public services and, to a lesser extent, the formulation of the

associated policy frameworks. Social policies in Canada have been largely developed in

national and provincial governmental frameworks, yet their consequences are played out

and experienced in local communities. Local governments are cumently not responsible

to any great extent for the design of social policy for their citizens mainly due to

constitutional arrangements and the manner in which the welfare st¿te in Canada

developed, leaving considerable power in the hands of the federal and provincial

governments.

Incongruencies between national policies and the people they are designed to serve, are

well illustrated at the local and especially the urban level. High levels of unemployment

and the growing numbers of families and individuals on welfare are examples of the

inappropriateness of federal and provincial policies. Traditionally, senior levels of
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govemment have designed and implemented homogeneous policies with regards to all the

individuals in Canada. Brian Wharf, in , makes

the critical argument that while senior levels of government have and should retain a

responsibility for social policy, in the past problems have arisen when these governments

plan for communities instead of with them.Ta The resulting programs have frequently

been ineffective and inappropriate.Ts

A growing body of literature makes the claim that a potentially powerful way to improve

the effectiveness of social policy is to concentrate on local delivery units. ÌVilliams76,

Pressman and wildavskytt, Lipsþ,78 and Brian wharfle among others, have suggested

that by providing suffîcient resources to these units, delegating appropriate responsibility

and authority to them, and including the staff and consumers of these units in the policy

TaBrian Wharf, , Op Cit., page 20.
75This argument is convincingly supported by the failure of child welfare

programs established by the federal and provincial governments without the
involvement of First Nation people. ThiJ example ii discussed in length in Chapter 4.

T6walter Williams, The Implementation Perspective, (Berkeley: University of
California Press), 1980.

TTeffrey Pressman and Aaron Wildavsþ, Implementation, (Berkeley: University
of California Press), LgB4.

T8Michael Lipsþ, street Iævel Bureaucracy, (New york: Russell sage
Foundation), 1980.

Tbrian Wharf, , Op Cít.
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process' social programs will potentially be improved. The term community based social

services has come to describe the capacity of the local community to influence policy and

service response.so

This chapter will develop the idea that a significant challenge for both the redesign of

social services and the ability of local governments to respond to citizen's needs, will be

to find the optimum match of services and finances in a rapidly changing system. The

central issue is whether increased involvement on the part of community organizations

and local governments would actually improve social services. The chapter will overview

some of the benefits of decentralization as well as identify specific problems that could

accompany a decentralized system.

Benefits to Decentralized Social Semices

Canada is not a homogenous society and through immigration and the continuing trend

towards urbanization, there is growing heterogeneity of the population. Canadian

communities' as they absorb increasingly heterogeneous populations, have had to ask

questions about the purposes and goals of basic social institutions. One compelling

argument for the development of local social policies is the current crisis of the welfare

8'Brad Mackenzie, "Decentralized social services" op cit., page 9g.
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state. It is envisioned, whether rhetorically or not, that by minimizing federal

bureaucratic influence in social services, a better "fit" will be made between the server

and the recipient. There is a need for cultural sensitivity and input into policy design so

that decision-making occurs at the point of contact closest to the actual implementation

of policies and programs.sl

A second reason supporting decentralization is that the prevailing pressures are for

decentralization and privatization as federal and provincial governments attempt to

minimize their deficits. Most western governments have sought to reduce public

expenditure, particularly on social services. This reduction in social service programming

has been attributed to the speculation that the demand for services is inexhaustible - no

matter what level of service is provided, organized groups of potential beneficiaries will

campaign for improvement and extension. The effect is "overload, " an incapacity of state

revenues to meet escalating demand.

Concomitant with the drive to download social responsibility, is the rising impulse to

have local / municipal governments or newly created regional agencies pick up the slack.

It is apparent that there are at least two forces behind the move towards community

driven service provision: decentralization precipitated by other levels of government

srAucoin and Bakvis, Op Cit., pages gj-gL.
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struggling to contain their deficits; and the argument that national social policies do not

meet the needs of Canadians. Added to the mix, is the reality that the federal government

no longer has the political will nor the finances to provide universal social programs.

SpecificallY, the implementation of the Canada Health and Social Transfer demonstrates

the federal govemment's willingness to disentangle themselves from the provision of

social services.s2

The pressing need for the development of social policies that fit the needs of the citizens

they are designed to serve, has arisen at a time when the federal and provincial

goverffnents are reluctant to reform their social programs, but are searching for

alternative program delivery methods or are offloading responsibility for social services

onto other levels of governments. While reforms are not occurring in an optimum fiscal

environment, local community agencies in coordination with municipal / local

govenrments are potentially the best suited to design social policies that meet local needs.

This could solve the paradox that has always plagued social policy reform; the design of

social policy has been the responsibility of senior levels of government, yet social

problems are felt directly in local communities.

82The term disentanglement has come to describe the process of the changing rolesof governments in the provision of social services. Specifically, it is used to éxp"lain 
-

the withdrawal of the federal govenÌment (and in some cases the provincial
governments) from the provision of public services.
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Donald Savoie states in his article, "Government Decentralization: A Review of Some

Management Consideration, " that "decentralization of government activity is regarded

by many as holding important advantages over centralized administration. "s3 By bringing

program delivery closer to the population, it has been argued, you invariably make

government more sensitive to the people. Similarly, it has been stated, that the quality

of government service is likely to be better when programs are being delivered at a

community level, rather than centrally administered from a capital region. It has also

been speculated that government decentralization offers important advantages for

improving the quality of services in a country as large and regionally diverse as Canada

is' Not all regions require the same type of social programmes, and decentralization

offers the opportunity for a better match of service to community or regional needs.

Communities and Socinl policv

The drive to reinvent the local community as a focal point of the delivery of social

services and even the creator of policy, must begin with a revised concept of what a

community actually is. Brian Wharf distinguishes a cortmunity as a "network of

individuals with common needs and issues. This directs attention to the two essential

s3Donald J. savoie, "Government Decentralization: A Review of some
Management Considerations," Canadian Public Administration, Volume 2g, No. 3,
(Fall) 1985, page 440.
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characteristics of communities - relationships and needs. "e These characteristics can be

expressed by a group living in a geographically defined area such as a town or city, or

by those sharing values, history, an economic base or a governing structure. Community,

thus, is not merely defÏned as those residing in a politically designated geographical area

that is presided over by an elected local government, but extends to include the

individuals who comprise the citizenship. The type of social policy required to fit the

needs of a community's citizenry demands the involvement of citizens.

Repairing and adapting our current system of social service delivery to every new

circumstance is no longer working. Keeping the premise of the welfare state that has

been passed on to us, Canadians must re-think the processes by which social services are

offered and create another system to bring Canada into the twenty-first century.

In order to redesign services to make them more effective, consideration must first be

given to the social policies that provide the parameters for program development.

Tinnuss in Social Policy: An Introduction, contends that social policy is all about social

purposes, choices, and the conflicts between social purposes and choices which have

occurred at the governmental level, the community level and the individual level. At each

level, by acting or not acting, by opting in or contracting out, we can influence the

sWharf, L992, Op Cit., page 16.
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di¡ection in which choices are made.st K.y to this argument are three points. The first

is social purpose which means a direction or the way in which policies are delivered (for

example, institutional vs. community). The second is choice and conflict between

choices. Both values and ideology compete for the allocation of scarce resources spent

on social services. Finally, the third element is participation which includes opportunities

to influence the social policy process.

Further distinctions concerning social policy are made by Lindblom. He defines the grand

issues of policy as those that focus on the distribution of income and wealth, on the

distribution of political power and on corporate prerogatives. In contrast, ordinary issues

include such topics as the govenunce of child welfare services, de-institutionalization,

the development of community support programs and the emergence of the healthy

community movement.E6 Obviously, grand issues of policy impact upon ordinary issues

of policy, and Chapter 1 of this thesis provides numerous examples of how federal fiscal

policy impacts upon provincial and local govemment social policy. This

interconnectedness provides the framework in which social policy is developed in

Canada. With that said, the focus of the thesis is on ordinary issues of policy because it

sRichard riünuss, social poricy: An Introduction, (London: George Allen and
Unwin), 1974, page 131.

s6Charles Lindblom, "Still Muddling, Not Yet Through," public Administration
Review, (November/December) lg7g, page 523.
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is more reasonable to assume that community based organizations have the potential to

bring about change to this type of policy.

Background

The period since the Second World War has witnessed the increasing importance of

social services such as health care, education and social assistance. This is not to

undermine or detract from the centralizing role the federal govenrment has played in the

past in areas that are constitutionally provincial responsibilities. One of the major trends

in recent years is the declining role of the federal government and the increasing role of

provincial governments.sT While the role of the provincial govertments has strengthened

considerably at the expense of the federal govemrnent, the position of local govemments

during this period has remained st¿ble.

Until the late 1960s, the prevailing conventional wisdom in local government, municipal

or urban planning was that local politicians' influence was limited to physical concerns.

The focus of city politicians has long been on economic and land development, suburban

construction and more recently inner-city renewal or revitalization. Unfortunately. most

87DavidSiegal,''TheFinancialContextforUrbanPolicy,',@
canadian Perspectives, Richard A. Loreto and rrevor price (eds), (Toroìtol
McClelland and Stewart, Inc), 1990, page 15.
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local government politicians aim their policies towards buildings and physical

infrastructures, rather than towards those who reside in the buildings or use the

transportation routes. Social policies have generally been seen by local politicians as the

jurisdiction of either the federal or provincial government with some notable exceptions.

In Manitoba,ss Ontario and Nova Scotia, welfare payments are made by municipal

governments in both rural and urban areas, at Ieast on a short-term basis. For the most

part, however, social services were and have continued to be delivered and financed bv

senior levels of government.

The late 1960s brought forth an era of citizen protest and community organizing across

the country. Many factors fuelled this movement and competing philosophies quickly

emerged as to how priorities should be determined and how citizens should be involved.

During the late 1960s and into the 1970s, there was a tendency on the part of all levels

of government to bury the true social and economic problems with money and programs.

The net effect of this largesse was that communities and individuals received short-term

economic benefîts that ended with the funding. Not only did individuals themselves

suffer, but community groups and action committees began to disperse and fall apart.

88In Manitoba, the province has announced that it will move to take over city
yglfarg,- ostensibly to cut bureaucratic overlap and provide better coordination the
City of Winnipeg's-jtugnq and employment opporn nities. This merger is currently
entering Phase 1: The Business Case Model in April, L9g6. proposed'implementation
is January 1997.
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A second effect of government funding was that people and communities became

dependent upon financial transfers for the solution to their social and economic ailments.

The withdrawal of federal and provincial support for programs and community funding

is still continuing and is now referred to as financial decentralization. What in reality is

occurring is that programs are being eliminated, funding disappearing and those who

need it most are being hit the hardest.se New solutions that involve innovative answers

to age-old problems need to be developed.

Potential for Decentralized Social Services

While most social policy decisions have traditionally been at the senior government level,

communities and individuals have always been involved in the implementation of policy

or have felt its effects.s I¡cal govemments, while hesitant to be responsible for social

policy for their citizens, have already been involved in the delivery of public services.

Hospitals, ambulance services, public health nurses, garbage pick-up and disposal,

8IR'ecent announcements (March, 1996) by the Manitoba government informed the
public that certain welfare recipients could face cuts up to l0% of their current
benefits. Furthermore, single parents, with children ou.r six years of age will now be
considered employable and are at risk of having their benefits cut if the:y do not
identify themselves 

_as 
wanting employment. (Announcements noted in the Winnipeg

Free Press, March L2, 13, and 15, 1996).

mRichard ritrnuss, social policy: An Introduction, (London: George Allen and
Unwin), 1974, page 131.
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education of children, counselling, and even the payment of income maintenance all

effect the local government and are affected bv it.

Recently, some municipal governments have shown an interest in taking a more active

role in social policy programming. The present situation is that the majority of their

interest in social policy remains in the realm of social planning departments. The areas

of current involvement include planning for healthy communities and

de-institutionalization. First Nation band and tribal councils compare to local

govemments in the sense that they provide an equivalent legal function for their

community members. Furthermore, in several provinces, First Nation councils have

taken control of native child welfare and are leading the way in a proactive approach to

social reformation at the local level.eI

This new approach by leaders of the First Nations is concomitant with a revival in the

interest in community otgauzations. Homogenous social policies and the realization that

the federal governments policies have not only been ineffective but actually harmful, has

led to arguments for the restoration of First Nations control over their own corrmunities.

Former reform has been incremental at best and has left not only First Nations people

feeling alienated but manipulated. First Nation control of those policies and instin¡tions

elThis will be explored in more detail in Chapter 4.



65
Decentralized Social Semices - Chapter 2

that affect their citizens is still a pilot project that has not yet been fully implemented.

However, it is innovative and has arisen at a time when new programs and policies are

desperately needed. The devolution of administrative control to First Nation communities

for Native child welfare will be discussed further in chapter 4.

Municipal counsellors, like leaders in First Nation communities, need to understand that

the nature of their position involves a responsibility to their citizens, not just their

properties' The election of a counsellor should make that individual concerned with the

social problems, resources and requirements of the community. politicians at all levels

of government are elected locally, that is they are first and primarily members of their

own communities. A responsibility to one's community should be developed through

cooperation amongst all elected officials in a given locality. Cooperation in terms of

planning and funding is not an unique concept, nor should its importance for potential

development be minimized. Programs such as the Core Area Initiative in Winnipeg

involved funding and cooperation at all three areas, as well as participation by local

community organizations and voluntary groups.

Cooperation between politicians and bureaucrats at all levels of government, and

including such community members as teachers, principals, ministers, chamber of

cofilmerce members, local business owners, presidents of voluntary social organizations

and others could function to potentially solve local problems. The involvement of
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concerned individuals who know and understand the concerns of the local environment

and its membership could be integral to designing policies that could lead to the

reformation of our social state. A consideration for inclusive policies is fundamental to

establishing a true revolution in social policy construction. Inclusive policies would take

into account the needs of women, children, Aboriginal, the elderly, persons with

disabilities, visible minorities, and persons with alternative lifestyles, as well as the

multicultural milieu in which the discussion for future proposals is developed in.

Concepts such as First Nation control of child welfare, the development of healthy

communities and de-institutionalization, all require well developed front-end servicing

units at the local level. Active participation and organization is necessary to meet the

requirements of community servicing and social policy implementation. Therefore,

support for an expanded role at the community or local level comes from a variety of

sources including the "common-sense view that those closest to a problem should have

some way of contributing information about the problem - its scope, impact and the

effect of current programs. "e Empowennent of the delivery units, through enabling

communities to ascertain the effectiveness of social policy progr¿rms, is critical to the

development of constructive policies that meet the needs of the communiw and its

citizens.

eBrian Wharf.
McClelland and Stewart, Inc), lgg2,

, (Toronto, Ontario:
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Decentralized Socinl Seruices - An Oveniew

Health care, income maintenance and security, and state involvement in education are all

pillars of the welfare state.e3 These are three areas that have all been implemented at the

municipal level to a limited extent and have in the past required cooperation amongst

more than one level of government. The following overview shows that there currently

exists some interest in allowing local municipal governments to undertake social policy

planning and servicing.

Health care is regulated by the Canada Health Act (1984) and has been funded through

Established Programs Financing since 1977. The legislation provides the authority for

the federal cost-sharing of medical care, as well as hospitalization costs. Beyond the

required adherence to the principles of Canada's health care system, the provincial

governments develop and maintain their own individual health care systems. In order to

maintain adherence to the principles of the Health Act, the federal government reduces

its transfer payments to provinces whose health authorities have allowed policy that

deviates from the standards.ea

e3Peter Woolstencroft, "Education, " Urban Policy Issues, Richard A. Loreto and
Trevor Price (eds), (Toronto: Mcclelland and stewart) , lggo, page 146.

sFrank McGilly, Ao Inttodu.tion To Cun^d"', Pobli" So.i.l S.*i."r, (Toronto:
McClelland and Stewart, Inc), 1990. See Chapters 7, g and 9.
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Municipalities in Canada do not have a public health function per se, and only two out

of the ten provinces allow for local governments to play a role in health care. Alberta

and Ontario have strong local government roles in public health, with local boards of

health that have varying degrees of local political accountability.tt In 8.C., Sask., and

Manitoba, the urban centres have boards of health accountable to the municipalify, while

in the rural areas, the province provides the service directly.

Recently, provincial govertments have begun discussing the concepts of community

health care services and addressing the growing costs of the curent health care system.

A reliance upon institutional care has spiralled provincial medical expenditures and is

leading governments to seek alternative measures. Alternative service delivery is being

sought for a number of services related to health care. One example of a type of

alternative service delivery is the Manitoba government's recent proposal concerning the

delivery of Home Care Services.% Home care is not governed by the Canada Health Act.

esTrevor Hancock, Bernard Pouliot, and Pierre Duplessis, "public Health,,, Urban
Policy Issues, Richard A. Loreto and Trevor Price (edi), (Toronto: McClelland and
Stewart), 1,990, page 190.

% The announcement was made in the winnipeg Free press, February 27, Lgg6.
The article, "Health Services for Sale, " noted tttát tfr. vt"nitota governmlnt is
interested in contracting out its $70 million a year home care progr¿rms to private and
non-profit nursing companies. Government home care currentþ piovides sð-called
core services in home-making, attendants, nursing and some medical supplies free of
charge. Health Minister, Jim McCrae also noted that core services *ould remain
funded by government, but clients would pay direct fees for certain unspecified
services. Government home care has been the subject of public complaint due to its
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and the province is able to use its discretion to provide these type of services more

efficiently and effectively. The contracting out of these services, the provincial

government believes, will allow for competitive bidding, more flexibility and greater

community involvement. Home Care Services, which allow the sick and the elderly to

remain in the home, is just one method of alternative health care that can be implemented

at the communiW level.

Many provincial governments are in the process of discussing the holistic concept of

community with regards to healthy public policies in the areas of health care and

community servicing. While still at the deliberation stage, this idea would allow for

greater diversity with regards to community design and implementation of the policies

affecting local citizens. An example of how provincial governments are moving the

provision of health care services to the community level is the creation of regional health

boards in Manitoba.

Under a proposed system, ten rural and regional health authority boards will be created

and will report to a provincial Crown Corporation. In turn, the boards and the Crown

Corporation will be responsible for contracting out services to nursing companies,

cumbersome bureaucracy, inflexible schedules and fragmented services. McCrae said
that these concerns, combined with the pending federal transfer payment cuts of 9367
million for health and social services over the next two years, are forcing the
province's move.
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coordinating information systems, as well as overseeing case management and handling

customer complaints. The Departrnent of Health will remain responsible for setting

standards and policies for services as well as allocating funding.e The decision to

de-institutionalue mentally ill or handicapped patients through the closure of large

hospitals, is a further example of such a change in social program delivery by provincial

governments.es

The trend towards decentralization and de-institutionalization exemplifies the need for

municipal and local govemments to move beyond their current fixation on the delivery

of hard services which include core responsibilities of land development, physical

infrastructure building and servicing as well as local boosterism. Local government's

policies may affect the lives of citizens in their municipality or region more immediately

than federal policies. Rural and urban bussing policies for students, zoning and re-zoning

decisions, garbage pick-up and the development of land-fill sites are all examples of how

decision-making at the local level can have enoÍnous ramifications on individual lives.

Unfortunately, municipal governments have allowed their policy agendas to be dominated

by business and physical concerns in their localities. Furthermore, provincial

tAlexandra Paul and Kevin Rollason, "Home Care Privatization Radical Surgery
For System, " Winnipeg Free Press, February 27 , L9g6 , page A3 .

e8 unforh¡nately, the requisite funding in communities has not been as
forthcoming as the discourse on downloading of responsibility.
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govemments can control the focus of municipal itineraries through the provision of

conditional grants. Given the history of federal and provincial government involvement

in the provision of social services, there have been few examples of community social

policy development beyond what has been mandated by senior governments.

It has been contended that the development and implementation of social policy through

local governments could be beneficial to Canada's citizens. Income security programs is

one type of social service that is still delivered at the municipal level in three provinces.

Manitoba, Nova Scotia and Ontario all ret¿in municipal involvement to some degree in

urban areas. In Manitoba, short-term income assistance is also provided by rural

municipal govenrments. The financial implications for municipal governments if they are

to continue to provide income maintenance payments is staggering. The City of V/innipeg

recently announced that as of April 1., 1.996, it witl have to reduce the amount of welfare

paid to families with children.e This is the direct result of the federal government,s

withdrawal from the Canada Assistance Plan and the move to provide block funding for

__ 
eAs of April l, Iggíwelfare benefits for eligible children in the City of

Winnipeg are being reduced. City of Winnipeg offi.ialr are quored in rhe Winnipeg
Free Press, February 29, L996, page 46, ai sáying that the reduction is due to the
start of a new block funding arrangement between Ottawa and the provinces for
health' social services and post-secondary education. The rate reduction was forced by
the expiry of a three year old cost-sharing agreement with Ottawa. This particular
agreement came about after the Manitoba government announced in lggj, it would
only support province-wide minimum welfare rates that were far below the rates
Winnipeg paid. To preserve the higher rates, the city had struck a cost-sharing deal
with Ottawa.
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all social services through the Canada Health and Social Transfer (CHST). Until April

l, 1996, the City of Winnipeg was responsible for paying 20% of all payments made ro

social assistance recipients. The federal government, through CAP, reimbursed the City

50%, arñ the provincial government reimbursed the City 30% of monies spent on social

assistance expenditures. By transferring money through an unconditional block fund, the

CHST gives the province increased power in deciding how they will allocate funds for

social progr¿rms.

The desire to provide social assistance payments with some uniformity across the

provinces needs to be juxtaposed against the inadequacies of municipal budgets that are

primarily financed by property taxes and conditional grants. Therefore, while the

majority of social programming may be best provided at the local level, senior

governments must continue to maintain or even offload income maintenance payments

from those municipalities that currently make them. The province of Manitoba has

announced the administrative centralization of the City of Winnipeg and the province's

income assistance branches.lm Unforn¡nately, this move does not extend to fiscal

tmThe project is in preliminary stages.
early 1997.

Implementation date is projected to be
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centralization and the City of V/innipeg will continue to pay its portion of the income

assistance payments, to the citizens eligible for municipal welfare.r0t

Wharfls position is that

"provincial ministries should only be responsible for the following
functions: determining overall policies in services such as
child and family welfare; allocating funds; operating specialized
province-wide services; establishing standards of service and
monitoring performance. " 

1@

This system allows local governments flexibility in handling individual situations, while

at the same time, keeps the provincial government involved in such crucial areas as

funding, supervising, and monitoring. Provincial governments will want to maintain

minimum standards of service. Supervision is tantamount to ensuring that local

govemments do not become lax in continuing to innovate and implement appropriate

services. In order to continue to provide services for those people most deserving in the

community, funding by senior governments can not be withdrawn. The greatest concern

for municipal governments is that senior govemments will continue to disentangle

themselves from the provision of social services and not provide the necessary funding

for local govemments to create community progrilnmes.

r0rTelephone Interview with Juergen Harftnann, program manager, Social Services
Department, City of Winnipeg, February, 1996.

I@Wharf, Op Cit., page 181.
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Provincial governments cannot become completely uninvolved in community policy

development. There remains a constant need for monitoring, policy development, and of

course funding. It has been argued that the development and implementation of social

policies at the local level could cause overlap and result in the need for more funding

rather than deficit reductions. This is a valid concern that could be mitigated by the

allowance for new arrangements in cost-cutting ideas. Local govenrments or local

subcommunities will be best able to determine the need for subsidized day care spots, the

amount of community home or lodge care for the elderly, as well as addressing concerns

in public safety. An actual fit between need and the provision of social policy will help

cut costs by eliminating excess programming.

Problems Asso ciated Wíth De c entralization

The purpose of this section is to identify problems that are associated with the

decentralization of social services. Though these difficulties do not completely mitigate

the potential benefits associated with decentralization, they do provide an appreciation

of some of the problems and considerations that need to be addressed in planning to

decentralize government operations.

This section has been further subdivided to address problems that may be specific to

administrative decentralization and political decentralization. While political
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decentralization will often face all of the problems associated with administrative

decentralization, this form of decentralization may also bring with it other concerìs.

Prob lems With Administ rative D e c ent ralízation

The first consideration is cost and funding. The cost of social services partly depends

upon the scope of the programmes involved in meeting social policy goals. However,

while decentralization can involve cost-savings by streamlining programmes to meet local

needs, inother areas costs can actually be increased. Regardless of the type of programs

offered, certain administration costs are often higher in decentralized operations. Costs

for travel, communication and relocation all must be considered and factored into

budgets' Furthermore, during periods of transition, duplication may be necessary so that

while the new organization is being established in the receiving community, the

centralized organization continues to operate as a back-up to ensure that an acceptable

level of services is maintained.t03

Another important consideration in looking into the possibilities for the decentralization

of social services is the need for obtaining staff commitment.ls Though it is possible to

103R. Chartrand and A. Clayton, "Planning a Relocation: The project Matane
Experience," Optimum, Volume 8, No. Z, 1977, pages 19_30.

lsDonald J. savoie, "Government Decentralization, " op cit., page M2.
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staff a number of positions through local hiring, it is highly desirable to have some

employees relocate with their units so that a sense of continuity is maintained in the

organization' It is also highly unlikely that the kind of expertise with the required

experience in government operations will be available in smaller communities to fill a

number of management and professional positions.

obtaining staff commitrnent is vital to a successful decentralization program, but it is
important not to overlook the relevant client groups and non-govenrment organizations.

consultations should take place with the program's client group whenever consideration

is given to decentralize the organization delivering the program. consultations with the

client groups and interested associations should take place over such things as the

preferred locations for new offices and what impact the changes are likely to have on

program delivery and level of services.

A third important consideration associated with administrative is deciding on the scope

of the decision-making authority that ought to be decentralized. Whatever level of
decision-making authority that is decentralized, there will be a need to establish new

management processes and new forms of communications. The distance between regional

offices in a decenttalaed, organization will pose new management problems. Good

communication strategies and the implementation of management information systems is

critical to the success of decentralization.
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Problems of control and accountability also need to be addressed in putting together a

decentralized plan. Decentralization will invariably disrupt traditional control systems and

issues of transparency must be addressed not only for the politicians to feel comfortable

with the new system, but the public and clients as well. "The political environment in

which governing takes place is normally regarded as the most centralizing determinant

of public administratiott.ttr05 This occurs for three reasons. First, ministers, individually

and collectively, wish to receive credit for decisions they perceive will be to their

partisan advantage. Visibility is crucial if such advantage is to be secured. The second

major reason the environment is normally regarded as a centralizing determinant stems

from the obvious desire to avoid political embarrassment. Cautious ministers will prefer

not to delegate even when this means a considerable workload for their office. Third,

ministers wish to be seen as responsive to public demands, special interests, their

individual electoral constituencies and their political party. Ministers must appear to be

in charge and this creates a tendency towards centralized decision-makins.lffi

l0sAucoin and Bakvis, Op Cit., page 90-91.

lMIbíd.
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Problems With Polítical D ecentralization

Traditional criticism for the decentralization of services and the empowennent of local

communities has tended to focus on the disappearance of community. Community

strength, citizen participation and involvement, and the willingness of locally elected

officials to become involved in providing social policy for their citizens are all

tantamount to creating sound social policy. While this argument does have face validity,

in reality, most communities are already responsible for providing specific services.

Canada's public education system is delivered on the premise of local school boards

involving the active participation of community members. Daycare, senior,s services,

recreational activities are other examples of programs that are implemented at the local

or regional level by community members.

A second major concern is the maintenance of standards. There is resistance to the idea

of decentralization from those who assume that government should provide public

services or enforce regulations according to "national" standards and policy criteria.

Concomitant with the discourse on accountâbility and transparency is the discussion that

has centred around how national or provincial norms or standards are going ro operate

with regards to social policy. If such nonns or standards are to exist, they are going to

have to be the result of federal-provincial-local cooperation, and not by the virtue of the

federal government imposing standards on the provinces. The federal government is
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quickly losing the fiscal and hence, political, capacity to impose standards, but has yet

to propose any alternatives.roT

Changes to the maintenance of standards could create an ad hoc approach to the

availability of programs and wide variances in spending.l08 while there is reason for

concern that the demise of the welfare state also means the erosion of national and even

provincial standards, the premise underlying the decentralization of social services is that

programs can be tailored to meet community needs. Community requirements will vary

widely from region to region as well as province to province. Decentralized social

services actually encourages differences in programmes, funding and availability and

proponents believe that it is these differences that encourage creativity and innovation.

Innovation and creativity, in turn, can lead to cost-effectiveness and greater efficiencies

as well as more effective responses to community problems.

totRtg Alcock, Winnipeg Liberal MP for Winnipeg South, has said that federal
studies have shown that since Ottawa began block n noi"g post-secondary education in
1978, most provinces, including Manitoba, have not kepiup their end oi the support.In 1978, the federal government shared funding for posi-secondary education with theprovinces on a 50-50 basis. since goinq to bloõk funìing, onty euebec now pays
more than 50 percent of the cost. In all other provinces, tne rð¿eial government has
assumed the greatest burden for funding post-secondary education. tri- oitoba, for
example, now contribltgs onlv, 24 percent of its total post-secondary education cosrs,
ont¿rio 32 percent and British columbia 33 percent. dun Lett, op bü., page A2.

lo8while there are potential Charter implications associated with this problem, it is
beyond the scope of this paper to discuss them.
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While most social services can be tailored to meet community needs, specific social

problems know no boundaries and are found in all communities in the country. The

pressing issues of poverfy, the lack of affordable housing, alcoholism and crime need

concentrated efforts by the federal and provincial governments. In the past, federal and

provincial govemments have developed social policies and programs in response to these

problems. For their part, local governments have not been willing to take on the

responsibiliry for social policy. Their reasons have included a lack of funds, the

recognition that social problems are complicated and a conviction that these problems are

the responsibility of senior govemments.

This conviction had its origins in the Great Depression when municipal governments

clearly lacked the capacity to respond to the devastating effects of nation-wide

unemployment. Somewhat reluctantly, the federal government resumed responsibility for

coping with the impact of the depression, but this stance was gradually replaced with one

of leadership in developing Canadian health and social welfare programs. Recently,

however, the reluctance to provide funding or increase their role in health and social

programs has returned.læ

r@Brian Wharf, Communities and Social policy , Op Cit., page 20.
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An important criticism of creating local social policy comes from Andrew Sancton

(1986). He contends that allowing local governments to take control of social services

would mean only one thing - cutbacks. "Since social services are always consumed by

a powerless minority and paid for by a sceptical majoriry, the dangers involved in

opening up the private world of the social services to the local democratic process are

obvious".llo Sancton captured two of the gravest concerns associated with the

decentralization of social services. The first is that there is no guarantee that allowing

local or regional agencies to administer or provide social programs would guarantee

greater equality of access. In fact, it has been suggested that the local arena is more

easily "captured" by business and other special interests than the provincial or federal

level is. This argument is supported by the typical agenda of local govemments -

economic development and infrastructure construction or renewal. Municipal

governments are not the only local govemments that can be captured by specific

interests. Chapter 4 of this thesis depicts how in some First Nation communities. the

social welfare agenda has been captured by political purposes.

rl0Andrew Sancton, "Municipal Government and Social Services," an unpublished
paper' Deparûnent of Political Science, University of Western Ontario, London,
Ontario, 1986, page 61.
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Closely related to the criticism that local agendas can more easily become captured by

competing interests is the concern that decentralization may result in "acute localitis. "ni

Montgomery notes that there are several symptoms of this disease, including the tendency

for a relatively small group of elites to exercise a disproportionate share of influence, and

for communities to be insulated, isolated and resistant to new ideas, thus becomins

complacent about unacceptable social conditions.

The first symptom described by Montgomery is that a relatively small group of elites

may exercise a disproportionate share of influence on the social programs in a given

localify. The example developed in Chapter 4, shows that First Nation women do not

have an equal share of influence with regards to child welfare decisions made in their

communities. In the'article, "Feminism and First Nations: Conflict or Concert.,, Iæslie

Brown, Cindy Jamieson and Margaret Kovach discuss ways in which First Nation women

are "silenced. " They refer to the way dominant First Nations cortmunity members

effectively silence women, as well as self-silencing, a problem that has arisen as a result

of internalized oppression.ll2 Not onty are First Nation govemments dominated by men,

but municipal governments also tend to have a uneven proportion of men and women.

_ lllJohn Montgomery, "The Populist Front in Rural Development: Or Shall We
Eliminate The Bureaucrats And Get on With The Job?" publiCAdministration
Review, (January/February) lg7g, page 59.

tt'Læslie Brown, et al, "Feminism and First Nations: conflict or concert?,,
içy, No. 35, (Spring) 1995, pages 72-75.
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Therefore, parallel to mainstream politics, men have effectively silenced women by

monopolizing the political leadership and political structures.

Closely related to who has control of the political agenda is the concept of how scarce

resources are allocated. At the local level, competition for these resources can become

intense. Previously in the chapter, the three elements introduced by Richard Titrnuss as

key to social policy development and implementation were overviewed. The first is a

purpose or a direction. Decentralized social services tend to focus on implementation of

programs in a community setting. The second element is choice and the potential for

conflict that may arise between choices. This refers to the fact that social policy is really

about compromise between conflicting values. Rejean Laundry, in "Biases in the Supply

of Public Policies To Organized Interests, " notes that policy decisions produce allocations

of values.ll3 In an environment of conflicting interests and competing resources, there are

invariably winners and losers. At the local level, resources are even more scarce. and

conflicting interests will be more evident.

While local governmental authorities are not eager to undertake new responsibilities, and

for the most part decentralization is perceived to be simply downloading or "a rhetorical

ll3Rejean Laundry, "Biases in the Supply of public policies to organized
Interests: Some Empirical Evidence,"poricy communities and puhlic policv
canada A structural Approach, william coleman and Grace stogstaà (øil
(Mississauga: Copp Clark Pirnan Ltd.) 1990, pages 2gj,_Zgi .
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tool to cut services,"ll4 paternalistic federal policies have tended to neglect some of

Canada's most imporant citizens. Some feminist academics like Caroline Andrew,

suggest that inclusive policies could be best designed through the municipal agenda, even

more adequately than by senior levels of govemment. Andrew, in political

Arrangements. Power and the City, suggests that the pressure placed by the networking

of women's groups is especially suitable for influence on the political systems of urban

areas. She further contends that "municipal politics have always included the provision

of concrete services and the necessity to work out in detail the relationships between

different services directed to the same population. "lrs

A concern for women's issues and family needs is a key element in the undertaking of

social services by local government in Canada. 'Women, 
children and the elderly tend to

be the groups directly influenced by social policy change. Income maintenance payments,

daycare, education, adequate health care, recreation programmes and facilities, affordable

housing, and public safety are services that are critical to this segment of our population.

Thus, municipal and other local governments must be aware of the needs of the

individuals and families that they will be servicing in their new undertakings. As already

rraCaroline Andrew, "The Feminist City,
City, Henri Lustiger-Thaler (ed), (Montreal,
1,16.

ttslbid., page 114.

"Political Arrangements: Power and
Quebec: Black Rose Books), 1992, page
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stated, an awareness that social concerns may be more likely heard at the local level,

lends credence to the argument that not only will the trend towards decentralization

increase local government responsibility in the area of social and community services,

but also be constructive for the creation of a truly inclusive community.

The latter symptom of "acute localitis", insulated and parochial communities, is

graphically illustrated by a case of child abuse and neglect in a small community in rural

Nova Scotia. Brian Wharf in "Social Services" describes the case and referred to the fact

that parents, relatives and other members of the community were aware that child abuse

and neglect had existed for years.rr6 The charges were finally laid by a newcomer to the

area who conmented that incest had been an accepted way of life for the 300 families

living in the community. To detect this symptom of acute localitis, provincial legislation

must contain standards of performance in the fields of service such as child welfare, and

an accreditation system needs to be put in place to ensure that agencies perform in a

competent fashion.

The second element of the concerns offered by Andrew Sancton, and closely associated

with the first, is cutbacks. Many local governments cunently suffer significant fiscal

problems and as a result they will always be beholden to the provincial government for

lr6Brian Wharf, "Social Services,, Op Cít., page 1g6.
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maintaining financial support to social programs.IrT Transfer payments are made to local

governments by federal or provincial governments and they tend to take the form of

conditional or unconditional transfer payments. There are three main reasons for the

provision of transfer payments - fiscal gap, interjurisdictional spill-over, and fiscal

equity.rls Fiscal gaps have emerged between local government expenditures and local

government own-source revenue because the main form of local government own-source

revenue, the properfy tax, has not been a particularly buoyant source of revenue. At the

same time, local governments have been forced to cope with expenditures generated by

increasing urbanization and demands for improved services.

Inter-jurisdictional spill-overs or externalities occur when expenditures made by one

locality benefit other jurisdictions. Municipal councillors are reluct¿nt to spend money

on programs that benefit other jurisdictions. However, the provincial government is

aware that these expenditures are necessary for the good of the entire province.

Therefore, it provides a conditional transfer to offset this spill-over and so encourage

municipalities to spend more on this service.

trTAndrew sancton, "Municipal Government and social services," (London:
Department of Political science, university of western ontario), 19g6.

ll8David siegal, "The Financial context for urban policy, " op cit., pages z5-zg.
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The third rationale for inter-governmental transfers, concern for fiscal equity, arises

because of differences in the abilities of local governments to raise funds. Municipalities

with large, stable industrial and commercial tax bases can raise sizable amounts of

revenue through the property tax. Municipalities with weaker tax bases or higher costs

are often forced to impose unduly high mill rates on residential property owners.

Provincial governments usually step in to reduce this problem by providing transfers to

the municipalities with the weaker tax base.

One of the major problems with provincial transfers from the standpoint of local

govemments is that the province has absolute control over the level of these payments.

Thus, they can change significantly from year to year, depending upon political

priorities. The largest proportion of conditional transfers from provincial governments

to municipal govemments are for programs in the areas of education, health,

transport¿tion and communications. Conditional transfers, in recent years, have often

taken the form of the provincial government cost-sharing the program, i.e. each fifty

cents of municipal expenditures results in one dollar of total expenditure on the program.

This makes programs that receive conditional transfers more attractive than those that do

not.lre But in turn, such transfers can result in municipal governments shifting their

priorities to attract these payments.

lreDavid Siegal, Op Cit., pages 26-28.
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When this occurs, municipalities are conscious that they are vulnerable to shifts in

provincial priorities' The provincial government could be very interested in a program

for a number of years and encourage local governments to develop extensive delivery

systems on which local citizens become dependent. I-ater, provincial priorities could

change, resulting in a reduction or total withdrawal of provincial funding for this service.

However, the municipality can not shift gears so easily because it has an extensive

delivery system in place and a clientele that has come to rely on the service. often the

municipality must continue to provide the service, but without provincial assistance.

Another problem with conditional transfers is evident. The transfer of funds can tend to

muddle accountability. Stripped of all the administrative trappings, a transfer payment

is basically one level of governrnent spending money raised by another level of

government. If the service is not provided properly, whose fault is it? Did the

government making the transfer provide too little funding or impose inappropriate

conditions? Or did the recipient government use the funds unwisely? It is difficult for a

citizen to know which government should be held accountable for problems in this type

of situation. r2o

r2oRichard l,oreto and Trevor Price, Urban Policy Issues Canadian perspectives,
(Toronto, Ontario: McClelland and Stewart, I;óJgÐ;age 8.
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Conclusinns

I¡cal governments have the capacity to innovate and create interesting new methods of

empowering local citizens in self-help methods. Local govemment leaders, in

coordination with other members of local communities, need to ascertain specific needs

within their area and be able to implement constructive responses. Counselling for crisis

prevention, as opposed to treating with crisis intervention; job training and educational

opporhrnities instead of unemployment cheques; recreation programmes for physically

or mentålly challenged people in distinction from inactivity and institutionalization;

adequate daycare facilities to provide quality care for children so as to allow mothers to

find employment and get off social assistance; and recreational activities for youths who

are currently hanging out on the streets of urban centres are all areas that local

government leaders can explore.

What appears to be needed is a newly conceived model of local govemment. While

provinces continue to tightly control the fì¡ances and activities of municipalities due to

what has been termed the "constitutional insignificance of the municipality, " local

govemments are generally blessed with less ideological conflict. The absence of political

parties could aid in the conception of a govenrmental framework that is more cooperative

rather than conflictual in nature. A conceptual model of local government would be

multicultural in nature in order to respond to the needs of Canada's heterogeneous
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communities. It would also be inclusive so as to allow women, children, the elderly, the

financially disadvantaged, the disabled, people with alternative lifestyles ¿rmong others

to have a voice in the formation and implementation of policies. Local government needs

to be more about community and a community's citizens than the land that is included

in its political boundaries.

Social policy and the provision of personal social services can be adapted to the

cooperative style of governing. Local govenrment could create a portfolio of social

services within its mandate. Thus a particular official or group of officials would liaison

with other community members to create a framework that would be adaptable to its

citizens. Many people in a community are already involved in the provision of social

services. Ministers provide counselling, religious organizations may offer shelter or food

banks, teachers and educators offer counselling to younger members of the communify,

recreation directors create activities for all those active, senior's coordinators offer Meals

on Wheels and transportation for seniors, among other important community members.

Community organizations exist even without mandate from government, yet they have

no political empowerment. What is also lacking is coordination of those groups that

currently act as social facilitators in an area.

The involvement of citizens in the reinvention of the community as the locale for social

policy is paramount to the delivery of equitable policies. Provincial governments have
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to be willing to continue to fund necessary income maintenance programs such as

welfare, and relieve those municipalities who are currently providing these payments of

their burden. Local govenrments must develop a responsibility for their citizens not just

their citizen's property. A social responsibility includes caring for others and developing

methods of self-help and mutual aid. This chapter provides a starting point for further

exploration into an undeveloped yet important future consideration in social services.



Chapter 3: Alberta's Initia,tives
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Introduction

The health, education and social welfare programs which have taken shape through this

century are a source of pride to Canadians and envy to many nations. In recent years,

however, economic pressures have contributed to the retrenchment of federal involvement

in social progr¿rms. At the federal level, the Government of Canada is implementing the

Canada Health and Social Transfer to replace the Canada Assistance Plan and other social

program financing. At the provincial level, governments across the country are in the

process of "rethinking" or redesigning their services.

The previous chapter focused on the issues concerning decentralization, mainly from a

local government viewpoint. It reflected on how decentralization could be used to provide

more effective social programming and delivery. This chapter provides a counter-point

to Chapter 2 by introducing the concept of decentralization from a public administration

or political management perspective. It discusses how the twin imperatives of cost

reduction and managerial freedom are also driving the move towards decentralization.

Unforn¡nately, while decentralization is often portrayed as one aspect of reinventing

government' it may not always be the panacea for social-ills. In fact, when

decentralization is accompanied by reductions in fiscal transfers, it will not likelv
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accomplish the social and political goals it is implemented to meet.l2l

The twin themes of managerial freedom and administrative decentralization, as advocated

by both the federal and provincial governments, are not new developments. In "!.962, the

report that emerged from the Glassco Commission underscored the potential benefits of

both. This report has generally been regarded as the major turning point in modern

federal administration, given the deregulation of central controls over departmental

management that followed.tzz A¡" concepts of managerial freedom and decentralization

in the public sector have been based in part on the private sector corporate model. The

private sector has in effect created a normative paradigm for the delivery of social

services in many provinces. As governments attempt to become more efficient and

business-like in their operations, they are emulating private sector models. Increased

managerial autonomy and decentralization have long been the central themes of the

corporate paradigm and thus, in part, account for the increased interest of provincial and

l2rThe province of Alberta is decentralizng its delivery of child and family
services at the same time as the government is drastically cutting expenditures in
social services. Published plans to cut public education funding by $Z¡S million, post-
secondary education funding by $206 million, health care by $748 million, family and
social services by $328 million, and municipal grants by $87.S million. Tony Clarke,
"Public Services and the Provinces - Alberta, " In The Public Interest. The Value of
Public services, steven Iangdon, Judy Rebick, R. warskett (eds), (Maple pond,
Ontario: Voyageur Publishing), L994, pages 77-79.

rzzCanada, Report of the Royal Commission on Government Organization,
(Ottawa: Queen's Printer), 1962, Volume 1.
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local governments in pursuing these dimensions for policy implementation.

There are also specific political and government factors involved in the plans and

proposals for enhanced managerial freedom and decentralization in public administration.

Politically, there are increased demands for a more accountable political state. These

demands almost always arise from the perception that the administrative state is one in

which public servants, the non-elected arm of government, have significant power, as

distinct from authority, in the process of governance.tzs Some advocates for managerial

freedom believe that "a more account¿ble state would acknowledge accountability

problems by delegating authority to managers in as precise a manner as possible, and

then holding them accountable for its exercise."12a

The governance factors involved in plaming for decentraluationand managerial freedom

constitute a response to at least two factors. On the one hand, the fiscal restraints of the

modern state require that managers have greater flexibility in the use of expenditures

precisely because there are fewer resources available to meet demands. On the other

hand, organizational responsiveness in times of "environmental turbulence," when

123O.P. Dwivedi, (ed), The Public Administrative State in Canada (Toronto:
University of Toronto Press), 1982.

r2aAcoin and Bakvis, Op Cit., page 3.
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coupled with a political environment characterized by a high degree of regional diversity,

demands organizational decentralization. In both unitary and federal states this feature

of contemporary political environments has produced a marked de jure or de facto

devolution of authority to lower levels of government: provincial, regional, Aboriginal

and municipal/local. 1ð

The provincial government in Alberta, under the leadership of Premier Ralph Klein has

been searching for ways to decrease public spending in social services while increasing

responsiveness to consumers. Alberta, like many other provinces is grappling with ways

it can more effectively and efficiently deliver social services. However, unlike the other

Canadian provinces, it has gone much further in its efforts to "reinvent" the way

govemment provides its services. From a public management standpoint, "productive

management and responsive decision-making have become central issues in public

administration" because of the importance of the administrative state in the governance

of social programs.126

The spatial dimensions of public administration have become especially critical as

lãRichard Simeon, "Comments on Centralization and Decentralization," Canadian
Public Administration, Volume 29, No. 3, (Fall) 1986, pages 445-46I.

l26Peter Aucoin and Herman Bakvis, Op Cit., page 2.
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governments reflect on the effectiveness and efficiencies of their social services.

Kernaghan and langford make the argument that the public seems to have a fairly clear

idea of what is meant by efficient and effective service. In essence reliable, competent,

quickly delivered, relevant and responsive programs. They go on to note that while these

two values may appear straightforward to the public, they are often less clear to public

managers.lz1 One of the reasons they are often unclear is because of the conflicting

signals received on the meaning and importance of efficiency and effectiveness.

To the auditors, financial officers, central controllers, and other players in the program

evaluation industry, effîciency and effectiveness are technical values, used to measure

organizational performance and assist in the process of holding public servants

accountable for their actions. Efficiency within this context, becomes little more than a

measure of labour productivity, while effectiveness is a reflection of the impact of a

program on its stated objectives.l2s The cost-oriented approach to efficiency and

effectiveness is the driving force behind many policy decisions which often have the

effect of reducing and eliminating services to the public.

l2TKenneth Kernaghan and John V/. Langford, The Responsible Public Servanr,
The Institute for Research on Public Policy and the Institute for Public Administration
in Canada, 1990, page 119-120.

128J. cutt, "Accountability, Efficiency and the Bottom Line in Non-profit
Organizations," Canadian Public Administration, Volume 25, (Fall) 1982, pages 311-
33t.
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The Alberta government, at a time when it is reducing expenditures to child and family

services, has embraced the concepts of community based design and delivery of child and

family services and has begun implementing a model that is radically different than any

other implemented in Canada today.lze Coinciding with the establishment of regional

agencies that will be transferred responsibility for the implementation of child and family

service policy is the utilization of alternative program delivery methods. The next section

will provide an introduction to the concept of alternative program delivery which will set

the stage for the case study on Alberta.

t2eSee Table 1

Budget L996.
as an indication of budget cuts. source: province of Albena.
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Table 1. spending Profile, province of Alberta, Millions of Dollarsl30

Comparable
t993t94
Actual

Comparable
t994/95 1995t96 r996t97
Forecast Budget Target

1997t98
Target

A. Spending - Operating Target

General Revenue Fund
Income & Employment

hograms
Child Welfare Services
Services to Persons

with Disabilities
Day Care
Office for the Prevention of

FamilyViolence
Children's Advocacy
Commissioner of Services

forChildren
Aboriginal Affairs
Metis Settlements

Transition Commission
Metis Settlements Appeal

Tribunal
Balance of Depanment
Statutory Expenditure

Total Operating

974.5
t 64.0

236.0
73.8

t.ó
1.3

0.0
5.9

6.3

0;I
61.0
30.0

I,561 .3

749.4 757.5
t&.2 178.8

243.8 253.5
74.5 63.7

10.4 7.8
1.6 1.7

738.7 721.2
192.0 194.9

261.4 276.5
60.2 60.2

0.4 2.1

6.6 7.5

7.8
1.7

2.1

t.5

4.7

0.9
62.6
30.0

7.8
1.7

2.1

t.J

Á1

0.9
61.4
30.0

6.0 5.3

0.8 l.l
59.3 63.2
30.0 30.0

1,347.0 1.372.2 1,369.4 t.368.7

Projected Reductions (2t4.3) 2s.2 (2.8) (0.7)

Spending - Capital
Investment Target

Ministry

B.

0.40.41.02.03.6

Business Plan Revenue Proposals

Federal Government cost sharing
revenue changes resulting
from Three-Year Plan 525 52s 522 523588

r3oSource: Province of Alberta, provincial Budget, Lgg6.
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AlÍernative Program Delivery and Financing

Part of the pressure that not only the Alberta provincial government, but other provincial

governments and the federal government face, is derived from a combination of

demands. These demands include the need to reduce deficits and accumulated debt;

deliver services and provide the types of service that citizens want in the manner they

seek; and, provide a range of services consistent with the willingness of citizens and

corporations to bear certain levels of taxation.t:t ¡1 is in this context that governments

have been actively reviewing their programs. They are considering whether to continue

delivering those programs and, if so, whether they can be delivered in more effective,

less costly, and potentially more responsive ways.

The banners under which Canadian governments undertake such reviews to resrrucrure

their service delivery are numerous and vary considerably across jurisdictions. They

include outsourcing and contracting out, partnerships, privatization, commercialization,

empowennent, downsizing, delayering, decentralization and devolution. V/hether or not

govemments emphasize one approach over another, it is useful to view all of these

initiatives as part of an important paradigm shift.

r3rKPMG, "Canadian Governments and the Search For Alternative program
Delivery and Financing," A Preliminary Survey, (KPMG centre For Government
Foundation and IPAC), October, L995.
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It is often practical to consider the numerous names and approaches under a blanket

heading known as alternative program delivery. The concept of alternative program

delivery and financing embraces a wide range of activities, some of which are familiar

while others constitute more recent innovations. What is a new occurrence is that

contemporary political governments appear not only to have the political will, but also

popular support for significant policy and program changes. Two additional developments

have served to make the search for alternatives even more compelling. The first is that

citizens are more demanding about the quality of service they receive. Second,

governments are in a good position to respond to these demands because of the

opportunities created through emerging technology.l32

KPMG in "Canadian Governments and the Search For Alternative Program Delivery and

Financing, " groups different program delivery and financing alternatives into three broad

categories. These groupings are reflected in Table 2.

'32lbid., page 2.
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Table 2133

Grouping Program DerÍvery and Financing Arternatives

Fínding New Management

s devolution
r privatuation
¡ elimination
E mergers

Internal Changes

¡ new leadership, culture and expectations¡ new organizational structures and processes¡ increased productivify with new information technologies
" shared systems or contracting out the systems¡ improved financial management

Externnl Changes

I commercialization and cost recovery¡ shifting administrative instrumentsr private or public partnerships to improve delivery¡ contracting out service delivery

Some alternative delivery initiatives, titled Finding New Management in Table 2, shift

the ultimate responsibility for restrucfuring to the private sector, to other governments,

to new management within the public service, or they eliminate a function without

working to find any substitute. Another category of initiatives, Internal Changes, groups

133lbid., page 3.
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those attempts to improve the internal organizational frameworks within govemment in

which progrÍrms are delivered. This may involve appointing new leaders, adopting new

organizational structures or taking advantage of new information technology, shared

systems or approaches to financial management. Such reforms may not be visible to

clients and citizens, but may improve the effectiveness and efficiency of operations. A

final set of alternatives provides visible changes to clients and citizens in the form of user

fees, different instruments for delivering programs (i.e. shifting from subsidies to tax

credits), or relying on different providers to deliver services.

The program delivery groupings are relevant to this chapter as the Albert¿ government

is devolving authority for child and family services to Local Authorities. Coinciding with

this development is the increased utilization of privatization and cost recovery projects,

private and public partnerships to deliver programs, as well as contracting out the actual

delivery of child welfare services. A more indepth evaluation will be found in Chapter

5, which will explore what alternative service delivery may mean for social services.

The remainder of this chapter is a case study which provides an overview to the changes

that are proposed in Alberta. The implementation stage has yet to begin, therefore the

chapter focuses on the process involved in the design of the new community based model

of social program delivery. Conclusions are made at the end of the chapter that tie some
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of the proposed changes to concerns related

provision.

to decentralized models of social service

Bøckground to Decentralizsfion in Atberta

The province of Alberta is widely acknowledged to be a leader in the downsizing and

reshaping of government.l3a Despite the ambitious reform of government, there is no

central coordinating point pushing for alternative delivery. The budgetary goals adopted

by the govelnment encourage each department to pursue change differently. Several

government services are being privatized or provided through outsourcing and partnership

agreements' It is in the context of massive restructuring and rethinking of how the

govenrment of Alberta is going to provide its services, that the decentralization initiatives

emerged.

In November 7993, the Government of Alberta appointed a commissioner of services

for children with a mandate to design a new integrated,r3s more effective and

r34ln 1993, the number of government departments was reduced from 23 to 17.Moreover, 50 agencies, boards, commissions and funds will have ¡..n..rged ordisbanded by March, 1996.

t""I,ayiog the Foundation, A Guide for Plaruring children,s Services in Alberta,,,Handbook 1, office of the commissioner of servicei for children, province ofAlberta, June 1995, defTnes integrated service delivery as bringing all Ievels of
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community-based system of support to children and families. The appointment of the

Commissioner was the first step in the change process intended to be fundamental in its

impact on expenditures, stn¡ctures, services and outcomes. The main thrusts of the

reforms include:

clear provincial policy di¡ection, high expectations, and a spirit of irurovation,

creativity and re-invention;

reduction of the kinds of services delivered directly by government - a clear

rationale is required for those services that the govemment continues to deliver:

value for money - elimination of wasteful or unnecessary administration or

activify;

existing organizations, structures, agencies and even services may no longer be

necessary, affordable or desirable.136

The decision to redesign services for children and families is not just a component of a

broad government reform initiative. It is a response to a growing dissatisfaction with the

inability of service systems to adapt and respond to the needs of children and families.

government, private, non-profit, and volunteer services together at the community
level to minimize duplication of effort and improv. ucc.s, for, and responsiveness to,children and families in need þage 31).

l36office of the commissioner of services for children, ,,planning 
and

Implementing A New Approach To Services For Children and Families, Beginning
The Transition, " Province of Alberta, page 1.
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"For some time government, service organizations and individuals have
recognized the need for fundamental changes to the way we provide
children's services. over the years governments have assumed more
and more responsibility for 'solving' social problems."13?

The remainder of this section describes the Alberta provincial govemment,s logic in

determining the need and extent of the reforms. This information has been presented in

order to provide an overview of the process leading up to the implementation and will

be more fully evaluated in Chapter 5.

The Alberta government announced that the growth in government services has

reinforced an assumption that more means better ... that as more programs are created,

and more resources are assigned to those programs, this should unquestionably lead to

better quality of life. The belief is part of the assumption that the result of the growth in

government services has been a growing dependence on govemment when what parents

need, in the majority of cases, is help in developing their capacity to help themselves.

It has been argued, in fact, that as economic and social factors have taken their toll on

the family, so have the very systems and services which have been established to help

children and families.

l37office of the Commissioner of Services for Children, "Focus On Children: A
Plan For Effective, Integrated Community Services For Children and Their Families,',
Government of Alberta, November lgg4, page 3.
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This view holds that the helping professions and the government's service systems have

unwittingly helped to undermine the family, and have created obstacles to strengthening

the family and the community. The professionals who work within the child and family

service systems, particularly large ones, provide solutions that often tend to be

inadvertently imposed, rather than developed with families. In the process, families may

well receive the message that they are powerless and incapable of finding their own

solutions' what families need, in the majority of cases, is help in developing their

capacity to help themselves.

The existing service system also tends to focus on individuals to the exclusion of the

family and extended family. This approach fails to acknowledge that the family situation

is often part of the child's problem, and it conveys the powerful and harmful message

that the family is irrelevant. In many cases, in order to help a child, it is necessary to

address issues and problems of the famity as a whole. The "child within the family,, and

the "family within fhe community" are the new focuses of Alberta,s services.

The current system in Alberta includes of range of services provided to children and

families through govemment departments, schools, social service agencies, health

centres, the justice system, volunteer and other organizations. The underlying assumption

to the change in Alberta is that incremental adjustrnents will no longer yield the required
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levels of improvement in quality and cost-effectiveness. Nor will they improve the well-

being of families in Alberta. The government of Alberta believed it necessary to redesign

then approach to providing services.

Between December rg93 and June rgg4, more than 3,300 Albertans, from 65

communities, provided their views on children's seryices to the Commissioner. The

commissioner's office and interim working groups held approximately 250 meetings

across the province. In addition to these meetings, Albertans made 212 submissions to

the commissioner' The findings of the consultations are detailed in a background paper

called "Finding a Better way: The consultations and Research Iæading to the Redesien

of Children's Services in Alberta. "

The consultations indicated overwhelming public support to transform the existing system

so that it provides community-managed, integrated and more prevention-focused services.

In fact, the consultations focused on the fact that communities are in a much better

position than large government organizations to understand the needs of children and

families, and to design flexible, effective responses to those needs. Government, the

consultations concluded, should restrict its activities to developing overall policy, setting

service standards, monitoring results and providing adequate and equitable funding for
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community delivery of services.l38 In addition, Albertans also indicated that integrated

planning and delivery of children's services would reduce the fragmentation and gaps in

current services. If services were made easily accessible, and were provided through a

"one-window" access, professional søff could respond with more creativity to the needs

of children and families.

Another major goal of community based children's services should be enhanced

prevention and early intervention services. Families need help before they reach crisis,

and before the family's resources are completely exhausted. Early intervention helps

communities become more self-reliant and successful in solving problems before they

escalate.

As Alberta is a multi-cultural province, effective services must acknowledge the diversity

of cultures and recognize that there are many different traditional views of the family.

While only nine percent of Alberta children are Aboriginal, almost fifty percent of the

children in the care of Child Welfare are Aboriginal. children in Aboriginal communities

experience a higher incidence of health problems and disabilities, as well as a lower level

of educational attainment. The commissioner was told very clearly that current services

have not been successful in improving the health and well-being of Aboriginal children.

t38lbid., pages 3 and 4.
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Aboriginal people shared the same goal of integrated and community-based services.

They expressed that programs must value their culture and be sensitive to local situations

and conditions. Involvement with Aboriginal people must also recognize their self-

government objectives. Many Aboriginal communities noted that they want to move

toward governing their own children's services.l3e

As well as consulting with Albertans, the Commissioner researched other areas. and

assessed the strengths and weaknesses of various approaches. Jurisdictions from across

Canada, the United States and other parts of the world face the same challenges with

respect to social policy. In Alberta's assessment of other jurisdictions, they concluded

that the jurisdictions that have tried to improve social services by simply promoting co-

ordination and by adding more programs to the existing mix of government services,

have not been successful.

A key component to effective change, in their opinion, appears to involve actually

integrating policy development and the delivery of social services. The purpose of

integration is to remove organizational barriers, budget conflicts and gaps in services.

Another finding from the experience of other jurisdictions is the imporüance of involving

communities and parents in the redesign of service delivery. To be successful, service

l3elbid., page 5.
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redesign requires shared responsibilify for setting service goals and delivering services.

It must also allow for a wide variation in the content of local initiatives. Finally, research

into other jurisdictions also noted the critical role that evaluation plays in service

redesign. The only true measure of success is positive results for children and families.

The volume of services, is not by itself, a measure of success.

The Proposal For Decentralizafion ønd Alternafive semice Delivemla,

Following months of consultation and research, Mike Cardinal, Minister of Family and

Social Services in Alberta, arurounced a new approach to delivering children's services.

The key points to the approach are that:

communities have the best understanding of their local needs for children's and

family services;

communities can play a valuable, positive role in planning and delivering their

own children's services; and,

communities want responsibilify for children and family services.ral

l€For an overview of the milestones in the decentralization process please see
Appendix A.

lalOfficer of the Commissioner of Services for Children, "Laying the Foundation,
A Guide For Planning Children's Services In Alberta," Handbook l. Province of
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To support the new way of providing services, the government will establish 17 service

areas (See Appendix B) with boundaries the same as the Regional Health Authorities.

Within each service area, a Regional Steering Committee will be appointed to co-ordinate

a community planning process to develop a Service Plan for the region. Based on the

Service Plan, a Local Children's Service Authority will be established to administer the

new system in the region.

Four areas of change were identified to effectively redesign children's services:

community delivery, early intervention, Aboriginal services, and integrated services. The

first area of change, community direction, means that government will gradually move

out of the direct delivery of children's services. Communities will assume this role

through a transitionperiod that is estimated to take three years.ra2 Communities include

service recipients, family members, and concerned citizens and they should be involved

in all aspects of planning, decision making, service delivery and monitoring. This

includes the development of processes which involve family and community members in

critical decisions about children, particularly where these decisions may result in the

removal of a child from family or community.

Alberta, June 1995, page 6.

ra2see Table 3. source: province of Alberta, provincial Budget lgg5.
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Table 3. Province of Alberta, Child Welfare Budgetla3

Æ servÍces Delivered by Governmenl

ffiï] services Derivered by communiry

'Government will remain responsible for
Policy, Legislation, Moniroring & Evaluation

1994-95 1995-96 1996-97 1997-98

164 M

6s%

ra3Source: Province of Albertr, provincial Budget, tggs.
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Government will assist communities to plan, integrate and monitor children,s services

and continue to be responsible for legislation, standards, funding, monitoring and

evaluation. An emphasis will be placed on providing services to children in their own

families and communities. The Action Plan proposes that new Local Authorities be

established for designing and managing all children's services in their area. Agencies

should deliver these services based on contracts tendered through an open, competitive

process. In order to test new program ideas, pilot projects should also be funded.

Early prevention, was identified as a second key area of action. Early intervention

programs will be created to reach out to children and families before a crisis occurs. A

key element of this proposal is that families and communities are expected to help and

support each other to ensure children and youth remain safe and healthy. Energies must

be redirected to help families in a proactive way, rather than through crisis intervention.

The province of Alberta has committed to Early Intervention program funding over the

next three years. Half of the funding will go to programs for Aboriginal children.

For Aboriginal families, programs involving community healing circles and the

participation of elders have also demonstrated their effectiveness. By increasing early

intervention programs over the next three years, there will potentially be a significant

reduction in the number of children in care in residential facilities, foster homes.
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correctional centres and group homes. The cost savings in these areas over the next three

years should be redirected to early intervention programs. In the long term, effective

early intervention prograrnming will reduce the overall costs of providing children,s

services. t4

closely related to early prevention programs is the third key area, Aboriginal services.

The planning and delivery of children's services will be more culturally sensitive with

greater involvement from Aboriginal communities. coordinated programming and close

working relationships will be encouraged between all Aboriginal people and Regional

Steering Committees.

Finally, the fourth important area of action is integrated services. By integrating

children's services at the community, regional and provincial level, the diverse needs of

children will be better met. Integrating services will improve access, responsiveness and

will reach goals not achievable by one group alone.

r#commissioner of Services for children, "Focus on children, A plan forEffective, Integrated community services For children and Their Families,,' province
of Alberta, November, lgg4, page 11.
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Structurelas

Community Working Groups

These are the groups that will develop a preliminary service plan for their communities,

First Nation communities, settlements, or areas of a city within each of the 17 regions.

The process can be taken on by existing groups or new groups that will have to be

established' working groups may include: children and families; children and family

advocates; elders; clients (current and previous); community representatives from various

geographical points within a region; trained professionals who work with children;

contract service providers, their networks and associations; community volunteers and

board members; donors, charity board members and representatives from not-for-profit

organizations; sponsors and funding bodies for programs and services; organizations that

provide training; professional organizations; cultural, spiritual and religious

orgamzations; and, business.

services for children and Families, province or niuerta, January, r.996; and ,,Laying
the Foundation, A c.uife for planning children's services in Alberta,,, Handbook 1,office of the Commissioner of Services for Children, province of Alberta, June,1995.
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Phase I: The Prelímínary Service plan

The beginning of the service planning process involves a detailed analysis of each

community in the region. The focus must be on the needs of children and families.

The process involves community working groups developing a plan which:

> determines vision, goals, outcomes and action plan for the region;

> builds on the four key areas of change: community delivery, early intervention

programs' Aboriginar services and integrated services;

Þ assesses the current needs and gaps in services for children and families;

> ensures community involvement at all levels of service planning including: Who

was consulted; How communities were consulted; The feedback and

recorlmendations received; What effect this consultation had on the plan?

From the preliminary service plans produced by working groups, the Regional steering

Committee prepares a preliminary Regional Service PIan and submits it to the Office of

the Commissioner of Services for Children for review.ra6

^ 
l.o6"Redesign of Children's Services, A Precis, " office of the Commissioner ofservices for children and Families, province of Álberta, January 1996.
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Regional Steering Committees

Regional Steering Committees, appointed by the Minister of Family and Social Services,

are responsible for developing the service plan for their regions. Their job is to design

and co-ordinate a process within their region that engages residents through working

groups in various communities to propose service plans.

A Steering Committee, composed of approximately 74 to 17 members including rwo co-

chairs appointed by the Commissioner of Services for Children, must establish working

relationships and communication processes with the working groups that keeps the

development of plans as open as possible and continually weaves together the work of

the groups and communities so that a regional plan evolves. The Steering Committee

must ensure groups are working within a framework of the service plaruring handbooks,

legislation and government standards.

Phnse 2: The Regionnl Service plan

Upon approval in principle of the preliminary plan, the Regional Steering Committee will

develop a service plan which:

> builds on the preliminary plan;
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> describes the provision of children's services;

Þ ensures compliance with provincial policy and standards;

Þ co-ordinates children's services between regions;

Þ co-ordinates children's services with other authorities providing social services

(e.g. Regional Health Authorities);

> is within the funding range provided.

The more detailed service plan for the Redesign of Children's Services at the regional

level is then submitted to the Commissioner of Services for Children for government

approval.laT

Community Facilitators / Aboriginal Facilitators

The facilitators are employees of the Commissioner of Services for Children. Their role

is to support the total planning process. This includes assisting co-chairs and members

of Steering Committees and community work groups in developing service plans.

Children's Services Authorities

Once the service plan has been approved for a region, a Children's Services Authority

t47lbid.
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will replace the steering committees and will assume responsibility for developing

business plans, allocating funds, inviting and evaluating service delivery proposals,

managing overall services and maintaining community involvement in identifying

priorities and refining the planning processes.

Phase 3: The Business Plan

The business plan is the responsibility of Children's Services Authorities. It will outline

the details of how the service plan will be implemented. Therefore, it will cover the

following components: fypes of services and programs and projected outcomes; budgets;

human resource planning; training; organizational structures; facilities'; specific

implementation plans including contract management, client involvement, and ongoing

community input; and, detailed evaluation procedures including outcome

measurements.la8

Conclusinns

The quality and delivery of social services have become especially important in this era

l4s"Redesign of Children's Services, A Precis," Office of the Commissioner of
Services for Children and Families, Province of Alberta, January 1996.
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of social transformation and fiscal deficits. Most governments have been slow to
understand the nature of the problem and have reacted with reductions in funding and

other restraint measures, that are cost-effective but do not respond to real needs. canada

has a social safety net that was developed in the 1g60s to respond to the problems of that
decade; but it has become increasingly inadequate for the much higher levels of economic

insecurity that prevails in the 1990s. The answer is not to scrap all of our existing
programs; it is essential to maint¿in a social safety net; but there is a need to restructure

policy and programs to deal with contemporary problems.

At stake in the transformation of how Albert¿ provides its child and family services is
the notion of quality and delivery. The children's service Authorities (Local Authorities)

are given the responsibility of developing and implementing business plans and

determining service providers. The service providers will be contracted by the Local
Authority to provide child and family services to the communities. Alberta is
decentralizing social services as well as introducing contracting-out and a variety of other
alternative service delivery units. In essence, the question is not whether the private
sector can more cost-effectively deliver a service, their goal is to make a profit, it is
whether they will provide the best service to the community. Advocates of privati zation
and alternate service delivery will argue that because this organizations must compete,

the private sector is forced to provide good service in o¡der to win or keep the contract

121
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and customers. The shift from public services provided to citizens, to private services

sold to consumers is a very important paradigm shift and one that will have a large

impact on public administration.

This paradigm shift has important implications for universality, standards, and the quality

of service provided to customers. Overton says that although there is some variation in

the ways in which the provinces have responded to the federal retrenchment, there are

also some similarities. All have pursued, albeit at different rates, privatization,

voluntarism, and greater local responsibility. Much of the welfare burden has been

shifted to private charities.

Food banks, soup kitchens and clothing depots have become institutionalized means of

meeting human need. In addition to reducing the federal deficit at provincial expense,

this shift of child and family services from public to private auspices creates a different

set of government principles for social services.lae Functionalists purport that it does not

matter if the provision of social services is by public/private or a mix of the two.

However, the private sector, by relying on charity and voluntarism, cannot ensure that

people will have adequate income of standard of service.

14eJ. overton, "Dissenting opinions," perception, volume 15, No.l,, 199L, pages
L7-21.
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In striving for efficiency, financial accountability, consumer choice, and less dependence

on the state, Brad MacKenzie argues that consumers will be expected to purchase

services from a range of options. This fundamental change is part of the return to a

residual model of welfare, where government is more concerned with cost-containment

and accepts responsibility for only those in absolute poverty.lso Given the experience of

Alberta in coping with declining revenues and the political imperative to reduce the scope

of government, the effects of restraint measures can be perverse.lsl Alberta is poised on

the brink of a major reorganization of the way it provides social services to its citizens.

chapter 5 will propose some of the likely outcomes of such a change.

r23

150Brad MacKenzie, "Decentrarized social Services, , op cít., page

rsrJohn w. Iangford and Kenneth J. Hoffman, ,,Fear and Ferment,
{anagement Today, " canadian public Administration, volume 29, No.
1996.

100.

Public Sector
4, (Winter)



t24
Decentralized Social Semices - Chapter 3

Appendix A

Milestones: November 1994 - January 1996

The following are key activities that have taken place since the plan for the Redesign

of Children's Services was announced in November lgg4.

> The plan to Redesign Children's Services was announced by the Minister of

Family and Social Services.

> The Commissioner of Services For Children was mandated to design a new,

integrated, more effective and community based system of support to children

and families.

> Seventeen Planning Regions were established with the same boundaries as

Regional Health Authorities.

n Deputy Ministers' and Assistant Depufy Ministers' Committees of partnering

deparfrnents (Family and social services, Health, Justice, Education,

Community Development, Aboriginal Affairs) were established to provide
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leadership and address issues.

Þ A series of public meetings across the province explain the redesign initiative

and invite public participation in the planning process.

Þ A general letter goes out through the media to all interested citizens and

advises them of the process for selecting co-chairs and members of Steering

Committees in all regions and requests volunteers and nominations.

> Steering Committee co-chairs were appointed by the Minister for the seventeen

regions; there is at least one Aboriginal co-chair in each region.

> Service PIan Handbook #1 ("[-ayins the Foundation: A Guide for Planning

Children's Services in Alberta") was published.

> Baseline information for each of the t7 Planning Regions was published

("Getting to Know Your Community").

> Hundreds of volunteers, through existing groups or new working groups set

up, began to develop preliminary service plans for their communities.
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> Early Intervention Program Funding Guidelines for Children's Services in

Alberta were announced.

> The Early Intervention Program Funding Guidelines for Children's Services in

Alberta were announced.

> The Early Intervention Program, Guide Books for Applicants Part 1 and Part 2

(explanation of program and process for submissions) was published.

Þ A special RITE long distance number was put into operation for the Early

Intervention Program.

> A Provincial Advisory Committee was established to guide the development of

standards for children's services.

t Approximately 100 applicants were invited to submit detailed proposals for

funding under the Early Intervention Program.

> Members of Regional Steering Committees were appointed and initial

orientations were conducted.
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> In September, 1995 a newsletter was established to provide updates on what is

happening in the redesign of children's services across the regions and through

the Commissioner's office.

Þ A Council of Regions was established in October 1995 to provide advice to the

Commissioner concerning the redesign of children's services. There was

representation from each of the 17 planning regions.

> The first issue of the newsletter "Focus on Children" was distributed in

November 1995.

> To date, 29 applicants have been approved for funding under the Early

Intervention Program. The successful applicants represent different regions of

the province.

> Enabling legislation to provide for the establishment of Children's Services

Authorities is being prepared in consultation with partnering departments and

Steering committees. It is expected to be tabled in April, 1996.

Source: "Redesign of Children's Services Precis, " Office of the Commissioner of
Services for children and Families," province of Alberta, January, Lgg6.
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Appendix B

Alberta Regions
for Children's Services
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Introduction

As noted in Chapter 2, social policies in Canada have largely been developed in national

and provincial governmental frameworks, yet their consequences are played out and

experienced in local communities.l52 l-ocal governments are currently not responsible to

any great extent for the design of social policy for their citizens. An ill-fit between

national policies and the people they are designed to serve is well-illustrated at the local

level, especially for First Nations people. High levers of unemployment, marked

dependencies on income transfers, high suicide rates among First Nations, youth, as well

as the increasing numbers that are incarcerated by the justice system are all examples of

the inappropriateness of federal and provincial policies to First Nations people. ,,Native

peoples have struggled against sustained attempts by the state to reduce their s¡.rus ...

and against the persistent inability of canadians generally to appreciate their unique

Position. "ts¡

This chapter proposes the idea that First Nations' social problems, with specific regards

to child welfare, are best dealt with at the local level by community members who are

ls2Brian Wharf,
, (Toronto: McClelland &Stewart) 1992, page 20.

ls3Frances Abele, and Daiva Stasiulis, ,,Canada
as a 'White Settler Colony': What

Clement and Glen Williams(eds), 19g9, page 240.
, IVallace
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capable of ascertaining the needs and concerns of their people and implementing practical

consensual solutions through self-government initiatives. The argument is made that while

the delivery of child and family services could be more integrated and inclusive under

future First Nation self-government, the dual-bilateral and tri-partite system of social

service policy development and delivery in Manitoba, has social, political, jurisdictional

and financial problems. These need to be closely examined in order to provide for

meaningful community solutions.

A community-based model of government, that includes the voices of women in the

decision-making processes, would be a step in acknowledging the important social and

political contributions that women have to make.rsa In reviewing some of the current

problems of the Native CFS agencies, this chapter suggests that the dominant patriarchal

non-Aboriginal culture shapes First Nations leaders' opinions about the role women play

in their communities. The result has been a polarization pitting social concerns against

political aspirations. As a case study of decentralization of social services, the chapter

provides a glimpse of some of the problems associated with community delivered child

welfare programs. It focuses on the process by which First Nation Child and Family

Service Agencies were given the mandate to deliver child welfare services and more

specifically on the power struggles that can arise when local govemments are given

154 Personal Interview with Kathy Mallett, director of Original Women,s Network of
Winnipeg, January L3, L995.
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control of implementing social service policy. While some of these problems have been

exacerbated by the political struggle First Nation communities face in achieving self-

government, it is worthwhile to examine and evaluate (Chapter 5) these issues.

First NaÍions Women and Self Govemment

Since the early 1980s in Manitoba, social services have undergone a transformation with

regard to First Nation children. There had been significant concern displayed over the

high number of Native children removed from their homes and placed in white foster

care or adopted into white homes in what has now been referred to as the "sixties

sweep.ttlss 1¡" response to the outrage and politicization of these events by Native

women's groups was the decentralization of child and family services in the early 19g0s

and the creation of regional Native Child and Family Service (CFS) agencies (see

Appendix A for a current list of Manitoba's Native CFS agencies). Tripartite or dual-

bilateral agreementsls6 were drawn up between the federal govemment, provincial

lss Report of the First Nation's Child and Family Task Force, ,,Children First our
Responsibility," Manitoba, November 1993, page 15.

rs6Agreements signed with First Nation Regional Agencies have generally taken theform of a tripartite agreement involving the fe¿erãl govenrment, the provincial
government and the Fi¡st Nation Tribal Council. In the eaùy teSOs, before pili.y *u,
est¿blished, the Dakota Ojibway Tribal Council entered into two complementary but
separate bilateral agreements with the province of Manitoba and the fedeål government.
Thus, the term "dual-bilateral" was established to refer to this form of ugrJon.nr.
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govenrment, and First Nation communities, giving these agencies the mandate to provide

child and family services in their geographical jurisdictions.IsT The perceived solution to

the problems that contributed to the cultural genocide of First Nations was the

implementation of provincial social policies by First Nation regional agencies.

These political and social changes have often been considered a part ofthe larger project

for First Nation self-government in Manitoba, and have had an enonnous impact on the

personal lives of the people residing in the communities. Aboriginal women,s groups,

social workers, bureaucrats, academics and journalists have all asked questions

concerning the social implications of the move toward First Nation self-govemment,

especially as it relates to women and children. This chapter, in addressing the need for

community development initiatives, will discuss a few of the pressing issues which

surround the current system of First Nation delivery of child and Family services. It will

be noted how cert¿in problems could either be intensified or resolved through the true

self-government and the dismantling of the Department of Indian Affairs and Northern

Development (DIAND) in Manitoba. Particular attention will be paid to the concerns of
First Nation women that have been expressed through interviews conducted in research

Is1 The one exception to this rule has been the sagkeeng First Nation which has beenpractising non-mandated child and Family services tã mr l,o-*unity of Fort Alexandersince the 1970s and falls under the authorify of the Eastman provincial regional office(a non-native CFS regional office).
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for this paper.ls8

To date, there has been little credence or academic attention paid to First Nation

women's control over social services or input into self-gove[tment initiatives. Native

women's groups have been vocal in their criticism of self-government where it entails

the further domination of First Nation men over the lives of women and children.lse They

want the opporn¡nity to have their voices included to balance the social requirements of

their families and the politics of self-government.160

The basis of this chapter is an analysis of current literature, interviews with

representatives from First Nations child welfare agencies, First Nations women, First

Nations leaders, as well as the provincial and federal bureaucrats directly involved in the

restoration of jurisdictions through the dismantling of DIAND. Through this assessmenr,

a better understanding is gained of the social and political communities that have

r58The author interviewed 22 First Nation women from a variety of First Nation
communities' The women were contacted by the author with the assistance of the
Indigenous Women's Collective, and live in a number of different First Nation
communities throughout Manitoba. While the selection was not completely random, the
opinions attributed to interviews are those of these women and not the author. Their
names have not been included in the bibliography so as to protect their anonymity.
Throughout the text, the interviews will be rJferred to numeriõally.

rs?ersonal Interview with Kathy Mallett, director of the Original Women,s Network
of Winnipeg, January 13, 1.995.

lnlnterviews with First Nation women, interview numbers 1-20.
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developed with regards to First Nations' social service delivery and the negative impact

the social and political divisions have had on members of First Nation communities.

The Dismantling of DIAND

The concept of self-goverffnent emerges from Native history and aspirations. Native

peoples have a unique politicat and constitutional position,r6r "yet they recognize that

their marginality can only be dealt with by capturing a degree of political power which,

has hitherto, been denied them. "162 Throughout the period of political and administrative

subordination to the federal government, First Nations have retained strong memories of

political independence; moreover, the bitter experiences of colonialism have kept alive

in their souls a vision of self-determination - a sovereign govemment by their people.163

The claim for self-goverrunent is that it is an inherent right, pre-existing the arrival of

Europeans and the cultural, political and economic domination that followed.

For First Nation people, the self in self-government means more than deliverine

rórFrances Abele and Daiva Stasiulis, Op Cit., page 241..

l6ïohn Loxley, "The Great Northern pran,,, Studies in poritical Economy, No. 6,(Autumn) 1981, page 162.

l63Menno Boldt, 
, (Toronto:University of To¡onto press) tg%, pa1., SZ_SSI-
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programs and administering policies designed by other governments and non-Aboriginal

people.re It means defining, through the practice of policy development and

implementation, how First Nation governments can be used to come to terms with

important problems and objectives in Native communities.l6s To administer the programs

as designed and financed through a residual model of social welfareltr is to merely

replace the existing non-Aboriginal Department of Indian Affairs with a Native one.

There is a need to move away from the paternalisml6T of the current system to support

rsWinnipeg Council of First Nations,_"A Position Paper on the Dismantling of The
Department of Indian Affairs and Urban Self-Governm.ri, " pr.r.nted at the Assemblyof Manitoba Chiefs Conference on Self-government, 1,gg4, page lg, notes that the meredismantling of Indian Affairs and systems would not be "ss1¡lgovernment,, per se, butrather " self-administration. "

r65Frank Cassidy' "Aboriginal Governments in Canada: An Emerging Field ofStudy," , Volume 23, No. 1, 1990,]aie g0.

ltrIn the book, , Frankcassidy, and shirley B. seward (eds), l*tituG roiRõrch on pu¡ri. polrcy, t991,there is the as sedän õ; ;ñ^äffi öä'** ;iï::iJL#ili.iiiäi;,13 ?l¿based on the residual model of social welfãre, which is the dominant one in canadiansociety' The model is keyed to the administration of individualized social assistance
transfers to people who have failed for whatever reasons to meet the minimal demandsof the market. The 

Tterventionist policies designed by the provincial govemment withregards to child welfare have been constructed in a similar fashion. The situations thatwarranted intervention in the past ended with children being removed, nol ¡ust fromhomes, but from entire communities. As with social assistance, First Nations haveasserted that these measures are completely culturally inappropriate and have demandedthat a more holistic, community-based approach ue ãaopiea.

l67chief ovide Mec¡edi.
Ibid., pages 4-5.
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for First Nation self-government. r6s According to the director of Ma

Mawi wi chi Itata centre, George Munroe, the dismantling process also means

empowering the people in communities to take control over thei¡ communities, problems

and fÏnd solutions'r6e It means giving women and children a voice in the development

process.

In Manitoba over the last few years, close attention has been paid to issues surrounding

the dismantling of DIAND and the restoration of jurisdictions through First Nation self-

govemment' This focus is understandable, given the importance of the agreements.

Nevertheless, it has shifted attention away from other worthy issues, some of which are

critical for true self-determination. These areas include cFS and the development of
delivery of other social services in First Nations communities. Both the ability of a non-

Native government to implement policies and attifudes in First Nation communities

continue to make it difficurt to develop curturally appropriate programs.

As Vern Morrissette, et al.r70 argue, the process of colonization involves creatins

1681bíd., page g.

r6?ersonal Interview with
February 15, 1995.

George Munroe, Director of Ma MaWi, V/innipeg,

tT0vern Morrissette, Brad McKenzie, and Larry Morrissette, ,,Towards 
an AboriginalModel of social work Practice cultural Knowledge and rraditional practices,,, canadianSocial Work Review, Volume 10, No. l, (Winrer) j,gg3, page 94.
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dependency through: structural measures such as removing Aboriginal people from their

land through treaties and the implementation of reserve system; cultural measures such

as displacement of traditional forms of governance with representative democracy and

an authoritarian model of leadership; social and economic measures such as the creation

of a welfare economy; and, the devaluation of traditional spirituality and knowledge

through the residential school system, the health system and the child welfare system.

During the course of economic and political development in Manitoba, the foreign

"white" system imposed itself on the Native economy. The sociopolitical culture as

determined by non-Native political structures and economic activities became the basis

of colonialism and colonial relations.17l The colonial exploitation of Native society over

the years, resulted in a transformation of the social relationships that caused the

subjugation of First Nation women. First Nation men in Manitoba became responsible

for the production of commodities in the fur trade and the development of mercantile

capitalism and in doing so' assumed the role as provider of the family. First Nation

women were thus encouraged and even forced to become dependent upon men. r72 The

- 
t]tRon G' Bourgeault, "The Indian, the Metis and the Fur Trade, classism, sexism,and Racism in the Transition from 'communism, to c.pit"rism,,, fudbin_polÉicalEconomy, No.5, 1981, page 50.

|72Ibid,,page55.ForanindepthreviewseeSylviaVanKirk,@

Wio"iprg: Watson & Dwyer publishing
Ltd), 1980.
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Indigenous Women's Collective of Manitoba noted in their "Report on the Discussion of

the Inherent Right to Self-Government, " that

Fg,r91. of the polirical order of European socieries lay in the positions
held by men who owned property, 

"nã 
tn.it ability to lenerate a strong

financial position for themselves. This role âi¿ îot require the
involvement of women. In fact, women and children were considered
part of the properfy held by men.r?3

Morrissette et al. make the connection between the colonization policies of the canadian

government on First Nation's people and the adoption of a colonial attitude among

elements of the Aboriginal community itself. They state that "this [has] contributed to the

high level of internalized violence within Aboriginal communities, particularly against

women and children, and the failure of Aboriginal leaders to address this issue

adequately."lTa Therefore, First Nation women are not only battling the non-Native

society for respect and recognition of their concerns, they must also fight for these issues

with men in their own communities.

while Morrissette and his colleagues develop an understanding of colonialization and its

impact upon First Nations communities, they do not address the patriarchal overtones that

are both implicit and explicit in policies such as the Indian Act and the effects that these

, tT3lndigenous women's collective of Manitoba, Inc., "Report on the Discussion ofthe Inherent Right to self-Government, " submitted by courchene, Eileen Joyce,September, L994, page 6.

lTfiorrissette, et al., Op Cit., page 94.
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influences have had upon First Nation men and their attitudes towards women. Sections

of the Indian Act continue to refuse women the right to own reserve housing or property.

By assigning a male as head of the household, The Act naturally subordinates the woman

and makes her dependent upon a man for subsistence.rzs

"Women have never been completely excluded from public life; but, the way in which

women are included is grounded, as firmly as their position in the domestic sphere, in

patriarchal beliefs and practic.r. rr176 The band councils and Indian government structures

in place are creations of the federal govemment for the purpose of administering federal

transfers and programs. These structures are completely rooted in the colonial and

patriarchal traditions of the Indian Act, and serve to generally exclude women from

having a political voice within their communities. The conditions of unrestrained power

and an atrnosphere of no-rules was engendered by generations of colonialism, the Indian

Agent and the Indian Act. When the Indian Agents left communities, many First Nation

leaders were thrust into positions of power within their communities and nations with a

virrual blank cheque on decision-making in the community.lzT

tTsCarol Pateman, "The Public/Private Dichotomy, " The Disorder of Women(Standford, California: Stanford University Press) 1989, p,age Lz3. While pateman is not
specifÏcally referring to these circumstances, she develops-the theory of the universal
dichotomy between private and public in civil society itself.

1761bíd., page 132.

lTTames Wastasecoot, The First perspective, April, i,ggs, page 2.
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John Loxley, in "The Great Northern Plan, " discusses the replacement of the Indian

Agent by Native federal employees. By virtue of their new position they now occupy a

contradictory position within their communities.lTs They are mainly male employees who

hold positions of authority as granted by the federal government, but are not policy-

makers' The conflicting pressures of the state's desire for accountability and the

communities' need for more flexibility in policies and financial spending, places these

people in a nebulous position' They may be considered part of a neo-colonialist agenda

because they are responsible for the implementation of state policies and programs, while

they also struggle to appear responsive to their own communities.

In many communities, the male-dominated Native leadership has hidden and perpetuated

problems of child abuse. rTe In order for problems of violence and abuse to be addressed

at a community level ' a zero tolerance policy on violence must be adopted by the chiefs

and councillors' sharon carstairs, former Liberal Party leader of Manitoba, stated that

"the Assembly of Manitoba chiefs (AMC) has got to be more open about what is

happening on reserves' collective rights end up being only the rights of its male

rT8John Loxley, Op Cit.

179DaveRider,''NativeKidsCan'tBeProtected,,,@æg-Sun,Tuesday,May
26,. 1992, page 5. Also discussed in interviews with Kathy Mallett, Director of theoriginal Women's Network, January 13, lgg5 and social workers from Anishinaabe

i#!1 
and Familv services and wesi Region child and Family services, FJruary 14,
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members' tt180 
J¡ is not enough to simply restore jurisdictional authority to First Nations,

governments' A process of empowerment for women and their communities will need

to occur to allow for true community development and the acceptance of responsibility

for current problems. While these problems have been the result of policies of

paternalism, subordination and colonialism, all community members need to work

together to ascertâin sorutions that will herp communities and people to heal.

The restoration of jurisdictions to First Nations is, in essence, a political step towards

self-government. The Framework Agreement, signed on December 7, Lgg4, occurred

with the objective of establishing a formal, binding process between the Minister

[DIAND] and the Assembly of Manitoba chiefs for the purpose of restoring to First

Nations governments the jurisdictions consistent with the inherent right to self-

govenrment'r8l The dismantling of DIAND is symbolically important for the communities

and the AMc, as complete administrative control will be transferred from the federal

government to the communities. However, for the Chief and councillors in First Nation

communities to be more than administrators of other governments, policies, they need

the authority to pass their own laws and policies within their jurisdictions. Furthermore.

rsRuth Teichroeb, "child protection the ,Big Issue,, Mccrae Asserts,,, TheWinnipeg Free press, January 6, lgg2.
lsr"Framework Agreement: The Dismantling of DIAND, the Restoration ofJurisdictions to First. Nations Peoples in Manitob"a ano Recognition of First NationsGovernments in Manitoba,', Deceriber 7 , lgg4, Wi*ip.g
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the political symbolism of the dismantling process needs to be juxtaposed against the

patriarchal systems existing in many communities, where political interference into social

affairs by First Nation leadership is commonplace.ls2

It is the lived reality of First Nation women that they, more so than the men in the

communities, are involved with local and provincial authorities whose jurisdictions

include health, education and child welfare.rs3 Not only have these areas been perceived

by the political leadership in provincial and federal govemmental structures as

appropriate for women, it has enforced a structural reality on the role First Nation

women play in their own communities. Kathleen Jamieson has articulated that First

Nations women experience multiple jeopardy: they are women, and they are Native.

They not only face white male governments but also male-dominated Native

organizations.le For women to have a role in self-government and for communities to

be truly involved in development initiatives they need to free themselves from the social -

political division that has been imposed upon them by a colonist society and work to

overcome the dichotomy. Women need to be perceived as having an important role to

ls2Expressed in interviews l-16; Ig-22.

ls3Expressed in all 22 interviews.

leKathleen Jamieson, "Multiple Jeopardy: The Evolution of a Native Women,s
Movement," Atlantis, Volume 4, Number 2, lg7g, pages tS7-17g.
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play in community development and be accorded equality in treatrnent and attitudes.l8s

The Cunent Child Wetfare System

This section reviews some of the problems that are inherent in the current Native child

welfare system in Manitoba. First, the problems surrounding constitutional responsibility

are noted; next' the conflicts between centralization and decentralization are introduced;

then the need to define an urban mandate is discussed; and finally, this section overviews

the over-riding financial implications of the dismantling process and the need to make

social considerations politically relevant. while a few of these factors could be resolved

through the dismantling process and the restoration of jurisdictions, others could be

intensified if credence is not given to their existence. unresolved constitutional and

jurisdictional issues are over-riding concerns. These include the federal government,s

devolution of responsibilities to the province for standards' maintenance and child welfare

policy development, and arguments over who is ultimately responsible for First Nations,

families and children. obviously, the objective of self-goverrunent is to resolve these

constitution and jurisdictional issues. what this essentially means is that the currenr

jurisdictional wars will be solved when First Nations regain control and authority over

lsslndigenous women's collective of Manitoba, Inc, ',Report on the Indigenous'women's 
Perspective in Manitoba for the Royal coÁmission on Aboriginal people,s,,,

submitted by McKay,. celeste, Augu¡t, i.gg3. This report provides a synopsis ofIndigenous women's viewpoints on rãr-gouernment -¿ Ën* initiatives.
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their own lives.

while the federal government has consistently refused to pass Indian child welfare

legislation,rs6 it still retains exclusive constitutional authority to enact legislation with

respect to First Nations. Section 91 (24) of the Constitution Act of 1867, gives exclusive

legislative authority for Indians and lands reserved for Indians to the federal govemmenr

and the federal govemment has used this in the past to enact The Indian Act. This

relationship was also referred to in section 35 of the constitution Act of i,9g2, which

affirmed Aboriginal and treaty rights. The Indian Act, with the exception of education

and limited health regulations, is silent on social services. Section gg permits provincial

laws of general application to apply to Indians on the Reserves, unless these laws are

inconsistent with federal legislation. Provinces legislate under section 92(13) of the

constitutional Act of 1867 , which sets out the provinces exclusive jurisdiction in property

and civil rights. Although the federal government has the constitutional authority to enact

special legislation in Indian child welfare matters, it chooses not to do so, as child

welfare is considered to be a provincial responsibility. The policy of the Department of

Indian Affairs has been to secure agreements with the provinces and the territories to

rE6Personal interview with
Services, February 13, lgg5.

senior provincial civil servant. Department of Familv
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deliver child welfare services on reserves.l87

While the provincial government is responsible for provision and service standards with

regards to First Nation child welfare, the federal goverffnent provides the financial

support for child welfare in First Nation communities. The provinces and the federal

government currently do not agree over which level of government is responsible for

funding child welfare initiatives for First Nation families off-reserve. Child welfare is

provided primarily by the provincial govenrment, but is partially financed by the federal

goverlment through the Canada Health and Social Transfer. Chief Dennis pashe notes

"that the lack of resources and services which denies healing ... is the result of a game

of political football played between the federal and provincial governm.n¡r.rr188

The jurisdictional complexities for the provision of social services to First Nation,s

peoples have resulted in the fragmentation of many programs. The federal position that

services and programs to Natives residing in Fi¡st Nation communities must be

accommodated within existing federal-provincial jurisdictional anangements and practices

has resulted in gaps in programs and services. With regards to child welfare, provinces

lsTBarbara Pimento, "Native Families in Jeopardy
Canada," Occasional papers in Social policy enaiysis,
in Education, Toronto, 1985, page 1.

lEschief Dennis pashe, "Debit Audit Seen as a
Thursday, February g, 1.995, page A7.

- The Child Welfare Sysrem in
No 11, Department of Sociology

Ploy," Winnipeg Free press,
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have enforced their ståtutes in such matters as custody and removal of children from First

Nation communities, while non-statutory services, such as counselling and family support

have been available inconsistently to Native families who live in First Nation

communities.rse Further problems have arisen because ottawa and the province both

refuse to assume fînancial responsibility for non-mandated services in the communities.

Therefore, while there is adequate funding for crisis intervention into families. there is

little or no funding for prevention-related activities.ls

Federal preference has been for the delivery of social services through institutions

accredited under provincial jurisdictionrer or to provincial standards as is the case with

child welfare.le2 The approach developed in Manitoba required that First Nation,s

regional agencies meet the provinces service delivery standards and implement provincial

policies on child welfare. Native agencies are incorporated through agreements with the

province and the federal government that are either tripartite or dual-bilateral. Thev

tttG"ry Schaan, "Holistic Social and Health Services in Indian Communities,,, edited
Johnson, Andrew, McBride, Stephen, et al, in

, (Toronto:

lmlnterview with a social worker for West
February 14, 1.995.

relFor more information on this see J. S.
Contemporary Conflicts, (Scarborough, Onario:

''Gury Schaan, Op Cit., page 114.

Region Child and Family Services,

Frideres, Native People in Canada:
Prentice-Hall) 1988, pages 260-295.
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receive their mandate through an order-in-council. As the situation currently stands, all

of the regional ugtn.y agreements have expired (they were originally for three years)

with the exception of the Cree Child and Family Caring Agency which signed an

agreement in 1993.

While the tripartite or dual-bilateral agreements are required in the existing legislation,re3

they are not actually the incorporating instruments. An order-in-council and a subsequent

schedule allows the Minister, with the approval of Cabinet, to enter into agreements with

Native bands or tribal councils for the incorporation of the band or council to become

an agency and provide services under the Child Welfare Act. Although the schedule

allows for individual bands to form child welfare agencies, the province prefers to sign

with tribal councils.re4 The provincial rationale behind not mandating individual bands

to implement provincial child welfare practices is that there is more service

accountability, policy coordination and economy of scale with regional boards.res

Cunently, seven regional agencies exist in the province of Manitoba: Cree Child and

re3Government of Manitoba. , 138191, amended
December 1, 1993, outlines the aqencies
welfare mandate.

lsThe one exception to this was the creation of Awasis which involved th¡ee tribal
councils and th¡ee independent First Nation communities.

lesPersonal Interview with senior provincial civil servant, Departrnent of Family
Services, February 13, l,g91.

tulfil the provincial child
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Family Caring Agency; Awasis; West Region; Anishinaabe; Intertribal; South-East; and

Dakota ojibwa' (see Appendix B for a map and geographical picture of each agency,s

mandate area).

The term jurisdiction is used by the provincial govemment to define the geographical

area for which CFS agencies are mandated. In the case of CFS agencies, the term is used

to denote the First Nations' claims for service provision for its membership for the

pu{pose of administering the child protection mandate.le6 The current system, while an

improvement over the past white centralized CFS system, should not be taken as a

concrete example of First Nation self-government. The policies are still the ouþuts of

the government of Manitoba even though they allow for some cultural flexibiliw. In the

current system, accountability is generally directed to the govemment, not to the people

in the communities.lt with a primary financial focus on intervention, there is neither

adequate flexibilify nor finances to develop more holistic and culturally appropriate

practices.

re6Peter Hudson, Td sharon Taylor-Henley, "Linking social and poritical
Developments in First Nations Communities." in-,lçyçrup'rçurù rrl rlrsr J.\auons uonmurutles,,' in Rebirth politi
Development in First Nations, Anne_Muri" M"*tio.y (eced), (Ontario: I¿urentiuoi*rirv J*rirur. or Northern on urio't;J;i ää J""*o;år'o iä;, il;:il''"

leTThere are exceptions, however. In some communities there have been measuresof community accountability established; comunity child welfare boards and TribalCouncil Boards, for example.
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Th¡ee separate inquiries into First Nation's child welfare have recently come to light.

The Aboriginal Justice Inquiry (1991)1e8, the Desjarlais Inquest (September 1992)199 and,

the First Nation's Child and Family Task Force (November 1gg3)2 all examined the

Native child welfare system and produced reports that differed in their treatment of the

subject' In essence, the Aboriginal Justice Inquiry and the First Nation Child and Family

Task Force both recommended that increased decentralization and further moves towards

First Nation self-goverffnent were necessary to deal with the underlying causes of

violence, abuse, and neglect in Aboriginal society. The Desjarlais Inquest, however,

recommended that further accountability and centralization was necessary for protection

of First Nation children.2ol

Georgina crate, director of Intertribal child and Family Service Agency, noted that there

must be responsibility, ownership and accountability for and by the First Nations for the

quality of care, policies and standards that are provid ed.2o2 only through communitv

le8Province of Manitoba, "Aboriginal Justice Inquþ,,, 1991.

reProvince of Manitoba, Department of Justice, ,,The Desjarlais Inque st,,, 1992.
2mProvince of Manitoba, Task Force for First Nations child and Family, ,,First

Nation child and Family Task Force Report," November, 1993.
2olProvince of Manitoba, Departrnent of Justice, "The Desjarlias Inquest Report,',September, 1.992.

,r.'o'o"orgina 
crate, "Grassroots and power,', The winnipee Sun, May g, L992, page
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accountability and the desire to address such problems such as violence and abuse can

healing begin. Policy development by the provincial government, along with the

centralization and strict accountability for the past, was not effective in solving child

welfare problems. There is no indication that returning Native child welfare to a

centralized, strictly controlled environment would solve the problems that are inherent

in the system. Therefore, while accountability and political interference are both

problems under the current provincial child welfare system, the process of empowering

communities through self-government, to address problems by designing programs and

policies that meet their needs, is a more effective way of ensuring ownership and

accountability for the system.

The second problem that has arisen in the Native CFS agencies is the conflict that occurs

between the regional offices and local control by the chiefs.2O3 Tensions arise when

individual bands demand control of CFS in their own communities yet the regional office

wants central control for reasons of accountåbility - both in terms of poticy

implementation and financial responsibilify. This pull between the political dichotomies

of centralization and decentralization has led to claims of political interference in social

services and direct conflicts of interest. Criticisms have been voiced by urban Aboriginal

women's groups and First Nations women that First Nation leadership has emphasized

203lnterviews with all First Nation women (l-ZZ).
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political goals at the expense of service goals and they fear that achievement of self-

govenrment would continue to concentrate power in the hands of the chiefs - who are

predominately male'2s The point emphasized by the women was that they favoured

regional control of child welfare, which would hopefully offset the domination of the

chiefs in local social matters.2os

The following events occurred in Manitob a in 1992 that underscored the notion of a

centralization - decentralization conundrum.26 Because some children in care had died,

while others had been allegedly left or placed in potentially abusive homes, Aboriginal

women's groups and the province publicly accused some chiefs of complicity and

political self-serving interference. The chiefs responded by accusing the province of

ulterior motives, specifically for disguising its failure to act on the recom.mendations of

the Aboriginal Justice Inquiry and attempting to discredit aspirations for self-government.

Finally, one of the Aboriginal women's groups publicly expressed its doubts about self-

govemment and whether or not women and children would be protected by it.207

2eHudson and Taylor-Henley, Op Cit., page 52.

2oslnterviews 3-5; 7-lB: Zl-22.

2trThe phrase centralization - decentralization conundrum was used by peter Aucoin
and Herman Bakvis in their book

2o7Hudson and Taylor-Henley, Op Cit., page 54.

, (Halifax, Nova Scotia: The
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The situation that occurred n 1992 between the chiefs and the provincial govemment

underlines the battle that First Nation women face. The concern of both the chiefs and

the provincial government was saving face and avoiding political embarrassment. Choices

were made within communities that were political in nature; the chief or band council

interfered in social decision-making processes by insisting that children remain in

potentially abusive situations because of who the family was related to.208

First Nation women have been and continue to fight against patriarchal structures in

goverffnent, in their own communities, and in society. First Nation women have

successfully fought against aspects of the patriarchal Indian Act and won the right to keep

or regain (if previously lost) their Indian status with Bill C-31.20e yet other aspects of the

Indian Act still remain extraordinarily patriarchal - with men being the owners of the

property and houses in most communities. The chiefs and other men in the communities

who support political goals over social goals reinforce the divisions between men and

women. Ultimately, there is a dichotomy between the First Nation women who struggle

2oslnterview with Kathy Mallett, Director of the Original Women,s Network, January
1'3, 1995; social worker from W'est Region Child unð ru-ity Services, February 14,
1995 and interviews 6, 12, and 14 with First Nation women.

2@For more information on this. see
^vr¡ vyvqAout, as told to Janet silman (Toronto: The wotn*t ptess), 19g7. Bill c-31 is an

amendment made to the Indian Act which allows for First Nation women and children
to regain their status which they previously would have lost through marriage to a non-
status man.
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for social goals and service provision and men who desire to achieve political self-

government. Unless these two elements can be successfully acconrmodated there will be

no unity in the political front to secure self-determination.

George Munroe has noted that Aboriginal women do have a valid concern in fearing that

certain chiefs will utilize the political mechanism of self-goverrment to increase their

own personal power. However, he worries that divide and conquer techniques have been

successful in separating the Aboriginal community.210 Communities must join their social

("low road") and political ("high road") forces,2lr in order to provide for meaningful

change and achieve self-government.

While there is a need to unite the political and the social in terms of self-determination

and accord social goals greater respect, social policy must also be kept appropriately

separated from political aspirations for women to feel powerful and comfortable in their

own corlmunities.2l2 The patriarchal Indian Act and the dominant white culture have been

instrumental in reshaping Native attitudes towards women and the role they play in their

communities. As in the non-Aboriginal society, the power of the political orders came

2l0Personal Interview, George Munroe, February 15, 1995.

2rrHudson and Taylor-Henley, Op Cit., page 54.

2r2lnterviews 1-8; 1l-18; 2L and 22 with First Nation women.
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to lie with men, leaving women and children to be considered the property of men. The

colonization processes undertaken by policies of the Canadian government, have caused

discord, adversarial attitudes and dysfunctional communities.

For women to feel secure under self-government, their voices need to be included. The

current band council system is an extension of DIAND to which the Chief and Council

are responsible' 2r3 Many women are concerned that the "restoration of jurisdictions',

will merely concentrate more power in the hands of a few chiefs. This could have a

further negative impact on their lives and the lives of their children. The establishment

of a Women's Directorate, as advocated by the Indigenous Women's Collective, would

allow First Nation women to be guaranteed participation in self-government initiatives.2ra

The Directorate would be designed to ensure the active involvement of First Nation

women, both on and off-reserve, in all matters directly affecting them. The Women,s

Directorate would be accorded input equal to the Assembly of Manitoba chiefs on both

political self-government and community development initiatives. It would involve First

Nation women in the decision-making process through referenda and the Directorate

would encourage women to organize and form their own First Nation women,s

community councils. Through these initiatives, the Directorate would provide women a

2l3lndigenous Women's Collective,

2lalndigenous Women,s Collective.

Op Cit., 1993, page 27.

Op Cit.,1994, pages 44-49.
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strong voice alongside the Assembly of Manitoba Chiefs and it would encourage political

accountability and participation in self-govemmenr.

Accountability to an authority above the community political leadership must also be

developed both in terms of self-government and current child welfare programs. The

Cree Nation Child and Family Caring agency (lgg3), Manitoba's newest agency, built

into their tripartite agreement the mandatory exclusion of the chiefs and the band

councillors from the regional authority. South-East Child and Family Services has also

developed policy that prevents the chief or members of the council from sitting on the

board of the agency. These two agencies are the exceptions, however. other agencies,

such as Anishinaabe and Intertribal have publicly declared that political interference has

caused conflicts of interest. The Dakota-Ojibway Child and Family Services was singled

out in the Desjarlais Inquest as requiring the separation of politics from its social agenda.

Native women's groups and the First Nation's Child and Family Task Force indicated

that a Native directorate should be established to act as an appeal mechanism when

conflicts occurring in agencies.

The final challenge for Child and Family Service provision under self-government is the

need to develop a practice for urban areas.2rs Rosalee Tizya, in Aboriginal Governments

2r5The Aboriginal Justice Inquiry states that there are
people in winnipeg. census canada estimates this figure

approximately 32,000 treaty
to be 45,000. Winnipeg Free



157
Decentralized Social Seryices - Chapter 4

and Power Sharing in Canada, notes that the Indian Act system has left off-reserve

Natives dangling between the jurisdictions of the federal and provincial governments. The

federal government has limited its responsibility to on-reserve Indians, while provincial

governments have argued that all Aboriginal peoples are a federal responsibility.nu

Currently, all child-welfare agencies operate in a defined geographical area. Several

First Nation CFS agencies feel that they should be given a mandate to operate on an

outreach basis in urban centres. Other urban social agencies want a mandate to provide

an increased spectrum of services.2l7 While the jurisdictional problems2rs concerning

which level of government will be responsible for urban Aboriginals will no longer be

an issue with First Nation self-government, the requirement for intervention in certain

CFS cases poses a geographical problem. The current urban agencies are not mandated

by the province, and provide voluntary services in a status blind manner.

_ 2r6Rosalee Tizya, Abotigintl Gou"-*rntr und Po*.. Shurirg in Cunudu, Douglas
Brown (ed), sunmary of proceedings of a conference at the Institute of
Intergovernmental Relations, February, L992, page ZI.

2rTPersonal Interview, Wayne Helgason, Executive Director of Winnipeg Social
Planning Council, President of National Association of Friendship Centres, ianuary 20,
1995.

2lslndigenous Women's Collective, Op Cit., August 1993, page25,discusses the fact
that for women living off-reserve, the issue of self-govr--.nf ir *ore complex in terms
of jurisdictional debates (for example, child welfare issues, etc.) than it ii for women
living on reserve.
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Will urban Native CFS agencies have to be devised to overlap with the current non-

Aboriginal CFS authorities or will existing CFS agencies have their mandate expanded

to allow them to operate in an outreach capacity to off-reserve members? Native CFS

agencies have attempted to extend their mandate to off-reserve members in the past,

causing conflict with provincial CFS agencies. For example, one case concerning

outreach services referred to provincial court in 1991, concluded with the ruling that the

current child welfare legislation does not legally extend Native agencies' mandate off-

reserve.2le Also many Fi¡st Nation people residing in Winnipeg or other areas of the

province, do not belong to a specific community in the province. This would necessitate

the creation of an urban or provincial Native child welfare agency to fulfil the function

of providing child welfare to families off-reserve. These new Native agencies, if

designed, would have to define exactly who would be eligible to receive their services -

would eligibility apply to status Indians or would child welfare services be provided on

a status-blind basis? These two issues remain problematic in outlining concenìs for urban

CFS.

Conclusions

The federal government now actively recognizes First Nation self-government. It has a

2leZena Olijnyk,
Free Press, May 10,

"Judge's Ruling: Native
1991, page A1 and 45.

Groups Denied Jurisdiction, " Winnipes
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framework agreement in place to dismantle DIAND in Manitoba and the government

curently devolves 85% of its administrative authority in areas such as education, social

assistance, and child and family services to First Nation communities and agencies.22o

These measures need to be accompanied by steps to provide for autonomy with regards

to CFS and alternative approaches to social assistance, both of which are tied intrinsically

and holistically to the social and political components of self-determination.

Will the dismantling process create true self-determination and afford First Nation

communities the ability to take control of community development? The federal

government is very anxious to hand First Nations' people self-government. In an era of

deficit reduction and cutbacks to social programs, would any govemment increase

funding to a marginalized group of people? Concerns have been raised that this may be

the foreshadowing of an offJoading of fiscal responsibility. The federal government,

since the 1980s, has been slowly cutting programs and services 221 and many First Nation

leaders and women believe that the economic and social situations in many communities

will get worse before community development initiatives have any impact upon the

220Personal Interview with Grand Chief Phil Fontaine of the Assembly of Manitoba
Chiefs, February 24, 1995.

22lMurray Angus, And the Last Shall Be First: Native Policy in an Era of Cutbacks,
(Toronto: NC Press Limited) L99I, page 23 poses that Native people will inevitably be
among the victims of any cuts in govemment spending because they are already a
marginalized group in Canadian society - demographically, regionally, economically,
politically and racially.
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problems.

The dismantling process is being positively received by the federal government because

it may be able to relieve itself of long-term financial responsibility to the communities -

most of which are suffering from poor housing, inadequate hospitals and educational

facilities, and basic amenities such as running water or electricity. The transfer of

responsibility would leave Ottawa appearing less politically accountable for First Nations'

people and communities. Greater local control will result in Native people controlling

their own futures, but unless funding levels are stabilized or increased, the restoration

of jurisdictions may worsen current circumstances.zz2 Furthermore, there is rampant

colTuption and nepotism in many communities - a sentiment echoed by all the women

interviewed.223 The chiefs concerned have a political power that is seldom challenged.

Women do not want this type of unaccountable, comrpt patriarchy to be given even more

power through self-government.

In many First Nation communities people still react with fear to the suggestion of self

government, not because they do not understand what it means, but because they fear the

consequences of greater power being concentrated in the hands of one or a few people

222lbid., page 27 .

223lnterviews L-22.
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in their First Nation under present conditions.22a Women have been side-lined, dependent

upon the chiefs for determining whether they will get housing, or even whether they, or

another family member will be employed in one of the few positions available in the

communities. Their lack of control over their own lives is reflective of the lack of control

First Nation people have had over their lives for I25 years. The patriarchal community

structures have been established and encouraged by the dominant white political culture

for the administration of treaty lands and do not constitute traditional political cultures

or nonns. The result has been the pitting of women and their social concerns against men

and their political aspirations. There is a real need for these social and political goals to

meet and work together for community development.

Community oriented and decentrulued social services have the greatest potential for

addressing problems coÍrmon to the delivery of child and family services. However, only

an emphasis on participatory democracy, which integrates the communities' social and

political goals, can allow for increased accountability in the communities.22s If this

condition is not met, self*government will fail to adequately address many of the

problems of the system it hopes to replace.226 The first priority of First Nation leaders

22aJames Wastasecoot, The First Perspective, April, 7995, page2.

zzsMacKet:øie, Brad, "Decentralized Social Services: A Critique of Models of Service
Delivery," Continuities and Discontinuities, Op Cit., page 106.

226lbid., page 108.
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should be to build viable communities22T that will enable policy-making to address the

inherent problems in child welfare administration.

22Tlndigenous Women's Collective, Op Cit., September 1994, page 39.
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APPENDX A

DAKOTA OJIBWAY - mandated since July 1981: serves 8 bands: and had 420 children

in care in 1993. Head office is in Brandon. Manitoba.

ANISHINAABE - mandated in March 1986; serves five bands and had 229 children in

care (1.994 statistics). Head office is in Ashern. Anishinaabe divided into two in 1988:

EAST - INTERTRIBAL and'West - ANISHINAABE.

SOIJ'IIIEAST CHILD AND FAMILY - mandated since April 1983; serves 8 bands;

and had 257 children in care (1994 statistics). Head office is in V/innipeg.

\ryEST REGION CHILD AND FAMILY - mandated since September 1985; serves 9

bands; and had 244 chtldren in care as of September 1993. Head office is in Dauphin.

AWASIS AGENCY OF NORTIIERN MANITOBA - mandated since Julv 1984: serves

26 bands; and had 649 children in care (before SWAMPY CREE CHILD AND

FAMILY was formed).
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TIIE CREE NATION CHILD AND FAMILY CARING AGENCY - mandated since

December l, 1993; serves 8 bands; (no recorded statistics on children in care as of yet).

Head office is in The Pas.

SAGKEENG CHILD AND FAMILY - non-mandated agency that provides social

services in

Sagkeeng First Nation (Fort Alexander) which has been incorporated since November

1976.It is part of the Eastman provincial regional office.
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Introduction

on April 1', L996, the federal government implemented the Canada Health and Social

Transfer' This change is important for several reasons. First, it signals that the federal

government is no longer willing to be an active partner in the provision of social services

in canada'228 second, it offers a window of opportunity to create new and effective

methods of delivering social programs. Provinces are already implementing radical

changes to their social service programs in their 1996 budgets22e and attributing the

changes to the implementation of the CHST. While most provinces are cutting their

social services,23o education,23l and health spending and attributing these cuts to the loss

228Thomas Courchene, Presentation, Canadian Social Welfare Conference, universityof British Columbia, June, 1995

- 

2zeFor example, the province of Manitoba announced that it was going to encourage
welfare recipients to find employment. Single employable people, childless couples, andsingle parents with children over six yãars oi ug. *iu -t 

"u. ,o u...p, availableemployment or risk having their benefits reduced by-as much as $100 per month. part
of the supports which will be put in place to assist people in returning ìo *orL will besubsidized day car_e_ and. training programs. Source: paul Samyn, ,'pós Want welfareMoms To work,"'winnipeg Free preis, March 13, lggl,page A1; and Alice Krueger,
"Youth Now Means Training For young people on welfare,,, winnipeg Free press,
March 75, 1996, page A4.

230Both the province of Alberta, which is reducing Family Services spending by 12%,and the province of Manitoba which is cuning me ramiy Services buoget by $tomillion, are examples of provinces concerned about transfer payment reducfro*.
23rThe province of Manitoba is reducing its public education funding again in 1996,and is blaming the GHST. source: ManfredÍag.r', "srhoor raxes Hiked,,, winnipeg FreePress, March 73, L996, page A3; "Trustees Bitter Blame province,,,Winnipeg FreePress, March L3, L996, page A3.
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of the Canada Assistance Plan and the fifty-cent federal dollars it paid, they have been

given increased flexibility in how they spend their transfer payments.

Welfare and social service costs are the primary responsibility of the provincial

governments from a constitutional perspective. The federal government is involved by

virtue of its spending power; n 1.994-95, ottawa spent an estimated $g billion on canada

Assistance Plan related expenditures.232 The federal government is also involved

marginally in service delivery to designated populations for which it has clear

constitutional authority - for example, status Indians and Inuit, prisoners in federal

correctional institutions, immigrants and veterans.

There has been liftle substantive debate in Canada about how to reform social services

in an efficient and effective manner. In fact, social services have always been the ',poor

cousin" of social policy. Social services typically are treated in a residual, last resort

fashion - much like the enabling legislation that supports them.233 The reasons for the

neglect of this subject are unclear. Part of the reason arises from the fact that the term

"social services" tends to be a generic phrase which encompasses a wide range of

'z3ls¡erri rorjman, "Is cAp In Need of Assistance?,, A New social vision For
Canada? Keith Banting and Ken Battle (eds), School of Policy Studies, proceedings of
a Conference Held At Queen's University October lT,Igg4,Kingston, Ontario, page 99.

233lbid.
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disparate activities - including child care, child welfare, personal supports, counselling

and income support payments. The delivery as well as the dimensions of social services

are incredibly diverse throughout the country. For example, services may be

decentralized and delivered by a private agency with users charged for the services or

services may be centralized and provided by a govemment department on an as needed

basis. Within any given area of service there are combinations of government, voluntary

organizations and professionals in private practice.

In addition to social services' vast scope, there are problems in assessing their impact.

While their costs and caseloads can be tracked, it is difficult to measure their effect on

individuals, families and communities. Yet social services are no less important that other

public services and will become increasingly significant in the future, given labour

market and demographic trends.

Chapters 3 and 4 introduced two policy sectors: child and family services in Alberta and

Native child welfare in Manitoba. Chapter 3 noted how Alberta is in the process of

reorganizing social services in that province, including the increased utilization of

alternative program delivery options. The decentralization of child and family services

to local authorities has important implications for the long-term administration of child

welfare programs. Conversely, Chapter 4, with its emphasis on Native child welfare in

Manitoba, discussed the process of administrative decentralization that has been in place
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since the 1980s and showed how there has been ample time to discuss the problems and

potential solutions. One such solution is of course, self-government, and the First Nations

in Manitoba are involved in the "restoration of jurisdictions" which will ultimatelv result

in true political decentralization.

This chapter will provide a sectoral evaluation of the two policy areas introduced in

previous chapters. Based upon a recommendation by Dr. Evert Lindquist, the following

approach will be utilized in determining if decentralization has occurred. For the

purposes of evaluation six areas will be addressed in terms of decentralization. It is

important to determine in whose hands the responsibilities for these areas rests: scanning

to determine needs; designing policy frameworks and developing options; designing

particular progr¿Lms to implement policy interventions; financing of programs; managing

and monitoring of progr¿tm delivery; and, evaluating and redesigning programs and

policy frameworks.23a

Scanning To Determine Needs

In Alberta, the provincial government requested citizens' views on how the present

system of Children's Services could be improved to better serve and protect children at

z3aBvert Lindquist, Op Cit., page 421.



t71
Decentralized Socínl Semices - Chapter 5

risk and their families. Through advertised requests and a consultation process, the

Alberta government asked for input from Albertans on how to improve their social

service system. More than 3,300 Albertans from 65 communities offered a response. The

responses included the message that "leadership and responsibility should be returned to

the community.'zrs

While consultation may seem like a credible move by the province of Alberta, there have

been concerns raised that this process did not really include the clients of Children's

Services.236 The "consensus" reached by Albertans included only 3,300 of the province's

2,500,000 citizens. This does not necessarily invalidate the entire consultation process,

but it begs the question, who was consulted? Furthermore, because the province was able

to draw its own summaries and conclusions from the consultations, it is conceivable that

the published results closely coincided with the provincial govenrment's desired outcome.

The Commissioner reported that parents and communities want an active role in the

redesign of services and in the responsibility for the well-being of their children. He

noted that communities best understood the problems and issues experienced by local

children and families and could determine the best ways of responding to them.

23soffice of the commissioner for children's services, "Redesign
Services A Precis," Province of Alberta, January, 1996, page 2.

t'6CalgAry Herald, editorial, February 14, 1996.

of Children's
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Government programs were not designed for this flexibility and had overlooked the

positive role communities could play in protecting and helping children.237 As a result,

the province of Alberta is advocating and implementing a community driven approach

for the redesign of children's services.

A community based approach, as articulated by the province of Albeta is distinct from

the community development planning process. The community development planning

process of problem articulation and identification is the process whereby what may

initially be perceived as the problem - by those who first identify it - is articulated so that

a large number of people in the community perceive the problem and recognize its

linkages to other elements in community life. The community based approach also has

as its goal broad community involvement and support, but it does not ensure that those

who experience the problem actively participate in solutions. While they may go along

with whatever action occurs' those experiencing the problems will not have had a part

in formulating or implementing an action plan.238

237office of the commissioner of Services for Children and Families, ,'Redesign ofChildren's Services A precis,, Op Ctt., page 2.

238David smith, "A community Development Approach to Health planning,,, FirstPerson Plural, (Montreal: Black Rose Bookil, fggS, pug, eO.
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The Alberta govemment is using the language of the community development

approach,z3e but it is not facilitating this type of process. Alberta is instructing

individuals, families and voluntary organizations to identify social problems as

community problems and work together to find solutions. The process of evaluating

needs and implementing effective programs has traditionally been the jurisdiction of the

provincial government. By accepting "ownership" of the problems, Alberta believes local

authorities will find effective solutions and at lower costs.

Community development is an activity with two characteristics. First, the action is

initiated by a local group to meet the needs or interests of the local group. Second, the

group perceives the problem as their problem and mobilizes resources to deal with it.2a0

This characterization shows quite clearly how Alberta is not using a community

development approach, as the govemment is imposing a local authority structure for

service delivery. Community development approaches are characterized by the

community self-identifying problems, not having a level of government identify problems

23Þat Armstrong, "Llnravelling the Safety Net: Transformations in Health Care and
Their Impact On Women, " Janine Brodie (editor), Women and Canadian Public Policy,
(Toronto: Harcourt Brace & Company),1996, page 136 talks about how government has
been successful in appropriating the language used by women's groups and other
community development associations. She cautions against accepting their words at face
value and suggests an examination into how they are being used.

24David Smith, Op Cit., page 93.
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as local concenN. The process being employed in Alberta may be more closely associated

with a community based approach to social service deliverv.

Once the government determined it was moving towards community based delivery of

services, Phase 1: The Preliminary Service Plan was put into action. This process

included a detailed analysis of each community in a given region. It involved community

working groups developing a plan which determined vision, goals, outcomes and action

plans for the region; it assessed the current need and gap in services for children and

families; and it offered the opportunity for community involvement. The community

working groups were encouraged to consider how voluntary orgamzations (i.e. church

groups) or families wanting to assist in the provision of services could be included in

their plans.

Some Local Authorities, composed of volunteers, may respond in the manner that the

province is articulating, with increased voluntarism and the elimination of services that

have been provided by professionals or their replacement with local service providers.

Other Local Authorities, ffiây fall apart under the pressure of the increased work load

caused by the amount of voluntarism required to make the new system work. Or

members of the Local Authorities may begin to feel that the problems of the community

are not as important as their own problems, or that of their families. If communitv
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members do not identify with the type of problem or the extent to which it impacts upon

their lives, they are not as likely to mobilize resources to find solutions.

The new normative paradigm created by decentralization,privatization and the increased

utilization of alternative program delivery methods all contribute to the perception that

little anention has been given to questions of equity, justice, or entitlement. The private

sector' by relying on charity and voluntarism, cannot ensure that people will have an

adequate income or standard of service. Only governments can guarantee rights. The

private sector or local community may not pick up the slack left by the government,s

withdrawal from social welfare. In fact, available evidence points the other way.rol

When the language of the community development approach is invoked to encourage

community involvement in the delivery of social services, there may be some initial

excitement generated. What will soon become evident to the people in the communities

is that the language is used as a ruse to disguise the true meaning of the decentralization -

cuts to services. Once communities are "empowered" and are responsible for providing

services to themselves, provincial funding cuts will have been effectively offloaded onto

the communities. Since 1991192, the Alberta govenrment has cut spending to family and

2alRobert Mullaly, "Social New Right: A Class Mobilization
Cit., page 86.

the
Op

Welfare
Perspective, "
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social services by over 25%.242 V/hile spending will be increased to child welfare by $50

million over three years,2a3 this money is directed at project based early intervention

activities, and is not available across the system.

With regards to Native child welfare in Manitoba, needs are generally determined at the

local level through the Band or Tribal Council and filtered up to the Native Child

rilelfare Regional Agency. The problem is, of course, that the province and the federal

government also do their own assessment of needs, and filter them back down. The

conflicting assessments interact at the Native Child Welfare Regional Agency.

Unforfunately, since the provincial government determines mandated programs based

upon their understanding of child welfare needs and the federal govemment determines

funding based upon the provincial government's mandated programs, the analysis done

by the band or Tribal Council is often irrelevant for funding purposes. The scanning is

useful, however, when First Nation communities have additional funding that allows

them to implement preventative or culturally appropriate programs.24

2a2Province of Alberta, Provincial Budgets 1990-1996.

243L995196 - $tO million; 1996/97 - $ZO million; tggTlgï - $20 million. Source:
Office of the Commissioner of Services for Children, "Early Intervention Program
Funding Guidelines For Children's Services in Alberta," Province of Alberta, Part 1,
May 1955.

2#Interview with a social worker, Anishinaabe Child and Family Services, February
14. 1,995.
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Through the dismantling of the Deparfnent of Indian Affairs and Northern Development,

First Nation communities in Manitoba will be given jurisdiction for the provision of child

welfare services. Since child welfare has been identified as one of the "fast track" items,

it is conceivable First Nations will have authority for their own child welfare programs

shortlv.

Designing Policy Frameworks and Developing Options

In both case studies, the design of policy frameworks is centralized, at the provincial

level. However, in Alberta, community working groups are responsible for developing

options for the types of services that are delivered within the frameworks. With respect

to Native child welfare in Manitoba, agencies are encouraged to develop culturally

appropriate options for prevention-related programs. In order for there to be some degree

of standardization or level and type of service offered throughout the province, policy

frameworks need to be developed through the provincial government. Furthernore,

because child welfare policy is based upon legislation and involves the safety of children,

there is a need to keep the ultimate responsibility centratized.

The province of Alberta has recently announced that it will be tabling new child and

family service legislation. The new legislation, which will be based upon the redesign
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of services to be delivered from a community level, is expected to integrate more than

one dozen pieces of legislation currently relating to children's services.

As previously mentioned, the dismantling of DIAND, will have implications for the

delivery of child welfare progrÍrms, but also for the design of associated policy

frameworks. While the province currently has jurisdiction over child welfare, the federal

government has been the level of government responsible for First Nations people. Under

self-government, First Nation communities in Manitoba will be responsible for the design

of culturally appropriate policies and programs as well as the allocation of budgetary

dollars for necessary services. Given the concerns that many First Nation women have

with respect to self-government,2as there will need to be some resolve to the power and

political disputes occurring in the communities.

Designing Pafticular Programs To Implement Policy Interventions

In Alberta, During Phase 2: The Regional Service Plan, progr¿ìms are being designed at

the local level through service plans and filtered up to Regional Steering Committees for

approval. This phase prescribes that upon approval in principle of the preliminary plan,

2aslnterviews with 22 Ftrst Nation women; Kathy Mallett, Director of the Original
Women's Network; and, social worker for Anishinaabe Child and Familv Services
Agency.
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the Regional Steering Committee will develop a service plan which: builds on the l¡cal

working groups preliminary plan; describes the provision of children's seryices; ensures

compliance with provincial policy and standards; coordinates children's seryices between

regions; coordinates children's services with other authorities providing human services;

and, ensures the plan is within the funding range provided.

These progr¿rms designed through the service plan may be provided through professional

agencies, the public sector, the private sector or through voluntary organizations. In fact,

all of the working documents provided to help community working groups in their

evaluation of the types of programs needed in their area encourage the use of voluntary

and private sector organizations.

The lack of a coherent planning structure in program design is obvious. Although the

province's mandate is to provide coordinated and integrated child and family services,

the structure does not permit, let alone facilitate, this kind of planning. Each community

will complete an inventory and articulate their wishes about a number of specific

projects. However, each community working group does this in isolation from other

working groups. Given the multi-dimensional factors involved in social services, the need

for a new way of thinking and planning has become essential and must be reflected in

the structure of the planning authority. Local working groups are responsible for
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designing the type of services they feel their community needs. On what basis are they

prioritising services: visibility, crisis intervention, or cost?

In Manitoba, preventative and culturally appropriate programs are developed through the

Regional Native Child Welfare Agencies. Crisis intervention and other mandated services

are determined centrally by the provincial Department of Family Services. Ironically,

there is little federal funding for any programs that are not mandated by the province.

Some funding is provided for support services and is used to provide counselling and

prevention services. Therefore, if the Agency chooses to provide these types of services,

which include counselling and other prevention aimed programs, they must do so at their

own expense.

Finøncing of Programs

In Alberta, the community based service plans are filtered up to one of the seventeen

Regional Authorities which will consolidate the local service plan to form a regional

business plan. The regional business plan is approved by the Office of the

Commissioner. Provincial funding will be provided to the Regional Authorities based on

key factors such as child population, numbers of high-needs children and other socio-

economic elements. The Regional Authority will distribute funds among its communities
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based upon methods for fund management put forward in the business plan. I-ocal service

plans will be the basis of funding for service agencies.

Decentralization of the budgeting process is important because it is the critical component

for governments in the determination of a service strategy. Line employees cannot be

creative in their understanding of client needs and preferences if they are never permitted

to participate in determining the range, quality and mix of services to be provided. In

Alberta, the actual service providers are not going to be given the opporfunity to

participate directly in budgeting and prioritising of programs. Instead, they will act in an

advisory capacity to I¡cal Authorities who are under no obligation to take their advice.

The Alberta govemment has earkmarked additional funding for prevention programs; $25

million for Aboriginal children and $25 million for other Local Authorities' projects.2a6

This funding is approved on a project specific basis and is reviewed yearly. A focus on

prevention related activities and programs is laudable, in fact it may help the Alberta

government meet its long range targets of reductions in spending on social services.

However, when funding is limited and is awarded on a project specific basis, programs

are not likely to be coordinated or integrated into a larger plan for prevention activities.

246Offîce of the Commissioner of Services For Children, "Early Intervention Program
Funding Guidelines For children's Services in Alberta," Part 1, May, lggs, page2.
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A further concern related to project funding is that the "piece meal approach" does not

provide services equally to all families in need in the province. As mentioned earlier in

the thesis, an inconsistent availability of services and benefits has possible Charter

implications. Project funding tends to favour "short-term, quantitative results" styles of

projects rather than long-term qualitative programs that may produce more benefits but

they are not readily discernible. The insecurity of project funding also means that funding

can be easily withdrawn, possibly leaving the community to continue offering the

progr¿rm at their own expense.

Funding social programs specifically designed for small geographic areas does not reduce

overlap and decrease costs. Because funding is allocated based on local service plans,

there is a real concern that needy people will fall between the "funding cracks. " Once

the government has allocated its funding to Local Authorities, any additional programs

will be at the cost of the local community. This is obviously a problem given that the

people composing local authorities are volunteers, and are not necessarily the best suited

for determining the types of progr¿rms that will meet the needs of children and families.

When services cannot be funded provincially, or due to the project funded strategy

adopted for programs, financial support is not renewed or approved, the local community

authority may be pressured to provide the service voluntarily, or see someone in need

in their community go without.
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The government of Alberta is in the process of offloading cuts to social programs on

individuals and organizations in communities. Community based services will help to

eliminate the "notion" that the province has an obligation to provide social services to

its citizens, which will in turn keep costs down.

Decentralization necessarily implies varying standards of service, which in turn raises

important questions about equity and accountability. Services may be more integrated and

coordinated in one local authority than in another. Furthermore, different communities

may have different levels of willingness to take on increased volunteer activities. Should

citizens in a province have different levels of service? Just as importantly, should citizens

in different provinces have varying standards of service?

In Manitoba, Native child welfare in First Nation communities is financed by the federal

government. The complexities of this issue were discussed in detail in Chapter 4. Suffice

to say, that budgets are presented to Native Child Welfare Agencies who must allocate

their spending accordingly. By basing funding on mandated services, the federal

government has effectively constrained Native Child Welfare Agencies from offering

culturally appropriate prevention activities.
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Mønaging and Monitoring Program Delivery

In Alberta, the management and evaluation of program delivery by service agencies will

be handled by the I¡cal Authorities. They are responsible for ensuring that mechanisms

are developed in every community "to ensure that the safety and security of children is

a priority, that services are accessible and effective, that performance of service

providers is monitored and evaluated and that all opporrunities for streamlining

administration are vigorously pursued. "247

Phase 3 of Alberta's plan to decentralize social services involves community

management. It is proposed during this phase that communities assume responsibility for

the long-term management of their own services. As the transition is completed, the

provincial govenrment will have fully transferred the responsibilities for the allocation

of program funds and human resources to the newly created Local Authorities. The

provincial government's role at that point would be to provide overall direction and to

maintain responsibility for policies, funding, monitoring and evaluation.

2aTProvince of Alberta, Commissioner of Services For Children, "Focus on Children
A Plan for Effective, Integrated Community Services For Children and Their Families. "
November, L994, page 22.
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After gaining experience in service planning and implementation, the Local Working

Groups will be invited to make proposals to become Local Authorities. Local Authorities

will assume responsibility for developing business plans, integrated service plans, and

managing overall services. The members of Local Authorities will be drawn from a

range of organizations and individuals, including parents, service recipients, volunteer

associations, youth groups, cultural organizations, Iocal govemment, business people,

sports groups, charitable organizations, service clubs, citizens, and RCMp and police

departrnents. Service providers and individuals who will be funded through the local

service plans will play an advísory role to Local Authorities. The authorities will be

accountable to the provincial govemment.

In Manitoba, the Regional Child Welfare Agencies are responsible for implementing and

ensuring child welfare programs adhere to provincial legislation. They have been

delegated authority through tripartite and dual-bilateral agreements between the Tribal

Councils, the province and the federal govemment. In this regard they have achieved

administrative decentralization.

The move to decentralize decision making and to free "I-ocal Authorities" or "Regional

Agencies" from too much central control holds implications for accountability. In

Canada, our political accountability system is underpinned by the principle of ministerial

accountability. The notion of empowerment and reducing central control raises
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fundamental questions about how the principle will apply in the future.2a8 Though it is

being increasingly challenged, the principle of ministerial responsibility still makes the

minister accountable for both policy and administration. In traditional settings, the

minister can secure an explanation for why things have gone wrong from a bureaucracy

based upon hierarchy.

When communities or individuals are being "empowered" it is usually prudent to ask

who has the power, and what are they going to do with that power. In chapter 2, a

concern about power and political struggles related to questions of who has the right to

put forward demands, of who can speak in the political arena was discussed.2ae Chapter

4 then provided a glaring illustration of what can happen when political power is not

shared equally between all members of a community. Decentralization to Local

Authorities, will bring about changes to the power structure in the community, or even

exacerbate existing ones. If clients, First Nation people and women are not given the

opportunity for input into program design, decentralization will not achieve its goals.

zaEB. Guy Peters and Donald J. Savoie, "Managing Incoherence The Coordination
and Empowerment Conundrum," Canadian Centre for Management Development,
Research Paper No. 16, July, 1995, page29.

2oelane Jenson, "Gender and Reproduction: Or Babies and The State," in Studies in
Political Economy, 20 (1986) pages 9-46.



187
Decentralized Social Semices - Chapter S

Often clients have been marginalized because they are seen as dysfunctional or not

striving hard enough. When people are part of a "devalued or powerless community, "

they tend to absorb the identity. Our system of service delivery has been effective in

creating labels for the users and clients of the system. It will be a challenge to include

them in the decision-making process, but they can bring valuable insights to the type of

services that can best help them.

The push towards empowennent of Local Authorities and removing decision-making

constraints could be a very dangerous move. The individuals and organizations

comprising Local Authorities all participate on a voluntary basis. There are significant

legal implications concerning the management of provincial money by voluntary

organizations. This concern for account¿bility extends beyond fiscal transparency.

Considering that Local Authorities will be "responsible" for the monitoring of child

welfare service agencies, it would seem logical that these authorities be comprised of

professionals, people who are capable of making informed and educated decisions. Child

welfare involves children who may have been in abusive or neglectful situations, and by

design requires trained professionals to make the "hard" decisions of whether a child

should remain in the home or not. The proposal for Local Authorities in Alberta,

requests volunteers from community members who may have little or no experience in

dealing with children and families in trouble. If there was an error in judgement about

the service provider or program offered, how could the provincial government politically
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hold the Local Authorities accountable? In fact, recent child welfare legislation

introduced in Alberta, proposes that l¡cal Authorities will not be held accountable for

actions or decisions made in good faith.Æ0

Evaluafing and Redesigning programs and poticy Frameworks

As previously mentioned, the province of Alberta will remain ultimately accountable for

the community based Local Authorities. The province will maintain its role in funding,

evaluation, progr¿Lm and policy redesign. The Department of Family and Social Services

is introducing performance measures as part of its long and short term planning. These

measures will become central to planning and evaluating Department programs. Three

groups of measures are particularly relevant in determining success: Program Outcomes;

Program Ouþuts; and Efficiency Measures.

Program Outcomes will be based on the Department mission of "helping families to be

responsible and accountable; helping adults to be independent; and keeping children

safe. " Alberta has determined that they can measure their programs by determining

whether or not they have an effect on three key areas: safety and security of children;

ãoJanice Tibbetts, "Critics Flay Child Welfare Plan," Winnipeg Free press, April3,
1996, page F;2.
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safety and security of persons with disabilities; and client self-sufficiency. Some of the

measures for program outcomes will be:

ø Percentage of day care centres which meet government standards;

n Percentage of children who stay free from injury or neglect following department

intervention;

s Percentage of children in the custody of Child Welfare whose needs are being

satisfactorily met in their placement;

¡ Supports for welfare caseload per 1.,000 population;

¡ Proportion of closed welfare cases that remain closed for 12 months;

o Percentage of agencies serving persons with disabilities that meet government

standards.

Program outputs refer to the actual goods and services the Department delivers. program

outputs will be measured in a number of ways. some examples are:

¡ Percentage of error-free files;

s Ratio of training placements to total welfare caseload;

¡ Percentage of children requiring "face-to-face" contact with a social worker;

E Percentage of cases involving Aboriginal children where placement is culturally

appropriate.
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Efficiency measures are identified by the Department as ways that meet the Department's

goals of efficiency, responsible fiscal management and cöst control. Examples of

efficiency measures include :

c Cost per case load for child welfare;

E Percentage of variance between budget allocation and expenditures;

o Administration and support costs per capita;

o Department expenditures as a percentage of provincial expenditures and GDp.25r

With respects to child welfare in Manitoba, the evaluation, redesign of programs and

policy frameworks is also done centrally by the province. The Native Agencies are

currently given a mandate to implement policy, not design it. The province is responsible

for legislation, policy, standards and evaluation. Through the dismantling of DIAND, the

responsibility for children in First Nation communities will be politically decentr alized.

to First Nation governments. While the federal government is dismantling its

administrative structures, it will still retain constitutional responsibility for First Nation

people.ã2 Conversely, the provincial government claims the authority to enforce child

welfare legislation for all children in the province. The jurisdictional conflicts mav nor

rlProvince of Alberta, "Alberta Advantage,' 1995196 - lgg1/gg,Family and Social
Services, pages 18 and 19.

Æ2First Nation people challenge this by stating that their right to self-government is
pre-Constitutional.
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be easily ended, even with political decentralization. A further complicating factor, as

noted in Chapter 4, is the number of First Nation people residing off-reserves or in urban

centres. The province and the federal government do not agree on who will provide

services to these people. Self-government, if it extends to urban areas, may solve this

jurisdictional conflict. On the other hand, if fiscal decentralization does not occur at the

s¿rme time as political decentralrzation, First Nations govemment may not be able to

afford to provide services in urban settings.

Conclusions

ÏVhat does this review tell us about the trend towards decentralization of social services

in Canada? The flrst is that often when the administrative decentralization of program

delivery occurs, the centralization of evaluation, funding and the design of policy

frameworks occurs simultaneously or else is never relinquished. The second, and perhaps

more important conclusion, is that social services are being decentralized, but the fiscal

imperative for doing so appears more compelling than any concern for client needs.

There are two focuses that have been of concern to this thesis. The first is fiscal

decentralization and the issue of which level of govemment ultimately pays for social

services. The second is administrative or political decentralization and the issue of who

actually delivers the services. With respects to fiscal decentralization, Canadians are
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witnessing reductions in federal transfers to the provinces, money that is used to fund

social services. The CHST in turn is being invoked by the provinces to legitimize their

own social service cutbacks. Cuts to programs like education, are being felt at the local

government level. School boards are having to raise education taxes to offset provincial

funding cuts.

Fiscal decentralization can have enormous ramifications for how programs are delivered.

As shown in Chapter 1, the federal government does not have constitutional jurisdiction

for social services. However, due to the nature of their spending power, they have had

a heavy influence in the provision of social services. The decision to disentangle

themselves from the direct funding of social services by withdrawing federal finances,

is ultimately decentralizing in its impact. The provinces will have to prioritise the

services they choose to deliver and cutback or offload other programs. provincial

cutbacks can also be decentraliztng, as municipal governments often have to continue

essential services like public education, even with less provincial funding.

The second focus of this thesis has been who actually delivers the service. Two case

studies depicted how the decentralized delivery of social services can be associated with

a number of problems. In public administration the search for more effective and

efficient service providers is ongoing. The decentralization of social services and the

increased utilization of alternative program delivery methods appear to be the way of the



t93
Decentrolized Social Semices - Chapter S

future' As with any change, there are some important considerations that need to be

addressed before blindly accepting decentralization as an effective redesign of social

service deliverv.

Robert Mullaly writes that restructuring is moving the Canadian welfare state further

away from the notion of citizenship (equality of entitlement) to one based on class

(inequality of entitlement). He goes on to note that this restructuring has been

underestimated by many because it has not been accompanied by the "bombastic language

of Reagan or Thatcher" and because the parameters of the welfare state have always been

defined too narrowly.2s3 For example, focusing on aggregate government expenditures

for social services led Jenson to find no attack on the welfare state, only corrosion.2sa

Expenditures on social services may actually be rising as a result of high unemployment.

Thus, conclusions about social expenditures alone may be misleading. They tell us

nothing about the new normative paradigm being adopted for the delivery of social

services in Canada.

The new "corporate" paradigm that stresses efficiency, effectiveness and empowerment

is having an effect on how services are provided. It is fashionable and accepted in an era

ã3Robert Mullaly, Op Cit.,

ãaJane Jenson, "Different

page 77.

But Not Exceptional: Canada's Permeable Fordism,"
No. 1 (1989), pages 69-94.
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of fiscal restraint to adopt such a paradigm and approach to public administration. Social

services are generally concerned with the redistribution of social costs and benefits, and

in terms of personal social services this involves the issue of access to needed services.

Privatization and concern for holding down costs are likely to reduce equity and social

justice. ãs

Decentralization and a community based model of government are not a panacea for all

of our social problems. In fact, few things are. What this form of social service provision

does offer is increased flexibility and the opporilnity to tailor programs to fit local needs.

In determining whether a govemment will move more towards a more decentralized form

of social service provision they need to clearly weigh the benefits against the multitude

of "what ifs. " When Aucoin and Bakvis used the term "centralization - decentralization

conundrum" they were addressing the hard question of fînding the appropriate balance

between the two models of organtzational design. They advo cafe a "tight-loose" pattern

of centralization - decentralization whereby there is a tight or centralized direction over

the major policy area, and loose or decentralized discretion and autonomy over the ways

to achieve policy goals.16

2ssBrad McKenzie, Op Cit., page 105.

ã6Aucoin and Bakvis, Op Cít., page 5. See also Thomas J. Peters and Robert H.
waterman, In Search For Excellence, (New york: Harper and Row), Lgg2, pages 31g-
325.
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There are important lessons to be learned. The first is that public policy and program

design cannot be accomplished effectively by centralized planning or even centralized

coordination of planning. This is not simply because Canada is such a big country, nor

that the Canadian political system is a federal one. Rather, it is due primarily due to the

fact that the Canadian socioeconomic order is complex and diverse and our political

economy is highly regionalized. Our geographical size contributes to our regionalized

political economy; and our federal system serves to institutionalize several dimensions

of it. The complexity and diversity of our socioeconomic order extends beyond the

regionalization of our political economy. Regional and local cultures, although often

exaggerated in their variations, do exist and create differences in demands for state

intervention in socioeconomic affairs.

This is not to argue that Canada is unique in these respects; indeed most, if not all,

advanced democratic countries are confronted by such complexity and diversity. Nor is

it to argue against planning by government. Rather, it is to suggest that improved

planning for policy development and program design requires a more comprehensive

knowledge and understanding of the forces at play in the socioeconomic and political

orders, including their own regional dimensions. This is unlikely to be achieved if
regional or local information is not incorporated into the planning process.
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The second lesson is that centralization and decentralization as factors in organizational

design can be mixed in ways that do not require a rigid division between policy on the

one hand and operations on the other, with the former centralized and the latter

decentralized. Rather, there needs to be a tight-loose confîguration whereby policy

development and program design are established for the government at the centre and

policy implementation and program delivery are managed in the field by public servants

who exercise their discretion on the basis of deleeated authoritv.

Public servants or employees of local govemments, and not volunteers, should continue

to be responsible for the delivery of social services. This is a critical factor in a

decentralized organizational design. Even if the actual services are provided by a

spectrum of alternative delivery methods, public servants who are specialized in the

social service field, need to be employed for monitoring, evaluating and designing the

service.

In order to complement the delivery of services, local authorities composed of volunteers

could act in an advisory capacity to the decentralized units. This form of organizational

design would improve upon the Alberta government's proposals by maintaining political

accountability as often governments are much more comfortable with an organizational

design that builds in clear concepts of accountability. The use of local governments or

public servants offers clear accountability for the province and will help meet some of
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the public's demands for a transparent state. Voluntary organizations spending provincial

funds (that were in part transferred from the federal government through the CHST)

occludes transparency.

Policy development and program design should involve strategic regional input; policy

implementation and program delivery in the regions should involve centre-regional

interaction over policy interpretation. This tight-loose configuration implies that mutual

adjustment constitutes the norm for decision-making. Regional or local officials are not

simply let loose with delegated authority to do so as they please; but neither is decision

making or coordination so tight that direct supervision or complete standardization is

imposed on regional or local officials.
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