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ABSTRACT

The purpose of the study is to provide insight into the factors contributing
to significant public policy change, through the personal account of one
person as well as perspectives of other key informants during a change-

filled time in British Columbia’s child and youth service history.

The results suggest three key factors influence changes to significant public
policy: the dynamic relationships and interdependence between elected
officials, bureaucrats, communities of interest, the public, and the media;
political will; and policy analysis and planning. The study seems to suggest
that in the current climate the media has a great deal of influence on

political will.

The study also suggests that executive leadership and ownership of the
change process by those with direct interest in the health and well-being of
children in their community are key to the successful implementation of a

significant public policy change.
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INTRODUCTION

This thesis is written in the style of a personal account, or reflection, on 25
years of one person’s work life: the struggles and learning that occurred along
my road to integration of the services for children and youth in the province
of British Columbia between 1973 and 1996. Throughout, the account is
challenged and supported by others who were chosen to provide insight into
the questions that have been posed. In addition, literature in the fields of
policy, organizational change, and leadership provides further insight and
guidance to the analysis. The questions come out of my search for
understanding regarding the connection between policy-making and practice
and between policy-making and the public as client or consumer and the

actions that affect these relationships.

The purpose of the study is to present the perspective and experience of
one person who has grappled with the process of moving from being a field
practitioner to becoming a senior bureaucrat in a time of significant public
policy change. The study also incorporates the views of other key informants
who were involved in these changes in child and youth services in British
Columbia, involved in comparable changes in other provinces, or both. The
factors contributing to, or impeding, such policy change are explored with

reference to the interviews with these key informants and relevant literature.
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My work career, which has been exclusively focused on children and
youth, started as an early childhood educator in a cooperative preschool in
1973 and subsequently spanned 14 years as the owner-operator of a child care
center, a number of stints in community organizations, two student
placements at the Office of the Ombudsman of British Columbia, and the last

nearly 6 years working in the provincial government.

I started my graduate studies in 1991, fully intending to complete my
program in 1 1/2 years. However, since taking my first job in government in
1992, I have been almost completely consumed with my work, particularly in
the last 3 1/2 years. Through these years I have been working directly in the
area of interministerial work towards a better child, youth, and family

services system.

I am currently a senior manager in government, working in an external
agency responsible for reviewing and monitoring the provincial child and
youth services system to promote accessible and responsive service delivery
to children and their families and to provide an avenue of public

accountability for those services.

My work has been my classroom. I have been challenged in every way:
examining my beliefs and values--my way of looking at the world--in the

context of working in government. I have resisted labels like bureaucrat and



have lectured my colleagues from the community about being sure to
confront me if I ever sound like one. My fear of losing connection with the
practical world, the world of child and youth care workers and the children
and families they serve, has provided motivation to continue to hold that
lens up to my work in government. It has not been easy and, except for
encouragement from some exceptional people with whom I have had the

privilege of working, I would not have stayed.

It is my belief that others are struggling with similar questions and may
find some insight by reading my account and that those in the field of child
and youth care practice may be assisted to understand and affect the complex

policy framework of which they are an integral part.

The study is an important contribution to the social science literature as a
case study and a personal account, both of which are considered major
traditions of qualitative research (Lancy, 1993). Schon (1983) discusses the
action of practitioners reflecting on their practice as an important
contribution to research, and Langness (1981) credits personal accounts as

models for others in their lives and work.

The results of my learning, as I now see it, are not surprising or new. I am
convinced that there is a dynamic relationship between the elected officials,

the bureaucracy, the media, and the public, which includes the community of
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interest and the general public, that has a profound effect on significant public
policy decisions. My experience and research suggest that each domain is
dependent on the others and each one can come to the forefront in terms of

influence for periods of time.

It seems from my experience and from the experience of others, that public
policy in the child, youth, and family area in British Columbia has
undergone, and is still in the midst of, a shift from a primarily bureaucratic
policy-driven paradigm to one that is driven predominantly by elected
officials, who are highly influenced by the media. And the inﬂfml}lgnc‘e of

communities of interest and the general public has diminished.

It is important to acknowledge here that, although there is an extensive
body of literature on the topic of integrating services in the human services
sector, this account is offered as a case study presenting what has been learned
from one person’s direct experience and related experiences of other
bureaucrats involved in this change process. Only major reports relating to
the British Columbia change process and several pertinent studies are

referenced in this paper.

I have included a glossary of terms to assist the reader to understand the
terminology that is particular to British Columbia government or child and

youth care practice.



METHODOLOGY

Purpose of the Study

Many other jurisdictions have undertaken restructuring of their child,
youth, and family services systems. However, British Columbia’s decision to
establish a Children’s Commission and a Ministry for Children and Families
is unique. Although one can find the published documents and get anecdotal
comments from those involved in the change process of other jurisdictions,
it is rare to find an account from the perspective of one person involved in
the process and an analysis of the history leading to significant public policy
decisions such as these. The central purpose of the study is to shed some light
on the policy development process of government through a reflective

exploration of frontline experience of a single, well-placed participant.

I have documented the recent history in British Columbia through the use
of a personal account augmented by document analysis, insights from
supporting literature, and the inclusion of significant statements from
interviews with key informants (see Appendix A for a chronology of the 1990
events leading up to the establishment of the Ministry for Children and
Families). The interviews were conducted with individuals who have
experience in other jurisdictions and with other significant public policy

decisions in the child and youth service field.



The study provides a window on the experience of one child and youth
professional, during a time of great change, along with the perspectives of
others through this same time. These experiences and perspectives provide
invaluable insight into how practice in this field is connected to policy. It is
hoped that this insight will promote a better understanding of how frontline
practitioners can contribute to the shaping and implementing of public policy.
In addition, the study suggests a number of the factors that influence
significant public policy decisions and suggests some considerations regarding

such large-scale organizational change.

Focus of the Study

The major elements examined in this study include the context of change,
the process of change, and the factors influencing change that are evident
from the researcher’s direct experience or the experience of other key

informants.

The aspects of context explored include the major recommendations
regarding the integration of the child, youth, and family services system made
to government in the 1990s, government’s response to these
recommendations, the structures that were created, the effectiveness of these

responses, and the role of the elected officials.



The process dimensions considered include the major decision points, the
pace of the policy development process and implementation, and the

significant events impacting on these decision points.

The supportive and blocking factors are identified as well as the role of
senior management and the impact of mandates and planning. Other factors
assessed throughout the account are the relationship of elected to nonelected
officials, the involvement of communities of interest, and the influence of

the media.

Research Method

In their study “Demystifying the Policy Process,” Callahan and Wharf
(1982) undertook a case study involving a review of the major documents
developed during the stages of the development of new child protection
legislation and conducted 17 interviews with key informants. After the
preparation of the case study, the authors reviewed relevant policy-making
literature for assistance in the analysis of the study and to identify unique

aspects of this particular case.

For this study, I have adopted a similar methodology by analyzing

documents, interviewing key informants, and reviewing relevant literature.



This study differs from Callahan and Wharf’s (1982) in that the findings are
ultimately embedded in the personal experience of the researcher:

Personal accounts, as the name suggests, are different from other kinds

of reports in the social science literature because they focus on whole

lives, or people in the round. The person is examined not just as a

convenient exemplary of a category we are interested in, but to get at

his/her personal life story, views, and accomplishments. (Lancy, 1993,

p. 169)

Such accounts are most useful when the subject of the account has been
part of an important historical event. These personal accounts can take the
form of autobiography that may be in the form of a diary, memoir, or
confessional. Autobiographies are distinguished from strictly historical
accounts by the fact that the events described have a profound effect on the

writer, and the act of writing about them is in some way transformational in

terms of personal and professional development.

The autobiographical style allows the writer to share her world and
experience with the reader. It engages the reader in a story and the writer’s life
“become(s] available by the autobiographer’s own intent, or simply by the act
of publication, as models for other human beings who share certain
conditions with the writer” (Langness, 1981, p. 93). Lancy (1993) suggests two
primary ways in which personal accounts can be analyzed and interpreted to
add to the knowledge in the field of social science: One way is to conduct a

content analysis searching for themes; the other is to include a personal



account in a case study where other data sources are used to explicate the

phenomenon.

The value in this approach, which Schén (1983) has described as
“reflective practice,” is in the “process of reflection-in-action which is central
to the “art’ by which practitioners sometimes deal well with situations of
uncertainty, instability, uniqueness, and value conflict” (p. 51). Schén goes on
to discuss how managers use this skill of reflecting to solve problems in their
organizations. He concludes that “managers do reflect-in-action, but they
seldom reflect on their reflection-in-action. Hence this critically important
dimension of their art tends to remain private and inaccessible to others” (p.

243).

The process of documenting the practitioner’s reflection provides the
opportunity for critical analysis of her experience in relation to the experience
of others. This then becomes a research activity that carries with it the

opportunity for a rich experience of self-education and renewal.

When contemplating the relationship between the researcher and the

reflective practitioner, Schon (1983) asserts

The roles of practitioner and researcher will have permeable
boundaries, and research and practice careers will intertwine as a
matter of course. While the relative weight given to reflective research
or to practice may vary considerably in the course of a career, one
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would expect practitioners to function on occasion as reflective

researchers, and vice versa. (p. 325)

A personal account by its very nature is one person’s perspective on the
chosen events described. The phenomenological approach to describing
experience and making meaning of it recognizes that

the phenomenological researcher is, above all, opportunistic. By being

on the scene, the researcher observes and collects incidents, artifacts,

and quotations that illuminate the phenomena. For this reason,
phenomenology is best employed in situations that have relatively

confined temporal and physical boundaries. (Lancy, 1993, p. 9)

As Osbourne (1994) notes, “Phenomenology provides a way of exploring
lived-experience--the actuality of experience--from the inside rather than
from the natural science perspective of observation and measurement” (p.
170). Therefore, it is imperative for the researcher to question and reveal how

her personal beliefs and values influence that exploration and the potential

impact on the results of the study.

In this case, the researcher reveals her beliefs and values, and her personal
struggles with these, as they are challenged and change over time. Insightful
analyses from the literature and themes derived from the interviews
sometimes support and explain the struggle and sometimes raise other ways

of looking at the same experience.
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The action and the understanding of that action are linked, or as Colaizzi
(1973) describes it, “Phenomenological understanding is not insulated from
action since the agent of phenomenological understanding is not
supramundane mind, a man as bodily-engaged, participating being-in-the-

world-with-others” (p. 132).
Research Plan
Personal Account

As principal researcher, I have been a participant in the policy
development and change process and, therefore, can provide an insider’s
perspective on the activity of interest. I occupy a unique position from which
fo shed light on the factors influencing significant public policy decisions

from a personal experience standpoint.

I have been and continue to be directly involved in the deyeAlop.me.r}t and
implementation of significant public policy decisions relating to the focus of
this study. I was a practicum student at the Office of the Ombudsman of
British Columbia in 1990, during the writing of Iieport No. 22, and during my
graduate course work much of my academic writing focused on services to

children and youth. In 1995, I was hired as Director of the revitalized Child

and Youth Secretariat. I became Team Coordinator in the Transition _



Commission for Child and Youth Services in 1996 and am now, in 1998,

Deputy Children’s Commissioner.

Given this ongoing involvement, I have used the personal account as a
framework to weave in documents, literature, and perspectives of the key
informants. The researcher’s experience provides a backdrop and lends a

sense of reality to the sometimes dry and theoretical discussion of public

policy.

The use of personal account is consistent with the phenomenological
approach to analysis for this study. The account focuses on the lived
experience of one public servant through a time of significant struggle and of

major public debate about the safety and well-being of children.

Document Analysis

There are three major public reports from the 1990s that have called for
fundamental change in the organization and delivery of child and youth
services: (a) Public Services to Children, Youth and Their Families: The Need
for Integration (Office of the Ombudsman of British Columbia, 1990); (b)
Report of the Gove Inquiry into Child Protection in British Columbia (Gove,
1995); and (c) British Columbia’s Child, Youth and Family Serving System:

Recommendations for Change; Report to Premier Glen Clark (Morton, 1996). .
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Documentary analyses of these will enable the researcher to chronicle the call

for reform and government’s response.

As part of the account, the study examines the environment for significant
public policy decisions in the child and youth area in the 1990s in British
Columbia. This includes examinations of the responses to the
recommendations from three reports and of the economic, political, and
bureaucratic factors that led to and continue to influence the public policy

process.

Key Informant Interviews

Seven interviews were conducted with individuals who were involved in
major change processes in British Columbia, both past and present, and in
other jurisdictions. Each of the interviewees held or continues to hold an
influential or decision-making position in government. As Marshall and
Rossman (1989) note, “Elite interviewing has many advantages. Elites often
contribute insight and meaning to the interview process because they are
quick thinking people, at home in the realm of ideas, policies and
generalizations” (pp. 94-95). These key informants provide both a historical
and a current perspective on the economic, social, and political environment

affecting significant public policy decisions.
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The interviews were conducted by the researcher and were taped, except in
one case when extensive notes were taken over the phone. A semistructured
format was followed and questions were used to examine the informants’
experience in the area of study and to keep the interview on track (see
Appendix B for a list of questions). This allowed for interviewees to be free to
explore their own experience and to theorize about its meaning. Interviews
were transcribed and submitted to each interviewee for review and

verification.

Each transcribed interview was then analyzed using a phenomenological
approach to uncovering the meaning of the experience of the interviewees
within a set of themes. According to Colaizzi (1973), “It involved a dialogue
constituted on the one hand by each of the themes, and on the other, the
reflective interpretation of them in terms of what they express as

fundamental for learning” (p. 83).

All significant statements were extracted from the interview protocols and
then categorized into themes. These thematic statements were then analyzed
and paraphrased into general meaning statements to disguise the identity of
the interviewee. These meaning statements were then used to explicate the

phenomena of interest.



Reviewing the Literature

The fourth element of the research approach, a review of relevant
literature, will be outlined in the following pages, due to its size and

significance in situating the study.

15
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LITERATURE REVIEW

Since the early 1970s, there have been calls for significant changes to the
way in which government is structured to provide services to children and
youth in British Columbia. Major reports, often prompted by tragic stories of
child abuse and death, have called for fundamental change to the structure,
governance, and service delivery of child and youth services. Although there
were programmatic changes and reorganizations that occurred during the
1970s and 1980s, it was not until the 1990s that the pressure for change
prompted significant public policy change. These changes were preceded by
three major reports, each recommending large-scale organizational change to
address problems within the child and youth services systems: (a) Public
Services to Children, Youth and Their Families: The Need for Integration
(Office of the Ombudsman of British Columbia, 1990); (b) Report of the Gove
Inquiry into Child Protection in British Columbia (Gove, 1995); and (c) British
Columbia’s Child, Youth and Family Serving System: Recommendations for

Change; Report to Premier Glen Clark (Morton, 1996).

The interest in significant change in the way child and youth services are
organized and delivered is not a new idea, nor is it restricted to British
Columbia. The integration of services, particularly for children and youth at
risk, is an international phenomenon. A 1996 report prepared for the

Organisation for Economic Co-operation and Development by their Centre



for Educational Research and Innovation Governing Board profiles
- - i € /
integration initiatives in’ Germany, Finland, Portugal, the United States,

Canada, the Netherlands, and Australia. The need to improve service
delivery to children and youth at risk is supported by the experience of
educators in schools around the world:
In Australia, it has been concluded that family conflict, family
fragmentation and family dislocation are major causes of youth

homelessness, which in turn is associated with educational
underachievement and early school leaving. . . . In Germany, 25 per

cent of children in the kindergarten are described as having “oddities.”

(p-12)

Additionally, the Organisation for Economic Co-operation and

Development (1996) notes that social systems are “too fragmented,

overspecialised and overburdened, and they have limited outreach capacity

and are working in isolation from one another” (p. 13).

John O'Looney (1993) from the University of Georgia, writing about the

17

trend towards privatization and integration of human services, describes the

need for

one-stop, comprehensive ‘outlets’ or service ‘department stores’ staffed
with cross-trained, flexible personnel, any one of whom would be able
to adapt to the personal needs of individual clients while tapping into
a larger resource network in order to find and deliver the set of
services that best fits specific clients. (p. 504)

Similarly, the Chapin Hall Center for Children report (Wynn, Costello,

Halpern, & Richman, 1994)) recommends a fundamental change in service
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delivery for Chicago, where the “primary” community services and the
“specialized” services of government work together in new ways to meet the
needs of its families. This collaboration is based on the assertion that “the
cumulative weight of the circumstances facing children and parents and the
limitations of existing services suggest a compelling need for a new response
from society. . . . This response requires a fundamental shift in our conception

of services” (p. 4).

Recent initiatives in other parts of Canada also demonstrate a move
towards fundamental change in the child and youth services system. Camil
Bouchard, in a 1995 paper presented to the Second Child Health 2000 World
Congress and Exposition, describes a program in Montreal that challenges the
traditional child and youth services system. He says

A new paradigm is welcomed when there are alternative explanations

or solutions to a problem and when the community of thought or

action has been informed and cultivated to the necessity of change.

This is certainly the cultural frame which has been prevailing for the

last few years. (pp. 1-2)

Since the early 1990s, Alberta has undertaken to shift responsibility for
child welfare services from centralized ministry control to independent
regional authorities:

The decision to redesign services for children and families is not just a

component of the broad government reform initiative. It is a response

to growing dissatisfaction with the inability of service systems to adapt

and respond to the needs of children and families. (Alberta
Commissioner of Services for Children, n. d., p. 2)
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During the late 1980s and the 1990s, British Columbia has been challenged
with the same problems as other jurisdictions. In 1990, the British Columbia
Ombudsman published a report based on a trend towards complaints about
the child and youth services system and the tragic death of a youth in a
contracted agency. The report points out seri\qt_g_gfg‘s”.ipucrzpordi‘nation among
the government ministries providing licensing and funding for contracted
agencies. One of the major recommendations was the establishment of a

“single authority” to oversee child, youth, and family services.

The Ombudsman was convinced of the need for a ministry or agency in
government where policy, planning, and funding decisions concerning
services to children and their families were integrated. Recommendation No.
1 of the report Public Services to Children, Youth and Their Families: The
Need for Integration (Office of the Ombudsman of British Columbia, 1990)
states

that a single authority within government be established with a formal

mandate, executive powers and an adequate resource base to ensure

uniform, integrated and client-centred provincial approaches to policy
setting, planning and administration of publicly funded services to

children, youth and their families. (p. 12)

Government responded to this structural recommendation by establishing
the Child and Youth Secretariat with a mandate to coordinate and integrate

oy s

services to children and youth. The Child and Youth Secretariat had an initial
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3-year mandate and, after an evaluation, was restructured and given an

additional 3-year mandate.

In 1994, then Minister of Social Services Joy MacPhail commissioned an
inquiry into the death of Matthew Vaudreuil. Matthew’s mother Verna had
pled guilty to the murder of her son. Both Matthew and his mother were well
known to the Ministry of Social Services’ child protection workers in three
different communities where he had lived during his brief life. He and his
mother had received many services from government ministries and were

known to countless professionals.

Judge Thomas ]. Gove spent 18 months inquiring into the circumstances
of Matthew’s life and death, and documented that at the time of his death, it
was apparent that Matthew had been subjected to severe child abuse and

neglect for some time.

Many of the 118 recommendations from Gove’s (1995) report relate
specifically to improving the child protection practice in the Ministry of Social
Services; however, the final 12 recommendations address the restructuring of
government services to children and their families, based on the principles of
chi!d-centeredness, quality assurance, accountability, and cqmmunity

decision-making.
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As with the Ombudsman’s recommendations in 1990, now Judge Gove’s
in 1995 and subsequently Morton’s in 1996, government was seized with
determining how to respond: which recommendations to implement and
how. A review of the literature on policy development will assist in
understanding the rationale and process by which government responded to
each of the three reports. Pal (1987) defines public policy as “a course of action
or inaction chosen by public authorities to address a given problem or
interrelated set of problems.” The course of action is determined by a policy
development process. This process includes the “definition of public
problems, the forging of means to deal with them, the implementation of a

solution, and the monitoring of success or failure” (p. 107).

It was clear both from the author’s personal experience and the key
informant interviews that the process of responding to the Ombudsman’s
(1990) and the Gove (1995) inquiry reports demonstrates public authorities
choosing a course of action or inaction to deal with an identified problem. It is
also clear that the course of action chosen was more or less effective
depending on the action or inaction of other players. The choice of a Child
and Youth Secretariat was a far cry from the single authority vision of the
Ombudsman. In addition, the Child and Youth Secretariat was given j&w
resourees’ to carry its mandate to coordinate and integrate child and youth

services. And lastly, it appears as though there was little political will to

undertake the changes that were necessary to reach the goal of integration.



During the 8 months of the Transition Commission for Child and Youth
Services policy alternatives were prepared to address identified problems in
the child and youth services system. Within each project team there were
problems identified that required analysis and options development. The
process by which these alternatives were prepared is consistent with Doern
and Phidd’s (1988) six-stage policy development process: (a) identification, (b)
definition, (c) alternative search, (d) choice, (e) implementation, and (f)

evaluation (feedback and learning).

This rational model perhaps made sense in the 1960s and 1970s when
government favored the use of formalized policy units. However, since the
early 1980s, staff dedicated to policy analysis and program planning has been
dwindling. Key informant data for this study supports Hollander and Prince’s
(1993) assertion that restraint in government spending, the increased use of
the media by lobby groups, and the contracting of research activity have led to

this decline.

Another major feature of this study is organizational change. All three of
the major reports in the 1990s recommended large-scale organizational
change. Large-scale organizational change is characterized as having three

7

major dimensions: depth of change, persuasiveness of change, and the size of

the organization (Mohrman et al., 1989). Each dimension has a scale from
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which to measure the type of change to expect. For example, a key aspect of
the depth of change is the paradigm shift, “a dramatic rejection of old beliefs

and acceptance of new ones”(p. 13).

Kurt Lewin’s (1951) force field analysis approach suggests that change is
dependent on the dynamic relationship between opposing forces. Driving
forces help to support the change process, while restraining forces reinforce
the status quo. By conducting systematic identification of these opposing

forces, one can be in a better position to facilitate a change process.

The Gove (1995) report concluded that “British Columbia’s system for
ensuring the safety and well-being of children and youth needs to be
fundamentally reformed” (p. 45). Government’s response to Judge Gove's
recommendation was the establishment of the Transition Commission for
Child and Youth Services in February 1996. The commissioner’s 3-year
mandate was to redesign and implement an improved child and youth
services system. As an agency external to the child and youth services system
of government, the Commission’s task was to examine the recommendations
of the Gove inquiry, recommend to government what it should implement,

and then oversee the implementation.

The elected officials and the general public’s outcry over the summer of

1996 were to significantly alter the course of the Transition Commission for
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Child and Youth Services. Other children in care or known to the Ministry of
Social Services had died. The opposition Liberals, the media, and child
advocates began calling the ministry to account for how and why these
children died. The Opposition asked many questions of the government in
the Legislature and the print media, television, and radio were full of

questions and accusations.

Towards the end of the legislative session in 1996, the premier called for a
full report from the Transition Commissioner, and he indicated to her and to
the press that he was amenable to speeding up the reform of the child and
youth services system. On September 17, 1996, the Transition Commissioner
delivered her report entitled British Columbia’s Child, Youth and Family
Serving System: Recommendations for Change. The report recommended
the establishment of a Children’s Commission and a single ministry for
children and thei: families. In addition, she recommended the
implementation of most of Gove’s 118 recommendations and the

termination of the Transition Commission for Child and Youth Services.

The literature clearly indicates that the move towards major change in
child and youth service delivery is an international phenomenon.
Governments in many parts of the world are recognizing the need to provide

services differently and some, especially here in Canada, are undertaking
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large-scale organizational change in response to recommendations made in

reports about tragedy in children’s lives.

All these moves to large-scale organizational changes are an attempt to
resolve problems associated with a lack of integration and coordination of
services. Often what is missing is a.comprehensive analysis and planning
process that takes into account the complexity of such a change and the

dynamics of the relationships between the principle actors in the process.
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PERSONAL ACCOUNT

This account reflects 25 years of working with and on behalf of children
and families in British Columbia. It includes personal reflections, analyses,
and conclusions based on my own experience. I have included the
experiences of others as they have shared them with me and my learning

from the literature.

I have divided the account into significant time periods that represent
shifts in my experience, thinking, or learning and I have given these periods
subheadings. As I worked through the analysis, a number of phrases and
metaphors came to mind--some of which are my own and some of which

come from the interviews with key informants.

Relevant meaning statements from my interviews have been included
and are indented and in italics. In some instances, I paraphrased the words of
the key informants in an effort to ensure anonymity. Otherwise, actual quotes

from the interviews are enclosed in quotation marks.

The Early Years

I began my journey with children and families as a young teenager, but my

first “real” job was in 1973 as a cooperative preschool teacher at the age of 21.
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By this time I had two children, one 14 months and the other 4 years old. I

had just completed the requirements for my certificate in Early Childhood
Education. I remember thinking that it was a miracle being paid for doing

something I loved as much as one loves a chosen hobby.

At that time, I was barely aware of how government policy affected the
day-to-day work of a frontline early childhood educator. The New Democratic
Party government was creating more rules about how much play yard space
was needed for a preschool and about the need for fencing. A new subsidy
program was created that meant that a couple of the children in my preschool
were subsidized by the government. Even though I was chair of the
Supervisors” Committee for the Vancouver Island Cooperative Preschool
Association for a couple of years, I would not involve myself in the bigger

world of public policy until the mid-1980s.

One of the interviewees in the study, who had been a longtime
practitioner in the field, suggested that to make significant public policy
relevant, the decisions must affect children and families directly. There
need to be connections between significant public policy decisions and the

experience of a child or family.

In 1978, I left the preschool and purchased a daycare business. I wanted to

work with a team of qualified staff and develop a program according to my
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beliefs about children’s need to be given support and opportunity to grow and
develop through their own play. At this time in my professional career, I was
most influenced by one of my early childhood education instructors. Her
demonstrated respect for children and her profound belief in their individual
and collective ability to think creatively and constructively was truly

inspiring.

It was during those first years running a daycare center and raising a young
and active family that I began to recognize the difficulties many families face
when they are in need of services to support their role as parents. I found
myself advocating to public agencies for everything from higher daycare
subsidies to access to extra supports for children with emotional and

behavioral challenges.

The Age of Idealism

During the early 1980s, I was often involved in bringing together others in
the early childhood practice community who were concerned about how
public policy was affecting children and their families. One example of this
was my involvement with the members of the Vancouver Island Early
Childhood Centre Operators Association. We would organize letter-writing
campaigns so that parents could express their concern about the state of child

care to the elected officials. Other times it took the form of writing briefs and
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letters to government task forces or ministers responsible for children’s

services.

From the perspective of several key informants, reports or reviews have a
better chance to gain a significant response if the author has a high public
profile and is not seen as representing any special interest group. The
report must address the interests across sectors in order to capture public

interest.

Reports or reviews from the practice community often focus on the issues
of one discipline. Reviews that take a broader view of child and youth

services often have more impact.

I once had an ongoing letter-writing exchange with a former minister
responsible for provincial child care subsidy. After several months and a
number of exchanges, she decided to visit me at my daycare center. Aside
from her showing interest in my financial statements and our sharing a

pleasant conversation about the children, nothing else came of it.

A senior public official with 35 years of experience in child protection
offered advice and noted that the child and youth services practice field
does not have a long history of trying to influence significant public policy

change: “We are neophytes at it.” The field sees itself as representing the
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morally correct agenda. This is not enough. The field has not learned how

to influence public policy because it has excluded itself from other interests
in the community and it hasn’t considered one of the key factors
influencing public policy, that being the fit with political agendas of the

day. The practice community must learn to be more strategic.

Field practitioners who try to influence significant public policy change
must learn about the political dynamic involved in that change. They
must learn how to assess the political agenda and prepare strategies to
influence it while determining their role in providing leadership in the

change process.

Another longtime senior official with experience in Ontario and British
Columbia suggested that stakeholders who want to influence public policy
must organize and empower themselves. Human service professionals
are not fighters by nature; however, they need to learn to make the

arguments and to fight for what they believe in.

Through those years, I became interested in and committed to professional
development and expanded training. In addition to supporting practicum
students from the Early Childhood Education division at the local
community college, I developed a relationship with the School of Child and

Youth Care at the University of Victoria. At that time, one of the instructors
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who taught and supervised practicum students began encouraging me to

enroll and study for my degree.

By the late 1980s, I had worked for nearly 15 years in early childhood
education and I had completed a specialty in Infant and Toddler Care, as well
as a diploma in Human Services. I was becoming burned out, working 5 days
a week with young children and providing support to staff and parents, as

well as administering the business end of the center.

After my mother died in the spring of 1988, I decided to pursue a degree in
Child and Youth Care. In order to be free to go to school, I worked part time in
the daycare until the fall and then hired a full-time director to take my place. I
continued to do the administrative work right through to the day I closed the

daycare center in November 1992.

I knew when I started at university that I did not want to train for another
frontline job in child and youth services. I was interested in how policy that
affects children and youth was developed and implemented and how
children and their families could impact that process. I also knew that this
degree would be a part of my journey of understanding, but that I would need
other experiences and training to reach my goal. I was very fortunate to have
a supportive practicum coordinator. She and I had many long conversations

about my interest in administration and policy. With her guidance and
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support, I was able to do both my third and fourth year practica at the Office of

Ombudsman of British Columbia. During my first practicum, I spent most of
my practicum hours doing intake. This was a wonderful training ground for
learning about government services and about what was not working for the

consumers of those services.

I also became conversant with how the Ombudsman’s work relates to the
children and youth involved with government services. I learned about how
children and youth could bring forward issues and complaints that could
have the potential to impact existing and future policy and programs in

government.

Reality Sets In: An “Unnatural Bureaucratic Event”

In my fourth year practicum, I was delegated an Ombudsman officer,
under the British Columbia Ombudsman Act (1979), and took on a caseload of
complaints. I dealt with parents who were distraught because they had
difficulty gaining access to their children who had been removed from their
care, foster parents who disagreed with child protection workers” decisions to
move their children to new placements, and young people who were

dependent on a system that at times confused and frightened them.

I dealt with some committed child care workers, social workers, mental

health workers, and probation officers who worked very hard to serve the
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children and youth who came to them. They were able to use the programs
and services at their disposal to meet those needs. Unfortunately, many
workers, who were usually the subject of the complaints at the Ombudsman’s
office, did not appear to care about the individual children who were so
dependent on them. Some seemed to use the policy manual as an excuse for

being rigid, whereas others ignored the discretion they had to offer help.

An outstanding feature for me was the lack of joint planning for and with

the children and their families who were clients of the government.

A senior official commenting on integrating services across ministries
pointed out that “public bureaucracies aren’t any different than private
bureaucracies, or big families, or universities. . . . They have an inertia_to
them. . . . Large vertical bureaucracies are full of well-meaning
professionals, doing their job, doing an important one, an important

function. They are not easily going to integrate horizontally with each

other.”

“I don’t know of a situation where two large divisions, ministries or
departments, which have independent statutory authority and
independent budgets, independent workforces, and hierarchies, will

voluntarily merge or subordinate themselves to a single . . . outside, sort
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of superstructure or just blend themselves naturally. This is an unnatural

bureaucratic event.”

This comment by one of the key informants would help explain my later
experience with the Child and Youth Secretariat. The attempt to integrate
across ministries was perhaps less likely to succeed than the move to a single

authority.

The story of one young woman has stayed with me. She was 14 and her
mother was not able to provide a home for her, although she was concerned
about her daughter’s welfare. The young woman was in the permanent care
of the state. During the previous few years she had lived in a number of foster
homes and had spent time on the street where she had been sexually
exploited and had filled her body with drugs. She had been charged with a
number of shoplifting offenses and was on probation. Because of her acting
out behavior she had been assessed by a mental health worker. At the time of
the complaint, her mother called to say that her daughter had been told she
was going to be sent to an adolescent treatment facility, but there would be a
waiting period of several months. The mother wanted her to go right away
and feared for her safety. She had been absent from her foster home and
breached her probation order several times in the past few weeks and was

currently on the run.
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As an Ombudsman officer, my job was to see if the government services
that were provided were done so in ways that were procedurally and
administratively fair. To do this I needed to understand the legislation,
regulation, and policy that governed the work of the social worker, probation
officer, mental health worker, and the staff at the treatment facility. I spoke to
each of the professionals involved in the young woman's life and I was struck
by the fact that, other than the social worker and the foster parent, '/tvhe_s_e
people had never spoken to each other. They read each other’s reports, but
they did not talk about the well-being of this young woman or about what

role they each played in her life.

At this time two other important events were taking place at the
Ombudsman’s office: Report No. 22, Public Services to Children, Youth and
Their Families: The Need for Integration (1990) was being written and there
was news of an international committee of the United Nations drafting the
United Nations Convention on the Rights of the Child. An instructor at the
School of Child and Youth Care had brought the Ombudsman’s office news of

this convention and a draft to review and consider.

I remember the discussions at the Child and Youth Team meetings about
advocacy. We were not to be advocates--officially anyway--but when it came
to complaints affecting children and youth, most of us approached our work

as if case managers and advocates for the child’s or youth’s needs. I loved this
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work; it was inspiring to work with people so committed to putting children’s
needs first. Team members came from several different disciplines, law,
youth corrections, social work, mental health, and child and youth care, but

all shared common values.

Report No. 22 (Office of the Ombudsman of British Columbia, 1990) was a
significant public document in that not since the reports of the Royal
Commission on Family and Children’s Law were published in the 1970s had
government been faced with such sweeping recommendations for
fundamental change to the child and youth services system. The report was
based on the growing number of complaints coming into the Ombudsman’s
office regarding services to children and youth and the tragic death of one

young person in a fire at a facility for young offenders.

Report No. 22 (Office of the Ombudsman of British Columbia, 1990) made
recommendations regarding changes to the child and youth services system,
including strengthening the licensing requirements and monitoring the
residential facilities, such as the one where the young person had died. Its
number one recommendation to government was the establishment of a
“single authority” in government to administer child, youth, and family
services (see Appendix C for the recommendations of this report related to

service integration).
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My first experience with multidisciplinary work had occurred in 1988,
while I was a full-time student, still running my daycare center. I took a part-
time job as a housemother at a local boarding school for girls. I needed to
contribute to the family income and I wanted some experience with older
children. The 2 years I spent at the school turned out to be very rich. I was
privileged to work with girls from several different countries: Mexico, Japan,
China, India, Taiwan, the United States, and Canada. The staff at the residence
included women with a variety of backgrounds, including psychology, social
work, nursing, child and youth care, and teaching. It was clear that we all saw
these girls and their needs through slightly different lenses. It was a challenge

to work together.

A senior official with 35 years experience in the field discusses the needs of
p\rqcytitjm@ers when trying to learn to work together. We may forget that
changing the way we do things involves changing the way we think about
what we are doing. This means taking the time to work with field-level

staff over an extended period and being patient as change takes time.

A Time of Renewed Hope

In the fall of 1990, graduating with a B. A. in Child and Youth Care, I was a
year shy of 40 and had landed a job as coordinator of a new child care support

program in a community nonprofit agency providing services to single
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parents. The agency programs mostly focused on providing assistance to
single parent women, many of whom had left abusive relationships. They
could get free clothing, attend a life skills program, or just stop for coffee and

connect with other women.

Once again, I was working in a multidisciplinary environment with
counselors, social workers, child and youth care workers, and early childhood
educators. As with my former experiences, I found a clash of values between
the counselors and staff who had been focusing on the needs of the women
and my program staff who were primarily concerned with the needs of

children in child care environments.

The agency provided child care in the basement of the building,
supervised by a volunteer, who sometimes had far too many children to deal
with. My new program'’s focus challenged the child care practices of the

agency.

I soon discovered that I was very fortunate to be involved in the
development and implementation of an important program that would
prove to be key in the growth of child care in British Columbia. The program
was funded by the Ministry of Social Services and it was 1 of 25 being
established in communities around the province. The primary goal of the

program was to enhance the accessibility and quality of family daycare homes,
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with a primary focus on unlicensed, unregulated facilities. We hired an
experienced and well-respected licensed family daycare provider as the field-
worker. The area manager who was responsible for the contract was
supportive of us developing the program to meet the needs of both the

licensed and unlicensed child care sector.

A middle manager in government, with many years of field experience,
expressed a love of program development, because there is a potential to
really impact the lives of children and families. In her mind, program
development is an entirely different activity than that of policy

development, which she saw as mostly experienced by bureaucrats.

The policy process often does not relate directly to the needs of clients; it is
too slow and often gets mired in the politics of the day. Good policy
changes that are felt by clients are the most useful. It only makes sense to

clients if there is a visible change in how they experience services.

Later, I found out why government had funded such a provincial
program. At that time, the federal government provided 50 percent of the
funding for child care subsidy in the province. The federal government
provided funding through the Canada Assistance Plan for child care subsidy
as well as for other social assistance programs. The funding for child care

subsidy was intended to subsidize parents who chose licensed child care only.
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However, in British Columbia, a large percentage of the dollars went to

parents who chose unlicensed, unregulated care.

In order to ensure that these federal dollars were not lost, the province
proposed the establishment of a provincial program that would enhance the
accountability of unlicensed family daycare. This proposal was looked on
favorably by the federal government and the funding for the child care

subsidy was maintained.

I thought the establishment of the Child Care Support Program was based
on a public policy agenda that recognized the critical need to ensure children
received quality care in family child care facilities. Instead, it was
government’s response to a potential financial crisis. I began to have respect
for government officials who were creative and strategic enough to

recommend a much needed program to solve a financial problem.

A former senior bureaucrat, who has worked with a number of different
administrations both in Ontario and Alberta, made a comment related to
this issue: “The timing was right, as there was a populist government and
the message could be spun in a number of ways to be consistent with the
overall agenda. I don’t care what government thinks it is doing, as long as

it can be convinced to do the right thing!”



41
I spent a year getting the Child Care Support Program underway with the

able assistance of the field-worker. While she spent much of her time on the
road visiting family child care providers, she was also instrumental in the
design, writing, and distribution of a high quality monthly newsletter that
provided licensing and safety information, programming tips, and referral

information.

By early 1991, the Director of the School of Child and Youth Care was
encouraging me to enroll in a new multidisciplinary master’s program in
Policy and Practice in Health and Human Services in the Faculty of Human
and Social Development at the University of Victoria. The program was to
begin its first year in the fall. Given my previous experiences working in
multidisciplinary environments, and my growing interest in public policy

and organizational structures, it seemed like a good fit.

For the next 12 months after entering the master’s program, I read,
debated, and wrote about children’s rights and public policy affecting children
and youth. I revisited Report No. 22 (Office of the Ombudsman of British
Columbia, 1990) and followed up on government’s response to the
recommendation to establish a single authority in government for child and
youth services. For example, in late 1990 the government had established the
Child and Youth Secretariat. Its mandate was to coordinate and integrate

government services to children and youth. A year later the staff had mostly
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focused on reestablishing the Interministry Children’s Committees around
the province. These had evolved into the regional and local Child and Youth
Committees and were responsible for the coordination and integration of
services. Each committee had representatives from the four major child and
youth services ministries: Health, Social Services, Attorney General, and

Education.

The Child and Youth Secretariat reported to the Assistant Deputy
Ministers” Committee whose responsibility it was to assist their own
ministries’ staffs to work together to solve problems. This committee was
responsible for joint policy, planning, and funding for services to children
and youth. For the most part, coordination and integration were occurring at
the local level. Staff developed an excellent guide for integrated case
management and began going out to provide training to local Child and

Youth Committees.

There are a number of perspectives on the work of the Child and Youth

Secretariat during this time:

A staff person, who worked with the Child and Youth Secretariat for most
of its 4 1/2-year history, commented that there were no funds allocated to

support the work of integration and coordination of services. This
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probably indicates a lack of will on the part of the elected officials at the

time.

There were a number of reasons cited for the failure of the Child and

Youth Committees to really affect integration of services:

1. The establishment of the Child and Youth Secretariat was not intended
to result in large-scale organizational change; rather it was intended to

support incremental change aimed at enhancing integration of services.

2. Staff in middle management positions will often refrain from engaging
in change initiatives without demonstrated sanction from their superiors.
Sometimes this hesitancy is based .on not knowing how to engage in the

change. Sometimes they don’t understand the point of the change, or they

lack the time and resources to undertake the change.

3. Middle managers have been known to suffer repercussions for initiating

change so they are conditioned to maintain the status quo.

Also, problems that staff encounter as a result of a change initiative, such
as changes to computer and filing systems, office moves, and the
requirement to establish new working relationships, are often not seen as

significant and are, therefore, not adequately planned for. Nor do staff
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always see how what they are doing is connected to the broader vision for

change.

Based on the experience of a senior bureaucrat, who had been involved
with the Child and Youth Secretariat, it can be said that integration of
services, in the absence of a single ministry, requires strong messages from
the elected officials to the senior bureaucrats that this is the agenda and
they must undertake it. The job of bureaucrats then is to figure out how to

address the funding, administrative, and programmatic challenges.

Successful senior bureaucrats have the ability to judge what public policy

has a chance of success, based on their assessment of the political climate.

During the time of the Child and Youth Secretariat the message did not
come from the elected officials that integration of the services of a number

of child and youth services ministries was on the agenda.

Those with experience in the public service would agree that the interest
of the elected officials and their will to see it through are critical to the

success of a significant public policy decision.

It has also been asserted that bureaucrats at all levels need to take

leadership in the change. When those who have the authority and
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capacity to provide leadership don’t or can’t provide it, there is little hope

of real change.

The Reinvigoration

Soon after I completed the course work in the master’s program, I applied
for a job in government. I started work in government on November 16,
1992. I was full of idealism about how I could contribute to the improvement
of the lives of children, especially young children in child care and their
caregivers. By now, I had nearly 20 years experience working with children,
families, students, staff, and a variety of service providers. My training at
university had given me a good grounding in public policy and I thought I
was ready to “make a difference.” Little did I know what stood in front of me.
The following 4 years taught me a great deal about the reality of public policy,
about the power of the buréaucracy, about gatekeepers, and about myself as a

colleague and manager.

The first 2 years were both a blessing and a curse. The blessing was the
opportunity to learn a great deal in a short time. Because it was a new
ministry and a new program area, there was much development work to do.
We had very few staff and the work processes were yet to be developed. In the
beginning, I was responsible for developing, implementing, and managing

several new grant programs, and some days I would do everything from
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make labels, design brochures, consult with legal counsel, to brief the

minister. I learned how to do all these things quickly and fairly well.

One key informant asserted that field practitioners rarely enter the ranks
of senior bureaucracy and, therefore, there is a la:ck of understanding of the
issues facing at-risk families at senior levels. They need to understand the
connection between policy at their level and the effect on children and
families who are the recipients of services. People providing services

understand this connection.

In the fall of 1995, the ministry I was working in established a new
position in their Research and Evaluation Branch. This position was designed
to support the program staff with policy work and development of an
evaluation framework for a large federal-provincial program. The federal
government had a specific kind of evaluation in mind that was not initially
compatible with the interests of the province. It was my job to coordinate the
development of the evaluation framework by bringing together the interests

of both the federal and provincial governments.

At that time, the Child and Youth Secretariat Assistant Deputy Ministers’
Committee met semiweekly and the Assistant Deputy Minister in my

ministry was a member. Because of my interest in children’s rights and
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broader public policy, she asked me to be her alternate on the committee and

attend meetings on her behalf.

For the first few meetings I said little. I listened, took notes, and provided
reports about issues relevant to the ministry. I understood the mandate of the
Child and Youth Secretariat to be the integration and coordination of services
to children and youth. However, it seemed as though most of the time was
spent discussing which ministry would fund some initiative being proposed

by the staff.

One of the former staff expressed frustration at the lack of resources put to
supporting the work of coordination and integration. As in many cases,
significant public policy change is often not accompanied with adequate

resources to accomplish the change agenda.

A senior official, who was involved with the Child and Youth Secretariat
at that time concurred that much of the problem with a lack of success was
related to a lack of money. At the same time the Child and Youth
Secretariat was trying to integrate services, the assistant deputy ministers
were being asked to slash their budgets, and if they could avoid paying for

something they would.
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When the economy is growing and there are plentiful resources, it is a

much better environment for creative projects.

After its initial 3 years, the work of the Child and Youth Secretariat was
evaluated to see to what degree it had accomplished its mandate. The
evaluation found that although the Child and Youth Secretariat had done
little to address coordination or integration of funding or policy, it had had
some success in reestablishing and supporting a network of regional and local
Child and Youth Committees. Government decided to continue with a new
mandate that placed a stronger emphasis on the Assistant Deputy Ministers’
Committee as the principal body, with staff supporting them. The new
Assistant Deputy Ministers” Committee reported to the nine-member Deputy
Minis<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>