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Abstract 

The relationship between social policies and citizenship is an important factor for 

understanding the quality of democratic life in Canada and Britain. Comparative analysis 

demonstrates the relevance and value of social citizenship in the contemporary era, 

especially in the context of the current agenda in public policy analysis. In Britain 

concern for social exclusion and in Canada concern for social cohesion are important 

features of the agenda.1 

Despite the tendency to convergence in ideas about social policy - in this 

analysis, welfare-to-work policies -- social citizenship provides a useful conceptual tool 

for probing the existence and extent of differences in how social policies contribute to 

citizenship both within Canada and between Canada and Britain. Domestic and 

transnational changes in political discourse and political institutions are important factors 

related to differences. Divergence results, first, from the mediation of domestic 

institutions on the models of social citizenship and, second, from the different influences 

1 Jane Jenson, "Mapping Social Cohesion: The State of Canadian Research," CPRN Study No. F.03 
(Ottawa: Renouf Publishing Co. Ltd., 1998); The Senate Standing Committee on Social Affairs, Science 
and Technology, "Final Report on Social Cohesion," June 1999; Department of Social Security, 
"Opportunity for all: Tackling poverty and social exclusion," 1999; "Social Justice: Strategies for National 
Renewal," Report of the Commission on Social Justice (London: Vintage: 1994). 
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of transnational institutions, in particular the influence of European discourse on social 

exclusion in Britain. 

This work is grounded in the model of social citizenship developed by T.H. 

Marshall and on innovations to Marshall's work. Following a review of the literature on 

social citizenship and ways of studying the welfare state, developments in the 

contemporary welfare states of Britain and Canada are considered from the perspective of 

changes in ideas and institutions. The focus is on the "Third Way" governments of Tony 

Blair's New Labour government in Britain and Jean Chretien's Liberal government in 

Canada. In each case, emerging from an era of retrenchment of the welfare state, there is 

concern for social cohesion and for democracy. The question of how to understand 

challenges to cohesion and democracy can be answered in part by analysis of social 

policy's effects on citizenship. In the final chapters, analysis of welfare-to-work policies 

incorporates the theory and method advanced by Anne Schneider and Helen Ingram, 

among others, who argue that the design and construction of social policy have 

significant implications for the prevailing notions of citizenship and democracy. Data 

include public policy, primary documents, speeches and interviews. The effects of social 

policies on citizenship and democracy are important, influencing levels of public support 

2 T.H. Marshall, Citizenship and Social Class and Other Essays (Cambridge: Cambridge University Press, 
1950); Martin Bulmer and Anthony M. Rees, Citizenship Today: The contemporary relevance of T.H. 
Marshall, (London: UCL Press, 1996); David Harris, Justifying State Welfare: The New Right versus The 
Old Left (Oxford: Basil Blackwell, 1987); Jane Jenson, "Fated to Live in Interesting Times: Canada's 
Changing Citizenship Regimes," Canadian Journal of Political Science (30:4): 627-644. 
J Anne Schneider and Helen Ingram, "Social Construction of Target Populations: Implications for Politics 
and Policy," American Political Science Review 87: (June 1993): 334-374; Helen Ingram and Steven 
Rathgeb Smith, eds., Public Policy for Democracy (Washington: The Brookings Institution, 1993). 
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for social policies and the conditions and opportunities that mediate citizens' 

participatory capacities and their choices about whether to participate. 
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CHAPTER 1 

INTRODUCTION 

Citizenship is constituted by formal-legal political and civil rights and by the 

social and political bonds that arise out of belonging to and having a stake in the material, 

political and social fabric of the community. Following T.H. Marshall and others who 

have taken up his theory of social citizenship, social policies and programs are essential 

components for defining the meaning and practices of citizenship. The concept of social 

citizenship is grounded in Marshall's model of citizenship, which, he argued, reached 

fruition with the integration of civil, political and social rights realised within the political 

community. The central questions addressed in this research are whether and how the 

concept of social citizenship retains value for public policy analysis in the contemporary 

era and, furthermore, how can the concept of social citizenship be operationalised to 

generate analysis of the impact of public policy on citizens in terms of their relationship 

to the state and the larger public good. The hypotheses are that social policy remains 

1 T.H. Marshall, Citizenship and Social Class and Other Essays (Cambridge: Cambridge University Press, 
1950). See also Martin Bulmer and Anthony M. Rees, eds. Citizenship Today: The contemporary relevance 
of T.H. Marshall (London, England: UCL Press, 1996); T.H. Marshall and Tom Bottomore, Citizenship 
and Social Class (London, England: Pluto Press, 1992). 
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important for understanding citizenship regimes in the countries under study - Britain 

and Canada - and that institutional and partisan differences are important factors when 

analysing the impact of social policy on citizenship. 

This comparative analysis considers, first, the impact of institutional and policy 

change on social citizenship in the contemporary era of welfare reform, and, second, the 

dynamics of convergence and divergence that characterise developments in these 

countries. In addition to domestic factors, changes in ideas and institutions at the 

supranational level, understood as manifestations of globalisation, have an impact on 

both the content and delivery of national citizenship and, in turn, on the meaning of social 

citizenship. The organisation and capacity of sub-national networks of governmental and 

non-governmental agencies to respond to changes at the global and national levels are 

important variables for understanding outcomes for citizens. 

This research is framed by a variant of the new institutionalist theory, historical 

institutionalism, which recognises the importance of political institutions for 

understanding political identities, behaviours and relationships. Canada and Britain were 

selected as cases for this research because they afford a valuable comparative perspective 

for understanding contemporary approaches to welfare state reform while at the same 

time enabling an examination of the ways that institutional and partisan differences shape 

the impact of public policy on citizens. On the one hand, their respective parliamentary 

of T.H. Marshall (London, England: UCL Press, 1996); T.H. Marshall and Tom Bottomore, Citizenship 
and Social Class (London, England: Pluto Press, 1992). 
2 Kathleen Thelen and Sven Steinmo, "Historical Institutionalism in Comparative Politics," in Structuring 
Politiics: Historical Institutionalism in Comparative Analysis, Sven Steinmo, Kathleen Thelen, and Frank 
Longstreth eds. (Cambridge, UK: Cambridge University Press, 1992), 1-32. 
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systems enable majority governments to pursue preferred policy agendas with a 

significant degree of autonomy. On the other hand, the essential domestic institutional 

variation between Britain and Canada lies in their respective unitary and federal systems. 

This difference allows an opportunity to examine the impact of changing ideas about the 

welfare state, domestic responses in light of different state configurations, and subsequent 

patterns of convergence and divergence in approaches to the content and delivery of 

social policy shaped by the interaction of ideas and institutions, taking into account both 

the national and, in the case of Canada, the sub-national levels of government. 

In Canada, the provinces under comparison are British Columbia and Alberta. 

The outstanding difference between these provinces for the purposes of this work are the 

different governing parties in the form of the New Democratic Party in B.C. and the 

Progressive Conservative Party in Alberta. This partisan difference - and its expression 

in approaches to public policy - is critical for understanding how federalism mediates the 

impact of public policy on citizenship in Canada. This provincial comparison also 

highlights the importance of fiscal federalism and the extent to which changes in federal 

policy - for instance, reductions in expenditures on social programs - have different 

effects and duration of effects depending on the health of the various provincial 

economies and governments. 

From a public policy perspective, the comparison between Britain and Canada 

finds historical logic in the important similarities in the ideas that animated the 

development of the welfare state in the era following the Second World War. As Dennis 

Guest writes, the Beveridge report, Britain's blueprint for postwar reconstruction was 
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important for Canadian discourse.3 Current analysis suggests that there are both shared 

influences on social policy development - restraints on public expenditures, ideological 

shifts regarding the role of the state, and moves to "active" rather than "passive" 

approaches to income assistance for employable people - as well as unique domestic 

pressures, and partisan and political dynamics. 

The empirical analysis includes an examination, first, of contemporary welfare 

state reform with attention to the question of whether and how social citizenship retains 

relevance and influence in Britain and Canada. Given the continued relevance of social 

citizenship for social policy development - for both governments and non-governmental 

actors - the final two chapters prior to the conclusion demonstrate the value of social 

citizenship as an analytic tool which enables comparison of social policies and evaluation 

of their effect on citizenship and democracy. 

The case study in the final two chapters features analysis of welfare-to-work 

policies in three jurisdictions - Britain, Alberta, and British Columbia. The policy choice 

reflects both the nature of the policy as well as the potential for comparison that it offers. 

Welfare-to-work policies offer a stark illustration of approaches to welfare-state reform 

in the contemporary era, in particular concerns about the effects of traditional income 

assistance on welfare "dependency" and more generally concern for individual self-

sufficiency and belief in market forces which emerged from the neo-liberal ideological 

3 Dennis Guest, The Emergence of Social Security in Canada, 3rd ed. (Vancouver: UBC Press, 1997), 108. 
In his most recent typology of welfare regimes, In his typology of welfare regimes, Gesta Esping-Andersen 
grouped Canada and Britain into a liberal model of the welfare state based on the "private-public" mix of 
services, the tendency to favour means or income tests for programs, and a conservative approach to 
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resurgence in the 1980s.4 In both Britain and Canada all jurisdictions have welfare-to-

work policies, enabling comparison across jurisdictions in order to understand how 

differences in governments' approaches to the design and delivery of policies and related 

programs shapes citizenship in terms of the relationship between citizens and the state, 

and the relationship of citizens and their claims to the larger public good. 

Data from Britain and Canada (at the national level and in the two provinces, 

Alberta and British Columbia) include secondary literature, primary materials such as 

government policy and statistics, and interviews with public officials. This research 

contributes to knowledge about the impact of political institutions on the design and 

delivery of social programs, about the effect of public policy on citizenship and about the 

relationship between citizens and states. Divergence overtime between Marshall's 

conception of social citizenship and the current expression of the equivalent concerns that 

Marshall addressed in the concepts of social exclusion and social cohesion is that the role 

of the state is specified much more clearly in the former and there is greater room for 

both variation of and contestation over the state's role in the latter. 

In a number of guises, concern for citizenship and democracy is at a very high 

level in the western industrialised countries. This concern is manifest in work related to 

the exploration of the characteristics of social capital, changing social and political 

values, modes and patterns of political participation, the effects of increasing inequality, 

framing risks as "social" and so the target of public action. Esping-Andersen, Social Foundations of 
Postindustrial Economies (Oxford: Oxford University Press, 199). 
4 David Dolowitz, Learning from America: Policy Transfer and the Development of the British Workfare 
State (Brighton: Sussex Academic Press, 1998), 179. 
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and concerns for human rights at the transnational and global level. This research on 

social citizenship - with its central tenet that social policies have an effect on citizens' 

capacities and opportunities for political participation as well as on their learning about 

and orientations to participation - constitutes another dimension of current 

understandings of citizenship and democracy. 

Outline of the Thesis 

Chapter 2 reviews the literature on social citizenship in the post-war era. 

Marshall's work is considered in light of the many subsequent works that have taken up, 

explored, and sometimes criticized his model. As well, the theory of historical 

institutionalism and its value for understanding social policy development is reviewed. 

Finally, the analytic approach that evaluates "public policy for democracy" is introduced. 

Section two, including chapters three and four, analyzes the contemporary welfare 

states in Britain and Canada with a view to understanding whether and how the essential 

principles of social citizenship have retained importance. It explores the dominant ideas 

and institutions that have emerged in this era of change, in particular the post-

Conservative governments Third Way governments (New Labour in Britain and the 

Liberal government in Canada). The analysis identifies the most important ideas that 

inform welfare state reform in each country and considers the source of these ideas, in 

Robert Putnam, "Bowling Alone: America's Declining Social Capital," Journal of Democracy 6(1): 65-
78; Neil Nevitte, "Value Change and Reorientations in Citizen-State Relations," Canadian Public Policy, 
26 (Supplement 2): S73-S93; Sidney Verba, Kay Lehman Schlozman, and Henry E. Brady, Voice and 
Equality: Civic Voluntarism in American Politics (Cambridge, Mass.: Harvard University Press, 1995); 
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particular the importance of "Social Europe" for the discourse in Britain on social 

exclusion. The role of social citizenship in these eras is examined in comparative 

perspective to apprehend changes in the dynamic of convergence or divergence in the 

Canadian and British welfare state and larger models of citizenship. 

The final section of the thesis, including Chapters 5 and 6, shifts the level of 

analysis from the middle level analysis on national policy to a focus on the value of social 

citizenship for comparative policy analysis. The policy is one embraced by governments 

in both countries: welfare-to-work. The research shows that indicators derived from the 

concept of social citizenship are valuable indeed for evaluating and comparing the impact 

of welfare-to-work policies on citizens' experiences with the state, on the legitimacy 

attached to their claims for assistance, and on the relationship between their claims and 

the larger public interest. These findings can be linked to larger questions about political 

participation and democracy that are an important part of the current research agenda in 

political science. As well, they provide fruitful avenues for further research. 

United Nations Development Human Development Report 2000; accessed at 
http://www.undp.org/hdr2000/english/HDR2000.html. 

http://www.undp.org/hdr2000/english/HDR2000.html
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CHAPTER 2 

LITERATURE REVIEW 

Introduction 

A purely instrumental discussion of social policy overlooks its important 

symbolic and meaningful effects. As Leslie A. Pal writes, 

One of the most interesting questions in the policy 
literature is the independent effects of policies and state 
practices on society. This is a bigger question than whether 
policies work, or whether they hit the intended target. 
Impact in this sense is broader and pertains to effects, on, 
for example, political support, the structure and nature of 
political discourse, social practices, political cohesion and 
legitimacy. 

The central argument that runs through this thesis is that the social policies and programs 

that constitute the welfare state affect citizenship and democracy. Links between social 

and democratic rights and participation are important for understanding both the state of 

social citizenship at particular times and the status of social citizenship in the larger 

construct of citizenship. These symbolic and discursive outcomes of social policy are 

analogous to the potential of civil and political rights in constitutional law (e.g. the 

Charter of Rights and Freedoms in Canada) and ordinary policies and programs for 

influencing both practical and symbolic definitions of citizenship. 

1 Leslie A. Pal, "Missed Opportunities or Comparative Advantage: Canadian Contributions to the Study of 
Public Policy," in Policy Studies in Canada: The State of the Art, eds., Laurent Dobuzinskis, Michael 
Howlett, and David Laycock (Toronto: University of Toronto Press, 1996): 359-374. 
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This chapter provides a review of the literature in order to set both the 

conceptual and theoretical frameworks for the analysis that follows. The concept of social 

citizenship is used as a prism through which to view the impact of social policy on larger 

definitions of citizenship in Britain and Canada in the contemporary era of welfare state 

reform. In the immediate post-war era, both ideas and policies supported the formulation 

of social policy as an important dimension of citizenship. Over the last two decades in the 

1980s and 1990s, this formulation was challenged and the research traces the evolution of 

social citizenship in the wake of these challenges. Thus, social citizenship is used here as 

a heuristic device for capturing an important aspect of social policy: its symbolic and real 

contribution to definitions of citizenship. 

There are two important theoretical frameworks used in this work. The first 

reflects the approach to policy analysis situated in the new institutionalist approach to 

understanding policy. It follows work by Peter Hall and others who find the source of 

change in institutional analysis by explicitly exploring the relationship between new 

policy ideas and the institutional configuration that mediates between such ideas and 

specific policy outcomes. They specify the relationship between ideas and material 

interests and how these interact within a specified institutional context to produce policy 

changes. 

2 Kathleen Thelen and Sven Steinmo, "Historical Institutionalism in Comparative Politics," in Structuring 
Politiics: Historical Institutionalism in Comparative Analysis Sven Steinmo, Kathleen Thelen, and Frank 
Longstreth eds. (Cambridge, UK: Cambridge University Press, 1992), 1-32. 
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The second approach to policy analysis, related to the specific analysis of 

we 1 fare-to-work policies which serve as case studies in this research, follows that 

presented by Anne Schneider and Helen Ingram who argue that policy reflects social 

constructions and so enables analysis of dominant definitions of citizenship, participation 

and democracy.3 This approach to policy recognises the impact of policy on citizenship 

and democracy. 

Citizenship and Social Citizenship 

Citizenship is a socio-political construct that varies across time and space.4 The 

dynamics of change embrace all dimensions of citizenship, forging new definitions of 

rights, channels of access to the state, ways that individuals and groups participate, and 

ways that they are recognised and represented in the community. Thus, citizenship can be 

conceived as a vessel whose content, meaning and significance change over time. In 

order to understand citizenship in a particular time and place, Susan Phillips and Jane 

Jenson employ the concept of "citizenship regime" or the "concretization in a particular 

place of a general model of citizenship." 

At its most general, a citizenship regime establishes a system of inclusion and 

exclusion. Traditionally, this distinction has been determined and enforced by national 

boundaries, so that citizenship corresponded to political nationality. Over recent decades, 

Anne Schneider and Helen Ingram, "Social Constructions of Target Populations: Implications for Politics 
and Policy," American Political Science Review 87 (2): 334-347. 
4 This section relies heavily on Jane Jenson and Susan Phillips, "Regime Shift: New Citizenship Practices 
in Canada," International Journal of Canadian Studies 14(1996), 111-135. 
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new models of citizenship have challenged conventional assumptions that privilege 

national citizenship. For instance, Yasemin Nuhoglu Soysal reconceptualizes citizenship 

according to the dual dimensions of, first, the global discourse on "universal personhood" 

that transcends the boundaries of the nation-state, and second, national sovereignty 

defined by national borders.6 Thus, for Soysal, the central dialectic in the global system is 

between national sovereignty and universal personhood. This study of migrant 

guestworkers in Europe illuminates the paradox that "[fjhe same global-level processes 

and institutional framework that foster postnational membership also reify the nation-

state and sovereignty."7 While civil, political and social rights are attached to "universal 

personhood" in discourse at the global level, their organisation and provision are 

governed at the national level. Sosyal argues that "as an identity, national citizenship - as 

it is promoted, reinvented, and reified by states and other societal actors - still prevails. 

But in terms of its translation into rights and privileges, it is no longer a significant 

construction." 

Soysal's model illustrates the complexity of contemporary citizenship but it 

remains compatible with the argument by Jenson and Phillips that a full citizen is entitled 

to the rights of citizenship and is recognised as a full citizen. Indeed, Jenson and Phillips 

insist on a more complex view of the relationship between rights and identity than the 

5 Ibid., 113. 
Yasemin Nuhoglu Soysal, Limits of Citizenship: Migrants and Postnational Membership in Europe 

(Chicago: The University of Chicago Press, 1994). 
7 Ibid., 136. 
8 Ibid., 159. 
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simple claim that " . . . having access to rights will create feelings of belonging." 

Rather, institutions, policies and public discourse all contribute to the "politics of 

recognition" and "schemes of recognition of citizens are important." Thus, the ways that 

the state undertakes representation of citizens and the nature and processes of claims 

making by citizens reflect the citizenship regime. 

Important questions that probe the citizenship regime include: "How does one 

recognise a citizen? What does a model citizen look like? What is the model relationship 

between citizens and the state?'" Institutions and policies are important sources of 

answers to these questions. Jenson and Phillips argue that "[a]s it defines rights or grants 

access (to citizens making claims or to those groups which speak on their behalf) the state 

simultaneously engages in representing citizens to themselves."11 While recognising this 

central role for states in the creation of a citizenship regime, Jenson and Phillips do not 

embrace a deterministic approach. States respond to and support some claims but not 

others rather than strictly imposing the terms of citizen participation and recognition. 

Nevertheless, by this process of legitimisation, state institutions are critical for the 

creation, maintenance and alteration of citizenship regimes. Thus, an assessment of the 

discourse and practices of the state as these relate to citizens' rights and their recognition 

provides insight into the nature and stability of the citizenship regime. The state both 

actively defines rights or grants access and at the same time recognises and legitimates 

9 Jenson and Phillips, 114. 
10 Ibid. 
"Ibid. 
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particular models of citizen identity and relationships to the state and community by 

this dynamic process. Social policy is one important field in which this dynamic of 

citizenship definition and recognition is played out. The classic formulation of the impact 

of social policy on citizenship came from T.H. Marshall. 

Social Citizenship 

The concept of social citizenship was developed by T.H. Marshall.12 In his model, 

national citizenship reached fruition with the integration of civil, political, and social 

rights realised within the national political community.13 Marshall conceptualised the 

formation of modern citizenship by breaking it into these three elements and then tracing 

their integration into a whole, using historical and institutional analysis of the British case 

to develop and illustrate his argument. Marshall argued that social rights enable political 

participation and that they "are also necessary to a sense of full membership in the 

community." 

The historical and contemporary importance of T.H. Marshall's model of 

citizenship has been examined and reviewed extensively.15 The themes of Marshall's 

work are as essential to current debates about citizenship as they were when he first wrote 

12 T.H. Marshall, Class, Citizenship and Social Development (New York: Doubleday and Co., 1964). 
13 T.H. Marshall, Citizenship and Social Class and Other Essays (Cambridge: Cambridge University Press, 
1950). See also Michael Ignatieff, The Needs of Strangers (London: Chatto and Windus, 1984). 
14 Will Kymlicka, "Recent Work in Citizenship Theory," 48f. 
15 See, inter alia, Martin Bulmer and Anthony M. Rees, eds., Citizenship Today: The contemporary 
relevance ot'T.H. Marshall (London: UCL Press. 1996): Ruth Lister, The Exclusive Society: Citizenship 
and the Poor (London: Child Poverty Action Group, 1990); Desmond King and Jeremy Waldron, 
"Citizenship, social citizenship and the defence of welfare provision," British Journal of Political Science. 
Vol. 18(1988): 415-443. 
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about them in the 1Q40s: the development of civil, political and social rights; the 

relationships between these dimensions of citizenship; and their significance for 

democracy in western industrialised societies. 

In Marshall's model, citizenship is understood as a set of rights, classified as civil, 

political and social rights, enjoyed equally by every member of the society in question. 

When fully developed, it embodies an idea of social justice and the entitlements and 

responsibilities of citizenship exist in a realm separate from - and to some extent in 

conflict with - the outcomes of an economy driven by considerations of efficiency. 

Citizenship carries potentially redistributive implications: citizens are entitled to benefits 

such as health care and schooling for their children which they might not be able to afford 

out of their market earnings, although Marshall recognised that there is a definite limit to 

the equalising tendency of citizenship. David Millar writes of Marshall: 

Writing in the relatively homogenous Britain of 1950, he is 
preoccupied with the relationship between citizenship and 
class inequalities, and can confidently assert that 
'Citizenship requires a bond of a different kin, a direct 
sense of community membership based on loyalty to a 
civilization which is a common possession.' This common 
civilization would set the standard for, in particular, the 
social rights of citizenship; it would define a minimum 
level of education, income, housing and so forth that 
citizens must have as a part of their common heritage. 
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Social citizenship was central to the development of the post-war welfare state 

in Britain, Canada and other western industrialised democracies. As Helen Ingram and 

Steven Rathgeb Smith write in Public Policy for Democracy, 

Until the 1970s, views about citizenship in advanced 
industrial societies were shaped by the work of T.H. 
Marshall, who argued that citizenship depended upon the 
expansion of government-guaranteed civil, political and 
social rights. In his view, citizenship was the equal 
opportunity of all citizens to participate fully in all spheres 
of society. 

In Britain, social citizenship was embodied in "an emphatic popular endorsement of state 

planning as a promoter of the collective good through the pursuit of welfare policies and 

the creation of welfare institutions like the National Health Service."17 Although, as A.H. 

Halsey and others write, Marshall's study of the development of citizenship was made in 

Helen Ingram and Steven Rathgeb Smith. Public Policy for Democracy (Washington, D.C: Brookings 
Institute. 1993). 
' Desmond S. King and Jeremy Waldron, "Citizenship, Social Citizenship and the Defence of Welfare 
Provision," British Journal of Policial Science 18 (1988): 415-443. 
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the particular context of Britain in the immediate post-war period, its general conceptions 

were more widely applied. Halsey writes, 

Marshall's analysis also brings out the important truth that 
the forces that influence the distribution of life chances are 
neither mechanical nor irreversible. ... More generally, it 
may be noted that no social goal, equality, efficiency, 
liberty, order or fraternity may be regarded as absolute. 
Public policies are perforce compromises aimed at optimal 
balance between desired ends.18 

An essential tenet of Marshall's model is that civil, political and social rights are 

not discrete dimensions but rather synergistic elements of citizenship. For example, 

education is important not only for enhancing the opportunities and quality of life that 

accrue to individuals but also for their participation and engagement with other realms of 

citizenship, such as voting, seeking justice through the courts, and holding a stake in the 

community. "Like many citizenship arguments, it establishes a tight reciprocity between 

the duties individuals owe to the community and the duties the community owes to 

them."19 

Halsey writes that Marshall's "great contribution" to the school of thought that 

embraced ethical socialism - and the tradition's commitment to liberty, equality and 

fraternity - was "to clarify the social conditions of citizenship that foster the development 

18 A.H. Halsey, "T.H. Marshall and ethical socialism," in Bulmer and Rees, Citizenship Today. 92. 
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of responsible citizenship."20 The essential principles at the foundation of social 

citizenship were: 

• the state as central actor in the design of policy and delivery of service; 

• citizenship responsibilities including those associated with participation in the social, 

economic and political spheres; 

• universality; 

• social insurance against risks and expectations of stability in employment and family 

life; 

• recognition of the problem that extreme inequality of wealth poses for social 

solidarity and attempts to mitigate extreme inequality. 

Martin Bulmer and Anthony M. Rees write that the concept of citizenship 

"remains at the centre of debates about what is meant by 'society', 'social welfare', 'civil 

society' and related terms." They find links in the discourse around citizenship as 

conceived by Marshall and the terms of "inclusion and exclusion even though he does not 

use these terms in Citizenship and social class, preferring instead to talk of 'equality' and 

'inequality.'"22 "In the main," they write, "it was Marshall's prescriptions, along with the 

1 King and Waldron, "Citizenship," 420. 
20 Halsey, "T.H. Marshall," 88. 
21 Martin Bulmer and Anthony M. Rees, "Conclusion: Citizenship in the twenty-first century," in Bulmer 
and Rees, eds., Citizenship Today, 269. 
22 Ibid., 271-272. 
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similar agendas of Tawney, Beveridge, Keynes and others, that were given flesh and 

blood by the post-war Labour Government."23 

It is important to note the outstanding criticisms against Marshall's work. Bulmer 

and Rees caution against an all-or-nothing view of citizenship: they argue there are 

several groups that may better be viewed as part in, and part out, of citizenship. Indeed, 

one of the most important criticisms of Marshall's work is that it neglected an account of 

women and the family in its description of society and the citizenship drama included 

only men as central players. As well, his work did not take account of people who are 

dependent on others for their well-being because of age (the young and the aged) or 

mental or physical illness. Furthermore, the significant exclusion of whole communities 

based on residential segregation of the poor, unemployed and working poor has resulted 

in inequalities of condition that were not foreseen by Marshall. The most drastic 

illustration is found where segments of society are chronically excluded and at risk of 

becoming an "'underclass', distinguished by its detachment from traditional working-

class behavioural norms."24 Bulmer and Rees write that "(w)here there is considerable 

overlap between membership of the 'underclass' and of an ethnic minority, the denial of 

effective citizenship rights is powerful . . . . There are thus good grounds for challenging 

the optimism implicit in Marshall's original formulation, and pointing out its analytical 

limitations."25 

Ibid., 272. 
Bulmer and Rees, "Conclusion." 277. 
Ibid., 279. 
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Other critics claim that Marshall's work did not apprehend the extent to which 

public bureaucracies can place serious constraints on the freedom of individuals and 

groups. Another criticism is that Marshall viewed "the application of citizenship rights as 

relatively unproblematic" when they are often "highly controversial and difficult to 

implement." Indeed, as the passage of time and accretion of experience have 

illuminated such problems as large public debts and challenges to the legitimacy of the 

state, the expectation of greater state involvement has given way to the increasing 

importance of public-private collaboration in the delivery of social programs. 7 

However, the value of Marshall's model (and the discourse that it has generated) 

is accounted for, at least in part, by the fact that "the concept of citizenship has played a 

not insignificant role in post-war political discourse, first in setting the welfare state 

historically in theoretical context, and secondly in sharpening in the contemporary world 

the analysis of social inclusion and exclusion."28 This work extends that analysis by 

arguing that social citizenship can serve as both a heuristic device for understanding the 

contribution of social policies to citizenship and as an evaluative tool for measuring the 

effects of policies on citizenship. This is particularly important in light of contemporary 

welfare state reform, when the role of the state is challenged and there are new 

configurations of public and private actors as well as changes in the dominant ideas and 

values associated with the welfare state. 

Ingram and Smith, Public Policy for Democracy. 6. 
Ibid. 
Bulmer and Rees, "Conclusion," 279. 
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From a theoretical perspective, Bulmer and Rees consider how to understand 

and categorise the status of Marshall's model of citizenship. The central question is 

whether Marshall's work is best understood as a historical hypothesis or as "an ideal type 

to serve a heuristic purpose in analysis."2'1 The usual approach is to treat it as a set of 

hypotheses about the historical development of civil, political and social rights over three 

centuries. Criticisms here focus on the tendency to simplicity at the expense of an 

appreciation for the complexity of "forms and rhythms" that citizenship has entailed over 

time, for such distinctions as individual and collective rights in legal citizenship and 

between "ideological and economic citizenship with respect to social citizenship."3 

This complexity lends support to the approach that treats social citizenship as a 

heuristic device, "the one-sided accentuation of reality in order to understand at an 

abstract level what are the properties of a class of events or processes and their 

workings."31 In this work, social citizenship is used as a conceptual thread in the analysis, 

holding an initial position as an important ideal for the post-war welfare state and 

providing a clear line of analysis for the evaluation and comparison of social policies in 

the contemporary era. 

The concept of social citizenship is crucial to this work. First, it captures the 

intent to go beyond description of social policies and programs to analysis of the ways 

that social policies have larger meaning for citizen-state relations, the relationship 

29 Ibid., 270. 
30 Ibid. 
31 Ibid. 
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between citizens and the community, and opportunities for citizen participation. 

Second, and related to the first point, it enables research that seeks to operationalise the 

theorized relationship between social policy and citizenship, discussed in the section 

below on public policy for democracy. In doing so, it enables conclusions to be drawn 

from the perspective of public policy effects and generates hypotheses for future research 

about the effects of public policy on citizenship. 

Theoretical approaches 

Ideas. Institutions, and Public Policy 

The theoretical underpinnings for this work lie in the body of research that takes a 

neo-institutionalist approach to the study of citizenship. Thus, it pays attention to both the 

autonomous power of governments to construct particular citizen identities and political 

communities, in the context of the political system - federal or unitary - and the impact 

of these on policy. 

Analysis pays attention to two fundamental principles. First, "because humans 

shape the constraints in which they interact through institutional choice and design, it is 

especially compelling to look at these moments of institutional change." Institutional 

change, and the debates and conflicts that both spur and engender change, "lay bare 

interests and power relations, and their outcomes not only reflect but magnify and 

reinforce the interests of the winners since broad policy trajectories can follow from 



22 

institutional choices."32 In this view, significant changes to established policy patterns 

become important as the starting point for new legacies. The second guiding principle is 

that 

institutional choices have an effect that extends beyond 
policy and design. They shape public ideas, attitudes and 
preferences. In this view, institutional change is important 
not only because it alters the constraints in which actors 
make strategic goals but also ultimately because it can 
reshape the very goals and ideas that generate action. Here 
again, the interaction between change and choice must be 
considered.33 

This understanding of human agency reflects an appreciation of the dynamic at work 

when people are not only social and political actors but also subjects of historical change. 

What is implicit but crucial in historical institutionalism is that institutions constrain and 

refract politics but are never the sole "cause" of outcomes. Institutional analyses do not 

deny the broad political forces that animate various theories of politics - factors such as 

"conceptions of class, public philosophies, historical contexts, and elite and public 

preferences" - that "intersect with institutional structures to provide particular policy 

outcomes." Instead, they point to the ways that institutions structure these battles and, in 

doing so, influence their outcomes. 

" Kathleen Thelen and Sven Steinmo, "Historical Institutionalism in Comparative Politics," in Structuring 
Politics: Historical Institutionalism in Comparative Analysis Sven Steinmo, Kathleen Thelen, and Frank 
Longstreth eds. (Cambridge, UK: Cambridge University Press, 1992), 27. 
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As noted earlier, Pal argues that an important approach to policy analysis 

considers the effect of policies and state practices on society.35 Analysis pays attention to 

the impact of policy on value formation and value change. Moreover, Pal argues that this 

line of inquiry leads to broader questions of citizenship and democratic practices. He 

writes, "If people respond to public policy in terms of fundamental value orientations, 

then perhaps the most important value orientation of all is the willingness to act as a 

citizen, to seriously consider the balance of private as against the public interest." In 

keeping with this assumption, the research here explores the links between social policy 

and the social and political dimensions of citizenship in Canada and Great Britain. It 

assumes that the instrumental outcomes of social policy are only one dimension of 

outcomes. Public policy also has a "symbolic or referential meaning."37 

Given the recognition of the interaction between political forces and institutions 

in the creation of public policy, including social policy, it is not surprising that there is a 

further "feedback loop" described by Theda Skocpol as "politics creates policies, policies 

TO 

also remake politics." In his analysis of contemporary welfare states, Gosta Esping-

Andersen concludes that "the contemporary welfare state is not merely a passive by

product of industrial development. With its institutionalisation, it becomes a powerful 

Leslie A. Pal, "Missed Opportunities or Comparative Advantage?," 364. 
36 Ibid., 365. 
37 Ibid., 365. 
38 Theda Skocpol, Protecting Soldiers and Mothers: The Political Origins of Social Policies in the United 
States (Cambridge, Mass. And London, England: The Belknap Press, 1992), 58. 
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societal mechanism which decisively shapes the future."39 In particular, the welfare 

state regimes in the nations of Europe, Britain, the United States and Canada are 

important variables for explaining divergent developments in the structural conditions of 

employment and so for social stratification and economic, social, and political conflict. 

The evolution of various welfare-state regime types is a function of their formation and 

institutionalisation, which in turn lays the path for structural developments in 

employment conditions, social stratification and conflict, especially between economic 

classes. 

Esping-Andersen argues that it is the character of welfare states that determines 

political support. 

Middle class welfare states, be they social democratic (as in 
Scandinavia) or corporatist (as in Germany) forge middle 
class links. In contrast, the liberal, residualist welfare states 
found in the United States, Canada and, increasingly, 
Britain depend on the loyalties of the numerically weak, 
and often politically residual social stratum. In this sense, 
the class coalitions in which the three welfare-state-regime-
types were founded explain not only their past evolution 
but also their future prospects.40 

Esping-Andersen's structural theory of welfare-state development identifies three salient 

variables and their interaction: the nature of class mobilization (especially the working 

class); class-political coalition structures; and the historical legacy of regime 

Gosta Esping-Andersen, The Three Worlds of Welfare Capitalism (Cambridge, UK: Polity Press, 1990), 
221. 
40 Ibid., 33. 
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institutionalisation or state tradition.41 The process of political-coalition formation in 

the transformation from a rural economy to a society dominated by a middle-class is 

decisive. And the political leanings of the new middle class are, in turn, essential to 

welfare-state consolidation. For instance, in the Anglo-Saxon countries, welfare states 

"retained the residualist welfare-state model precisely because the new middle classes 

were not wooed from the market to the state. In class terms, the consequence is dualism. 

The welfare market caters essentially to the working class and the poor. Private insurance 

and occupational fringe benefits cater to the middle classes."42 As a consequence, there is 

little support for extension of the welfare state. 

In her analysis of the development of the American welfare state, Theda Skocpol 

identifies three important policy feedback effects on state capacity, group formation and 

resources, and future policy-making. First, policies change or expand the capacities of the 

state by the creation, reduction or transformation of administrative arrangements. Second, 

policies affect the social identities, goals, and resources of groups that either subsequently 

compete or co-operate in the political arena. Finally, policies have a "conditioning 

influence": they promote or challenge the extension of an existing path of 

policymaking.43 Pierson expands the purview of policy feedback to include influence on 

mass publics. "For the electorate, policies may produce cues that help them develop 

41 Ibid., 29. 
42 Ibid., 33. 
43 Skocpol. Protecting Mothers and Soldiers. 57-59. 
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political identities, goals and strategies."44 Moreover, Pierson recognises that policies 

are important not only because of the resources and incentives they create that influence 

mass political behaviour, but also because of important cognitive effects. He writes, "The 

massive scope of public policies assures that they play a significant role in our efforts to 

understand and act in an enormously complex political world."45 

Following this line of analysis in Dismantling the Welfare State?, Pierson 

identifies four mechanisms of change that can be used to evaluate whether the 

restructuring of the welfare state in the UK and the United States has long-term systemic 

outcomes. Governments can "defund" the welfare state by constraining the flow of 

revenue to future administrations (i.e. tax cuts); policy changes can modify political 

institutions and so change the decision-making process regarding future social policies, 

government policies can weaken pro-welfare state interest groups; government policies 

can alter public opinion, weakening popular attachment to the welfare state. 

While institutional analysis is crucial for identifying and analysing the locus of 

decision-making authority and approaches to policy choices, attention must also be 

focused on partisan differences in governments. As Carolyn Tuohy notes in her work on 

the case of income security policies, the partisan complexion of the various governments 

under study are particularly important. Because the structure of interests is weak in this 

Paul Pierson, "When Effect Becomes Cause: Policy Feedback and Political Change," World Politics 45 
(July 1993), 619. 
45 Ibid, 624. 
46 Paul Pierson, Dismantling the Welfare State? Reagan. Thatcher and the Politics of Retrenchment (New 
York, Cambridge University Press, 1994), 144. 
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field, governments as independent interests become a powerful variable, and the 

partisan or ideological complexion of the government of the day is important for policy 

outcomes. 

In a recent analysis of welfare state reform, Sylvia Bashevkin highlights the role 

of ideas and language to explore the extent to which the neo-conservative legacy in 

countries including Britain, the United States and Canada can be found not only in 

retrenchment through expenditure cuts and programmatic changes but also in public 

discourse on social policy and citizenship in terms of attitudes towards programs, 

recipients, and their identity and relationship to the community and the state.48 As noted 

in the analysis in chapter 3, it is important to keep in mind that the impact on discourse of 

citizenship must be traced over the long term, beyond the time of immediate changes. 

Bashevkin argues that the change in the nature of the debates is important because it 

raises the question about how much the "language and actions of subsequent political 

leaders reinforce the rhetorical as well as decision legacies of Thatcher, Reagan, and like-

minded conservatives and hence extend the temporal window on retrenchment effects."49 

In theoretical terms, Bashevkin finds value in the retrenchment thesis which emphasizes 

government strategies for imposing cutbacks when under fiscal pressure, the relative 

strength of groups affected by cuts and the institutional opportunities for devolving 

Carolyn Tuohy, "Social Policy: Two Worlds" in Governing Canada: Institutions and Public Policy. 
Michael M. Atkinson ed. (Toronto: Harcourt, Brace Jovanovich, 1993), 292-292. 
48 Sylvia Bashevkin, "Rethinking Retrenchment: North American Social Policy during the Early Clinton 
and Chretien Years," Canadian Journal of Political Science 33 (1): 7-36. 
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responsibility to lower levels of government in federal systems. However, she argues, 

it cannot draw attention to or account for the following questions: 

"Who is advantaged versus disadvantaged by programmatic 
and budgetary shifts in social policy? How does the 
rhetoric of political leaders, particularly if it is demeaning, 
punitive and specifically targeted to help shape the 
retrenchment procession vis a vis particular programme 
constituencies? Do some organized interests mount more 
credible and effective campaigns against welfare state 
change than others? 

These questions address a different dimension, Bashevkin argues, that of human agency. 

It draws the focus away from structural effects and toward the differentiated impact of 

policies and programs on groups. She writes, "Unfortunately, existing accounts have been 

relatively silent on discursive and societal matters, preferring instead to emphasize a 

bounded cluster of statist or neo-institutional variables." 

Bashevkin's analysis provides significant support for an approach to social policy 

analysis that takes into account the impact of policy changes and related discourse to the 

impact on citizens, their identity and relationship to community. In particular, Bashevkin 

draws on the tradition of feminist analysis of the welfare state, "asking who constructs its 

rules and discourses, how gender, class and minority status intersect in the social policy 

field."52 She writes: 

Feminist studies emphasize the relevance of public talk 
about social policy; for instance, they predict pro-welfare 

50 Ibid., 14. 
51 Ibid. 
52 Ibid. 
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state groups with limited resources and weak middle-class 
constituencies would find it difficult to counter the harshly 
punitive, anti-social assitance language of well-financed 
conservative interests during the 1990s. 

This work considers one aspect of this line of analysis, not from an explicitly feminist 

perspective but through the lens of social citizenship to examine the impact of social 

policy change on citizenship and democracy. Feminist theorizing provides an important 

precedent for focusing on the importance of language for creating a gendered lens or 

filter through which such notions of the state, market, family, personal dependence and 

independence are given meaning. The same line of analysis can be used from the 

perspective of people needing help in the form of income assistance.54 Bashevkin 

provides an important theoretical insight to retrenchment thesis. That is, that in addition 

to examining the way that policy choices are both formulated and framed in public 

discourse in terms of fiscal pressures, constituencies affected, and institutional 

opportunities for avoiding blame, it is important to evaluate whether and how "elite 

language and actions varied with the gender, class, and minority status of their policy 

targets."55 

Contemporary analyses of the relationship between social policy and the political 

environment, including mass behaviour and opinion, involve a complex model in which 

5J Ibi.d, 15. 
54 Indeed, feminist analysis traditionally pays attention to not only gender but also class and minority status, 
given that these concepts carry both singular and complementary meanings and are (overlapping) sites for 
analysing the differential impact of the welfare state. 
55 Bashevkin, "Rethinking Retrenchment," 15. 
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the broader economic and political climates set the context for the political struggle 

between social groups and elites, struggle which is conditioned by institutional structures 

and their capacity to create resources and incentives that channel political behaviour. 

Theda Skocpol makes the case for an approach that illuminates both the sources of ideas 

and organised group activity in generating public policies, as well as focusing on changes 

to institutional configurations of national politics that reward some strategies and 

ideological objectives while hampering others. She writes, "Too often, national values 

explanations one-sidedly derive political outcomes from values, without revealing that 

experiences with government institutions and political processes profoundly affect the 

way people understand and evaluate policy possibilities within a given cultural 

framework." In a "structured polity" approach to understanding the formation of social 

policy, Skocpol identifies the polity as the primary locus of action, yet political activities, 

whether undertaken by elites or social groups, are conditioned by institutional structures 

and political party systems. Similarly , in Dismantling the Welfare State?, Paul Pierson 

focuses on the conditioning role of institutions as the major dynamic in social policy 

change - conflict between social groups and their leaders. In Canada, Carolyn Tuohy 

describes health and income security policy as "two worlds" and her explanation of 

different outcomes in social policy fields focuses on both the strength of organised 

interests in the respective policy fields and on the structuring role of institutions. 

Skocpol, Protecting Soldiers and Mothers. 22. 
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This research is framed by a variant in the new institutionalist theory, which 

recognises the importance of political institutions for understanding political identities, 

behaviours and relationships. B. Guy Peters reviews the strengths of this approach for 

understanding the policy process and his work illustrates the value of this approach in 

particular for the work in this thesis, which is to understand the impact of public policy 

on citizenship. Peters argues that policy and program analysis must take into account that 

the context is set by the "prevailing patterns of conceptions of good or appropriate policy 

within a field of public activity." 7 In order to analyse programs it is important not only 

to describe them but also to ask how officials understand them. Peters argues: 

The use of institutional analysis not only reflects more 
clearly the complex reality of policy-making and the 
interaction of organizations within the public sphere, but it 
restores value concerns to a central place in the analysis 
and interpretation of public policy.5 

For comparative purposes, institutional difference allows examinations of patterns of 

convergence and divergence in approaches to the design and delivery of social policy. 

Public Policy and Citizenship 

In order to test the hypothesis that the impact of social policy and institutional 

change has an effect on citizenship and democracy, and that the evolution of social policy 

B. Guy Peters, "The Policy Process: an institutionalist perspective," Canadian Public Administration 
35:2, 177, 
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changes that effect, a comparative analysis of welfare-to-work programs in two 

Canadian provinces (Alberta and B.C.) and Britain is undertaken. Theoretical and 

methodological direction for this analysis is taken from work by Schneider and Ingram 

who argue that policy analysis, in particular understanding the "social construction of 

target groups," adds to a number of dimensions of policy analysis: "dynamics of policy 

change, determination of beneficiaries and losers, the reasons for differing levels and 

types of participation among target groups, and the role of policy in democracy." 

Schneider and Ingram write, 

Our theory contends that the social construction of target 
populations has a powerful influence on public officials and 
shapes both the policy agenda and the actual design of 
policy. . . . Social constructions become embedded in 
policy as messages that are absorbed by citizens and affect 
their orientations and participation patterns. Policy sends 
messages about what government is supposed to do, which 
citizens are deserving (and which not), and what kinds of 
attitudes and participatory patterns are appropriate in a 
democratic society. 

Empirical analysis is based on the study of primary documents, "such as 

legislative histories, statutes, guidelines, speeches, media coverage, and analysis of the 

symbols contained therein. Social constructions also can be ascertained from interviews 

or survey of policymakes, media representatives, members of the general public, and 

59 See, for instance, Andrew F. Johnson and Andrew Stritch, eds., Canadian Public Policy: Globalization 
and Political Parties (Toronto: Copp Clark Limited, 1997); Terrance M. Hunsley, ed., Social Policy in the 
Global Economy (Kingston: Queen's University 1992). 
60 Anne Schneider and Helen Ingram, "Social Construction of Target Populations," 334. 
61 Ibid. 
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persons within the target group itself." This analytic approach enables both 

comparison of different policies and comparison of similar policies in different places. 

The hypothesis in this research is that careful analysis of similar policies in different 

places will demonstrate the increasingly differentiated meaning and as well as the 

continued significance of social citizenship both within Canada and between Canada and 

Britain. 

Conclusion 

The evolution of the concept of social citizenship is one prism through which to 

understand welfare state reform in the contemporary era and its larger importance for 

citizenship and democracy. This analysis includes a range of institutional variables, 

taking into account the influence of supra-national institutions on domestic policy and 

limited to examination of how a particular public policy that embodies social 

citizenship—welfare-to-work—reflects changes in the meaning and practices of social 

citizenship. 

Despite similarities in the economic, social and political challenges to the 

governments and societies of the western industrialised democracies, there are important 

variations in their policy responses. In the next chapter, the research traces the evolution 

of the institutions and policies that embody social exclusion - the contemporary vehicle 

for addressing the essential principles at the heart of social citizenship in Britain. 

Ibid., 335. 
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In Canada, social policy took on significant importance in defining central 

values in Canadian citizenship in the post-war era. This is true, in part, because of the 

climate of conflict, fragmentation, ambivalence and uncertainty around the other bases of 

citizenship. Thus, the model of social citizenship that emerged from the welfare state 

inspired attachments to social policies and programs and this formed a core dimension of 

the Canadian identity and community. However, changes over the last two decades in the 

climate of ideas, economic conditions, party system and policy agenda has fundamentally 

altered the post-war model of social citizenship. As chapter 4 shows, in Canada, the 

evolution of social citizenship takes place at the national and provincial levels, and 

analysis must take both into consideration. 
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CHAPTER 3 

THE CONTEMPORARY WELFARE STATE IN BRITAIN: IDEAS, 

INSTITUTIONS, AND POLICIES 

Introduction 

Analysis of the contemporary welfare state, including critiques of the 

Conservative era and culminating in the election of Tony Blair's New Labour 

government in 1997, must begin with what is an exceptional development: the emergence 

of a coherent set of ideas that proposed a new approach to the welfare state, indeed to the 

larger project of governance in the western, industrialized world. The set of ideas - and 

then policy programme - that informs the "Third Way" in Britain emerged in domestic 

and transnational forums where academics, politicians and activists developed ideas to 

address the most difficult challenges to modern states, including the effects of 

globalisation, the growth and power of markets, and the impact of new technologies. The 

work has been done in Europe, the United States and Britain and there has been extensive 

exchange of ideas.1 However, before turning to an outline of the Third Way in Britain, it 

For instance, work in the US was centred at the John F. Kennedy School at Harvard University, within the 
"Visions of governance in the 21s t century" programme," initiated by Joseph Nye, and central to the 
Democrats "Reinventing government" program. John Lloyd and Daniel Bilefsky, "Transatlantic wonks at 
work," New Statesman (27 March 1998), 33. In Britain, as noted here, the intellectual work has taken place 
in a number of think-tanks and by Anthony Giddens, Director of the London School of Economics. 
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is possible to trace back even further the influence of ideas on the Labour party of the 

late 1980s. 

In her analysis, political philosopher Chantal Mouffe finds evidence for the 

influence of John Rawls' A Theory of Justice in the Labour Party's "Statement of Aims 

and Values" in the late 1980s.2 Rawls makes an argument for distributive justice which 

"combines a defense of individual liberty with a strong commitment to equality" and it 

provided a theoretical grounding for an approach to the welfare state which upholds 

individual choice alongside procedural justice and concern for equality of opportunity.3 

Mouffe criticizes this approach, but the central value of the article for this work is that it 

illustrates the compelling importance of the concepts of citizenship and justice to the 

debate over welfare state reform in Britain beginning in the Conservative era and 

provides clear evidence that the meaning of these concepts is constructed and contested.4 

Mouffe speaks for the "radical left" when she defends an approach to citizenship that 

separates it from citizens' "location in the productive process." She criticizes the 

Thatcher government for its "privatisation of citizenship" and subordination of social and 

democratic life to the discipline of the market. The argument by Mouffe and others for a 

definition of citizenship that is "democratic and pluralistic," reflecting a new vision of 

citizenship from the left, one that shifts welfare benefits out of "the domain of assistance" 

and into a right of citizenship, constitutes a more radical agenda than the one followed by 

* Chantal Mouffe, "The civics lesson," New Statesman 1 (18): 28-31. 
3 Ibid. 

Mouffe opens her 1988 article with the observation that the New Statesman set "as its radical theme for 
the year the idea of 'citizenship'" and that the idea had become "all the rage" in the political parties and the 
media. 
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the Labour party in the 1990s. "New Labour" did not follow that path, but rather one 

between the vision of a welfare state decoupled from the "productive process" and the 

neo-liberal version advocated by Margaret Thatcher during the 1970s and 1980s. 

New Labour and the Welfare State 

Ideas 

Indeed, it is this search for a middle ground between the contemporary left and 

right that is the distinctive element of the Third Way as developed by academics and 

politicians in Britain, Europe, and the United States. In Britain, there is a strong link 

between the ideas and policies that constitute the Third Way under the Labour 

government and leading thinkers of the day. Significant intellectual development of the 

concept has been undertaken, including work by prominent British academics and by 

Tony Blair, reflecting on his first year as Prime Minister, in a Fabian pamphlet, "The 

Third Way: New Politics for the New Century."6 

Anthony Giddens provides perhaps the most exhaustive intellectual account of the 

Third Way in his book, The Third Way: The Renewal of Social Democracy.7 Giddens 

argues that the "overall aim of third way politics should be to help citizens pilot their way 

through the major revolutions of our time: globalization, transformations in personal life 

Ibid., 29. Note that to the extent that welfare state reform in the Blair era recognizes citizens according to 
their capacity and willingness to work, Mouffe's vision of citizenship is incompletely realised. 
6 This approach to governance and policy is not without critics. See for instance, the articles in a special 
issue of Marxism Today (November/December 1998) in which such leading thinkers as David Held and 
Stuart Hall critique the New Labour government, and Geoff Mulgan provides a spirited defense. 
7 Anthony Giddens, The Third Way: The Renewal of Social Democracy (London: Polity Press, 1998). 
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and our relationship to nature.,"8 Of particular importance to welfare state reform, 

Giddens provides a vision of social justice that focuses on such key themes as freedom or 

autonomy of individual action, the definition of government responsibilities including 

protection of the vulnerable and ensuring opportunities, and the explicit links between 

individual rights and responsibilities.9 Giddens lays out the third way programme: "the 

radical centre; the new democratic state; active civil society; the democratic family; the 

new mixed economy; equality as inclusion; positive welfare; the social investment state; 

the cosmopolitan nation; cosmopolitan democracy." Policies that reflect "positive 

welfare" are those in which individuals and other agencies as well as government invest 

to enable both economic security and a sense of well-being for citizens. Giddens argues, 

"The guideline is investment in human capital wherever possible, rather than the direct 

provision of economic maintenance. In place of the welfare state, we should put the 

social investment state, operating in the context of a positive welfare society." 

In his 1998 article, "The Third Way begins with Cora: The new watchwords are 

community, opportunity, responsibility and accountability," Julian LeGrand evaluates the 

network of ideas and policies in Britain that carry the banner of the Third Way against the 

ideas that have defined it. First, he grapples with the obligatory question of "whether 

there is any thing as the Third Way, or is it just the watered-down version of either of the 

Ibid., 64. Italics in original. 
9 Ibid., 65-66. 
10 Ibid., 70. 
" Ibid., 117. 
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other two ways: neo-liberalism on one side and social democracy on the other?" 

LeGrand's analysis focuses on the first year of the Labour government, and in particular 

on policies related to local government and the welfare state. In answer to his question, 

he discerns "something new" in the pattern of policies and initiatives that is a "true Third 

Way." As noted in article's title, the government's policy reflects four key values that 

together provide a coherent approach to political process, institutions and policies: 

community, accountability, opportunity, and responsibility. 

The first key value, community, is reflected in the stress on involving local 

authorities more in the design and delivery of policy. It is also evident in the devolution 

of power to assemblies in Scotland, Wales and Northern Ireland, and in consideration of 

regional assemblies for England. Finally, the plans for an elected mayor and council for 

London reverse the centralising trend of the Thatcher era, including the abolition of the 

Greater London Council in 1986, headed by the left-wing Ken Livingstone. In addition 

12 Julian LeGrand, "The Third Way begins with Cora: The new watchwords are community, opportunity, 
responsibility, and acountability." New Statesman (6 March 1998): 26-27. LeGrand notes that Tony Blair 
called upon a number of think-tanks and academic advisors to help him define the Third Way. Former 
Demos Director Geoff Mulgan moved to the No. 10 Policy Unit with the election of the Blair government. 
13 Ibid., 26. 
14 Devolution is asymmetrical and electoral systems are mixed. Functions devolved to all administrations 
include health, education and training, local government, social services, economic development, the 
environment, tourism, sport, and heritage. Administrations are funded by block grants from Westminster 
(the Scottish assembly has limited power to vary tax rates). The UK Parliament remains supreme and can 
amend the devolution arrangements and legislate in any devolved areas but by convention will do so only 
with the agreement of the devolved assembly. Disputes with Westminster are referred to the Judicial 
Committee of the Privy Council. The UK remains the member state of the EU, with input from the 

devolved administrations on UK positions. Note that the powers of the Northern Ireland Assembly were 
suspended in February 2000 after failure by the IRA to act on a disarmament agreement put the operations 
of the administration - based on shared power between Catholic and Protestant leaders - in jeopardy. 
1 Livingstone, running as an independent candidate, was elected mayor, along with a 25-member 
Assembly, on May 5 2000. Responsibilities include the city's policy force, planning, environmental 
protection, and transportation system. Livingstone chose to run as an independent against the Labour 
Party's candidate, Frank Dobson and Conservative and Liberal Democrat candidates. Livingstone was 
perceived to be "too left" for Prime Minister Blair and was rejected as the Labour party's official candidate. 
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to devolving power, N e w Labour's focus on social cohesion and social exclusion are 

also important for understanding the emphasis on community. LeGrand writes: 

The importance of social cohesion is emphasised in the 
very title of the Social Exclusion Unit: not a poverty or 
inequality unit, nor even a social justice one, but a 
government body intended to focus on the processes by 
which people are included or excluded from the wider 
community. 

The importance of social exclusion in terms of the ideas, policies, and institutional 

approach to social policies is examined in greater detail later in this chapter. 

The second key value in the Third Way approach is accountability. This theme is 

reflected in the national government's expectations of more rigorous practices of 

accountability at the national level and establishment of benchmarks for practices against 

which local governments, health authorities and hospitals, education authorities, and 

community organisations involved in the delivery of public services are measured. Other 

proposals to ensure accountability suggested in the government's report on "Modernising 

Local Government" included annual local elections, improvement of procedures for voter 

registration, and greater use of public forums to enable citizen participation in public 

1 -7 

decision-making. 

Responsibility, in particular individual responsibility, is the third key value 

promoted by the Blair government in its Third Way platform. Indeed, LeGrand argues 

that responsibility "seems to underlie the drive for changes to the welfare state, impelled 

David Wallen, "Livingstone wants to help heal the rift in Britain's Labour Party." The Globe and Mail, 26 
May 2000, A20. 
16 LeGrand, "The Third Way," 26. 
17 Ibid. 
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not only by costs but also by a desire to reduce benefit 'dependency' and to encourage 

individuals to take responsibility for their own actions."18 LeGrand also finds evidence 

for the emphasis on responsibility in high-profile debates on crime, anti-social behaviour, 

and families' responsibility for children. 

Finally, as with responsibility, the value of opportunity has also been central to 

the Blair government's welfare reform debate. In particular, the requirement to ensure 

that opportunities for work are available is understood as a corollary to expectations of 

greater individual responsibility. For instance, policies have focused on ensuring 

opportunities for young unemployed people and those individuals experiencing long-term 

unemployment as well as establishing employment programs for single parents and the 

disabled. LeGrand notes that opportunities provided for those deemed fit to work are not 

"optional," with penalties for failure to take them up.19 Raymond Plant also picks up this 

theme when he argues that paid work is the essence of citizenship in the Blair 

government's approach to welfare state reform. In his critique of the approach, he 

makes the argument that this logic, "that work is the passport to social and economic 

citizenship and the way out of social exclusion, is for the state to become the employer of 

last resort."21 The problem arises, as Plant notes, when citizenship responsibilities - in 

particular individual and familial responsibility for economic self-sufficiency - are not 

matched by a vigorous employment market with a fair wage. The government cannot 

18 Ibid., 27. 
19 Ibid. 
20 Raymond Plant, "So you want to be a citizen?" New Statesman (6 February 1998): 30-32. 
21 Ibid., 31. 
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guarantee that "society will, in fact, keep its side of the bargain." Thus, Plant cautions 

that public rhetoric about these values could contribute to the stigmatisation of the groups 

who either cannot or lack the opportunities to fit the definition of contributing citizens. 

Finally, in his analysis of the Third Way approach to government and policies, 

LeGrand finds distinctive mechanisms for achieving policy goals that reflect a "robust 

pragmatism: the best method is that which is most likely to promote the values of 

community, accountability and responsibility. What's best is what works."24 This 

approach to government incorporates a variety of measures, and is not grounded 

singularly in either the neo-liberal devotion to the free market or the social democratic 

preference for the public sector, public expenditures or the mixed economy. 

In addition to extra-party development of the ideas of the Third Way, there is 

evidence from a number of key documents to demonstrate the links between the New 

Labour party's approach to governance and welfare state reform and the Third Way. The 

1992 Report of the Commission on Social Justice25, the Labour party's 1997 election 

manifesto, and Tony Blair's reflections on his government in "The Third Way: New 

Politics for a New Century" are important sources of information for making this link. 

The Commission on Social Justice was set up in December 1992 by John Smith, 

then leader of the Labour Party, to commemorate the fiftieth anniversary of the 

"pathbreaking Beveridge Report Social Insurance and Allied Services, which became the 

Ibid., 31. A comprehensive analysis of employment programs, in particular the umbrella New Deal 
welfare-to-work program, is provided in Chapter 6. 
23 Ibid., 32. This point relates to the analysis of social citizenship as reflected in welfare-to-work policies 
pursued in later chapters. 
24 LeGrand, "The Third Way," 27. 
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foundation of the welfare state in the UK." The Commission's job was to carry out an 

independent inquiry into social and economic reform in the UK. Specifically, its terms of 

reference included: 

"To consider the principles of social justice and their application to the economic 

well-being of individuals and the community; 

To examine the relationship between social justice and other goals, including 

economic competitiveness and prosperity; 

To probe the changes in social and economic life over the last fifty years, and the 

failure of public policy to reflect them adequately; and to survey the changes that are 

likely in the foreseeable future, and the demands they will place on government; 

To analyse public policies, particularly in the fields of employment, taxation and 

social welfare, which would enable every individual to live free from want and to 

enjoy the fullest possible social and economic opportunities; 

And to examine the contribution which such policies could make to the creation of a 

fairer and more just society."27 

The Commission's report advocated a strategy that addresses the problems of 

unemployment and poverty as well as others outlined in the report in terms of a larger 

vision that established connections between "social, economic, and political structures" 

and that took a holistic approach rather than an ad hoc approach to solutions. It identified 

"Social Justice: Strategies for National Renewal," Report of the Commission on Social Justice (London: 
Vintage: 1994 
26 Ibid., ix. 
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a framework for economic, political and social policy that reflects an "Investor's" view 

of the future, and this term resonates with the theme outlined by Giddens about the 

"social investment state." As with the other analyses, the Commission identified 

problems and challenges faced in Britain that are both similar to and different from those 

of the post-war era (the latter undermining past expectations and assumptions of 

increasing standard of living): the "old evils" of homelessness, poverty and the "new 

evil" of insecurity.28 Particular concerns were for people living on very low incomes and 

in poverty; unemployment; rates of illiteracy; rates of illness and accidents among the 

poorest children; crime; drug addiction. 

The Commission argued that the problems were a result of short-term policies of 

the Conservative government that resulted in economic weakness, social division, and 

political centralisation.29 As well, over the longer term, Britain was failing to adapt to the 

"three great revolutions" that are transforming the world: economic revolution, social 

revolution, and political revolution. The first referred to the globalization of finance, 

competition, workers skills, and productivity and the fact that macroeconomic policy is 

shared by nations at the European level not developed by any one nation. The critical 

impact on individuals is that expectations for job security are much lower and the risk of 

unemployment is one that affects individuals, families and society. The social revolution 

referred to changes in women's lives (including their expectations for work outside the 

home), in family structures, and in demography. Social policy must respond to these 

Ibid., 412. 
Ibid, 2. 
Ibid., 3. 
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changes, leading to "an inclusive" society which enables individuals to realise their 

potential. Finally, the political revolution is one that challenges the centralisation of 

government power and the assumptions of parliamentary sovereignty. The Commission 

argued that "political renewal demands that government be decentralised and 

democratised" to enable citizens to contribute more to decision-making on a range of 

social issues. The most important demand was to ensure that individuals and 

communities have sufficient power to determine the direction of policy that affects them. 

At the same time, Britain should play an important role in the European Union. The 

Commissioners wrote, "There is no going back to the stability and security of the 1950s 

and 1960s."31 

The Commission framed its network of policy proposals within the larger vision 

of an "Investor's Britain," which included economic renewal, social cohesion and 

revitalisation of political institutions and processes. Investment is defined as the basis for 

both economic growth and social renewal—"it generates both wealth and welfare." 

Investment by the public and private sectors and in partnerships between the two should 

spur productivity. The Commission advocated this view not solely with the goal of 

increasing productivity but also because "[t]he central argument of the Investors - and 

the Commission on Social Justice - is that it is through investment that economic growth 

and social policy are inextricably linked; they are two sides of the same coin. Thus, one 

of the critical themes of the report is the links between "work and welfare, between 

Ibid. 
Ibid., 96. 
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labour market and family policy, between paid and unpaid work, between the 

production of wealth and the distribution of wealth, between economic and social 

regeneration and between the structure of markets and the organisation of politics." As 

will be shown later, this theme certainly came into play in the New Labour manifesto and 

in its attempts to address social problems in a holistic way. The report continues: 

Investors combine the ethics of community with the 
dynamics of a market economy. They believe that the 
extension of economic opportunity is not only the source of 
economic prosperity but also the basis of social justice. 
This demands strong social institutions, strong families, 
and strong communities, which enable people and 
companies to grown, adapt and succeed. Investment in 
people is the top priority. Investors see security, not fear, as 
the basis for renewal. They argue we must engage with 
change - in the home or at work, in local government or in 
Europe - if we are to extend social justice. 

The discourse on the potential synergy between economic growth and social justice 

continues in the vision of a "virtuous circle of sustainable growth. If we invest, and invest 

in all our people, then technological advance and human ingenuity can support economic 

prosperity for future generations." 5 The report linked strategies for economic prosperity 

and social justice. Economic development is fundamental for social justice and the ways 

to economic development reflect the search for social justice. "In the post-war years the 

central challenge was to sustain demand at a level commensurate with full employment 

(for men); the national insurance system was crucial no just to Beveridge's crusade 

33 Ibid., 97. 
34 Ibid., 4. 
35 Ibid., 103. 
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against want but to Keynes's attempt to save capitalism from the instability of its own 

business cycle." 

The Commission identified the critical links between economic and social policy. 

a) Social inequality, including such problems as low levels of education, unemployment, 

poor health and crime, impedes economic growth through costs associated with 

public spending and reduced tax revenue and lower productivity and likelihood to 

invest by business. 

b) The links between a strategy of social justice through work opportunities (rather than 

a simple benefits-based system of support) encourages economic growth. "In a global 

economy, where the most important resource is human capital, investment in people 

and simultaneously contributes both to social justice and to national economic 

strength."38 

c) The development of social capital, recognising that "the rich social fabric that allows 

people to live well enables businesses to do well too." Businesses are most 

successful in environments where social networks are strong and effective, including 

banks and financial institutions, community organisations, training organisations, 

schools, adult education colleges and universities, cultural and sports facilities. 

37 Ibid., 97. 
38 Ibid. This discourse is clearly a shift from traditional socialist discourse which would find the concept of 
"human capital" offensive to the discussion of social justice. 
39 Ibid., 98. 
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d) Markets reflect the "values, institutions, regulations and political decisions that 

govern them."40 The Commission recognized that "markets are political—their 

structure determines their outcomes." Thus, for example, minimum wages and 

environmental taxes impose costs on employers while raising the income of the low-

paid and reducing pollution but their important larger effects are to inspire ways to 

achieve greater and more environmentally-friendly productivity. "Intelligent 

regulation breaks out of the sterile debate of more versus less market power by 

generating markets that work better." 

On the latter point, the Commission noted that the Social Chapter of the EU's 

Maastricht Treaty was an example of how government's can use regulation to promote 

investment in workers, including generating job opportunities and investment in training, 

improving working conditions, promoting strong relationships between managers and 

workers, and preventing discrimination. Although the UK government under the 

Conservatives opted out of the Social Chapter, the Labour government did sign in the 

first months of its mandate. 

The Commission's policy prescriptions featured in the agenda of New Labour, 

although there were important elements in the Commission's report which were not 

addressed.43 The language and discourse used by the Commission about the importance 

41 ibid! 
42 ibid. 
43 For instance, one of the criticisms of New Labour social policy is that it "[n]o mention is made, for 
example, of the Commission on Social Justice's proposals for a modernised, more inclusive social 
insurance system better attuned to women's needs and employment patterns." On a related note, there is no 
recognition of the needs of unpaid carers who look after people at home but are outside the national 
insurance (unemployment insurance) system. "Letter from Academics" in The Guardian, Wed., July 29, 
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of addressing problems that cut across departmental jurisdictions with similarly 

cross—cutting approaches is very much reflected in New Labour policy and its approach 

of "joined-up solutions to joined-up problems." This approach is especially prominent in 

the mandate of the Social Exclusion Unit, as will be discussed below. 

The New Labour manifesto for the 1997 election also reflected the ideas and 

proposes a policy programme of the Third Way. Indeed, the "reinvention" of the Labour 

party as New Labour reflects adherence to the search for a new approach to governance 

and policy development in Britain. This included rewriting the party's Constitution "to 

put a commitment to enterprise alongside the commitment to justice."44 In its proposed 

policy programme, the manifesto outlined a 

new and distinctive approach ... one that differs both from 
the solutions of the old left and those of the Conservative 
right....The old left would have sought state control of 
industry. The Conservative right is content to leave all to 
the market. We reject both approaches. Government and 
industry must work together... .4S 

The manifesto outlines proposals for policy in industrial relations, economic 

management, education, health, crime, government and democratic renewal, welfare 

reform, Britain in Europe, and environment. Specific policy pledges included making 

education the government's number one priority with increased spending, no increase in 

1998, 2: Letter endorsed by more than 150 social policy specialists to Alistair Darling (the new Social 
Security Secretary): Response to Frank Field's green paper, "A New Contract for Welfare" drafted as a 
memorandum from around 150 participants at the Social Policy Association's Annual Conference in 1998. 
The collective verdict: "Could do quite a bit better." 
44 "Britain will be better with New Labour," 1997 election manifesto, 3. 
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tax rates, stable economic growth, welfare state reform including enabling 250,000 

unemployed young people to find work, NHS reforms, and decentralisation of political 

46 

power. 

In Tony Blair's description of his government's first year, references to the Third 

Way were meant to capture the importance of ideas in politics, in particular this set of 

ideas that refers to "the new politics which the progressive centre-left is forging in Britain 

and beyond." He argued that the New Labour government was not merely navigating a 

middle course between the traditional right and left. As with other analysts, Blair argued 

that the social policies in the contemporary era addressed problems that were not a 

feature of the post-war era, in particular "a world of secure jobs, large firms, low 

unemployment, relatively closed national economies and strong communities 

underpinned by stable families." Rather, the contemporary challenges include such 

developments as the growth of global markets and global culture, technological advances 

and demands for workers with new skills and information to work in the new economy, 

transformation of the role of women, and "radical changes in the nature of politics itself." 

The latter, he argues, relates both to the rise in importance of the European Union and to 

the "popular loss of faith with distant, unresponsive and often ineffective political 

institutions.. ,"49 The outline of the policies that follow, then, reflect New Labour's 

approach to putting the "Third Way" into practice. 

Ibid., 3. 
Ibid, 4. 
Tony Blair, "The Third Way: New Politics for the New Century" (London: Fabian Society, 1998), 1. 
Ibid., 5. 
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Institutions and Policies 

John Hills identifies New Labour's approach to public spending and taxation as a 

significant illustration of the departure from past Labour policy.50 In the 1990s, and 

especially under leader Tony Blair, the Labour party sought to change its "tax and spend" 

image. This shift was in response to public opinion which suggested that voters were not 

averse to increases in government spending especially in select areas nor to paying the 

taxes to support increased spending but did fear that a Labour government might spend 

excessively. Commitments in key social policy areas, including pensions, education and 

health care, were modest and income tax rates were not raised. Bolstered by an improved 

employment rate, the Labour government spent 0.8 per cent of GDP less in 1997-98 than 

it did in 1996-97. Hills writes: 

It is here that New Labour can most clearly be seen as 
different from Old Labour - and where it is most clearly 
open to the accusation from the Left of being no different 
from the Conservatives, rather than representing a 'turning 
point' in British politics. Such a conclusion does, however, 
have to be qualified. First, the biggest early initiative of the 
new Government was the 'New Deal' for the unemployed. 
This involved additional spending equivalent to 0.65 per 
cent of annual national income spread over five years from 
1997-98, financed by new taxation, albeit collected from an 
unpopular group of businesses rather than from individuals. 
Second, the 1997 and 1998 Labour Budgets increased 
spending above previous plans for both health and 
education, using corners of the budget like the unallocated 
reserves, or under-spending elsewhere.51 

John Hills, "Thatcherism, New Labour and the Welfare State", CASE Paper 13, Centre For Analysis of 
Social Exclusion, London, 1998. 
51 Ibid., 23. 
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Thus, total spending in 2001-02 will be at 40.6 percent of GDP, up from 39.6 percent in 

1997-98 but below 41.1 percent in the fiscal year 1996-97, the last year the Conservative 

government held office. 

The next move for the government was to follow through on a significant increase 

in spending on the NHS and education, plans which enjoyed strong popular support. In 

fact, the overall effect, based on plans, was that spending on these two policy items grew 

from 22.4 per cent of government spending in 1996-97 to 23.9 per cent in 2001-02. 

Rather than raising income taxes, the government reallocated government spending so, 

relative to other policy areas, more resources are allocated to health and education. 

Total spending on social security declined during the first year of the Labour 

government because of increased employment rates.52 A small (2 percent) increase in 

total spending on social security over the three years to 2000, was accounted for by the 

New Deal plans and selective benefit increases, including on Child Benefit, and Income 

Support (social assistance) for young children and pensioners. Part of the reallocation for 

health and education, as well as for emphasis on the welfare-to-work programs comes 

from the decline in the "relative value" of cash benefits and spending on other policy 

areas in including defense spending.53 As well, in order to generate revenue for the 

increased health and education spending, consumption taxes (i.e. gas and cigarettes) and 

taxes on investment income from pension funds were increased. 

Ibid., 25. 
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Work and Welfare 

In his analysis, Hills emphasizes work and the work ethic as the central theme of 

Labour's welfare policies within its first year. In particular, the major new programme, 

the New Deal, was focused on improving the long-term employablity of people and 

moving them from social security benefits into work. The new priority included increased 

resources for training, subsidies for employers who hire young people unemployed for 6 

months and the long-term (more than 2 years) older unemployed people. For young 

unemployed people, participation in the New Deal program became mandatory in order 

to receive Benefits after more than 6 months of unemployment, which Hills describes as 

"a major change in the principles of the British social security safety net."54 

There are other examples of the increased focus on work, including a 

controversial cuts to cash benefits for lone parents that were justified in part because 

greater resources were devoted to assistance under the New Deal for Lone Parents that 

would generate paid work and greater long-term benefits (note that this New Deal 

program does not apply to lone parents with younger children). Increased availability of 

childcare provision and support to pay for it was included in the Working Families Tax 

Credit.55 The government also announced an increase in the universal Child Benefit 

going to all families from 1999, and in the rates of Income Support for the poorest 

5J Ibid., 25-26. 
54 Ibid., 26. 
55 Ibid., 26-27. 
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families with children under 11. The amounts involved meant that, combined with the 

new Working Families Tax Credit, virtually all lone parents with younger children would 

be no worse off than they had been before the withdrawal of the special lone parent 

benefits, despite the equalisation in support across family types. However, in late 1997, 

when the Labour government carried on with the Conservative-initiated end to special 

additional social security benefits to lone parents this led to the most serious internal 

conflict within the Labour party since the election, with a substantial back-bench revolt in 

Parliament.56 Finally, the Labour government established a national minimum wage, 

boosting the hourly wage to 3.70 per hour (3.00 for 18-21 year olds), and increasing the 

wages of almost two million low-paid workers by an average of 30 percent.57 For Hills, 

CO 

this initiative represented a "clear break with part of the Thatcherite agenda." 

The Labour government also devoted additional resources to area-based policies 

such as Health Action Zones, Education Action Zones, and Employment Zones, where 

pilot projects could be tested in low income neighbourhoods and areas. Similar place-

based initiatives were established with the New Deal for Communities. 

New Labour's major initiatives were intended to reduce levels of inequality and 

relative poverty: Priority was given to education, and to education and training for the 

unemployed. 

Hills, "Thatcherism, New Labour and Welfare State Reform," 19. 
All British figures are quoted in pounds sterling. 
Hills, "Thatcherism, New Labour and the Welfare State," 28. 
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The Social Exclusion Unit 

In addition to the specific elements of social policy reform, it is important to pay 

attention to a significant concept that has informed both analysis and development of 

social policy: social exclusion. The central concerns that inform social exclusion are 

similar to those that inform social citizenship. That social exclusion was 

"institutionalized" in the form of the Social Exclusion Unit in the cabinet office and 

informs both the discourse and policy actions of the Blair government speak to its 

importance. Furthermore, the concept of social exclusion was prominent in the discourse 

and policies of European countries and the European Union before it was adopted in 

Britain. This is an important example of how European Union had an effect on domestic 

political debate and policy. 

On December 8 1997, Prime Minister Blair launched the Social Exclusion Unit in 

the Cabinet Office.59 The Unit was designed to enable welfare state reform, ensuring 

coherence and integration of efforts across governmental departments - "joined up 

problems demand joined up solutions" - and involving the private and voluntary sectors 

in its initiatives. Social Exclusion was the theme of Tony Blair's first speech as Prime 

Minister from a poor housing estate.60 In the opening, Blair identified the critical 

challenge to his government: "For 18 years, the poorest people in our country have been 

forgotten by government. They have been left out of growing prosperity, told that they 

were not needed, ignored by the Government except for the purpose of blaming them. I 

Speech by the Prime Minister, The Right Honourable Tony Blair MP, "For the Social Exclusion Unit: 
'Bringing Britain Together,'" Stockwell Park School, South London, December 8, 1997. 
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want to change that."61 Next, Blair outlined the key themes that would define welfare 

state reform, stressing the themes of opportunity, responsibility and duty, especially to 

take up work or training, and strengthening the education system. Blair also stressed 

institutional reform to enable long-term policy-planning, greater communication and 

coherence within the network of public agencies addressing social problems, and 

evaluation of policies and programs to determine if they work. 

The Social Exclusion Unit's mandate was to break "the vicious cycle" that leads 

to social exclusion and co-ordinate and improve government efforts to fight social 

exclusion by conducting research to understand social exclusion and the impact of 

government policies, and making recommendations for changes in policies, machinery or 

delivery mechanisms to improve public policy. " The government's definition of the 

problem reflects work by the European Union to define and measure social exclusion in 

terms of individuals, groups and geographic areas. The network of ministers and 

departments and the participation of non-governmental experts, local authorities, 

business, voluntary organisations and organisations and individuals dealing directly with 

exclusion reflects attempts to integrate the work of government and the larger 

community. The integration of social exclusion into the policy agenda of welfare reform 

was also reflected in the Labour government's report, New Ambitions for Our Country: 

A New Contract for Welfare (1998). The report discusses the problems of social 

Speech by the Prime Minister, The Right Honourable Tony Blair MP, Aylesbury Estate, Southwark, 
Monday June 2, 1997. 
61 Ibid., 2. 
62 Cabinet Office, "Social Exclusion Unit: Purpose, Work Priorities and Working Methods," (London: 
1997). 
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exclusion in the context of the overall focus on work as central to the new contract 

between citizens and the state. 

At a conceptual level, social exclusion is focused primarily on the discourse and 

policy solutions related to the traditional concept of poverty but offers a significantly 

different conceptualization, a three-fold expansion of the understanding of poverty. First, 

analysis moves from a focus on incomes and expenditures to a multi-dimensional 

analysis of deprivation including the recognition that exclusion is a process affecting 

participation in social and political dimensions of community life. Second, measurement 

moves from a static moment in time or "snapshot" approach to a dynamic longitudinal 

approach. Finally, there is a focus not only on the individual or household but also on the 

wider geographical community, which represents an expansion of the spatial dimension. 

The problem of social exclusion arises where citizens are unable to secure social rights 

and they 

suffer processes of generalised and persisting disadvantage 
and their social and occupational participation will be 
undermined. It is therefore also necessary to examine 
patterns and processes of generalised disadvantage in terms 
of education, training, employment, housing, financial 
resources — in short, disparities in the distribution of life 
chances.64 

Public policies play a number of critical roles in addressing social exclusion. 

Policies addressed to health care, employment and training affect the capacity of 

households to maintain themselves. Generally, the removal or erosion of public 

63 Graham Room, ed. Beyond the Threshold: The Measurement and Analysis of Social Exclusion (Bristol: 
Polity Press, 1995), 223-234. 
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investments affects not only the individual and household but also other local 

community resources and infrastructure ~ in other words, social exclusion in all its 

dimensions. Welfare benefits and services provided by public authorities can "trigger 

entry or exit from situations of exclusion ... (and) administrative data that shed light on 

the interaction between the government agency and the citizen should receive the fullest 

possible consideration." The measurement of social exclusion also takes into account 

the community's "collective investments" and assets. While these include such material 

facilities as schools, shops, and public transportation networks, they also include 

traditions of collective action, networks of mutual aid, and self-help organisations.66 

The following principles define the conceptual framework of social exclusion: 

• the state coordinates the development and delivery of social policy but there are 

multiple possibilities for models of service delivery, including state and non-state 

(private sector and voluntary sector) actors; 

• employment as the central vehicle for social inclusion and citizenship; 

• expectations of "active" citizenship, including traditional modes of participation as 

well as opportunities to act in the process of the design of policies and to provide 

feedback for their evaluation; 

• programs and services targeted to individuals, families and communities who suffer 

social and economic problems, in particular low rates of employment; 

ibid., 7. 
Ibid., 237. 
Ibid., 238. 
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• greater expectations that individuals and families will bear the costs and benefits 

associated with risks and expectation of change and mobility in work and family life; 

• recognition of the social and political problems that extreme inequalities of wealth 

and employment opportunities pose for social solidarity and attempts to mitigate 

extreme inequality in terms both of individuals and communities, in particular 

through opportunities for employment and training. 

In Britain, the concept of social exclusion fits into the larger political discourse by 

New Labour on the transformation of the welfare state and approaches to social policy 

design, implementation and evaluation. Geoff Mulgan, a senior policy adviser in the 

Number 10 policy unit, described the changes as driven by new terms of analysis of the 

(si 

welfare state. The analysis took as its starting point "that some of the nature of poverty 

had changed a lot over the last 20 or 30 years as a result of a sequence of things often 

starting with deindustrialisation, leading through urban decay, family breakdown and 

different types of culture taking shape. All of which meant that a lot of the traditional 

policy tools which could have worked perfectly well in the 50s or 60s no longer were 

working." In particular, increased spending by the state was not leading to a reduction in 

poverty and, indeed, forecasts were for worsening of poverty. Mulgan also described the 

change in thinking as a shift in emphasis from a "passive to active" model in which the 

development of human capital is recognized as a critical task of social policy. As well, a 

"personalised" approach to service delivery replaces a "national, standardized, 

Geoff Mulgan. Interview by Jennifer Stewart. Tape Recording, 25 March 1999. 10 Downing Street. 
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bureaucratic" model, and citizenship is defined in terms of the "notion of rights and 

responsibilities, deals, but not in a coercive, not in a traditional Right workfare model." 

In evaluating the conceptual links between social citizenship and social exclusion, 

Mulgan suggested that there are significant differences between them. For instance, he 

emphasised that contemporary conceptions of citizenship are informed by the principle of 

"reciprocal citizenship" — a balance of rights and responsibilities — "rather than just an 

entitlements and rights-based approach." Although the New Labour team was attempting 

to distance itself from the past, in fact this description of Marshall is incorrect. Marshall 

did recognise a balance between rights and responsibilities in citizenship and argued that 

social security measures enabled citizens to take on responsibilities as citizens. 

Indeed, there is overlap between dimensions of social exclusion and social 

citizenship. In his description, Mulgan said, "the whole system for forming people is also 

preparing people for the capacity to be active, fully-engaged citizens." This includes 

participation of citizens in the design and delivery of policy, "with much greater 

involvement of people who will be on the receiving end." Mulgan recounted the efforts 

that the Social Exclusion Unit has made to hold such consultations. These included 

bringing in socially excluded 18-19-, 20-year-olds to do 
whole-day events with ministers, having spent the previous 
year preparing the ground to talk about what their lives are 
really like and what policies were really having an effect on 
them through to much younger teenage pregnancy work. 
We've commissioned groups of 12- and 13-year-olds to go 
and investigate what is happening amongst their peers and 
then report back into the government process. So, this is a 
notion of active citizenship which isn't just being on the 
receiving end of policy technocrats designing things which 
seem to make sense on paper. 
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In summing up the links between larger vision of welfare state reform and attention to 

social exclusion, Mulgan said: "The whole vision is that many of the social problems at 

least in this country are about loss of power, loss of hope, loss of self-confidence and 

self-esteem and that reversing that cycle, and above all getting rid of the fatalism which is 

very chronic in many communities, does mean giving both power and responsibility 

together whether that's to much younger children or to communities or to individuals in 

order to create a virtuous circle of empowerment. The Left has often talked that language 

in the past but, particularly when dominated by the middle-class ... it tended to be a one

way, do-gooding or philanthropy from the state based on a rights-based notion of welfare 

whereas the Right could only see it in a kind of policing or coercive way." 

It is interesting to note that the term, social exclusion, was not used in the Labour 

party's 1997 election manifesto but has featured heavily since then in the policy 

statements and goals of the New Labour government. Mulgan explained this by virtue of 

the value of the discourse, its usefulness in conveying the ideas of the New Labour 

government. 

The Social Exclusion Unit produced three reports in the first year of its mandate, 

addressing the problems of school truancy and school exclusion, neighbourhood renwal, 

and rough sleeping (homelessness).68 In the identification and analysis of these problems, 

there is an attempt to capture a holistic understanding. For example, in his discussion of 

rough sleeping, Prime Minister Tony Blair argued that previous attempts to tackle 

homelessness suffered from a lack of co-ordination and he calls for government to work 

"The Social Exclusion Unit." Accessed at: http://www.cabinet-oftIce.gov.iik/seu/. 

http://www.cabinet-oftIce.gov.iik/seu/
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closely with the voluntary sector, local authorities and the police. The problem of 

homelessness is linked to family difficulties, school dropout, drug use, and a legacy of 

institutional life for children in care, for soldiers who have left the armed forces or for 

people struggling to integrate after serving a prison term. Policy solutions include 

increased housing for the poor and homeless, long-term support for people leaving prison 

or local authority care, reduction of waiting times to qualify for housing assistance, 

increased access to job training, employment, and health care. 

Britain in Europe: The Influence of Ideas and Policies 

There have been a number of policy influences on the development of ideas and 

policy under the New Labour government. For example, the Third Way approach to 

analysis and agenda-setting has characterized thinking in Europe, Britain and the United 

States. Still, despite shared contours in approaches to governance and social policy under 

the rubric of the Third Way in Britain and the United States, in fact, to understand the 

vision and values of social policy and links to citizenship, one must see Britain in the 

context of Europe. On this question, John Lloyd and Daniel Bilefsky write: 

Britain and the US approach these issues with different 
spirits, different reflexes. America sees welfare as a 
pejorative; in Britain its extension in the fifties was seen, 
and is still largely seen, as an achievement. The pull of 
Europe is much stronger in Britain, as it becomes more 
integrally a part of it; social democracy has a constituency 
here (in Britain) that it lacks in the US.69 

Lloyd and Bilefsky, "Transatlantic wonks at work,", 34. 
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In his response to an interview question about the relative strength of external 

influences - America and Europe - on New Labour's approach to welfare state reform 

and social policy, Geoff Mulgan said: 

It's a combination of successful European countries like the 
Netherlands, Denmark, Sweden. Some of the language has 
been taken from the US, like 'welfare-to-work,' 'New 
Deal,' and so on and bits of some lessons in terms of 
service delivery. But in most real respects the UK is much 
more similar to the European countries and they are 
probably fundamentally more important influences It's 
the end of March (1999). I've been this year to look and 
talk about social policy in Germany twice, in France twice, 
in Denmark once, and not once to the US. 

Perhaps the strongest evidence for the influence of the discourse in Europe is in 

the adoption of the concept of "social exclusion " which, as noted above, has become a 

central - if not the central - concept for defining the central values and vision of New 

Labour welfare state reform. Mulgan suggested that the use of social exclusion as a 

fundamental analytic and substantive concept originated in a number of sources, 

beginning with social policy debates in France in the 1970s and it has been taken up by 

both the academic funding body, the ECSR and numerous academic researchers in 

Britain.71 

Geoff Mulgan. Interview by Jennifer Stewart. Tape Recording, 25 March 1999. 10 Downing Street. 
71 

Interview, Geoff Mulgan. Mulgan emphasised that the term "spread around Europe which is where it 
came from to the UK, from Europe" and not from the European Commission, a formal body of the EU. As 
this analysis shows, social exclusion has featured in European Union social initiatives. In Britain, the 
Research Centre for Analysis of Social Exclusion (CASE) was established in October 1997 with funding 
from the Economic and Social Research Council (ESRC). It is located at the London School of Economics 
and Political Science. The ESRC established social exclusion as one of its nine central themes in focusing 
social science research. The ESRC's social exclusion thematic priority is stated as "understanding the 
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Conclusion 

The contemporary welfare state in Britain reflects both a discourse and an 

approach to social policy that is distinctive, reflective of the Third Way according to its 

proponents, and not sufficiently radical in its vision according to critics on the left. This 

analysis demonstrates elements of a pragmatic approach to social policy, in particular the 

emphasis on paid employment as the route to inclusion. For subsequent analysis, the key 

point that emerges is the importance of social exclusion as a concept that finds lineage in 

or at least shares some essential tenets with social citizenship. In particular, social 

policies animated by concern for social exclusion recognise their larger impact on 

citizens' attitudes and behaviour. However, there are differences in the ways that policies 

are targeted and in the emphasis on partnerships with business and community agencies. 

Looking ahead to consideration of welfare-to-work policies in both Britain and 

Canada in Chapter 6, it is important to emphasize again that this work takes into account 

not only the overall levels of expenditure and even of benefits but also the meaningful 

impact of policies on citizenship. 

processes by which individuals and their communities become polarised, socially differentiated and 
unequal." See also, www.esrc.ac.uk; http://sticerd.lse.ac.uk/case.litm 

http://www.esrc.ac.uk
http://sticerd.lse.ac.uk/case.litm
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CHAPTER 4 

THE CONTEMPORARY WELFARE STATE IN CANADA: IDEAS, 

INSTITUTIONS, AND POLICIES 

Introduction 

There are a number of approaches to the study of citizenship in Canada. One line 

of analysis charts the historical evolution of citizenship as developed in the policies and 

programs explicitly related to the definition of Canadian citizenship, naturalisation, and 

citizenship education. Canada did not have a citizenship act until 1947, and its evolution 

from British colony to independent nation is also the story of the transformation of 

Canadians from subjects to citizens.1 The largest body of research, both theoretical and 

empirical, has focused, not surprisingly, on the ethno-linguistic, cultural, and territorial 

dimensions of identity and community, and on the debate over their recognition as 

essential and legitimate bases for citizenship. Notable Canadian scholars, including 

Charles Taylor, Michael Ignatieff, Will Kymlicka, and Ronald Beiner have distinguished 

themselves for their work in theorizing about the nature of citizenship in light of the 

Canadian experience. This experience is characterised in particular by both the 

recognition and accommodation of difference - the francophone nation in Quebec, 

' Robert Bothwell, "Something of Value? Subjects and Citizens in Canadian History," in Belonging: The 
Meaning and Future of Canadian Citizenship, ed. William Kaplan (Montreal and Kingston: McGill-
Queen's University Press, 1994), 25-35.; Paul Martin, "Citizenship and the People's World," in Belonging, 
64-78. 
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multicultural groups, First Nations — and the search for overarching ideas, sentiments 

and mechanisms that enable Canadians to live together and to pursue a common good.2 

Of course, the preoccupation with the territorial, cultural, social and ethnic 

determinants of citizenship can be understood in the context of the larger Canadian 

polity, defined politically by the institutions of federalism and by multiple and conflicting 

conceptions of the national community given voice by, inter alia, the sovereigntist leaders 

in Quebec and First Nations leaders. Policy studies in these areas, including analysis of 

the impact of the Charter of Rights and Freedoms and of the policies and programs of 

multiculturalism and bilingualism, demonstrate the impact of provincial and federal 

government policies on definitions of citizen identity, of the political community, and of 

democratic participation. For instance, an essential theme of scholarly analysis of the 

Charter of Rights and Freedoms recognises the symbolic and substantive importance of 

both individual and group rights in the Charter and, in turn, the impact of this recognition 

on citizens' identities, opportunities for participation in future constitutional change, and 

definitions of community. This thesis extends that body of literature by examining the 

impact of the social policies of the welfare state on social citizenship and larger 

definitions of citizenship in Canada. 

2 Ronald Beiner, Theorizing Citizenship (Albany: SUNY Press, 1995); Will Kymlicka, "Recent Work in 
Citizenship Theory," (Publisher unknown,_1992); Michael Ignatieff, "The Myth of Citizenship," Queen's 
Quarterly 9 (Winter 1987): 966-985; Alan C. Cairns, "The Fragmentation of Canadian Citizenship," in 
Reconfigurations: Canadian Citizenship and Constitutional Change, ed. Douglas Williams (Toronto: 
McClelland and Stewart, 1995); Maureen O'Neil, "Citizenship and Social Change: Canadian Women's 
Struggle for Equality" in Belonging. 314-332. 
3 Leslie A. Pal, Interests of State: The Politics of Language. Multiculturalism and Feminism in Canada 
(Montreal and Kingston: McGill-Queen's University Press, 1993). 

Alan C. Cairns, "The Fragmentation of Canadian Citizenship," in Reconfigurations: Canadian Citizenship 
and Constitutional Change, Douglas E. Williams, ed. (Toronto: McClelland and Stewart, 19950): 157-185. 
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In Canada in the post-war era, the federal government played a central role in 

promoting a national framework of social programs through federal programs, shared 

programs with the provinces, and equalisation payments. Keith Banting describes these 

programs as "representing spheres of shared experience, important elements of daily life 

that Canadians held in common, irrespective of the region in which they lived or the 

language they spoke."5 Although provincial governments have constitutional jurisdiction 

over most social policy fields, the federal government's direct role came through the 

establishment of national standards and funding in the areas of health care, education and 

social assistance and the provision of core income-security programs such as pensions, 

unemployment insurance and family allowance. In summing up the 50 years from the 

Marsh report to 1993, Guest argues that the recognition of a role for the government in 

ensuring a level of well-being for all citizens, as a matter of citizenship, was a 

revolutionary idea for Canadians: 

The Marsh Report proposed to sweep away the old system 
and old attitudes and replace them with three things: full 
employment, a comprehensive range of social insurance 
protections against the common risks to social security, and 
universal programs providing benefits to citizens on the 
basis of right. The Canadian medical care system is a 
shining example of a universal approach to meeting human 
need and has proven to be more cost-efficient in terms of 
improving and maintaining the health of Canadians than the 
American private market model, which that country was, 
and is, struggling to reform. Old age, which fifty years ago, 
was commonly a time of penury, is for a large majority of 
Canadians no longer so because of old age security, the 
guaranteed income supplement, and the Canada and 
Quebec Pension Plans. 

5 Keith Banting, "Social Citizenship and the Social Union in Canada," Policy Options 19(9), 34. 
6 Dennis Guest, The Emergence of Social Security in Canada. 3rd ed. (Vancouver, UBC Press, 1997), 246. 
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These developments reflect the increased recognition of the principles of the Marsh 

report as the first "comprehensive plan of attack on poverty in Canadian history."7 

Guest concludes "... the vision of the Marsh Report was met only by half-measures, with 

the result that serious gaps have remained and new challenges have not been addressed."8 

Indeed, retrenchment of welfare state spending began in the 1970s in Canada as the 

federal and provincial governments began to withdraw support for the principle of 

universality. By the mid-1980s, the institutional concept of social security and the idea of 

full employment as a government responsibility, the latter a keystone of social security, 

was under attack. 

The contemporary debate in Canada is driven by both the shift to the right in 

Canadian political discourse and demands for redefinition of the relationships between 

the federal and provincial governments in what became known as the talks on the social 

union, and the ongoing national unity issue. The rise of the Reform Party over the last 

decade represents both the political alienation of western Canadians from the national 

government and support for a residual approach to social policy. The Bloc Quebecois 

(BQ) party's focus on independence for Quebec and, in the meantime, devolution of 

power from Ottawa and the end to national standards perceived as interference in 

provincial affairs — supported by many premiers — dovetailed with the Reform party's 

national agenda. 

7 Ibid., 116. 
8 Ibid., 246. 
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This chapter does not address the normative dimension of the Canadian 

community in the sense of highly-contested conceputalisations about the essential 

features of the community, in particular the relationship between Quebec and the rest of 

Canada. There exists a fruitful and rich body of work that addresses the normative 

question.9 This work carves out a niche in a related but still distinct field. Social policies 

have contributed to the foundation of citizenship in Canada and changes to these policies 

change the meaning and practices of Canadian citizenship. The Canadian preoccupation 

with constitutional problems - in particular, national unity and First Nations self-

government - means that other important dimensions of social and political life that also 

contribute to the meaning and practices of citizenship are not prominent on the political 

agenda. This is true even though public health care system, welfare policies, and the 

equalization payments program have played a significant role in both the development of 

the Canadian federal state, and more importantly, in the vocabulary and practices that 

have come to define citizenship, both instrumentally and symbolically. While the terms 

of the debate appear regularly in British and European political discourse, they have been 

less prominent on the agenda in Canada. 

In addition to the well-known cultural, linguistic and constitutional debates that 

have defined citizenship discourse in Canada in the post-war era, the ascendency of neo-

liberal ideas has been a catalyst for change in the prevailing citizen-state-market 

relationships over the last two decades in Canada and other western countries. This 

9 See, for instance, Samuel V. LaSelva, The Moral Foundations of Canadian Federalism: Paradoxes. 
Achivements, and Tragedies of Nationhood (Montreal and Kingston: McGill-Queen's University Press, 
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dynamic has created both within-nation changes over time in citizenship models and 

created cross-country divergence. Jane Jenson argues that the contemporary debate over 

Canadian citizenship is one is which there are two central lines of argument: 

First deteriorating relations between Quebec and the rest of 
Canada reflect the bifurcation of visions of the country. 
Similarly, in a context in which the neo-liberal ideology 
holds sway, efforts to reduce deficits and redesign 
government are challenging received ideas of solidarity. All 
this leaves us with a tremendous need to think hard about 
the future, especially about our visions and practices of 
citizenship.1 

Sylvia Bashevkin also describes the effect of the preoccupation with deficit elimination 

and the "rhetoric on flexible federalism," which overshadowed the issue of equity and the 

differential impact of policies.11 

Jenson's argument illuminates a larger principle: in a federal system, there can be 

complex variation in citizenship regimes. Indeed, a consideration of the effects of 

provincial policy on social citizenship makes increasing sense in Canada, given that the 

federal government has cut spending and devolved power to the provinces. In chapter 6, 

the role of the provinces in shaping social citizenship in Canada will be addressed in the 

1996); Alan C. Cairns, Reconfigurations; William Kaplan, ed., Belonging: The Meaning and Future of 
Canadian Citizenship. 

Jane Jenson, "Fated to Live in Interesting Times: Canada's Changing Citizenship Regimes," Canadian 
Journal of Political Science 30 (December 1997), 627. 

Sylvia Bashevkin, "Rethinking Retrenchment: North American Social Policy during the Early Clinton 
and Chretien Years," Canadian Journal of Political Science 33(1): 1-28. 
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examination of the welfare-to-work policies in the provinces of Alberta and British 

Columbia. 

Jenson emphasizes that citizenship is a fluid concept and one that is most likely to 

be transformed in times of economic and political turbulence, when relationships between 

citizens, the state and the market are in flux. A citizenship regime can be understood from 

an institutional perspective reflected in one of the state's overarching functions: the use 

of public power to shape and regulate markets and communities, and define the 

relationship of citizens to these institutions and the state, including a sphere of freedom 

from them. 

It is important to note that federalism and the welfare state and social citizenship 

are not mutually exclusive. Indeed, Samuel V. LaSelva argues that federalism in Canada 

is grounded in a moral foundation, in particular "the moral value of fraternity." Concern 

for fraternity is the moral imperative of federalism in Canada, expressed in the search for 

1 2 

ways to accommodate both diversity and national community. LaSelva writes: 

The fraternity of Canadian federalism is expressed not only 
through regional equalization schemes, but also through the 
welfare state. These features of Canadian federalism, Pierre 
Trudeau has written, 'give Canadians a sense of belonging 
to one nation.' 

12 Samuel V. LaSelva, The Moral Foundations of Canadian Federalism: Paradoxes. Achievements, and 
Tragedies of Nationhood (Montreal and Kingston: McGill-Queen's University Press, 1996), 28. See also 
Jane Jenson, "Citizenship Claims: Routes to Representation in a Federal System," in Rethinking 
Federalism: Citizens. Markets, and Governments in a Changing World, eds., Karen Knop, Sylvia Ostrey, 
Richard Simeon, Katherine Swinton (Vancouver: UBC Press, 1995). Jenson also links the discourse on 
citizenship to "'fraternity' or 'solidarity.'" as one dimension of her analysis. 99. 
13 Ibid., 28. 
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La Selva concludes, "The imaginative feat of federalism is that it uses the complex 

concept of fraternity to accommodate both the universal and the particular within the 

same state."14 

In his theoretical analysis of the effect of federalism on social policy 

development, Keith Banting notes that the "multitiered decision processes" that 

characterise federalism are critical for understanding policy outcomes. The formal 

division of powers and dynamic evolution of fiscal federalism mean that it is important to 

keep in mind that the framework for decision-making varies across social policy sectors. 

As Banting writes, "different decision rules contribute to different policy outcomes."16 

However, there are two overarching approaches to decision-making in federal states: 

"multiple independent action points and joint decisionmaking."17 Where the provincial 

governments are making independent decisions on the same policy ground, theorists 

argue about whether the policy dynamic is inherently conservative - introducing a "race 

to the bottom" dynamic - or expansionist. In the latter case, provinces become 

laboratories for testing innovative programs that can be taken up at the national level if 

successful. While the times and political forces make it difficult to predict the long-term 

direction of social policy in its ideological development, federalism means that citizens 

are likely to have differentiated experiences in fields where provinces control jurisdiction. 

Regional political cultures and party politics as well as the economic situation become 

14 LaSelva, The Moral Foundations of Canadian Federalism, 29. 
15 Keith Banting, "The Welfare State as Statecraft" in European Social Policy, eds. Stephen Liebfried and 
Paul Pierson (Washington: Brookings Institute, 1995), 296. 
16 Ibid. 
17 Ibid. 
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important for understanding policy. Conversely, where there is joint decision-making 

between the federal and provincial governments, the dynamics more clearly lend 

themselves to rational choice analysis. The "classic joint-decision trap leads to strategic 

advantages for those opposed to change, policy proposals that reflect the lowest common 

denominator, a tendency toward delay, blockage, and immobility; and a search for 

alternative policy instruments that are governed by more flexible decision rules." This 

analysis is important to take into account when considering the comparison with Britain, 

where both history and the unitary, parliamentary system reduce the significance of 

territorial integration as a function of the welfare state.19 

As importantly, in addition to this institutional analysis, Banting highlights the 

role of the welfare state in Canada "as an instrument of statecraft that can be turned to the 

historic task of nation-building." Social policy has been used in two important ways in 

the service of nation-building: first, to define the political community - and so citizenship 

- and, second, to strengthen and bring legitimacy to the "central state."21 In particular, the 

public health care system, pensions and unemployment insurance represented a sphere of 

programs that was meaningful for its contribution to national citizenship and integration. 

The 1982 Charter of Rights and Freedoms was also an expression of the attempt 

to create a sense of common citizenship, although contested for this. Indeed, Banting 

notes that there has been a significant degree of tension between the Quebec and 

Canadian governments for dominance over social policy because of its important 

ls Ibid, 297. 
19 Ibi.d, 299. 



74 

community and citizenship functions. This tension has taken on new life in recent 

years for reasons of fiscal constraints, related federal-provincial jurisdictional battles, and 

strong supporters of decentralization and greater power to the provinces, in particular 

from the Reform/Canadian Alliance party. On the other hand, Atlantic Canadians have 

traditionally supported a strong central government and its role at the centre of 

equalization and "interregional redistribution programs."22 

It is important to note one important expression of the search for entrenchment of 

social rights during the constitutional negotiations in the late 1980s and early 1990s. 

Writing in 1995, Keith Banting argued that the emergence of support for a social charter 

during the 1991 Charlottetown Accord negotiations reflected apprehension that the 

"curtailed social role of the federal government as a weakening of the social glue that 

holds the country's fissparous tendencies in check. The result has been an anxious search 

for instruments to preserve both the redistributive and integrative roles of federal social 

programs." The social charter was championed by the political left, supported by social 

advocacy groups and, most importantly, by the New Democratic provincial government 

in Ontario, led by Premier Bob Rae. The Ontario government lead with the social charter 

in its constitutional negotiation agenda. 

The coalition of groups that supported the social charter idea, seeking to preserve 

national standards in health, education and other social services, included the Canadian 

Council on Social Development, the National Anti-Poverty Organization and the Council 

Ibid. 
Ibid., 298. 
Ibid.," 294. 
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of Canadians. Alexandra Dobrowolsky notes that the NDP was the partisan vehicle for 

the coalition. Relationships were also forged with labour unions and the Canadian Labour 

Congress.24 The Ontario provincial government was concerned about both significant 

regional fragmentation of social policy in the wake of pressure to decentralize and for 

recipients who might be hurt by cuts and inconsistencies. However, the primary argument 

for a social charter was "premised not on the politics of class but on the politics of 

national integration." The argument was not only instrumental but also symbolic in 

terms of the contribution of social policy to the creation of a national community, 

citizenship values, and shared programs. While debated, the social charter was not 

included in the final constitutional document put to Canadians for a referendum in 1992. 

At any rate, the popular vote rejected the Charlottetown Accord. Banting argued in 1995 

that a social charter gained status as a constitutional card on the in the hand of "reformist 

political forces in Canada" and would continue to have life in any future negotiations.26 

The political realities of the last five years mean that constitutional negotiations have not 

been a potential vehicle for social rights.27 

24 Alexandra Dobrowolsky, "Interest, Identity and Feminist Constitutional Activism in Canada," Canadian 
Journal of Political Science 31:4 (December 1998), 737. 
25 Banting, "The Welfare State as Statecraft," 295. 
26 Ibid-
27 In June 2000, a report, "Promoting Equality: A New Vision" was released by a panel appointed by 
Justice Minister Anne McLellan to examine the human rights complaint process. While the panel was 
designed to investigate delays and costs of the complaint process, headlines focused on the 
recommendations that would ban discrimination against people based on their "social conditions." The 
chair of the panel is quoted as saying, "The most disadvantaged people in our society are the poor. 
Canadian human rights law should protect the most economically disadvantaged from discrimination." For 
instance, the panel recommended that people who receive social assistance and/or are unemployed should 
not be denied access to loans, telephone services or mortgages. The report supports the view that human 
rights protection must address "systemic discrimination" rather than only individual complaints. 
Enforcement would be by a tribunal, with a restructuring of the Human Rights Commission to take on a 
policy advisory and report function. The panel stopped short of calling for entrenchment of economic and 
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The Contemporary Welfare State 

Ideas 

The Reform party, as the most powerful opposition to the Liberals in English 

Canada, has had significant impact in terms of the focus on spending cuts to eliminate the 

federal deficit, and the right-wing nature of discourse including a social conservative 

agenda. In a critical analysis of the impact of Reform, Shadia Drury outlines the 

differences in ideology between the Progressive Conservatives and Reform28: 

"Although its origins date back to the 17th century, the Tory 
tradition was shaped by the work of British prime minister 
Benjamin Disraeli, who supported the Reform Bill of 1867 
that gave working class males the vote, made trade unions 
legal and upheld the right of workers to strike. The British 
Tories forged an alliance between the aristocracy and the 
working classes that was meant to protect both from the 
rising capitalist middle classes. This conservatism with a 
heart was the dominant form of conservatism in England 
and Canada until Margaret Thatcher in 1979 allied 
conservatism with corporate interests, and Brian Mulroney 
followed suit here in 1984. This was the beginning of the 
demise of the Tory tradition in favor of the 
neoconservatism of the Reform party."29 

The most significant differences between the Tory tradition and neo-conservatism relate 

to two key dimensions: first, development of human capacities; and, second, the 

relationship between citizens, the state, and society. In their discussion of political parties 

and ideologies in Canada, William Christian and Colin Campbell argue that toryism was 

social rights. The panel's recommendations follows a Senate proposal to include "social condition" in the 
Human Rights Act. The proposal was defeated in the House of Commons in the Spring of 1999. Luiza 
Chwialkowska, "Vast Expansion of Human Rights Urged," National Post. June 22, 2000, Al . 
28 The Reform Party reconstituted itself as the Canadian Conservative Reform Alliance Party in 2000. 
Reform Party is used here to refer to the party in place at the time of the analysis. 
29 Shadia B. Drury, "Demise of Tory Tradition: Conservatives have forgotten their debt to the poor" 
Calgary Herald, May 17, 1997. 



an important element in Canadian conservatism and has endured, although over the last 

two decades the dominance of ""business liberalism" weakened its influence in the 

Progressive Conservative party.30 Tory ideas were influential in "the long-standing 

Canadian tendency to use the power of government to effect certain common goals or 

objects; and, moreover to use it with equanimity and often with enthusiasm."31 

Contemporary neo-conservatism reflects an embrace of liberalism - and the values of 

self-reliance and independence - allied with a preference for a smaller welfare. As 

Christian and Campbell point out, the Reform party supported an end to universality in 

most welfare programs but pledged to maintain the public health care system. 

In Quebec, the Bloc Quebecois "pro-Quebec, pro-decentralist arguments" 

reinforced the right-wing agenda. Despite the language of the Liberals' election campaign 

in 1993 - and promise to renew the role of the federal state - the impact of the Reform 

party and BQ, taken together, was to challenge the potential for such development. Sylvia 

Bashevkin writes, "Both Reform and the BQ endorsed a minimal social policy presence 

for the federal government, a perspective more consistent with conservative ideas in 

many political systems than with the centre-left positions of the Red Book."33 

In terms of electoral fortunes, as Reform and the BQ gained strength, the NDP 

declined, winning only 9 seats in the 1993 national election and losing official party 

Traditonally, Canadian Conservatism reflected the compromise between business liberalism and toryistn. 
William Christian and Colin Campbell, Political Parties and Ideologies in Canada. 2nd ed. (Toronto: 
McGraw-Hill Ryerson, 1983), 128-130. 
31 Ibid., 27. 
32 William Christian and Colin Campbell, "Populism and the Canadian Ideological Tradition" in Politics 
Canada, Paul W. Fox and Graham White, eds. (Toronto: McGraw-Hill, 1995), 129. 

Sylvia Bashevkin, "Rethinking Retrenchment: North American Social Policy during the Early Clinton 
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status. The party regained that status in 1997, winning 11 per cent of the popular vote 

and 19 seats. 

It is difficult to overstate the impact on the balance of ideas regarding social 

welfare policies of the newly configured partisan landscape that emerged in 1993. While 

the NDP used its electoral influence to support a strong federal presence in the welfare 

state in previous decades, the key arguments from the opposition benches were for 

devolution of power to the province and, from Reform, anti-welfare state. Indeed, the 

authors of the 1997 National Election Study conclude: 

The weight of the evidence clearly indicates that the 
Liberals are more vulnerable on their right flank than they 
are on their left. In the 1997 election the conditions were 
right for the NDP to regain some of the ground it lost in 
1993. The Liberal party's cuts in social spending, the 
broken promises, and the stubbornly high unemployment 
rate all played into the hands of the NDP.... The Canadian 
electorate has shifted to the right, leaving the NDP out of 
sight and out of touch. 5 

Policies and Programs 

The Liberal government initiated its promised comprehensive review of social 

security and, in 1994, released the discussion paper, Improving Social Security in 

34 Bashevkin, "Rethinking Retrenchment," 19. See also Andrew F. Johnson and Andrew Stritch, Canadian 
Public Policy: Globalization and Political Parties (Toronto: Copp Clark, 1997). 
35 Neil Nevitte, Andre Blais, Elisabeth Gidengil, Richard Nadeau, The Unsteady State: The 1997 Canadian 
Federal Election (Toronto: Oxford University Press, 2000). 134. 
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Canada. Two key goals were established under the heading of "security": "to remove 

the disincentives from social assistance that discouraged a return to work; to set as a 

target the reduction of child poverty, recognising that progress on this goal is directly 

linked to employment for parents. "36Antonia Maioni describes the paper: 

The discussion paper, Improving Social Security in 
Canada, reflects a reappraisal of the relationship between 
government and society in Canada in that it raises questions 
about both the content of social programs and the process 
of social policy reform. On the one hand, the reform 
proposals reflect a shift in the consideration of the role of 
government as guarantor of social rights. On the other 
hand, these proposals indicate a reassessment of the 
relationship between the federal government, individuals, 
groups and the provinces in social policymaking. 

Maioni's analysis provides insight into both ideological changes regarding the welfare 

state and changes in the political process. 

In particular, beliefs about the role of the state in the contemporary era are quite 

different from the past. Maioni describes a "shift towards economic liberalism is 

accompanied by the supplanting of government as protector by the notion of government 

T O 

as regulator of the welfare state in order to safeguard economic growth."30 In this view, 

the government's role shifts to that of "a regulator of social lives," in the name of 

ensuring maximum and orderly participation in the labour market and economic system. 

Maioni observes, "Universality does not figure as one of the guiding principles of the 

Guest, "The Emergence of Social Security," 271. 
37 Antonia Maioni, "Ideology and Process in the Politics of Social Reform"in A New Social Vision for 
Canada? Perspectives on the Federal Discussion Paper on Social Security Reform eds., Keith Banting and 
Ken Battle (Kingston: School of Policy Studies, Queen's University, 1994), 117. 
38 Ibi.d, 118. 
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discussion paper which instead emphasizes reforms for working, learning and security 

programs that target individuals who can prove the most need for social benefits."3 

Reflecting analysis of the impact of neo-conservative ideology on political discourse 

noted earlier by Drury, Maioni observes that the discourse on responsibility in the social 

security review paper focused on individual rather than collective responsibility for social 

wellbeing. In particular, recognition of the government as a legitimate vehicle for the 

expression of collective wellbeing - "guaranteeing equal opportunity and social 

protection for all members" - was diminished, replaced by a role as the temporary 

provider of minimal assistance for citizens who have no other means to help themselves. 

Although the social security reform process as originally conceived was postponed for 

fiscal and political reasons, including increased urgency to cut expenditures and strategic 

concerns regarding the Quebec nationalist movement, the ideas that informed the Liberal 

government's position remained relevant.40 Maioni sums up their essence: 

By emphasizing the role of government regulation rather 
than social protection, the targeting of programs rather than 
universality of social insurance, and the shifting of the 
burden from collective to individual responsibility, the 
social reform proposals seem to call into question the entire 
notion of social rights and the role of government in 
guaranteeing such rights for citizens. 

39 Ibid., 119. 
40 See, among others, Edward Greenspon and Anthony Wilson-Smith, Double Vision: The Inside Story of 
the Liberals in Power (Toronto: Doubieday Canada, 1997); Michael J. Prince, "From Health and Welfare to 
Stealth and Farewell," in How Ottawa Spends: Shape Shifting: Canadian Governance Toward the 21s 

Century, ed. Leslie A. Pal (Toronto: Oxford University Press, 1999: 151-196). 
41 Ibid., 122. 
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While the formal process of social security review stalled, the Liberal 

government's 1995 budget was defined by cuts of $7 billion in transfer payments from 

the federal to provincial governments in the areas of health, education and social services. 

The debate around this move reflected one of the significant changes over the last decade 

in Canada. That is, concentration of both public support and government attention on the 

funding and delivery of health care and education, with much less attention and 

legitimacy attached to levels of social assistance and other services for people living in 

poverty. 

Increasingly, municipal governments have played a role in drawing attention to 

the problems of poverty and homelessness. For instance, in 1998, major municipalities 

including Toronto and Vancouver declared homelessness to be a "national disaster" in the 

hope that the federal government would respond. 

Overall, the Liberal government's approach to social policy reflected an 

institutional logic in which Department of Finance, and the priorities of deficit reduction 

- and now tax cuts - were the dominant policy objective, and social policy subordinate to 

them. Many observers point to the CHST as evidence of retrenchment par excellence 

with the Liberal government claiming credit for instituting a more "flexible federalism" 

and lowering its profile in the major social programs - health and post-secondary 

education - where cuts would inevitably affect the provision of services. 

See Bashevkin, "Rethinking Retrenchment"; Thomas J. Courchene, "CHASTE and Chastened: Canada's 
New Social Contract," in The Welfare State in Canada: Past. Present and Future, eds., Raymond B. Blake, 
Penny E. Bryden, J. Frank Strain (Concord: Irwin Publishing, 1997), 9-35, at p. 16), Prince, "From Health 
and Welfare to Stealth and Farewell,", 151-196. 
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The effect of changes over the last decade have been significant for people at 

risk of unemployment and low income. Changes in the funding vehicle for social 

assistance meant that there were fewer protections for people on very low incomes. The 

only CAP principle retained in the Canada Health and Social Transfer was the protection 

of mobility rights so that applicants can apply for assistance based on need regardless of 

their province of origin. 

The Liberal government reformed other social programs, including 

unemployment insurance. The Employment Insurance Act was passed in May 1996 and it 

included slight reductions in premium rates for both employers and employees and 

restrictions on eligibility, benefit levels and duration of benefits. The changes to the 

unemployment insurance plan were significant for individuals and for those regions, in 

particular the Atlantic provinces, where seasonal employment patterns prevail. Even 

before the introduction of EI, restrictions to unemployment insurance meant that fewer 

unemployed people qualified for benefits in the 1990s than in the 1980s. By the late 

1990s, the total amount of cash benefits paid to unemployed workers had declined by $2 

billion from earlier in the decade, in part because of higher employment rates but also 

because fewer benefits were paid out. As importantly, a recent government report shows 

that women and young people are the hardest hit by new eligibility criteria because they 

are more like to hold irregular or part-time jobs and are less likely to amass sufficient 

hours to qualify. As well, the "intensity rule" which penalises frequent claimants has hit 

workers in Atlantic Canada and eastern Quebec hardest. 
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On the other hand, over recent years, concern for the security and well-being of 

children has emerged as the dominant concern of governments at the federal and 

provincial levels. The National Child Benefit was announced on July 1, 1998 as a 

significant expansion of the Canada Child Tax benefit, a monthly payment to eligible 

families with children under age 18 years. The Canada Child Tax Benefit (CCTB) 

combined two existing programs - the Working Income Supplment (WIS) and the Child 

Tax Benefit into one benefit. The CCTB has two elements: the first is a base benefit paid 

monthly to 80% of all Canadian families with children and the second is the National 

Child Tax Benefit. (See Table 4.1) 

Table 4.1: Total Maximum Child Tax Benefits Payable for July 1998 to June 1999 

Number of Maximum + Maximum NCB = Total Canada 

Children Benefit Base* Supplement** Child Tax 

Benefit 

1 Child $1,020 $605 $1,625 

2 Children $2,040 $1,010 $3,050 

3 children $3,135 $1,340 $4,475 

4 children $4,230 $1,670 $,5900 

* Base benefit available to families with incomes up to $66,721 in the case of a two-child 
family. Recipients in Alberta receive different amounts depending on the age of children. 
This excludes the $213 annual supplement for children under 7 years with no child-care 
expense claim. 
** NCB Supplement available to families with incomes of up to $25,921 in the case of a 
two-child family. The Supplement was increased by $180 per child in July 1999 and by a 
further $170 per child in July 2000, bringing the total per child to $955 for the first child, 
$755 for the second child, and $680 for the third and subsequent children. 
Source: Adapted from the National Child Benefit Progress Report, 1999. 
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The National Child Benefit (NCB) is a joint federal, provincial and territorial 

initiative that expanded the program to assist the low-income families with children. The 

objectives were to prevent and alleviate child poverty and encourage adult family 

members' participation in the workforce. The NCB was designed to help children in low-

income families "get off to a good start in life. It is one of many initiatives governments 

are implementing to help support children and families." The long-term objective of the 

program is to create a national foundation of income support for all low-income families 

with children, to "get children off welfare," while enabling provinces to determine the 

nature of further benefit and social services programs to reflect local job markets and 

community needs. The NCB and other government initiatives for children reflect 

governments' recognition that childhood experiences are significant in shaping 

opportunities and capacities for people to later become "healthy, responsible, productive, 

caring" adults and "healthy and successful citizens." Furthermore, low income in 

families with children is a "significant contributing factor" to disadvantage, and places 

children at greater risk of illness, behavioural and learning difficulties, and family 

violence. Low-income status is experienced in a variety of ways: reduced access to the 

necessities of life, life in tough neighbourhoods, greater potential for stress within 

families, and lack of permanent, affordable housing necessitating frequent moves.45 The 

NCB initiative includes First Nations as well as provincial and territorial governments. 

43 "National Child Benefit Progress Report 1999: Executive Summary," 1; available at 
http://socialunion.gc.ca/NCB-99.message.htm. 
44 "National Child Benefit Progress Report 1999, Chapter 2: Context for the NCB Initiative," 1/3. 
4 Ibid. The report briefly reviews approaches to defining the contested concept of "low-income." It 
introduces a new gauge being developed by the governments, the Market Basket Measure (MBB). This is 

http://socialunion.gc.ca/NCB-99.message.htm
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The income benefits and additional services are designed to meet the goals of 

both reducing poverty and encouraging parents to work. The 1999 National Child Benefit 

Progress Report emphasises these objectives in its introduction: 

We began work on this initiative because we believe it is 
essential for Canada to make long-term progress in 
improving the situation of children in low-income families. 
This requires more than just increasing government 
payments to families. We need to take a more active 
approach - one that combines financial support with 
concrete measures to strengthen the connection between 
low-income families and the labour market.4 

The federal government contributes through the National Child Benefit Supplement, 

which reached $1.7 billion in July 2000.47 Provincial and territorial governments have 

established complementary benefits and services for children in low income families, 

including additional income supplements, earned income supplements, child care, 

supplementary health benefits, and early prevention programs for children at risk. When 

an absolute measure of low income as opposed to the Low Income Cut-Off (LICO) or other relative 
measures. The MMB is based on "the actual costs of the basic essentials of life (including food, clothing 
and shelter) as well as other purchases (e.g. telephone services) widely viewed as unacceptable for anyone 
to be without." The MMB takes into account differences in the cost of living according to geographic 
location. "Families without enough income to pay for this 'market basket' of goods and services, after 
accounting for taxes and extraordinary expenses for child care and health care are considered low-income." 
Note that the MMB is presented as a tool to use to "report" on low-income not as a standard which 
governments should meet in the provision of social assistance benefits or that would be guaranteed by 
minimum wage laws. 
46 "National Child Benefit Progress Report 1999: Message from Federal, Provincial and Territorial 
Ministers Responsible for Social Services," 
47 "Backgrounder - National Child Benefit (NCB)"; available at http://socialunion.gc.ca/ncb/sp-155-02-
2000.htm. The maximum Canada Child Tax Benefit made to low-income families in July 2000 (including 
the National Child Benefit Supplement) is $2,056 for the first child and $1,853 for the other children in the 
family. Parents must file a tax return each year to qualify for the CCTB. The government of Quebec did not 
participate in the initiative but implemented a comparable program. Quebec residents benefit from the 
increase in the CCTB. Quebec's provincial initiatives are not included in reports on the NCB. 

http://socialunion.gc.ca/ncb/sp-155-02-
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the program was announced on July 1 1998, it was estimated that more than 1.4 

million families with incomes under $25,921 would have benefits increased.48 

The NCB is available to low-income families, regardless of their source of 

income. For low-income working families, benefits paid from the federal government 

increased as did the availability of benefits of services from provincial and territorial 

governments, with the goal of keeping people in the workforce and enabling them to 

support their children. For social assistance recipients, the level of income remained the 

same in most provinces with access to whatever additional benefits and services were 

established by the province or territory with reinvestment funds. The objective for social 

assistance recipients was to offer greater support to move into the workforce, in particular 

ensuring that they can access benefits and services for their children. Overall, the 

objective was to overcome the "welfare wall." This meant ending negative incentives 

facing parents who receive social assistance because wages did not compensate 

sufficiently for child care, transportation and payroll taxes, while benefits including 

extended medical, and prescription drug coverage were lost. 

The National Child Benefit Progress Report for 1999 described the NCB as 

reflecting a new "flexible" approach to joint programs. Most provinces "tax-back" the 

increase from social assistance cheques, reinvesting the money saved in other programs, 

which was $510 million in 1998. Provincial governments choose whether to "adjust" 

social assistance benefits (reduce social assistance payments by all or a portion of the 

NCB supplement) in response to additional federal funds and to set priorities for the 
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"reinvested" funds. In 1999, the provinces reinvested $305.2 million in benefits and 

services to low-income families, with $120 million going to child/day care programs or 

benefits; $95 million to child benefits and earned income supplements.49 Other programs 

including health and early childhood services accounted for the rest. The NCB agreement 

includes provision for research and evaluation. Indicators of progress include reduction of 

"the depth of child poverty," attachment to the labour force, and harmonization of 

50 

programs. 

The First Nations component of the initiative, developed in consultation with the 

Department of Indian and Northern Affairs and First Nations representatives, enables 

First Nations to administer the reinvestment component of the intiative on reserves. 

Programs to address the needs of low-income Aboriginal families on reserves include 

child care, nutrition, recreation, youth development, clothing outlets, and training and 

employability programs.51 

The NCB agreement reflects the current climate of intergovernmental relations, 

including such recurrent themes as flexibility, a permanent federal commitment to 

investment and provincial commitment to undertake appropriate programs in keeping 

with the goals, and streamlining of administration and delivery of benefits. In 

philosophical terms, the governments are committed over the long-term to generating and 

Mary Janigan, "Helping Children: Poor families will share $510 million in new benefits," Maclean's 
111:27 (July 6, 1998), 20-22, quoted at 20. 
49 "National Child Benefit Progress Report 1999, Chapter 4: The National Child Benefit Initiative", 3/13. 
Newfoundland and Labrador and New Brunswick did not "adjust" social assistance payments to offset the 
NCB increase. The provinces invested new funds of $7.8 million and $2.1 million respectively in NCB 
initiatives. 
50 "National Child Benefit Progress Report 1999: Executive Summary," 1. 
51 "National Child Benefit Progress Report 1999, Chapter 4: The National Child Benefit Initiative," 11/13. 
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sustaining sufficient investment to separate altogether children's benefits and the 

welfare system while making employment a preferable option to social assistance for 

adults in families with children. The 1999 Progress Report summarizes the effect of the 

NCB: 

It marks a basic shift of income support for children from 
provincial or territorial social assistance programs to the 
National Child Benefit Supplement, which is designed to 
be non-intrusive, administratively efficient, and consistent 
across Canada. 

Part of the agreement was to public annual reports detailing the ways money has 

been used, rather than a system of federal government scrutiny of provincial programs. 

Pierre Pettigrew, Minister of Human Resources in 1998, is quoted as saying, "It is not the 

old cost-sharing model - but a model of joint action." Accountability is designed to flow 

from governments to citizens rather than on an intergovernmental basis. 

Government reports clearly link the action on the NCB and NCA to structural 

changes in the economy, job market and related employment patterns, and increased 

variation in family structures. All of these mean that people experience greater 

employment insecurity, frequent job changes, the demand for education and skills 

upgrading, and attention to demands placed on single-parent families as well as families 

in which both parents work. The NCB addresses these new challenges and responds as 

well to the recognition of growing income inequality, especially a high proportion of low-

income status among single-parent families, Aboriginal families on reserve, new 

"National Child Benefit Progress Report 1999, Chapter 4: The National Child Benefit Initiative", 1/13. 
"National Child Benefit Progress Report 1999, Chapter 4: The National Child Benefit Initiative", 12/13. 
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immigrant families, and families with a disabled member.54 As Mary Janigan notes, the 

"drive to alleviate child poverty has become the intergovernmental crusade of the late 

1990s - if only because the number of poor children is growing."53 The governments 

have since expanded the effort to help children by creating the National Children's 

Agenda. 

On May 7, 1999 the Federal-Provincial-Territorial Council on Social Policy 

released a discussion paper, "A National Children's Agenda: Developing a Shared 

Vision," described as "the first stop towards developing a comprehensive, long-term 

strategy to improve the well-being of children." The National Child Benefit is 

highlighted as the prototype for collaboration between the governments, including 

national Aboriginal organizations. The preliminary framework for the National 

Children's Agenda (NCA) focused on children's health, safety and security, educational 

opportunities and chance to participate in society. 

In June 2000 the social services ministers instructed their deputy ministers to draft 

a framework for a national children's agenda by the fall of 2000, signalling, in particular, 

the potential for a national system of early-childhood development programs. Despite 

earlier discussions on the National Children's Agenda, progress on program development 

was delayed by the conflict between the provinces and federal government over the 

restoration of federal funds for health, post-secondary education and social services under 

the CHST. Provincial government ministers have refused to discuss spending on new 

"National Child Benefit Progress Report 1999, Chapter 2: Context for the NCB Initiative," 2-3/3. 
Janigan, "Helping Children," 21. 
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programs unless the old concerns were addressed. Human Resources Minister Jane 

Stewart, under pressure to move forward on the National Children's Agenda, indicated 

that the federal government was willing to commit to permanent federal funding for 

children's programs, in addition to the potential for more generous funding under the 

CHST. Initial commitments under the NCA would include some matching funds from the 

provinces. Provinces would have the freedom to tailor programs within three broad 

categories: prenatal and infant programs, early-childhood education programs including 

child care, and support programs for parents.57 

In comparison to the National Children's Agenda, federal and provincial 

governments' response to homelessness has been much less effective. The debate over 

the incidence of homelessness in Canada was stirred in 1998 when the United Nations 

Committee on Social, Economic and Cultural Rights called the Canadian government to 

account for such problems as homelessness, food bank use, and unemployment. The 

federal government was evasive and did not address in any significant way the issue of 

homelessness, arguing that it did not have reliable statistics and failing to acknowledge 

the links between inadequate shelter allowances and use of food banks by welfare. This is 

an example of the way that holes can open up in the provision of services in a federal 

system. Municipal governments and community (voluntary, non-profit) agencies have 

responded to the increased problem of homelessness with the result that there is greater 

Federal-Provincial-Territorial Council on Social Policy Renewal, "Federal, Provincial and Territorial 
Governments Launch Dialogue Process for National Children's Agenda," News Release, May 7, 1999. 
57 Margaret Philp, "Children's agenda moving forward," The Globe and Mail, June 10, 2000, A8. 
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differentiation in available resources and services depending on where people live, 

their age, gender. 

The key dynamics that have driven social policy development over recent years 

were highlighted in an interview with an official from the Social Policy Development of 

Human Resources Development Canada. The most important factors that any analysis of 

social policy development must take into account are intergovernmental relations, fiscal 

constraints, and the dominance of the "tax cuts" agenda on the political scene.58 The issue 

of intergovernmental relations is always on the table in the discussion of social policy and 

in particular is an important constraint on broader issues of social exclusion and inclusion 

that require a shared "vision" among governments with regard to the problem and 

solutions. The National Child Benefit worked because it allowed provinces sufficient 

flexibility in developing different investment programs. On the other hand, "the poverty 

debate is still a polarizing one that rather than one that brings people together. ... You 

can only get so many things done when you are trying to carry along 13 jurisdictions." 

Similarly, the influence of the agenda of tax cuts and the fact that the Department of 

Finance is "close-mouthed" with regard to future policy makes it difficult for social 

policy planners to develop recommendations. 

On the other hand, the development of the NCB and a recent vision paper, In 

Unison, which sets out a policy agenda for ensuring disabled people are fully included as 

citizens, illustrate the potential for Canadian governments to develop social policy. And 

at the federal level, Canadian policymakers are very aware of the debate over social 
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exclusion and cohesion in Europe. Indeed, the Social Policy Development division has 

established inclusion as a key theme in its approach to dealing with a number of policy 

issues. However, the difficulty comes in translating that into policy in the federal state. 

The debates leading up to the 1999 Social Union Agreement in 1999 did focus 

attention on the respective roles of the federal and provincial governments in the design 

and delivery of social programs and introduced mechanisms for accountability. The 

substance of the final agreement, which was established by the federal and provincial 

governments to direct negotiation of any new national social programs is discussed in 

greater detail in chapter 6. The important point here is that the struggle to define and 

control the terms of the social union might be seen as a proxy for a debate about 

citizenship. However, when the debate is framed in terms of the social union, it becomes 

a struggle between governments to define their relationships and power, and only 

secondarily to address the relationship between citizens and the state at both the federal 

and provincial levels. While the SUFA negotiations took place in intergovernmental 

forum, a parallel, and less visible development, was the emergence of social cohesion as 

a research theme at the federal level. 

Social Cohesion 

In 1996, the federal government launched a cross-departmental Policy Research 

Initiative (PRI) involving 30 federal departments and agencies as well as a number of 

leading academics. This approach reflects the government's growing recognition of the 

importance of inter-disciplinary policy research work, in particular, linking economic and 

58 Interview by Jennifer Stewart. Taperecorded, July 10, 2000. Human Resources and Development 
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social policy research. The purpose of the initiative was to conduct research and 

provide "informed advice" to Parliament and citizens on policy questions related to 

economic growth, human development and the challenge of social cohesion. Two key 

issues put to the PRI were globalization and social cohesion and the impact of 

globalization on social cohesion, work conducted by the social cohesion network, one of 

four research networks established under the PRI umbrella. In February, 1999, a report, 

"Sustaining Growth, Human Development, and Social Cohesion in a Global World," was 

released by the Policy Research Initiative. 

In addition to the work under the auspices of the PRI, the Standing Senate 

Committee on Social Affairs, Science and Technology published a report on social 

cohesion in June, 1999. The Senate's task was to develop a report on "the dimensions of 

social cohesion in Canada and in the context of globalizaton and other economic and 

structural forces that influence trust and reciprocity among Canadians." The Senate 

committee undertook the work to heighten awareness of social cohesion on the public 

policy agenda, encourage debate about the best ways to address the challenges of 

globalization and to highlight the current research in the field. The report highlights the 

effect of transformation in economic, social and political life on citizens and 

governments. One important dimension of analysis and recommendations focuses on the 

growing economic inequality wrought by changes in labour market demands and 

employment opportunities for highly-skilled and highly-waged and those who lack high-

Canada, Ottawa. 
,9 The Senate Standing Committee on Social Affairs, Science and Technology, "Final Report on Social 
Cohesion," June 1999. 
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technology skills and are in low-wage jobs. The government has a role to play in these 

developments: "As the gap widens between rich and poor, between high earners and 

average workers, governments will need to work much harder if they wish to fill their 

traditional role of including the un-included in society."60 In addition to the role of 

government, the Senate report recognizes the contributions of the corporate sector, the 

voluntary sector and citizens in building and maintenance of social cohesion. The Senate 

distinguishes between the work of the voluntary sector at the community level and the 

larger role for the democratic institutions, political process and policy choices - for 

governments - in establishing a vision for the larger public good.61 The core goal of 

government should be to emphasize "the social investment state," following the work of 

Anthony Giddens in The Third Way. The emphasis is on investment in human capital, 

including investment and ensuring access to resources for social and economic 

participation and citizen engagement, supported by partnerships between public, private 

and voluntary sectors.62 

The Senate report is critical of the current government, arguing that "this new 

kind of state exists only at the level of rhetoric." By reducing access to the old 

instruments of the "social expenditure state," including unemployment insurance and 

social assistance, and not sufficiently increasing expenditures on education and training, 

the government has failed to invest in the "new instruments of security."64 The report 

60 Ibid., 1. 
61 Ibid., 40. 
62 Ibid, 42. 
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calls for "Less Talk, More Action!" in the end and recommends the development of a 

"leadership coalition" between government, business and community leaders to lead the 

effort to build and sustain social cohesion. The task would be to establish a policy 

framework for balancing economic and social policy, tracking progress and calling 

institutions to account.65 

The Senate report clearly demonstrates recognition of and concern for the impact 

of economic inequality on social integration. The Senate report emphatically links social 

cohesion to social justice and its traditional concerns for distributive issues and, in 

particular, that "we find ways to provide a more reasonable distribution of the benefits 

generated by trade liberalization and technological change." In this regard, the report 

notes, there is no contemporary blueprint of a "social contract" in the way that the Marsh 

report provided a post-war model for economic and social development, and the roles and 

relationships between the state, society and citizens. 

These developments suggest that Marshall's concept of social citizenship retains 

significant relevance in the current debate not only in Britain but also in Canada. 

However, one key argument of this work is that, despite a number of parallels in the 

meaning and practices of social citizenship and social cohesion, the concept of social 

cohesion is not a synonym for social citizenship. The concept of social cohesion is 

contested and it captures a number of dynamics with regard to the roles of and 

Ibid., 44. 
Ibid., 2. 
Ibid., 40. 



96 

relationship between citizens, society and that state. Social citizenship, as will be 

demonstrated, enables greater clarity for understanding the role of the state - and of 

policy - in influencing the conditions for citizenship and democracy. 

Conclusion 

Over the past two decades, western industrialized countries faced similar macro-

economic pressures which led to the framing of most policy issues in terms of the need 

for fiscal restraint. This precluded, to some extent, political debate about substantive 

social policy questions. Important common themes have been the priority given to fiscal 

issues by powerful cabinet ministers, the differential effect of policies on gender, class 

and minority constituencies, and the "sustained rhetorical emphasis by government elites 

on notions of welfare-to-work and personal responsibility." In recent years, there is 

greater room for choice in responses to social policy programs. One way that choices can 

be evaluated is based on the extent to which they the pay attention to the concept of 

social citizenship and the impact of policies on citizenship. 

This comparison of Canada with Britain must take into account institutional, 

partisan, and related policy differences: Britain has a unitary state and in 1997 the Liberal 

Democrats - on the left of New Labour - have been a stronger force than the NDP in 

Canada. In terms of policies, the differences between Britain and Canada relate to the 

Paul Bernard, "Social Cohesion: A Critique," CPRN Discussion Paper No. F\09 (Ottawa: Canadian 
Policy Research Networks, 1999). 
69 Bashevkin, "Rethinking Retrenchment, 15. 
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sustained discourse around social exclusion under the New Labour government. Social 

exclusion has grounded the New Deal program, minimum wage law, and institutional 

change. The influence of European discourse has been an important factor in Britain. 

In Canada, Prime Minister Jean Chretien positioned himself as a Third Way 

leader, arguing that the "Canadian way" of governance nicely fits into the Third Way 

approach. However, it is clear from nuanced analysis of the post-Conservative 

governments in Britain and Canada that the configuration of partisan policies and the 

policy agendas that result are very important for the interpretation of this Third Way 

concept. From an institutional perspective, federalism, of course, both enables policy 

innovation in the provinces and constrains the possibility of a larger value-oriented 

agenda such as New Labour's focus on social exclusion in Britain. Nonetheless, this 

nature of intergovernmental relations does not make a consideration of the effects of 

social policy on the conditions for citizenship any less valid. Indeed, given the potential 

for variation, the consideration of the effect of social policy on citizens that follows in the 

next two chapters reveals the importance of this line of inquiry. 
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CHAPTER 5 

SOCIAL CITIZENSHIP: INDICATORS FOR POLICY ANALYSIS 

Introduction 

The central contribution of this chapter is to create indicators related to social 

citizenship for use in the next chapter to evaluate and compare welfare-to-work policies 

in two Canadian provinces and Britain. The level of analysis in this section shifts from 

the two previous chapters. Preceding analysis demonstrated that social citizenship retains 

its relevance in public policy at the national levels in Canada and Britain. Given its 

continued relevance, analysis in this chapter and the following chapter utilises the 

concept of social citizenship as a tool for studying social policies. Cross-national 

convergence on the broad principles of welfare-to-work programs masks the specifics of 

policy design, program implementation, and approaches to the delivery of services. 

Differences in these dimensions of policy are important for understanding the nature of 

social citizenship and demonstrate the importance of considering social citizenship in the 

design and evaluation of social policy. 

For the indicators that follow, key dimensions and associated measures of social 

citizenship are developed using scholarly literature, government documents, and 

community agency reports. The model reflects social citizenship for individuals as 

citizens - including the socialization experiences of children. In the next chapter, it is 
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used to describe, evaluate, and compare welfare-to-work policies in Britain and 

Canada. Both quantitative analysis of the policies and the language used to describe 

policies and their objectives are important in the analysis. Employment in the paid 

workforce is one important variable in terms of ensuring material resources - one that 

policymakers have focused on in all cases. However, it alone cannot account for all the 

dimensions of social citizenship. Other resources such as access to information and 

advice, opportunities for education, and participation in consultation and evaluation on 

policies are also important. Furthermore, the ways that policies are framed and the 

language used in policies are important qualitative criteria for understanding their impact 

on citizenship. 

Before continuing, it is worthwhile to note that consideration of the linkages 

between economic and social conditions and political orientations, values and behaviours 

is not limited to the field of public policy analysis in political science. The theory of 

postmaterialism links values, attitudes, and modes and patterns of participation to socio

economic conditions. Long-term material security is an important predictor or indicator 

over time of political orientations, values and behaviour. On this, Neil Nevitte writes, 

Perhaps the best-documented explanation of such value 
changes is provided by Inglehart, who argues that the 
'materialist' orientations associated with earlier phases of 
industrialism are being gradually replaced by 'post-
materialist' orientations among publics in advanced 
industrial states. Inglehart relates the rise of post-
materialism to the kinds of structural shifts that are 
characteristic of late industrialism, and comprehensively 
demonstrates the host of ways in which post-materialist 
orientations are connected to the content and dynamics of 
social and political behaviours in a wide variety of settings. 
Central to Inglehart's theory are the combined effects of 
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two hypotheses. First, the scarcity hypothesis holds that an 
individual's priorities reflect the socioeconomic 
environment. ... Second, the socialization hypothesis draws 
attention to the importance of formative experiences in 
shaping durable value orientations.1 

Material and other needs are important in shaping socialization experiences, political and 

social values and behaviour of individuals. As Nevitte argues, the "impressive expansion 

of citizens' capacities" is important for understanding the shifting priorities of voters, but 

"citizen evaluations of their political world are intimately tied to their social and 

economic worlds."2 

Method 

Helen Ingram and Anne Schneider define social construction of target populations 

as "the cultural characterizations and popular images of the persons or groups whose 

behavior and well-being are affected by public policy. These characterizations are 

narrative and evaluative, portraying groups in positive or negative terms through 

symbolic language, metaphors and stories."3 This approach contributes to public policy 

analysis knowledge about agenda-setting, policy formulation, and policy design. Most 

importantly, the authors argue, it expands understanding of citizen orientations, 

conceptions of citizenship, and patterns of participation. 

Ingram and Schneider build on the literature that explores the associations 

between policy traits and political mobilization and extend the analysis further to include 

Neil Nevitte, The Decline of Deference: Canadian value change in cross-national perspective 
(Peterborough: Broadview Press, 1996), 12. 
2 Nevitte notes, in the context of overarching long-term value change, post-materialist value orientations are 
variable, responding to the larger economic environment and, for individuals, to subjective sense of 
economic security. Ibid., 314. Italics in original. 
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participation and citizenship. The central argument is that the "pathologies" related 

to citizenship and participation are reinforced by policy. The analytic goal is to evaluate 

and identify policy designs that are more favorable to democratic participation.5 Ingram 

and Schneider identify the policy problem that is central to their work, which they 

describe as "a number of ironies" found in modern democracy: 

The members of groups that gain most from government 
policy do not support activist government. Instead they 
credit themselves, rather than government, for their 
advantages and criticise government's attempts to help 
others.... In contrast, those most disadvantaged by public 
policies and who might have the most to gain by 
participation, including the poor minorities, and young 
people, are the least likely to vote, mobilise, or try to 
influence government officials.6 

The seeds of many of the contradictions related to public participation and citizenship are 

sown by public policies, which affect citizens' orientations and participation patterns and, 

over the long-term, subsequent political debates. 

The content of public policies includes a number of messages that influence 

citizens' orientations to and relationship with governments and the political process. 

These messages inform about the legitimate functions of governments, the degree of 

legitimacy and desert (or lack of) accorded to citizens' claims, and appropriate modes of 

3 Anne Schneider and Helen Ingram, "Social Construction of Target Populations: Implications for Politics 
and Policy" American Political Science Review 87:2 (June 1993): 334-347. 
4 Helen Ingram and Anne Schneider, "Constructing Citizenship: The Subtle Messages of Policy Design" in 
Public Policy for Democracy, eds., Helen Ingram and Steven Rathgeb Smith (Washington, D.C.: The 
Brookings Institution, 1993), 68-71. 
5 Ibid. 
6 Ibid. 
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participation. Furthermore, policies can encourage withdrawal and passivity among 

some citizens and the pursuit of narrow interests among others.7 

Following Ingram and Schneider, the method for studying policy effects takes 

account of not only the instrumental goals but also the "symbolic images or 

constructions" contained in policy. Among many other possible considerations in the 

study of public policy, this approach to analysis focuses on the attributes of policy that 

influence orientations and behaviours of citizens targeted by policy, including the 

following elements: 

a) "The definition of target populations including the social construction conveyed" (i.e. 

universal programs versus means-testing); 

b) "The political attributes of policy" (for example, "beneficial or burdensome") that 

reflect the search by politicians for electoral support as well as interest in the public 

good; 

c) "The location of target groups within the chain of effects implicit within the policy 

' logic '" (P r o x i m a t e o r remote); 

d) "The tools through which policy attempts to motivate target populations to take the 

action envisioned by policy (such as authority, incentives, capacity-building, and self-

learning)"; 

e) "The rationales for justifying and explaining policy (such as merit, needs, equality, 

efficiency, or effectiveness.)" 

7 ibid. 
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In analysing social constructions and evaluating their effects on citizenship, 

the definitions and characterisations of target groups embodied in policy is of critical 

importance. As well, the political power of the target group is important, including such 

attributes as economic resources, size of group, and organizational capacity and even 

likelihood of organization when members of the group are targeted as atomized 

individuals. Another important factor, according to Ingram and Schneider, "is the social 

or cultural valence of the group, that is, whether its values are mainstream American 

values and whether the members of the group are deserving, virtuous, respectable, 

attractive or liable." 

It should be noted that the theory of social construction is a dynamic one: for 

various reasons, including shifting portrayals of individuals and groups in the media, 

popular culture and public opinion, such characterisations are not, in theory, static. 

Furthermore, when policies fail - are ineffective at solving problems, are revealed as 

illogical in their approaches, or when problems are ignored altogether - then social 

constructions can change. Public opinion can turn against policies that confer benefits on 

advantaged groups without sufficient justification. Conversely, there are limits to the 

development of political support based on the punitive treatment of negatively-targeted 

groups. However, Ingram and Schneider caution that such flexibility - the "self-

correcting forces in the system that prevent any group from becoming permanently 

disenfranchised" - is less effective in the contemporary era.10 As a consequence, 

8 Ibid., 73. 
9 Ibid., 86. 
10 Ibid., 87, 
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particular groups are characterized by more permanent stereotypes that reflect 

perceptions of their desert and the legitimacy of their claims in the public sphere.11 

Reasons for the hardening of social constructions include growing social and 

economic stratification and inequalities and the tensions that result. Market forces 

reinforce existing constructions and powerless groups are increasingly disconnected -

and their interests further removed from - the public good. Other reasons include the rise 

of "lifestyle questions" in politics and the tendency to, for example, label people "good" 

and "bad" for choices related to divorce, and for women, related to the decision to work 

outside the home or to have an abortion. The decline of political parties means greater 

reliance on the use of simplified political messages - including stereotypes - designed to 

communicate with individual voters, reinforcing the traditional tendency of the media to 

rely on popular stereotypes. Finally, at the local level - where governments and non

governmental agencies and organizations have been forced to do more with less -

decisions about the distribution of scarce resources are likely to be based in part on 

prevailing stereotypes.12 The consequences are significant. As Ingram and Schneider 

write, "Persistent construction of certain classes of people as distinct types of targets 

imparts messages that relate to citizenship and participation."13 Furthermore, policies 

have an effect not only on the relationships between citizens and the state and political 

i U i U . . 
12 Ibid.,87- 89. 
13 Ibid., 89. 
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behaviour but on the relationships and capacities for empathy and common pursuits 

between citizens.14 

Ingram and Schneider model their analytic technique by identifying a number of 

target groups that reflect the American political system and its culture. In doing so, they 

identify the values associated with them, their proximity to resources, tools used to 

motivate populations, and rationales for justifying and explaining policy. Included in the 

groups they discuss are "the advantaged," "contenders," "dependants," and "deviants." 

The most important dimension of analysis related to advantaged groups is about 

the real and perceived power and desirability of target groups from the perceptions of 

policymakers. Ingram and Schneider write, "Whenever possible, target populations that 

are defined as both powerful and positive are selected for beneficial policy and are 

seldom chosen for policies that allocate costs."15 Advantaged groups are politically 

powerful and have a positive image; when they are targeted with benefits there tends to 

be little opposition because they are highly regarded. Thus, positive incentives -

subsidies or grants - are the instruments of choice in policies that are directed at 

advantaged targets. Efforts to empower such groups reflect processes of capacity-

building - providing information, assistance and training are other favoured instruments. 

Advantaged groups might be the recipients of benefits - the proximate target - even 

when other groups are closer to the problems and objectives addressed by the policy. For 

example, "housing policy allocates money to home builders and housing investors as a 

14 Ibid., 92. 
15 Ibid, 74. 
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means of ultimately benefiting the homeless" and those in insecure housing. When 

burdens are unavoidable, a minimum of coercion is employed, for example voluntary 

compliance with regulations. Ingram and Schneider use scientists as an example of an 

advantaged group whose aspirations are recognised to be in the interests of the public 

good and whose successes are understood to have larger positive meaning for the 

country. 

Groups identified in the contender target groups have political power by virtue of 

their resources but they are also the subject of some "resentment and suspicion."1 Thus, 

they are vulnerable to negative public perceptions. Such groups include "[b]ig business, 

Wall Street bankers, big labour unions, the gun lobby, veterans and minority rights 

groups," (the latter portrayed as "special interests"), groups often perceived to have too 

much power and influence with governments or particular political parties.1 Policies that 

target contenders are more likely to be beneficial than burdensome - because of the 

political power of the groups involved - but they are "remote targets" for positive effects 

so that potential opposition is muted. Policy tools will be more coercive than for the 

advantaged but most often in a symbolic way.20 

For those target groups considered dependents, their weak political resources -

weak or non-existent organization, limited numbers, and lack of material resources have a 

cumulative effect leading to relative lack of political power. Ingram and Schneider write 

16 Ibid. 
17 Ibid., 75. 
i8 Ibid., 76. 
19 Ibid. 
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that dependents are viewed as "incapable, by themselves, of changing their powerless 

situation or solving their own problems. They are perceived to lack the capacity, skills, 

character, discipline, and will to manage their own destiny."21 Such target populations 

vary widely, including children, Native Americans, disabled people reliant on others for 

assistance in their daily routines, and the homeless. However, there are some overarching 

similarities in policy approaches. For instance, material resources directed to this 

population are usually insufficient to address problems they face.22 While policies do not 

necessarily convey negative evaluations regarding the desert of such groups, they are 

viewed as being unable to do things for themselves. As a consequence, and because they 

often lack strong organizational foundations, dependent target groups are not usually the 

proximate or immediate target for resources nor for capacity-building information, 

assistance and training, nor empowered in terms of making decisions about the use of 

resources. They are usually on the receiving end of services provided by local 

government agencies, non-profit agencies, and by private agencies which have been 

contracted to provide services. 

Target groups understood as deviant are characterized with negative images and 

policies tend to be punitive. Such groups lack political power.25 The policies are more 

likely to impose burdens rather than deliver rewards to these. In the United States, these 

Ingram and Schneider provide the example, in the United States, of "federal legislation aimed at firearms 
merchants regulated 'assault' weapons, leaving untouched most weapons easily usable for illegal 
purposes." Ibid., 77. 
21 Ibid., 78. 
22 Ibid, 79. 
23 Ibid., 80. 
24 Ibid, 79-80. 
25 Ibid, 83. 
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groups include illegal immigrants and convicted criminals. Legislation directed to 

deviant groups is often highly coercive and may be disproportionate to the stated 

objectives of the policy. 

Essentially, Ingram and Schneider argue that public policies affect citizens in two 

ways: through their objective impacts and in the processes by which citizens internalise 

the messages contained in policy designs when they encounter them. These experiences, 

then, lead citizens to conceptualisations and evaluations of how government and society 

view them as well as to orientations and patterns of participation. Policies are vehicles for 

messages about groups in which they are categorised along such dimensions as 'good,' 

'bad,' 'intelligent,' 'responsible,' 'deserving,' 'undeserving,' 'respected,' or 'difficult.' 

Such messages are reflective of the larger patterns in which problems are identified as 

legitimate, how politics is defined (as "public spirited" or about the "pursuit of private 

interests") and "who usually wins." In their language and modes of service delivery, 

policy also tells citizens 

whether they are atomized individuals who must deal 
directly with government and bureaucracy to press their 
own claims, or whether they are participants in a collective 
process joining with others to solve problems collectively 
for the common good. 

As Ingram and Schneider further note, citizens orientations toward government are 

directly related to their participation patterns 

In the analysis that follows, indicators related to social citizenship are developed 

along a number of dimensions - resources, capacity-building, socialization - and, 
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following the method used by Ingram and Schneider, by considering the language 

used to describe those people who involved in welfare-to-work programs, the way their 

problems are understood, and the tools used to address those problems. In the following 

chapter, Chapter 6, welfare-to-work policies in Britain and Canada are probed to 

understand the definitions and perceptions of the target groups, values associated with 

them, tools used, and rationales for justifying and explaining policies. It is important to 

pay attention to the words used by policy-makers - for instance, "empower," or "basic 

needs" and the meaning assigned to them. Furthermore, it is important to look beyond the 

words used to describe policy goals to examine practices and determine how much they 

reflect the stated goals.27 

Model of Social Citizenship2* 

The indicators of social citizenship used and the factors used to constitute them 

are drawn and synthesised from the scholarly literature, community agency studies, 

public policy and government documents, and interviews with government officials. This 

model relates to individuals but there is a family/generational effect in the socialisation 

dimension. When parents experience deprivation, their children's experiences will reflect 

the insecurity that goes with lack of material resources, lack of opportunities and 

capacity-building for participation, and they will be affected by the messages in policy 

Schneider and Ingram, "Social Constructions of Target Populations," 341. 
27 Schneider and Ingram make the point that data can also be generated from media coverage, surveys of 
policymakers, and interviews or surveys with members of the general public and/or with persons in the 
target group. Ibid., 335. 
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directed at their parents. This leads to later effects on the capacities and opportunities 

dimensions as children reach the age of political participation. 

Social Citizenship: Indicators 

1) Economic Security/Resources: Adequate income and resources, including nutritious 

food, shelter, clothing, medical and dental care, heat, transportation, utilities, telephone 

ensure that basic physiological needs and security needs are met. 

2) Capacity-Building: In a variety of ways, social policies can enable people to enrich 

their capacities for political participation. In particular, the program tools and the extent 

of information and assistance available to people are important components in this 

indicator. Questions that relate to this indicator include: Is there accessible information 

available to people to explain programs and services? Do programs offer opportunities 

for participation in meaningful training, employment, or educational opportunities? Are 

appeal procedures clearly spelled out? Are there opportunities for people to participate in 

policy consultations and short- and long-term evaluation of policy effects and is there 

reasonable room for people to choose? Are programs difficult to negotiate 

administratively. Do they respect people's privacy and allow them to make the best use 

of their time? 

It is important to note that eligible applicants can be deterred or prevented from 

getting assistance because of lack of knowledge about the entitlement, complex or 

It is important to emphasise here the distinction that social policies/social citizenship can create optimal 
conditions for enabling citizenship in all its dimensions without mandating participation. 
29 YWCA of Calgary Social Issues Committee, "The Right Thing To Do," May 31 2000. 
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difficult claiming procedures, or stigma associated with claiming benefits. Julia 

Parker notes that these problems lead to unclaimed entitlements because of the stigma 

attached to intensive investigation of personal circumstances (which undermines 

citizenship rights) and requirements of energy, time and resources to complete lengthy 

and complicated application forms. Complicated rules of eligibility , idiosyncratic 

assessment, and failure to provide adequate publicity and information to enable people to 

know about available assistance can also deter or prevent people from applying. 

Information and knowledge are clearly increasingly critical resources for citizens 

to participate politically, to make choices, and to hold governments accountable. In an 

excerpt from his forthcoming book, A State of Minds: Towards a Human Capital Future 

for Canadians, Thomas J. Courchene argues there are significant implications of 

globalization and the information revolution for the economic, social and political 

development of western countries. Courchene writes, "[Democratization of information, 

on the hand, and the rise of knowledge or human capital as the cutting edge of 

international competitiveness, on the other, means that citizens will emerge both as the 

dominant socio-political actors on the domestic and international fronts and as the key to 

excelling on the economic and competitive fronts."31 Courchene's article explores the 

future of policy, institutional change and governance in the context of globalization and 

the information revolution. "Information-empowered citizens seem likely to expand their 

power and influence (in such things as the campaign against the MAI and 'Battle in 

Julia Parker, Citizenship, Work and Welfare: Searching for the Good Society (London: MacMillan Press, 
1998), 172. 
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Seattle') so that over the longer term globalization and the information age may 

enrich democracy. Courchene argues these developments constitute profound change in 

the socio-economic development of countries in part because they empower citizens -

"individually and collectively." This empowerment takes place in the realms of 

consumption, capital markets, and politics. 

On the political realm, Courchene writes, 

information-empowered citizen influence on the political 
front, although admittedly in its embryonic stages, 
promises an exciting evolution in terms of new forms of 
democracy and accountability in the post-nation-state era. 
The 21s t century will be about people in their role as 
consumers, capitalists and citizens. That is where the G1R 
(Globalization and the Information Revolution) is going to 
be.32 

Central to Courchene's work is that social cohesion must be taken into account in policy 

that enables full citizenship in the global and information era. Any public focus on the 

development of human capital must be socially inclusive. Social institutions and the 

design of social policy will continue to "effectively define who we are and who we want 

to be as a society in the upper half of North American" in the context of the information 

age.33 One policy prescription that flows from this analysis is a "children's human capital 

'bill of rights'" in order to ensure equality of access to the capacities and information 

necessary for success. 

3) Socialization (children and young people): 

31 Thomas J. Courchene, "A Mission Statement for Canada," Policy Options 21:6 (July-August 2000): 6-
14, quoted at p. 6. 
32 Ibid., 9. 
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Policies and program can contribute directly or indirectly to the broad 

objective of support for child and family development. Such programs pay attention to 

processes of child development, including physical development and health, social skills, 

learning skills, and participation in the social, cultural and recreational life of the 

community. Resources to enable such development include shelter, access to health and 

dental care, secure and effective care, education, and physical safety (freedom from crime 

and pollution, assurances of traffic safety). 

Education relates to all dimensions of social citizenship - resources, capacity-

building, and socialisation. The value of education includes its long-term economic 

benefits, in contemporary terms it contributes to "human capital" (the economic/security 

dimension). In terms of socialisation and the larger picture of citizenship, Amy 

Gutmann write: "[I]t can help citizens to participate intelligently in the political processes 

that can influence the economy. Better education for the poor would tend to increase their 

ability to engage in effective political activity which in turn could result in policies more 

favorable to their economic self-sufficiency ... and increase self-respect."35 

For children and youth, the problems of poverty can interfere with the capacity to 

learn and develop full potential, limits which have both short- and long-term 

consequences. R. Brian Howe and Katherine Covell write, in their defense of a national 

school meals program, "The result ultimately is lower educational performance, 

" Ibid., 12. 
34 Amy Gutmann, "Introduction," in Democracy and the Welfare State, Amy Gutmann, ed. (Princeton: 
Princeton University Press, 1988): 1-12, quoted at p. 8. Education is necessary but not sufficient 
determinant of employment status and economic success. Other critical factors are employment 
opportunities and training. 
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diminished employment and economic prospects, and unfavorable long-term 

outcomes." Further evidence for this argument comes from a recent report by the 

United Way of Calgary on school drop-out rates. Researchers found that reasons for 

dropping out included: "poor physical and mental health stemming from poverty; feelings 

of inferiority and alienation; need to earn money; education not valued in the family or 

neighbourhood; children in low-income families are often stigmatized and suffer 

•in 

humiliation." 

In addition to analysing welfare-to-work policies along the indictors developed 

above, attention is also paid to the social construction of citizens through messages 

conveyed about citizenship by policies and related programs.38 Ingram and Schneider 

suggest some categories which can be used to analyse policy messages. Policies and the 

design of programs convey information about the legitimacy of claims for assistance, the 

distribution of costs and benefits, and whether the interests of citizens in the programs are 

positively related to the larger public interest (represented by the government and 

taxpayers). The nature of the programs and tools used - including coercion - are 

important because they reflect the relationship between citizens and the state. Are citizens 

perceived as objects of policy (passive) or active participants? In some cases, citizens are 

solicited by outreach programs and invited to participate while, in others, people must 

35 Ibid., 8. 
36 R. Brian Howe and [Catherine Covell, "Canada Needs a National School Meals Program," Policy Options 
21:6 (July-August 2000): 63-68. As the authors point out, a universal program would contribute to optimal 
learning conditions not only for poor children but also for children from other families who are 
malnourished because of neglect or lack of understanding about nutrition and food. 
37 The United Way of Calgary and Area, "Focus on Children and Youth," October 1998 quoted in "The 
Right Thing To Do," Attachment IV, 3. 
38 Ingram and Schneider, "The Subtle Messages of Policy Design," 89-93. 
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present themselves and press for services. These factors are also taken into account in 

the analysis in the next chapter. 

Ingram and Schneider's work focuses on policy design and outcomes but their 

bigger message is that policies have larger effects than their specific outcomes. In 

particular, they influence patterns of political participation. Members of groups regularly 

selected by policy as advantaged are participants in traditional ways, such as voting, 

engaging in interest groups and contributing to campaigns. For others, especially those in 

disadvantaged groups, personal political efficacy is lower and participation is less likely. 

Conclusion 

The indicators developed here are applied to the evaluation and comparison of 

welfare-to-work policies in Chapter 6. The analysis shows that social citizenship is 

important not only in the discourse on social policy but also as a way of understanding 

and evaluating the impact of social policies on citizenship, in particular their impact on 

• 39 

citizen capacity. 

Employing these indicators of social citizenship to evaluate welfare-to-work 

policies in two Canadian provinces and in Britain in the next chapter shows that the 

policy messages conveyed to welfare-to-work recipients across the cases is consistent: 

individuals' worth in their relationship to the state and the communities lies primarily in 

paid work and earning. Both in government documents and interviews with officials, the 

key concern is economic "empowerment," which means participation in the labour 

Ingram and Schneider, "Constructing Citizenship," 93. 
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market. As well, the "target" population is not always the people claiming social 

assistance in the first instance but "the taxpayers" and this is used to justify the relatively 

low levels of resources devoted to programs. 

On the other hand, there is significant variation between the programs regarding 

availability of information, service guarantees, description of groups, links to government 

and the larger public interest. In Britain, the New Deal is central to the governments 

efforts to combat social exclusion. Programs are well publicized, information is readily 

available, and individuals have guarantees of services and information because of both 

the Benefits Agency Charter and The Jobseekers Allowance Charter, which provide 

numerous service guarantees to citizens. In Canada, at the provincial level, there are 

differences in availability of information and messages regarding the relationship 

between citizens and the state, a reflection of ideological differences between the New 

Democratic government in B.C. and the Progressive Conservative government in Alberta. 
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CASE STUDY: SOCIAL CITIZENSHIP AND WELFARE-TO-WORK POLICIES 

Introduction 

Based on the work in Chapter 5, this chapter uses social citizenship as a construct to 

evaluate and compare the messages conveyed by welfare-to-work policies, in particular, the 

design and delivery of programs on citizenship, including citizens' relationship to the state and to 

the larger public good. In turn, these effects may be related to larger patterns of citizenship 

practices. The most significant similarity in the welfare-to-work programs considered below is 

the shared assumption and argument that paid work is the best vehicle for ensuring that people 

are "empowered" and "included."1 It is essential to determine the meaning of these terms from 

the perspective of policymakers and for their impact on citizens. As importantly, the concept of 

social citizenship is useful to probe differences that lie beneath the larger convergence on 

welfare-to-work policies in contemporary welfare state reform. As a concept and a tool, social 

citizenship enables a nuanced understanding of governments' approaches to welfare-to-work 

programs and their effects on citizenship. Ideological differences that underpin these approaches 

emerge from what are, on the surface, similar approaches to the problem. There are differences 

This strategy has been criticised. For example, Benington and Donnison write, "Work only works as a route out of 
poverty if jobs exist which are within the reach of the poor (both in geographical and skill and social terms). 
Traditional welfare safety nets are still necessary to underpin the networks of workfare opportunity...." John 
Benington and David Donnison, "New Labour and Social Exclusion: the search for a Third Way - or just gilding the 
ghetto again?" Social Policy Review 11 (1999), 67. 
~ Hilary Silver argues that the power to name a social problem has significant implications for the subsequent 
process of identifying policies suitable to address the problem. Following this logic, it is important to determine the 
precise meaning assigned by policymakers to the problems and solutions. Silver, "Social Exclusion and Social 
Solidarity: Three Paradigms," International Labour Review 133:5-6 (1994): 531-578. 
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in the ways that programs and services create opportunities for citizens to build capacities, to 

be active participants rather than passive recipients in their relationships with state officials, and 

to understand their relationship to the public interest and so to the larger community. This 

analysis of welfare-to-work policies finds important differences across jurisdictions regarding the 

effect of policies on citizenship. 

Furthermore, consideration of social policy's effects on citizenship is important in itself 

and it ties into the literature on citizen participation that recognises the participatory process is 

grounded in a number of factors that relate to resources and socio-economic status. On this, 

Sidney Verba, Kay Lehman Schlozman and Henry E. Brady write, 

Our conception of the participatory process rests upon two main 
factors: the motivation and the capacity to take part in political life. 
A citizen must want to be active, In America, participation is 
voluntary activity and, thus, involves choice. However the choice 
to take part is a constrained one. Various forms of participation 
impose their own requirements - the time to volunteer in a 
campaign, the money to cover a check to a political cause, and 
verbal skills to compose a convincing letter. Thus, those who wish 
to take part also need the wherewithal to participate. 

Social policies have both an independent effect on constructing the meaning of citizenship 

through messages about the legitimacy of citizens' claims, the nature of their relationship to the 

state, and their connection to the larger public good and on influencing citizens' resources and 

capacities for participation. 

3 See Appendix One for a discussion of the development of contemporary welfare-to-work programs in Canada and 
Britain. 
4 Sidney Verba, Kay Lehman Schlozman, and Henry E. Brady, Voice and Equality: Civic Voluntarism in American 
Politics (Cambridge, Mass.: Harvard University Press, 1995), 3. Italics in original 
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The chapter compares welfare-to-work programs in Britain and two Canadian 

provinces, Alberta and British Columbia.5 For each case, following a description of the program, 

specific evaluation and comparison of the programs enables consideration of their effects on 

citizens based on the dimensions of analysis outlined in the previous chapter. 

Britain 

The larger context for New Labour's approach to its welfare-to-work program is the 

government's focus on social exclusion rather than poverty per se. The concept of social 

exclusion is used to signify a shift away from the poor and the state of poverty (static analysis) 

towards the processes, policies, and institutions which cause or reinforce poverty by excluding 

people.6 In his first speech after being elected Prime Minister in May 1997, Tony Blair outlined 

the key themes that would define welfare state reform, stressing "opportunity," "responsibility," 

and "duty," especially to take up work or training, and strengthening the education system. Blair 

also stressed institutional reform to enable long-term policy-planning, greater communication 

and coherence within the network of public agencies addressing social problems, and evaluation 

of policies and programs to determine if they work. Measures intended to reduce inequality and 

relative poverty included the introduction of a national minimum wage and the implementation 

of the New Deal, the welfare-to-work program which included subsidies to employers to take on 

the young and long-term and targeted help for low-income neighbourhoods through health, 

The cases enable a comparison across countries and between two provincial governments with different partisan 
stripes - the Progressive Conservative government under Premier Ralph Klein in Alberta and the NDP government 
under Premier Glen Clark in B.C. Analysis demonstrates the value of social citizenship as a tool for evaluating 
social policies' effects and establishes a base for further research in the Canadian provinces, including Quebec. 
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education and employment action zones and the "New Deal for Communities."7 The New 

Deal was a pillar of New Labour's policy agenda and represented the government's most 

significant spending increase once elected, financed by more a one-time tax applied to windfall 

profits of privatised utility companies. Total spending on the New Deal was about 4 billion 

pounds, including 2.62 billion pounds for the young unemployed, 450 million pounds for the 

long-term unemployed over the age of 25-years, 190 million pounds to improve the services for 

unemployed lone parents, and 200 million pounds for assistance to people who receive long-term 

illness or disability benefit.8 The government also introduced a Working Families Tax Credit in 

1999 which replaced the Family Credit supplement low-income working families with a tax 

credit administered through the tax system. 

In its fact sheet on welfare-to-work, the government describes its primary objective: 

"Government aims to rebuild the welfare state around work. For both individuals and families, 

paid work is the most secure means of averting poverty and dependence." The principles 

outlined to guide the program are: "helping people move from welfare-to-work through the New 

Deals and Employment Zones; developing flexible personalised services to help people into 

work; lowering the barriers to work for those who can and want to work; making work pay; 

6 John Benington and David Donnison, "New Labour and Social Exclusion," 64. 
John Hills, "Thatcherism, New Labour and the Welfare State," 30. For a critical analysis of social exclusion, see 

Ruth Levitas (1998) Inclusive Society? New Labour and Social Exclusion (London: Macmillan Press). As noted in 
Chapter 3, In 1997, the Blair government institutionalised efforts to combat social exclusion in the Social Exclusion 
Unit, part of the Domestic Affairs Secretariat in the Cabinet Office. 
8 An article in The Economist raised the question of why spending on under-25s was considerably more substantial 
than for the long-term unemployed over the age of 25 years. The explanation was that young people would have an 
easier time getting hired and early successes would justify the program, increasing public support for programs 
targeted to the more difficult cases of older, long-term unemployed people. "Shuffling the pack," The Economist 
(January 8 1998). 

The Department of Social Security, "Fact Sheet on Social Security,"; accessed at 
http://www.dss.gov.uk/publications/dss/2000/fsheets/wtw.htm 

http://www.dss.gov.uk/publications/dss/2000/fsheets/wtw.htm


121 

ensuring that responsibilities and rights are fairly matched." In their evaluation of the 

program, the independent research and advisory agency, Unemployment Unit and Youthaid, 

finds that the welfare-to-work approach is "based on a belief that social justice is better served by 

recreating individual economic self-sufficiency than by expanding the scope of social security. It 

is argued that the poor are helped more by gaining work than by the Government paying them a 

few more pounds in benefit." A central theme in discussion of the New Deal programs is that 

they should be designed to "make work pay" so that people receiving benefits are always better 

off in the paid workforce, including supplementary benefits like Housing Benefit (subsidies for 

rent) and Council Tax Benefit. The first two New Deal programs are examined here: they were 

aimed at young people aged 18 to 24 years and long-term unemployed over 25 years. 

Subsequently, the government introduced a series of other programs including the New Deal for 

Lone Parents and the New Deal for Disabled People. The latter two required benefit recipients to 

participate in a an compulsory interviews at various intervals to discuss work and training 

opportunities in order to continue to receive their benefits although there is no compulsion to 

participate in employment or training options.11 

The New Deal is linked to the unemployment benefits program, Jobseeker's Allowance 

(JSA). JSA is the benefit paid to unemployed people who are able to work and looking for 

employment, paid either on contribution-based or income-based conditions. Individuals who are 

not required to seek work or cannot work are supported by Income Support benefits. These 

Clara Donnelly, Matthew Nimmo, Paul Covery, The New Deal Handbook (London: Unemployment Unit and 
Youthaid, 1998), vii. 

An article in The Guardian examined the effect on people's sense of desert and dependency when interviews 
become compulsory. Comments from women affected by the change suggested they felt that the requirement created 
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include lone-parents with children under the age of 16 living with them - subject to the 

requirement for interviews to discuss the New Deal program, caregivers who are caring for a 

severely disabled or ill relative, disabled people, students who qualify for benefit and pregnant 

women after the second trimester. JSA benefits are paid based on National Insurance 

contributions from previous tax years (contribution-based) or based on income levels for those 

who have not contributed or who have exceeded six months on contribution based JSA. Income-

based JSA recipients qualify for the full rate of housing benefit and council tax benefit. 

The JSA program was created in 1995 under the then-Conservative government. It 

integrated Unemployment and Income Support benefits and tightened eligibility requirements at 

the time. David Dolowitz, whose work traces the development of initial welfare-to-work policies 

under the Thatcher government, notes that the Jobseekers Act was the culmination of a shift to 

an active job search requirement for income support claimants. The Jobseeker's Act provided 

the most explicit statement of "the rights and responsibilities of unemployed people."12 Although 

there was a public debate within the Labour party about whether to abolish the JSA, the party 

committed itself to the New Deal - and its links to the JSA - in the run-up to the 1997 election. 

New Deal programs feature either the continuation of JSA income-based benefits or 

wages paid by an employer in the subsidised employment option.The New Deal for Young 

People was introduced in January 1998 and implemented nationwide by April, 1998 for young 

people, aged 18-24 years, who were unemployed for six months or more and claiming 

a sense that their claims were less legitimate, and conveyed a notion that "we are part of a something for nothing 
culture." Lucy Ward, "Claimants at gateway to new culture," The Guardian, February 11, 1999, 9. 
12 David Dolowitz, Learning From America: Policy Transfer and the Development of the British Workfare State 
(Brighton; Sussex Academic Press, 1998), 171-172. 
13 Ibid., 2. 
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Jobseekers Allowance (unemployment benefit). The program is promoted as one that tailors 

services to individual needs, offers the opportunity for people to develop their strengths and is 

sensitive to local area employment conditions. The goals are to help people find work and to 

increase skills through work, education and training to strengthen long-term employment 

prospects. The program provides a "Personal Adviser" to give one-on-one tailored advice and 

support, access to a variety of services to tackle barriers to employment and work and training 

opportunities. 

The New Deal programs operates in a number of stages. Young people (18 to 24 years) 

enter the Gateway stage where they are assigned a Personal Adviser who provides assistance for 

the duration of their participation in the program. During this stage, which can last up to four 

months, the individual and adviser make an "Action Plan" based on the "needs, ambitions, and 

options" of the individual. During this time, people are assessed for their job-readiness and for 

those who are ready for the job market, career counselling and job-search skills are the primary 

focus, with the expectation that employment will be found quickly. Individuals who need more 

wide-ranging assistance for a variety of problems including job-readiness but also literacy and 

numeracy training and help for personal, social and familial problems including addiction, 

homelessness, or drug problems are expected to require more intensive assistance. 

Based on the action plan, young people move into one of the four options in the New 

Deal program: subsidised employment, work in the voluntary sector, work on a community 

environmental task force, or full-time education and training. In the first option, employers who 

14 Employment Service, "What is New Deal for Young People?" 1998. There is provision for people to request 
entry to the Gateway program earlier if help is needed for job-readiness, or for homeless clients, for clients who 
have been in local authority care, or for those have been imprisoned for a criminal conviction. 



take on New Deal participants receive a weekly subsidy of 60 pounds per week for up to six 

months and workers receive the usual wage for the job. In addition 750 pounds is available to 

free up time and contribute to costs that work out to one day per week for training and 

advancement towards an approved qualification. In the voluntary sector option, young people 

work for voluntary agencies in a wide-variety of fields. They continue to receive an allowance 

equal to the Jobseeker's Allowance and all other benefits for which they previously qualified 

including housing and council tax supplements, and a grant of 400 pounds over six months or 

they are paid a subsidised wage by the agency. The organization also provides or arranges for the 

equivalent of one day per week of training for an approved qualification. The Environmental 

Task Force works along lines similar to the Voluntary Sector option but the work is carried out 

for an organisation or project dedicated to improving the community's physical environment, in 

particular conservation and ecological management projects. The full-time education and 

training option is designed to upgrade skills and leads to a National Vocational Qualification 

(NVQ) level 2. Individuals continue to receive Jobseeker's Allowance and other benefits. In the 

full-time education or training component, tuition and other costs are covered for a program of 

up to 52 weeks. 

Finally, there is a requirement in the New Deal for personal advisers to remain in contact 

with clients during and after their time in an option. Regular contact is maintained and towards 

the end of the 6-month option, increased support is given for job searches. If a full-time job is not 

found, then people remain on Jobseeker's Allowance and continue to work with the Personal 

Adviser and also the Employment Service and community organisations. 
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The New Deal for unemployed people over 25 years is mandatory for people who 

have been unemployed for two years. There is some room for early entry for people who have 

been unemployed and claiming JSA for a year and who face severe disadvantage in their work 

search, including those with problems of literacy, who are disabled, whose first language is not 

English, Welsh or Gaelic, who are ex-offenders or who are homeless. The objectives are to help 

long-term unemployed people into jobs, to improve their prospects of staying in and progressing 

in employment and to enhance long-term employablity. As with the program for people 18 to 24 

years, there are New Deal Advisers assigned to each client who assist in drawing up an action 

plan and help with the job search. Services include building skills for finding a job, grants to 

meet the costs of starting work and travelling to job interviews, work-based training and help 

with issues including addiction, homelessness or a criminal record. Programs also include 

subsidised employment for up to six months and opportunities for full-time education or training. 

The approaches to serving clients and the rules for participation are the same as for people 

participating in the New Deal for 14 to 24-year-olds.13 

Interviews in Britain were conducted with two officials from the New Deal Policy 

Division of the Department for Education and Employment (DfEE) and with a New Deal 

Manager in the Employment Service District Office for the boroughs of Brent and Harrow. 

Employment Services is an Executive Agency of the DfEE. The interview addressed the question 

of the differences between the New Deal and past programs and how public officials frame 

15 Department for Education and Employment, "New Deal for long-term unemployed people aged 25 plus," 1998. 
Standard sanctions for failing to comply with an employment under the JSA include loss of 40 percent of benefits. 
The New Deal program includes a two-week loss of full-benefit for a first failure to comply and a four-week penalty 
for a subsequent failure to comply. In dire circumstance, a hardship payment would be approved for those under 
sanction. 



problem-definition and target populations related to the New Deal program for young people 

aged 18 to 24 years and long-term unemployed people over the age of 25 years.16 

Two important themes emerged from the interviews on the New Deal program. The first 

is that the key goal of the program is to help people improve their long-term opportunities for 

employment, what officials call, "employability." The DfEE officials framed this as part of the 

larger goal of social inclusion - so that a key goal is to bring people in to economic and social 

life - as well as in terms of the benefits inclusion can bring for the economy. The central policy 

problem was that too many people were excluded from the labour supply and that employment 

status is a critical factor in income inequality. There was recognition that this exclusion was 

related to a number of factors, including perverse incentives in the benefits system, lack of 

qualifications, or "that no one had bothered to help people." The problem was viewed both from 

a social and economic perspective, the latter related strongly to economic growth and 

performance. One of the goals was overcome prejudice against people who have been 

unemployed or had only a sporadic employment record for a long time and to prevent others 

from falling into long-term unemployment and related disadvantage. 

The second key theme is that the New Deal is distinguished from past programs because 

resources and services are focused on the needs of individuals. One official explained, "We are 

trying to identify what clients actually need and what they actually want." In order to tailor 

programs, individuals are assigned a New Deal Advisor who remains for the duration of 

participation, which can be 12 to 18 months or longer. In the Gateway stage, assistance is given -

Interviews with Jennifer Stewart, Taperecorded June and July of 1998, London. The discussion with the New 
Deal Manager focused mainly on the New Deal for Young People, which was fully up and running at the time of the 
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either through the Employment Service or contracted service providers - in the design of an 

employment plan, including career planning and advice. Social services are also contracted for 

people who are homeless or who need help with life skills or treatment for addictions. From the 

perspective of the Advisors, during the Gateway period, "a relationship is being established .. .so 

that they can tease out in discussion with the client what the real barriers are." This longer-term 

approach is also illustrated by the "follow through" strategy. This means that clients "don't just 

simply fall off the end. They don't come out expected to fend for themselves. If they do come 

out and they haven't got their end goal, job goal, then they would come back to see their Advisor 

again and all that was made available at the Gateway process is made available again, taking into 

1 7 

account their higher range of experiences and training." This approach is significantly different 

from the past, when, from the first advisory interview, efforts would have been directed to 

moving the client into work or training. 

Canada: Alberta and British Columbia 

Canada: 

In Canada, the trend in provincial and territorial welfare programs has been to give first 

priority to moving potential recipients or those on benefits into the workforce. Applicants and 

recipients who do not seek work or training or engage in assigned programs face reductions or 

the loss of benefits. The federal government has supported the orientation to welfare-to-work 

programs in the National Child Benefit which has as one of its central goals to "promote 

interview. The interview with the DfEE officials focused on the policy approaches in the New Deal programs more 
generally. 
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attachment to the workforce." As noted in Chapter 4, most provinces are investing money 

saved through the federal NCB supplement to develop income or service programs for low-

income working families.18 This shift in policy raises a number of important questions about 

outcomes, in particular the impact of the macro-economic and employment picture on the 

chances of people moving out of low-wage, insecure employment and so out of poverty. As will 

be shown, the adequacy of income and benefits for people in welfare-to-work is important to the 

discussion here (although questions about the long-term employment and economic picture are 

beyond the scope of analysis). 

Alberta and British Columbia 

Alberta 

The Department of Human Resources and Employment's Supports for Independence 

(SFI) program provides short-term assistance to Albertans who have exhausted all other avenues 

of income support. The program is promoted primarily in terms of making individuals 

independent of government assistance and employable, reflecting significant welfare reforms 

undertaken in 1993. At the time, the government emphasized a shift from "passive" to "active" 

labour-market focused programs. Eligibility for benefits is determined on a month-by-month 

basis and recipients must complete a monthly report card and provide information on their efforts 

to find paid employment. 

17 One official used the analogy of an escalator: that is, whatever the outcome, clients emerge from every option 
with a higher level of experience and training because there is a subsidised training component in each that improves 
their changes of finding work as they move through the program again. 

Canadian Centre for Social Development, "CCSD response to recent development of welfare-to-work programs," 
March 3, 1999; http://www.ccsd.ca/pr/w2wpos.htm, accessed June 2000. 

http://www.ccsd.ca/pr/w2wpos.htm
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The Alberta government describes the SFI program as "a program of last resort." 

Potential applicants are advised to that "you must use what (money) you have before you go to 

the government for help; you may have family or friends who can help you until you get back on 

your feet; if you are able to work, you must do everything you can to find a job."19 Benefits are 

paid as a standard allowance for all living expenses except shelter, which is covered by the 

shelter benefit, and health services, which are provided. Basic rates of assistance (i.e. before GST 

rebate, Child Tax Benefit) for a single employable person is $395 per month and for a couple 

with two children is $1,211 per month. 

Recipients are assisted by an Employment and Client Support Services worker in 

developing an employment search plan. The clear priority is for clients to "do everything they 

can to obtain and maintain employment" and programs and services are designed to meet this 

goal. There are a number of services available under the umbrella of Employment and Training 

Initiatives to help people find employment. The individual and worker devise a plan that outlines 

the steps for access to the services, which range from job search skills and assistance to career 

counselling to placement in one of the work experience options - Employment Skills Program, 

Alberta Community Employment and the Alberta Job Corps. Local programs are designed to 

match the local job market. 

The employment experience options include the Alberta Community Employment 

program, a six-month program that focuses on work experience with municipalities, schools, 

hospitals and non-profit societies. Employers are funded at a rate of $7 per hour toward wages 

19 Government of Alberta, Department of Human Resources and Employment, "Information about Alberta's 
Supports for Indepdence Program"; available at http://www.gov.ab.ca/hre/iss/about_sfi.htm 

http://www.gov.ab.ca/hre/iss/about_sfi.htm
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and benefits and must pay minimum wage.20 The Employment Skills Program is similar in 

design but work experience and training takes place in provincial government departments. The 

Alberta Job Corps takes on local community projects and uses them as a training ground for 

recipients - in particular, the long-term unemployed - to learn job and employment skills. The 

Department of Human Resources and Employment hires participants and pays minimum wage 

plus benefits. 

An interview conducted with two officials in Alberta Human Resources and 

Employment, from Labour Market and Income Support and from Intergovernmental Relations, 

addressed the questions of how public officials frame problem-definition and target populations 

related to the Supports for Independence program.21 At the time of the interview this year, 

institutional reorganisation was under way to consolidate labour market and income support 

services (the latter were formerly delivered by the Department of Family and Support Services) 

in the Department of Human Resources and Employment. This restructuring is both practical and 

symbolic. In symbolic terms, the changes are designed to expand the target population from 

people "dependent on welfare" to a broader population of Albertans. The department also 

provides services for Employment Insurance clients the in part-two training stage, and services 

for underemployed low-income Albertans in need of training. 

The Alberta government is in the midst of the process of problem re-definition in relation 

to SFI and the people who need assistance. As one official said, "We actually think of people 

who apply for assistance now as people who happen to be between jobs." The consequence of 

20 Minimum wage in Alberta is $5.90 per hour, an increase of 35 cents over the last year. 
Interview with Jennifer Stewart. Taperecorded on June 19, 2000, Department of Human Resources and 

Employment, Edmonton, Alberta. 
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this is that the initial application is considered from the perspective of what assistance is 

needed to develop and follow through on an employment plan. "We deal with you happen to be 

out of a job and what can we do to assist. (Then) while we're assisting you, what kind of money 

are you eligible for? .... That takes a secondary role to the question, how we can support you in 

your employment goals?" The key principle driving this philosophy was that "sitting on welfare 

is not the way to help low-income folks. It was that people really are better off to be 

participating in the economy, working, contributing in some way to society than sitting on 

assistance, just for their own sake as well as for the taxpayer and voter." The view that "any job 

is a good job" leads to an emphasis on brief training and employment skills and short-term 

vocational programs with the goal of moving people into the labour market. Assessments are 

made based on employment history, other training, and support needed. Clients are referred to 

other agencies for treatment of serious problems like drug or alcohol addition that make 

employment difficult. And the goal is not only to ensure that people undertake short-term 

vocational training or participate in job-training or employment experience programs, but also to 

include them in the larger population of low-income Albertans - working poor - who may also 

benefit from services. In the words of one official, this transition challenges the public notion of 

the "welfare bum coming out of a social services office."22 The way to change this is to "get 

them off assistance ... making them contributing members of society so people treat them 

differently." One official said, "I like the fact it's not asking what is the outcome for the welfare 

client but what is the outcome for Albertans?" 

Although the program was renamed Supports for Independence in 1990, the government has done little to change 
the perception of passive dependence on benefits associated with the term "welfare." One official recognised that 
"most people still call it 'welfare.'". 
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The solution is to reframe the "welfare client" as someone primarily in need of 

"active employment measures" whose secondary need is income assistance. The guiding 

principle for policymakers became the principle that "any job is a good job." Policies and 

programs reflect the idea that "people must be better of working (at minimum wage) than on 

social assistance." This is tied in to the route to citizenship, which is perceived as having paid 

employment. Officials emphasised that this approach is designed to increase the dignity and self-

worth of people because they are no longer reliant on welfare. The programs are targeted not 

only to SFI clients but also to the taxpayer and voter for whom officials speak.23 

The practical effects of the 1993 reforms were significant, including more restricted 

eligibility and cuts to benefits, including elimination of damage deposits to secure rental 

accommodation, furniture allowances, and recreation allowances. One official observed that 

people turned to other resources for assistance, including families, churches and community 

agencies. "Why would the government be fully responsible? .... It's a matter of working together 

with the church, the community, the family. Families are supposed to be the first resource, not 

government." The exception to this view is for people who are not employable or who cannot 

work because of disability. There is a distinction between people who are employable and those 

who receive benefits through the Assured Income Support for the Handicapped (AISH), the latter 

described as those people with "true financial need."24 The implication, then, is that employable 

people who do apply are either exaggerating need or have failed to seek out other resources. In 

~" For instance, the point was made that in developing "realistic goals," someone with an incomplete record of basic 
education would not be helped to become a "brain surgeon" because "the Alberta taxpayer would not go for that." 
(This was a rhetorical point since post-secondary education is not an option in the SFI program. Potential or current 
post-secondary students are referred to the Department of Advanced Education and Career Development for student 
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effect, their claim of financial need has been officially relegated to a position of lower 

priority relative to their employment status. This change was necessary, officials said, because " 

a generous welfare system creates dependence." 

The approach taken by the Alberta government is to help low-income Albertans so they 

do not have to apply for social assistance, including such measures as the Child Health Benefit 

(Alberta's program linked to the National Child Benefit) and the Alberta Family Employment 

Tax Credit, and grants for vocational upgrading. Officials argue the program is more proactive, 

less "paternalistic" than it used to be, and "people are a little more in charge of their own 

destinies." There is a strong sense that the state should have a smaller role and that individual 

self-determination should be increased. Ultimately, the goal is to create alternatives to welfare to 

support people, in particular that there are mechanisms that provide support with less intrusive 

and stigmatising effects. 

British Columbia 

The B.C. government made major changes to the welfare system in 1996 that were 

designed to make programs more effective and responsive to the employment situation in B.C. 

over the last decade. In particular, the problem of unemployment and demands for greater skills 

and training were recognised as important dynamics that needed to be addressed. The 

government also identified youth unemployment as a significant problem in addition to the 

problem of welfare "dependence" and the "welfare wall" which meant that people could be 

better of receiving benefits than working because of low wage levels and an increasing number 

loan assistance. Grants of up to $6,000 per year are available to "disadvantaged" students, including single parents 
and disabled students). 
24 A1SH clients receive $855 per month in income assistance and benefits as well as health care coverage. 
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of jobs without health and other extended benefits. The government's strategy for welfare 

state renewal was grounded in the "need for a better social safety net" that reflected the principle 

of fairness, basic financial support and help to enter or return to the workforce. In defining the 

relationship between citizens, government and community, the blueprint for B.C. Benefits argues 

that a majority of British Columbians support income assistance programs that help people to 

become or to regain independence. Government policy emphasises that assistance should be 

provided to those "who really need it" and that the role of government is not to create jobs but to 

work "in partnership" with business and other actors to ensure people have necessary tools. 

Ultimately, the goal is to help working families, young people and individuals to "learn useful 

skills and put them to use in decent jobs" in order to ensure independence.25 

There are two components to the B.C. Benefits program, Youth Works and Welfare to 

Work, which are administered by the Ministry of Social Development and Economic Security. 

Youth Works is designed to enable young people aged 19 to 24 to access training, services and 

employment experience designed to improve prospects for long-term employment. They must 

participate in order to receive benefits. Welfare-to-Work for adults older than 25 focuses on an 

increasingly intensive program of assistance in job search, training and long-term employability 

services. During all phases, participants must show that they are making reasonable efforts to 

find a job in order to continue receiving benefits. Youths are given priority for training programs 

where there is a lack of available spaces. 

Interviews in British Columbia were conducted with the Deputy Minister for the 

Department of Social Development and Economic Security, Sharon Manson Singer, and with 
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two officials from B.C. Benefits in the Department of Social Development and Economic 

Security.26 The Ministry of Social Development and Economic Security was created in July 

1999, consolidating social spending programs, skills development and employment and training 

programs, housing, and child care. 

Manson Singer identified a number of factors that drove changes to the income assistance 

program in 1996 and subsequently. In particular, she identified changes in the profile of people 

who need income assistance in the province over the last 30 years, changing dynamics of the 

labour market, and changes in fiscal federalism in particular cuts by the federal government in 

this decade. In 1966, the prime client base was unwed mothers, widowed mothers and the 

disabled - "those members of the community who were socially excluded from the labour 

market." By early 1980s, severe economic recession resulted in a significant increase in claims 

for assistance. At this time, the profile of claimants changed, becoming more volatile, and 

responding to labour market pressures. Policymakers recognized that more effective programs 

were needed to bridge income assistance and the labour market. Demand also increased with the 

changes to EI in 1996 which meant that more people were claiming income assistance than EI. 

The profile of claimants was primarily unemployed workers who had run out of EI or never 

worked enough hours to qualify. B.C. was hard by the federal governments limits to Canada 

Assistance Plan expenditures in 1992 for three provinces - B.C., Alberta and Ontario - leaving 

these provincial governments with significantly higher expenditures. As well, consolidation of 

federal programs and cuts to transfers with the Canada Health and Social Transfer in 1995 

Government of British Columbia, "Welfare Today: B.C. Benefits,"; available at 
http://www.gov.bc.ca/bcben/net.html  
26 Interviews with Jennifer Stewart. Taperecorded on September 14 1999 in Victoria, B.C. 

http://www.gov.bc.ca/bcben/net.html
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strained the capacity of the province to meet demand. Manson Singer argued that "changes at 

federal level in fiscal federalism have really promoted the majority of changes that have taken 

place throughout Canada, in particular in B.C." 

Manson Singer summed up the basic approach that she brings to the problems of 

unemployment and economic and social exclusion: 

You don't get social equality without participation and 
participation has to be meaningful, which means it has to have 
value, which means it has to have money attached to it. So the 
more opportunities there are for people to become part of the 
economy, the more responsibility and responsiveness the whole 
society has to what they have to say. 

Indeed, the program name, BC Benefits, was adopted to replace Income Assistance and the key 

philosophical shift was to indicate that support was temporary and "not a way of life." Reforms 

in B.C. included rate reductions, and officials said that a major goal was to promote savings to 

income assistance by means of assisting clients to become independent of income assistance 

through employment. Benefits for a single employable adult are $546 for the first month and 

$500 for subsequent months. Benefits for a couple with two children are $1,590 per month. 

Overall, the shift to an "active" income assistance system has been an important one in B.C. and 

across Canada, she argued, "a very positive and a very necessary thing." Manson Singer argued 

that the community - including private business interests - should take a bigger role in ensuring 

people have opportunities for work. 

The officials with BC Benefits said the biggest changes in services is related to the effort 

to tailor services to individuals by devoting greater resources to assessment of clients to 
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determine training needs and barriers to employment. The goal is to tailor the services "to 

empower people to make working a better deal than income assistance." 

Manson Singer said the government is concerned in particular for young people for young people 

who have been shut out of the labour market early in their working lives and for their long-term 

employment prospects. Training and employment experience resources are more heavily 

concentrated on young adults in the Youth Works program. 

The relationship between participants and Training Consultants who assist them is 

described as a "partnership" and individuals involved in the programs are now referred to as 

"participants" not "clients." As with Britain, there are stages that people move through. The 

Youth Works program includes more stringent requirements as people move through the 

program. For the first seven months, short-term assistance is given to increase job-search skills 

and clients are monitored by the Income Support Division. After 8 months of unemployment, 

there are more intensive services provided by contracting agencies for training and assistance 

that last up to 8 weeks. By the tenth month, training or other needs can be addressed by direct 

spending on the individual. The expectation is that people will filter out and get work before the 

tenth month, when demands on resources are highest. At the time of the interview, there was 

work on to fast-track the process of assessment to facilitate some discretion for enabling people 

to get greater help earlier on in their time in the program. 

B.C. has a rigorous program for screening people out of the program before they apply. 

The "Early Intervention Program" requires people to attend an orientation session before they get 

an appointment to apply. At the session, a video goes through the eligibility criteria and "the idea 

is that people will divert out and find other means of support, that they will screen themselves 
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out." Potential applicants are also give job search information and register with a job 

placement agency. This session takes play in a day and subsequent appointments are made 

shortly after if people proceed with an application.. 

Employment training and experience programs include a variety of short-term assistance 

to aid in career planning, job searches, resume writing, labour market information and access to 

community services. There are the Jobs Partnership Pilot Program, which helps people find 

work, and Workplace Based Training, which is a one-year work opportunity that includes formal 

and on-the-job training with employers receiving a training credit of up to $3,000, for all 

participants. Job Start for young unemployed people aged 17 to 24 years provides a wage 

subsidy of 50 percent of the minimum wage for up to 360 hours, and employers include training 

and supervision as well as work experience in the program. The Self Employment Training 

Program helps people to develop a business plan and become self-employed. The Volunteer 

Incentive Program subsides transportation and related expenses for participants who volunteer at 

a variety of agencies or private businesses to gain experience and move toward full-time 

employment. As with Alberta, approaches to education upgrading are short-term. There is a 

limited budget to cover this option of the program so programs are focused on such skills as first-

aid course, bartending course, or basic computer training. 

The B.C. program includes an increased emphasis on accountability both to the public 

and to clients. Youth clients in particular - with whom there is greater contact - are given the 

opportunity to provide feedback on a regular basis both during and after the program. 
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Analysis: Social Citizenship and Welfare-to-Work Policies 

Table 6.1 Social Citizenship and Welfare-to-Work Policies in Britain. Alberta, and B.C. 

1 Indicators Britain (New Deal) Alberta (Supports 
for Independence) 

British Columbia 
(B.C. Benefits) 

Messages 

Application Process Contact made with Individuals meet with Individuals attend an 
JSA recipients to set an intake worker who "Early Intervention 
up an interview. has a high level of Orientation Session," 
Individuals can discretion in including video, 
request an interview determining the steps registration with an 
with a New Deal that potential employment agency 
Adviser to get applicants must take, and information on 
information on their including referral to job search. The goal is 
eligibility. an employment to encourage people to 
Guidelines for agency or other screen themselves out 
eligibility are clear government before an application 
although there is department, seek help is made. 
flexibility regarding from family, distribute 
early entry for people 
at a particular 
disadvantage in the 
labour market. 

resumes. 

Client Participation Advisers must give Recipients have an Participants in the 
(Choice/Consultation) consideration to opportunity to provide Youth Works program 

clients' preferences. input. must participate in 
Once an option is Employment and training or 
chosen, clients must Client Support employment 
participate. Services Workers experience programs. 

have high level of Older adults must be 
discretion, using looking for a job or 
recipients' can access short-term 
employment and employment services 
educational history and request entry to 
and assessment 
information. 

longer-term programs. 
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Table 6.1 Social Citizenship and Welfare-to-Work Policies in Britain, Alberta, and B.C. 
(Continued) 

Indicators Britain (New Deal) Alberta (Sunoorts 
for Independence) 

British Columbia 
(B.C. Benefits) 

Messages 
(Continued 

Definition of Target Programs address The target Emphasis is on reducing 
Population young or older, long- population is expenditures for 

term JSA recipients. defined as government and taxpayers. 
Goals are to ensure "Albertans," "low Increase 
economic and social income Albertans," responsibility/accountability 
inclusion for and "taxpayers." for public spending to 
individuals and long- Shift away from taxpayers and for programs 
term local and addressing clients' and outcomes to 
national economic income needs as participants. 
growth/stability. first priority to 

addressing 
employment status. 

Costs/Benefits New Deal funded by Emphasis on SFI as Emphasis on B.C. Benefits 
one-time tax on a "program of last as "program of last resort" 
utility profits. resort." and emphasis on short-term 
Long-term benefits Emphasis on short- assistance. 
accrue to individuals term assistance. 
and to larger public (Long-term goal is 
interest. to replace "welfare" 

with other 
programs. 
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Table 6.1 Social Citizenship and Welfare-to-Work Policies in Britain, Alberta, and B.C. 
(Continued) 

Indicat Britain (New Deal) Alberta (Supports 
for Independence) 

British Columbia 
(B.C, Benefits) 

Resources/Income Adequacy of JSA is Benefit levels are not Benefit levels are not 
augmented by other sufficient to ensure sufficient to ensure 
benefits to provide for secure secure 
essential needs, in accommodation, accommodation, 
particular Housing nutritious food and nutritious food, and 
and Council Tax other necessities.1 other necessities." 
Benefits. Health care coverage Health care coverage 
At the lowest level of 
income housing costs 
are covered. 
Health coverage is 
provided. 

is provided. is provided. 

Capacitv-Building 

Information and Detailed information No printed material is Short brochures are 
advice on programs and available in district available on the 

appeal procedures is offices. application process, 
available in written In order to get how to fill out forms 
form and on website. information, clients for continued 
Program widely can make an assistance, and about 
advertised. appointment, check appeal procedures. 
Free telephone the government Information is 
hotlines is available, website, or visit the available on the 
which clients can call public library to read government's website. 
confidentially for the policy manual. 
assistance, to lodge a Clients are informed 
complaint or offer 
feedback on the 
program. 

of appeal process. 
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Table 6.1 Social Citizenship and Welfare-to-Work Policies in Britain. Alberta, and B.C. 
(Continued) 

Alberta (Supports 
for Independence) 

British Columbia 
(B.C. Benefits) 

Capacity-Building 
(Continued) 

Tools Gateway (up to four Efforts are focused on Services available 
months) is designed to moving clients into under Youth Works 
allow identification of paid work based on and Welfare-to-Work 
clients' needs and the principle that "any initiatives including 
preferences for job is a good job." job-search and 
employment or Short-term training is employment 
training. available as are job counselling. 
Options include paid experience and on- Programs include 
work, voluntary sector the-job training work experience, 
work; environmental programs for up to six training and 
task force; full-time months. subsidized 
training and education Rules limit individuals employment for 
option with up to one to one-time youths; volunteer 
year dedicated to an participation in incentive program; 
education or provincial temporary self-employment 
vocational employment program. 
certification. 
Focus is on long-term 
employability of 
client. 

programs. 
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Table 6.1 Social Citizenship and Welfare-to-Work Policies in Britain, Alberta, and B.C. 
(Continued) 

Indicators Britain (New Deal) Alberta (Supports 
1 for Independence) 

British Columbia 
(B.C. Benefits) 

Socialization Lone-parents with 
school-aged children 
(to 16 years) are not 
required to participate. 
Special initiatives to 
encourage 
employment and 
community 
regeneration in 
communities at 
disadvantage from 
high levels of 
unemployment and 
poverty. 

Single parents of 
children over 6 
months required to 
participate. 
Financial assistance 
for childcare 
available. 

Single parents 
required to participate 
when children reach 7 
years of age. 
Financial assistance 
for childcare 
available. 

Evaluation Opportunities for 
clients to evaluate 
both government 
services and contacted 
service providers. 
Government service 
guarantees contained 
in the JSA Charter and 
Benefits Agency 
Charter. 

Opportunities for 
clients to evaluate 
contracted service 
providers. 

Opportunities for 
clients to evaluate 
contracted service 
providers. 

'In 1998, total welfare income (social assistance, tax credits, additional benefits) for a single person was 30 percent 
of Statistics Canada's Low Income Cut-Off (LICO) and total welfare income for a couple with two children was 54 
percent of the LICO. National Council of Welfare, "Welfare Incomes, 1997 and 1998," Winter 1999-2000, 42; 
accessed at http://www.ncwcnbes.net. The earnings disregard is a maximum of $115 monthly per adult. 
"In 1998, total welfare income for a single person was 38 percent of Statistics Canada's Low Income Cut-Off and 
total welfare income for a couple with two children was 54 percent of the LICO. National Council of Welfare, 
"Welfare Incomes, 1997 and 1998," 42. The earnings disregard is a maximum of $100 monthly per adult. 

http://www.ncwcnbes.net
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Using the construct of social citizenship, it is possible to evaluate welfare-to-work 

policies from different jurisdictions with regard to their impact on how citizens involved are 

targeted and constructed by policy, their relationships with the state and the larger public interest. 

In the case of welfare-to-work policies under study here, there are differences on a number of 

factors. (See Table 6.1). The question of adequacy should be a priority. It relates to whether basic 

human needs are met for adults and their families. Indeed, from the perspective of people 

involved in the programs, when social assistance is so low as to leave them hungry or without 

secure accommodation, consideration of the other dimensions of policy on belonging and 

participation must be less important. But from a research perspective, the analysis here is 

intended to measure not only the practical effects but to extend the analysis. Where benefits are 

adequate, the legitimacy of citizens' claims, the degree to which they are active participants, and 

the extent to which their claims are linked to larger public interests remain important issues. 

Social assistance income levels are not adequate to provide for the necessities of life in 

the Canadian provinces, especially for single, childless recipients. This conclusion is in line with 

a recent OECD comparative study of social assistance regimes in four Canadian provinces -

Alberta, Saskatchewan, Ontario, and New Brunswick. The report concludes, 

Benefit levels are not linked to any 'objective' measures of 
poverty, as, for income the Low-Income Cut-Offs (LICO) 
generated by Statistics Canada nor have they recently been uprated 
automatically in line with inflation. Instead, political acceptance 
and the state of public finances have become the major 
determinants of benefits rates.... Comparison of benefit levels is 
made not to any measure of deprivacy, but rather to ensure that the 
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benefit system should not support a standard of living that exceeds or even 
matches that of a working household.28 

As reported earlier, social assistance rates in B.C. are higher than they are in Alberta. Similarly, 

the minimum wage at $7.15 per hour in B.C. is higher than Alberta's minimum wage of $5.90. In 

neither province do social assistance rates for a single person approach the income from a job at 

the minimum-wage level in either province. For a family, the assistance rates do not ensure that 

i 29 

necessities are covered. 

In Britain, the OECD concluded, policy reflects concerns "about the living standards of 

those reliant on benefit incomes alone" while also reflecting efforts to ensure that participation in 

the labour market was more financially rewarding.30 The fact that low-income Britons receive 

assistance to pay rent and council tax means that setting income support benefits in relation to 

the low-end of the wage scale does not force a choice between paying rent or buying food.31 On 

the other hand, setting assistance rates relative to the minimum wage of 3.70 means that both 

low-wage earners and people who require income support in Britain live on barely adequate 

incomes and have no capacity for planning or saving. A report on the poverty line in Britain, 

conducted in 1996, shows that most households put their income needs at higher rates than 

income support provides. Lone parents and couples with more than three children, in particular 

Organisation for Economic Co-operation and Development, The Battle against Exclusion: Volume 3: Social 
Assistance in Canada and Switzerland (France: OECD Publications, 1999), 58-59. 
19 The OECD reports that, on average, 80 per cent of food bank users in Canada are social assistance recipients. 
30 Analysis undertaken in 1995, prior to the election of Blair government in 1997. Organisation for Economic Co
operation and Development, The Battle against Exclusion: Social Assistance in Australia. Finland, Sweden and the 
United Kingdom (France: OECD Publications, 1998), 63. 
31 Housing benefits are calculated based on income, savings, dependants, and the eligible rent calculated according 
to the general level of rent for similar properties in the locality and for single people under 25 years is based on a 
single room rent. There are further issues related to housing benefits - in particular, that public housing estates 
reflect accumulated disadvantage and become "excluded" areas. Indeed, the New Deal for Communities recognises 
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estimated required income levels to be significantly higher than income support would 

provide.32 "Jobseeker's allowance (paid to people registered as unemployed) and income support 

(paid to other out of work such as lone parents) stretch family budgets to the limits," observes a 

report by the Citizens Advice Bureau.33 Furthermore, such workers may work long overtime 

hours to maintain a decent income which critics argue is detrimental to family life and poses a 

potential risk to the health and well-being of workers.34 

The adequacy of social assistance income has a direct impact on the experiences of 

children in terms of their access to the basics as well as recreational opportunities, especially in 

the absence of a standardised school meal program in Canada. The effects of poverty on 

individuals and family are manifold and directly related to analysis here. For instance, T.H. 

Marshall argued that education is a fundamental prerequisite for civil freedom and political 

participation, both of which benefit not only individuals but also the larger society, economy and 

democracy. Indeed, the public education system reflects an appreciation of this. Today, there is 

strong evidence that young people living in poverty are more likely to drop out of school before 

completing public education than their non-poor peers.35 Generally, a recent study of the effect 

area-based exclusion in Britain. A sufficient supply of affordable rental accommodation integrated into 
neighbourhoods rather than concentrated in one area helps to overcome this problem. 
32 Peter Townsend, Dave Gordon, and Brian Gosschalk, "The Poverty Line in Britain Today: What the Population 
Themselves Say," (Bristol: Bristol Statistical Monitoring Unit, 1996) cited by MORI Polls and Surveys, "Polls 
Archive: The Poverty Line in Britain Today"; accessed at http://www.mori.com/polls/1996/poverty.htm. 
33 Janet Allbeson, Benefits and work: A CAB perspective on the welfare to work debate (London: National 
Association of Citizens Advice Bureaux, 1998), 1. 
34 Ruth Levitas, The Inclusive Society? Social Exclusion and New Labour (London; MacMillan Press, 1998), 39. 
35 D.P. Ross and P. Roberts, "Income and Child Well-Being: A New Perspective on the Poverty Debate," (Ottawa: 
Canadian Council on Social Deveopment, 1999) cited in YWCA of Calgary Social Issues Committee, "The Right 
Thing To Do," May 31, 2000, Attachment IV, 3. A recent article in the Canadian Medical Association Journal found 
that hungry children are four times more likely to suffer health problems than children who don't go hungry. Poor 
nutrition, in turn, had other effects including lack of school readiness and difficulties in concentrating at school. 
Lynn Mclntryre, Sarah K. Connor, James Warrant, "Child Hunger in Canada: results of the 1994 National 
Longitudinal Survey of Children and Youth, Canadian Medical Association Journal 163 (8), 965. 

http://www.mori.com/polls/1996/poverty.htm


of socio-economic status on voting behaviour summed up contemporary findings: "With 

respect to household income, the prevailing finding is that those with low levels of income are 

more likely than their wealthier counterparts to abstain from voting. .. .(V)oters who are insecure 

in their basic needs are less interested in politics. They have more pressing concerns."36 

The issue of adequacy reflects deliberate choices by governments about the problem of 

the need for public assistance. The focus in both countries is on ensuring that "work pays" or at 

least pays better than income support, although it is clear that in both countries low-wage earners 

are at risk of economic exclusion. Apart from setting income assistance rates at higher levels, 

welfare-to-work programs that enable people to acquire skills and education to move into higher-

paid jobs are the strongest evidence that economic inclusion and empowerment are meaningful 

policy goals. 

Beyond the adequacy question, Table 6.1 illustrates that analysis based on the terms of 

social citizenship illustrates distinctive approaches to important aspects of welfare-to-work 

programs. Ways that policies construct the meaning of citizenship are related to the framing of 

the policy in terms of the target population, the way that the interests of the individual are 

addressed and related to the larger public interest - economic and social - and the way that costs 

and benefits are understood. 

There are clear differences in the way that the priorities and interests of individuals (and 

their families) are established in relation to the public interest. In Britain, both program 

descriptions and officials mentioned that the goals of the program are to ensure long-term 

Neil Nevitte, Andre Blais, Elisabeth Gidengil, Richard Nadeau, "Socio-Economic Status and Non-Voting: A 
Cross-National Comparative Analysis," Paper presented to the 18th World Congress of the International Political 
Science Association, Quebec City, August 1-5, 2000, 8. Italics in original. 



economic and social inclusion for program participants, which, in turn, would benefit the 

country's long-term economic growth and stability. In Alberta, officials made it clear that 

clients' interests are subsumed to the larger interests of taxpayers, and to some degree 

contradictory to them. Indeed, there is a clear attempt to re-define the target population so that it 

does not include "welfare clients" but low-income Albertans, working or receiving assistance. 

The costs and benefits of the programs relate to how the interests of individuals and 

families are related to the larger interests of the community and country. In Britain this 

relationship is contructed in a positive way, while in Alberta and B.C. there is a sense that these 

interests are bound up in a more complex, potentially negative, way. Individual interests in this 

program are acknowledged by - but not integrated in a positive relationship to the larger public 

interest - only when hardship justifies. The application process reinforces this pattern. The New 

Deal application process, eligibility guidelines, programs, and clients' responsibilities are made 

clear both in written form and in interviews with Advisers. Service guarantees related to fair and 

respectful treatment and provision of information and advice are contained in the Jobseeker's 

Charter, which was initiated in 1996.37 In B.C. the regularly scheduled "Early Intervention 

Program" sessions are explicitly designed to encourage people to screen themselves out prior to 

making a claim. The sessions serve a gatekeeper function which limits individuals' contacts with 

the government. In Alberta, it is very difficult to find standard information on the process. The 

only certain way is through experience, that is by initiating the application process in a district 

office. The OECD describes the process generally as "harsh treatment." For example, "those 

clients who are initially classified as 'expected to work' by the receptionist are not scheduled for 
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an interview for two weeks. During that time, people are supposed to explore all other 

possible sources of support such as family, friends and other sources of community support. 

T O 

Many do not show up for the subsequent interview." 

In light of the latter point, some consideration should be to the potential effects of 

welfare-to-work policies on citizens who might be eligible but do not apply or follow through on 

the application process. This is especially important in light of the fact that one of the intended 

policy effects mentioned in the Canadian provinces is to encourage people to screen themselves 

out before or during the application process. The impact on individuals and families who might 

qualify for assistance but are effectively discouraged from applying or who withdraw from the 

TQ 

application process needs to be considered. In particular, for applicants who have serious 

financial need and lack other resources, such messages convey information about the legitimacy 

of citizens' claims for public assistance - that is, legitimacy is lacking. 

Once through the application process, all jurisdictions provide individuals with the 

opportunity to express their preferences with regard to program options. The New Deal requires 

Advisers to make every effort to match those preferences but this is not guaranteed. In B.C. and 

Alberta the relative discretion of the program worker and individual are less clearly spelled out. 

In all three cases, there is recognition of the need to recognise and respond to individual's 

particular situations within the context of the larger program goals and options. The issue 

Employment Service, " Jobseeker's Charter 2000"; accessed at 
http://www.employmentservice.gov.uk/about_es/charter.htm. 
38 OECD, The Battle against Exclusion: Volume 3. 73. 
39 One result is greater pressure on community agencies. The Canadian Centre for Policy Alternatives reports that 
there were 70 food banks in B.C. in 1998, more than in all of Canada in 1984. About 15,000 British Columbians 
were considered homeless in 1998, living either on the streets (absolute) or in temporary shelters and hotels 
(relative). "B.C. Commentary," 3 (1) (Winter 2000), 2. The OECD reports that Alberta has a higher than average 

http://www.employmentservice.gov.uk/about_es/charter.htm
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becomes whether background factors have an overly limiting effect and they are more likely 

to do so in programs oriented to short-term rather than long-term services. The response to 

individual situations is a departure from the past when limited "one-size-fits-all" approaches 

were more the norm. Tailoring programs indicates that clients are recognized as individuals with 

particular preferences, talents and needs and increases the likelihood that particular solutions will 

be helpful. Once assigned to an option, all programs require participation as a condition of 

receiving benefits. 

In terms of capacity-building, the factor which illustrates most graphically the very 

different experience that applicants would have in each case relates to the provision of 

information and advice. New Deal guides are book-size or larger (as well there are wallet-sized 

summary cards), printed in bright colours and written in accessible language. They provide 

detailed information on every aspect of programs from the larger goals to specifics of the options 

and the methods for getting further information and appeals procedures. They are available to 

take away from local Employment Service offices (Jobcentres). At the opposite end of the 

spectrum, in Alberta no printed information is available to take away from district offices, by 

ministerial directive. Clients are reliant on the intake workers for all information they receive. 

The government's website does feature a general description of SFI, eligibility requirements, and 

programs. However, this is not a standardised source of information and requires access to the 

internet and the skills to find the information. In B.C., as Table 6.1 notes, there are a few brief 

written brochures which provide basic information to potential applicants. Standard information 

about government programs is a basic tool of citizenship and ensures that all individuals begin 

rate of food bank users who report no income either from work or social assistance. OECD, "The Battle against 
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on the same ground - are equal - in their relationship to the state and fellow citizens. Its 

availability conveys important messages about the capacities of citizens and the legitimacy of 

claims. 

There are significant differences in the approach to capacity-building with regard to 

training and employment experiences between the Canadian and British programs. In Britain, the 

focus on long-term employability means that more time and resources are provided to enable 

clients to improve their skills and knowledge. All option in the New Deal include at least one-

day of week in training towards a recognized vocational qualification. On the other hand, the 

programs in B.C. and Alberta are oriented to short-term training designed to enable people to 

find jobs as quickly as possible. There is less time and money devoted to upgrading skills for 

employment, which also means less likelihood of finding higher-waged jobs. 

The impact of social policies on children is direct and indirect. As noted earlier, the 

quality of children's lives and their opportunities are related to household resources. Another 

important message related to children is the value placed on paid and unpaid work. In particular, 

the requirement that single parents begin work when infants reach the age of 6 months in Alberta 

very much reflects the message that unpaid caring work is not valued. The determination that 

employment status is the critical factor for encouraging self-sufficiency extends to single parents 

as well. In B.C., there is recognition of the value of parental care work with an emphasis on pre-

Exclusion," 68. 
40 Officials in Alberta related a very different approach to publicity regarding the Child Health Benefit, one of the 
province's programs in conjunction with the National Child Benefit. The take-up rate for the Child Health Benefit -
health-care coverage for the children of working-poor parents - was very low in the first year in part because a co-
payment was initially required. The amount budgeted was $12,400,000 and expenditures were $3,298,000. The co-
payment provision was dropped and the extensive publicity campaign in schools, doctor's offices and other 
locations continued. Department of Family and Social Service, "Schedule 5 to Financial Statements," March 31, 
1999,89. 



school aged children, while in Britain single parents are exempt from work and training 

components - although they are required to attend periodic interviews and can request access -

while children are under 15 years. 

The final dimension presented in Table 6.1 is the opportunity that individuals have for 

participating in evaluation of the programs and services in which they are involved, feedback 

which, in turn, will influence future policy-making. This provides direct opportunities for citizen 

participation. In the Canadian provinces, clients' evaluations of contracted service providers are 

considered important for government decision-making about future contracts. Thus, governments 

monitor and base decision-making not only on aggregate indicators regarding number of clients 

served and costs but also on individual experiences with the programs. In Britain, opportunities 

for evaluation extend to government services as well as the services provided by non

governmental agencies, based on guarantees outlined in the JSA Charter and Benefits Agency 

Charter. In the big picture, the question of how to evaluate the programs from an administrative 

perspective also arises. Officials in Britain and B.C. raised the difficulty of evaluating the effect 

of welfare-to-work programs in the big picture, in particular it is difficult to measure the overall 

impact of increases in skills and training beyond specific employment outcomes. There is 

provision in the New Deal for tracking participants if they find a job through the program. In 

B.C. and Alberta short-term "success" is measured by tracking the people who stay off programs 

(or, conversely, need to return) for over a year. In the case of Alberta, the most basic measure of 

success is based on data collected at three months, 6 months, and 12 months. If a client is not 

back on assistance within a year, then the individual is considered a success - that is, he or she 

has not returned to the program. 
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At a general level, there are overarching similarities in the language and objectives 

used to define policies and programs for welfare-to-work across the cases studied here. However, 

closer examination shows that the language used to describe target groups, the objectives, and 

approaches to service delivery vary considerably. Differences reflect how the respective 

governments understand the relationship between individuals and the larger economic and public 

interest, the role of the state, the relationship between the state and citizens, and to the resources 

devoted to the programs. In addition, institutional facts - in particular, the federal system in 

Canada ~ are important. Although both the Chretien and Blair governments have adopted the 

banner of the "Third Way," the federal system in Canada means that understanding the impact of 

social policies on citizenship becomes a more complex task. 

Federalism and Policy Effects 

In his analysis of provincial social assistance regimes in Canada, Gerard Boychuk's key 

argument is that provincial systems are embedded in distinct historical, social, economic and 

political contexts of individual provinces. Within provinces, regimes do not shift markedly over 

time in response to "prevailing partisan winds." The interaction between social assistance 

regimes and their provincial environments is reciprocal. Boychuk writes, 

There are at least two ways in which assistance regimes might 
reasonably be expect to be self-reinforcing: as a result of the views 
about poverty and its causes that particular forms of assistance 
provision instil in the broader public and as a result of the 
behaviour that various approaches to assistance provision 
encourage in recipients and the way this behaviour interrelates 
with the provincial economic structure.41 

41 Ibid., 108. 
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The implications of Boychuks's work on provincial social assistance regimes are significant. 

First, the analysis touches on the effect of policies on public opinion about poverty. In particular, 

Boychuk recognises a number of ways that policies can reinforce various stereotypes - recipients 

portrayed as lazy and lacking sufficient skills, disconnection between recipients' interests and the 

public interest, and, finally, messages about recipients' desert and contribution.42 In terms of 

their interaction with larger economic structures, social assistance regimes condition "how 

recipients interface with the market." The effects range from the influence on personal 

behaviour, which Boychuk frames in similar terms to the analysis developed here. That is, he 

argues, the definition of individuals as passive recipients can undermine a sense of autonomy and 

limit long-term capacity-building and employability in favour of conforming to the immediate 

demands of the labour market. At the macro level, the effect may be to ensure a supply of 

"floating surplus labour" in which workers are available when demand requires but otherwise in 

a state of insecurity and lacking the skills and capacity to move out of short-term, low-wage jobs. 

Furthermore, the social assistance benefit levels may influence the labour supply if income and 

benefits offer greater security than participation in low-wage jobs. Social assistance systems 

not only interact with but also influence the development of economic structures.44 

Finally, with regard to social policy outcomes, Boychuk argues they are not the product 

of economic trends - that is, relative ability to afford social assistance at a given level - nor are 

they reducible to arguments about the best technical solution. Boychuk argues, "Solutions 

depend on how the problem is defined and, and question of which model assistance programs 

42 Ibid., 108-109. 
43 This effect, the "welfare wall," is one that policymakers have addressed, summed up by the objective to "make 
work pay." 
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should adopt remains in essence a political one." This point about technical solutions suggest 

the value of tools that enable evaluation and comparison of policy effects beyond their 

immediate technical content. The detailed analysis of welfare-to-work policies here demonstrates 

that social policy has implications for citizens, not only by influencing public support for but, 

more directly, for the experiences of those citizens in need of assistance. The construct of social 

citizenship enables policymakers and citizens to consider technical solutions in light of their 

impact on citizenship and to address policy effects beyond the short term. 

In the Canadian case, the consideration of social policies' effects on citizenship in the 

federal context leads to a number of observations. First, the likelihood that provincial 

distinctiveness with regard to social assistance regimes will continue makes the Canadian case 

complex.45 Second, a robust debate on the role of the federal government in setting national 

standards has been ongoing in Canada and has tended to dominate the intergovernmental 

agenda.46 Indeed, a critical dimension of the citizenship argument relates to shared national 

experiences. As Boychuk writes, "National citizenship implies a right to reasonably comparable 

levels of social protection regardless of an individual's province of residence. National standards 

are assumed to encourage perceptions of national citizenship - especially in disadvantaged 

provinces."47 However, analysis of policies from the perspective of federalism and even national 

unity is not sufficient, and has the potential to focus solely on issues of intergovernmental 

44 Ibid., 111-112. 
45 Ibid, 105. 
46 Keith Banting argues, "But the issues of federalism have to be balanced with other values, including the substance 
of Canadian social policy and the kind of community or communities we are seeking to build on the northern half of 
the North American continent." Banting, "Social Citizenship and the Social Union in Canada, Policy Options 19:9 
(November 1998), 33-35. There are a number of other articles in the same journal that address federalism and the 
social union. 
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relations and efficiency. Attention to a richer construct of social citizenship is necessary for 

understanding the impact of social policies on citizenship in the federal system. This includes not 

only the extent to which place matters in understanding citizens experiences and social policies 

are an integrative vehicle for overcoming linguistic, ethnic and other cleavages but also the 

dimensions of analysis introduced in this research. 

Analysis of welfare-to-work policies in B.C. and Alberta suggest that while the difference 

in partisan make-up of the governments is important regarding benefit levels and minimum 

wage, there are dynamics that make their programs more similar than different. In the case of 

British Columbia, pressure on public finances, the effect of federal government cutbacks, and the 

political weakness of the provincial government are important forces. On the other hand, the 

Alberta government has billions of dollars in public surplus and strong popular support so that 

current choices are not as proximately related to federal government spending cuts as it was in 

the past. It does reflect the ideological outlook of both the government and officials within the 

department. 

It is possible that with greater resources and political will, the B.C. program would more 

closely resemble the British case. Policy influences in B.C. are multifaceted but the philosophical 

approach is much closer to the Blair government in Britain than to the Klein government in 

Alberta. Indeed, there are regular exchanges of information and visits between British and 

47 Gerard William Boychuk, Patchworks of Purpose The Development of Provincial Social Assistance Regimes in 
Canada (Montreal and Kingston, McGill-Queen's University Press, 1998), 101. 



British Columbian officials and Manson Singer has discussed policy with Geoff Mulgan, the 

policy advisor in the Number 10 Policy Unit.48 

Alberta officials indicated that welfare reform over the last decade was driven by internal 

bureaucratic preferences and political leadership, in particular in 1993 when Mike Cardinal took 

over as Minister of Family and Social Services. Although Alberta officials said they are in 

frequent contact with other provincial officials on a secure website, exchanging information and 

problem-solving, policy-development was quite contained within the provincial bureaucracy. 

There are clear philosophical differences between the provincial governments under study here, 

but in the case of B.C., the translation of those into programs is constrained by fiscal resources 

and weak political capacity.49 

A final consideration of the implications of federalism for this analysis is the Social 

Union Framework Agreement (SUFA), signed in 1999. The language used in the SUFA - which 

was developed to guide the negotiation and implementation of future national social programs -

reflects governments' recognition of social policies' impact on citizenship in a number of ways 

separate from the provisions regarding intergovernmental negotiations.50 For instance, it 

recognises the following: "appropriate assistance" should be provided to those in need and 

standards across the country should be reasonably comparable; governments should "promote 

48 Manson Singer said that the B.C. ministry has consulted and exchanged information with a number of 
jurisdictions, domestic and international. This is in keeping with the pragmatic approach that characterizes "Third 
Way" governments. 
49 B.C. Premier Glen Clark tendered his resignation on August 21,1999 following allegations of criminal activity. 
The NDP party is low in the polls, hurt by several scandals and a struggling economy, although the government 
recently announced its first surplus in a number of years. 
50 Quebec did not sign the SUFA prompting a debate on the agreement's impact on national unity. Some 
commentators argue it reflects a new-found capacity of governments to move on from national unity issues. Others 
argue that it "reinforces an already well-entrenched and detrimental deadlock in the Canadian federation." Alain 
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participation of all Canadians in Canada's economic and social life" without mobility 

restrictions; governments should work in partnership with private, voluntary, business and labour 

groups to "ensure appropriate opportunities for Canadians to have meaningful input into social 

policies and programs"; governments are committed to fair and transparent practices including 

public commitments regarding eligibility criteria and service commitments, and appeal practices; 

policy processes should involve Canadians in developing social priorities and reviewing 

outcomes. 

The SUFA, however, is not retroactive and existing welfare-to-work policies and 

approaches to programs in Canada generally reflect underdeveloped rather than expansive 

practices of citizen engagement. The context and language of social exclusion in the British case 

provide the opportunity - indeed, requirement - for a more holistic appreciation of the impact of 

social policy on all dimensions of citizenship. By establishing social inclusion as a national 

theme of government across departments, the Blair government has promoted an approach that 

addresses not only the long-term interests of individuals but also integrates these with the larger 

economic and social interests of the society. This approach illustrates the potential for 

understanding the impact of social policy distinct from level of expenditures although, as noted 

earlier, the provision of adequate resources contributes to the conditions for citizenship. 

The point is that even in a system where social assistance provides adequate income, 

there are other questions about program design and delivery that follow from policy and are 

important for citizenship. What legitimacy is attached to individual's claims for public support? 

Noel, "Will the Social Union Divide Canadians?" Notes for a Presentation to Breakfast on the Hill, Ottawa, March 
18, 1999. 
51 "The Social Union Framework," The Globe and Mail. February 5, 1999, A9. 



How is the relationship between individual applicants and public officials framed both in 

terms of the values that attach to the delivery of service and how much information that 

applicants can bring to the process? Are the interests of clients or participants understood in 

positive relationship to the larger public interests or do they detract from it? Do individuals 

experience an open, participatory culture in which their views and experiences are important for 

the policy process and, by extension, for the larger political process? 

In each case under study, assisting people into paid work is the primary objective but 

there are significant differences in approaches to achieving this goal. There is strong support in 

the literature that, in quantitative terms, the actual programs - including income support levels 

and minimum wages - should provide sufficient income support to enable meaningful self-

sufficiency and the economic empowerment of individuals that is predicted to follow. While 

neither benefit levels nor minimum wages are high in either Canada or Britain, public subsidies 

for housing and council tax in Britain provide a degree of security in accommodation that is 

lacking in the Canadian provinces. In practical terms, governments and citizens are responding to 

the demands of a job-market that increasingly requires high levels of skills and knowledge, 

especially regarding the new technologies. Investment in relatively short-term training and 

education - one strategy of welfare-to-work programs - means that potential workers who could, 

with sufficient training, fill such jobs are unlikely to get the opportunity to do so.5 

Furthermore, the qualitative aspects of policies and programs - the availability of 

information and advice, the construction of recipients' relationships to the state and to larger 

public interests, the concern for citizens' in evaluation and the opportunities for consultation -



are important. They condition the experiences of people in welfare-to-work programs not 

only in terms of their economic status and sense of security in the present and future but also in 

terms of their capacities and opportunities as citizens. 

For people who have experienced long-term unemployment and loss or absence of social 

and economic supports such that they need to access public income assistance, welfare-to-work 

programs have the potential to influence not only economic but also political inclusion. An 

exclusive focus on inclusion in the paid labour market - especially if there is little regard for 

education and skills-development that lead to long-term employability - disregards important 

aspects of social citizenship. Lack of appreciation for holistic policy is often grounded in 

stereotyped social constructions of welfare-to-work recipients as dependent and passive. 

Programs that reflect this narrow focus neglect the critical meaning that social policies carry for 

citizenship, in particular for the relationships between citizens, the state and the public interest 

Limits To The Analysis 

It is important to acknowledge that there are various factors not necessarily related to 

public policy that can influence citizenship, its meaning, and the ways that individual citizens 

understand their relationship to the state, their stake, and political participation. For instance, 

with regard to voting, in addition to socio-economic status, other related individual-level factors 

Alberta officials said one of the key policy challenges facing the Department of is a lack of skilled workers to 
meet the demands of the labour market. 
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are age, religion, marital status, children in the household, place of residence, interest in and 

orientations toward politics, and strength of attachment to a political party.53 

Another point to bear in mind is that the analysis considers only welfare-to-work policies, 

which account for one dimension of the larger constellation of socal policy effects on citizenship. 

Possible interactions include cumulative effects when policies reinforce each other or, 

conversely, interactions which include conflicting or mitigating effects of different policies.54 

Furthermore, data for this analysis were generated from legislation and regulations, 

policy statements, speeches, and interviews with public officials. Schneider and Ingram make the 

point that data can also be generated from analysis of media coverage, surveys of policymakers, 

and interviews or surveys with members of the general public or persons within the target 

group. Further research would enable testing of the policy effects developed here on the social 

and political attitudes and behaviour of individuals directly involved in the programs and on 

wider public opinion. 

3 Neil Nevitte, Andre Blais, Elisabeth Gidengil, Richard Nadeau, Unsteady State: The 1997 Canadian Federal 
Election (Toronto: Oxford University Press, 2000). 
54 For instance, as part of their work on Child Benefit reform in Canada, Ken Battle and Michael Mendelson 
investigated early outcomes of the B.C. Family Bonus, which, in 1996, replaced the child benefit that was provided 
through the provincial welfare system. This program was the first in Canada to replace completely child welfare 
benefits with a child benefit program available to all low-income families, regardless of their source of income. (The 
subseqent design of the National Child Benefit System relied extensively on this provincial program.) The 
researchers conducted focus groups to assess the impact of the B.C. Family Bonus from the perspective of recipients 
and local social services agencies. They found that the delivery of the program through the tax system resulted in a 
very high take-up rate among the poor and working poor population that is traditionally difficult to reach. Battle and 
Mendelson write, "The experience of most social programs is that if they require a separate special application, there 
will be far less than full take up - especially if the applicant is required to visit a welfare office." The ease of 
administration through the income tax system — and the lack of stigma and intrusiveness associated with such a 
process - was reported as liberating by focus group participants also involved with the traditional application 
process for social assistance. Ken Battle and Michael Mendelson, "The B.C. Family Bonus," in Child Benefit 
Reform in Canada: an evaluative framework and future directions (Caledon Institute, December 1997), 1-7; 
accessed November 26, 1999 at http://www.caledoninst.org/ 
55 Schneider and Ingram, "Social Constructions of Target Populations," 335. Boychuk also points to the importance 
of research which tests the extent to which public policy shapes the understanding of poverty and preferences 

http://www.caledoninst.org/
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Conclusion 

Social citizenship is a valuable construct for evaluating the impact of policies, capturing 

not only an important effect of policies on citizenship but also serving as a tool that can be used 

to compare policies across time and place. Social citizenship enables the development of 

measures that can be used to evaluate policy, independent of any particular era of welfare state 

development, including the contemporary era of welfare state reform - an early feature of which 

was retrenchment and streamlining by governments in terms of expenditures and administrative 

resources. 

The theory that there can be "public policy for democracy" recognises that public policy 

is one factor that affects conditions for citizenship, as well as influencing the individual-level 

characteristics that are related to participation. Impacts on conditions and opportunities may have 

a spillover effect, encouraging or discouraging citizens to participate in other ways, including 

voting and participating in campaigns. Social policies influence citizenship directly by 

influencing individuals' capacity to participate on a number of dimensions, including resources 

and direct provisions for bringing citizens into the political process through such mechanisms as 

consultations and evaluations. A recent cross-national analysis of the relationship between socio

economic status and non-voting begins with the premise that "non-voting is determined by a 

combination of facilitative and motivational factors."57 "Motivational factors" include ideology, 

political attitudes and efficacy. "Facilitative factors" refer to those elements that influence 

regarding policy approaches among the larger population, in particular trends of convergence and divergence in light 
of different provincial policy regimes. Bovchuk, Patchworks of Purpose. 109-110. 
56 Explanations of non-voting turn to "individual, micro-level phenomenon. Citizens make a conscious decision to 
vote or abstain." Nevitte et. al., "Socio-Economic Status and Non-Voting," 5. 
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political behaviour independent of motivational factors. Thus, "participation is more difficult 

for some people than others, regardless of their interest in politics."58 In both Britain and Canada, 

higher levels of income and education are related to a greater likelihood of voting. On the other 

hand, individuals without these kinds of resources are less likely to participate in politics. In 

addition to the effect of material resources on participation - and the effect that policy can have 

on material resources — public policies also have an effect on defining citizens' understanding of 

their economic, social, and political relationships and the meaningfulness of participation.59 

57 Ibid., 6. 
58 Ibid. 
59 

In their "resource model of participation," Henry E. Brady, Sidney Verba, and Kay Lehman Schlozman extend 
analysis beyond a traditional socio-economic status model that takes into account education, income and occupation 
to includes other resources, including time, money and civic skills, psychological engagement, concern for public 
issues, efficacy, awareness of a connection to and stake in larger group and society-level interests, and links to the 
"recruitment networks" that bring people in to politics. Henry E. Brady, Sidney Verba Kay Lehman Schlozman, 
"Beyond SES: A Resource Model of Political Participation" American Political Science Review 89 (2): 272-294. 
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CHAPTER 7 

CONCLUSION 

The concept of social citizenship captures the significant effects that social 

policies have on citizenship. These effects include influence on the socio-economic well-

being of citizens, on the conditions for inclusion and exclusion, and on conditions for 

participation in the political sphere. This concept, first developed 50 years ago by T.H. 

Marshall, has endured and remains central to many accounts of modern citizenship and, 

more recently to debates about social cohesion and social exclusion. Critics argue that it 

is a concept from an earlier era and reflective of a particular approach to the welfare state 

and focus on the perception that it emphasises rights too much at the expense of citizens' 

responsibilities. In fact, in the original formulation, Marshall said that citizenship is a 

status which confers rights and duties so the language of responsibilities is not new. 

The principles of social citizenship have endured in importance not only for those 

who study citizenship, but also for the "real-world" of policymaking. Following an era of 

welfare state retrenchment, at the national level in Britain and Canada there is a concern 

on the part of governments on a number of fronts that relate to state-citizen relations. The 

point of this research is to illuminate the value that social citizenship carries for 

contemporary analysis of the welfare state and for the larger questions posed in relation 

to social cohesion and social exclusion. In the current search for greater understanding of 
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the dynamics that feed and strengthen cohesion and social capital or undermine it, 

public policy is one important factor.1 

Social Citizenship: Indicators for Comparing Social Policies 

Social citizenship enables the construction of indicators against which social 

policies can be measured and compared with regard to their impact on citizenship. The 

field of income assistance in the contemporary welfare state provides perhaps the most 

powerful example of the problem of contradictions in the effect of public policy on 

citizenship. Politicians and public officials use the language of inclusion, citizen 

empowerment, and engagement. Yet the realisation of these goals is constrained by 

failure or unwillingness to recognise the direct effects of social polices on the experiences 

of citizens. In particular, the focus on moving people into jobs without concern for their 

long-term prospects is a very thin view of inclusion. As importantly, negative messages 

about the legitimacy of claims and the relationship to the larger public good undermine 

the likelihood of individuals having a stake in the social and political life of the 

community, which Marshall thought was necessary for the practice of both rights and 

responsibilities. 

Public Policy, Participation, and Democracy 

Social citizenship is a useful concept for a number of reasons. First, as already 

noted, it captures an essential dimension of public policy's impact on democracy, that is 

Robert Putnam, "Bowling Alone: America's Declining Social Capital," Journal of Democracy 6 (1): 65-
78, especially at p. 76. 
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the direct impact on citizens, affecting their relationship to the state and to the larger 

community and public interest. Second, it specifies that the state has a role to play in 

establishing optimal conditions for citizenship. In this regard, it provides a sharp edge for 

slicing through, separating out and making explicit the role of policy in citizenship. 

Social citizenship provides a coherent framework for addressing the multiple ways that 

policy influences people's experiences of citizenship. 

Social policy is not neutral in its effects on citizen's political attitudes and 

behaviours. Policymakers recognise this when, for instance, they construct programs 

which are designed to encourage people to screen themselves out of an application 

process. Research on the effects of related policy fields in Canada - official language, 

multiculturalism, and the Charter of Rights and Freedoms - have considered their impact 

on citizens' identities, relationships to the state and community, legitimacy of their claims 

for recognition, and participation. The literature on aboriginal peoples in Canada 

addresses the effects of policy on culture and cohesion, illustrating the drastic, often 

tragic effects.2 The effect of income support policies on citizenship is similarly important. 

It is caught up not so much with the broader question of national unity, into which much 

of the existing research is tied, but with the larger questions of the quality of democracy, 

of social cohesion, and of who participates. 

2 Anastasia M. Shkllnyk, A Poison Stronger Than Love: The Destruction of an Ojibwa Community (New 
Haven and London: Yale University Press, 1985). 
3 For a recent analysis of these links see Danielle Juteau, "Patterns of Social Differentiation in Canada: 
Understanding Their Dynamics and Bridging the Gaps," Canadian Public Policy. 26: (Supplement 2): S97-
107. 
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There are two streams of literature about democracy and participation that can 

be used to anchor this analysis of impact of social policy on citizenship, democracy -

including democratic values and cohesion, and participation. The first, which is not the 

central focus of this research, considers its effects on aggregate public opinion regarding 

social problems and individuals who need assistance. For instance, in Britain, Peter 

Taylor-Gooby provides an important theoretical innovation to Marshall's model. In the 

1980s, he argues, there was an inverted causal order to the relationship between the 

welfare state, citizenship and social order. Taylor-Gooby writes, "Instead of social 

welfare being understood as underpinning social cohesion in an unequal social structure, 

change in social structural relations is seen as a threat to the continuance of the welfare 

state." From this approach comes the argument that widening income gaps and 

inequality in standards of living threaten the viability of the welfare state. Furthermore, 

Taylor-Gooby argues, 

if government policy is responsible for substantial growth 
in inequality, and this leads to a decline in enthusiasm for 
state services and a shift in allegiances to the private sector, 
then developments of the 1980s will prove a good test of 
the claim that it is possible for governments to engineer a 
collapse of support for state welfare.5 

In fact (writing in the late 1980s and early 1990s), Taylor-Gooby finds that in 

Britain the welfare state retains its capacity to accommodate the interests of different 

4 Peter Taylor Gooby, Social Change. Social Welfare and Social Science (Toronto: University of Toronto 
Press, 1991), 86. 
5 Ibid. 
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classes. Indeed, the general pattern of public opinion does not provide evidence for 

the claim that growing income inequality in Britain in the 1980s diminished support for 

the welfare state, "especially among more contented groups in society."6 While there is 

evidence that higher income groups express preferences for the availability of private 

welfare services alongside the public system, this preference co-exists with strong 

support for state services. However, within this trend, there is a result of particular 

importance to the research here. In Britain, there are markedly lower levels of support for 

services directed to poorer minorities. Thus, for instance, survey data in the 1980s 

showed overall higher and increasing levels of support for the National Health Service, 

while there was lower and more static priority given to social security. As well, support 

for social security benefits for pensioners, children and the disabled increased over time 

but support for benefits to unemployed people and single parents decreased.7 The impact 

of negative policy messages with regard to the latter groups is an important variable for 

understanding this decline. Further research is needed to update this work in order to 

consider whether divergence in support for welfare state policies remains strong, what the 

possible explanations for such divergence are, and to test the effect of the Blair 

government's social exclusion agenda on public opinion. 

The second, more central body of literature to which this research connects is the 

resource-based explanations of inequality in political participation. In particular, 

education emerges as critical both for "democratic enlightenment" and for opportunities 

to increase political capacities to participate effectively by formulating policy preferences 

6 Ibid. 126-129. 
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and expressing them.8 And this literature, in turn, folds into the larger investigation 

about political culture, in particular citizens' attitudes toward the state and the larger 

political community. In examining citizens' orientations to democracy in Canada, in 

particular confidence in national institutions, political parties, and politicians, Neil 

Nevitte writes that there are significant socio-demographic predictors of satisfaction with 

Canadian democracy. He writes, "Predictably, wealthier and better educated Canadians, 

along with those born outside the country, all express higher levels of satisfaction with 

democracy."9 Similarly, citizens with low levels of personal political efficacy - and there 

is a significant proportion in Canada - indicate lower levels of satisfaction with the way 

democracy works than people with higher levels of efficacy. 

For those who feel a stronger sense of personal power in the political arena, their 

rating of external efficacy - of the responsiveness of politicians to their interests - is 

lower. As Nevitte notes, the "efficacy gap" has a number of implications for public 

policy. One of the most important is the need for institutions, political parties and 

politicians to become more responsive to more sophisticated and demanding citizens.11 

This group is seeking - demanding - more meaningful participation. The result could be 

that the voices, interests and claims of more educated, more demanding citizens - those 

who already have a sense of personal efficacy and can make their voices heard - will be 

amplified to a more responsive state. Greater state responsiveness is a positive 

7 Ibid., 114. 
8 Neil Nevitte, "Value Change and Reorientations in Citizen-State Relations," Canadian Public Policy. 26 
(Supplement 2): S73-S93, quoted at S79. 
9 Ibid., S84, 
10 Ibid., S84-85. Nevitte labels this the "efficacy gap." 
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development but efforts to more effectively respond to citizens need to be balanced 

with attention to the effects of policy on whose voices are heard. As Verba et. al. argue, it 

is important to consider who is participating and not only the amount of participation.12 

In their prescription for future research, Verba et. al. make room for the 

possibility that churches and other community organizations are important for both 

facilitating and encouraging participation and point to a need for in-depth community and 

organizational studies to understand the possibilities. Indeed, it is important to recognize 

and give space to voluntary and non-profit community agencies who perform a number 

of roles and functions in delivering social services. These include the provision of 

supplementary services as well as acting as observers and critics at the frontlines, 

identifying emerging needs, developing new ways to meet them, and advocating on 

behalf of clients.13 In her critical analysis of the discourse of social exclusion and 

inclusion, Ruth Levitas argues that the concept of social exclusion "distracts attention 

from the essentially class-divided character of society and allows a view of society as 

basically benign to co-exist with the visible reality of poverty." As a consequence, it 

assumes that "there are only differences of opinion, not conflicts of interest," and the 

" Ibid.,S87-S89. 
~ Verba et. al. write that the American presidential election in 1996 provided further evidence for their 

argument. "The unstated assumption during the campaign seemed to be that, while policymakers could not 
ride roughshod over the interests of groups ranging from senior citizens to tobacco manufacturers to 
veterans without expecting an outcry in return, certain groups could be ignored with impunity. The needs 
and desires of inactive publics with an obvious stake in government - welfare recipients are the most 
obvious example - were simply not part of the campaign discourse. Sidney Verba, Kay L. Schlozman, and 
Henry E. Brady, "Verba et. al. respond to three book reviews of their book "Voice and Equality: Civic 
Voluntarism in American Politics," American Political Science Review 91 (2): 427-430, quoted at 430. 
13 Ibid., 176. 
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result is dampening of political or more radical conflict. Non-state actors can 

mediate the relationship between citizens and state and decrease the likelihood of 

political co-option by governments. 

However, they cannot substitute for the state for a number of reasons. In 

particular, their resources are limited and uncertain and there are no requirements for 

democratic accountability. Julia Parker argues, "Only government can guarantee or 

require any particular set of rights or opportunities and make the appropriate provision 

for them - either directly or through agreements with non-state organisations." 5 

Proponents and critics alike argue about the optimal nature and extent of state action - in 

partnership with other actors - to facilitate the entitlements and opportunities of 

citizenship. 

The state's role is necessary and fundamental to secure regularity of redistribution 

of income for basic needs. This is especially true for the poor and marginalised who are 

likely to lack strong familial and community ties and are frequently transient. Parker 

writes: 

If (T.H.) Marshall's understanding of citizenship status in 
terms of civil, political, and social and economic rights is 
extended to encompass the idea of'inclusion,' other 
institutions than government and the market become highly 
significant, partly as independent sources of welfare but 
also because they are crucially important in determining 
how people use both public services and personal incomes. 
Families, local communities, churches and voluntary 
organisations can all contribute to - or, in their absence 

14 Levitas, "The Inclusive Society?" 177. 
15 Ibid. 



172 

deny - opportunities for social exchanges and for participation in 
social affairs. 

At the same time, current exigencies of the employment market, including "flexibility" in 

work, mean that there is more demand for workers to move to improve their employment 

status. As a consequence, community ties are weakened. Parker writes, "The exchange of 

sociability and services in long-settled communities and the conviviality, authority and 

discipline emanating from familiar individuals and institutions fades." Government 

policy aimed at ensuring social citizenship and strengthening social cohesion will 

recognize the processes of marginalization and isolation and enable opportunities for, as 

Parker writes, "communal enterprise." 

Marshall's concept of social citizenship is compatible with the interaction of state 

and non-state actors in establishing the conditions for citizenship. Indeed, for him, it was 

critical that all citizens have a stake in the well-being of the community because this 

made it possible to recognize and respond to both the rights and responsibilities of 

citizenship. To have a stake in - to benefit from - the public good also creates a duty to 

contribute to the overarching welfare of the community. 

The capacity of the institutions and policies of the welfare state to contribute to 

"communal solidarity" are related to public policy.18 Writing in the U.S., Robert K. 

Fullinwider argues that the welfare-to-work programs are "unlikely to teach civic 

16 Julia Parker, Citizenship. Work and Welfare: Searching for the Good Society (London: MacMillan Press, 
1998), 170. 
17 Ibid., 171. 
18 Gutmann, "Introduction," 11. 
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responsibility or to encourage independence in the absence of supporting and 

enforcing lessons in all other aspects of the welfare recipients' lives."19 Fullinwider 

writes: 

If citizenship shapes welfare it is also shaped by it. The 
kinds of welfare benefits distributed by the state, the modes 
of delivery and the conditions for receipt can teach good or 
bad lessons in citizenship. Citizenship here means more 
than full legal membership in the state. It means a set of 
attitudes, habits, aspirations, and responsibilities.20 

In the big picture, citizens may gain capacity and power in different ways. 

For R. Kenneth Godwin, the ability of citizens to exercise choice and control over 

their lives is critical. He writes, "If dependents have sufficient economic power, they can 

force the society to view them as clients to be served rather than objects to be treated, 

managed, or administered" and to challenge the prevailing policy patterns that help 

advantaged groups. Therefore, the most logical strategy to empower citizens who are 

not economically self-sufficient is to change that status, ending the need for state 

assistance. Economic independence would enable these citizens to engage in social and 

political efforts to reconstruct their social images.22 However, as Godwin notes, certain 

market conditions are necessary to make this process work, in particular markets should 

have low information costs and provide people with sufficient economic power. 

19 Ibid. 11. 
20 Robert K. Fullinwider, "Citizenship and Welfare," in Democracy and the Welfare State, Amy Gutmann, 
ed. (Princeton: Princeton University Press, 1988): 261-278, quoted at 270. 
21 R Kenneth Godwin, "Using Market Based Incentives to Empower the Poor" in Public Policy for 
Democracy, Helen Ingram and Steven Rathgeb Smith, eds. (Washington: The Brookings Institution, 1993): 
163-197, quoted at 165. 
22 Officials interviewed for this research tended to follow this line of reasoning. However, the emphasis was 
on employment status in the first instance. 



Godwin's approach shares essential principles with models of minimum income and 

negative income taxes. Godwin writes that "if the problem is that people do not have 

sufficient income to purchase merit goods, then a direct transfer of incomes is the 

solution that least demeans the dependent population, most reduces their dependence and 

most efficiently allocates resources." 

On the other hand, Richard M. Valelly gives citizen empowerment a broader 

meeting than Godwin and comes to different conclusions about how much privatisation 

serves democracy. Citizens are empowered through involvement in association, 

deliberation and the performance of civic duty. Valelly argues that citizen empowerment 

is different from individualism. Rather than freedom to pursue self-interest through 

economic power, citizenship develops through association, which provides learning 

experiences for democracy. Policies that reduce the costs of associational activity may 

help to reconnect citizens to politics. In particular, policies developed with respect for 

people's competency to make decisions may positively influence participation.25 

The debate about how citizens are empowered leads to a final point of discussion 

for this work. The argument that public policy is important for democracy carries with it 

recognition of the role of the state in shaping citizenship. For Marshall and other scholars, 

"adequate social rights necessitated the 'socialization of distribution." The goal was to 

overcome the inconsistency and unreliability of charity and, through taxation and 

23 Ibid, 193. 
24 Richard M. Valelly, "Public Policy for Reconnected Citizenship," in Public Policy for Democracy, Helen 
Ingram and Steven Rathgeb Smith, eds. (Washington: The Brookings Institution, 1993): 241-266. 
25 Ibid., 239. 



redistribution, ensure access to basic services, and protections against modern risks, 

in particular illness, accident or unemployment.26 

Implicit in Marshall's scheme was a certain relationship 
between individuals and the market, community, and 
government. When people depend on market services, they 
usually have to pay for them. Voluntary organizations 
dependent on private charity such as family service 
agencies an the American Red Cross also frequently 
impose fees and provide only short-term relief for persons 
in distress or need. The democratization of social rights 
severed dependency on the market or private charity.27 

Certainly, critics of Marshall emphasise the roles of voluntary organizations, 

churches, neighbourhoods and the family, arguing they are more important than the state 

in providing social support and protecting freedoms. Furthermore, there is a danger that 

public bureaucracies that implement and administer services can "dehumanize" service 

provision and diminish citizenship through "arbitrary and inequitable" approaches to 

service provision. Such approaches can actually encourage passivity. Community 

agencies and voluntary organizations, on the other hand, provide opportunities of 

political empowerment. Steven Rathgeb Smith's work explores these debates and 

argues that the mix of public and private provision of social support and services is 

indeed critical to citizenship. In the end, Smith recommends that policymakers use a 

number of strategies to optimise conditions for citizenship. He writes: 

"6 Steven Rathgeb Smith, "The New Politics of Contracting: Citizenship and the Non-Profit Role," in 
Public Policy for Democracy. Helen Ingram and Steven Rathgeb Smith, eds. (Washington: The Brookings 
Institution, 1993): 188-221, quoted at 200. 
27 Ibid. 
28 Ibid., 201-202. 
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A consultant might be asked by a city government to evaluate a 
proposed contracting program not only for its possible costs 
savings but also for its potential impact on citizen 
participation, the political role of voluntary associations, 
and the overall decisionmaking process for public policies. 
Will decisionmaking be more or less democratic? Where 
will ultimate political accountability for contracted services 
reside? What options will citizens have to express their 
concerns about public services provided through nonprofit 
organizations? 

Regardless of the nature of the public-private partnership, Smith cautions against making 

decisions based only on cost-saving criteria. Public investment in support and services 

needs to be adequate, regardless of the service provider. This approach to policymaking -

and to policy analysis - can contribute to policies and public services that enhance 

opportunities for democratic practices. 

A research question that arises from this discussion relates to the effect of state 

partnerships with private and community groups on the non-state actors. In addition to 

the administrative outcomes of creating partnerships, do partnership experiences change 

the long-term perspective of businesses and community agencies with regard to their role 

in the public sphere? 

The purpose of this research is to generate conclusions about the role of social 

policy in the creation of the meaning and conditions of citizenship. A number of 

possibilities for further research have been identified. First, public opinion research is an 

important tool for measuring the impact of recent changes to welfare policy on public 

support for these policies as well as on social and political attitudes related to citizenship 

Ibid., 218. 



- identity, community and participation. It would essential reach individuals who are 

the targets of particular social policies to determine the differential impact of social 

policy on citizenship conceptions as well as to tap general changes in political 

orientations and behaviour over time. 
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Appendix One: The Evolution of Contemporary Welfare-to-Work Programs 

Generally, work-to-welfare programs require the recipients of welfare benefits or 
unemployment benefits to satisfy a work or training requirement in exchange for 
receiving their benefits. Welfare-to-work programs encompass a variety of training, job 
placement, work experience and education programs, which are designed to assist people 
to move into the workforce on a permanent basis. Ernie S. Lightman notes that one of the 
distinguishing factors in programs is the degree of compulsion involved. At one end of 
the spectrum is an "absolute right to a benefit" subject only to a determination of need 
while at the other end is the "workfare" model of compulsion to train or do work in 
exchange for benefits. 

Britain 

January 1986: The Conservative government under Margaret Thatcher launches the 
Restart program. 

1988: Employment Act states that benefits recipients who refuse a place in an approved 
training program could be denied benefits. 

1989: Social Security Act brings "actively seeking work" rules to the benefit qualification 
procedures. 

1995: Jobseeker's Act integrates Unemployment and Income Support benefits and 
establishes conditions for entitlement to benefits (contribution-based or income based) for 
people who are unemployed and able to work. 

1996: Jobseeker's Allowance imposes stricter benefits regime under Jobseeker's Act. 

January 1998: Labour government begins 12 pilot projects to test New Deal for young 
people aged 18-24. 

April 1998: New Deal program implemented nation-wide for young people with an 
established claim to Jobseeker's Allowance for six months or more. 

June 1998: New Deal for older adults begins. 

Ernie S. Lightman, "You can Lead a Horse to Water , but...: The Case against workfare in Canada," in 
Helping the Poor: A Qualified Case for 'Workfare." eds. John Richards and William G. Watson (Toronto: 
CD. Howe Institute, 1995), 157-159. 
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Canada2 

1991: Conservative government limits the federal government's contribution to the 
Canada Assistance Plan (CAP), the vehicle for federal cost sharing of provincial welfare 
programs for three provinces - Alberta, British Columbia, and Ontario - as a cost-saving 
measure. 

1995: Federal government ends the cost-sharing component of the Canada Assistance 
Plan (CAP) and combines with larger block funds used to finance post-secondary 
education and health into a single block grant, the Canada Health and Social Transfer. 

Alberta3 

1990: Supports for Independence introduced with an emphasis on short-term support for 
Albertans in need. 

1993: New program initiatives implemented with the goal of strengthening employment 
and training opportunities for recipients. The Alberta Community Employment (ACE), 
Employment Skills Program, and Alberta Job Corps program introduced. Students on 
welfare moved from the SFI program to the auspices of the Students Finance Board, 
supported by academic grants. 

1999 - 2000: Department of Family and Support Services is eliminated and its functions 
integrated into the new Department of Human Resources and Employment. 

British Columbia 

1996: B.C. Benefits (Income Assistance Act) introduced to contain costs and establish 
new initiatives for training and work experience for social assistance recipients, including 
Youth Works and Welfare to Work (for older unemployed adults) programs administered 
by the Ministry of Advanced Education, Training and Technology and the Ministry of 
Human Resources. 

1996: Family Bonus Supplement for all low-income British Columbians introduced. 

1999: Ministry of Social Development and Economic Security established to bring 
together key areas of government's social programming. 

For a detailed discussion of the evolution of provincial social assistance regimes, see Boychuk, 
Patchworks of Purpose. 
" Summary for Alberta and B.C. based on information from Carolyne Gorlick and Guy Brethour, Welfare 
to Work Programs: A National Inventory (Ottawa: Canadian Council on Social Development, 1998). 




