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I. Introduction

The research presented in this report has been undertaken at the request of Human Resources Development Canada (HRDC) working in collaboration with the British Columbia Ministry of Human Resources and Ministry of Advanced Education, Training and Technology.  This report is intended as a contribution to an ongoing discussion of the issue of transitions from employment insurance or social assistance to work.  Specifically, we were to review literature that evaluated interventions in a variety of jurisdictions--British Columbia, other Canadian provinces, the United States, and Europe--with an eye to how these evaluations might help us in a consideration of how to strategically intervene with client groups who move onto and stay on social assistance, to move them to a greater self-sufficiency and/or attachment to the labour force.  While the parameters do not necessarily exclude any other subgroups, particular attention was to be given to single parents and to those who have moved (perhaps cyclically) from employment insurance to social assistance, that is, those at risk of becoming long-term unemployed.

There are a number of points that need to be considered as a part of this overall question.  While it is recognized that agencies work within a web of political and economic realities, and are therefore limited in terms of the kinds of changes they can make or even the amount of responsiveness to suggestion they may be allowed, we believe that a discussion of the kind undertaken here should not, for all its focus on more "practical" aspects, ignore the issues underlying the problem.  Therefore, we begin the report with a fairly brief acknowledgement of some of the issues and concerns that are too often taken as given in the evaluation literature.  These include definitions of terms such as "success," the focus of much literature on "dependency," and the different goals and objectives that emerge.  It is often not acknowledged that competing perspectives on the "problem" even exist.  While this cannot be a major focus, we would like at least briefly to consider alternative approaches and strategies that have been put forward.

In the next section, we will look at what the various evaluations have to say, if anything, about the characteristics and experiences of the client groups.  There is a need to differentiate, for example, even within the group of single parents, and to recognize each group's heterogeneity.  The groups focused on here are those that, in general, face the greatest number of, and strongest, barriers to their long-term participation in the labour force, and the nature of these barriers must also be a part of any analysis of the situation.  The issue of readiness is also central to the feasibility of any strategy to encourage such participation.

While the program evaluations indicate very mixed results overall, there are still some general principles that emerge, most notably perhaps the endorsement of mixed strategies, or the recognition that a "one-size-fits-all" mentality is unlikely to result in effective programming.  In attempting to ascertain the components that work together to produce effective interventions, this study considers not only program contents but also some of the background conditions that may play a part in a program's success.  What are the program's short and long-term goals?  Who are the providers?  What relationships or linkages are made with potential community partners and/or employers?  What is the role of workers?  What economic or labour market conditions support successful programs?  What is the delivery system, and what "costs," "benefits," and administrative needs are identified?  How much attention is paid to follow-up and retention?  Each evaluation does not necessarily provide answers for all of these questions (indeed, some of them are seldom mentioned at all), but they also underlie our examination of the material and, where pertinent, we draw attention to such aspects.

Throughout, we try to remain aware of the contextual factors, which also cannot be separated from the problem.  The most obvious of these are the economic and social contexts and perspectives--economic conditions, the structure of local labour forces, social support systems, and so on.  An important background aspect of any programming is the kind of connections or relationships that are forged and maintained with other groups within the specific local context, groups such as employers, community organizations, post-secondary education and other institutions.  As well, though it is often overlooked in the discussion, the roles of staff can have a profound effect on the outcomes of any interventions.  All of these factors interact with each other and with the nature of the program to produce a range of effects.

Following a review of the effectiveness of interventions, we offer some examples of smaller-scale and/or more innovative community-level programming that may suggest possibilities for creating other programs that could incorporate or adapt elements from (or inspired by) these projects.  The report will conclude with a consideration of some of the key elements for potential strategic initiatives that would make a difference particularly for single parents on social assistance.

Approaches to the Problem 

The definition of "success" lies at the heart of the evaluatory process, and is thus one of the biggest hurdles in analysing any set of evaluation materials.  In their analysis of training program evaluations, Butterwick and Ndunda delineate some of the issues surrounding this definition: differences in assumptions and program objectives, focus on short or long-term outcomes, the possibility of overgeneralization to different contexts and participant populations, and questions of who did both the defining and the evaluating
. In many cases, trying to evaluate the information on these programs is like comparing apples and oranges.

Studies that summarize the results of multiple program evaluations tend to impose their own criteria for success, thus even further muddying the waters.  These criteria are not always made explicit, but generally are concerned with "employment effects." For example, a 1996 HRDC overview differentiated programs according to how well they enhanced the employability of social assistance recipients (SARS) as defined by three impact points: employability, earnings, and social assistance dependency and payments.
 If the objectives of the categorized programs diverge from such evaluations of their outcomes, this is seldom acknowledged.  One exception occurs in a study of wage subsidy programs.  Here it is noted that, although the Netherlands' Integration into Working Life schemes have a low net employment effect, the Netherlands Labour Market Directorate argues that "their purpose is to make the long term unemployed more competitive, and this they do.”
 Such recognition rarely makes a difference in these analyses, however; this program would still be considered a relative "failure."

While a focus on client employability (or "human capital") seems to be the direction taken by most governments at this time, there are voices urging an alternative perspective.  For some, it is simply a matter of recognizing that "until programs emphasize job development as much as the employability of participants, the effects of programs will be limited," and noting the contributions of labour market conditions to welfare dependence.
 Others question the overall goal behind much welfare policy which, they feel, limits success to a mere reducing of the welfare rolls.  These claim that many of the current proposals to cut welfare spending are inspired by politics and ideology, not hard information about the actual behavior of welfare recipients.” 

Different notions of employability were considered in a cross-national study which examined models of social assistance in Sweden, the Netherlands, Australia and the United States.
  Significantly lower levels of poverty were found in the Netherlands and Sweden, where benefits provided 75% and 109% respectively of the net average production worker's wage.  Australia and the U.S. provided much lower levels of support, which kept significantly higher numbers of single mothers and their children in poverty.  The author concluded that

... focusing on employability and the individual characteristics of beneficiaries only makes sense in an economy with full employment, low unemployment rates, public child care services, preventive social services, and minimal inequality between the wages of men and women.  In nations such as Canada, with high unemployment, a stagnant economy, vast discrepancies between the wages of men and women, and a severe shortage of affordable and regulated child care, focusing on employability has negative consequences for many individuals as

well as social policy development.

In a report to the Ford Foundation, the Institute for Women's Policy Research (IWPR) outlines an anti-poverty strategy based on an assumption of success as the greater ability "to raise families out of poverty as well as reduce the level of public assistance.”
 This strategy was developed as a response to reforms of the U. S. welfare system that focused on the "rhetoric of dependency" and the perceived need to “encourage self-sufficiency" by placing more stringent requirements and limitations on assistance recipients.  The IWPR strategy questions the assumption that full-time employment is the way out of poverty for most single parent families, citing two factors that make this unlikely: the volatility of the low-wage labour market, which prevents self-sufficiency because of its preponderance of part-time and short-term jobs, and the unreasonable burdens full-time work places on single parents, already expected to be both parents to their children.

Previous studies had indicated that neither welfare nor full-time low-wage work (the kind most likely to be obtained by the majority of single mothers on welfare) provided enough income to raise these families out of poverty, or even to cover their expenses.  It was therefore suggested that a strategy of income-packaging (practiced by many assistance recipients, though not always legally) could be effective.  Such a strategy would allow recipients to mix benefits, paid work, and other sources of income; it would be part of a policy that accepted the low-wage labour market as a given.  The only other feasible anti-poverty policy would be a "jobs-based strategy" involving reform of the labour market with a "focus on improving pay in low-wage jobs, changing the low wage labor market, and improving access to higher wage jobs."
 

The strategy described in these studies results from an approach that "does not assume that success should be defined as a total exit from the welfare rolls" and that perceives "no simple or inexpensive ways" to bring about self-sufficiency over the long term.
 While such strategies may well even prove to be more cost-effective over the long run, it is recognized that the governments of the present day are likely not willing, or able, to undertake such deep structural change.  Nevertheless, it seems wise to at least learn something from a perspective that offers more recognition of the human considerations involved in these debates than does the vast majority of the evaluation literature available.  In attempting to determine reasons for program "failure," so much of this literature seems to focus its attention on why participants do not make more of an effort to reduce their welfare participation.  This is part of an unhelpful deficit approach to planning:

In the last analysis the problem of long-term unemployment will only be resolved when attitudes have changed so that people are engaged for what they can contribute, rather than rejected because of what they have not achieved in the past.

Policy itself will not be able to bring about such changes, but it would be a step in the right direction if planning efforts took into more serious consideration aspects of the "view from below," or the characteristics and experiences of those recipient groups they are targeting.  Planners, designers, and staff might all acquire deeper insights into the dynamics at work.

Indeed, as part of the research undertaken in preparation of this report, we met with several women who are single parents currently receiving social assistance.
  We must be cautious not to consider this group as representative; however, their experiences and assessment of the difficulties of making a successful transition from welfare to work provided a kind of litmus test of the validity of the studies we were reviewing.  Meeting with these women helped to ground our research and was an important reminder that this discussion about appropriate and effective policy and programs is about human beings, mainly women and children.  Most of the research into the topic of welfare to work transition has been framed by the worldview of those who have not "been there" and this has significant impact on the consideration given to the way problems are articulated and solutions sought.

Many issues were raised by these women; however, one message should be inserted here as we consider "approaches to the problem".  Cuts to welfare have been rationalized by the assumption that being on social assistance is a disincentive to work.  All these women wanted to be off social assistance and earning a decent wage so they could support themselves and their families.  If anything is to be considered a disincentive, they argued, it was the bureaucratic rules and structures that created significant barriers to their efforts to reduce their dependence on welfare and that repeatedly undermined their self esteem, the current failing economy of British Columbia, the lack of jobs that pay a living wage, the lack of affordable childcare, and the lack of affordable and safe housing.

Another "view from below" voiced by these women is that being in welfare is a full-time job.  The notion that single mothers on welfare are languishing at home made these women both laugh and cry.  They are not only referring to the demands of caring for children.  Rather, what was impressed upon us by these women was the time it takes for daily necessities such as purchasing and preparing food.  These women did not have the luxury of shopping for necessities in one place, they had to expand their range to include many locations where bargains were available and coupons could be redeemed.  Their experiences and those of many other single mothers on welfare raise many questions about what is meant by "work" and point to the continuing difficulties facing women when caring for their families and communities is not valued.

II. The Client Groups

Characteristics and Experiences

Targeted client groups can be differentiated in a variety of ways.  For instance, Robertson's study on wage subsidies discusses the group of long-term unemployed, or those at risk of becoming so.  While she identifies the potential indicators of risk as “age, education levels, chronic labour market difficulties, long bouts of unemployment, lack of job experience and low wage levels," she also voices a belief that, in targeting such groups, the focus should, if possible, be not on social, but rather on labour market characteristics.  The groups could thus be categorized as long-term unemployed, displaced workers, repeaters, and seasonal workers, for example.  In this way, the effects of stigmatization may be lessened (or at least not exacerbated), and with them some of the factors that may impede program effectiveness.
 

On the other hand, Butterwick and Ndunda stress the necessity of recognizing the particular situations and potential barriers faced by designated equity groups: women, aboriginal people, people with disabilities, and visible minorities.  The kinds of programming that are successful for one group may not be effective at all for another, and the authors offer a set of principles for effective training programs for each of the above-named groups.  At the same time, it is noted that none of these groupings involves a homogeneous set of people.
 

The group of single parents is also heterogeneous.  They may be more or less skilled, more or less educated, younger or older, with or without limiting disabilities, members of visible minority groups or not, and so on.  The vast majority of single parents on income assistance are women, and this fact may be of use in designing gender-sensitive programs, though it is another question whether single fathers should be excluded from such programs, either explicitly or implicitly.  Since the single parent grouping cuts across so many other kinds of categories, with this exception of gender, it may be possible to argue that programming should not be based specifically on this kind of categorization.  At the very least, it is important to keep in mind the differential experiences represented by people in the category.

In a study of single mothers on social assistance in France, this client group was further differentiated by time, that is, where they were in the cycle of receiving API (Allocation de Parent sole),the lone-parent allowance.
 For mothers who experience separation or divorce, the time immediately following such events is usually one filled with uncertainty, where income support is crucial.  Other factors such as labour supply demands become significant as time elapses.  This study emphasizes the importance of understanding how client groups' needs change over time and points to the importance of flexible procedures that avoid labelling clients based on a one-time assessment.  This study also pointed to the number and ages of children as additional factors that must be taken into consideration.  For example, it found that the economic situation of women with three or more children worsened if she became gainfully employed.  The authors further questioned the usefulness of such categories as "inactive", unemployed" and "employed," to differentiate single parents:

It would appear more fruitful to abandon rigid typologies in favour of a continuum, representing the degree of attachment to the labour market... the undifferentiated treatment of all lone-parent families is no longer appropriate... assistance has to be adapted to a variety of employment-related needs.

The population of single parents on income assistance is certainly beset by stereotypes and negative assumptions--the vision of the "welfare mother." While the prototypes of this stereotype undoubtedly do exist, the findings of many studies have challenged the assumptions underlying it.  Georges Lemaître's three-year analysis of long-term recipients in British Columbia showed that approximately one-third of this population left the system permanently within that period and that 30 to 70% (depending upon the grouping) had earnings from employment as well as assistance.
  In Lemaître's view, these statistics belie the popular perception that "social assistance is ... an all-or-none state, that is, persons in receipt of social assistance do not work and persons with jobs do not receive social assistance."
 This perception goes hand-in-hand with the notion that "high" benefits act as a disincentive to employment.
 According to Lemaître, the rather more complex reality is that "for many single parents, the choice is not between full-time work and social assistance but between full-time work and a mix of social assistance and part-time work.”
 Those who choose the latter tend to have higher incomes than either those who rely on assistance alone or those who leave it for full-time employment, thus presenting an obvious "economic justification" for a "behaviour' policy-makers may consider less than ideal.  Yet the planners should perhaps consider these results' indications that mixing part-time work and assistance is likely to lead to three times as many exits from welfare as does the receipt of benefits alone.

Lemaître 's comments raise similar issues to those of the IWPR's study of AFDC mothers' survival strategies.  Using data from a national (U.S.) survey (the Survey of Income and Program Participation, or SIPP), the study found that, over a two-year period, 70% of AFDC recipients participated in the labour force, and that 75% combined AFDC with other income of some kind.  It started from the assumption "that recipients actively attempt to achieve the best living standard they can, subject to many circumstances they cannot control," including a low-wage labour market, low benefit levels, lack of child support and child care, lack of health insurance, changing assistance rules, and stigmatizing ideoiogies.

The study found that only 26% of AFDC recipients were dependent on means-tested benefits only; the rest were "income packagers," 31 % of whom combined benefits with income from non-employment sources, and 43% who combined benefits with their own employment earnings (and sometimes with other income).  The percentages of each group living below the poverty line were 98%, 73%, and 42% respectively.
 Those who received income from substantial employment were also defined as "work/welfare packagers," and further divided into two subgroups, the "cyclers," who cycled between full-time reliance on work and on welfare, and the simultaneous combiners," whose strategy involved receiving benefits and employment earnings at the same time. (Some mothers employed both strategies, but were categorized as adhering more to one than the other.) Neither were the totally welfare reliant found to be a homogeneous group.  They were divided into four subgroups: jobseeking, looking-for-work-and-working-limited-hours, exempt, and out-of-labour-force.  Overall, the majority of mothers were perceived to be active in the labour market; despite their decreased likelihood of paid work, the welfare reliant spent almost as much time looking for work as did packagers.  The authors feel that the diversity of even the welfare-reliant group means that the "one-size-fits-all" American policy of time limits and mandatory job search would ill-serve these client groups.

While there were many demographic and other similarities between packagers and reliants, there were also some explanatory differences.  Packagers generally had fewer, and older, children, were more likely to have finished high school (61 % as opposed to 43%) and to have had job training, and were less likely to be disabled.  Indeed, the factors seen as significant in increasing the likelihood of employment were the physical ability to work, job availability and accessibility, a smaller number of (and older) children, family supports, and greater human capital (work experience and education and job training).
 This suggests that programs that stress the development of human capital will be most likely to increase the likelihood of paid employment.  However, the authors also emphasize the need to evaluate the jobs that are available, for even when they have received experience and training, recipients find these jobs to be generally unstable, low-wage, and unlikely to lead to self-sufficiency.

Ultimately, then, reform of the low-wage labour market would be necessary to increase the chances of large numbers of recipients for escaping poverty.  Such a reform strategy would offer more stable, unionized, higher-wage jobs.  Its most important element would be "a job creation policy that links private and public, federal and community efforts to target areas where unemployment is high.”
 Other suggested policies include labour law reform legislation encouraging collective bargaining in the low-wage service sector, regulation of temporary and part-time work to provide improved benefits and wages, and changes in unemployment insurance eligibility requirements (reducing earnings requirements and expanding eligible reasons for leaving jobs to include family needs, for instance).  Improving access to higher paying jobs through strong enforcement of anti-discrimination regulations is also necessary. In the mean time, policy needs to recognize the legitimacy of their survival strategies and to help make them more financially advantageous, perhaps through increased earnings disregards.

The IWPR report notes that one thing the comparison of reliants, cyclers, and combiners indicates is the necessity of examining "the real experiences and activities" of recipients before developing policy.  To this point, policy has ignored the economic reality (the inadequacy of both welfare and low-wage work to meet the needs of poor families) central to these recipients' experiences.  Employing in-depth interviews with single mothers, a 1996 study by Edin and Lein
 explored the same kinds of survival strategies outlined by the IWPR reports.  It found that the range of strategies available to both welfare recipients and low-wage working mothers was defined by both the characteristics of each mothers private social safety net and by the "social-structural characteristics" of the city in which she lived.  Four differences in the latter were specified: city size, the nature of the local labour market, the nature of the informal and underground economy, and the practices of child-support officials.  Certain kinds of strategies (those relying more on personal networks than on side work and local agencies) were found to be more conducive to moving from welfare to work.  However, as previously mentioned, mothers do not have freedom of choice among strategies; their decisions are constrained by both their own personal circumstances and by the circumstances of the local community.

Their experiences of these economic realities has naturally shaped low-income mothers' perceptions of welfare and work.  The lessons interviewees had learned from their work experiences included the fact that low-wage income was less stable than welfare, that the costs of working could outweigh the added income, that low-wage jobs were often incompatible with parental obligations, and that these jobs were unlikely to lead to improvements in the future.  Nevertheless, these mothers "showed remarkable dedication to the work ethic," as well as a sensitivity to the stigma they felt attached to welfare receipt.  Therefore, they continued to search for ways to live on paid work, even though they believed supporting their families with this work would be difficult.  Most thought long-term self-sufficiency could best be achieved through a combination of welfare with "quality training." This perspective and the dilemma inherent in work/welfare "choices" are illustrated in a quote from one of the interviews:

The system is all messed up.  When people look in from the outside, [welfare] looks good.  You don't have to work and you get money.  But no one can live on this.  I can't see [any way out]. [If I get a full-time job [I can't get any help from the government] to go back to school. [if I stay on welfare] I can't afford to live on it.  So I'm [going to get a part-time job under the table] and [go part-time to] school.

The above quotation indicates something of both the problems perceived by assistance recipients and the reasons why it is difficult to "get at" their experience and concerns.  Many of these women would be understandably reluctant to speak about these issues, given their balancing act in a precarious (and sometimes partly illegal) situation.  As a result, while it seems essential to collect this kind of qualitative data, it should be interpreted cautiously.  Edin and Lein note that a previous attempt to garner information from telephone interviews had met with considerable unwillingness to participate.  Therefore, for the 1996 study, they took care to recruit participants through other individuals who were trusted by the mothers, and who helped to establish the researchers' own trustworthiness.
 This strategy of building on relationships had good results.  Despite the difficulties of the process, it is possible to at least partially overcome them, and more attempts should be made to do so.

Unfortunately, few studies seem to pay attention to these "human aspects"

involved in programming.  There is one exception in the group of studies surrounding the Self-Sufficiency Project, Bancroft and Vernon's investigation, through the methodology of focus groups, of participants' experiences.
 The authors do not describe the recruitment process for the groups, though they do note a recruiting .'problem" in one area (New Brunswick).  Furthermore, they point to the voluntary nature of participation as a possible factor in determining who might agree to participate (those more comfortable with taking part in group discussions), but they do not explore the implications of this for their findings.  Groups consisted of single parents who had been randomly assigned to the Self-Sufficiency Project, both "takers" and "non-takers," though generally not both in the same group, except in the above-mentioned case in New Brunswick.

The authors take care to point to the similarities between these and all other parents: "As a group, they are poorer and less well educated than most Canadians, but like most people, they have hopes for tomorrow that include dreams of individual achievement and financial security."
 The main task the researchers set for themselves was to determine the differences between the takers and non-takers because, while they believed most wanted more than a "welfare existence,"

for many of those who remain on Income Assistance, however, it is as if they find themselves in a bog and cannot get onto a path that will take them out . . . the corollary question must be why it is that some see the path at all while others cannot.

What seems obvious from the discussions is that many (even of the takers) simply do not believe that the "path" pointed out to them will lead them out of the bog.  The main differences found between takers and non-takers seemed to be that non-takers felt less stigmatized about being on assistance, that they placed a lower priority on financial

gain, and that more of them faced multiple barriers to finding employment.

Barriers

While noting that takers and non-takers alike faced similar barriers to their employment, Bancroft and Vernon state that "when takers looked at the obstacles in their path, they tended to diminish the importance of the obstacles relative to the potential reward ahead, and their determination to overcome obstacles surpassed that of non-takers.”
 Whether or not the situation can be explained in such purely psychological terms, it is clear that these barriers all affect different people in different ways.  Any particular barrier will not necessarily present itself as such for all individuals: "Whether a particular issue prevents, limits or does not affect an individual's employment potential depends upon the interplay of this issue with her other personal characteristics and life circumstances.”
 The effects of some barriers are well acknowledged; for example, that "child care costs appear to have a clear and substantial negative effect on the labour force participation decision of lone mothers.”
 Child care that is both affordable and available for women who work irregular schedules is a support that cannot be ignored in any comprehensive plan for their transition to full-time work.

The single mothers who participated in our focus group also identified child care as one of the most significant barriers and reported that they were discouraged by financial workers and others they met within the system even to apply for subsidies.  They also commented on the impossibility of participating in training programs or looking for work given the gaps in the real cost of childcare and the MHR subsidy available.  Recent surveys of childcare costs in British Columbia reveal the substantial cost of childcare and the inadequacies of subsidies.
 
Day care costs for the Vancouver area are as follows: for preschoolers (3.5 years old) the current maximum MHR subsidy is $368 compared with the median real cost of $502, for toddlers (1 8 months - 3 years old) the MHR maximum is $528 compared with the median real cost of $743, and for infants (6 weeks - 18 months) the MHR maximum is $585 compared with the median real cost of $874.  The problem still persists when unlicensed day care is considered: the MHR maximum for a preschooler cared for in unlicensed family childcare settings is $354 compared with the median real cost of $535, for toddlers the MHR maximum is $404 compared with the median of $578, and for infants the MHR maximum is $438 compared with the median real cost of $635.
  The most common daily rate in the lower mainland for family childcare is $30 compared with $20 available from MHR.  Rates in the rest of British Columbia vary from centres charging the same amount as the MHR subsidy to charging $50.00 to $100.00 a month more.
 Until recently, a childcare 'average' was available for those participating in employment related training programs to address the gap between the real costs of childcare and the MHR subsidy.  However, it is unfortunate and short-sighted that this support has now been withdrawn.

Transportation is a "logistical barrier” that must also be addressed; though the need will vary depending on location.  Other barriers and their effects are less examined, though some of these "personal and family challenges" are discussed in a 1996 report for the Urban Institute of Washington, D. C. Among the challenges considered are physical health limitations, mental health problems, children's health or behavioural problems, alcohol and drug use, low basic skills and learning disabilities, and domestic violence.
 Again, the potential effects of any one or combination of these challenges may vary greatly.  Physical health problems may prevent some from seeking work at all, or limit the kind or amount of work others may do.  Children's health problems may mean that parents require a good deal of flexibility in whatever jobs they may find.  Depression and anxiety may render people incapable of dealing with the stress of even a job search.  Domestic violence can prevent participation in training or in the labour force, and this situation can be exacerbated if cuts to social assistance force women into the choice of staying in an abusive relationship.
 Such challenges will require more supports than the typical program provides.

The evidence that barriers do not affect all who face them in the same ways has interesting implications for planning interventions.  Certainly, it is important to try to determine the characteristics (and likely barriers facing) the targeted population.  However, it is equally important not to be too rigid in categorizing people according to the groups to which they belong.  This is related to the issue of readiness.  For example, a single mother with children below a certain age may not be expected to participate easily (or willingly) in some programs, but the administrative apparatus should allow her to do so if she feels ready and able to overcome any potential barriers.  In the focus group we conducted, several women with children under school age had approached their financial workers and others in the system, eager to begin the process of getting off welfare, but were actively discouraged from participating in programs.  One of the stumbling blocks seemed to be inflexibility in the rules that would allow these women to re-enter either paid work or further schooling on a part-time basis.  More should be known about recipients' experiences, but such knowledge should not in itself be limiting.  Programs that can be flexible in this way will more likely be "successful" because they will meet the needs of those who are ready to have these needs met.

III.  INTERVENTIONS

General Findings on Program Effectiveness

There are numerous difficulties inherent in comparing program outcomes, especially if done across program type and across jurisdictions.  One U. S. study claims that "the current adult training and employment system in the United States consists of a hodgepodge of fragmented, categorical programs with a myriad of governance structures and delivery systems involving Federal, state, and local governments.”
 Methods of evaluation vary widely, as do the objectives of both programs and evaluations.  The definition of success implicit or explicit in each case will create differential expectations.  Despite the fact that the literature all points to the non-existence of "simple" solutions, many involved are guilty of "setting unrealistic goals and denouncing modest success as failure.”
 Such impatience results in a profound lack of information on long-term effects, and many programs are scrapped before they have a chance to show any results.

Nevertheless, studies that present an overview of interventions have remarkably similar things to say about the components that comprise a successful program, as well as about the kinds of program that are more effective under particular conditions.  For instance, based on their analysis of the evaluation literature, Butterwick and Ndunda identify the following strategies common to successful training programs: careful targeting of participants and analysis of their needs; clear guidelines; linkages with the local labour market and partnerships with employers; job finding assistance; flexibility; recognition of barriers; and well-trained staff.

While a 1996 HRDC overview reported generally "mixed results" and little consistency of impact across types of programs, its specification of "lessons learned" from the evaluations of each type of program indicates that some generic comments could be implied.  High expectations may have contributed to the comparatively negative conclusion of this report--it seems that good outcomes on all three impact points considered (improving employment, improving earnings, and reducing social assistance dependency), plus relatively low administration costs, were considered essential to success.  On the other hand, the "lessons" show the importance of targeting and clear and realistic objectives, as some programs definitely worked better (on at least one impact point) for certain groups than for others.  It is also clear from the summaries that mixed (and flexible) strategies were relatively successful, particularly when they focused on individual needs.

Findings of numerous small-scale experiments designed to determine the impacts of various interventions have been summed up in three simple points.  First, the most significant income increases generally result from programs combining on-the-job training and "intensive support." Second, smaller but persistent increases result from job search assistance, which is particularly effective for those, such as the long-term unemployed and single parents, who have had less time in the labour market. Finally, income increases are generally not large enough that participants no longer qualify for benefits.

Such modest gains might appear cause for pessimism, but many see them as only part of a much bigger picture.  A recent OECD report on the effectiveness of “active labour market policies" (ALMPS) makes the point that it is unreasonable to expect these programs by themselves to have huge impacts on unemployment or poverty because they are only one small part of any economic context: "it is unlikely that ALMPs can by themselves lower structural unemployment significantly without corresponding changes in macroeconomic and fiscal policy."
 Furthermore, a program may have different impacts at the individual and community levels, but evaluations typically do not (or are not able to) examine the social gains (or losses) that may partially result from a program.
 Nevertheless, the limited potential impact of ALMPs on the overall picture should not be cause to abandon them.  It merely points again to the need to tailor expectations to what is possible within a given context (presuming that context is not about to change!) and to understand what programming elements will make the most of the situation.

Indeed, the conclusions reached in this OECD report suggest that for "most groups of individuals" there exist programs that are effective.  Women, in particular, seem to achieve positive results.  However, it is unlikely that any one program will have positive impacts for large numbers of people in any given context (and particularly across contexts), partly because large-scale programs are more likely to have negative effects on the labour market-unless, of course, the labour market has been reformed to be compatible with the changes being made.  This indicates, once again, that small-scale, well-targeted programs will likely meet with more success.  The problem with careful targeting may be that it makes evaluation more difficult, but research needs alone should not dictate what kinds of interventions are tried, any more than should administrative needs.

The importance of targeting seems to be well enough established.  The uncertainty surrounding training program evaluations may be an effect of poor targeting: not just any kind of training works for anybody, but certain kinds of training programs work for certain kinds of participants.  Also important is the element of time: many programs, particularly training programs, may work better over time, perhaps because they have had the opportunity to self-evaluate and adjust.  Overall, providing a variety of interventions and services to individuals emerges as the best strategy.  Ironically, this strategy again makes evaluation of single elements more difficult, and this ultimately may have to be one of the trade-offs made in the endeavour to help the unemployed.  One final point Fay makes is worth noting here: while design, implementation, and staffing may all have considerable impact on outcomes, there is virtually no evidence available on any of them.  A focus on such aspects may well be fruitful for future evaluation efforts.

A look at one final set of overall conclusions serves to reinforce many of the notions already put forward.  The U. S. Department of Labor summary of economic impacts of employment and training programs "on the future success of [their] participants" begins with the caveat that, given the small percentage of programs that have been evaluated, many successes will not be considered when lessons are drawn.
 That being said, several conclusions were reached from a survey of the available evidence.  First, while there are at least some interventions that are effective for every subgroup examined, almost all the services evaluated have some positive effect for the subgroup of "disadvantaged adult females." Approaches that combine subsidized employment with some kind of training and/or other supports are seen as particularly effective.  Nevertheless, even the most successful interventions have results that are too modest to accomplish all their goals; in particular, while earnings gains may be made, these are seldom sufficient to lift many participants out of poverty.  Many of the programs themselves are deemed cost-effective investments, though there are many areas and kinds of programs that have received little or no evaluation.  Moreover, knowledge of potential outcomes is also constrained by the limited range of the interventions that have been tried, as well as by the perceived need for immediate results--many programs may take time to begin to work to full potential.  Finally, the importance of providing a wide range of services and training accessible to all who need them is stressed.

Before outlining specific program components, some lessons from Europe are worth noting regarding the relationship between social assistance and incentive to work.  A common assumption informing current debates in social welfare policy is that the welfare system creates a disincentive to work.  In Sweden, studies have shown that "far from undermining a work ethic, the Swedish social welfare system has supported it”
 Comparisons between Sweden and the U.S. and Canada, however, must be made with caution because the Swedish system is much more coherent, with clear links between the system of education, labour market interventions, taxes and the social welfare system.

Program Effectiveness for Single Parents and the Long-Term Unemployed

Given the above description of the relative benefits adult women receive from a wide variety of interventions, and remembering that the groups of long-term unemployed and single parents are neither mutually exclusive nor coterminous, we need to examine what forms these benefits may take in various circumstances.  Therefore, we now turn to a discussion of the effects of different types of programs, and of specific programs within each type, for the subgroups with which we are most concerned.

i.
Education and Training Programs

Education and training programs are often further classified as classroom training, on-the-job training (OJT), and life skills training, though these can also all be offered in combination.  Training is also frequently offered as a component of larger strategies, and it is generally considered difficult to determine to what extent program outcomes can be attributed to the training received.  This should not necessarily suggest that training should be de-emphasized, but rather that we must recognize that it is usually not sufficient by itself and thus is better viewed as only one part of an overall strategy.

Furthermore, the quality of the training offered is an issue that may be overlooked, especially as governments give up more control of delivery systems.  Any training is not necessarily better than no training at all.  From examining a number of evaluations, including those of the Canadian Job Strategy (CJS) and the U. S. JTPA Title II for Adults programs, Butterwick and Ndunda enumerated several principles for effective welfare to work training.  These include the recognition of barriers and provision of services to help overcome them (particularly access to child care), comprehensive programming (including such elements as counselling, life skills, work experience, and ongoing income supplements), and a training component that is appropriate, timely, and well-instructed.

A major set of concerns with regards to training lies in the linkages between the training and the employment situation.  Training for jobs that pay low wages will do little towards increasing self-sufficiency, as will training for work in surplus occupations.  Programs that create and maintain partnerships or connections with potential employers will likely have a higher level of success.  Fay suggests that targeting should be focused on both job-seeker and employer needs.
 In the U. S., a federal report to the Committee of Finance found that the majority of JOBS training programs (part of the welfare-to-work strategy) lacked an employment focus.  This lack could be seen in several areas, running from the failure to identify job opportunities or to help place participants in jobs, to the limited use of subsidies and work experience.  Reasons given by administrators generally included insufficient staff and a lack of resources; some were reluctant to serve assistance recipients who faced barriers to employment because of their requirements for more, and costlier, services.

Linkages are also important in terms of the recognition given the training that participants receive.  If employers do not accept the training as adequate, it will do the trainees little good in helping them find jobs.  Overcoming this potential problem may necessitate making connections with established educational bodies whose credentialling is widely recognized.

Summaries of program evaluations have tended to identify classroom-training programs as having the smallest positive effects.  However, the type of program may make quite a difference.  The HRDC study noted that classroom training of a more vocational nature, or directed towards specific occupations, is more likely to result in increased workforce participation and decreased social assistance dependency.
 A B. C. government sponsored study discovered similar variations in impact among the different types of training available at Camosun College.  Career Technical training was found to have the largest impact on welfare dependence, reducing it 15 to 20 percentage points, followed by Vocational training, which reduced dependence by 1 0 to 15 points.  On the other hand, Academic training had a small positive effect, while Adult Basic Education training had no positive effect at all.
 However, classroom training has been found both to have greater effects over the long term and to be most effective when combined with on-the-job training, and these two tendencies might be considered to be particularly strong in the cases of academic and Adult Basic Education.

An illustration of some of these points may be found in the Minority Female Single Parent Demonstration, which offered remedial basic education, job skills training, and supports to minority single mothers in four U. S. communities.  While all four provided counselling, help with childcare, and job placement services, it was up to the individual program provider what training strategy would be pursued.  Only one of the sites, the San Jose Center for Employment and Training, produced large increases in employment and earnings after twelve months (the greatest net benefits being achieved by those participants who faced the greatest barriers), whereas there were no positive impacts at the other three sites.  The evaluation of these projects concluded that the causal factors of these differences could not definitely be isolated, but that the type of training strategy followed seemed to stand out.  The San Jose program emphasized a job skills curriculum, with remedial basic skills training (or "general employability training") integrated into this curriculum; on the other hand, all three other sites focused on basic skills training alone.

On-the-job training can be a form of subsidized employment, which may increase at least its short-term success rate, as the skills learned are more likely to be "real" job skills, relevant to the workplace.  The B. C. Employment Opportunity Program has been considered successful in helping participants achieve independence from assistance (though perhaps partly through a shift to employment insurance) and finding employment in the long term, but not in increasing their wage levels.  The magnitude of effects varied significantly according to the subgroup and welfare history of participants, with single parents benefiting less than other groups and those with longer welfare histories benefiting more than those with shorter histories.  Impacts were also larger for older participants.

The benefits of life skills training also appear to be differentially distributed.  The HRDC report indicates a need to emphasize the targeting of such training, especially for particular subgroups of women SARS, for whom it seems to have the greatest positive effect.  Evaluations of programs in Alberta showed success in decreasing social assistance dependence.  Success was also claimed due to high percentages (85%, 80%, and 65%) of participants who were either employed or attending training three months to one year after completing the programs.
 The fact that attendance at a different type of training is considered as part of the success rate illustrates the necessity, at least in some cases, of viewing life skills training not as adequate in itself to address the employment needs of participants, but as one step in a larger strategy.  Indeed, each type of training probably has best results if combined with other types and with other services.

Alternative approaches to the delivery of training for populations having difficulty accessing and participating in programs offered through traditional post-secondary institutions have been attempted with limited results. In 1994, Community Skills Centres (CSC) were established and funded under the British Columbia Skills Now initiative.  In 1995, a joint federal-provincial Strategic Initiatives five year (1994-1999) agreement was signed providing co-management and shared funding to CSCS.  According to a mid-way evaluation of these Centres, clients on income assistance were underrepresented in the CSC programs while employer-sponsored clients and those on El constituted the majority of participants. 
 The evaluators noted the lack of congruence between the goals for the CSCs of the provincial government--to meet the training needs of a much broader group-- and those of the federal government -to meet the needs of those dependent on the social security system.  They suggested that serving those on IA was difficult given the lack of outreach services offered by the CSCs and the significant barriers to be overcome by those on IA.  On the other hand, serving those already working or on El was considered congruent with the mandate of the CSCS, which was to become financially independent once the five-year agreement had ended.  "They market to these groups.  They design their programming for these groups.  They create a learning environment for these trainees and their employers.”

ii. 
Job Search Assistance

Job search assistance comes in a variety of forms, including job clubs, reemployment bonuses, counselling, and interviews.  It is generally the most inexpensive type of intervention, but is usually only effective for those who are most job-ready and who face few, if any, obvious barriers to employment.  Therefore, it may not be of great use for the long-term unemployed or single parents, at least not as the only, or earlier, part of a strategy.

Evaluation of the B. C. Job Action programs showed they reduced welfare dependence among participants in the short run (about eight months
) but that, over the longer term, participants were likely to return to assistance.  One potential explanation put forward was that, encouraged to become quickly employed after the program, participants may have taken inappropriate jobs.
 Results of similar American programs, while generally more positive, still indicated such longer term returns to social assistance.  Still, the relatively low cost of these programs, if provided for the appropriate participants, may make them quite attractive to governments with limited resources.  The trick is to avoid a potentially high dead-weight loss through determining who would best benefit from them.  Fay suggests the use of "profiling" techniques, in which econometric models are used to determine participants' risk of long-term unemployment, to deal with this problem.
 As with other kinds of interventions, job search assistance also seems to work well in combination with others, but the timing of the job search component may be critical.

ii. 
Work Experience

Work experience programs are generally targeted to the most seriously disadvantaged client groups, those facing the most systematic barriers to long-term employment.  Their goal is both to develop basic skills and work habits and to provide the actual job experience which may help participants meet the requirements of the labour market.  Workfare is a mandatory form of work experience programs.

Evaluations of these kinds of programs have indicated that, while there are often short-term gains in employment and earnings and reductions in reliance on social assistance, these do not tend to translate into similar long-term results.
 An evaluation of two community service programs in Winnipeg claimed that they generated considerable social assistance savings, but also admitted that long-term effects were unknown since participants were tracked for no longer than one and a half years. (Most returned to social assistance within one year.)
 Since participants' wages were very low (less than minimum wage for the first two months of one program) and there were no earnings exemptions and few other services provided (outside of transportation costs), it is not surprising that low costs were maintained.

The New Hope Project in Milwaukee, Wisconsin is somewhat more generous.
 Participants who are employed 30 or more hours per week are given wage supplements to bring them above the poverty line, child care assistance and health insurance are provided for them, and they are allowed up to 10 hours per week of education or training with pay.  This program continues until December 1998 (since August 1994), and its evaluation (using random assignment) is now underway.  As of the fall of 1997, almost half of the participants were reportedly employed in unsubsidized jobs.  Although wage levels were not specified, the difficulties these people had previously had in finding jobs has led to some optimism that this program may turn out to be fairly effective for this "hard-to-employ" group.

iv. 
Wage Subsidies

Wage subsidies are direct payments to employers "in partial compensation for employing certain workers," thus providing "an incentive for firms to hire workers they would not otherwise hire, and so posit[ing] that slow adjustments in labour markets can be remedied through policies directed at labour demand.”
 Robertson's study claims that well-targeted subsidies can be more cost-effective than many other programs and can also increase participants' long-term employability, especially for groups at high risk of becoming long-term unemployed.
  Subsidized employment programs have also been found to result in earnings gains for single parents; for instance, participants in the Supported Work Demonstration (U. S.) earned on average $1700 more per year and received $500 less in social assistance than did control group members one and a half to two years after exit.

However, there are a number of potential problems connected with wage subsidies.  They tend to have high dead-weight, substitution, and displacement effects.  One Belgian study estimated a 53% dead-weight loss and 36% substitution effect from subsidy programs.
 Other difficulties may stem from program misuse (where employers use programs as a permanent workforce subsidy or where there is collusion between employer and participant to create "shadow jobs"), low take-up rates, and stigmatization.  Most of these negative consequences could be minimized through careful control and monitoring, but this would, of course, increase program costs.  Stigmatization effects may be lessened by focusing on "the fewest and the least stigmatizing indicators" (particularly, labour market rather than socioeconomic indicators, as discussed earlier) when targeting participants, and by making the intervention as early as possible.

The method of targeting participants is one of the most interesting aspects of the Australian subsidy program JOBSTART.  High-risk groups are targeted indirectly in terms of age and duration of unemployment: the longer they have been unemployed, the longer they qualify for subsidies; greater length of unemployment and higher age allows a higher subsidy rate.  Potential misuse is decreased through having employers approach the Public Employment Service directly, rather than using a voucher system.
 Although dead-weight loss is still quite high, at 66%, JOBSTART is considered one of the most successful subsidy programs in terms of participant employment rates (60% versus 30% for the comparison group two years after program exit).

v.
Self-Employment

Few of these programs, which provide subsidies or grants for starting a business and sometimes training and other supports, have been evaluated, making it difficult to generalize results.
 Those evaluations that have been undertaken have tended to indicate positive effects, including increased income, self-sufficiency, self-confidence, skills, and employability.
 However, they also suggest that the programs benefit mainly a small subgroup of clients--generally younger (under 40), male, relatively well educated. 

In 1994, HRDC commissioned a study to evaluate its Self Employment Assistance Program (SEA).  This program, like the Self Employment Incentive Program (SEI) which it replaced, was intended to increase self-sufficiency through self-employment for both unemployment insurance and social assistance recipients.  Ul claimants received their regular benefits or a training allowance (whichever was higher) plus supplementary allowances (for expenses), while SARs received the training allowance plus supplementaries.  SEA differed from SEI in that it had a training focus, as well as more emphasis on monitoring and follow-up.  These aspects were thought to contribute to a structural improvement over SEI; however, it was also noted that the percentage of SAR participants had decreased significantly under SEA, from 39% to 17 or 18%.  Reasons suggested for this reduction included a lack of referrals from Ministry of Social Services offices, the fact that many SAR participants received less money than when on income assistance, and the small amount of equity SAR clients had to contribute to their businesses.
 A flat-rate allowance system was recommended as one possible way to offset the smaller advantage SAR clients seemed to gain from the program.

Although 53% of the SEA participants surveyed were women (many giving child care concerns as a reason for choosing self-employment), low income women may face many barriers to successful self-employment.  According to Raheim and Bolden, these barriers may include the "lack of access to information, capital, technical expertise, business management experience, and informal networking opportunities.”
 This article notes that there are over 200 self-employment development programs in the United States (many specifically serving women); these use either a training model of self-employment development, a lending model, or a combination of the two, and may also include technical assistance.  If they do not have a lending component, they form linkages with willing financial institutions.  Some even provide financing through peer-lending groups, which substitute "accountability to one's peers for collateral because most low-income women have no assets to serve as collateral.”
 Loan amounts may be increased as a "credit history" is developed.  The Self-Employment Investment Demonstration (SEID) is put forward as a strategy of interest.  These programs offer training, counselling, technical assistance, loans or aid in getting credit, and help in waiving AFDC regulations so participants will not lose their grants during their first year of business.  The removal of these barriers and provision of such supports are seen as great aids to the viability of self-employment as on "economic self-sufficiency option" for such women.

vi. 
Earnings Supplements

In contrast to wage subsidies, earnings supplements are provided to the recipients themselves, as a "financial incentive" to work that will hopefully outweigh the disincentives of earnings exemptions and low entry-level wages.  In general, such programs are based on assumptions that there are job opportunities available to social assistance recipients and that low wages will increase with time to the point where these jobs offer self-sufficiency for participants.

The HRDC's Self-Sufficiency Project (SSP) is of particular interest.
 This pilot project began operation in British Columbia and New Brunswick in 1992; while a final evaluation will not be finished until 2000, an evaluation of the program's first 18 months has been completed.  The program was targeted at single parents who had been on social assistance for at least one year. (Ninety-five per cent of participants are women.) Participants were randomly chosen from those in the target group who were willing to become part of the experiment.  Those participants who found full-time jobs (at least 30 hours per week) within one year could receive, for up to three years, a supplement equal to half the difference between their wages and a set annual wage level ($37,000 in B. C. and $30,000 in New Brunswick).  The hope is that participants "will become strongly attached to the work force and will develop marketable work skills and human capital" such that, when their supplement period ends, they will either be self-sufficient through their jobs or at least have a considerably reduced dependency on social assistance.

Since the SSP is designed to test the results of the financial incentive alone, no other services are provided.  There is no job search assistance or training, and participants must make their own child care arrangements.  Both takers and non-takers cited childcare as one of the major obstacles to taking up the supplement, and many thought the program would be improved with an educational or training component.  Furthermore, more flexibility was seen as definitely desirable, particularly with regards to the 30-hour work requirement.  Another point relating to flexibility arises from the greater relative benefits received by parents with fewer children or with higher potential wages.  "in other words, the least incentives to work full-time, or at least nearly full-time, tend to be provided to precisely those households that have the least incentive to work under the current [SA] system, while those households that are most likely to enter the work force on their own volition are provided the greatest incentives.”
 Indeed, it is estimated that 40% of participants would still have found work in the absence of the SSP, though it has been noted that the low wage levels mean that the supplement is still integral to the goal of promoting self-sufficiency for these people.

The early evaluations of the SSP suggested positive results, at least in the short run, in addressing the project's "dual goals" of reducing poverty while encouraging self-sufficiency.  Participants' employment rates, hours of paid work, and earnings were all increased significantly, while the amount of income assistance received decreased.  While program costs were relatively high, the net cost was significantly less than the gross cost, due to these income assistance savings.  Whether or not these outcomes will be as positive over the longer term, especially given the low wage levels achieved by most participants, will only be known with the final evaluation and follow-up studies.

vii. 
Mixed Strategies

Mixed strategies offer a variety of the above options to participants, and it has been suggested that these are the most effective kinds of strategies overall in increasing employment rates, particularly when they are flexible and focused on clients' individual needs.  Such programs can involve any combination of components.  For instance, Australia's Job, Education and Training Program (JET), targeted at sole parents, has six major aspects:

1. 
Personal needs assessment and counselling

2.
Education and training services

3.
Job-finding assistance

4.
Child care access assistance

5.
Training and job opportunities through employers, where possible

6.
Links to other services, such as housing, transportation, and financial counselling.

Given that the individualized focus is the major reason for these strategies' success, it is important that careful attention be paid to determining which services are most appropriate for each participant.  This will generally require a good deal more input from participants than may be sought in less flexible programs.  These kinds of programs may also be (and perhaps should be) more amenable to different, and innovative, approaches.

An example of a project that involves a number of interesting and innovative aspects can be found in the Ottawa-Carleton Opportunity Project (op).
 This project (one of several similar OP projects in Ontario in the early 1990s), run by the Ottawa Carleton Social Services Department, represented an attempt to demonstrate "a different way of delivering social assistance." It used an "investment model" of delivery, in the belief that "if recipients are allowed to take the time they need--right now--to address their barriers, they will be better able to reduce and/or end their dependency on the system in the future."
 Randomly selected participants went through the following steps: assessment of their situation and barriers, setting personal goals and developing an action plan (done with their workers), and referral and co-ordination of access to services.

In following these steps, OP involved several unusual emphases.  To begin with, there was more of a focus on staff than is generally reported.  The project provided training to workers to aid them in assisting clients with needs assessment and advice on services, and it also reduced these workers' caseloads, thus allowing them more time for each client.  It also waived some social assistance requirements (such as mandatory job search) so that clients were allowed to do the activities best suited to their needs.  Strong community linkages were stressed and developing networks was a main objective.  The project was directly accountable to a Community Management Committee comprised of community organization members, government representatives, and clients.  Community partnerships were formed through purchase of service agreements (which could cover anything from training to child care services).  One of the project's objectives, along with increasing employability, was to increase active community participation.  Volunteer work was thus recognized and valued as a contribution to the community, a situation worth considering for other social service agencies, even if only from the point of view that much present-day employment often requires such previous volunteer activity.

A cost-benefit analysis indicated that OP reduced the dependency level of participants and generated substantial savings to the social assistance system.  Surveys indicated high satisfaction rates for both staff and clients.  Workers believed OP did increase the system's responsiveness to client needs and found that outcomes were most affected by goal setting, access to information, and increased time spent with workers.

III. CASE STUDIES

In this section, we offer a few case studies of small, innovative projects, which we feel exemplify some of the kinds of possibilities that could inform effective programming.  In each case, we have identified the characteristics that have made each project special--their strengths and quirks.

The Sandy Merriam Women's Shelter, Victoria, B. C.

(December 1995-December 1996)

The restoration and building of the Sandy Merriam Women's Shelter in Victoria by homeless women was not only an innovative project, but an inspiration.  It combined several community and government initiatives and was conceived out of the physical and social need for a Women's Downtown Shelter.  Jannit Rabinovitch (previously a social planning consultant in Victoria) drew several ministries and a community of homeless women together to achieve this goal.  The Ministry of Social Services and BC21 assisted in the purchase and renovation costs of the older home, the Ministry of Skills, Training and Labour (Skills Now) supported the construction skills training, and BC Housing Management Corporation provided management support for the Shelter acquisition and renovation. (Other funders included the Ministry of Health, Healthy Communities Initiative Fund, Ministry of Attorney General, Victim Services, Municipality of Victoria, Capital Regional District Health, and the University of Victoria.) The home being restored provided the site for the training.

Women on social assistance and homeless women were invited to apply for the Construction Workplace Based Training Program.  Out of the over fifty applicants who responded, twenty-one were chosen.  After four months of classroom instruction, twelve women were chosen to carry out the six month (extended to seven) reconstruction of the home.  The women applied their classroom instruction in renovating the older house, alongside journeyed carpenters, most of whom were also women.

This multi-faceted project was aimed at women who suffered "multiple barriers to work" as a way to improve their workableness as well as to provide much needed housing.  The large initial response indicates that women are interested in training and working.

Over the course of one year, the women were exposed to a variety of educational experiences: construction skills and application of these skills, math upgrading, team work, and one-to-one mentoring situations.  The women claimed that the program improved their self-esteem, self-perception, and communication skills, and also increased their sense of the possibility for long-term work.  Several moved off social-assistance.  The Shelter not only housed some of the women upon completion; it also employed some of them.  Several others enrolled in a variety of apprenticeship programs at Camosun College.

Integral to the project's success was the initial community development process that involved street women identifying their needs.  Other strengths were: the variety of educational events, a First Nations life skills instructor, counselling, the mentoring program, the role models provided by the women journeyed carpenters (213), and being paid for their time on the site.  Further, the project was fairly flexible.

It was not without its struggles.  Some of the women had trouble attending regularly because of childcare problems associated with the early morning shifts and long hours at the construction site.  Other women struggled with recovery and posttraumatic stress issues.  During the project, one trainee, Sandy Merriam, for whom the Shelter is now named, died from an overdose.  Instead of discouraging participants, Sandy's death motivated the women to finish the house for her.

The administration also had difficulties.  The program was overwhelmed with applicants and the initial group became too large for effective classroom instruction.  Staff changes were untimely and had a particularly negative impact during such crucial times as when Sandy died.  Tensions mounted when budget and deadlines were stretched, affecting day-to-day operations.  The trainees would have benefited from more support at the transition from training to work.  Administration would have benefited from staff with a social work background and a little extra time for completion.

Yet in the end, one can say it was a poignant success.  As was hoped, most of the women left social assistance and went on to lead successful working lives.  One woman remarked: "I now know what I want to do with my life and what I need to do to achieve that goal." Another said "[this experience] has helped me know that I can learn and I enjoy learning." These comments reveal a learning that will last a lifetime.

When we are creating programs to help "disadvantaged" people, we have to remember that the goal cannot be to have a "perfect" program.  Struggling is not left behind; it is integral to success, as this project reveals.

The Living Wall Garden Project, Vancouver, B. C. 

Farmfolk/Cityfolk Society

June 1996-September 1997

The strength of this project was its ecological wholeness and its creative growth.  It not only trained street-involved youth and created jobs and markets for the products that they created, but also began healthy connections among downtown communities that continue to transform the urban environment.  Tapping into street youth's particular creative and innovative approaches to thinking and being, this project allowed young men and women (some of whom were single parents) the opportunity to express themselves creatively in the community.  There was art and there was structure.

The project was designed to give young people organizational structure to their creative ideas: entrepreneurial skills, budgeting procedures, consumer awareness, organizational skills leading to self-sufficiency in community, gardening, and construction.  Another goal was to build connections among people and between people and the environment.  The twenty youth who participated in the project were responsible for organizing a neighbourhood workshop at The Gathering Place, a downtown community centre.  From that workshop and under their own direction, an art component was added to the Living Wall that expressed the values of the youth and their vision of the project: unity, community, self-sufficiency.

The Living Wall Garden is located on the east balcony (street level) of the Vancouver Aquatic Centre.  The panels of art and vertical garden form a horseshoeshaped wall of greenery around the art, and on top of it.  Local residents and a community group (Gardeners by the Bay) maintain and manage the Garden as well as host neighbourhood garden workshops.

Although this project is finished, outcrops of it continue to emerge in the downtown landscape.  One former participant is now coordinating a Public Art Mural Project through the Carnegie Centre (and several other former participants are involved in this too).  Another former Living Wall participant is involved in the Eco-Cafe Project in the South False Creek area--a cafe and educational centre with a focus on environmental technologies.  Two participants are working on a co-operative-Innovative Growing Solutions--which aims to educate the public about vertical gardening and to build and market vertical garden containers.  Six participants went on to pursue other forms of educational events and training.

This project received the financial, social, and physical support of the following Ministries and agencies:

Youth Service Canada

Farmfolk/Cityfolk

Environmental Youth Team (Ministry of Environment)

Vancouver Rotary Clubs

St. Paul's Hospital

City of Vancouver, Office of Cultural Affairs

Neighbourhood Matching Fund of the Vancouver Parks Board

New Work in Action Mentor Group

Vancouver City Savings Credit Union

The Apprenticeship and Non-Traditional Employment for Women (ANEW), Seattle, Washington

January 1981, still running

Recognized as one of the Top 20 training models in the United States, this training program for women has been operating for seventeen years.
 It thrives on a partnership between the American Apprenticeship Council, local employers, and an educational institution (Renton Technical College).  Originally funded by private contributions, today 95% of the program's funding comes from the Job Training Partnership Act and 5% from corporations.  The state provides GED and literacy training, while Renton College provides several training instructors.

ANEW has a 70% successful placement rate which, according to their 13-week follow-up, increases slightly over time.  The 20-week (at the time of writing, this is under revision) program attracts single mothers almost exclusively.  Sixty per cent of the participants receive social assistance, and 85% are either high school dropouts or at a GED level.  Fifty-seven per cent of the women are between the ages of 22 and 29; 37% are between 30 and 39.

Recruitment is through media sources, services to women, and community agencies.  There are monthly orientation sessions where participants are introduced to non-traditional jobs as possible career options and where participants self-select into the program.  The curriculum consists of full-time job skills training for the trades: mechanical, electrical, and construction skills (which also includes a math component), physical strength building classes, Job/Life Skills classes, and Basic Skills classes.  Ongoing counselling is also available.  ANEW offers forty hours of Job Search Skills as well as placement, retention follow-up, and tracking services.

One of the reasons for ANEW's continuing high success is the overall low unemployment (3%) in the area.  The strength and diversity of the local economy offers many employment opportunities in construction, manufacturing, transportation, and government operations.  Another key element of success is related to the outreach work undertaken by ANEW coordinators which secures effective links with local industry.

The innovative nature of this program is reflected in many aspects.  Its approach to orientation allows participants to self-select.  Its location in the college's construction and trades building is also unusual.
 There is strong teamwork between the college and ANEW's staff.  The program trains for a family wage, which provides an incentive and motivation for participants.  Finally, although the state of Washington requires that one work twenty hours per week in order to be eligible for any training program, ANEW has arranged to have its work-like activities considered as a fulfilment of these requirements.

V. CONCLUDING REMARKS

While diverse, these projects (as well as many of the programs with useful aspects described throughout this study) could all be said to have one thing in common.  They all show some creativity in designing and/or applying program components.  This is an element crucial to planning.  Even the most successful projects may not transplant well; planners must learn the lessons they teach, while adapting them to their own local conditions and perhaps using them as inspirations for new ideas appropriate for these conditions.

The case study examples and the review of evaluations of programs and interventions across many jurisdictions suggest a need to rethink the whole notion of "intervention." Linda McQuaid has suggested that Canada may do better to look to a European model of society as an "interconnected community where everyone contributes to the communal purse and everyone benefits from it,”
 rather than to the American system where the marketplace rules, and welfare recipients are viewed as weak non-contributors.  Of all the key aspects identified in the Opportunity Planning projects, more positive results were attributed to the role played by participants than to any other--participants had roles in planning, managing, and even staffing the programs.
 The idea of self-sufficiency implies self-control, and it would seem obvious that governments and agencies cannot and should not maintain total control of all stages supposedly leading to self-sufficiency and expect much success.  Finding a way, perhaps through partnerships and participant-inclusive management committees, to give more of the control of "interventions" to participants may after all be the best strategy for increasing self-sufficiency.

Those who participated in our single mothers' focus group also articulated this notion of self-sufficiency and self-determination.  They came up with many ideas or ways to change the system.  They were cautious, however, in sharing these with us.  These were not initiatives that they necessarily wanted the government or agencies with government contracts to undertake.  Indeed, these "welfare mothers" felt that many government workers and those contracted to undertake assessment had too much power.  "These people make decisions about your life, your value and worth, but they don't know you." They wanted to be given an opportunity to bring some of these initiatives into being.

These women also talked about the curriculum of programs and the overemphasis on behavioural approaches, that is, a focus on changing the behaviours of the poor.  "The poor have always transgressed the rules of the rich regarding behaviour." Instead, they wanted programs that taught about poverty, about rights and responsibilities, and that provided an analysis of economic and political structures that perpetuated poverty and violence.  In many ways, what was being expressed reflected ideas that are to be found in calls for more education for critical thinking and for education for democratic citizenship.

They wanted client-centred interventions, not programs driven by the views or needs as interpreted by workers.  They wanted programs and interventions that recognized the changing and different needs of children.  They wanted more personalized programs, more choice.  They wanted to be able to respond to their children's needs, to withdraw from participation in programs or in paid work, if necessary, without penalty.  They were left with an overall impression, given the limited time they spend with those that make major decisions about them, that "we're not worth the effort." "We're bad if we stay home, we're bad if we got work. We can't win."

They wanted support for the demanding job of parenting; even someone to talk to on a daily basis would help.  Childcare subsidies fall far below the real costs of finding care.  "Who will take care of the children for such little money?  It seems we are forced to leave our children alone." They spoke of others who were afraid to participate in programs or find paid work because of concerns that their children would be taken away.

They also had a few things to say about the student loans system: more grants are needed, more flexibility in going to school part-time, allow for smaller loan payments, provide a longer grace period.  Some grants are available to those on social assistance for tuition costs, but those who have had to declare bankruptcy are ineligible.  They wanted credits for life experiences.  They also talked about the inconsistency in the practices of workers and spoke about how, in the past, some financial aid workers helped pay for all kinds of things, but others would not.  "Now there's consistency because no one gets anything."

When we asked them about the one thing that should be changed to make the biggest difference, here's what they said:

· Instead of spending money on Employment Assistance, give it to women and children

· Provide realistic support during the transition period, such as financial support for longer than one year, medical insurance, bus passes

· Get rid of the elements of BC Benefits that are barriers (e.g., lowering the age of children from 19 years to 7 years)

· Allow single mothers on welfare to receive financial support while they go to school

· Increase the earnings exemption

· Change society's attitude toward welfare, women, and children

· Tax those corporations that downsize and give the money to the education system

One of the members of the focus group has already begun to organize other single mothers in her neighborhood.  This group is conducting research, acquiring information about cooperatives and non-profit societies, and about processes for submitting proposals so they can run their own Employment Assistance program.  These women provide evidence that challenges the notion that social assistance is a disincentive to work, indeed they suggest the opposite to be true.

During the preparation of this report we met with representatives from HRDC and the different BC ministries with social welfare and employment-related responsibilities.  We were encouraged to help them think about innovations, to "color outside the lines." In closing, and in addition to the suggestions outlined above, we would emphasize the importance of bringing those whose needs are being addressed to the policy-making discussions.  Policies are responses to problems that usually reflect a particular set of interests.  Bringing single mothers on welfare to the table, as equal partners in the discussion of what the problems are, and what the possible solutions could be, would be a good start to "doing things differently."
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Appendix A

Mean Monthly Fees ($) by Type of Care, by MCF Region

	MCF Region
	Infant Care 0-17 mo.
	Toddler Care 18-35 mo.
	Group Care 3-5 yrs.
	Preschool Care 2Xwk.
	Preschool Care 3Xwk.
	Out of School 6-12 yrs.

	East Kootenay
	589
	542
	363
	63
	81
	283

	West Kootenay
	625
	556
	418
	62
	117
	176

	North Okanagan
	556
	516
	400
	55
	77
	179

	South Okanagan
	614
	584
	414
	89
	96
	213

	Thompson
	597
	558
	422
	68
	109
	232

	Upper Fraser Valley
	580
	546
	383
	58
	74
	218

	South Fraser Valley
	685
	626
	441
	70
	93
	233

	Simon Fraser
	783
	676
	463
	66
	85
	242

	Coast Garibaldi
	826
	678
	457
	71
	89
	206

	Central Van. Island
	657
	623
	427
	69
	94
	228

	North Island
	715
	666
	459
	62
	91
	259

	Cariboo
	614
	572
	364
	63
	98
	216

	North West
	610
	600
	414
	61
	85
	213

	Peace Liard
	585
	528
	386
	62
	85
	200

	Northern Interior
	578
	564
	543
	82
	107
	236

	Vancouver
	874
	743
	502
	63
	89
	241

	Burnaby
	816
	801
	475
	79
	109
	273

	North Shore
	871
	740
	548
	89
	117
	298

	Richmond
	763
	828
	505
	76
	116
	241

	Capital
	678
	608
	463
	71
	94
	213

	B.C. Total
	679
	638
	543
	67
	92
	239


Source: Final Report of the 1997 Provincial child Care Survey, November 1997. 
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